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The purpose of this paper is to define the concepts of organizational change

and how those concepts apply to a law enforcement organization in transition to a

Quality Management based philosophy. This paper will identify three areas of

particular concern to the police administrator contemplating a planned change of

management culture and strategy. First, the concept of change will be examined as an

essential element of a law enforcement agency. Methods of change will be reviewed

as they apply to the modem organization. Second, the concept of Total Quality

Management (TQM) will be examined as it applies to a law enforcement agency.

Particular attention will be given to the differences of orientation between strategies

practiced in mostpolice organizationsand those that relate to TQM. Third, a

transitionplan will be presented. The transitionplan will beginat the point the

agency administrator determines that Quality Management is appropriate for the

organization and will include training issues and methods supportive of the change.

Chan2e in Law Enforcement: The Historical Perspective

Over the past 170 years, American law enforcement has met with change many

times. From the primary night watch systems of the late 18th Century to more

progressive agencies of the late 20th Century, the police function has changed as

society has changed with each generation of Americans expecting, or sometimes

demanding, something different from the police than their predecessors. Regional

issues also contributed to the varying expectations of the police. As the early
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Southern slave patrols of the 18205 faded, and the mid -1800s produced metropolitan

police forces attempting to meet the needs of the expanding industrial centers,

organization as well as function began to change.

Decentralization was key to most police agencies serving the larger cities. A

decentralized organization provided the foundation that supported the precinct system

that was so prevalentat the end of the Civil War. Even thoughmostagencieswere

organized under one administrator, commissioner, or chief, most of the decisions were

made at the precinct level by the precinct captains. 1 This setting was ripe for

corruption.

Due to low salaries, poor public image, and no benefits, law enforcement in

many instances was shunned by those who could fmd work elsewhere. The economic

situation of the police, combined with the powerful ward system politics to which the

precinct captains were required to bow, established the acceptable practice of the

bribe. Acceptableat least to many officersand supervisors. Suchwas the condition

of American law enforcement as the 20th Century approached.

With rampant corruption so visible in the city police agencies, many

community leaders began to push for reform of the police organizations and policies.

The earlier attempts at reform included centralization of more competitive systems of

hiring and promotions. These early reform efforts met with little success or were

thwarted by the political machinery. Rather than competing for positions of police

officer, many new officers received their badge only after paying a fee to the precinct

captain.2
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Not all of the early reform era efforts were initiated by reform minded

citizens. In 1893, the foundationof a reformmovementwas initiatedby hundredsof

police administrators as the National Police Chiefs Union was formed. In 1901, this

organization became the now well known International Association of Chiefs of Police

(IACP). As the organizationgrew, it becamethe training ground for many reform

minded administrators and supported the concept of police professionalism.3 While

not all of the reform administrators agree on what the term professionalism really

meant, these commonly agreed upon elements surfaced:

1. Law enforcement is an honorable occupation that serves a vital need in

society; without effective policing, a society is doomed to anarchy.

2. Police officers must be carefully selected persons of great integrity, talent,

and trained ability; in order to attract and retain such people, they must be

evaluated on an objective, competitive basis.

3. The primary responsibility of the police is to prevent crime through

techniques such as patrol; when prevention fails, the police have an obligation

to enforce the law by apprehending the offender, using any scientific or other

aids or methods available.

4. Corruption or graft within the police ranks is intolerable.

5. All citizensmust be treatedwith respect and due regard for their

constitutional rights; there must be no hint of favoritism or discrimination by

the police; anyone who commits a crime, however minor, must be subject to

the penalties provided by law.4
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While these concepts were supported by many of the upper middle class and reform

minded administrators, they reflected a radical change from the accepted cultural

norms that existed in many police agencies. The powerful ward bosses that

maintained a tight control on the precincts and the precinct captains found the reform

ideas unacceptable.

So entrenched were the practices of the ward bosses that the early reform

movement failed. It was not until the 1930s, that police departments began to break

away form the control of the politicians and enter what has been referred to as the era

of scientific policing. August Vollmer suggested a more scientific approach to many

aspects of policing. In particular, objectivity was stressed in the selection and

promotion of officers as well as a emphasis on scientific principles applied to criminal

investigation, deployment, and performance evaluation. Not only were police

agencies dealing with internal organizational changes brought about by the reform

movement, technology was opening new doors as well as creating new problems. The

proliferation of the automobile and telephone as well as the re-energizing of

fingerprint technology by the FBI gained momentum in the 1930s.s

Much public attention during this period was focused on the exploits of the

more legendary criminals such as John Dillinger, Bonnie and Clyde, and Baby-Face

Nelson. So much attention was given to them that the Federal Government felt

compelled to form special agencies and units to deal with the problem. Locallaw

enforcement in most cities was ill equipped to do so. The past twenty years had left
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most police departments unprepared to play the crime fighter role that the public

expected. For the first time, the law enforcement role was emphasized and the quality

of policing was a concern of both the agency administrators and the community

leaders.6 Renowned criminal justice author James Q. Wilson summarized the

situation:

Police '.1,enalityand rising crime rates coincided in the public mind,
though in fact they had somewhat different causes. The watchman function of
the police was lost sight of; their law enforcement function, and their apparent
failure to exercise it, was emphasized.7

The period of the 19405 and 19505, provided a social atmosphere that allowed

the crime fighting role of the police to solidify. Advances in technology and the

emphasis on improved selection procedures and training helped shape the public image

of the professional crime fighter. Expectations of the police also increased as the role

of the officer in society continued to move farther form the service role. 8 Particularly

during the post war years, the situation of American society was rather stable for

those in law enforcement. Many servicemen returning from Wodd War II found

opportunities limited in the civilian job market, but, were welcomed into the ranks of

police departments. Cities were attempting to deal with the rapid population growth

of the postwar years and the military experiences, and the basic patriotism of the new

recruits added momentum to the growth of police professionalism. During this

period, police were held in higher regard than at any previous time.9

The basic structure of police agencies at this time conformed to a paramilitary

type of organization.

For many years, the ranks and titles of police departments had been borrowed from
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the military, and particularly in the patrol function some problems tended to be

addressed in a military fashion. The chain of command and bureaucratic foundations

of police organizations tended to serve the professional directions many administrators

had chosen, but at the same time, caused the police function to be a bit slow to

respond to changes that were taking place in society. The relatively stable 1950s,

gave way to a much more challenging environment in the 1960s.

In many ways, the pursuit of professionalism in the 1940s and 1950s, brought

about a distance between the police and the communities they served. The separation

was not readilyapparentuntil the socialupheavalof the 1960s. Crime, violence, and

public disorder reached unprecedented levels for which the police were unprepared.

In conjunction with this upheaval, significant United States Supreme Court decisions

of the early and mid-sixties signaled change in the way police were expected to

conduct themselves. Along with the social upheaval and court cases came the

willingness of some Americans to openly defy authority. The situation has been

summarized by Stone and Deluca:

From the police point of view, the civil rights and antiwar protestors
were radical trouble makers intent on subverting social order. The protestors'
deliberate use of provocative rhetoric and occasional terrorist violence
reinforced the fears of the police that they were. indeed, the last line of
defense before Armageddon.

Presidents Johnson and Nixon appointed one high-level commission
after another to examine the root causes of the riots and disorders. One after
another, the commissions concluded that the police were more apart of the
problem than part of the solution. the more thoughtful police officials were
simply bewildered; rank-and-f1le officers felt betrayed, defensive, and
increasingly embittered. The society they had sworn to protect seemed to have
turned againstthem.10

During the 1970s and 1980s, police began to better coordinated the service and
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protection roles through public relations programs, crime prevention programs, and

even returning to measures previously thought to be out dated such as foot patrol.

The 1970s, also ushered in results of research. Much of the research questioned the

manner in which police agencies were organized and managed, as well as the methods

by which the police had fulfilled their role in society. The research and discussion

centered on issues directly tied to the professional police organization. In particular,

use of police discretion, preventive patrol, and the command and control organization

were targets of the researchers. For the most part, the research product tended to be

incompatible with long held beliefs within police ranks. II

In some reSPeCts,law enforcement administrators are faced with challenges

similar to those faced by the administrators of the 1930s. They have, in fact,

inherited a profession in transition. A transition that is being driven by forces, in

many instances that exist outside the agency. The environment through which today' s

police administrator must guide their organization is one that is in constant change.

Peak identifies three "drivers" or factors which have impact on the environment in

which police must effectively operate now and well into the 21st Century.

The three categories of drivers are: (1) social and economic conditions such as

size and age of the population, immigration policies and patterns, changes in the

nature of employment and lifestyle characteristics; (2) changes that will occur in the

types of crime likely to be encountered and the available technologies that could be

exploited; and (3) changes and developments in the criminal justice system.12

The relatively stable postwar era was based on a blue collar, heavily
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industrialized America that supported the nuclear single wage earner family. We now

see the predominance of two career couples, the increasing number of single parent

families, and an acceleration toward an economy more dependant on technology and

information. As these shifts occur, systems may collapse or restructure bringing about

higher levels of community conflict and a society that is most disorganized. Tomer

suggests that:

" .... law enforcement professionals starting out now face approximately 25

years of a society that is confused, rent with conflict, struggling to find a new

place in the world and bombarded by destabilizing technological changes and

economic swings. "13

In order to deal with the issues and effectively police a rapidly changing society, the

police administrator must first understand several central issues. First, not only

policing is effected by change, but all facets of our society are in a state of flux.

Second, police organizations are not immune from being altered as are other

institutions within our society. Third, as the social values of America change, so will

the values of law enforcement personnel. Fourth, the role and goals of police

organizations must be clearly communicated to the communities they serve. Fifth, to

deal with the increasing diversity of our society and our organizations and to shape the

organization to meet the needs that arise, the process of change must be clearly

understood. 14
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Methods of Or2anizational Chan2e

The difficulty of bringing about new ideas, methods, or technologies is not a

recently discovered problem. . Hundreds of years ago it was as obvious to some as it is

today. Machiavelli speaks clearly to the issue from the 16th Century:

There is nothing more difficult to plan, more doubtful of success, not
moredangerousto managethan the creationof a neworder of things.IS

All managers deal with this issue at some point. They frequently face the

question of how to bring about a change and get their people to accept the change.

The managers responses to the problem may vary greatly. Some managers could

believe in a very simple three step process such as:

1. Determiningwhat change is needed;

2. Tellingthe employeeswhat the changeis goingto be; and

3. Tellingthe employeesto do it and adapt.

Others, fearing the resistance, or not believing in the possible success of the change,

choose to avoid the issue and remain in the status quo. While still others determine

what the needs may be, overcome resistance and see that change is accepted by the

employees.16 The ability of one manager to be successful, while others fail, will

normally reflect on the manager's understanding of the change process and why

people react in a certain way when confronted with something new.

Change being a process rather than event suggests that there are parts, or steps,

to effectively bringing about change.
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The Lewin-Schein Change Model indicates a three step process that provides some

clarification as to stages which should be addressed:

I. Unfreezing the attachment to current practices by causing a discomfort with

the status quo.

2. Changing or developing new attitudes or behaviors through communication

and information.

3. Refreezing or stabilizing the new behaviors or concepts and allowing the

employees comfort levels to rise with the change. 17

Each of the stages will be comprised of other steps and actions that must be

accomplished for the end product to be successful. The early stages of the process is,

in many respects, the most difficult because it is there that overwhelming resistance

can be met. The unfreezing of comfortable or at least accepted practices can be very

difficult. The reasons for resistance to change are numerous and may vary with the

organization and the type of change anticipated.

As with members of other organizations, employees of a police agency may be

skeptical or resistant to change for various reasons. First, individuals may fear losing

their job, position, or whatever status may attach to the position they hold. Any

reorganization will necessitate people moving within a department and assuming new

responsibilities and new methods may require new skills. Second, members of the

department may not like the way the change was initiated. Resentment of top-down

change is commonly found. Third, individuals may have been negatively influenced

toward the issue by peers or supervisors within their work groups.
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Due to the strong peer influence that exists within police agencies, negative feelings

toward a change can be detrimental in the change process.18

A significant part of overcoming this resistance is the change initiation process.

Much of the success of bringing about effective change depends upon how it is

presented. Simply communicating the desired change and expecting it is insufficient.

There must be a degree of self-reinforcement and employee commitment throughout

the process. Initial commitment from the employees of the organization must be

gained throughout the process. This employee commitment must be gained through a

sharing of problem diagnosis and/or identification of the need for change. By

participating in the diagnosis, some causes of resistance are reduced. Once the

problem is accurately identified, the actual solutions can be developed with an eye

toward consensus rather than arbitrary solutions.

Permitting or encouraging participation in problem diagnosis and solution is

not a simplestep to take. As Kanterpointsout:

An organization may recognize the need for change but not know how
to go about getting it. Used to setting policy at the top, they cannot easily free
the levels below to contribute new ideas. Controls have been set in place to
avoid risk, they have forgottenhow to permit experimentation.19

Not only does the inclusion of employees decrease the resistance to change, but this

action will also tend to identifythe skills and behaviorsrequiredas the org~tion

changes. The new responsibilities placed on people will bring about the need for new

competencies. How people are assigned or promoted tends to send messages as to

what is valuedin the organization.
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ConceJ)ts of Total Quality Mana~ement

The term Total Quality Management has for its base the concept of Total

Quality Control as originated by Armand V. Feigenbaum in his book Total Quality

Control: En2ineerin~ and Mana~ement published in 1961. Based primarily on the

I

I

I

I

I

I

I

I

I

I

work of W. Edwards Deming, the management philosophy began to surface shortly

after WorldWar II. Prior to and duringWorldWar II, Demingworkedas a

statistician and was employed by the Department of Agriculture where he studied the

effects of nitrogen on various crops. Due to his reputation as a statistician, as the

1940 census process was being designed Deming was asked to assist in modifying the

program. The census methodology prior to 1940, required that everyone be polled.

The system was quite cumbersome and time consuming. Deming, a longtime

proponent of sampling methodology designed a sampling system that was initiated in

the 1940 census.

Afterward, Deming continued his work on statistical control issues, taught, and

worked for the U.S. State Department. It was duringhis servicewith the State

Department that Deming first visited Japan. Post-war Japan was in need of a proper

census due to the collapse of the government after the War. Deming was largely

resPonsible for designing a sampling system for the Japanese in 1951. During the

early 1950s, Deming became associated with Japanese industrialists who were

involved in the revitalization of Japan and the emerging economy.
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They were particularly taken with Deming's teachings on quality controls in the

manufacturing process. The industrialists were impressed with Deming's enthusiasm

for starting the manufacturing process with a high quality raw material, controlling the

processand producingnothingless than a high qualityend product. Deming's

teachings also stressed continuous improvement of process and product and a

philosophy previously.unheard of in Japan... .focus on the needs of the consumer. 20

Deming continued to work with the Japanese for many years as Japan grew

into the industrial and financial giant of the 19805. The views and management

strategies espoused by Deming received little attention in the United States. As post-

war America was a relatively stable time to be a police officer, there also existed a

positive climate for the industrial sector. Cars, appliances, agricultural products, and

most other products of our private sector were going to willing buyers in a booming

economy. It was as if the philosophy had been adopted that there was no need to

change the order of things.

The management mind set leading up to this period in the United States had

been greatly effected by Fredrick Taylor. Taylor's concepts stressed efficiency and

that there was one mostefficientway of doing things. Giventhe industrialbase and

manufacturing process at that time, it is understandable why police agencies were also

striving for efficiency. 21

Organizational structure of the period was also impacted by earlier

philosophies. Weber's Bureaucratic Model of organizations was the standard of both

private and public sector.
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The bureaucratic model had as its foundation a very impersonal organization and

focused on rational control: control of employees, control of supervision, and control

of outcomes.22 What control could not be exercised directly through supervision was

administered by rules and regulations of conduct and performance. As Weber stated:

"A continuous organization of official functions bounded by rules. "23

Deming's philosophies, however, ran counter to the existing management and

structure theories. At the beginning of Deming's philosophy was the issue of

improvingqualityof the product and process. The DemingChainReactionflow chart

indicates that improved quality leads to a more efficient organization. As quality

improves, costs decrease because products need not be reworked. Fewer mistakes

mean fewer delays which translates into a better use of raw materials and machinery.

As the process continues, productivity improves. Improved productivity leads to

increased market share because of better quality combined with a lower price. The

increased market share allows the corporation to stay in business and provide more

jobs.24

In Out of Crisis(1986), Deming provides suggestions for the transformation of

an organization from the traditional organizational culture to a quality orientation. In

doing so, Deming identified Fourteen Points for Management, Deadly Diseases within

organizations, and obstacles to the transformation of the organization. The theory

presented suggests that specific steps must be taken by management in order for a

quality culture to emerge. The Deadly Diseases refer to conditions common to all

organizations that, unless corrected, can devastate a corporation or agency.
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In particular, these diseases focused on the private sector, but, will have implications

for the public sector as well.

The Fourteen Points

The Fourteen Points or Principles of Transformation identified the steps that

managers should take to transform a company to the quality orientation.

1. Create constancy of purpose for improvement of product and service. This

point suggests recreating the role of the organization with less emphasis on the

bottom line and more focus on staying in business to create jobs.

2. Adopt the new philosophy. The strategy should be adopted across the

organization not just at the top.

3. Cease dependence on mass inspection. Move away from the cycle of

manufacture, inspect, rework, and re-inspect.

4. End the practice of awarding business on price alone. Low bid business

practices often provide substandard materials that will eventually impact the

quality of the end product.

5. Improve constantly and forever the system of production and service.

Improvement must be constant, both in waste reduction and quality of product

or service.

6. Institute training. Teach the employees what they are expected to do.
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7.

8.

9.

10.

11.

12.

13.

14.
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Instate leadership. Redefine the role of the supervisor from telling people what

to do to helping them do their job.

Drive out fear. Peoplecannotwork effectivelywhenthey are afraid to ask

questions or make suggestions. The impact on the final product is significant

because employees will continue to do things improperly.

Break down barriers between staff areas. Reduce competition between

departments and foster collaborative efforts.

Eliminate slogans, exhortations, and targets for workforce. Slogans do not

contribute to quality.

Eliminate numerical quotas. Quantitative measurements do not account for

quality. If stressed, quotas will be met regardless of cost or quality.

Remove barriers to pride of workmanship. Most people want to do a good job

and will if allowedto. Barrierssuchas poor leadership,faultyequipment,and

poor materials prevent them from doing so.

Institute a vigorous program of education and training. Management,

supervisors, and employees should be educated in statistical techniques,

teamwork, and the new methods.

Take action to accomplish the transformation. The key word is action or a

series of actions. Telling the employees about the new ideas is not enough.

Deming does not suggest that the steps be taken in any specific order.2S
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The Deadly Diseases

The Deadly Diseases pointed to specific problems that exist, to some degree, in

all companies or service organizations.26 The traditional management cultures

common to police agencies tend to produce the elements identified by Deming as

diseases.

First on the list of diseases is a lack of constancy of purpose. For the

industrial organization, Deeming suggests that a concentration on the bottom line is a

negative and to simply focus on that one issue distracts leadership from the real

purpose of the corporation. The real purpose being to develop a plan to produce a

product or service that will sell. Police departments for many years did not view

themselves as having a product to sell. There tended to be a feeling in some

departments that the public needed the police a great deal more than the police needed

the public. The issue of service as a product was not readily apparent to some police

officers and administrators until recent years. Some research indicates that some

officers see policing as a job and only a job with little feeling of providing service or

product. 'J:1Some officers might believe that unlike the private sector, the police have

no competition. The lack of competition was an issue until recently as private security

has become a growth industry.28

As a second disease, Deming suggests that focus on short term organizational

goals inhibits quality. The quarterly dividend in some respects, can be equated with

the mid-year or year end crime statistics. A comparison can also be made by

examining the manner in which officers are taught to respond to calls for service.
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On many calls, an officer may be expected to resolve the issue, take the report, make

the arrest, and return to service because other problems are waiting. The focus in this

manner of dealing with calls for service is purely short term and may require the

officer to emphasize speed rather than thoroughness in dealing with citizens.

The type of evaluation system that exists in an organization can also impact the

quality of product or service. Continuously focusing on the short term performance or

results fails to provide a more qualitative measure of an employees performance or

achievements. Deming specifically used the example of police officers issuing

citations as an example of counting items as a measure of performance.29 The ease of

this manner of evaluation contributes to its predominance. Being very subjective,

counting activities places no emphasis on qualitative measure. According to Sheehan

and Cordner:

Quantity of performance is generally easier to measure and more susceptible to
objective measurement than quality of performance. Quantities are also easier
than quality to summarize and communicate. Numbers of traffic tickets are
readily measured, summarized and presented, for example, whereas it would
be much more difficult to measure and express the quality of a police officer's
or a police department's traffic enforcement performance.30

Stability of top management has significant effect on quality issues within the

organization and on change initiated by management. The average tenure of chiefs of

police across the United States is suggested to be approximately two years. The

length of time which the chief executive can remain in a position may determine the

amount of change introduced and institutionalized as well as the skepticism of the

employees. Particularly for departments that have a high turnover for chiefs,

significant issues and what is important may be redefmed at two to five year intervals.
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The Quality Management philosophy is unlikely to be adopted by any organization

that suffers from a series of short tenured chiefs.

The misuse of visible figures and statistics not only applies to the evaluation of

individual performance but to the department as well. Crime rates and clearance rates

have long been the traditional measure of a police departments' effectiveness.

Statistics compiled in the Uniform Crime Report (UCR) have been a primary tool for

gauging how well the police department fulfils its' crime fighting role in the

community. The value of crime rate and clearance statistics is significant and if used

properly can provide useful information. Inconsistancies, however, render such data

inadequate as the sole basis of departmental effectiveness. Lack of information as to

the quality of arrests, inconsistencies in the reporting of crimes, and the absence of

arrest/conviction rates limit the accuracy of the statistics as an evaluative tool. Only a

small percentage of the average officers time is dedicated to actual crime fighting

activities. The bulk of an officers energies are usually directed to maintenaince of

order or non-crime calls for service. Issues such as service, or the quality of order

maintainence activities, do not lend themselves easily to statistical measurement.31
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The Conversion Process

Jablonski identifies a Five-Phase Approach to Implementation of a Total

Quality Management philosophy:

The preparation phase precedes any action toward implementation and include self-

preparation by the chief.32

At the outset, it is essential that the leader of the organization realize that the

process of moving toward a Total Quality organization involves reshaping a culture.

The culture of an organization exceeds the manner in which the employees service the

customers to encompass many issues. Culture has been described as including the

activities, both formal and informal, of the organization, the rituals, ceremonies, and

traditions that the members accept as the way of life at the workplace. 33 A reshaping

of the culture must be done so as to incorporate as much of the existing culture as will

support the new direction. As the first step, the culture of the agency should be

examined. By analyzing the rituals, ceremonies, communication styles, and other

activities that are accepted, the chief executive will have a clearer image of the

organizations' current status before setting the new direction.34

Phase 0: Preparation

Phase I: Planning

Phase 2: Assessment

Phase 3: Implementation

Phase 4: Diversification



21

At this point, the leader of the organization should consider his/her role in the

process and what is to be expected of the leadership position. The leadership position

has the greatest influence on the success or unsuccessful outcome and, according to

Persico, has four specific responsibilities.

1. Include the pursuit of quality in the performance expectations of all

departments .:mdwork units. The reliance on a flagship unit will not bind the

organization to the new philosophy.

2. Break down departmental barriers. Impediments to lateral and vertical

communications exist in all police departments and will hamper the efforts of

managers, supervisors, and other employees from receiving and sending

information that will support the process.

3. Influence people to embrace the Quality Movement. The process should not be

communicatedas a program, but as a new way of thinkingand providing

service.

4. Be the anchor for the process and protect from forces both inside and outside

the organization. Employees may resist for reasons previously discussed and

attempt to thwart the conversion or try to sway the direction of the

organization.3s Once the organizational leader accepts the responsibilities of

the role he/she must play in the transformation, the new direction should be

communicated to the organization. How it is communicated may vary from

organization to organization, but, top level management should have a clear
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understanding of what TQM is and what is expected from them before other

employees are presented with the strategies.

The Preparation Phase actually begins the transition. During this phase of the

process, the top level management should receive training on the concepts and share in

shapingthe remainingphases. Early in this phase, a visionstatementshouldbe

framed. It is critical that all top level managementbe involvedin the formulationof

the vision statement for the organization. Even though difficult for some,

development of the vision statement sets the image of why the organization exists.

The statement should be short, concise, and emphasize quality service.36

Once the vision statement for the department is constructed, the Planning Phase

can begin. To this point, nothing should have been communicated to the department

employees outside the upper level of management. A decision to go through with the

process must be made with the absolute support of top executives for the change to be

successful. Along with the support of the department, resources from the governing

body should be secured. The resources may include outside consultants, specialized

training, or special assignment for key people. While it is difficult to estimate the

cost of training or consultant fees, a commitment to fund the following stages should

be made prior to moving forward. If the process continues without the commitment,

a reversal of direction may be required, casting doubt on the chiefs commitment to the

change.

The Planning Phase is continuous through the entire process. There are initial

steps that need not be repeated, however, planning continues throughout the remaining
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phases will become an important part of the culture of the department. Early in the

planning stage a steering committee should be selected. Normally, the committee

should be the top executives. If the steering unit or team is at the executive level, a

signal is sent to the entire organization that the direction is real and not programmatic.

Directions that are seen as short lived programs of management fads will normally not

be considered a serious attempt at change, but, a passing fad.37

With the chief as the facilitator, it is very important that the steering committee

be formed early in the process. As other teams are formed and training commences

for other employees, the steering committee members should be out from in regard to

understanding the guiding principles, selecting key coordinators and facilitators, and

identifying resources. As the steps toward the change are implemented, the members

of the steering committee will be looked to as role models. Opportunities will arise

for them to show their confidence in the the philosophy and to support the atmosphere

of change. An additional key responsibility of the committee will be to clarify the

mission, values, and vision that has been established with the organization.38

The actual planning for the change will address several issues. The vision or

mission statement will normally clarify or establish rather general ideas. At a

minimum, the mission statement should address the following questions.

1. Why does the organization exist and what service does it provide that gives it

value?

2. What business is the organization actually involved in? What do we really do?
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3. Is there a uniqueness to the service that the organization provides that doesn't

exist elsewhere?

4. How will the organization conduct business in the community?

5. How will the organization communicate its values to the customers?39

More specific statements may be communcated in the goals and objectives that will be

the outgrowth of the change process. Unlike traditional goals or objectives, the new

process will not focus on the quantatative measurement such as numbers of arrests or

citations, but will share commonalities with traditional objectives. Bruce and Susanne

Brocka address the description of goals and objectives as follows:

The settingof goals and objectivesis centralto any planningeffort. An
objectiveis a quantitativestatementof futureexpectationswith an indicationas
to when it shouldbe achieved. A goal is a non-quantitativestatementof
general intent, aim or desire; the end point or conditiontoward which
managementdirects its efforts.40

The setting of goals and objectives in the transitional organization will

normally address the benefits to the organization. While the benefits will vary from

department to department, they may include the following:

l. Cultural and behavioral changes within the orgaruzation itself, and the efforts

to enhance the changes.

2. Prevention or reduction of waste within the department, to include both

material and personnel time.

3. Improvement of consumer satisfaction, and the development of methods to

measure the satisfaction levels.

4. Improvement of specific products and services that are provided.
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5. Provision of opportunities for individuals to improve themselves and expand

their capabilities.

6. Strategies that will allow the release of employees' individual potential. The

strategies may include training as well as enrichment of the work itself.

While the managers and supervisors may be accustomed to the use of goals and

objectives, the Quality Management direction will be different than those used in the

past.41

In the formulation of goals and objectives, and throughout planning for the

implementation, the customer focus must be maintained. Joseph Juran suggests that

the central task "is the activity of developing the products and processes required to

meet the customers needs" .42 In support of that central task, Juran suggests a six step

"quality planning road map" that is presented as a series of questions followed by

actions that relate to the questions. The intent of the road map is to build a concern

for the customer into all operations.

Step I :Ask, "Who are our customers?" This question requires that all managers make

an effort to accurately identify the customers of the department, and verify that the list

is not incomplete. Occasionally, a manager or work group will fail to realize that

there are customers inside the organization as well as outside. Police organizations

may be particularly susceptible to overlooking other workgroups that are customers

because of an external focus. The daily routine of providing service to the public can

detract from the importance of quality interaction with other city agencies.
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Step 2:Ask customers, "Whatdo you want and need?" The desiresor needsof the

group should be listed and verified as being accurate.

Step 3:Ask, "Whatdo these needs mean to us?" At this point, the customersneeds

are translated into terms that relate to services and!or products that the department can

produce. Once again, the needsshouldbe verifiedas well as the services. The

verification will normally prevent the provision of services that really aren't what the

customer requested.

Step 4:Ask, "What are the characteristics of a product or service that satisfies these

needs?" Here, the specifications of the services should be detailed. A primary issue

of the Deming philosophy is the prevention of the re-working of products. In order to

produce a quality product or service, the required specifications are needed prior to

production.

Step 5:Ask, "Howdo we make the productor deliver the service?" Those who are

responsible for providing the service should be involved in this stage. The focus is,

once again, doing it right the first time.

Step 6:Put the plan into operation. One final check with the customer should be made

to verify that the service is meeting their needs and if any adjustments are needed. A

quality program will cause the provider to go to the receiver and not the reverse.43

The Assessment Phase is similar to the review of the customers needs, but,

focuseson the organizationand its' members. Each departmentwill have a unique

culture. Due to the unique character of organizations, strengths and weakness must be

identified. The assessment will address questions that relate to four primary issues:
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1. Climate. The climate of the organization will include the employees'

perceptionof their departmentand work group. In particular, the department's

ability to perform the tasks required, and any weaknesses that should be

addressed.

2. Processes. The work groups' polices, practices, and procedures are reviewed.

3. ManagementTools. The techniquesthat are, or will be, used to promotethe

quality improvements throughout the organization, or work units.

4. Outcomes. What will determine that the mission has been accomplished?

Measurement standards and the tools required should be addressed.44

The Implementation Phase of the process is approached from several

perspectives. According to both Crosby and Juran, the implementation of a Quality

Management philosophy can be a step-by-step process. At least, they suggest that

definite beginning and ending points can be identified. Deming, however, suggests

that a step-by-step process, or road map, does not exist for the implementation. An

additional question could relate to whether or not the philosophy can be implemented

by one part of the organizationand not the entireorganization. Once again, there is

disagreement. Deming stresses the adoption of the philosophy throughout the

organization including the value shifts that accompany it. The systems perspective of

a company or police department suggests that any change in one part of the company

will have impacton the other parts. If one part adoptsthe new way of doing things

and others do not, traditional values may not support the adopting work unit.
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Juran, however, provides an implementation model that does target individual parts of

the organization. 4S

At this point, Jablonski suggests that a Diversification Phase is the final step in

the process. Diversification is the attempt to bring into the Quality Management

process those companies that would be considered suppliers. While primarily

concerned with the private sector and the manufacturing process, there are parties that

could be considered suppliers to the police agency. In particular, there are companies

that provide materials and services to the department. Paper suppliers, computer or

external information services, and organizations with which the department interacts

on a regular basis could be considered suppliers. Once the implementation has begun,

there is a need to focus on the processes in the organization and the services that are

provided to those who have been identified as customers.

Conclusions

Most information regarding the strategy of TQM implementation has been

written for the private sector. It is particularly designed to impact the manufacturing

process through the application of statistical analysis to the quality control phase of

production. A study of Deming's earlier work reflects his high degree of emphasis on

statistical analysis. The question that is left to be answered is: Can the concepts of

TQM be successfully applied to the governmental function, particularly the police

agency?
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There are marked differences between the manner in which a privately owned

corporation operates as compared to a governmental organization. In particular, the

governmental agency operates in a much more political environment than that of most

private sector organizations. A police agency, especially a local law enforcement

agency, certainly exists and functions in a highly political environment. Most

government agencie~ provide a service that may not be as readily subjected to

statistical analysis as the products of most manufacturing concerns. There are,

however, issues that provide support for the application of TQM concepts.

First, there is the question of competition. Competition has been the driving

force for TQM in the private sector. Having addressed the competition issue briefly,

it should be said that the competition in law enforcement is not as readily apparent as

it wouldbe in a highlyvolatilearea suchas the computersoftwareindustry. The

introduction of new software by one company can have a marked impact on the

profitability of the competition. However, the introduction of a new security firm in a

city is not likely to have as devastating an impact on the local police department.

Competition is an issue, but, is more likely to be felt over a long period of time.

Second, consider the issue of improvement itself. To improve, suggests that

the organization must produce better and more goods or services with the same or

fewer resources. At the core of TQM is the concept of empowerment and the

removal of obstacles that prevent employees from doing their work to the best of their

ability. Most police officers enter the profession because of their desire to serve the

public. By providing the support to the employee and a degree of accountability for
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the results, the officer can provide the service requested and gain a sense of ownership

to the quality of that service he or she provides.

Third, the traditional management strategies that have developed over the past

75 years have been effective at times, but, have failed when the need for

organizational flexibility arose. The forces that drove the rapidly expanding industrial

sector of the post-war generation also led to the expansion of government. As private

industry felt the impact of foreign productivity and was staggered while learning how

to compete, police agencies felt the sting of media rebuke when a rapidly changing

society outpaced the militaristic organizational strategies of the 1940s.

Far more critical to the longevity of publicly funded law enforcement than

competition from security agencies is the competition for public confidence. Today's

tax payers are increasingly critical of the manner in which public funds are spent and

are increasinglyintolerantof waste in government. In order to maintainthe

confidence of the local taxpayers, local police agencies must manage the resources

granted them in the most effective manner possible. The professional status long

sought by police may have been elusive because of the manner in which it has been

defined. Rather than draw comparisons with the legal or medical professions, perhaps

the time has come for the law enforcement community to redefine the term through

quality services provided by highly productive employees in the most cost effective

manner. While this definition may be unpalatable to some of the more traditional law

enforcement managers, it is one that is likely to become more important to

maintaining confidence of the people served.
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The key to productivity in an organization is not the wisdom of the CEO or the

Chief of Police, but, the individual effort of the employee. If Total Quality

Management can be successful in the law enforcement industry, it will be because it

holds promise to increase and improve the effort of that individual employee.

Observations

As Deming identified obstacles to the implementation of a Total Quality

approach, one specific obstacle for the police agency should also be identified. In the

highly political environment of public administration, new strategies that promise cost

savings or increased productivity can be very attractive to city managers and city

councils. While it is most appropriate that those entrusted with oversight of public

funds be watchful for cost saving measures, overestimating the benefits or

underestimating the implementation period can be disastrous. As with community

based policing, Total Quality Management is not a panacea. The benefits suggested

by the literature produced on TQM may lead decision makers to unrealistic

expectations. A chief of police who is considering TQM for their department must

not only be thoroughly familiar with the process, but, consistently communicate it to

the city management and the governing body. The need to show immediate results

must be pushed aside in favor of proper planning, training, and implementation

processes. Cultural change must be managed and given time to produce its benefits,

many of which will be intangible. The Total Quality transformation promises to not

only change how people work, but to some degree, why they work.
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