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INTRODUCTION: THE NEED FOR MANAGING PATROL OPERATIONS

The Committee for Economic Development, a4 group of leading business execus
tives throughout the nation, has expressed the conviction that:

Crime running rampant is certainly not the mark of a healthy society.
Large~scale criminal activity, whether organized or spontaneous,
undermines an economy based upen opportunity and enterprise, while it
fosters a sense of injustice among the poor and the minorities. No
citizen can Justify indifference, least of all members of the busi-
ness community with their special concern for public safety. Com-
placency will prove suicidal.

Events of the past decade have intensified the challenge to order and
justice. Drug abuse is rising rapidly, terroristic violence is now a
fact of life, and crime syndicates flourish. More and more Americans
hesitate to venture upon the streets, especially at night; they feel
insecure even within their own homes. Almost two-thirds of all women
and nearly half of all men say they were "more afraid and uneasy" on

the streets in 1971 than in 1970. Crime has long been much more com-
mon in the United States than in other 1ndustr1allzed countrles, but

it has now passed the limits of tolerance.

The Committee further asserts:

The need for strong professional police management is obvious in view
of technological developments, organizational complexities, obstacles
to optimal utilization of available manpower, and difficulties arising
from animosities between police and the populations served. The quali-
ties of leadership and the management skills required are of high order.
Resistance to change is deeply imbedded, but reorganizations already
achieved or in progress show that obstacles are not insuperable.

The nation has been well advised of its needs. A series of Presidential
Commissions composed of distinguished and knowledgeable citizens has
studied these problems and analyzed and reported upon them at length.
Their recommendaticns over a period of 40 years display a remarkable

lReducing Crime and Assuring Justice. New York: Comnittee for Economic
Development, 1972, pp. 9-10..
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degree of consistency and similarity. But beginning with the renowned
Wickersham Commission (1929-1931) few of these recommendations have been
adopted-—-even in part--although repeated, reinforced, and expanded in the
past decade by thoroughly competent groups that have explored every aspect
of criminal administration. A suitable agenda for action has thus been
available for 40 years. Most of the detailed proposals made in this
statement conform in summary fashion with these prior studies, although
we also urge new governmental changes and courses of action to produce

the desired results. It is now time to take effective action.

A call for action would be equally appropriate today. The regrettable fact is
that little progress has been made in upgrading the criminal justice system. In-
deed, similar calls for action have been issued frequently over the last 60 years,
and the degree of progress can only be described as disheartening.

As an example, in 1920 Raymond Fosdick made the following cobservations concern-—
ing police patrol methods: "...It is not at all uncommon to find the boundaries of
posts remaining unaltered for years...[while] there are many districts in which the
night problem...is entirely different from the day problem...the posts in such dis-
tricts gre often policed in exactly the same way during all hours of the day and
night."

And again in 1929, Bruce Smith in his Police Systems in the United States
said, "...city police forces waste a part, and sometimes a considerable part, of
their available manpower on...distribution of uniformed patrols...without regard
to established need...It is a matter of general observation that [patrols] are
usually distributed on an equal, or nearly equal, basis throughout the twenty-four
hours of the day, despite the fact that the crime curve shows a marked peak between
6 p.m. and 2 a.m...."4

More than decades later, consider the words of Chief of Police Roy McLaren in
his 1972 text, Police Administration:

Until recent years, the practice in organizing the work in almost all
police departments has been to distribute the patrol force evenly among
three eight-hour shifts and to assign the officers toc beats of equal
area. This method of distribution was evidence either of a lack of
knowledge concerning the hourly and geographical fluctuations of the
police load, or of indifference to the possible increase in efficiency
resulting from a distribution of the force on the basis of need through-
out the day over the area to be served. When beats of equal area are

21pid., p. 33.

3Quoted from Walton, Frank, "Selective Distribution of Police Patrol Force,"
in Chapman, Samuel G.{(ed.), Police Patrol Readings (2nd ed.). Springfield, I1l.:
Charles C. Thomas, 1970, p. 297.

41pid.
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established without regard for variations in need for police service,
some will have several times the amount of police work required by
others. ..Patrolmen should be distributed in proportion to the need
for police service. The essence of the distribution problem lies in
measuring the proporticnate need.>

A Prescriptive Package soon to be published by the National Institute of Law
Enforcement and Criminal Justice entitled Improving Patrol Productivity brings us
up to date on the current state of affairs. It describes a survey of 321 police
agencies showing that almost 50 percent of the agencies still employ "equal staff-
ing” on the three basic shifts of duty. The agencies that still hold to equal

staffing, however, are for the most part agencies with fewer tham 100 sworn
officers.

The reasons for continuing to use this less efficient distribution system are
many. The authors of the Prescriptive Package, Improving Patrol Productivity,
state:

Some police administrators have felt and assumed a need to provide a
given level of coverage on each shift. Some departments have simply
failed to keep workload records or analyze these records to identify
patterns of activity. Some departments have simply taken the easy
scheduling option: they have eliminated the complex scheduling and
rotation problems that occur when watches are differently staffed.
Some departments have caved in to the pressure of patrol personnel
who want as many day tours as possible. Finally, some departments
have unwittingly locked themselves into union agreements that specify
equal shift staffing while a few states have enacted equal shift
staffing laws. Whatever the reasons-—tradition, union agreements,

or state laws--equal shift staffing has a major and detrimental impact
on both the efficiency and effectiveness of patrol operations.

In 1967 the President's Commission on Law Enforcement and Criminal Justice
noted:

Many departments resist change, fail to determine shortcomings of
existing practices and procedures through research and analysis, and
are reluctant to experiment with alternative methods of solving prob-
lems. The police service must encourage, indeed put a premium on,
innovdtion, research and analysis, self-criticism and experimentation.7

A recent article entitled "“Police Service Today" states:

SMcLaren, Roy C., Wilson, O.W., Police Administration. New York: MgGraw-
Hill, 1972, pp. 364-365. e

6National Institute of Law Enforcement and Criminal Justice, ImprovingvPatrol
Productivity (in process). :

Tpask Force Report: The Police. Washington, D.C.: U.S. Government Printing
Office, 1967, p. 44. . ' -
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The police service of the United States, is a picture of contrast.
some of the world's finest police forces are in cities of this
country, as well as some of the most progressive police executives.
At the same time, many police agencies have made no discernible moves
toward seeking excellence by reorganizing, modernizing procedures,
stepping up standards of training programs, or improving management
or field operations. They seem to cling to tradition and oppose

any change even in the face of the increasingly complex problems
posed by a rapidly changing society.8

And in 1973 the National Commission on Productivity commented on the reluc-
tance to chart new courses in this way:

Most police chiefs are understandably cautious when it comes to doing
something out of the ordinary. "Innovation" is a luxury many police
departments feel they cannot afford. However, neither can they afford
to hold to the status quo while conditions around them change.

Clearly a prescription for a balanced approach to risk-taking is needed.
It ig important to recognize that useful information often comes from
the idea that did not work as expected. Managers must also learn how
to take reasonable and controlled risks, that is, to try things out, and
establish a consistent approach to risk-taking.

The facts appear to be reasonably clear. If progress is to be made, police
administrators must get beyond the kind of position adopted by a chief in one
large city who said, "You ne2d to smell if something is going to be a winner before
you get behind it."10 History has shown that progress is not made by followers but
by leaders. The risks for leaders are obviously greater than for followers, but so
are the satisfaction and the benefits that come to both the department and the
community.

What is needed are creativity and the willingness to assume the risks associ-
ated with being an innovator. There may be, furthermore, little security in con-
tinually supporting the status quo. In an unpublished masters thesis, O'Neill
and Blsom described: creativity:

Creativity can be defined as a deliberate pursuit of change and innovation.
All creativity inherently involves experimenting on a trial and error basis.
There is always the possibility that some attempts may fail....Moreover,
uncertain activities introduce risk and therefore anxiety into the opera-
tion of organizations...[and] creativity within a bureau inevitably gener-
ateés tensions and inconsistencies with other organization characteristics.

8Municipal Police Administration, International City Management Association,’
1969, p. 1.

9National Commission on Productivity, Opportunities for Improving Productivity
in Police Services, 1973, p. 5.

101bid., p. e6.



Moreover, these other characteristics--tendencies toward inertia, routin-
ization, and inflexibility--are natural and inevitable attributes of all
bureaus. Creativity is not.

The Managing Patrol Operations topic of the Executive Training Program seeks
to encourage the idea that a critical review of existing practices can lead to
creative ways of conducting patrol operations. In the face of the fiscal con-
straints confronting most municipalities today, there is an urgent need to improve
the efficiency of police patrol. The hard realities of the fiscal situation were
expressed in these terms by the National Commission on Productivity:

State and local governments are challenged to provide more effective
police services at a time when the growing desire for public safety

is surpassed only by the increase in police costs. For a police depart-
ment to create one more round-the~clock post actually requires adding -
five officers to the force at a cost that may exceed $80,000 a year.

To place an officer in a police car with a partner 24 hours a day may
exceed $175,000 in annual costs to the community----

These fiscal facts of life have forced many communities to recognize that
the demand for more police services cannot be met simply by expanding the
police force. Rather, police departments must learn to use more effec-
tively the personnel and other resources currently available to them.
That means increasing their productivity.1

The costs of funding the nation's criminal justice and law enforcement system
amounted to a staggering $17.2 billion in 1975. Of that amount, $9.8 billion, or
57 percent of the total amount, was spent on police efforts.13 As the total law '
enforcement costs increase, so will the demands of the tax-paying community for
increased productivity.

Since most police agencies assign almost 60 percent of their total personnel
resources to patrol service, it seems reasonable to assume that the effectiveness
and efficiency of this service must be closely scrutinized in any attempt to in-
crease productivity. The luxury once enjoyved by the police administrator of re-
questing and receiving additional personnel to combat the rising crime rate and
put more personnel on "preventive® patrol appears to be a thing of the past.

Now the administrator must seek and develop better ways of assigning and
using resources so that higher levels of productivity are achieved. The police
organization must be critically evaluated, and the performance of the patrol

110'Neill, M. Edward, and Bloom, Carlton James, A Comparative Study of the
Field of Patrolmen's Workload. Master's thesis. California State College at
Long Beach, 1971.

12yational ffommission on Productivity, op. cit., p. 1.

13y.s. Bureau of the Census, Expenditures and Employment Data for the
Criminal Justice System, 1975.
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services division especially so. The degree of specialization in the organization
will also have to be carefully examined and justified, since such units are staffed
by drawing personnel from the patrol services division.

As a beginning, the police administrator should consider the following:
Police textbooks refer to the patrol officer as "the backbone of the
police department," yet the policies of many police departments seem

to deny this. The patrolman is usually the lowest paid, least consulted,
most taken for granted member of the force. His duty is looked on as
routine and [it] consists of "the inexperienced and the mediocre."

This situation, where it exists, must be changed.14

The importance of police patrol cannot be overestimated. The patrol officer in any
city is the most visible representative of govermment. He/she responds to calls
for services, enforces the.law, and maintains order in the community.

In addition to establishing standards which emphatically stated that the
patrol officer is the most important person in police work and stressed the need
to attract and retain competent people in patrol, the Commission suggested further
that:

Informaticn must be gathered that indicates where and when police are
most needed; each agency must analyze its own personnel resources and
establish realistic goals based on these resources; the agency then
must field a patrol force based on need, its resources, and its goals,
and finally, each agency should have a plan to revise and update its
patrol operations continually.... It is also important that priorities
for calls are established in advance and all personnel, especially
radio dispatech personnel, are aware of these priorities.... Patrol work
is too often taken for granted. It is not a random function haphaz-
ardly applied. It requires the best men and careful planning to make
it successful.

In short, the need for a broad and searching review of present patrol prac-
tices is a critical one. This review should challenge long-standing policing
philoscphies and beliefs and should result in an examination of the patrol struc-
ture, policies, priorities, methods, and procedures. There are many compelling
arguments for nundertaking this introspective analysis. The overriding one is that
the "way we have always done it" has not reduced the level of crime or quelled
community dissatisfaction with the quality of police service. There is a clear
need to establish sound and effective programs designed to increase the efficiency
and effectiveness of patrol operations.

To accomplish this purpose, police administrators must, at the very least:

l4naccrsc, p. 189

151bid., p. 190.
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® Know the actual functions and roles of an effective manager

® Understand the basic principles of organizational develaopment so
that lasting change can be initiated and managed

® Understand the need to involve first-line supervisors at an early point
in the planning process

® BAssign and distribute resources to match actual workload demands

® Conduct policy reviews of current workload demands to determine both
their validity and their reasonableness '

® Know the importance of systematic crime analysis to the development
of effective and responsive patrol strategies and tactics

® Be aware of the innovative programs being tried by other police agencies
so that the wheel is not reinvented over and over

® Xnow the roles of the citizen in the law enforcement system and under-
stand the impact the community has on departmental policy and operations.

The Managing Patrol Operations topic of the Executive Training Program will
look at and discuss these needs.

In summary, the public will not wait another 50 years before police adminis-
trators take the obvious actions necessary to assign resources in accordance with
workload demands. The fiscal realities alone will force action on this basic
issue. The public will demand professional police managers who are
lead. And inherent in leadership is the willingness to assume risk. We must
recognize that calculated risk is the means by which progress is made at the
necessary pace. The time to take effective action is now.

xiii
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CHAPTER 1. THE ROLES OF A MANAGER

This chapter seeks to answer the deceptively simple question, "What do
managers do?" This question is posed to managers by their families, by their
staff members, by line personnel who aspire to becom2 managers, and even by most
managers themselves.

Ask this gquestion of people who have attended a management training course
and you are likely to be told that managers plan, organize, coordinate, and con~
trol. This answer has been the classic one since it was first prescribed in 1916
in the work of Henri Fayol, the founder of modern administration and management
theory.

"Fine ," you may respond, "but what do managers really do?" If you choose to
probe further for a more specific answer, you may be interested in reviewing an
article in the 1969 issue of the Harvard Business Review entitled, "The Management
Process in 3-D," which is described as providing "a way to fit together all gener-
ally accepted activities of management."l Coming one-half century after Fayol,
this article ends up telling the reader that managers plan, organize, staff,
direct, and control. '

In the past 60 years an enormous literature has developed on management. In
American public and private organizations, there may be at least four mwmillion
managexrs at the second level of supervision alone who aspire to become chief execu-
tives., In any month, countless courses, training programs, seminars, workshops,
and in-house management development programs are going on, In any day, a manager
may be surrounded and supported by a host of staff specialists whose jobs are
simply to make their managers more efficient in carrying out their work.

All this and still we do not really know what managers do.

In this chapter we seek to summarize answers to this and other questions
about the job of the manager. The text relies heavily on the work of one school
of management--the "work-activity"” school-~-and, particularly, one person,

Dr. Henry Mintzberg, Mintzberg'52 work is based on evidence from empirical studies
of managers' work, in sharp contrast to the great majority of books and articles
on the manager's job that make little reference to systematic evidence. By the
use of a methodology that includes extended observations of managers and leaders
of orxganizations, analysis of the working records of presidents of public and
private organizations, analysis of the daily work of managers, and structured

1MacKenzie, R. A., "The Management Process in 3-D," Harvard Business Review,’
47, November-December, 1969, pp. 80-87. '

2Mintzberg, Henry, The Nature of Managerial Work. New York: Harper and Row,

1973.



observations and interviews of chief executives, Mintzb«rg was able to bring the
results of empirical research together for the first time. The convergence of
these research findings enabled him and others to develop a new view of the work
of the manager and will enable us to answer that fundamental guestion, "What do
managers do?"

The manager's work is analyzed in several dimensions. Section I of this
chapter summarizes the findings of the studies of Mintzberyg and others about the
nature and characteristics of the job of the manager. Section II discusses some
of the issues regarding the job of the manager in the public sector compared to
the job of the manager in private organizations. Section III summarizes the
findings and implications of the roles of a manager in public organizations.
Finally, an appendix to this chapter presents a checklist for self-study of your
job as a manager.

I. THE MANAGER'S JOB: ROLES AND CHARACTERISTICS

What do managers do? An answer has been developed by the "work-activity"
school of thought, The organizing concept of the work-activity theory is the
notion of the role. A role is defined as an organized set of behaviors belonging
to an identifiable office or position. While individual personality may affect
how a role is performed, it will not affect the fact that the role is performed.
Thus managers and others play roles that are predetermlned although 1ndlv1duals
may interpret them in different ways.

Identification and description of the roles of managers on the job is derived
from actual observations by Mintzberg and the documented performance of several
hundred managers of both public and private organizations. There is considerable
empirical evidence to support the contention that the various identified roles of
the job of the manager are common to the work of all managers. The differences
that may exist in some managers' work--for example, the managers of public sector
organigzations——~can be described largely as certain roles being highlighted or de-
emphasized by these managers. In reviewing the following detailed descriptions
of these roles, three points should be borne in mind.

First, each role is observable and can be witnessed. It should also be noted
that some activities of a manager may fit into more than one of the identified and
described roles.

Second, all of the observed work or activities of managers are accounted for
in the role description. There has been a tendency in the literature to exclude
certain work that a manager does as inherently nonmanagerial. But if a manager
must do certain things, such as preside at a retirement dinner, then we should
assume that this is part of the managerial job and seek to understand why the
managexr does it.

Third, while the roles are described individually, they cannot be isolated;
these roles form a gestalt--an integrated whole. One cannot arbitrarily remove
one role and expect the other roles to remain intact. For example, a manager who
ceas€s to perform a liaison role may lose access to external information; this
loss will lessen his/her performance in the disseminator role, which, in turn,
will affect the quality of the decisionmaking role of the manager.




A, The Roles of the Managexr

The position of manager provides the starting point for this analysis. The
manager is defined as that person formally in charge of an organizational unit.
This formal authority leads to a special position of status in the organization,
From this formal authority and status comes what Mintzberg has determined as ten
established roles of the manager. Figure I-1 shows the relationship between the
authority of the manager and the ten roles of a manager,

1. The Interpersonal Roles

a. The Manager as Figurehead

The most basic and most simple of the managerial roles is that of
figurehead. Because of his/her formal authority, the manager is a symbol and is
obliged to perform a number of symbolic duties. Some are trite; some are inspi-
rational; all involve some form of interpersonal activity; and none require sig-
nificant information processing or decisionmaking.

b. The Manager as Leader

The leader role is clearly among the most significant of all the
manager's roles and has received more attention than any other. It has several
outstanding characteristics:

@ It permeates all management activities. Thus, it would be
unwise to isolate certain activities as specifically being
leadership activities. For example, each time a manager en-
courages or criticizes a subordinate, he/she is acting in the
capacity of leader, in spite of the fact that such activities
may have other purposes, such as transmitting information or
making strategic decisions. Virtually everything the manager
does is screened by subordinates searching for leadexship
clues. Anxious subordinates may infer leadexrship messages
(perhaps nonexistent ones) even from the manager's form of
greeting.

@ Some activities may be concerned primarily with leadership. A
special class are those associated with staffing-~hiring,
training, judging, promoting, rewarding, and dismissing sub-
ordinates. Some other leadership activities may be primarily
motivational in nature, in which a subordinate may turn to the
manager--for advice on a personal problem or for reassurarices
that his/her work is adequate.

S
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Figure 1-1.

The Ten Managerial Roles
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® In another set of activities, the manager, as leader, probes
{one might even say "meddles") into the actions of subordinates.
Empirical evidence shows clear indication of this type of acti-~
vity, even though most of the management literature ignores
this activity or does not recognize it as leadership. In
"touring" the organization, in reading company magazines, in
much of what he/she does on a daily basis, the manager seeks
information on his/her organizaticn. When exposed to some~
thing he/she doesn't like, the manager often may act--as the
leader.

Two additional points should be noted about the leadership role.
First, the key purpose of this role is to integrate individual needs and organi-
zational goals. Second, it is in the leader role that managerial power most
clearly manifests itself. Formal authority vests the manager with great potential
power; leadership activity determines how much of it will be realized.

C. The Manager as Liaison

While the leader role stresses vertical relationships or authority
and power within the organization, the liaison role stresses the significance of
horizontal relationships between the manager and numerous individuals and groups
outside the organization. The liaison role involves the significant web of exter-
nal relationships that the manager builds and maintains in a variety of formal
and informal ways. These relationships or contacts have been called "exchange"
relationships, in which the manager gives something in order to get something in
return. For example, managers may . Jjoin outside boards or organizations, or
attend conferences, conventions, seminars, or serve on external committees--all
of which provide contacts that will produce information and favors to the manager
in return for the manager's investment of time and expertise. The liaison role
represents the beginning of a key part of the manager's job-~the linking of the
environment with the organization.

2. The Informational Roles

Mintzberg's second set of managerial activities concern receiving and
transmitting information. Much evidence indicates that teo his/her subordinates,
to the cbserver, and to the manager himself/herself, the manager clearly occupies
the central position in the movement of a certain kind of information within the
organization. In effect, the manager occupies a position that can be described
as the "densest part of a network" of information flow. He/she is the organiza-
tion's "nerve center" through which the flow of nonroutine information is trans-
mitted and used. These roles reflect two features of the manager's job--his/her
unique access to external information (derived from the liaison role) and his/her
all~embracing access to internal information (derived from the leader role).
Though the manager may not know everything about a given subordinate activity per-
formed by staff or line employees, he/she is the only one to know a significant
amount. about every activity, whether staff or line. As a result, many outsiders
will turn to the manager when the information they need from his/her organization
involves more than one function or when they do not know which specialist in the
organization can answer their questions. ' '
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Three roles characterize the manager in his/her informational
function. In the monitor role, he/she informs himself/herself about the organi-
zation and its environment; in the disseminator and spokesperson rcles, he/she
transmits this information to others.

a. 'The Manager as Monitor

The manager as monitor is continuously seeking, and being bom-
barded with, information that enables him/her to understand what is taking place
in the organization and its environment. Observations clearly indicate that the
manager receives a wide variety of information from a wide variety of sources
both inside and outside the organization. Usually, such information falls into
five categories:

e Internal Operations--Information on the progress of
operations in the organization that comes in many forms:
standard reports, touring the organization, etc. o

e External Events-~-Information about clients, personal con-
tacts, associates, political events and moves, and develop-
ments in new technology. Sources may be as diverse as
personal contacts who keep him/her informed on events and
gossip of the business; subordinates who act as filtérs:
for information; and periodicals and newsletters.

® Analyses--Analyses and reports on various issues, solicited
and unsolicited, from subordinates, trade organizations,
consultants, news clippings, studies. Some are requested
and initiated by the manager; others derive from the basic
flow of nonroutine information that crosses the manager's
desk by mail or by memo.

@ Ideas and Trends-~-A number of means are used by the manager
to maintain and increase understanding of the technical
and conceptual aspects of the job. Conferences, letters
from associates, professional organization reports, phone
conversations with colleagues in other organizations, and
contacts with subordinates or specialists within the organi-
zation form the conceptual reference base from which new
understanding is developed.

® Pressures—-The manager's channels of information also bring
him/her data in the form of pressures of various kinds.
Subordinates attempt to influence decisions by providing
information, Outsiders may make a variety of demands based
on their access to and use of information.

It is clear that the manager's advantage lies not in the vast
amount of documented information available to him/her, but in the current, non-
documented information transmitted largely by informal means. As Richard Neustadt
pointed out in his study of presidential leadership, "...It is not information of
a general sort that helps a President see personal stakes.... Rather, it is the
odds and ends of tangible detail that, pieced together in his mind, illuminate
the underside of issues put before him.... To help himself, he must reach out as



widely as he can for every scrap of fact, opizion, gossip, bearing on his
interests and relationships as President...."

What does the manager do with his/her information? Clearly,
he/she simply transfers a good part of it. The means of transferring information
inside the organization are discussed in the disseminator role of the manager,
while the means of transferring information outside the oxganization are dis-
cussed in the spokesperson role. TFigure I-2 shows the manager's role in +the
processing of information and makes clear that it is the informational roles that
tie all managerial work together--linking status and the interpersonal roles
with the decisional roles,

b. The Manager as Disseminator

His/her special access to information allows the manager to
play the role of disgeminator, sending external information into the organization
and internal information from one subordinate to another. The information is
usually of two distinguishable types: factual and value.

Factual information can be tested as to its validity; on some
recognized scale it is either correct or incorrect. The manager receives much
factual information simply because of his/her formal authority. A good part of
this information is quickly forwarded to the appropriate subordinates.

Value information deals with preferences--someone's arbitrary
belief of what ought to be. A statement of values is neither correct nor incor-
rect; it often reflects the needs of those who wish to exercise power over a
decisionmaking situation. A significant function of the disseminator role is to
transmit value statements into the organization to guide subordinates in making
decisions.

c. 'The Manager as Spokesperson

The spokesperson role is performed wheri the manager transmits
information of his/her organization's environment. As the formal authority, the
manager is called upon by the employees of the organization to speak on behalf
of the organization; as nerve center, he/she has the information to do so
effectively.

The spokesperson role requires that the manager keep two groups
informed. The first is the organization's set of key influencers--the board of
directors, the policymaking body, or, in the case of a middle manager, the boss.

A second group to be informed is the organization's public, which may include\
clients, peers, consumers, professional organizations, government agencies, the
press, citizens, and interest groups.

_ The manager must keep both groups informed about the organiza-
tion's plans, policies, and results. The manager may maintain and even enhance
his/her liaison network by sharing information with his/her contacts. To per-
form these spokesperson activites effectively, the managexr must ?ransmit

. 4Neustadt, Richard, Presideﬁfial Power: The Politics of Leadership.
New York: Wiley, 1960, p. 157. '



Figure 1-2, The Manager as an Information Processing "System"
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information that is current, accurate, and expert. In effect, because of his/her
authority position and the resulting "nerve center" information the manager has
developed, he/she is vested with considerable "expert power"--special knowledge
about the profession, industry, or interest group of which the organization is a
part--and is called on to give expert advice both to outsiders and to those within
the organization.

3. The Decisional Roles

A most crucial part of a manager's work, and the part that justifies
hls/her authority and his/her access to information, is the decisional roles.
These roles involve the manager in the strategy-making ‘process Jn the organiza-
tion, the process by which significant organlzatlonal decisions are made and
interrelated.

One fact is unguestionably clear from the empirical studies of managers:
the manager must take full charge of the organization's strategy-making system
and is substantially involved in every significant decision made by the organiza-
tion. This is so because: (1) The manager, as formal authority, is the only
one allowed to commit the organization to new or important courses of action;

(2) the manager, as nerve center, is the only person in the organization who can
best ensure that significant decisions reflect current knowledge and organiza-
tional values; and (3) strategic decisions can most easily be integrated into
the complex organization by having one person control all of them.

In strategic decisionmaking, there are generally three kinds of
activities-—an intelligence phase, a design phase, and a choice phase. The
intelligence phase is the initiating activity--looking for and selecting situa-
tions that require decisions. The design phase is the heart of the decisionmaking
analysis--seeking alternatives and evaluating them. The choice phase is the pro-
cess of choosing or accepting one alternative from among those available.

Four decisional roles are described as part of the job of the manager:
the change agent role, in which the manager acts at the proactive, innovative end
of the continuum of strategic decisionmaking (includes both intelligence and
design phases); the disturbance handler role, which includes the same phases at
the reactive end of the continuum of strategic decisionmaking; the resource-
allocator role, which deals primarily with choice-making activities; and the
negotiator role, in which the manager engages 1n a distinct type of de0151onmak1ng
activity--negotiations with other organlzatlons or groups.

a. - The Manager as Change Agent

In the change agent role, the manager acts as the initiator and
designer of much of the controlled change in his/her organization. Controlled
change implies all those activities where the manager makes changes of his/her
own will by exploiting opportunities and solving nonpressing problems. The change
agent work begins with "scanning" activities. Aas part of the monitor role, the
manager spends much time scanning the organization, looking for opportunities and
situations that may be considered problems or areas for possible improvement.




Tn such a search for opportunities and problems, the manager
depends on tangible information in the form of specific events and a@ hOC.data,
rather than on the gradual trends displayed in routine reports. Hav1ng.dls§overed
either an opportunity or problem, the manager may decide that the o¥gan1zat10n
should take action to improve the situation. At this point the design phase of.
decisionmaking begins and the intelligence or scanning phase @im%nishes. Whét is
‘noteworthy about this type of "improvement decisionf is that %t is not usually an
immediate, discrete act of deciding. Rather, as a decision, it emerges as t?e
consequence of smaller decisions and activities happening over a.perlod of time.
The key features of most "improvement decisions" are the sequencing of steps.lead-
ing to the actual decision to act and the prolongation of these steps over time.

Assuming that over a period of time the manager has finally decided,
"We've gone as far as we can go in our discussions on the problem‘(or opportuT
nity)," subsequent activities are then designed to improve a partlculér organ1z§—
tional situation. The manager may choose to involve himself/herself in the design
phase and the choice phase of this improvement project on one of three levels of
decisionmaking:

@ Delegation--For the least important improvement projects, the manager
may choose to delegate all responsibility for the design and choice
phases of the project. He/she may become involved only to the extent

of choosing the subordinate who will deal with it, while retaining
the right to replace the subordinate.

] Authorization--Because some improvement projects may require closer con-
trol, the manager may choose to delegate responsibility for the design
phase, while retaining responsibility for the choice-making phase. By
operating this way, the manager retains ultimate control over choice
implementation actions without having his/her time consumed in design
work., :

® Supervision--Because the improvement project may involve major organiza-
tional resource commitments or sensitive value issues, or because power-
ful organizational groups are to be affected, the manager may choose to
retain responsibility for and supérvision of the design phase and, of
course, the choice phase.

Most managers who were studied seem to maintain supervision at any given time of
a large number of "improvement projects"” in widely differing stages of development,

In summary, in the change agent role the manager functions as an
initiator and as a designer of important controlled change in the organization.
These changes take place--over time--in the form of "improvement projects," many

of which are supervised directly by the manager and all of which come under his/
her control in one way or another.

b. The Manager as Disturbance Handler

) The change agent role of the manager emphasizes voluntary action
by the manager to bring about controlled organizational change. In the distur-
bance handler role, the manager deals with involuntary situations and changes that
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are partially beyond his/her control. Here, the manager acts out of necessity,
because the pressures brought to bear on the organization are too great to ignore.
Types of disturbances are many.

Studies of managers acting in this role suggest that the nature and
characteristics of disturbances can be described as followss

1) Nature:

® Conflicts between subordinates over resource demands, personality
clashes, or overlap of specialties

-] Conflicts or difficulties between one organization and another
® Losses (or the threat of losses) of resources to the organization.

2) Characteristics:

] Disturbances often come up suddenly and are most frequently
unpredictable.
e Generally, disturbances are seldom indicated in the routine flow

of information--in reports and so on. Rather, they are defined by
ad hoc oral reports, usually in the form of "“instant communication.*

® Disturbance handling usually takes priority over most other kinds
of managerial activity.

® Managers have more influence during periods of disturbance than at
other times,

It seems evident that every manager must spend a good part of his/
her time reacting very quickly to disturbance situations. These arise not only
because poor managers ignore situations until they reach crisis proportions, but
also because good managers cannot anticipate the consequences of all actions
taken by their organizations.

C. The Manager as Resource Allocator

Resource allocation is the heart of the organization's strategy-
making system. It is making choices involving significant organizational re~
sources that determines the success of the strategy. Among these resources, in
the broadest context, are manpower, money, time, material, equipment, and
reputation. Each of these can be allocated positively or negatively--that is,
decisions can be taken to use or to preserve these resources.

How should the manager allocate resources? In the studies of
managers' work, there was evidence that resource allocation comprises three essen-
tial elements-~-scheduling time, programming work, and authorizing decisions made
by others in the organization. ’
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& Scheduling of the manager's time--While it may seem strange to begin a
discussion of the resource allocator role with a review of how the mana-
ger decides to schedule his/her own time, it should be obvious that
throughout each working day, the manager is faced with decisions that
have an effect well beyond the manager and his/her own schedule. In
scheduling his/her own time, the manager is in fact determining the
interests of the organization and setting its priorities for action. In
announcing his/her own schedule, the manager determines that certain
issues are important to the organization and that others are inconse-
gquential, because they receive little or none of his/her time. Those
issues that receive low priority in the schedule of the manager‘s time
do not reach the formal authority centers of the organization and are,
in effect, blocked for want of resources., It is little wonder, then,
that subordinates react strongly to the priorities set implicitly by the
manager's scheduling and use of his/her time. The results of personal
scheduling decisions by the manager indicate how powerful the manager
of an organization really is and how much influence he/she can exert in
simple ways over the diverse affairs of the organization. They also
indicate the enormous "opporiunity costs" (positive or negative) of
the manager's time to the organization.

) Programming work-- The manager's role is to establish thz work system
of the organization: what is to be done, who will do it, what structure
will be operative., Such decisions are basic resource allocation choices;
many of them are made when the organization is new or when a new part or
process is added to the existing organization. However, the work system
also requires continual readjustments as the organization continues to
operate. In the informational roles of monitor and disseminator as well
as in the change agent role, the manager acquires the needed information
to design and construct such adjustment or improvement programs. In his/
her programming work as a resource allocator, the manager, by deciding
what is to be done, in effect programs the work of his/her subordinates.

® Authorizing actions--The manager retains continuing control over the
allocation of resources--particularly in the programming of work--by
insisting that he/she authorize all significant decisions before they
are implemented. By retaining--and not delegating~-such power, the
managexr ensures that he/she can interrelate decisions. To fragment
this power is to invite discontinuous decisionmaking and a disjointed
strateqgy.

Given the fact that much of the resource allocation role of the
manager is involved with many svch informal, ad-hoc, ill-defined, and relatively
unspecified or unknown authorizing requests, which are usually presented indivi-
dually (rather than in "batches," as in a formal budget review session), what
are the factors that enter into the manager's choice-making behavior?

@ The manager must believe that the organization's resources will not
be overextended.

@ The manager must consider whether a decision on one request is consis-~
tent with other decisions,

12



® The manager must somehow be gble to test the feasibility of the
request. '

® By authorizing too quickly, the manager may be denying himself/
herself important information.

® By delaying the request, the manager may be losing an opportunity
or confusing subordinates, who may not know whether to try again
or forget the request.

® By approving, rather than supervising, these requests--as discussed
in the change agent role--the manager suggests with these types of
decisions that he/she is not prepared to spend much time on them; by
making a decision "with the stroke of a pen," he/she may be discourag-
ing a subordinate who may have taken months to develop such a proposal
and request.

d. The Manager as Negotiator

The final role of the manager is that of participant in negotia-
tions. From time to time, the organization finds itself in major, nonroutine
negotiations with other organizations or individuals. Some management theorists
have argued that the manager's participation in negotiations--even with labor
unions--is nonmanagerial and unnecessary. However, an examination of the work of
managers and, particularly, an analysis of this work in terms of the roles of the
managey argue convincingly that the negotiator role is a vital part of the mana-
ger's job. He/she participates because as figurehead his/her presence adds credi-
bility and authority to the proceedings; as spokesperson he/she presents the
organization's information and value system to outsiders. But, most important,
as resource allocator, the manager has the authority to commit organizational
resources, Negotiation is resource trading in real time. Whether the resource
to be negotiated is money, time, manpower, materials, or reputation, such nego-
tiation or trading requires the presence of someone with authority to commit the
quantity of resources at stake, and to do it quickly. Who but the manager has
this authority and knowledge and these decisionmaking capabilities?

In summary, the decisional roles of the manager are those in’which
the real power of the manager is exercised: power over strategy-making in the
organization, power expressed by his/her ability to initiate and supervise improve- .
ment projects, power through his/her control over the allocation of organizational
resources, and power through his/her supervision of all major negotiations.

Figure I-3 summarizes the answer of Mintzberg and others to the ,

question: What do managers do? These summary findings identify and describe the
roles and present identifiable activities performed by managers in their jobs.
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Pigure 1-3.

SUMMARY OF TEN MANAGERIAL ROLES

Identifiable Activities from

Role Degceription Study of Chief Executives

Interpersonal

Figurehead Symbolic head; obliged to perform Ceremonies, status requests,
a number of routine duties of a solicitations
legal ox social nature

Leadoexr Respongible for the motivation Virtually all managerial
and activation of subordinates; activities involving
responsible for staffing, train- subordinates
ing, and associated duties

Liaison Maintains self-developed network Acknowledgments of mail and
of outside contacts and informers phone calls; external board
who provide favors and informa- work; other activities
tion involving outsiders

Informational

Monidtor Seeks and receives wide variety Handling all mail and con-
of special information (much of tacts categorized as con-
it current) to develop thorough cerned primarily with receiv-
understanding of organization ing information (for example,
and environment; emerges as nerve periodical news, observation-
center of internal and external al tours)
information of the organization

Disseminator Trangmits information received Forwarding mail into organiza-
from outgiders or from other tion for informational pur-
suboxdinates to membexrs of the poses, making oral contacts
organization--some information involving information flow to
factual, some involving inter- subordinates (such as review
pretation and integration of sessions, instant communica-
diverse value positions of tion flows)
oxganizational influencers

Spakosperson Pransmits information to out- Board meetings; handling mail

siders on organization's plans,
policies, actions, results,
atc.; serves as expert on
organization's industry
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Figure 1-3, continued...

Role

Description

Identifiable Activities from
Study of Chief Executives

Decisional

Change
Agent

Disturbance
Handler

Resource
Allocator

Negotiator

Searches organization and
its environment for oppor-
tunities and initiates
"improvement projects" to
bring about change; super-
vises design of certain
projects as well

Responsible for corrective
action when organization
faces important, unexpected
disturbances

Responsible for the alloca-
tion of organizational
resources of all kinds--in
effect, the making or
approval of all significant
organizational decisions

Responsible for representing
the organization at major
negotiations

Strategy and review sessions
involving initiation or
design of improvement
projects

Strategy and review sessions
involving disturbances and
crises

Scheduling; requests for
authorization; any activity
involving budgeting and the
programming of subordinates'
work

Negotiation

II. PUBLIC ORGANIZATION MANAGERS

; In general, the public and private manager perform similar roles, but there
are a few important aspects of the job of the public manager that set it apart

from management in the private sector,

Though these differences do not directly

change any of the roles of the manager, they do affect these roles and make the

job of the public manager relatively more complex.

Generally, these unigque characteristics of public management fall into three

principal categories:
the public organization;

external factors that affect the entire nature and life of
internal factors that affect the managerial procedures

of the public organization; and internal-external transaction factors that affect.
the regular daily operations of the public orxganization.

Each of these factors is analyzed below and statements are offered describ~
ing the various impacts on the organization of the factors. Finally, a series
of implications for the manager's role in public organizations is‘l%sted.
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When one matches these implications to the ten managerial roles described
in Section I, one discovers that the differences between managers' jobs in public
and private organizations are usually a matter of the greater degree or intensity
with which some of these roles are exercised by public organization managers.
Fundamentally, however, there is very little natural difference in managers' jobs
between the public and private sectors.

A. External Factors that Affect the Nature of Public Organizations

1. public oxganizations rely on annual guaranteed appropriations of funds.

There is no marketplace in which the public organization can test its
effectiveness and efficiency on the basis of how the "market" responds. The mar-
ket for public organizations is noncompetitive and is not based on supply and
demand. Thus, incentives to the organizations derived from relatively automatic
penalties or rewards imposed by a market do not occur in public organizations.

The result is that compared to private organizations, public organiza-
tions have:

®%  Less knowledge of client or consumer preferences;

@ Less knowledge of performance indicators and information about
how well they are doing;

@ Less knowledge about how to match their “supplies" to "demands;" and

@ Fewey incentives toward cost reduction, operating efficiency, and
effective performance.

2. Public organizations are more formally constrained by laws, courts,
legislatures, and hierarchy.

The impact of external formal forces on these organizations is such
that there are:

@ More constraints on spheres of operations (jurisdictions) and
procedures, with the result that there is less autonomy for the
manager in making choices about these matters;

@ More external sources of formal influence; and

® More and greater fragmentation of these sources and influence.

3. External political influences impose informal constraints or
¢hallenges on public organizations.

The impact of informal political influence is such that, compared to
private organizations:
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® There is greater diversity and intensity of external influences
on decisions;

© Greater attention is given to public opinion and interest group
reactions, and more organizational energy is spent on bargaining
and negotiations; and

°® There is a greater need on the part of the public organization to
seek support from "constituents“~-citizens, client groups, sympathetic

formal authorities, etc.

B. Internal Factors that Affect the Procedures of Public Organizations

1. Public organizations are characterized by more complex goals and
objectives, which make their decision criteria and evaluation
processes more complex.

The manager must deal with a greater number and diversity of objectives
and criteria. The vagueness and intangibility of most obijectives and criteria
create conflict for the organization. The greater tendency is for the public
manager to "trade off" between conflicting goals, objectives, and performance
criteria.

2. The authority of the public manager may be more constrained than that
of the private manager.

e Authority over subordinates and lower staff levels is more fragmented
due to merit or civil service system constraints and because subordi-
nates can bypass the manager and appeal to alternative authorities.

® Managers have a greater reluctance to delegate more levels of review;
they make greater use of formal regulations, due to difficulties in
supervision resulting from the vagueness of objectives or the intangi-
bility of criteria discussed in No. 1 above.

3. Incentives and incentive structures are different.

® Managers have greater difficulty in devising incentives for effective
and efficient performance.

® Some studies indicate that many public employees place a lower value
on monetary incentives and, where there are unions, emphasize bar-
gaining for nonmonetary incentives, such as fringe benefits, access to
policymaking, job security, etc.

L4

4. Personal characteristics of public employees seem to be different.

°® Individual empirical studies indicate that public organization
employees manifest lower work satisfaction and lower organizational
commitment.

® Most managers in public organizations show a higher need for achieve-

ment and dominance, though these findings may be guestionable since
most managers of any organization manifest these traits.
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Organizational performance is relatively less "activist" inh most
public organizations.

Because of both external and internal factors, public organizations
show greater caution and rigidity and less innovation., Moreover,

:frequent turnover of top management due to elections and political

appointments results in greater disruption of implementation of plans.

External-Internal Transactions that Affect the Operations of Public

Organizations

1.

Many public "government" activities are monopolistic and coercive or
regulatory in nature.

Participation in financing of public services is unavoidable or
mandatory for the "consumer," thus creating both interest and
resentment. Consumers of public services must pay taxes.

Participation in the consumption of services will be unavoidable,
since there will usually be no other service agency available.

Regulation of individuals or institutions may be perceived as a
common good~-so long as it is done to someone else.

Public orxganization activities have broad impact.

"Consumers" or "politicians" who finance, use, and influence
activities express concern about "the public interest," "law and
order," and "the public good"--all of which are undefined, of wide
scope, and highly symbolic. The result is that the actions of public
administrators are often invested with great symbolic significance.

Scrutiny and public integrity are more highly wvalued in public
organizations and reflect unique public expectations, compared to
private organizations.

Public officials are under greater scrutiny by citizens, groups; the
media, and higher authorities.

There is a greater public expectation that officials act with fairness,
responsiveness, accountability, and honesty.

; If one were to characterize the relative importance of public organization
managerial roles in terms of the intensity of effort or energy required, one could
conclude that the interpersonal roles of figurehead, leader, and liaison seem to

be predominant. 'However, the public manager cannot lessen his/her effoxrts in the

other roles. All ten roles form a basic, integrated whole or gestalt; no one
role . can be isolated from the others because all are interdependent. Even where
the interpersonal roles of the public manager seem to be predominant, many of the
activities performed in these interpersonal roles require the exercise of the
other informational and decisional roles.
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The net effect of the heightened emphasis on some of the roles of the
public manager may be that extra pressures are placed on him/her to share infor-
mation and, if information can be shared, to share the job. This may explain the
proliferation of various deputies, assistant or associate directors, or managers
in many public organizations. Yet even in these instances, the unique authority
and access to information that the manager has invests him/her alone with the
ability and responsibility to control the strategic decisionmaking roles of the
job.

III. SUMMARY

The "work-activity" school of management analysis represented by Mintzberg
and others has been able to develop a detailed view of the work of the manager
for the first time and has reached some major conclusions and implications about
the job of manager.

A, Conclusions

1. Managers' jobs are remarkably alike. Most of the work of managers can
be described in terms of ten basic roles and six sets of characteristics.

2. Differences can be described largely in terms of these roles and
characteristics. Some types of managerial work or a specific manager's
job may give more attention to certain roles or highlight or de-
emphasize various characteristics of the job. i

3. As commonly thought, much of the manager’'s work is challenging and
unprogrammed, But every manager has his/her share of regular, ordinary
duties to perform, especially in moving information and maintaining a
status system. Almost all of the activities managers engage in ulti~
mately relate back to their roles as managers.

4, The manager is both a generalist and a specialist.  In his/her own
organization he/she is a generalist--as the focal point or nerve center
for moving information and in handling disturbances. But as a manager,
he/she is a spécialist, and the job involves specific roles and skills,
Unfortunately, to date we know little about these skills or how to teach
or transmit them systematically.

5. Much of the manager's power derives from information. Unfortunately,
he/she receives much information orally, often lacks effective means
to disseminate it to others, has difficulty in delegating responsibility
for decisionmaking, and must therefore take full charge of the organiza—
tion's strategy-making,

6. The principal hazard of the job is superficiality. The job is open=ended,
and because he/she has responsibility for information processing and
strategy-making, the manager is induced by the job itself to take on a
heavy load of work and to do much of it superficially. The work pace is
unrelenting and characterized by brevity, variety, and fragmentation.

7. Managers work with oral information and intuitive processes. The manage-
ment "scientist” has had almost no influence on how the.manager works.
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8. The mapager is in a kind of vicious circle. The job pressures force
him/her to adopt work characteristics that make it difficult for him/
her to receive help from the management scientist, which leads to aggra-
vation of the negative characteristics and increased work pressures.

9. The management scientist can help break this circle by providing some
help for the manager in information processing and strategy-making.
However, to do so, the management scientist must devise a way of getting
access to the manager's oral data base and must understand the real
work and activities of the manager.

10. = Managerial work is far more complex than a reading of the literature
or attendance at management development seminars would suggest. There
are no simple prescriptions, and there is a need to study it further if
improvements are to occur.

B. Implications

Managing is an art, not a science. Since most of the methods managers use

are not properly understood, they have not been analyzed in any formal sense and

are thus not yet capable of being taught. Management training has done little to
supplement the set of innate skills that managers are required to exercise,

Managers can partly overcome this lack of learning opportunities through

self-gstudy and by making changes in the way they manage. By self-study, we mean
that managers should study their own particular jobs. To stimulate managers to

analyze their own work, the Appendix to this chapter presents a checklist of 15

groups of guideline questions developed by Dr. Mintzberg. The checklist is
derived from empirical observations of managers and is keyed to the roles and

characteristics of the manager's job.

The following list of 10 ideas may be used as concepts around which the

results of the use of the checklist may be organized in the formation of a "plan"
to modify some aspects of your job as a manager.

L. Share information--By status and roles, the manager is exposed to a signifi-

cant amount of "privileged" information. Much of this information is oral
and memory-based. Conscious attention should be given to disseminating this
information. '

2. Deal consciously with superficiality--The manager's work and time are dis-

jointed and fragmented; activities are varied and brief, with most decisions
being taken incrementally. A balance must be found between concentration on
issues and marginal involvement. There will be dilemmas of delegation.

3. If information can be shared, share the job also--A way to overcome heavy
managerial workload is to share the job. A dyad or triad can be formed
called the "management team" or "chief executive office." A disadvantage is
that information-sharing by the manager with this team will require consider-
able time. However, when job-sharing works, it is probably the best answer
to the pressures of work.
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10.

Make the most of obligations~-Fulfilling obligations, such as by meeting
callers, attending to ceremonial duties, and handling some crises, may be
an opportunity to accomplish many of the other roles of the manager.

Free oneself from obligations--Free time is made, not found, and the manager
must force it into his/her schedule. However, the manager is not a reflec-
tive "planner” in the classic sense. His/her milieu is stimulus-response.
Still, he/she can make some choices that could relieve him/her of long~term
obligations, or he/she can authorize others to meet some of these obligations.

Emphasize the managerial role that fits the situation--Most managers must
give special attention to certain roles in certain situations. It is almost
as 1f the manager must subsqgribe to a “contingency" style of management .
There cannot be one style or role that fits all situations that arise in any
given day.

See a comprehensive picture in terms of its details--The manager puts to-
gether a jigsaw puzzle, and though he/she is always working with small
pieces, he/she cannot forget the whole picture. Thus, effective managing
often means building channels of information that bring to him/her tangible,
specific information. He/she must often step back and take advantage of
those mental models that can assist in determining decisions to be made.

Recognize one's own influence in the organization--While obvious, this idea
is often actually overlooked during daily work. Subordinates are always
sensitive to and on the lookout for clues to what the manager is thinking,
needing, wanting. Often suchk clues are misinterpreted.

Deal with growing coalitions--Anyv organization exists because certain
vinfluencers" created it and are prepared to support it. 'In the past, it
was easy for managers to handle simple coalitions of "influencers" and
organizations. Today, there are no simple coalitions, but many complex ones
composed of people inside and outside the organization. The trend is that
these new types of coalitions will continue and grow larger and more influ-
ential.

Learn to use the management scientist--As organizations become more complex,
they turn to the use of outside experts and consultants. Each has to learn
to use the other effectively. Managersyhaveaénformation and authority; con-
sultants may have the time, technology, ‘and analytic skills. A marriage
between these two can benefit the organizatish--but remember that marriages
are usually preceded by a period of courtship in which each partner gets to
know the other.
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A CHECKLIST FOR SELF-STUDY
OF THE JOB OF THE MANAGER

Where do I get my information and how? Can I make greater use of my
contacts to get information? Can other people do some of my scanning for
me? In what areas is my knowledge weakest, and how can I get others to
provide me with the information I need? Do I have powerful enough mental
models of those things in the organization and its environment that I must
understand? How can I develop more effective models?

What information do I disseminate into my organization? How important is
it that my subordinates get my information? Do I keep too much information
to myself because dissemination of it is time~consuming or inconvenient?
How can I get more information to others so they can make better decisions?

Do I balance information-collecting with action-taking? Do I tend to act
prematurely~-before enough information is in? Or do I wait so long for all
the information that opportunities pass me by and I become a bottleneck in
my organization?

What rate of change am I asking my organization to tolerate? Is this change
balanced so that our operations are neither excessively static nor overly
disrupted? Have we sufficiently analyzed the impact of this change on the
future of our organization?

am I sufficiently well informed to pass Jjudgment on the proposals made by
my subordinates? Is it possible to leave final authorization for some of
them with subordinates? Do we have problems of coordination because subor-
dinates in fact now make too many of these decisions independently?

What is my vision of the proper direction of this organization? Are these
"plans" primarily in my own mind in loose form? Should they be made explicit
in order to better guide the decisions of others in the organization? Or

do I need flexibility to change them at will?

Are we experiencing too many disturbances in this organization? Would there
be fewer if we slowed down the rate of change? Do disturbances reflect a
delayed reaction to problems? Do we experience infrequent disturbances
because we are stagnant? How do I deal with disturbances? Can we antici-
pate some and develop contingency plans for them? :

What kind of a leader am I? How do subordinates react to my managerial
style? How well do I understand their work? Am I sufficiently sensitive to
their reactions to my actions? Do I find an appropriate balance between
encouragement and pressure? Do I stifle their initiative?

wWhat kinds of external relationships do I maintain and how? Are there
certain types of people that I should get to know better? Do I spend too
much of my time maintaining these relationships?



1o.

1l1.

12.

13.

14.

15.

Is there any system to my time scheduling, ¢r am I just reacting to the
pressures of the moment? Do I find the appropriate mix of activities, or
do I tend to concentrate on one particular function or one type of problem
just because I find it interesting? Am I more efficient with particular
kinds of work at special times of the day or week, and does my schedule
reflect this? C(an someone else (in addition to my secretary) take irespon-
sibility for much of my scheduling and do it more systematically?

Do I overwork? What effect does my workload have onm my efficiency?l Should
I force myself to take breaks or to reduce the pace of my activity?

Am I too superficial in what I do? Can I really shift moods as quickly and
frequently as my work patterns require? Should I attempt to decrease the
amount of fragmentation and interruption in my work?

Do I orient myself too much toward current, tangible activities? 2Am I a
slave to the action and excitement of my work, so that I am no longer able
to concentrate on issues? Do key problems receive the attention they
deserve? Should I spend more time reading and probing deeply into certain
issues? Could I be more reflective?

Do I use the different media appropriately? Do I know how to make the most
of written communication? Do I rely excessively on face-towface communica-
tion, thereby putting all but a few of my subordinates at an informational
disadvantage? Do I schedule enough of my meetings on a regular basis? Do

I spend enough time touring my organization to ‘cbserve ackivity at firsthand?
2m I too detached from the heart of our activities, seeing things only in an
abstract way?

How do I blend my rights and duties? Do my obligations consume all my time?
How can I free myself sufficiently from obligations to ensure that I am
taking this organization where I want it to go? How can I turn my obliga-
tions to my advantage? :

’)

Some of these questions may sound rhetorical. None are meant to be. There

are no simple solutions to the complex problems of managerial work. If the
manager is to improve his/her work, he/she must provide his/her own answers. For
this reason it is crucial that the manager develop a better understanding of his/
her own work. :
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I. DEFINITION OF ORGANIZATIONAL DEVELOPMENT

Organizational Development (OD) first appeared in the literature of management
less than two decades ago, and the term has more recently become one of the most
widely used to describe a cluster of activities undertaken to help an organization
meet the challenges of pervasive change.

The great watershed: concept that OD relies on to deal with these challenges
is the idea of a social system. The idea has roots in sociology and anthropology
stretching well back into the nineteenth century, but the first and still perhaps
the most exhaustive statement of the manifestation of the social system in industry
was made in the Hawthorne studies.l People do not exist as single units, nor are
they related to one another only as some external authority, such as management,
says they should be related-—-for example, through formal organizations. Noxr does
the nature of the relations they develcp with one another derive only from the
activities required for survival in the particular environment in which they are
located.

The idea of a social system presumes that people develop stable relationships
with one another that have deep psychological meaning for the members of the
organization and that are observable by those outside the system. Thus, says OD,
in changing an organization one is not merely making some mechanical rearrangements
of the activities people will perform. The context and texture of people's lives
are being changed, and the internalized rules they have adopted for governing their
own behavior and that of other members are being fundamentally altered.

Since the original social system ideas were stated, an enormous amount of
research and theory has been brought to bear on how social systems operate.
Concepts of norms and roles have received great attention. The idea of interaction--
what members of an organization say and do, to and with one another-~has come to be
a central one. Hitherto unguessed-at energies and creative potentials have been
discovered in all kinds of social systems. It is probably no exaggeration to say
that the whole movement known as “participative management" relies on the idea that
a kind and guality of organization and wisdom exist in the social system that far
transcend anything that can be arbitrarily put there by outsiders.

OD does not say that some human collectivities are social systems and some
are not. Rather, it says that any group that one would consider altering signif-
icantly is usefully conceived as an ongoing social system with the properties that
social systems have been found to possess. And the hallmarks of such systems are
the feelings members have developed for one another and the interactions through
which these feelings are expressed.

lrhe Hawthorne studies were a series of research findings conducted in 1927
at the Hawthorne works of the Western Electric Company in Chicago by the late
Elton Mayb and his colleagues at Harvard University. The researchers discovered .
that when workers are treated as human beings rather than as units, and when the¥
‘have feelings of pride and personal worth in their jobs, as well as the opportunity
to get things off their chests, morale and productivity tend to rise.

2y
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However, Organizational Development is anything but precise. It connotes a
wide variety of approaches and functions and is applied by different individuals
to describe divergent, and sometimes opposing, strategies for organizational
improvement. Yet most definitions currently in use agree in substance that OD is
a planned, managed, systematic process to change the culture, systems, and behavior
of an organization in order to improve its effectiveness in solving its problems
and achieving its objectives.

The activities grouped under OD focus on interaction and behaviors. Further,
the OD change process usually seeks to modify behavioral patterns that relate to
the organization's operation at the various hierarchical levels and the multiple
functions performed by people in the organization. But the systematic nature of
OD almo includes changes in the systems, or in the material and supporting factors
in the organization, if such systems hinder full use of the organization's human
regourges.

It ip not an exaggeration to say that OD exists as an organized concept today
because of two broad answers to issues that have been evolving over the past 30 or
go years, These two answers interlock and are mutually supportive:

l. @Given the nature of social systems in the modern organization world,
the command/obedience style of management is less and less appropriate
to changing an organization, since research shows that this style has
8 high probability of producing unintended consequences that are often
inimical to the goals of the change.

2. It has been found that people whose whole cultural experience has been
an education in the rightness of the command/obedience style can rarely
make significant changes in their behavior to find new adaptive relations
with their organization without the help of third parties who are pro-
fessionally trained to give this kind of help.

In other words, we have a field of OD today because a centuries—old leadership
style, cowmmand/obedience, seems to have become obsolete. But we have not yet
institutionalized the new cultural and educational patterns needed to produce
leadors in large numbers who are naturally adapted to the organizations they must
lead. Adaptations must therefore be ad hoc and personal, and we have discovered
that consultants are effective adjuncts to managers who find that they are going
to have to make some of these adaptations themselves.

0D is thus at present a repository of new ideas about organizational
leadership and of new ideas about how managers can be helped by consultants to
change thelr styles. At the present time both sets of new ideas--about leadership
and about vonsultancy--are extremely tentative and fragile and are undergoing
sonstant change, Because of this, it is incorrect to say that one can learn a new
managerial style or learn about consultancy and then simply perform the new
techniques. What is equally important is to evolve a personal learning style that
will sustain one through the continuous changes in ideas that will mark the next
30 years.

The decline of command/cbedience as a dominant management style traces from
resparch about how effective leaders behave. Beginning in the early 1960s, a
“gituational® view of leadership emerged that said that effective leaders are
those whose behavior is attuned to the needs and opportunities inherent in the
situstion in which they are immersed, Their own feelings, ideas, and impulses
are dafived as part of the situation, and therefore situational leadership is not



merely doing what others want. Rather, it is the ability to negotiate and mediate
among different and often conflicting demands--~of which the leader's own needs are
one set. It is the ability to find and articulate consensus and to lead in trans-
lating consensus into action. As noted above, however, situational leadership is
a fragile idea compared with the massive weight in our culture of the command/
cbedience style of behavior. Few good case studies exist of what good situational
leadership looks like. We have practically no criteria that people can use to tell
them when they are behaving situationally.

IT. EVOLUTION OF OD

The earliest identifiable 0D efforts relied heavily on laboratory training
and face-to-face interaction of people in small groups. Much of the current
technology of OD still carries strong influences from group process and stresses
teamwork and collaboration among and between groups within the larger organization,
although the focus of OD has evolved from development of the individual to develop-
ment of the group and the total organization. The activities commonly associated
with organizational development are approached on a group probléem~solving basis--—
real problems, existing or potential, within the organization. The individual may
be developed within the context of the group or within the context of the organiza-
tion. These activities frequently include:

Attitude measurement

Diagnostic interviewing

Problem solving

Goal setting

Communication improvement

Conflict resolution

Task force use

Job design

Evaluation and measurement of effectiveness.

ITI. ISSUES AND CONTROVERSIES IN OD

oD is still a relatively young management science--or art--and an undex~
standing of several unresolved and controversial issues lies at the heart of any
discussion of the field. Among theorists and practitioners there are differing
opinions about what factors are necessary for systematic OD. Some of the princi-
pal issues and points of controversy are:

® Content versus process--What degree of emphasis is placed on how a
group interacts? What degree on the outcome of their interaction?

) Role of top management in OD--Must top management be actively involved
in OD’activities, or passively committed to them, ox leading them?

® Use of third parties--What are the role and function of people who
are not members of a group engaged in an OD activity, but who analyze
the process? Should the third party be internal. to the organization .
or external? 1Is a third party needed at all?

® Individual, team, or total organizational development--<Do actmvmtles
aimed at individual and team development legitimately constitute
organizational development? Must the whole organization be involved
if the effort is to have sufficient impact on the culture?
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® Management development versus organizational development--What are the
relative differences in focus and methodology between management develop-
ment and organizational development? What importance is there in making
# distinction between the two functions?

@ The role of measurement and evaluation~--What degree of importance is
placed on objective evaluation of the effectiveness of OD efforts? Can
the real issues undertaken in OD be measured?

& Pp: fad or institutionalized process?--Is real OD a matter of practicing
new developmental activities, or a fundamental, long-range plan for
strategic change?

A great deal of theory exists today about how OD consultants can be of help
to managers and organizations. The growth of theory has accelerated dramatically
in the past five years and is no longer merely a collection of do's and don'ts and
rules of thumb, In the early and middle 1960s it became clear that: (1) OD
gonsulting is something quite different from technical advice-giving; (2) the
creation and maintenance of a genuine helping relationship with the client is the
primary tasgk; and (3) the client's needs--not the consultant's--are of greatest
importance. These insights developed hand in hand with the realization that in
mogt mituations, the client (a manager) was involved in changing both his/her own
behavior and that of others--a process that could not be aided by a consultant who
ginply offered pat formulas.

Another key development was the role of the internal consultant, someone who
was on the payroll and who knew the organization from within. External, indepen-
dent consultants can be crucial to getting a change process started and can offer
valuable suggestions at strategic choice points, but the day-to-day support the
manager and others need often can be supplied by an in-house consultant more
offectively and cheaply.

A Coping with Resistance to Change

In the 1940s and 19508, resistance to change was treated as a genuine force
to be reckened with and overcome, OD has made major contributions to understanding
what i really going on when something we loosely call resistance to change arises.
0D now sees an organization as a field of interacting forces and processes, rather
than as o two-dimensional battleground where forces for change oppose forces for
reaistance, Soclal gystem ideas helped clarify this concept. So, too, has increas-
ing understanding of the culture of a group or organization: patterns of behavior
observed in the organization are functional for certain needs of members and of the
gystem a5 a whole. Norms arise to buttress these patterns. To label these behavior
patterng "resistances" is to risk overlocking their value and functionality for
individual members of an organization.

Perhaps the wost useful body of theory for understanding resistance is
motivation theory. Beginning in the middle 1950s, managers and human relations
specialists began to realize that people behave as they do for reasons that have
doop importance for them, even if these reasons are not sanctioned or recognized by
the organization. Douglas McGregor crystalllzed this notion in his statement of:
Theory ¥, which summarizes the person's own reasons for acting as he/she does, in
contrast to reasons projected on him/her by another who is trying to get the person
to conform and obey. What is important about McGregor today is not so much the
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accuracy of Theory Y as the base his original insights provided for further research
and theory about the needs, goals, and intentions of people in organizations.

When one grants that each individual's behavior makes sSense to that person,
it is clear that the negative label "resistance" may be missing the point. ©OD
acknuwledges this, and it has evolved a variety of approaches that have a commor
tenet: No change should be installed that does not make sense to those who are
affected by it.

B. A View of the Processes of Change

For many years, in all management theory as well as in OD in particular, a
search has been going on for a useful way of thinking about the process of change
through time in an organization. The operative questions are: How do initiatives
for change cascade through the system? At what rate can we expect change to Dro~
ceed? When can we expect to notice results? How long will the system be in a state
of flux before it stabilizes in some new pattern of behavior? How are we o regard
apparent lapses and reversions to previous "outmoded modes" of functioning?

Kurt Lewin's original change model3 of "unfreezing-moving-refreezing" was an
early statement about the process of change.  OD has subsequently placed most of
its emphasis on the "unfreezing" portion of the Lewin model. What is meant by
"moving” an organization and "refreezing" it in a more effective mode has received
less attention. Some would even argue that the "refreezing" metaphor is misleading
in today's turbulent world--that what is needed is to prepare the organization for
a life of "organic flux" and for the possibility that truly stable patterns are a
will~o'~the~wisp.

Comments made earlier about the nature of the system being changed, about the
role of initiators, and about the meaning of resistance are germane to this problem
of the process of change. OD has come around to the understanding of the process
of change as something that is not a simple linear sequence. Change initiatives
occur on several fronts at once. Resistances and sticking points occur on all
these fronts. Some thrusts occur quickly and easily, while others seem to occur
with glacial slowness. Unexpectedly, the system may appear to revert to "tried-~
and-true" methods even though everyone agrees that these are bankrupt and discred-
ited ways of doing things.

In OD thinking, the overall change process is increasingly being seen as a
somewhat disjointed political and opportunistic process in which a multiyear time
horizon must be anticipated and in which periodic reversions are not only inevitable
but also possibly beneficial in that they help the system reaffirm its commitment
to change--once new ways are glimpsed, it is often helpful to fall back to old ways
to rediscover their inadequacy.

It is important to say that no universal and comprehensive theory of the 7
process of change now exists. There is at the present time a good ‘deal of theoriz-
ing about the stages and process of growth, but the major theoretical advances are

2'I'he Human Side of Enterprise. New York: McGraw-Hill, 1960.

. 3These jdeas are nicely summarized in Bennis, Warren G., et al., (eds.), Holt,
Rinehart and Winston, The Planning of Change. New York: 1961, p. 237, ££.

s
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yvet to be made, and the wisest course of action is for an individual organlzatlon
to develop its own model of the process of change.

The main contributions that OD theory can make at present are the ideas that
{1) the change process is not a linear sequence, (2) it will almost always take
longer to bring about significant change than one might assume at the outset, and
. (3) it seems useful to think of the change process in terms of broad phases that
overlap and are interdependent but that nonetheless have a cumulative effect.

The practice of OD is based on several key values. These include acceptance
of the organization’s need to fulfill its responsibility to its various communities
for interdependency and continuity, for increasing effectiveness in performance,
and for development of an internal climate in which personal growth is supported.

‘ To realize these values, OD employs its knowledge of behavioral science in
planned interventions in the processes of the organization. These interventions
may be concerned with the technical problems of the business, its administrative
problems, and the human problems of its social system, although we customarily
think of OD as being concerned with the latter.

OD must be a long-range, continuous effort enduring three to five years to be
maximally effective, because it must eventually come to grips with changing the
normg and values in an organization, which are relatively impervious parts of the
culture, Changing an administrative practice or procedure may be accomplished in
a short time and may have some effect on organizational behavior, but fundamental
cultural change takes longer and should begin by unblocking individuals from their
set attitudes and releasing their energy, a difficult but important prelude to team
building and other typical OD facilitative-tactical modes.

OD is necessarily innovative because the problems it deals with are seldom
identical; each must be solved in its own special way, consonant with a specific
organization's culture. Moreover, the stresm of new findings from research in the
behavioral sciences provides a continuing opportunity as time goes by for more
cogent interventions within and between all levels--~individual, group, and organiza-
tional. The current theory and results of research should be evaluated and absorbed
into the strategy of OD as a matter of accepted practice. The usefulness of these
new ideas should be subjected to constant scrutiny; inappropriate ones should be
discarded, and potentially effective ones should be tried out.

Concerning the specific OD techniques (in the sense of facilitative and
tactical modes) presently used with some frequency, we suggested earlier that all
- these were discussed at least 15 years ago by Douglas McGregor but have been elab-
orated upon and polished by numerous practitioners since then. For example, team
building, management by objectives (MBO), job enrichment (JE), and internal con-
sulting were described in characteristic terms by McGregor, and his descriptions
bedar repeating here because conceptually they appear to be as valid today as they
were than. Ik should also be understood that we use the terms "team building,”
"management by objectives," "job enrichment," and "internal consulting" generically,
roecognizing that organizations may have their unique names or designations for their
own in~house versions of these modes. TFor example, MBO is called “goal setting" in
many organizations.
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C. Team Building

Team building is an OD facilitative-tactical mode that is intended to make a
group effective and achieve unity of purpose. Most managerisl teams are not teams
at all but are collections of individual relationships with the boss in which each
Person is vying with every other one for greater power, prestige, recognition, and
personal autonomy. Under these conditions, unity of purpose is a myth, and the
managerial team is inept at accomplishing objectives through group efforts.

A good group is one in which the atmosphere tends to be informative, comfort-
able, and relaxed. There is considerable discussion, in which virtually everyone
participates. The tasks or objectives of the group are well understood and accepted
by the members. The group members actively listen to one &nother. There is dis-
agreement, but it is worked through to a consensus (with no formal voting as a
cop-out). There is frequent, frank, and relatively comfortable criticism. People
freely express their feelings as well as their ideas and have no hidden agendas.
Clear work assignments are made and accepted. Leadership in the group shifts as
needed to draw forth and use all the human resources in the group. There is little
or no struggle for power and control because the main concern is to get the job
done, consistent with cultural values in the orgsrization. And, finally, the group
self-consciously stops periodically to examine how well it is doing as a group in
accompl:i shing its tasks and how the feelings and bhehaviors of members are contrib-
uting to the group and its work.

In a word, team building as an OD technique attempts to move a group forward
in all the aforementioned directions. It is based on the clear realization that the
highest commitment to organizational objectives and the most successful collabora-
tion in achieving them require unique kinds of interaction that can occur only in
a ‘highly effective group setting.

D. Management by Objectives

Management by objectives is a way of managing people that emphasizes the
integration of personal objectives and organizational objectives and is built upon
self-control. The purpose of MBD is to encourage goal integration, to create a
situation in which a subordinate can achieve his/her own goals best by directing
his/her efforts and energies toward the objectives of the enterprise or overall
organization. MBO is, in concept, a calculated attempt to link improvement in
managerial competence with the satisfaction of the manager's higher-level ego and
self-actualization needs. MBO does not tack a new set of duties on top of the
existing managerial -job. It is, rather, a different way of fulfilling one's
existing responsibilities--of "running the job." Put another way, MBO is a flexible,
rational, particip?iéve way for the manager to plan and control the accomplishment
of the work of the) srganization.

In praCtice, MBO is usually translated into a closed-loop system designed for
managing managers and professional employees, in which a superior and his/her
subordinates sit down and jointly set specific objectives that are to be accomplished
within a set time frame and for which the subordinate is then held accountable. But
practice varies widely as to the degree of formalization and the quality of superior—
subordinate goal negotiation, commitment, and participation. Our belief is that MBO
works bast after the groups that intend to use it have been developed into & team
whose members openly encounter one another.
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E. Job Enrichment

Job enrichment started out as a limited tactical change in managing employees
in which several well-known companies undertook to increase the duties and respon-
sibilities in certain routine jobs as a way of offsetting some of their unpleasant
and repetitive features. The idea of redesigning jobs to include meaningful tasks
rather than highly specialized repetitive operations appeared to offer vast pos-—
sibilities for motivating employees with incentives in the jobs themselves. A
number of leading contemporary behavioral scientists have taken the position (based
on research and theory) that the factors that motivate are growth factors, or those
that give the worker a sense of personal accomplishment through the challenge of
the job itself. 1In other words, motivation is in the content of the work, the
internal dynamics that the employee experiences in completing his/her task.

In JE the emphasis changes from rigid management direction and control to more
participative modes, where much of the planning and controlling associated with
doing the work are bestowed on the employee. To this extent JE is akin to MBO for
higher-level employees, because lower-level employees are asked to make greater
input into the conduct of their work and to link their goals and satisfactions to
the attainment of organizational objectives. Both JE and MBO are fundamentally
grounded on self-control and humanistic notions. Both can become important corner-
stones of OD and bases for entirely new styles of organizational management.

F. Internal Consulting

Internal consulting as a facilitative-tactical OD mode is important for car-
rying out team building, for installing MBO and JE, and, in general, for redefining
the role of the training specialist or manager or whoever has the assigned role
of bringing OD to the client organization. The proper role of the OD facilitator
is that of internal consultant, and organizations are increasingly creating such
positions or redefining traditional training positions so that the incumbénts of
them become internal consultants, or change agents.

Internal consultants take a professional stance vis—a-vis their managers and
consider them as clients. They recognize that help is always defined by the recipient
and that they can neither fulfill their responsibilities to the organization nor
maintain proper ethical standards of conduct if they are placed in & position that
invelves conflicting obligations to their managerial clients.

Internal consultants play an organizational role in which they provide three
important kinds of help. First, they help in strategic planning by being sensitive
to managers' needs and by contributing their knowledge. Second, they help in
solving problems. They concern themselves with immediate and specific problems and
provide help to managers on all organizational levels. Third, they help with
managerial controls, but not as technicians running rigid systems. - Rather, they
act as diagnosticians who find practical ways to capitalize on self-control and
build it dinto the way work is planned, assigned, conducted, and evaluated in the
organization.

Internal consultants in an 0D effort possess the knowledge to make interven-
tions in the organization and help management manage better. To be effective, they
need to have a nontraditional role and the skill to carve out the type of role
briefly described above. Obviously, no single proper OD internal consultative role
can be set forth in infinite detail here or anywhere else because of the vast
‘differences in organizational cultures, environments, and situations. The essential
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point is that it is difficult, if not impossible, for an organization to undertake
OD without redefining or establishing anew the role of the agent of change. Ef-
fective OD is not a program grafted onto an existing organization as an ornament
but, rather, a movement toward a new way of organizational life. Consequently,
installation of an OD intermal consultancy has been widely recognlzed as an 0D
fac111tat1ve—tact1cal device at the macro level whlch is a prelude for all other
organizational 1ntervent10ns.

IV. ORGANIZATIONAL DEVELOPMENT PRINCIPLES FOR PATROL MANAGERS

Organizational development theory and practices focus especially on the role
of the manager as a change agent in the organization. In the major interpersonal
roles of the manager (figurehead, leader, liaison) and in the informational roles
(monitor, spokesperson, and disseminator) the manager acquires both external and
internal access to information and ideas that no one else in the organization
possesses. To use this information to initiate or facilitate improvements in the
organization requires that the manager make decisions about changes in policies,
procedures, or personnel. '

The emphasis placed by OD theory on the notion that business or service
organizations are fundamentally social systems implies that the manager as
change agent should be careful in diagnosing, assessing, and subsequently managing
planned changes in the social systems that operate within the organization. This
is no easy task, and the role of change agent is a relatively new and critical job
in managing police agencies. The notion expressed by OD theory that traditional
"command/response" behavior by employees in organizations has eroded in favor of
a more fluid “participative~management response" seems to be borne-out by recent
operational experiences in many police departments. For example, many police
executives and departments have recently accepted, at least in concept if not in
operations, team policing (however defined), and there have been organized attempts
to install and use MBO processes in departments. These developments are partially
in response to the emerging patterns of police employee behavior as much as they
are in response to new organizational strategies to cope with increasing crime
rates or service demands.

There is as yet no prescriptive handbook or set of formulas the police
manager can use to develop techniques or approaches to the design and implementa-
tion of planned changes in the police organization. The four OR fadilitative
approaches of team building, MBO, job enrichment, and the use of internal consul-
tants have all been tried with varying successes in many departments. A critical
issue in the application of OD principles and practices to police departments is
that the normal complexity of change is heightened by the fact that the command/
obedience style of organizational management is generally still the norm in police
departments. While OD argues that such a style is becoming cbsolete, many police
managers are highly sensitive to altering this style given the special organiza-
tional responsibilities of police agencies for the protection of l1ife and the pub~
lic order. Such responsibilities may, at critical times, require a rather ;1gld
command and control management system. : '

On the other hand, some police managers have seen the benefits to the organiza-
tion of modifying this system through the use of OD processes. Individual self~
control based on subordinates' knowing why and how they contribute to the accom-
plishment of police responsibilities--even in crisis situations--has resulted in
organizational change. Co-responsibility and individual accountability for agreed-
upon cobjectives, procedures, tactics, and operations have emerged as new norms and ;

'
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new incentives for improving employee work performance and organizational ef-

fectiveness.

Saveral general sets of principles have been followed by progressive police

_managers in either planning for change or diagnosing the need for change. They
“ean be used as guidelines or as a checklist for the performance of the police
“manager as c¢hange agent.

A.  Planning for Change

@ Planning changes in one part of a police organization will eventually
require consideration of changes in overlapping parts of the system.

Example:

Changing the role of a patrol officer in a directed patrol
strategy will require changes in the role of supervisors.
Sergeants will have to become more like managers and
planners; lieutenants will have to act as coordinators with
other units as well as senior managers who provide guidance
and direction in resolving conflicts between various units.
Evaluations of various types of changes in patrol operations
state again and again that changes from traditional to
directed patrol were ineffective because plans were not made
from the beginning to provide re-training and support for
the new roles of supervisors.

® To change behavior on any one level of a hierarchical organization, it
is often necessary to plan for complementary and reinforcing changes at
higher and lower levels.

Example:

It is not enough to retrain supervisors. Dissemination of
information about the new roles and responsibilities of

such supervisors, as well as installation of support services
to reinforce these new roles, will be required both at the
patrol level and at the senior management level so that
those who are supervised know why and how this new role
operates and those who supervise the supervisors know how
and why their subordinates are to act in a different way.
Again, various evaluation studies have pointed out that the
failures of experiments in team policing or directed patrol
(however defined) were traced to the lack of planning for
new roles of supervisors in such experiments and in the lack
of organizational support of these new roles.

® Managers can begin to plan for introducing changes at points in the police
organization oxr system where some stress or strain may exist. These
"squeaky wheel" complaints or stresses may be due to dissatisfaction
with the status guo, and such dissatisfaction may be a motivating factor
for individuals or groups to become involved in planning for change.

Example;

Complaints by patrol units about overwork or too much time
spent on responding to calls may be an indication of a variety
of oxrganizational or management deficiencies as much as a
normal human reaction to work. They might reflect a lack of
management studies of workload demands or inappropriate
policies prowiding for indiscriminately responding to all
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calls for service. The use of patrol officer task forces to
identify some of the reasons for complaints may be a pro-
ductive tool for diagnosing and planning for alternative
policies or procedures. :

® If thorough changes in an organization aire desirable or necessary, change
must ordinarily start with the chief policymaking officials,

Example: Most if not all changes introdured into police agencies occur
where the chief of the agency first agreed to the change. The
chief's subsequent policy statements supporting the change and
refusal to panic at opposition lave been crucial factors in
acceptance of the change throughsut the system.

® Both formal and informal organizations in a system should be considered
in planning most processes of change. '

Example: Every system has a network of cliques and informal groupings
that often exert strong restraining forces and influences
that will affect changes initiated by formal authority. The
use of task forces composed of staff and line personnel (formal
organization) and individuals representing nonformal organiza-
tions (such as union representatives) may have the effect
of harnessing support for the change and guaranteeing some
level of “buy~-in" to the change.

® The ultimate effectiveness of a change is often directly related to
the degree to which members of all levels of an institutional hierarchy
“took part in fact-finding and diagnosing of the planned change as well
as in formulating it and reality-testing it.

Example: Successful changes in patrol operations, which have been
documented and evaluated, have been due to the careful;y
planned involvement of police personnel from major subsystems
in the organization--those who are planning the change and
those who are to implement the change. fThese two groups are
not composed simply of staff and line personnel. It is incor-
rect to assume that staff personnel can plan adequately for
OD changes or that line personnel can implement the changes
proposed. Rather, the use of ad hoc planning task forces
composed of implementers, planners, and those managers who
must supervise and maintain the change is critical to the
effective continuation of the change.

V. SUMMARY

This Appendix has focused on ideas and practices that may be useful for the
manager performing the role of change agent. In this role the manager acts as an
initiator and designer of much of the planned and controliled changes that need
to occur in the organization. In the performance of other roles~-for example,
monitoring the organization—~-the manager receives information that may suggest
opportunities or needs for improvements. As a change-agent decisionmaker, the
manager may decide to begin planning for these improvements.
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Diagnosing the need for improvements may be aided by the use and analysis of
various negative or positive organizational or personnel measurements. Planning
for changes in policies, procedures, and personnel may be facilitated by the use
of much of the recent theory and practices derived from that area of management
studies termed Organizational Development.

Whatever theories, practices, or operational experiences are used in other
police agencies to plan and manage controlled change, planning for such changes
will remain part of the job of the police manager and will increasingly become
the most complex part of this job.
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CHAPTER 1-~APPENDIX B

A GUIDE FOR PROGRAM

IMPLEMENTATION PLANNING

The attached Guide for Program Implementation was prepared as
an internal working document for use by the Kansas City,
Missouri Police Department in its planning and development of
its major Directed Patrol Program. It has been included in
this Manual with the permission of the KCPD.
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A GUIDE FOR PROGRAM IMPLEMENTATION PLANNING

PROGRAM POLICY AND SPECIFICATION

Operational Definitions and Objectives

1.
2.

What is the operational definition of this program activity?
What is(are) the objective(s) of this program activity?

Boundary Conditions

1.
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14.
15.
16.
17.
18.
19.
20.

21.

In what area of the Northeast Patrol Division will the proposed program
be implemented?

What specific segments of the area population will be 1nvolved°

How will each population segment be involved?

When will the involvement of each population segment begin and end?
Who will be responsible for involving each segment?

What specific area individuals will be involved?

How will each individual be involved?

When will the involvement of each individual begin and end?

Whe will be responsible for involving each individual?

What groups will be involved?

How will each group be involved?

When will the involvement of each group begin and end?

Who will be responsible for the involvement of each group?

What difficulties with bhoundary conditions may develop?

How will each difficulty develap?

When will each difficulty develop?

Who will be responsible for resolution of each difficulty?

What resources will be necessary to aid resolution of each difficulty?
How will each resource aid resolution of each difficulty?

When will each resource be implemented to aid resolution of each
difficulty?

Who will be responsible for implementing each resource to aid resolution
of each difficulty?

Division of Functions

1.
2.
3.
4.
5.
6.
7.

8.
9.

What distinct activities or functions are involved in program implementa-
tion?

What pairing of elements and functions are appropriate for implementation
of the program?

How will each element accomplish each program activity/function?

When will each element accomplish each program activity/function?

Who within each element will be responsible for accomplishing each
program activity/function?

What division of functions changes will occur within the various phases
of the program?

How will the changes be accomplished within each phase?

When will the changes be accomplished for each phase? :

Who will be responsible for insuring the accomplishment of each -

change? '
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B.

B,

IX.

EV

Administrative Functions

‘Folisz

L.

What existing policy decisions affect program implementation?

2. What policy decisions are necessary for program implementation?
3, How will each policy decision be implemented?
4. When will each policy decision be implemented?
5. Who will be responsible for creation and implementation of each policy
decision necessary?
Procoedures
1. what existing procedures affect program implementation?
2, Vhat procedures are necessary for program implementation?
3. BHow will each procedure be implemented?
4. When will each procedure be implemented?
5. . Who will be regponsible for establishing, implementing and assessing
the operational appropriateness of the procedures?
Guldelines
1. what existing guidelines affect program implementation?
2.  What guidelines are necessary for program implementation?
3. How will each guideline be implemented?
4.  When will each guideline be implemented?
5 Who will be responsible for establishing, implementing and assessing
the operational appropriateness of the guidelines?
1. What existing laws affect program implementation?
2. What legal restrictions currently exist with respect to prOJect
implementation?
4. . How will each legal restriction affect the program?
4«  When will each legal restriction affect the program?
5.  What legal restrictions can be resolved?
. How will each legal restriction be resolved?
7.  When will each legal restriction be resolved?
B.  Who will be responsible for resolution of each legal restriction?
9. What additional authority will be necessary for program implementation.
10, How will the additional authority be acquired?
11, When will the additional authority be required?
12, who will be responsible for obtaining the additional authority?

PROGRAM ADMINISTRATION AND MANAGEMENT

Deelsion Making

1.
2.

3.
4,
L]

What olements make decisions that will affect program implementation?
What decisions are made by each element that will affect program
implenentation?

How doeg each element make each decision?

when does each element make each decision?

wWhe in each element is responsible for making each decision?
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7.
8.
9.
1o.
11.
12.
13.
14.
15.
16.
- 17.

What sources of information are used by each element to make each
decision?

What decisions are necessary for program implementation?

What elements make the decisions necessary for program 1mplementatlon?
How will each element make each necessary decision?

When will each element make each necessary decision?

Who within each element will be responsible for making each decision?
What sources of information are necessary for making each decision?
What decisions will be communicated to interested elements?

What interested elements will receive each decision?

How will each decision be communicated to each element?

When will each element receive each decision?

Who will be responsible for communicating each decision to each
element?

B. Management Styles

What management style is necessary for program implementation? .
What difficulties will be encountered during program implementatici
that are due to the present management style?

How will each difficulty be resolved?

When will each difficulty be resolved? :

Who will be responsible for resolution of each diffieulty?

C. Delegation of Authority

What delegation of authority will be necessary for program implementation?
How will each delegation of authority be implemented?

When will each delegation of authority decur?

Who will be responsible for insuring each delegation of authority is
authorized and implemented appropriately?

D. Informal Organization

1. What existing informal groups will affect program implementation?

2. How can each group facilitate the program?

3. How can each group adversely affect the program?

4, How should each group be dealt with?

5. Who will be responsible for dealing with each group?

6. What new groups may be formed as a result of program implementation?
7. How will each new group facilitate the program?

8. How will each new group adversely affect the program?

9. How will each new group be dealt with?
10. ' When will each new group be dealt with?
11. Who will be responsible for dealing with each group?

E. Communication
1. What informational items need to be communlcated for program implementa-
tion?

2. What items will each: element need for program implementation?

3. How will each informational item be communicated to each element?

4. When will each informational item be communicated for each eslement?
5. Who will be responsible for communicating and receiving each informa-

tional item for each element?
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6.

7"
8.
9.

10,
11.

12.
13.

What restrictions to commuication will be necessary for program
implementation?

How will each restriction be implemented?

When will each restriction be implemented?

Who will be responsible for insuring that restrictions on communications
are achieved?

what Yspin-off" impacts will be experienced due to program communica-
tion?

How will each spin-off result occur?

When will each spin-off result occcur?

Who will be responsible, if necessary, for taking appropriate action?

Operational Relationships

1.
2.

3.
4.

5.
6.
74
8.
9.

10.
lli
12.
13.
14,
15.
1’6'

What non~department, non-patrol, or intra-patrol projects will
affect program implementation? (ongoing, planned)

How will each project affect program implementation? (program
context, program inputs, program process, program products)

~ When will each project affect program implementation?

What projects with potentially favorable impacts can be used to an
advantage in program implementation? y
How will each favorable project be used in program implementation?

When will each favorable project be used in program implementation?

Who will be responsible for insuring appropriate interface?

What cogts will be incurred as a result of prograzn~ ,roject interface?
What projects with potentially unfavorable impacts will be circumvented
in program implementation?

How will each unfavorable project be circumvented?

When will each unfavorable project be circumvented?

¥ho will be responsible for insuring appropriate circumvention?

What impacts will program implementation have on each project identified?

‘How will each programto-project impact occur?

When will each program-to-project impact occur?
Who will be responsible for insuring non=detrimental program-to-project
interface?

IIX. PHOGRAM EVALUATION AND ASSESSMENT

A

B.

Areas Qf DataﬂNeeds

1. What are the program inputs to be monitored?

2. How well are each program's activities operating?

3. What types of performance accountability are needed?

4. What impact data about the accomplishment of program objectives are
noeded?

1, What measures are relevant tc each data need?

2: How gheuld the measurements be taken?

3. What are the procedures for assuring reliability and accuracy of the
data?

4, What record-keeping procedures will ke required?

5. When and how freguently will data be required?

6. Who will be responsible for collecting and organizing the data?
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Data Feedback

1. Who needs to receive data feedback?

2. What format should be used?

3. How often should feedback occur and when should it start and stop?
4. What coordination of data is required?

5. Who is responsible for that coordination?

6. What potential constraints to an efficient, effective feedback system

can be identified?

7. What can be done to overcome such constraints?

8. What costs will be involved in establishing a feedback system?

9. Who will monitor data for evidence of unanticipated problems?

10. What action might the monitor take upon discovering such problems?
11. How do we identify defects in program design?

Accountability of Performance

1. How will accountability be determined?

2. What shall each element be accountable for?

3. Who shall each element be accountable to?

4. What procedures should be used in the event of accountability failure?

Impact Evaluation Design

1. What evaluation design(s) is(are) most appropriate?

2. What statistical analyses are suggested by both the research questions
and the data?

3. What overlap between program objectives exists?

4. How can such overlap be dealt with best?
5. Who is responsible for the design and implementation of the impact
evaluation?

Unanticipated Outcomes

1. How can we identify unanticipated outcomes?
2. How can we deal with these?
3. When should we check for unanticipated outcomes?

4. Who should be responsible for identifying and dealing with them?
DEVELOPMENT OF INFORMATIOM SYSTEMS

1. What information is needed for program implementation and maintenance?

2. What information systems need to be developed for program implementation
and maintenance?

3. How will each information system be developed?

"4. When will each information system be developed?

5. Who will be responsible for developing and maintaining each 1nformatlon
system?

6. What elements will use each information system?

7. How will each element use each information system?

8. When will each element use each information system?

9. Who within each element will be responsible for insuring the approprlate
utilization of each information system?

10. What are the information sources for each information system?

11l. What will be the information format for each information system?
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A.

B,

1Z.
13.
14.
15.
16.
17.

How will each format be developed?

Whaen will each format be developed?

Who will be responsible for the development of each format?
What are the areas of overlap between information systems?
How will each aren overlap?

When will each area overlap?

RESOURCE MANAGEMENT

Human Recource Allocation

L,
2.

3.
4.

5.
B,
7.

8.
94
10.
1L,
12,
i3,

14.
15.

What tasks will be required for program implementation?

What types of personnel gqualifications will be required to perform each
tagk?

How many personnel with each type of qualifications will be needed?
When will personnel with each type of qualifications be necessary?
Are gufficient personnel currently available with each type of
qualilfications?

What selection criteria will be used to assign personnel to tasks
roguired for program implementation?

How will selection procedures for qualified personnel by task be ac~
gomplished?

When will each selection procedure be accomplished?

Who will be respongible for accomplishing each selection procedure?
What types of personnel training will be required?

How will each type of training be accomplished?

When will each type of training be accomplished?

Who will be responsible for insuring that each type of training is
dccomplished?

How will the effects of each type of training be assessed?

What effects will selection and training have on present personnel
agglgnments?

Program Staff Relationships and Coordination

L.
2
3.
4.

5.
G.

7.
.

What activities/functions will the program staff perform?

How will each activity/function be performed?

Whon will each activity/function be performed?

Who will be responsible for accomplishing each activity/function?
What types of coordination between program staff will be necessary for
program implementation?

What types of staff relationships will be necessary to implement the

program?

How will rank gtructure affect staff relationships and coordination?
Whoe will be responsible for development and supervision of program
otaff?

Bquipment and Facilities Allocation

Lo
2
3.
4.

e

what equipment/facilities will be necessary for program implementation?
How will the cguipment/facilities be acquired?

Whon will the equipment/facilities be necessary?

Whot conts will be incurred by acquiring egquipment/facilities necessary
fox program implementation?

Whe will be responsible for acquiring and allocating equpment/
faellities necessary for program implementation?
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VI.

PROGRAM CONFLICTS

Special Events

1. What types of difficulties created by special events may affect program
implementation?

2. How can each type of difficulty be resolved?

3. TWhen can each type of difficulty be resolved?

4. Who will be responsible for resolution of each type of difficulty?

Conflicts

1. What types of conflicts might arise?

2. How can each type of conflict adversely affect the program?

3. How can each type of conflict be dealt with?

4. Who will be responsible for resolution of each type of conflict?
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CHAPTER 2. RESOURCE ALLOCATION~~CONSIDERATIONS

Every police agency immediately should develop a patrol
deployment system that is responsive to the demands for police
services and consistent with the effective usé of the agency's
patrol personnel. The deployment system should include col-
lecting and analyzing required data, conducting a workload study,
and allocating personnel to patrol assignments within the agency.

The call for deployment of patrol resources that meet identified workload
demands can be traced back to 1920, when Raymond Fosdick first observed that:

...there are many (police) districts in which the night problem,
from a police point of view, is entirely different from the day
problem; yet the posts in such districts are often policed in
exactly the same way during all hours of the day and nigh‘c;.2

Ten years later, the same criticism was made by Bruce Smith:

City police forces waste a part, and sometimes a considerable
“part, of their available manpower on distribution of uniformed
patrols--without regard to established need.... It is a matter of
general observation that (patrols) are usually distributed on an
equal, or nearly equal, basis throughout the twenty-four hours
of the day, despite the fact that the cr%me curve shows a marked
peak between 6:00 p.m. and 2:00 a.m.....

It appears that some basic changes are long overdue and bear considerable
promise of improved efficiency.

I. EQUAL SHIFT STAFFING
A 1975 research study, conducted by the University City Science Center,

revealed that 29 percent of 321 police agencies sampled still employ an “equal
manning" formula in which equal numbers of officers are assigned to each of the

lNatlonal Advisory Commission on Criminal Justice Standards apd Goals,
Police, 1973, p. 199. :

Quoted from Walton, Frank E., "Selective Distribution of Pollce Patrol
Force," in Chapman, Samuel G., (ed.), Police Patrol Readings, 2nd ed., Spring-
field, Ill.: Charles C. Thomas, 1970, p. 297

3Smith,sBruce, Police Systems in the United States, New York: Harper &
Row, 1940, pp. 151-154.
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three basic duty shifts. The table below shows that this tendency is dispropor-
tienately high in agencies with 100 or fewer sworn personnel.

Table 2-1. Shift Staffing Pattérns of 321 Police Agencies4

Percent Departments with
Department Size Percent Departments Less Than 29 Percent
(Mumber of with Equal of Patrol on Night-Watch
Patrol Officers) Shift Staffing (12:00 p.m. to 8:00 a.m.)
0 - 24 54 11
75 ~ 99 53 36
10 80
ALL DEPARTMENTS 49 30

Thig finding brings into question the accuracy of the assertion (ot assump-
tion) made in 1973 by the National Advisory Commission that:

Existing patrol allocation systems distribute available manpower in

P proportion to predetermined criteria. Most of these systems are
based on hazard or workload formulas. Certain factors which present
a greater police problem, or are more time consuming, usually are
welghted accoxrdingly.

No better total patrol allocation system is available. The only
existing alternatives to proportional distribution systems are
systems which attempt to optimize specific aspects of patrol
activities such as response to requests for services; these, however,
are not total patrel allocation systems.S

In fact, it would appear that for many police agencies one of the major
iagues still facing the chief is the equitable, efficient, and economical deploy-
mont of patvol resources.

A, Focus of This Chapter

The policy implications of decisions concerning the distribution of patrol
rosources are the subject of this chapter. It is not our intention, however, to
explain the mechanics of how a workload demands analysis is conducted. A number

QQQY; william G., et al., Improving Patrol Productivity, Volume I, National
Inatitute of Law Enforcement and Criminal Justice, 1977, p. 24.

5,
Police, p. 200.
i
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of source materials are available that discuss the need for efficient deployment

of patrol resources and some also describe methodologies for conducting workload
demands analyses.

Workload demands analyses are critical because they serve as the foundation
for decisions about the deployment of patrol resources on a “proportionate! need
basis. Appropriate deployment can then be achieved by developing an allocation
plan that follows two basic objectives. First, since demands for police serxrvice
fluctuate markedly by time of day, day of the week, and season of the year, as
well as by geographic area, manpower must be allocated in proportion to these
variations in service needs. Furthermore, since the patrol operation is generally
chdrged with providing maximum protection to persons and property, it seems only
logical that resources should be assigned to areas where and when services are
required.

Secondly, patrol units should have approximately equal workloads, for it
has been shown that equitable assignment of workloads has led invariably to higher
levels of officer productivity and better morale. The allocation system chosen
should also be designed to provide sufficient time to accomplish expected patrol
activities, ranging from responses to emergencies to the traditional random, pre-
ventive patrol activities.

B. Methods Available to Identify Workload Demands )

In the past decade many techniques and methods have been developed to iden-
tify the workload demands placed upon the patrol serwvice. They range from manual
(hand tally) systems to sophisticated computerized systems. Computer capability,
in addition to its superior speed and capacity, allows greater opportunities fox
experimentation with different designs and applications.

Despite the availability of various methods and models, many agencies have
held steadfastly to traditional ways of assigning resources-~-ways which are, we
believe, both inefficient and uneconomical. In general, the greatest inefficiency
is the assignment of equal numbers of personnel to the three basic shifts and to
all geographic areas without regard to the actual workload needs.

C. Temporal Distribution of Workloads

The authors of the Prescriptive Package on Improving Patrol Productivity .
depicted a "typical" distribution of calls for service over the three basic duty
shifts as follows:

6See Chapter 2, "Efficient Deployment of Patrol Personnel," Improving
Patrol Productivity, Volume I, NILECJ; NACCJSG, Police, pp- 199~205, the third
edition of Police Administration, by O. W. Wilson-and Roy C. McLaren discusses
_the distribution and allocation of patrol resources in appendices J and K.
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Pigure 2-1. Calls for Service
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Figure 2-2 ghows the actual distribution of service calls and reported
erinon over o typical 24~hour period in one midwestern city. The authors of
the Prooeriptive Package note that: "the general workload patterns of this city
are gimilar to workload fluetuations charted in cities of various size located
throughout the county."®

Bvent o curgory exanmdnation of these charts points up the wide fluctuation in
#he workload during the 24-hour period. The crimes and the calls for service
both inerease steadily in almost identical patterns throughout the afternoon and
avaning hovrs and decreane drastically in the early hours of the morning.

An & ponsogquence of this imbalance in the workload, officers assigned to the
evening shift (four p.m. te midnight) have a2 much heavier workload than the
afficers agsigoned to the other two basic shifts. Also, the amount of "rioncom-
mitted" time on the svening shift may be very small or nonexistent at precisely
the time of doy when it is most needed. On the other hand, there will be a
purplup of thin valuable time "batched" during the early morning hours when it
esn be uged leoast prodectively.

B Implications of Unbalanced Workloads

The batehing of noncommitted time in the hours when it is least needed holds
gerious implications for the police manager. This potentially productive time
miat b svaluated exitically, since it divectly affects an agency's ability to
*eontrol? orimingl activity and deliver a high quality of service to the com-—
sunity. For exomple, the rosponses to calls for service on the evening shift
are Likely to be glowor thon at other times because of the likelihood that patrol
repouress will be in use on prior calls.

?ggyfﬂviﬂmv?au:&lvrx@augtivity, vol. I, p. 25,

&fifr&

T

-
L

B 34,







€S

QUOTISON "TONIYd FHI 30 NOILLNGIdEISIA ATHNOH LNED¥Id

R,

Figure 2-2. Distribution of Service Calls and Reported Crimes
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FPurthorswre, because little, if any, noncommitted time is available during
the svening hours, it ds virtually impossible for the department to have the
patrol oorvice plan for any prevention and apprehension-oriented tactics.

It ip alpe likely that the lack of noncommitted time will prevent uniformed
afficoro from conducting complete, initial investigations on reported crimes
during the poak houro. Thic problem could prove to be doubly counterproductive
if the efficorts hooty initial investigation results in poor collection of
reguired information and, subseqguently, requires the investigator assigned to
the eane to repeat the initial process.

Elearly, the ineffiejenciers inherent in the "egqual manning"” policy of most
agencios are oo groat that police administrators should conduct critical examina-
tiong of the proctice. The potential for gains in productivity, by shifting to
& poliey of aspigning resources in proportion to workload demands, are substan-
f}ialq ;

3. EQUAL GEQGRAPHIC COVERAGE

The way the workload is distributed geographically is another important
congidopation, Az is the case with temporal distribution, there are typically

- wide variations in the amount of the workload in each geographic area.

ones the percentoge of the total workload in a geographical subdivision is
kaown, the pdninistrator can begin to consider what share of the total resources
phould be ansigned to that area. An even more precise distribution of the work-
load would involve temporal analysis by geographic area. For example, in the

© puninons distrlet, the heaviest workload will probably be concentrated between

T a.m. and 7 p.m. on weekdays, while in a heavily populated, high-crime area, the
workload may be gpread over the entire week and longer periods of time each day.

The anoigmuont of sufficient resources to specific geographic areas (dis-
trietn, progincts, beats, ete.) to meet the identified workload demands will
require that more of tho total available resources be assigned to some specific
areag.  ‘Pypleally, the larger percentage of the resources will have to be
aonigrod o the more congestoed areas where the crimes and calls for service are
greater.  Hineg the ayeas which receive more of the available resources are
frequently those gituated in the Yinner city," the administrator must be pre-
pared to deal with tha complaints from the "residential” communities that may
believe that they are entitled to a larger share of the resources.

&, Policy Tmplicationy

Aspiqning pqual numbers of patrol resources to each geographical area,
regardiess of actnal workload, can have several serious policy implications for
the adninigtratory among them an inability to cope with actual crime occurrences;
an uneven lovel of rogponse to oalls for service; an increase in cross-beat
dizpatchoen for ealle for sorvice (with the consequent loss of accountability for
polieing that ares): and morale problems that are bound to arise when some
smployean ove overworked while other are underutilized.
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B. Proportional Need Coverage

Many agencies have found that imbalances and inefficiencies can be avoided
by developing a competent workload demands analysis capability. In fact, where
a comprehensive workload analysis has been conducted and carefully considered by
an agency, it has often led to the development of a personnel distribution policy
that assigns resources when and where the needs exist.

There are many advantages to shifting to a “proportional need® policy.
Agencies that have abandoned equal manning and introduced the proportional need
model have found that basic patrol productivity levels have increased, service
to the public has heen improved, morale has improved, and a more equitable dis-
tribution of noncommitted time has led to better and more useful management of
the available time.

Figures 2-3 and 2-4 show the amounts and distribution of critical, noncom-
mitted time in a representative agency that has 45 patrol units for assignment
over a 24-hour period. The first chart shows the availability of noncommitted
time on an "equal manning” basis (15 units per shift), and the second shows the
availability (and better distribution) of the time when resocurces are assigned
on a workload basis.

C. "Available" Patrol Time

A critical output of the workload demands analysis process is the identifi-
cation of the amount of patrol time that is classified as noncommitted or avail-
able, i.e., time not obligated to meet required activities. The existence of
this time is not in question since all police administrators have traditionally
used it for random preventive patrol. We have already discussed how the existing
amount of this time might be better distributed. Now, let us consider how much
of this time is available based on the experiences of various agencies.

Agencies that have attempted to identify the amount of noncommitted (avail-
able) time, have, naturally, arrived at different percentages of the total patrol
time. A recent study conducted in East Hartford, Conn., conciluded that 28 per-
cent of the total patrol time was spent in processing calls for service. 2 1975
study in Kansas City, Mo., indicated that 65 percent of the patrol time was "com-
mitted." Other studies have found that between 50 and 60 percent of patrol time
was in the committed category.

These figures indicate that 30 to 50 percent of the total patrol time may
fall into the noncommitted, or available time classification. However, before
such a conclusion can be drawn, it is essential to deflne what actually con-
stitutes committed time.

Committed activities can be grouped into six general categories: general
calls for service, crime reports, arrest and court processing, statutory require-
ments, administrative demands, and personal relief times. Essentially, committed
time includes all required or mandated activities.

As the studies have indicated, agencies in which the amcunt of noncommltted
time was determined using the six criteria stated above, the amount of available
time was actually found to amount to between 30 and 56 percent of the total
_patrol time. Obviously, the amount of this noncommitted tlme will vary by agency .

55



15
- 14
~ 13
- 12
- 11
10

.

9 10 11 12 13 14 15 16 17 18 19 20 21 22 23 24

EVENING WATCH

bt i M et e e st i . Dt Bt i e e e

Equal Shift Deployment and Time Available for Preventive Patrol

: >
&
- (a)
O joal
0 B o3
o P B
3 = &
g = g8 = o .
x M jea 17 [m 13
22 g g 3 ,
Pm w [N e W
4 2]
BE 8 8
I = oM, -
m E 24 £
l'lm "'Sll"Mlllll"
93]
(Y| o ©
H
o B 8] [24
oD o ”
A ol B ~
m
qE g
2 0 = ©
28 B & & ,
= m D 3] |
MT m M M n
. > m O > =
4 S m O < £
™~ = o] «ff ,
g 4 8 3
iy H O = H A . ,
8 H < = Hoo= ~
2 ™ r |
g )
tl R
R4 o
[
s
i el
2
H
i T H ¥ T Cs
i
n * MmN H O
-~ — i ~ 4 i
NUMBER OF PATROL OFFICERS ({HBOURS} :

56



LS

(SHfI0H) S¥EHEDIJIO TOILYd JO VIIRNON

e T R R T T I S R N X
O FH N W B GO N D WO

LB S IS 7S S SN 6 B v I > e o

Figure 2-4.

Deployment According to Workload Demands and Time Available for Preventive Patrol
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and depend upon the staffing level of the patrol service division, the definition
of committed time, and the administrative practices of the agency, not to mention
the level of efficiency of the patrol services personnel. However, a fair figure
te appume for available time appears to be 40 percent.

It ig essgential that each agency identify its actual amount of noncommitted
time pince it represents the existing block of available time that can be used
by the adminlstrator to initiate innovative programs or achieve operational econ~
omics. The administrator can affect the amount of this critical time through a
policy review process.

15T, BASIC CALLS FOR SERVICE DISTRIBUTION MODEL

In conducting the patrol workload analysis, many police agencies count the
nunbor of calls for service received in identified categories and distribute
them on a temporal and geographic basis within the jurisdiction. Beats are then
designed to egualize the workload among units on patrol.

Several assumptions are made in using this model: that an "average" time is
required to dispose of all service incidents, that personal relief time will be
thae same in each beat (or district), that administrative demands on patrol will
be cquitably distributed, and that arrest and subsequent count processing time
will be the same for each geographic subdivision in the jurisdiction.

For agencies using this model, the output of the basic calls for service
gount boecomes the basis upon which the patrol resources are distributed. Clearly,
this system ils preferable to one where the number and distribution of calls for
sexvice are not considered.

However, there are other police agencies that believe that the basic count
of the number of calls for service is but one input to a range of managerial
gonuaiderations that have a bearing on the efficient and effective distribution
of patrol personnel. Some of the additional managerial considerations are
idontified in Piqure 2-8,

1V, ADDITIONAL CONSIDERATIONS

There are a number of other very important managerial considerations that
must be examined before resources can be distributed appropriately, They are
discussed in the next five sections.

A, Time Consumed Completing Incidents

Many polige administrators believe it is important to know how much time
is asectually spent in completing a call for service in a particular category of
the workload. For the number count alone will not necessarily provide the detail
needed to prevent an inappropriate or inequitable distribution of workload and
personnel .

One of the congerns raised about not getting actual "time consumed" informa-
tion was expressed by the National Advisory Commission on Standards and Goals
in 1973
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Figure 2-5.

Use cf Basic Calls for Service Model as Input to Further Analysis
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Exporience shows that uging the numbes of calls for service and

the mambor of arvests without regard for time expended is of little
or o value in determining workload. For example, the same number
of perviee callo and arrests may occur on two different shifts.

ALl the activiticr on one ghift, however, may take twice as lpong
an on tho other shift, Therefore, using only the number of inci-
donts would indicate falsely that the workload was the same on

both watcheo, b4

By tracking a zall for service from time of receipt to the time of
inetdont completion, the manager acqguires some much needed information. 2
typical "time-congumed” econtinuum iz illustrated below:

Figure 2-6. "Time Consumed" Continuum

Incident "TiTe Consumed"

| | . -
g s Time Time Time !
Horpived Digpatehed Arrived Cleared
i oo 53 FY - @ ®
Diagpsteh Deloay Response Time Completion Time

Filling in the ivformation on such a continuum provides managers with
appartunitiesg to examine the dispatch delay at the communications center, the
amount. of time spent in rosponse to the assignment, and the time actually spent
in eompleting the aosignment. Suech an examination can promote the streamlining
of exinting nystems and practices and reduce the time spent and, thus, create
mors "available" time for other planned and managed activities.

Home police expertn ace convinced that knowing how much time is spent in
vampleting all poliee patrol activities (not just calls for service) is essential
¥ tho poliece wmanager is, in fact, to be in full control of this vital function.
Foy ingtance, the California Commission on Peace Sfficerxs' Standards and Training
sgpregsed the following view in o reocent patrol workload study:

Thore arg numorous methods of calculating patrol workload, but the
mant ageurate and direct approach is to determine the actual time
cxpended on all activity by members of the patrol division. The
primarxy factoar io the amount of time expended, not the number of
overts oy ineidents,i?

o g3

15’2 g ETRY Y3y &
Ealion, p 202,

Flogtiforma vomnissson on Peace Officers' Standards & 4 Training, Patrol
teray dy: A Prooedure for the Allecation and Distribution of Patrol
wer, V177, (Working Draft), p.Jd,
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The authors of the report urge police administrators to become more know-
ledgeable about how the police officer spends his or her time when not engaged
in calls for service or administrative activities. They identify the need in
these terms:

It has become apparent in our study of this problem that con-
sideration must be given to the nature and quality of activities
being generated by patrol officers. To base additional manpower
needs on the measurement of questionable work activitizs would. @
not be a sound approach. The police administrator must analyze
officer generated activities, as he does citizen demands for
service, to determine by categories what work is generated, in
what volume, and at what level of quality.14

The category of officer generated activity should be evaluated in the light of
agency goals and objectives. h

While there are costs involved in accumulating time-~consumed data required,
many police administrators believe that the information acquired permits a fullerxr
analysis and evaluation of what is being done so that alternate methods and
procedures, which can make the patrol operation more effective and productive,
can be developed.

B. Response Time

Providing rapid responses to calls for service from the public is another
issue many police agencies consider in deciding how to distribute their patrol
resources. In the past, many agencies had.a policy that required an immediate
response to each call for service from a citizen. An immediate response was
one that brought the police to the scene of the incident in two to five minutes
after a call was received. The reality, however, was that very few police
agencies were able to fulfill such a commitment because of increased demands for
service coupled with a shrinking patrol resource level,

Consequently, police administrators began to ask basic questions concerning
their policies on response to calls for service. Bamong the questions they raised
are the following: Must all calls for service be responded to rapidly, or at
all? Are there alternative ways of handling citizen requests for service? Is
it possible to separate the response to reported crimes from those on miscella-
neous calls for service? Are there priorities in each of these two basic cate-
gories? Can several levels of response be developed based upon the seriousness
of the incident? The answers to these questions will have a direct bearing on
the distribution of patrol resources in any agency.

There have been several studies conducted in the past several years that
have looked at response time to calls for service. They raise some questions
concerning response time as a significant factor in deterring crime, increasing
criminal apprehensions, and improving citizen confidence. A recent study con-
ducted by William Bieck in the Kansas City, Mo., Police Department, considered
the response time to 949 Part I crimes.

14Ibid‘, P. V.
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The neudy eonzidered both discovery {after the fact) crimes and involvement
syimon in both the vielent and nonviolent categories. A significant finding
oppregsad in an carly droft of the study was that the victim or witness to the
grine ascounted for 48 porgent of the reporting delay between the time the crime
wan conmitted or discovered and the arrival of the police, as the figure below
illuntraton:

Pigure 27, The Reporting Time Continuum

Time Continuum: ?11 Part I Crimes

bineovery/ ] !
javalvenent On-Scene In-
Phaue Cone s o ~ / V4 /vestigation
ploted feporting Dispatch Travel Begins
G:17 min. 2:50 min. 5:34 min.
{48%) {21%) {30%)

The: detay In reporfaug the orime was longer in the case of nonviolent crimes
fegtf, . sty vehiele theft) than in the case of violent, involvement crimes (e.g.,
rabiberyd .

The implication of oueh o large reporting delay is that there appears to be
g presasnd need for a citizen cducation program that promotes prompt reporting
af erimen.  Many of the reasons cited for delay that Bieck describes in his study
fend themonlves to ecorrection; for example, citizens may wait to observe the
it aat ton afore reporting, telephone another person first, or investigate the
sefne themaolves, Clearly odninistrators will have to review response-time
ppmens caretuliy an conoidering how to distribute personnel,

€, towahted Ineidentr

tome potice adminiotrators believe it ig necessary to assign “"weights" to
incident eaterics to rank the serivusness of the incidents. This approach
refineta the gdminintrator's priorities about jurdsdictional needs. Selecting
Fhe jeesdent entegorics to be weighted is a decision that must be made by the
dsvidual agoney baced upon experience and current needs. Some examples are
doneribed helow,

ing the experionces of a large number of departments throughout the
cauntyy, the Intornational, g}asmiatim of Chiefs of Police constructed the fol-
towing Mwolahted formula:®™”

A T S A TR T T T T e T IR

! Holazen, foy ©., and Wilson, O.W., Police Administration. New York:

Ay AW ﬁil;; 3{‘?3; P 05,
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Table 2-2. TIACP Weighted Formula

, Relative
Type of Incident Welghting

Part I Crimes a4
Criminal Homicide
Forcible Rape
Robbery
Aggravated Assault
Burglary
Auto Theft
All Other Offenses
Arvrests for Part I Crimes
Arrests for All Other Offenses
Arrests for Drunkenness
Arrests for Disorderly Conduct
Arrests for Vagrancy
All other Arrests (including those for
cutside departments)
Traffic Accidents
Miscellaneous Police Services

BN R W

=t

Another example of a "weighted" formula is one designed by a large city that
was experiencing a substantial rise in crime, particularly violent street crime.
The police chief decided upon a formula that assigned percentages to six major
categories of incidents. These reflected the priorities of the agency at that
time.

Table 2-3. Weighted Formula for Six Categories

Type of Incident Percentage
Outside Crimes (murder, manslaughter, - ;

robbery, etc.) o 25
Other Part I Crimes 15
Other Crimes ; 10
Uniformed Officer Arrests ‘ 20
Calls for Service {miscellanecus) 25

Traffic Accidents ’ 5
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Aithough the response time to routine calls for service may have suffered
under tho gocond foymula, the police administrator believed he was assigning
the agency's ronources to best meet the perceived and assessed needs~-crime in
gensral and violent street crime in particular.

Thore are muporous variations possible in the construction of allocation
formilas. The important point, however, is that many administrators believe it
ig necepsary to weight the importance of the categories of the total workload.

It Lo in tho nelection of categories and the weighting of each that the adminis-
trator puts hin sense of priorities into operation, deciding how patrol resources
ean bogt rogpond to the needs of the agency.

B, . Arrost and Court Procescing Time

Some agencios have identified the amount of patrol person hours spent in
tha arrest and processing of an arrest through the criminal justice system. They
ptudied this because a large number of arrests can have a depleting effect on the
actual availability of "assigned” resources to a geographic subdivision of the
total jurdodiction,

Far oxample, in one large city on the East coast, the time lost from actual
patrol duty for each felony arrest amounted to 65 working hours. That is one-~
and~a~half woeeks of patrol time for the particular subdivision to which the
gfficor was agsigned. Compare geographic subdivision with heavy arrest activity
in kewmo of actusl patrol time (as compared to "paper" assignment figures) with
ahothoy gubdivigion that has relatively light arrest activity and the effect can
b peen to be substantial, In fact, the inequity caused by this situation can be
fe great that the valldity of some distribution policies can be totally negated.

Te oxaming this problem it is necessary to scrutinize the amount of time
that iz spent on the internal processing ¢Z an arrest, the difference between
misdoameaner and felony arrest activities, the arraignment practices of both the
progacutor and tho court itself, and the average number of court appearances
vequived to dispose of the particulax arrest incident.

In many juvisdictions, this examination has led to the development of arrest
diversion programi, the issuvance of a summons in lieu of an arrest, and the
development of “court alert" programs-~programs that call the officer into court
onky when he 18 actually needed, Without exception, the adoption of these types
pf prograns hag saved gongiderable amounts of valuable and costly patrol hours.

§ 50 Pmmputﬁri na‘hpplicatianq - Mathematical Models

, In addition to the four censiderations we have just discussed, same agencies
have also looked into the capability of mathematical models to bring eyen more
sephintleated Information to decisions concerning the distribution of patrol
XOHOUECOR,

Tea of the botber known computer or mathematical models arxe the patrol cax
alloeation modol (PCANM) developed by the Rand Corporation and the Hypexcube
Quﬁiﬁg Hodeol.,

Pasentially, PCAM is dosigned to deploy patrol units so that dispatch delays
and responoe times can be optimized. The inflormation provided by the model
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includes the average number of units available, preventive patrol frequency,
average travel time to incidents, fraction of calls that will be queued, and
average waiting time. Some of the implementation needs and the drawbacks of such
a system are outlined in Figure 2-3. :

The Hypercube Queueing program is used especially for designing beat con-
figurations. This system provides information for balancing the workload among
beats, getting more equalized response times among district units, minimizing
average response times, and reducing cross-beat dispatching.

We have been illustrating just some of the considerations that many police
administrators take into account (beyond the basic numerical count of calls for
service) before deciding how to distribute patrol resources. In addition, there
are many other concerns that must be taken into consideration, such as, compunity
and political pressures, union reactions, collective bargaining agreements, man-
agement styles, and so forth.

V. PATROL DISTRIBUTION MODELS

The matrix of Patrol Distribution Models (Figure 2-8) describes the specific
distribution models in use in different agencies throughout the nation. The ® .
matrix is designed to reflect a progression in the sophistication of models used
in making decisions concerning the distribution of patrol regources. We hasten
to add that there is no single best model and, further, some agencies use a
combination of the different models to arrive at the distribution system they
consider to be most efficient and appropriate.

The matrix outlines the assumptions, advantages, drawbacks, and implementa-
tion needs that we have been able to identify,

Starting with the traditional "equal staffing"” model, we then move tc the
four proportionate need models--basic calls for service, weighted calls for
service, time-consumed calls for service, and mathematical models.

Unfortunately, with the exception of the equal staffing model, there is no
clear picture of how extensively used any one model is. In the case of the equal
staffing model, it has been estimated that 49 percent of the police agencies in
the nation use this model. The estimate is based on a study described in the
Prescriptive Packagé on Improving Patrol Productivity.

It might be fair to assume that the number of agencies using the various
models described in the matrix decrease in number as one progresses through the
higher levels of sophistication. Although there is no comprehensive evidence for.
this assumption, it does reflect information received from a number of police y
agencies throughout the country that have participated in our training program. e

The matrix is provided here simply for your information, review, and con~
sideration and may help you in arriving at a decision concerning the best method
or model for distributing the patrol personnel assigned to your particular agency.

16For more detailed information concerning both of these mathematical models, y

see "Criminal Justice Models-An Overview," National Institute of Law Enforcement P
and Criminal Justice, 1276. ' '
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Figure 2-8. Patrol Distribution Models
MODEL ASSUMPTION ADVANTAGES DRAWBACKS IMPLEMENTATION NEEDS
A, EQUAL, STAFFING e Three basic shifts Easy to schedule ® Inability to handle

require the same
number of person=
nel

@ No patrol workload

study is needed

e Less employee and

union pressure

actual workload
Poor response to
C.P.8.%
Batching of avail-~
able time
Lessened ability to
deal with crime

' Morale problems

Citizen dissatis-
faction

B, = PROPORTIONATE
NEED-BASIC
C.F.8,

# Resources should

be assigned to
meet geographic
and temporal
demands

Identifies C.F.S.
workload

Distributes C.F.S.
on geographic
and temporal
basis :

Handles workload
on timely basis

Improves produc-
tivity

Improves morale

Improves citizen
satisfaction

. Smooths out the

available time

Fails to account
for the actual
time spent on
servicing an
incident

Averages used

Does not "weight"
incidents on
basis of impor-
tance to police
mission

® Develop a manual
{(or computexr-
ized) collection
system

@ Planning and anal-
ysis capability

@ Conduct a patrol
workload study

*Calls for service.

Continued.,.
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Figure 2-8. Patrol Distribution Models (Continued...)

MODEL

ASSUMPTION

ADVANTAGES

DRAWBACKS

IMPLEMENTATION NEEDS

C.  PROPORTIONATE
NEED~WEIGHTED
C.F.S.

e Resources should

be assigned to
meet geographic
and temporal
demands

® Assigns "weights"

to categories
of C.F.S8. to
reflect:

- Seriousness
- Duration

~ Prigrities

e Hazard factors may

also be included
in some agencies

® Does not account
for the actual
time spent on
servicing an
incident

Collection system
Planning capa-
bility '
Patrel workload
study L
Managerial inputs
re: Dpriorities
required

D. PROPORTIONATE

NEED-TIME
CONSUMED

® Resources should

be assigned to
meet workload
requirements
both C.F.S. and
non/C.F.S.

@ Identifies the

actual time
spent on C.F.S.
as well as all
other activities
performed

e Accumulation of
data costly

o Additional person-
nel investment

& May not adequately
consider comput-
er/mathematical
model potentials

Refined collection
system-=broader
base of data

Planning capa-
bility

Refined and com-
prehensive work-
load analysis

Managerial inputs
re: priorities
required

Computer assistance
may be required

Continuea...



Figure 2-8. Patrol Distribution Models (Continued...)

MODEL ASSUMPTION ADVANTAGES DREWBACKS IMPLEMENTATION NEEDS
E. PROPORTIONATE 8 Resources should e Adds into the dis- @ May be costly in e Computer capa-
NEED-MATHEMAT- be assigned to tribution of terms of gath- bility
ICAL MODELS meet geographic information ering, analyzing, e Consultant inter-
and temporal -~ Call rates per and implementing action
demands/refine- hour ® May be too refined e Management inputs
ments - Travel dis- for actual needs @ Time
tances @ Requires both time e Major training of
- Travel speeds and computer staff and line
~ Patrol fre- hardware personnel
quency @ Few exlsting evalu-
-~ Cross beat ated computer
dispatch models
- Other
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3. Activation of these patrol directions at specific
times determined by crime analysis.

The diﬁgcted deterrent runs are performed during times that
were formerly devoted to random patrol and have been assigned
the same priority as radio dispatched calls for service.
When officers are assigned to a D-run, the run can only be
cancelled under extraordinary circumstances. As a result
of these directed activities, patrol managers have been
able to more effectively use patrol time and, in many
instances, have achieved saturation levels of patrol in
problem areas without increasing patrol personnel or costs.

Directed Apprehension Patrol

Wilmington, Delaware, has developed a split patrol to more
effectively utilize time that was committed to random
preventive patrol. By abandoning equal shift staffing,
scheduling officers according to services demands, and
prioritizing calls, Wilmington has been able to adeguately
answer calls for service and enable approximately one-third
of its patrol division to engage in directed patrol
activities. The assignment of officers to the directed

or structured unit on a rotating basis ensures that every
patrol person will have a chance to engage in a wide variety
of activities designed to increase criminal apprehension.
The driving force of the Wilmington program is the
application of crime analysis to day-to-day operation of
the directed patrol force. Directed officers work high
crime areas and use'both visible patrol tactics designed

to deter crime and plain clothes decoy and surveillance
tactics designed to apprehend criminals. The close
coordination of crime analysis and operations has resulted
in marked increases in the effectiveness of the patrol

unit without increasing program personnel or costs.

The authors made the following comments concerning the
above programs:

Although the programs described above use different methods
and have attacked different police problems, each displays
a similar view of patrol. All grew out of dissatisfaction
with patrol operations and a feeling that patrol produc-
tivity could be improved without increasing expenditures
or personnel.. The first step in the process was the
identification of problems the department was experiencing
in carrying out its mission. San Diego focused upon
community relations, while New Haven and Wilmington
directed their attention to rising crime. After these
problems had been identified, patrol officers were encour-
aged or directed to carry out specific activities designed
.to ameliorate the problems. In the case of New Haven and
Wilmington, these directed activities were given the same
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priority as dispatched calls for service. The result
of these three approaches to patrol was a substantial
change in the way preventive patrol is carried out.
Patrol is no longer a random activity that fills the
gaps between calls for service, but has become a
carefully thought out process that links police and
community concerns through careful problem analysis

to what the officer does while on patrol. As a result,
these departments are realizing %ggroved patrol
effectiveness and efficiency.... :

It should be noted that the three programs just described have some basic
differences: New Haven's system programmed the patrol service response to
identified crime problems and the dispatch of personnel to directed "D" runs to
receive equal status with the random call for service by citizens.  San Diego
focused much of the noncommitted time on a community-oriented approach and
placed a heavy responsibility on the shoulders of the patrol cfficer.
Wilmington actually "split" their force into a "basic" car force that answered
calls for service and also performed a restricted "directed" patrol activity,
and a "structured” force that was dedicated to specific activities that did not
include answering calls for service, as in Model II in Figure 5-1. The authors
of the Prescriptive Package, Improving Patrol Productivity, have devoted several
chapters to the development of, variations in, and implementation of directed
patrol programs.

In developing a "directed" (managed, responsive, etc.) program, many agencies
have involved patrol officers to a greater extent in so-called "crime prevention"
activities, which have more traditionally been handled by a crime prevention
specialist. Such a broadening of the activity seems most appropriate, especially
since the citizen and community also have a. role to pilay-—-they have_ an impact on
many of the mutual problems they "share" with their police. This subject is
covered further in the next chapter.

As mentiorned earlier, many police administrators have opted to take some
percentage of "preventive patrol"™ time and establish dedicated or specialized
units that are responsible for handling a particular, perhaps recurring, problem
or function, such as a pressing and persistent crime problem, crowd control,
etc.). There are many examples of this approach, and we will refer to some in
this chapter. .

In 1973, a national commission expressed in strong terms the need to create
special crime tactical forces and urged that: !
Every police agency employing more than 75 personnel
should have immediately available, consistent with an
analysis of its need, a flexible and highly mobile
tactical force for rapid deployment against special
crime problems.

lOI@proving Patrol Productivity, vol. I, p. 14.

W ipid., pp. 89-154.
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1. Every chief vgecutive should establish written
policies and procedures that govern deployment of

the tactical force against any problem. These policies
and procedures should stipulate at least:

a. That the tactical force will be deployed on the
basis of current crime pattern analyses or validated
current information on expected crime activity:

b. That the tactical force will be deployved against
a problem only when the regularly assigned patrol
force is not adequate to be effective against that
problem; and

¢. 'That tactical force deplovment strategy will be
based on an cbjective analysis of the problem: overt
saturation as a highly visible preventive strategy,
and covert saturation as a low visibility detection
and apprehension operation.12

The Commission suggested that flexibility was the hallmark of theé tactical
operation, commenting that:

...the unit may work in plain clothes on a daylight
burglary problem. - Then, abruptly, they may be assigned
to work in uniform on the night watch on a drunk driver
problem, and the next night on a skylight burglar. If
there is no specific problem, the unit members may be
deployed over an extensive geographic area, then, if
needed, quickly pulled together as a cohesive and
coordinated unit to search for a particularly dangerous
robbery suspect.

The tactical unit should be functionally responsible

. to the patrol commander under whom it is operating.
The tactical force is present to augment the regular
‘patrol force and to serve as a catalyst in making the
line units effective in achieving their common ends.
Tactical units who use greater force, or who show less
respect for the public than the patrol units in the
area, may achieve their immediate goal while alienating
the community. Tactical unit personnel should be made
aware of the problems, policies, and sensitive areas
of the locations in which they work.l3

More recently, Improving Patrol Productivity offered some new thoughts
concerning the definition, purpose, and scope of specialized operations:

2National Advisory Commission on Criminal Justice Standards and Goals,
Police, 1973, p. 238.

334, p. 230.
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Specialized patrol is defined as the activities of
officers who are relieved of the responsibility for
handling routine calls for service in order to
concentrate on specific crime problems. Its primary
purposes are the deterrence of suppressible crimes

and the on-site apprehension of offenders. Specialized.
patrol operations commonly involve the use of decoys,
saturation patrol of particular areas, aggressive
patrol tactics, and surveillance of suspects and
possible crime locations. These operations may be
conducted by a specially organized unit or by reqular
patrol officers on an ad hoc basis as the need arises....

o @ e s 98 e

In general, specialized patrol operations are designed
to handle problems and situations which are believed

to require more concentrated and coordinated attention
than can normally be provided by the general patrol
force, and/or which call for tactics such as covert
surveillance and decoys, which cannot be used by patrol
officers in uniform. Frequently, specialized units were
assigned a wide variety of diverse responsibilities,
including: hostage and sniper situations; V.I.P.
protection; riot control; crowd control; and even
mountain rescue.  However, these special police problems
are relatively infrequent occurrences in most juris-
dictions. As a result, most specialized units concen-
trate their efforts on combatting more common types of
criminal activity such as robbery, burglary, larceny,
and rape-~the crimes which constitute the most persis-
tently intractable law enforcement problems in most
localities....

To clarify the latter observation, they explained that:

Specialized patrol operations normally concentrate on
what have been termed suppressible crimes. Suppressible
crimes are dgenerally considered to include: robbery,
burglary, grand theft, petty theft, auto theft, assault
and battery, and sex crimes. While the lists of crimes
which are believed to be suppressible may vary somewhat
from department to department, they will share the under-
lying concept that suppressible crimes are those which
can be significantly impacted by police operations. That
is, they commonly occur in locations, under circumstances
and/or in patterns which provide the police with a
reasonable opportunity for deterring them and, if
deterrence fails, for apprehending the offenders.
Estimates-vazy as to the percent of crimes which can be

[

l4Improving Patrol Productivity, Vol. II, p. l.
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considered to be potentially suppressible. One study
suggested that about 40 percent of all known crimes occur
in locations where they can be observed by non-participants
and thus potentially suppressed by police activity, while
another put the figure at approximately 60 percent for
major crimes against persons. These are, however, very
rudimentary, uncertain estimates. What is important to
bear in mind is that the concept of suppressible crime
provides only an orienting focus for ccnsidering possible
target c¢rimes for specialized patrol. Some crimes which
are not normally considered to be suppressible may come to
occupy the attention of specialized patrol units because
of public demands for intensive police action and/or
because they happen to be committed in a patterned way
which lends itself to response by specialized units. On
the other hand, some crimes which are generally felt to
be suppressible may occur under conditions which render
action by specialized units difficult if not impossible.
As a general rule, specialized patrol should concentrate
on the types of criminal activity upon which it has the '
greatest potential for positive impact. These target
crimes need to be identified through careful and constant
analysis of levels, types, frequency, and location of
crime occurrences. They should not be selected merely

on the basis of a predetermined list.15

Recruiting the staff for specialized units has not been a problem to police
administrators in terms of the number of applicants. Experience throughout the
riation has consistently shown thatithe number of applicants far exceeds the
number of positions. ’

The reasons for the high level of interest in specialized
patrol are several:

® Specialized units typically devote much of their
time to crime-related activities. Specialized
patrol is what may officers believe "real police
work" should be all about. Officers often view
assignment to specialized patrecl duty as a means
of relieving the frustrations involved in handling
routine calls for service. They frequently believe
that specialized patrol offers the opportunity to s
engage in the more exciting facets of police work )T
which may have initially motivated them to join the '
force.

@ Assignment to specialized patrol can represent a
significant advancement in an officer's career.
Members of specialized units are frequently promoted

15Ibid., pp. 2-3.
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at a comparably high rate. For-example, officers
assigned to Miami's STOP Robbery/Burglary project
receive a promotion to the rank of patrol investi-
gator, which represents an important step toward
making detective. And in New York City, specialized
patrol provides officers with experience in high-
crime, high-activity areas which is an important
factor in the promotion process. - In fact, the
commanders of many specialized units report that
promotion is the major cause of personnel turnover
in their units.

® Specialized patrol units often provide a highly
attractive and desirable working environment. Some
units operate in a more relaxed, informal, and less
militaristic fashion than the general patrol force.
Others, especially those responsible for handling
‘emergency situations, are frequently highly regi-
mented and disciplined. This can foster a sense of
esprit de corps similar to that found in elite
military units like the Rangers and the Green Berets.

® Specialized units which work in civilian clothes
provide their officers with the frequently desired
opportunity to work out of uniform--to "get out of
the bag." Some decoy and blending cperations also
allow, indeed encourage, participating officers to
wear long hair, beards, and unconventional rlothing.

® Specialized patrol officers are often extremely
enthusiastic about their work and take great pride
in it. They sometimes regard themselves as the
elite of the patrol force, and this appraisal may
be begrudgingly regiprocated by beat officers; if
only in their jealous attitudes toward the specialized
unit.

® Finally, specialized patrol can involve a variety of
assignments, some of which may require a considerable
amount of creativity and inventiveness. Decoy
operations that involve the use of fairly elaborate
disquises and extended surveillance of a moving
suspect can require a great deal of ingenuity. For
officers who enjoy a challenge, certain types of 6
specialized patrol can be intrinsically enjoyable.

The most critical aspect in the process of developing specialized patrols is
the selection of personnel. This issue was addressed in a recent report in the
following terms:

16pid., pp. 38-39.

165



The single most significant aspect of a street crime
unit is its personnel. Required to use their ingenuity
and imagination, deployed in high crime areas, involved
in dangerous situations, the officers assigned to the
unit must be of uniformly high calibre.

By its very nature, civilian clothes police work
requires men (and women) of initiative and imagin-
ation--who possess a high degree of integrity and
can function effectively in an area of corruption
potential with a minimum of superxvision.

These men (and women) spend their full time and
energy actively engaged in outwitting the street
criminal in his element--the street. They function,
almost exclusively, in high hazard areas during the
hours of peak crime incidence. They focus their
attention on crimes of violence without the
identification factor furnished by a uniform and/or
marked auto, thereby finding themselves in a dis-
proportionate number of situations in which they
are face-to-face with armed felons. This requires,
as well as personal courage, a high degree of
resourcefulness and tenacity.

Effective methods of recruitment, selection, training,
supervision and evaluation are required for a street
crime unit to assemble and maintain a high quality of
personnel. ...

In those cases where insufficient akttention was given to selection and
training, success has been limited, at best. On the other hand, careful
attention to these{britical issues have led to highly successful programs.

N

The range of tﬁege specialized units and programs is broad. In general,
however, they can be giouped under four main headings: saturation patrol, decoy
operations, stakeouts, and person or location surveillance. ’

Essentially, the specialized patrols are designed to have an impact upon
the level of targetted crimes. Table 5-1 identifies those crimes and some
tactical alternatives being used to reduce the levels of them.

17

New York Street Crime Unit, An Exemplary Project, National Institute of
Law Enforcement and Criminal Justice, 1975, p. 17.
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Table 5-1. Specialized Patrol Tactics and Target Ci‘imes18

Target Crime Tactical Alternatives

Street Robbery Uniformed tactical patrol;
Decoy -operations;
Suspect surveillance;
Area surveillance.

Commercial Robbery ;+  Physical stakeouts;
- Electronic stakeouts;
Uniformed tactical patrol;
Bréa surveillance;
Suspect surveillance.

Residential Fobbery Uniformed tactical patrol;
Area surveillance;
Suspect suxrveillance.

Purse Snatches Uniformed tactical patrol;
Area surveillance;
Suspect surveillance;
Decoys.

Residential Burglary Uniformed tactical patrol;
Area surveillance;
Suspect surveillance.

Commercial Burglary -Uniformed tactical patrol;
Physical stakeouts;
Electronic stakeouts;
Suspect surveillance;
Area surveillance.

Vehicle Theft Uniformed tactical patrol;
Decoy operations;
Area surveillance.

Rape Decoy operations;
T Uniformed tactical patrol;
Suspect surveillance;
Area surveillance.

(U

18Im.proving Patrol Productivity, Vol. II, p.  8l.
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Saturation patrol, or uniformed tactical patrol as it is described in
Table 5-1, has been described as;follows:

Uniformed tactical patrol is the most traditional and

one of the most widely used forms of specialized patrol.
It is a fairly simple, straightforward approach to
specialized patrol which involves the same procedures

and techniques used by general patrol officers when they
are not handling calls for services. These include:
constant visible movement throughout an area to generate

a sense of police presence; careful observation of street
activity; vehicle and pedestrian stops; citizen contacts,
etc. The principal differences between these two types
of patrol is that uniformed tactical patrol employs these
tactics in an intense, concentrated fashion. Officers

are relieved of the responsibility for responding to
routine calls for services so that they can devote their
full time and attention to patrol, thus intensifying its
impact. In addition, uniformed tactical patrol operations
typically deploy a number of officers in particular target
areas, therebg greatly increasing the level of patrol in
these areas.t -

"Decoy" operations give the police agency another potential (and diversion).
These operations have been described in this way:

Decoy operations can be used effectively against crimes
for which police officers can convincingly pose as likely
"victims." Decoys are frequently used to combat street
robberies, purse snatches, rapes, prostitution, and thefts
from vehicles. The primary purpose of decoy operations is
to make apprehensions for targeted crimes; however, by
publicizing the use of decoys, they can also have a
deterrent effect, since would-be offenders can never be
certain whether or not prospective victims are police
officers. :

The basic elements of this tactic are fairly straightforward.
The fundamental idea is to attract an offender to a prepared
"victim." To conduct a decoy operation, a specialized patrol
unit simply disguises an officer to resemble a likely victim
of a target crime and places him or her in a location where
the crime is particularly prevalent. The decoy is watched
closely by several back-up officers and, when a "hit" occurs,
the officers move in to apprehend the suspect. However,
while the basic ccncept is simple, considerable care should
be taken in initiating and conducting decoy operations.
Unless they are carefully planned and properly carried out,

lgIbid., pp. 80-82.
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decay operations can have serious implications for citizen
and officer safety, police/community relations and the
productivity of specialized patrol....

' Decoy operations represent a significant conceptual change in police
operations. In the past, the police agency has been expected to fulfill two
basic roles~-~namely, prevention and deterrence as well as the apprehension role.
These two roles could be described in terms of "before and after" activities as
outlined in Table 5-2.

Table 5-2. Crime Occurrence Concept

Concept Activity

Before Prevent and deter the crime from occurring
through preventive patrol (i.e., reduce
opportunity and increase fear of appre-~
hension during the commission.

After Conduct investigation of crime and arrest
offender.

The decoy operation introduces a new dimension into the overall concept.
Simply stated, it is that there is a need to replace the victim or at least be
near or on the scene during the commission of the crime. This approach is a
"heady"” active program that attempts to outwit the criminal. Obviously, if there
is to be any reasonable expectation of success, it requires a solid crime analysis
capability and sound personnel selection criteria that enable the "street" smart
officer to compete with the criminal on "equal" terms.

The decoy operation restructures the more traditional view of police respons-
ibilities. No longer is the "before and after” posture sufficientw--there is a meed
to develop a "during"” capacity and capability. Acceptance of this new dimension
2lso changes the Crime Occurrence Concept Table:

Table 5-3.  Crime Occurrence Concept

Concept Activity

Before Prevent and deter the crime from occurring
through managed patrol (i.e., reduce
opportunity and ingrease fear of appre-
hension during the commission).

During Victim replacement by a décoy or, at the
very least, be at or near the sgene during
the commission of the crime.

After Conduct investigation of. crlme .and . arrest T A

offender.

~
Py
LA

20Ibid., p- 88. This is also an excellent overview of decoy operations in
the Exemplary Project on the New York City Street Crime Unit.
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The "before" stage features prevention and deterrence, the "during” stage
features replacement or direct observation, and the "after" stage features
catching the criminal after the fact. Experiences in several agencies would
support an argument that police should be spending considerable effort in the
"during" stage.

However, we must add some words of caution. First, the careful selection of
personnel for decoy operations is absolutely crucial. Second, care must be
exercised so that legal issues such as the role of "entrapment" are carefully
congidered in the development of the tactics to be used. Legal advice should be
sought before conflicts arise. 1In some cases, excessive enthusiasm on the part
of law enforcement agencies has also endangered the success of decoy operations.

The next major area of specialized patrol is the use of "stakeouts." These
can be either physical or electronic. Since most departments are somewhat
familiar with these tactics, little needs to be said about them, except to raise
the guestion as to whether they are cost-effective. For, both forms of stakeouts
can prove to be expensive--the physical stakeout clearly being the more expensive
of the two.

While some police administrators believe these operations are very effective,
the question concerning cost-effectiveness may never have been examined. Shortly
after imylementing such an approach, the administrator should have it appraised.
The results may be startling. '

The final major "specialized" program involves area and suspect surveillance.
Since area, or "location-oriented patrol," is really what takes place in a' managed
or directed patrol program, there is little reason to discuss this "concept" at
length here.

Suspect surveillance programs (for example, "Career Criminal Programs") are
somewhat different. The authors of the Prescriptive Package, Improving Patrol
Productivity, expressed some concerns about this type of program:

Suspect surveillance should be undertaken only when there
are firm grounds for believing that the suspects are active
criminals who commit offenses with sufficient frequency
that closely monitoring their activity for a relatively
short period of time is likely to be rewarding. Suspect
surveillance is a particularly appropriate tactic when the
identity of probable offenders is known but the targets

and locations of their crimes do not form a coherent
pattern.

Suspect surveillance is not any easy tactic to use. Aan
interim evaluation of the tactic by the Kansas City,
Missouri, Police Department noted that: "The strategy

is much more difficult to work than was thought when
designing the project, and it takes a special kind of
police officer to use this strategy effectively. It was
also learned that the active burglary and robbery suspects
were extremely 'tail conscious' and surveilling these
people for any length of time without being exposed is
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very difficult.” Several steps can be taken by
gpecialized patrol units to minimize the Aiffi-
culties involved in suspect surveillance.Z?l

It should also be noted that, in addition to operational constraints, the
operation often flirts with the constitutional rights of the individuval. 2an
aggressive patrol program that focuses upon an individual for what he or she has
possibly done or is suspected of doing, does not give sufficient grounds to allow
the police to zero in on that individual without solid information concerning
current activities. We offer this observation so that police administrators will
not invest valuable resources in a losing cause. "Major offender" efforts, which
assure the provision of full information to prosecutors and judges once the
individual is arrested, are different and more worthwhile programs.

As was mentioned earlier, the number of programs and the tactics police
agencies have initiated over the past several years have been impressive.
Table 5-4 describes how some agencies have approached their local problems.

In summary, police administrators have responded to the need to improve the
productivity levels of their employees. One of the prime areas identified as
having the potential for significant upgrading has been the “"preventive patrol”
time of the uniformed service perscnnel.

As a consequence of critically examining the amount of this time and how it
was being used, police agencies have instituted a large number of innovative and
productive programs. This chapter has attempted to share with you the thinking
which went into this examination as well as the outputs of that thinking.

In the next chapter we will examine the roles of the citizen and how the
collective community has a continuing impact upon the police administrator's
decisionmaking process.

2l1pia., p. 103.
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Table 5-4. Selected Specialized Patrol Operations

Department

Unit

Principal Target Crimes

Principal Tactics

Atlanta, Georgia,
Bureau of Police
Services

Anti-Robbery Unit

Anti-Burglary Unit

High Crime Foot Patrol
Project

Pedestrian Robbery
Commercial Robbery

Residential Burglary
Commercial Burglary

Street Crimes

Stakeouts
Decoys

Area Surveillance

Electronic Stakeouts

Uniformed Tactical
Patrol

Uniformed Tactical
Patrol

Denver, Colorado,
Police Department

Special Crime Attack
Team

Escort (Eliminate Street
Crime on Residential
Thoroughfares)

Burglary
Robbery

Street Crimes

Uniformed Tactical
Patrol

Covert Area Surveillance

Stakeouts

Suspect Surveillance

Uniformed Tactical
Patrol on Motor Bikes

Los Angeles County
Sheriff's Department

Special Enforcement
Bureau

Target Crimes Vary,
Selected by Sub-
Station Commanders

Uniformed Tactical
Patrol

Los Angeles Police
Department

Metropolitan Division-

Robbery
Burglary
Auto Theft
Auto Larceny

Uniformed Tactical
Patrol

Area Surveillance

Stakeouts

Decoys

Suspect Surveillance
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Department Unit Principal Target Crimes Principal Tactics
Miami, Florida, STOP Robbery/Burglary Robbery Decoys
Police Department Unit Burglary Suspect Surveillance
Area Surveillance
Stakeouts
New York City Street Crime Unit Robbery Decoys

Police Department

Precinct Anti-Crime
Units

Tactical Patrol Unit

Grand Larceny Fron
Person

Varies with Precinct

Street Crimes

Area Surveillance

Varies with Precinct

Uniformed Tactical
Patrol

Phoenix, Arizona,
Police Department

Selective Enforcement
Unit

District Crime
Prevention Units

Any Serious Suppressible
Crime Problem

Varies with District

Suspect Surveillance

Varies with District

Pueblo, Colorado,
Police Department

Special Operations
Section

Burglary
Robbery

Area Surveillance

Mobile Alarm Stakecuts

Uniformed Tactical
Patrol

Suspect Surveillance

Tucson, Arizona,
Police Department

Tactical Operations

Special Problems Detail

Crime Prevention Unit

All suppressible
Felonies

Multiple Offenders for
Any Sericus Crime

Commercial Robbery

Stakeouts

Area Surveillance

Suspect Surveillance

Uniformed Tactical
Patrol

Suspect Surveillance

Use of Covert Cameras
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Department

Unit

Principal Target Crimes

Principal Tactics

Wilmington, Delaware,
Bureau of Police

Structured Patrol Foxce

Robbery
Burglary

Area Surveillance

Stakeouts

Suspect Surveillance

Decoys

Mobile Alarms and
Cameras

PLT







APPENDIX A

The material in this Appendix is a synopsis of
a Master Plan System developed and implemented
by the New York City Police Department. It is
used by permission of the author.
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A MANAGEMENT PLANNING SYSTEM
FOR PATROL SERVICES

The current widespread concern with crime and the delivery of effective
levels of service to the community has required a rethinking of the role of the
police in our society. The total law enforcement role has become more complex.
Greater responsibilities have been acquired which inclnde a more diverse range
of social and behavioral problems. Consequently, the management of police
services has become that much more complex.

The increase in complexity has necessitated a reassessment of basic goals
and cbjectives with a view toward improving the efficiency of the agency in
delivering higher levels of service on a cost-effective basis, In planning to
accomplish that aim the police administrator must cope with the realities of
today and anticipate the needs of tomorrow. This is not an easy task. It will
require the collective and coordinated efforts of the entire agency.

While the dedication and participation of the individual officer will always
be needed, the critical ingredient is imaginative and bold management of the
agency’s programs and resources. The progressive manager must take the initiative
in charting new courses of action rather than be passive where the reactive
response may prove to be too little and too late.

What is needed is a system for planning and research. This system must
assure planning and programming efforts on a continuing basis. Planning efforts
are not one time undertakings but, rather, mosaics of activities which must fit
together. ’

Consequently, there is a need to develop a programmed "master" plan which
identifies the components which are incorporated, the priorities of the components,
the expected times of completion, and the persons responsible for the component
parts. In the absence of the "master™ plan system the plannihg effort can be
sporadic and uncoordinated and, thus, be counterproductive to the agency. Ideally,
all oars should be in the water at the same time and pulling in the same direction,

Since the plan will impact upon the total police system, it is essential that
the talents and experience of field managers and officers be utilized in the
process. By involving the persons who are expected to implement the components
of the plan at the front end of the process, the outcomes should be both realistic
and achievable.

Additionally, the planning system should deal with the full range of adminis-
trative issues faced by the police executive. This, obviously, suggests that the
overall program will extiend over a period of years. It also requires a full
commitment on the part of the police executive as well as the assignment of
talented personnel who are capable of formulating a tough-minded and imaginative
program.
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The benefits to be realized from a systemized approach to the development of
plans are substantial. Planning for the efforts before the programs are begun
will permit consistent and coordinated progress.

It is clear that the police administrator can impact upon departmental work-
load and efficiency in a real way if the planning process (system) is well
conceived and implemented.

Having established a "master" plan system for patrol services, the Chief of
Patrol Services in a hypothetical city issued the following memorandum explaining
the program to thée members of his division:

The Patrol Services "master" plan system is more than a plan
for effecting needed changes. It is a system for planning and
programming improvements on a continuing and comprehensive
basis which capitalizes upon the talents and experience of
patrol personnel as well as professional staff specialists.

By scheduling programs, and by involving patrol services
managers and officers as well as technical personnel at key
stages, the required rate of change can be achieved and the
impact of improvements magnified.

By utilizing the "master" plan,sYstem, the patrol services
division will identify programs which will be successively
implemented during the succeeding 36-month period. The
programs will be prioritized and the appropriate development
implementation steps established. An updating process will
be included to ensure a current review on a six month basis.

Programs which axe'initiated‘will be either those which are

of direct concern to patrol services or those which have an

impact upon our services. All programs, designed to improve
upon current levels of performance, will be an integral part
of normal managerial concerns.

1t should also be noted that the to£a1 planning system will
be flexible and, consequently, adjustments and modifications
may be anticipated.

The principal participants in the development of the plan's
components will be patrol service commanders and officers
who are responsible for the delivery of patrol services in
our city. The plan calls for consultation with and inputs
from you during the development and implementation phases.
In short, you will be instrumental in examining the
feasibility of proposals, developing the details of the
plans, and carrying through the planned improvements.

This system‘identifies programs intended to improve upon
patrol services. The existence of such. a plan should add a
sense of purpose and a viable vehicle by which patrol services
can be upgraded.
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In all cases patrol commanders, and their teams, will be
encouraged to develop their own plans which are consistent
with the objectives and programs identified in the "master"
plan; so that the approach is tailored to be responsive to
local needs. Thus, the "master" plan system is a flexible
tool for strengthening patrol services.

During the next 36 months our department will initiate a
major effort to upgrade the patrol services delivered to

the citizenry in ten major areas~~the allocation of resources,
field operations, management practices, organization,
personnel, patrol functions, utilization of civilians,
administrative procedures, eguipment, and the area of other
departmental programs impacting on the patrol service. Well
conceived and meaningful programs in each of these areas are
vital to shaping the character and level of improvement in
services required to meet the needs of the community. - There
is a need to establish a set of priorities.

Therefore, the primary emphasis and the priorities during

the initial 12 months will be in developing programs which
are designed to achieve improvements in the allocation of

resources and the quality of the services delivered to the
community.

The goal to be realized in reviewing resource allocation
practices and procedures will be to develop and implement
improved allocation plans so that personnel are deployed
more responsibly in accordance with actual need. Our city
cannot afford the loss of effectiveness and productivity
which results from a less than optimal deployment of police
strength.

The objective in undertaking a basic overhaul of the current
approaches and procedures governing field procedures and
practices will be to strengthen patrol services substantially.
A high priority will be given to a "managed patrol" program
which highlights a proactive and imaginative crime control
program. Rather than permitting the dissipation of energies
and effort inherent in an unstructured “random" patrol program,
the energies of the patrol service will be directed to the
accomplishment of determined objectives.

The "master" plan system evolved from numerous discussions
which were held with patrol service command and ¢perating
personnel who made suggestions for modifications, additions,
and deletions to the overall program. Thée programs, then,
represent the collective thinking of the patrol services
bureau managers and officers. This same participatory
approach will be utilized in further development of the
programs and ultimate implementation of the finalized programs.
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In summary, the plan which we have evolved is a compre-

hensive, and collectively developed, effort to upgrade the
overall performance of the Patrol Services Division. The
challenges in such an effort are enormous.

Nonetheless, my confidence in the managerial and operational
levels of our agency leads me to the belief that the
realization of these "impossible" goals will, in fact,
become a reality.

Chief

Some questions which might be posed and which could be assigned to a planning
team within the organization, for several of the ten critical areas in the overall

plan, are suggested as follows:

Allocation of Resources

Are the resources assigned to the geographic subdivisions on an
equitable basis {i.e., workload demands)?

Are the resources assigned within a geographic subdivision
assigned eqguitably on a geographic and temporal basis?

Is there a need for an "overlay" platoon to deal with the "heavy"
demand hours?

Are the officers "assigned" to an area actually available for
assignment--or are they borrowed for other duties at other
locations?

How many officers are assigned to "fixed" demands (e.g., school
crossings, "mission" duty, etc.) which in effect deplete the
number available?

Field Operations

Has the agency developed a program to maximize the time of
police officers during their "uncommitted" time?

Does the agency have a policy for two-person patrol--a doubling
of costs?

Are innovative programs initiated on a "model" basis in one of
the geographic subdivisions?

Has the agency attempted "specialized" patrol strategies to
test new approaches to current problems?
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Does the field commander have an "intelligence" officer who
attempts to piece together pieces of information into a
pattern (crime analysis function)?

Have special events (i.e., parades, fairs, etc.) been studied
to determine optimal policing levels?

Have efforts been made to develop "court alert" systems which
would minimize the time officers spend in court waiting for
trials, etc.?

Has the use of scooters been evaluated?

Are motorized officers required to leave cars and walk the
community?

Has the public participated in crime prevention programs?

Management Practices

® Has authority for decisionmaking been decentralized to the
lowest acceptable level?
@ Has the agency developed a timely and meaningful management
information system?
® Have the issues of misconduct and corruption been dealt with
in a forthright manner?
® 1Is there a clear channel of communication for issuance of
orders as well as a corresponding feedback system for
employee reactions or concerns?
#® Has the community been activated in a real sense to
participate/advise the agency?
@ Must all calls for service be responded to? How quickly?
Why?
Organization
e Is the organizational structure clear and understood by
employees?
® Is there a “table of organization" which reflects the
distribution of personnel by agency function?
@ Are the responsibilities and duties of personnel at all \
levels clearly defined and articulated? v
@ Has the delegation of authority to subordinate command o &

levels been clearly stated?

181



® Are the first-line supervisors given sufficient authority
(and latitude) to make critical decisions?

® Is the span of control (at all levels) realistic and
productive?

Personnel

e Are personnel assignments based upon the capabilities of
the individuals? Can they be?

@ Are potential promotees assigned to positions to prepare
them for new duties?

® Are there "administrative" transfers which move "problems"
from one commander to another?

@ Are command "tenures" too long? Do they promote or stagnate
initiative?

® Is the probationary period for recruits and managers
(promotees) realistic?

@ Is there an oral interview in the selection and promotion
processes? Should there be?

® Is the separation process for incompleted and marginal
performance (at all levels) adeguate?

. ® Are the "Fast Burner" managers being given broad enough
experience in the department?

The suggested questions deal with only several of the ten basic areas.
Additionally, the questions and areas of inquiry are clearly not exhaustive.
Each major area of agency concern should generate its own set of questions which
test and challenge the present policies and practices.

In summary, the police administrator can have a substantial impact upon
current workload demands and the efficiency and effectiveness of his/her agency
rasources. To achieve those outcomes, however, the administrator must develop
a systematic (and systemic) planning process which results in a coordinated,
consistent, and comprehensive approach to organizational needs and operational
responses. A well conceived approach to the planning process is a must.

While it is true that each police jurisdiction must examine its needs and
tailor its program and approaches to respond to those unique situations, it is
equally true that a well conceived and responsive planning system will enable
the agency to achieve the expected improvements—-even if it takes several years.
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CHAPTER 6. 'THE POLICE MANAGER AND THE CITIZEN

In our discussion of managerial roles in Chapter 1, we identified three
types of roles that demand that a manager contact individuals or organizations
outside his/her agency. The interpersonal roles of figurehead and liaison
require the manager personally to represent the organization and also to initiate,
develop, and maintain regular outside contacts. The informational roles of
monitor and spokesman require him/her to organize and then disseminate information
both within the organization and outside of it. Finally, the decisional roles of
disturbance handler and negotiater require him/her to react to crisis--normally
originating from outside influences on the organization--and to make decisions
with others from outside the organization about bargaining or negotiating.

In addition to the roles a manager plays, there are the significant special
factors that affect the nature, procedures, and operations of public organiza-
tions. In general, the external influences upon public organization are such
that, of necessity, the job of the public manager is affected heavily by external
demands and influences--even pressures--being placed on the manager by those
outside the formal, public organization. When we apply ideas and findings about
the role of managers in the public sector to the job of the police executive, we
discover that what may appear to be internal police discretion in making deci-
sions about police matters, is often based on external influences, initiated by
individual citizens ox groups outside the direct supervision or control of the
police manager. :

In this chapter, we will attempt to summarize some research findings about
the roles citizens play in influencing police activities. We will describe" at
least four roles that they take on. 7Then, various police~managed strategies and
tactics will be considered as possible ways in which the police manager can view
alternative approaches to the use of some of these citizen roles in accomplishing
police goals and objectives. Finally, a generalized discussion will be presented,
one which can point out some¢ of the issues about ways police and citizens can
interact in the future. At the outset, it should be stressed that both the lit-
arature as well as the documented experiences of police agencies concerning this”™
topic are relatively weak and sketchy. This reflects the complexity and diffi-
culty of providing clear guidance in spite of the significant amount of resources
that have been expended studying this topic. Where successes have occurred, they
have been due usually to the initiatives exercised by the police manager in the
role of change agent. '

I. THE CITIZEN AND CRIME PREVENTTION
Historically, crime prevention activities have been considered to be a major

function of police departments. Over the past 20 years, however, there has been
a growing belief that crime can be reduced through active citizen participation

o
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in specific prevention programs. However, there is yet no definitive study or
evaluation that demonstrates the .validity of this emergent position regarding
the impact of citizen related crime prevention activities on deterrence, appre-~
hension, crime rates, arrest rates, or conviction rates. Most of the available
studies or evaluations of citizen crime prevention programs show that these
programs face an overriding critical problem--that is, that limited nunbers of
citizens choose to participate. Serious general questions must then be raised
about citizen crime prevention programs: What mechanisms can be developed and
maintained, particularly by police agencies, that will encourage and support a
significant number of citizens to take steps to prevent crime? Should police
departments take sole responsibility for the prevention of crime? If either
police or citizen related efforts remain relatively unsuccessful, what alterna-
tives are available to prevent crime? '

There are no easy or documented answers tc these questions. However, in
reviewing many studies of specific types of citizen crime prevention programs,
one can catalogue a set of police directed crime prevention program strategies
which, in individual jurisdictions, have been helpful in accomplishing some pre-
vention goals. Given the absence of an overall "model," which works, and relying
on an acknowledged need for further efforts to specify the relationship between
citizen crime prevention activities and the various outcomes by which police per-
formance is measured (including crime rates, arrests, and clearances), several
strategies that have been adopted can be outlined:

@ Development of public education programs designed to teach
citizens how to protect themselves and their property;

e Conduct of premise security surveys in commercial facilities
and residences and recommendation of improvements, particularly
in target-hardening tactics;

® Encouragenent of property markihg with unique identifiers;

® Organization of citizen groups into self-protection groups
by the formation of block, neighborhood or crime watch/alert
teams ; ' '

® Development and enforcement of local security ordinances

through the use of building or zoning code changes in order
to effect construction or major renovation changes to ensure
a higher level of security.

Detailed analysis and evaluations of most of the existing types of prevention
strategies are available from the National Institute of Law Enforcement and
Criminal Justice in three reports: Police Burglary Prevention Programs,
September, 1975; Crime Prevention Security Surveys, January, 1977; and Citizen
Crime Reporting Projects, April, 1977.

An overview of selected prevention programs, representing the efforts of 10
police agencies, are displayed in Table 6-1. The basic concept of most of these
prevention efforts is to expand community services, including intensified commu-
nity education programs, property marking programs, and premise security surveys.

In the 10 departments, these activities are coordinated in a variety of ways. In



Table 6-1.

Overview of Selected Prevention Programs

Albuguerque,
New Mexico

Chula Vista,
California

CITY AND POLICE DEPART-
MENT CHARACTERISTICS

® Population (1970)
® UCR reported burgla-

ries per 1,000 popula-

tion (1973)

@ Number of sworn offi-
cers in department

® Number of civilians

in department
BURGLARY PREVENTION
PROGRAM

@ Concept of program

e Organization

e Funding sources

e Outside resources

PROGRAM COMPONENTS
® Property marking

@ Premises surveys:
- Residential
~ Commercial

Community education

Alarms

Special patrols
Anti-Fencing

Other

1

Tnstitute of Law Enforcement and Criminal Justice, 1975, pp. 10-11.

243,751
28.47

447

59

Expanded community
services and special
operations.

Community Services
Division and Special
Operations Section
engaged in specific
burglary prevention
activities.

Department and grant.

Civic organizations and
local businesses.

Property marking.

Commercial surveys.

Community education.

Special patrols.

67,901
16.88

81

25

Expanded community
services.

Burglary prevention
activities integrated
throughout department.
Supplement staff with
interns.

Department and grant.

Civic organizations and
local businesses.

Property marking.
Residential surveys.

Community education.
Alarms

Special patrols.
Anti-Fencing

Crime pattern and vul-
nerability analysis.

White, Thomas W., et al., Police Burglary Prevention Programs,'National
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‘ﬁnblg 6~1,

{Continued...)
Denver, Huntington, Indianapolis,
_ ‘ Colorade West Virginia Indiana

CITY AND POLICE DE~
PARTHMENT CHARACTER~
IBTICH
# Population (1970) 515,000 74,315 622,000
& UCR reported bur- 29.25 9.04 12.34

glaries per 1,000

population (1973)
e Number of sworn 1,365 116 1,110

pfficors in de~
partment

BURGLARY PREVENTION
PROGRAM

& Concept of pro-
gram

& Organization

® "anding sources

Expanded community
services and spe-
clal operations.
City ecivilian em-
ployees staff oper-
ation identifica~
tion project; SCAT
project separate
unit in department.

Grant.,

#» Qutnide regources -~

PROGRAM COMPONENTS

#» Propexrty marking

# Premises surveys:
=~ Resldential
=« Commarcinl,

& Communiby Bduca=
tion

s Alarms

& Spocial patrols

& Anti-Fenging

e Other

Property marking.

Residential
Commexrclial
Community Educa-
tion.

Special patrols

Expanded community
services.

Crime Prevention
Unit responsible
for burglary pre-
vention activi-
ties.

Department and
grant.

Civic -organiza-
tions and local
businesses.

Property marking.

Residential
Commercial
Community Educa-
tion.

Crime pattern and
vulnexability
analysis.

186

Expanded community
services.

Department and
insurance industry
maintain Crime
T.R.A.P.; Specific
Burglary Crime
Attack Team; Bur-
glaxy Specific
Crime Impact Pro-
gram.
Department-Crime
T.R.A.P., Grant-
Other.

Insurance Institute
of Indiana, Women's
Crusade Against
Crime.

Property marking.

Special Patrols
Anti-Fencing



Table 6-1.

{Continued...)

St. Louis, St. Paul, San Bernardino,
Missouri Minnesota California
CITY AND POLICE DE-
PARTMENT CHARACTER-~
ISTICS
o Population (1970) 622,000 309,980 104,000
8 UCR reported bur- 30.59 23.64 28.56
glaries per 1,000
population (1973)
® Number of sworn 2,218 543 205
officers in de-
partment
® Number of civil- 653 134 50

ians in depart-
ment

BURGLARY PREVENTION
PROGRAM

® Concept of pro-
gram

@ Organization

® Funding sources

@ Outside resources

PROGRAM COMPONENTS

@ Property marking

@ Premises surveys:
~ Residential
~ Commercial

® Community Educa-
tion

® Alarms

Special patrols

@ Anti-Fencing

Expanded community
services and spe-
cial operations.

Burglary Preven-
tion Unit.

Grant.

Tocal businesses;
Women's Crusade
Against Crime.

Property marking.

Commercial
Community Educa-
tion.

Alarms

Began as locally
initiated expan-
sion of community
services: Now
part of statewide
crime prevention
outside evaluation.
Crime Prevention
Unit responsible
for burglary pre-
vention.
Department and
grant.

Insurance indus-
try; local
businesses.

Property marking.

Residential
Commercial
Community Educa~
tion.

187 - o

Short feasibility
study of locally
generated ideas
with statewide
outside evaluation.

Crime Specific
Burglary Unit staff
supplenented with
resexrve officers.
Grant.

" Local businesses.

Property marking.

Residential
Commercial

Alarms
Special patrols
anti-Fencing



Pable 6~1. {(Continued...)
San Jose, Topeka,
o California Kansas
CITY AND POLICE DEPART~
MENT CHARACTERISTICS
® Population (1970) 446,000 125,011
% UCR reported burgla- 20.56 14.88
vies per 1,000 popula~
tion (1973)
# Number of sworn offi- 654 208
cers in department
& Number of civilians 136 73

in department
BURGLARY PREVENTION
PROGRAM
& Concept of program

& Organization

» Punding sources

® Outside resources

PROGRAM COMPONENTS
¢ Proparty marking

® Premises surveys:
=~ Ragidential
~ Commercial

Community education
Alarms

Special patrols
Anti~Fencing

Other

$ & € € &

Experiment in target
area to determine effec~
tiveness of techniques.

Burglary prevention
activities integrated
within department; aug-
nmented with part-time
civilian help.

Department and grant.

Property marking.

Residential
Commercial

Community education.

Anti-Fencing

Neighborhood Watch, Crime
Pattern and Vulnerability
Analysis.,

188

Expanded community
services.

Crime Prevention Bureau,
Strike Force Against
Street Crime including
anti~-fencing work.

Department and grant.

Civil organizations and
local businesses; Topekans
Against Crime.

Property marking.
Residential

Commercial

Community education.

Anti-Fencing



many cases there are units devoted specifically to crime prevention efforts.

In other cases, these activities are integrated throughout the entire deéartment
and become program activities for directed patrol efforts. Sometimes, these
activities are augmented by paid or volunteer civilians or police resexrve offi-
cers. Special tactical or anti-fencing work is usually done by a separate unit.

In reviewing the literature on prevention program components, one can sort
out a "shopping list" of programs arnd identify the level of police activity and
resources needed for each component. Tahle 6-2 lists a variety of prevention-
components, each of which has three levels of police activity: passive, active,
and advocacy. On the passive level, activities generally are low profile, low
cost, and require a very small police manpower commitment. As a rule, the
passive level of activity does not achieve striking results. At the active level,
police solicit opportunities to work with the public in attacking crime. They
also are more aggressive in enforcing security ordinances and in undertaking
surveillance.. The -cost and the results of prevention activites both go up at
this level and decisions about specific methods must take into account hoth the
size of the crime problem and local resources available to deal with it. Finally,
at the advocacy level, police and citizen activities are aimed at large scale
adoption of crime prevention ideals using groups, legal action such as security
ordinances, building codes, and the regulation of the sale of second-~hand items.

A. The Citizen Patrol

In January 1977, a national research and evaluation study entitled, Citizen
 Patrol Projects, was published by the Nationai Institute of Law Enforcement and
Criminal Justice. The purpose of the study was to identify and assess available
information regarding resident citizen patrols. Over 200 such patrols in 16
urban areas were identified and it is estimated that more than 800 such patrols
are currently active in urban areas in the United States. Based on a preliminary
assessment of existing information on such patrols, the following findings are
presented for further discussion or use by police managers interested in this
type of citizen role. :

For purposes of this study, a resident patrol was defined in terms of four
major characteristics:

1. There had to be a specific patrol or surveillance routine;

2. The routine had to be safety oriented; aimed at preventing
criminal acts;

3. The patrol activity had to be administered by a citizen's or
resident's organization or a public housing authority;

4. The activity had to be directed primarily at residential rather
than commercial areas.

A list of the sites in which these resident patrols were identified, includ-
ing a list of the number of patrol organizations that were further studied in
terms of organizational profiles or detailed case studies, are displayed in
Table 6-3. ‘
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Table 6-2.

Shopping List for Prevention Program Components

Program

Com ponents

Level of | Crime pattern and vul-| Community education Premises surveys Property marking
Bffort nerability analysis
Perform analysis of Speak only on unsolic~ |Conduct surveys only in| Make engraving tools
reported burglaries. ited request. Make response to unsolicited|available for borrowing
Passive Ascertain distribution| printed material request. Rely on vol- |by citizens. Have
of burglaries by MO available to be picked '|untary compliance with | citizens use their own
and site characteris~ up. security ordinances. engravers.
tics.
Perform surveys of Advertise availability | Advertise availability [ Advertise availability
sites to ascertain of services and di- of services. Directly | of engraving tools.
degree of coverage by | rectly solicit oppor- solicit appointments Offer door-to-door
type of kurglary pre-~ tunities for presenta- | to conduct surveys. enaraving service.
2 Active vention activities tion. Distribute Enforce existing Maintain up-to-date
© and levels of printed material door security ordinances. records of participant
victimization. to door or by mail. identification numbers.
Sponsor crime preven- :
tion programs in pub-
lic areas.
Propose or conduct Interact with private Promote or review
demonstrations or and government organ- legislation on commer-
experiments as indi- izations to promote cial and residential
cated by above re- crime prevention security standards.
sults. through environmental
Advocacy design (e.g., struc-~

ture, landscape,
lighting). Address
conflicts with fire
and other safety re-
quirements.
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Table 6-2.

(Continued...)

Program Components

Level of . .
Effort Anti-Fencing Patrol Alarms

Check on pawn shops and other Conduct routine patrol, Respond only to selected types
Passive places dealing in second-hand of privately operated alarms.

goods.

Conduct underxrcover operations. | Conduct: Conduct alarm installation and

Coordinate activities and Burglary-specific patrol. survelillance for high-incident

intelligence with other juris-~ Truancy patrol. targets. Levy fines on exces~
Active dictions. Bicycle patrol. sive false alarms.

) Surveillance of suspects.
Saturation patrols of high~
crime areas.
Advocac Promote or review regulating
Y the sale of second-hand goods.




Table 6-3

Universe of Number of Number of

Patrols Patrol Patrol
Name of Site Identified Profiles Case Studies
Baltimore 29 13 4
Boston 18 11 4
Brooklyn 48 14 3
Chicago 27 15 2
Dallas (suburb) 1 1 0.
Detroit (suburb) 22 14 4
Houston 1 1 1
Los Angeles (suburb) 1 1 1
New Orleans 11 11 4
Newark 11 3 1
Norfolk 3 2 1
San Diego 5 3 1
San Jose 1 1 1
St. Louisg 16 12 2
Washington, D.C. 32 7 4
Worcester 0 0 0]

TOTAL 226 109

32

Some tentative conclusions about the operations and results of these

resident patrols were developed from this study.

Among them are:

® These patrols vary widely in cost, but most are operated on a small

budget and a volunteer basis.

Major expenditures are related to CB

radios and other communications equipment, uniforms, gasoline,
maintenance for cars, and administrative costs of maintaining records
Most of these patrols (other than those organized by
public housing authorities) receive no public financial support.

and files.

e Such patrols may be divided into four types in order to consider

their effectiveness:

Building: Most of these patrols are sponsored formally by
resident or tenant organizations. They tend to be highly’
visible and legitimized, which, in turn, contributed to
their efficacy.

Neighborhood: Though there is some limited evidence that
neighborhood patrols perform valuable services, the broad
and ambiguous areas they "protect" make any assessment of
their impact difficult; furthermore, these patrols are
subject to more residents' complaints than are building
patrols.
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Social Service and Community Protection: General lack of
evidence about these two types precludes the making of
conclusions about their crime prevention capability.

® Residential patrols appear to be susceptible only occasionally to
vigilantism and not as frequently as the mass media would suggest.
Neighborhood patrols seem to be more inclined to vigilantism than
building patrols, usually when members are recruited from a
"friendship" group (e.g., a CB radio club, etc.). Vigilantism may
emerge when patrol and surveillance becomes especially dull and
ventures such as chasing speeders or harassing teenagers becomes
a dysfunctional substitute for patrol.

® Public housing patrols differ slightly to the extent that the crime
problem may be partly attributable to perpetrators from among . the
residents themselves.

® Generally, the better organized the patrol is in terms of personnel,
organization, affiliation and bureaucratization, the more effective
they seem to be in achieving their goals.

Issues that affect the nature and operations of these citizen patrols and
that require further analysis include the following:

® Little, if any, knowledge yet exists to explain the condltlons
under which resident patrols emerge.

@ Little is known about the legal authority and potential liability
accruing to patrol members. A related concern involves the legal
position of those who employ patrols or support them with financial
or in~kind contributions.

@ Resident patrols are being set up by citizens and police across
the country, but in some communities, these patrols operate
independently of each other with little communication or coordi-
nation. Information as to what crganizational arrangoments
optimize the effective operation of their crime prevention
activities seems a major but unanswered question. \

® Some patrols recruit or hire as members former delinguents or
offenders among the neighborhood residents with the hope of
rehabilitating them. The costs and benefits of this high-risk
approach should be studied since this strategy may produce
conflicting loyalties on the part of the newly recruited patrol
member.
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B. The Citizen as Crime Reporter

Since 1967, victimization studies and research on crime reporting by
citizens have indicated that citizens are far from automatic or quick crime
reporters. In fact, a majority «»f all crime goes unreported to the police
although the percentages of unreported crime varies by its type. Despite
variations, based largely on intercity differences, the pattern of reporting
various types of crimes generally is as follows:

® Commercial establishments were most likely to report crimes
committed on their premises;

® Crimes against households were more often reported than crimes
against persons;

® Crimes of personal violence were more frequently reported than
crimes of personal theft;

e . Crimes against individuals were the least well reported; and

e With some notable exceptions, more serious crimes were more
likely to be reported than those considered less serious; the .
exceptions were: approximately 50 percent of all rapes were
unreported; and 30 percent of commercial burglaries as well as
30 percent of burglaries involving forceable entry were
unreported.

In analyzing the reasons for failure to report, the three most common
reasons given were: '"nothing could be done"; "not important enough”; and
"police would not want tc be bothered." Clearly, a critical issue for the
police to determine is whether the reasons cited for not reporting reflect
the reality of the situation. This is particularly true in refexence to the
implied citizen judgment about either the ability or the interest of the
police. But it must also be considered whether these judgments are based on
other factors, such as citizen apathy, fear of retaliation, lack of information

about how crimes are solved by the police, or even lack of knowledge about what
to do.

A study in Kansas City (referred to earlier) soon to be released, sought to
measure the actual amount of time spent by citizens in reporting crime, and the
relationship of this expenditure of time to the police response time (dispatch
and travel), arrest, citizen injury, witness availability, reasons for citizen
choices to report or not report, and citizen expectations or satisfaction with
the police response. ‘ ‘

The highlights of some of the findings are summarized in this section along
with findings from some other victimization studies. In the section that follows,
we will pose a set of fundamental questions for consideration by police managers

regarding the critical impact of this citizen role on the management of police
operations.
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In the crime data base used in the unpublished study, 949 Part I crimes
were analyzed using rigorous statistical methods. The crimes were divided into
three overlapping categories: type of crime--violent or nonviolent; discovery--
those discevered by a citizen after the crime occurred unobserved or unreported;
and involvement crimes--those in which a citizen saw, heard, or became involved
at any point between the time a suspect began committing the crime and the time
the citizen was free to report the crime to the police.

The total response time continuum (that is, the time from the moment of
discovery or involvement ended until an officer began an on-scene investigation)
was combined to form three main time intervals—-reporting, dispatch, and travel.
Each of these intervals was anlyzed and measures of time were determined from an
analysis of each component time interval.

Assuming that the three components--reporting, dispatch and travel to the
scene--can be displayed as a continuum representing the total time frame, then
the following fiqure represents the median time spent on each continuum component
for all 949 Part I crimes analyzed:

Figure 6-1.

Discovery/Involvement On Scene
Phase Completed B — ! } Investigation
Bedi
Reporting Dispatch Travel egins
6:17 min. 2:50 min. 5:34 min.
(48%) (21%) (30%)

Reporting time by the citizens of all 249 Part I Crimes analyzed comprised
nearly half of the total continuum of time with a median time of a little more
than six minutes. Dispatch represented one f£ifth of the continuum with a
median time of almost three minutes. Travel represented almost one third of the
continuum with a median time of five-and-one-half minutes.

The study will also report on the relationship of these time intervals to
specific categories: type of crime--violent versus non-violent crimes=-and
discovery versus involvement crimes.

Analysis of citizen reporting problems ox patterns, related to delays by
the citizen, shows that the traditional assumption that crimes are reported with-
out significant delay, often while they are occurring, is an untenable assumption.
Almost one half of all Part I crimes were reported more than six minutes after
the end of the citizen involvement oxr discovery and less than seven perxcent of
the crimes analvzed could have been reported while they were in progress.

Studies also sought to locate the reasons for these significant citizen
delays in reporting. Several patterns were found, ranging from delays due to the
citizen talking to another person or investigating the crime scene, to citizen
telephoning another person before calling the police. Other studies isolated
proklems of a more uncontrollable naturs for citizen delay, such as, no telephone
immediately available, citizen reporting crime had not been actually informed
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from the beginning, there was an injury, or fear or emotional shock. When these
patterns or pxoblems were correlated in order to determine the most important
variables for delay (that might be amenable to change), the rank order listing
of these was found to be:

1. Apathy

2. Waiting or observing the situation

3. Telephoning another person or receiving a call

4. Not being sure of the police

A 5, Not being informed or being misinformed about the incident
6. Investigation by the citizen of the incident scene

7. Injury of citizen

8, Contacting security--usually in a commercial business and
due to company policy

Variables not signficantly related to reporting delays were: delays due to
talking te another person, chasing the suspect, fear or emotional shock, public
communications delay, or police communication delays.

C. Some Issues for Police Management Considerations

L. cCitizens take a significant amount of time to report crime.

Since major efforts have been made by police departments to reduce
police response time by decreasing officer travel time and by improving patrol
dispatch procedures, the question can be raised: What is the relative effective-
ness of these efforts given citizen delays in crime reporting?

2, Citizen Reporting, Communications Dispatching, and Police Response
After Digpatching are Three Separate and Independent Events.

The latter two events are directly controlled by the police, but these
events are conditioned by the nature and characteristics of the citizen reporting
event or process. Some improvements can enhance the short-term effectiveness of
existing police practices in oxder to minimize the effects of citizen delays.

For example: ' '

® Procedures could be designed to screen calls in order
to determine which type of rapid police response might
prove productive in servicing the calls. A standardized
decision checklist could be used by both the receiving
clerk and the dispatchexr by means of which immediate
information could be collected about various aspects of
the incident, particularly time lapses between discovery
or involvement and reporting, injury, physical description, etc.
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@ Given effective screening procedures, calls could be
"stacked" according to a priority. Research findings
strongly suggest that, for some types of calls, citizen
gatisfaction can be controlled by the police by telling
citizens when to expect the officer. Generally, setting
appointments by the call screening clexrk with the citizen
for between 30 to 45 minutes after dispatch has proven
to be an acceptable and satisfactory range. Then, when
the officer arrives before the appointed time, satisfaction
increases.

® The management of delayed response to nonemergency incidents
could allow sufficient reserve strength to respond to
emergency situations in which meaningful outcomes could be
realized.

As much effort should be expended by the police on trying to change
the patterns of delay by citizens as is now expended on improving

dispatching and response procedures by police.

e Of the eight major variables affecting citizen delays
only one, injury, is an uncontrollable hindrance to
the citizen. One other variable, apathy, is so broad
that it tells us little about why citizens delay and
requires further research until clear answers are forth-
coming, However, the remaining six variables seem to
be amenable to change. These six seem to argue that
citizens do not know what to do first.

Well trained call screening officers can assist the
citizen in reporting the crime and can lessen the delay.
The research indicated that there was no relationship
between citizen reporting times and police response
times in involvement incidents; yet, when screening
is coupled to stacking, prioritizing and discriminating
between emergency and non-emerdency calls with respect
to choosing immediate police response, significant
r~=ults can be obtained both in outcomes related to
[dling the incident and citizen satisfaction.

e The assumptions that rapid police response enhanced
on-scene apprehension, reduced the incidence of citizen
injury, and created the opportunity for locating wit-
nesses quickly were found to be true in less than 40
percent of all crime incidents analyzed in this research.
Moreover, in that 40 percent, these assumptions were
usually found to be true only in involvement crimes.
Until citizen reporting times improve, the bolstering
of manpower and equipment to increase on-scene arrest
and witness availability will produce negligible impact
on. crime clearance rates.

Jy
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4. Additional research is needed, perhaps in each police jurisdiction,
to explain why citizens delay reporting crime and to discover methods
of minimizing delays.

The citizen reporting role is so critical to the efficient use of
police capabilities that concentrated efforts must address methods
to egtablish rappoxrt between police agencies and citizens regarding
mutual responsibilities. The citizen must be made aware of losses
assoeiated with delayed reports.

Uy
.

D, The Citizen as SBource of Investigative Information

The criminal investigation process is described operatlonally as the total
pollce cffort to collect facts that lead to the identification, apprehension,
and arrest of an offender, and the organization of those facts in a way .that
pragents evidence of guilt so that successful prosecution of the case may occur.
The deductive nature of this process--a probing from the known to the unknown
backward in time--identifies it as one that essentially depends on others, apart

rom the police-~complainants, victims, witnesses, suspects, and those arrested.
While a significant amount of careful effort has been expended by the police in
wollecting facts from suspects or persons arrested because of court decisions
puch ags those in the Miranda case or other criminal procedure requirements, only
racently has attention been given to the role of the police in conjunction with
the citizen who can provide information related to investigations.

Recent studies, conducted by RAND Corporation, Stanford Research Institute,
and the Police Foundation, have shown that certain categories of investigative
information, when obtained as early as possible from the citizen, can lead pre-
dictably to case solutions. These categories of information have been termed
golvability factors. The most important determinants of whether or not a case
will be solved are to be found in the quality and amount of information the
gitizen supplies ilmmediately to responding patrol officer as well as the manner
in which information about solvability factors is collected and used by both the

patrol division and the detegtive division. Generally, these solvability factors,

displayed in question form for incorporation into a crime reporting form to be
usad by the patrol, include the following:

1. Was there a witness to the crime?

2. Can a suspect be named?

3. €an a suspect be located?

4, Can a suspect be described?

§, Can a suspect be identified?

6.  Can the suspect vehicle be identified?
7. Is the stolen property traceable?

#., Is there a significant M.0., present?
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9. Is there significant physical evidence present?

10. Has an evidence technician been called? Is the evidence
technician's report positive?

11. 1Is there a significant reason to believe that the crime may
be solved with a reasonable amount of investigative effort?

12. Was there a definite and limited opportunity for anyone
except the suspect to commit the crime?

In ranking these questions in terms of their relative weight in relation
to the successful investigation of all Part I crimes, one finds that the first
nine questions are the most important, and the first seven questions are those
which can be answered most frequently only by the citizen, either as a complain-
ant, a victim, or a witness.

The use by the police of these solvability factor questions has a signifi-
cant relationship to the guality and the outcome of investigations. Some police
agencies have redesigned crime reporting forms so that patrol officers follow an
orderly, structured question and answer "hunt" for solvability when they conduct
the initial investigation. Solvability factors have been used to screen cases
for follow-up investigation, particularly where no information is derived.

A screened case can then be forwarded to crime analysis for pattern and trend
review and may possibly be reactivated if further information is developed.
Solvability factors are also used by a call screening officer to determine the
nature of the discovery or involvement crime so that decisions can be made about
whether to respond on an immediate or a scheduled basis.

another important aspect of the informational role in investigation is the
citizen's willingness to share with their police knowledge and suspicions con-
cerning crimes that have been committed in the community. The citizen frequently
knows information about who is committing crime or where stolen property is being
received and sold. The extent to which a police agency has established credibility
with the community will affact how much of this information will be forthcoming.

Investigations of crime are basically and fundamentally a collaborative
transaction between what the police need to know or discover and what the citizen
might know. To increase the efficiency of this exchange, the police must recog-
nize the informational role of the citizen. Many of the recent efforts at
"directed" patrcocl tactics incorporate these ideas about the informational role
of the citizen and use solvability factors to enhance investigative outcomes.

E. The Citizen as Victim/Witness

Recently, attention has been focused on the specialized characteristics of -
the citizen as victim or witness in the criminal justice system. ‘The critical
roles of the victim or witness in reporting crime and in providing information
to the investigative process are but the beginning phases of further involvement
by the citizen in the police, prosecutor, and court compenents of the system.
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Studies indivate that almost a fourth of criminal investigations are
unnecessarily impeded by witness inaccuracies or purposeful use of false
names or addresses by victims and witnesses. Almost 50 percent of criminal
pager are not prosecuted because of witness failure to cooperate or witness
unavailability. The reasons why citizens fail to cooperate, either in an
investigation or during the late stages of prosecution, are many and varied--
apathy, degire to avoid involvement, fear, poor police or prosecutor handling
of cltizen contacts, relationship between witnesses or victims and offenders, etc.
Even in those ingstances were involvement does occur, success is dependent upon
adequate communication between law enforcement and prosecutor staff and is often
negatively affected by trial delays, inadequate support services for the victim
G witness, loss of witness income, or intimidation by the offender or others.

Some jurigidictions have sought to provide basic information or have
organized programs within their cximinal justice agencies to improve the
relationghip between the citizen who is a witness or victim and the system

‘itself, There are acknowledged, vested interests for both the police and the

progsecutor who attempt to develop and maintain such programs, since the witness
or victim input is a critical factor in increasing clearance and conviction rates
and ig also cost-effective.

A review of some of the "models" of victim/witness services programs
throughout the country indicates that there are at least four definable sets
of activities that have been offered:

1. OnfSite Crisis Intervention

Activities may include having organized staff with trained volunteer
suppoxt provided at the crime scene and short-term, follow-up counseling;
transportation; emergency housing; emergency food or funds; protection from
retaliation.

2. Information and Referral Services

Staff or volunteers provide access to social, medical, and mental
health services or resources in the community.

3. Criminal Justice Services

Units provide:
4«  Security surveys;

b, Crime scene clean up and repair, particularly for the poor
and eldexly;

G Information about the xesults of case screening or the status
of the follow~up investigation;

d. Information about court related activities; bail/bond; probation

atgtusz pl?a negotiations; dispositions; transportation to and from line-ups
and interviews; instructions zegarding subpoenas, trials, continuances:
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baby-sitting; and companionship and reinforcement during stressful situations
such as trials; protection from retaliation.

4. Research and Review

Units provide:

a. Identification, verification and analysis of why there are
problems related to citizen xoles (reporting, information, and wictim/witness)
in either the police or court relationships;

b. Cost/effectiveness, cost/benefit and impact studies of specific
victim/witness service activities;

c. Analysis of various intervention points or contact points
between the actors in the criminal justice system and the citizen;

d. Preparation and publication of reports, proposals, and analysis
for distribution to the public, members of the criminal justice system, and
the local or state legislative or executive branches in order to remedy problems.

The organization and location of these activities has varied from
jurisdiction to jurisdiction. Operationally, the advantages of locating such
services in an organized unit within a police agency outweigh disadvantages
since police agencies, in a 24~hour period, have an ease of access to victims
due to the immediate contact with victims or witnesses at the scene. Some
police agencies have organized units under the supervision of a sworn officer
with a limited number of civilian or sworn staff that is supplemented by the
use of volunteer citizens. Other experiments have located these units within
the prosecutor's office, the court, or a third "contract" type agency, such as
a community mental health center or a crisis intervention center. .In general,
the more successful programs have been those in which the police agency acts as
the "lead agency" and establishes and runs the operation or, at least, collabo-
rates with other criminal justice agencies (prosecutor and/or court) in jointly
sponsoring and maintaining the unit.

II. CITIZENS AND POLICE POLICY DEVELOPMENT

Many of the citizen roles we have been discussing focus on citizen involve-
ment in either actuating the criminal justice process, by reporting a crime,
providing investigative information, and so forth, or by ensuring the “successful"
functioning of some of the goals of law enforcement, through: crime prevention
activities, or responding to victim/witness service units. Citizens also provide
critical input into setting the operational policies or priorities of police
departments. As James Q. Wilson has pointed out: "...the [police] administrator
becomes attuned to complaints. What constitutes a 'significant' citizen demand
will, of course, vary from city to city....Whatever the filtering mechanism, the
police administrator ignores at his peril those demands that are passed
through...."2 The input an administrator should expect will generally come in

2Wilson, James Q., Varieties of Police Behavior, New York: Atheneum, 1974,
p. 70. ¢ '
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two forms or styles~-informal or ad hoc and formal or organized.

Exanples of the first case may be reflected in departmental policies toward
ouch offenses as prostitution, gambling, traffic, and public disorder. Usually,
polive policies in these areas respond, more or less accurately, to perceived
community tolerances towards these behaviors. Police enforcement policies are
posually based on police officials' perceptions and may be the product of varying
progoures from individuals, organizations, or changing patterns of neighborhoods.
Other examples can be found in reactions to police decisions to alter patrol
_wehiculax modes (automobile, foot patrol, motorcycle, or scooter), to emphasize
poxvice versus regulatory or enforcement responsibilities, or to alter tradi-
tional priorities placed on the police response to various calls for service.

It should be noted, however, that in some jurisdictions, police decisions to
torminate the funding of such activities as escort services, or motorcycle tac-
tical onite patrolling in high crime areas, or to limit the provision of
ambulanee services or school crossing guards have all met with ad hoe, but
Corgandzed and vocelferous citizen reaction and response.

To minimize the crisis oriented nature of much of this type of citizen
input into police decisionmaking, some agencies have made efforts to establish
alternative mechanisms for policy input by citizens. These formal and organized
mechanisms have been directed at developing a citizen-police policy development
panel in which citizen members and police officials explore current policies in
such areas as gambling, shoplifting, traffic enforcement, field interrogation,
and public disorders with a view to developing alternative policies or procedures.
In one such experiment in which a number of policies were developed and, to
vaxrying degrees, implemented, there were a number of serious problems that had
to be faced, including:

® Limited participation by individual citizens, particularly
the poor, and most citizen participants tended to be those
with an organized stake in particular policies;

e  Police officer and police union fears that this effort
wag the first step towards a civilian review board;

@ Extengive study and time being expended on reviewing
exlsting practices bafore policy changes or alternatives
could be examined; and

® No formmal evaluation of this project being undertaken,
with the result that the impact of the effort remains
conjectural,

Another experiment attempted to provide direct citizen policy-making input
inte a particular type of directed patrol program. Emphasis was placed on the
intoxaation between patrol officers and the local citizens in the beat and sector
araas of tho patrol experiment. Although the community interaction council did
suscoed in reviéwing sowe departmental policies, its impact was severely limited
by a vontinuing lack of role definition of the citizen--were they advisors or
co~ogqual policy makers with the police? Additionally, there was dissension
botween police and citizens as well as criticism that citizen menbers were
handpicked by the police.
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Other mechanisms for identifying and analyzing citizen input on a more
formalized basis involve the use of public opinion surveys. A nunber of cities
have conducted surveys of general citizen attitudes toward the police but very
few have concentrated their efforts and surveyed public opinion on specific
policy issues or identified citizen preferences  about various police operational
choices. However, whether such types ofi public opinion surveys can be developed
and used by police and city administrators is still a major question, since the
validity of using such techniques implies a prior level of citizen knowledge
about police operations and decisionmaking.

Furthermore, studies of the possibilities and limitations of formalized
citizen policy boards and public opinion polling are critical to the police
administrator. For, without detailed understanding of what formal alternatives
can work, the administrator will continue to "sample opinion" by receiving only
the most organized, most vocal, most articulate, and most powerful public repre-
sentations on issues, and they will generally be self-serving in nature.

III. POLICE MANAGERS AND CITIZEN INVOLVEMENT

The directions indicated by this brief survey of some of the research
findings on the roles of citizens in policing show a consistent pattern.
Police agencies are generally unprepared to deal with various types of citizen
discretion or involvement. Few organized resources are heing directly devoted
to increasing citizen involvement in crime reporting, crime prevention, the
handling of victims and witnesses, and the development of means for determining
and channelling public opinion. And to a large extent, an agenda, which is
established outside the department, is being reacted to through operational
means that are often ill-suited to the task.

There are some basic, even philosophical, reasons why there is a universal
problem with the issue of citizen-police interaction. Though the police are
often described as servants to the public good, they are also, at the same time,
responsible for the maintenance and regulation of public order. These two roles
alone can create separate and conflicting objectives. 2Znd these conflicting
objectives produce significant and real technical difficulties in getting things
done .

It is not that as Americans we have lost confidence in ourselves or in the
police to solve critical problems. It is not that there is an inherent inability
of either the police or the citizen to plan shead and provide an active,
anticipatory response to common problems. It is not that the present mood of
society is permissive, apathetic and nonresponsive. It is not that the "estab-
lishment," .that is, either the government or the police are unwilling to solve
problems of police-citizen interaction. BAnd, finally, it is not that the
"egtablishment" system frustrates or thwarts individual self-expression or
creative solutions to problems. Rather, at the present time, given the current
state of the “art" of social problem golving, we do not know yet how to do some .
things well or efficiently.

Conflicting objectives do create technical difficulties in getting things
done. Nowhere is this clearer or more obvious that in the area of citizen
involvement with most types of governmental services, from pollclng to health
care to anti-poverty programs to welfare reform.
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The problems are genuinely hard to solve. The difficulties do not involve
primarily conflicts among different groups of people, such as the police and the
¢itizen, or the poor and the rich, or the governed and the governing--although
these types of conflicts exist and will continue to exist. Rather, most current
gocial problems are difficult because they involve conflicts among objectives
about which almost everyone holds some opinien. Everyone agrees that the police
ghould maintain law and order and everyone agrees that the police should enforce
the Jlaw in order to preserve order and everyone agrees that the police should
involve the citizen as part of a process of accomplishing order maintenance or
law enforcdement goals. Yet, it is clear that each of these generally acceptable
objectives create conflicts.

These conflicts, in turn, inevitably create technical or design difficulties
for the police manager or plamner--difficulties that often override the political
difficulties. How to sclve such problems-—-ones that have conflicting objectives—-
will always be a test and challenge to the police manager.

No prescriptive model of police management can be offered to offset these
difficulties. Some of the literature suggests that to overcome these types of
difficulties will require the police executive to encourage others to explain
thelr objectives so that individuals and groups can then effectively bargain or
negotiate in oxder to lessen the impact of these conflicts on useful programs or
tactics, In geperal, it will usually be in the dual role of change agent and
negotiator that the police manager can effect a workable solution and compromise
between conflicting objectives. In exercising these roles, especially in planning
for any level of citizen participation with policing, a few fundamental ideas may
be useful to keep in mind.

For instance, community participation can be defined conceptually as citizen ;
involvement in decisions affecting either individual behavior or community .
behavior. This concept of participation is very complex and difficult to use
effectively as has been shown in cur survey of the current literature on various
types of citizen roles.

To be effective, community participation requires a two-way communication.
Full information should be made available to the citizen so that he or she can ;
undergtand and discriminate among the range of alternatives and their various
implications for the citizen. Citizens should have access to the decisionmaking
Process so that cholces to be made by the citizen or alternatives to be advocated
tan be known to the police.

In refining more carefully these two general requirements for citizen

participation, several prerequisites should be met. There should be a way of
identifying and documenting the overall objectives and values of the community.
Bffective two-way communication mechanisms should be structured. These communi-
cation mechanisms, in turn, must be structured with as much concern for the
reception of information as for its transmission. Finally, the various publics
or ¢itizens should have equal access to ways to express their preferences in
oxder to reach a public policy consensus.

Figure 6-2 provides a listing of various techniques for citizen or public
participation in at least the two-way communication process required for some
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level of effective police-citizen interaction. This listing is only an outline
for comparing some techniques. A variety of these techniques may be used simul-
taneously by the police agency. Indeed, mechanisms for public participation
cannot be investigated as single, isolated activities. They should be viewed as
related sets of complementary and even linking processes.

Certain mechanisms, because of their emphasis and structure, are better
suited primarily for an information dissemination function; others are designed
solely to provide opportunities for public review of a relatively specific set
of proposals; a third type is more appropriate for active police planner/citizen
interchange for the collection of information, opinions, and ideas; finally, a
fourth type may be appropriate for the resolution of issues or the settlement of
conflicts. Each mechanism is displayed in the figure according to various types
of communication characteristics and according to the cbjectives of the planning
process for involving the citizen.

The listing may be used as a checklist for measuring plans to include
citizen involvement or as a way of designing such plans.
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Figure 6~2. Police Citizen Interaction
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