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ABSTRACT

Cops, Consultants, and Technology: An Examination of Inno-
vation in the Boston Police Department (1962-1974)

Scott M. Hebert

Submitted to the Department of Urban Studies and Planning on
January 22, 1975, in partial fulfillment of the requirements
for the degree of Bachelor of Science in the Department of
Urban Studies and Planning and Master of City Planning.

While a number of national commissions in this country
have recommended greater exploitation of advanced technology
as an important approach to improving police performance,
little is known about why police departments actually select
a piece of technology and how they intend +o use it. Similar-
" ly, there is very little information available regarding what
variables play critical roles in determining whether such tech-
nology is successfully implemented, and what the technology's
impact on departments' organization and operations has actually
been.

As an initial step toward discovering answers to these
questions and developing an understanding of the process of
technological innovation in police departments, this study
examines the introduction of a computer-aided command and
control system (CCS), similar to the type recommended by the
1967 President's Crime Commission, into one police agency,
the Boston Police Department. Information for the case study
was obtained from the Boston Police Department's files on its
technological development program, from reports of the Depart-
ment's consultants, and from a series of semi-structured in-
terviews with direct participants in the CCS project and other
affected parties. In the course of the research, the possible
role which the Department's limited technical expertise and
its reliance on consulting assistance might have had on the
process of adopting the technology was explored. Other
"variables" which were given particular attention include
the existance of external funding, the local political environ-
ment, the technology's endorsement by professional bodies, and
the Department's prior experience with innovation.

One of the most important findings from the Boston case
study was that the process of the technology's adoption was
stochastic. Over the course of the introduction and develop-
ment of the CCS, there were significant shifts in the functions
which the Department wanted the technology to perform, and the
equipment was modified accordingly.
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A second critical contribution of the case study is
that it demonstrates the inaccuracy of the Crime Commission's
assumption that police departments would follow a rational
decision-making process in selecting the technology. In the
Boston case, the two most important considerations in the
initial decision to adopt the CCS appear to have been the
status associated with possessing a piece of "high technology",
and the availability of federal subsidization to pay for it.
In these deliberations the Department exhibited little concern
about what the technology could actually do.

Finally, the study suggests that in the case of depart-
ments which have a more substantive commitment to the techno-
logy's application than the Boston Police Department initially
exhibited, the police administration may well be more interest-
ed in the capacity of such advanced systems to increase manager-
ial control than in their direct application to the problems
of crime.

Thesis Supervisor: Suzann Thomas Buckle
" Assistant Professor
Department of Urban Studies
and Planning :
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CHAPTER ONE

INTRODUCTION: TECHNOLOGY AND THE POLICE

During the last fifty years, a number of national commis-
sions have been formed to study the problems of law ehforcement
agencies and to determine ways to improve their performancé.
These commissions, which were composed of the elite of the law
enforcement community, have consistantly advocated "professional-
iSm“ as the solution.to the inadequacieé of police servicé.

As part of their goal of police.professionalization, the commis—‘
"sions have repeatedly recommended grééfer exploitation of tech-
hology, vTo underétand the arguments used to urge departments
to adopt technological approaches to their problems,‘it would
,be useful to review the history of the police professibnalism,
movement and its most notable commissions. The,commissions and
their recommendations will be summarized in the'first'part of
this chapter. |

| Examining the commission reports provides us with the law i
enforcement "elite's" perceptibn of the value of technology,
but it leaves some important questions unanswered. Most import-
ant, it is unclear whether local departments have come to share
the commissions' poéition regarding the purpose of such tech-

nology. The last section of this chapter will be devoted to

introducing such questions in greater detail.

Police Reform at the Turn of the Century

The history of police reform in the United States is close-

ly linked to the nineteenth century émigré'population's desire

~6—
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for ﬁpward mébility, and their subsequent developmént‘of the
uniquely American political institution, the "political machine."
By the end of the century, many municipal police departments had
come undér the domination of the machine. As with the other
public service agehcies under their control, the machines used
the police department for building the social and economic mobil-
ity of the ethnic groups, which were the foundations of the organ-
ization's political strength.l Understandably, many of the
middle ahd upper-middle class native-born Americané found this
situation intolerable.2 Beginningbin the late 1800's, these |
native-born Americans began to form groups which called for the
réform of municipal government. |
| Reform . of the police was an especially vital issue to
_AtheSeigroups beéauée of what they considered to be striking
increases in lawlessness and immorality, which'théy"attributed
to police mismanagement and corruption. More important, how-
ever, the general lawlessness and corruption were seen as mani-
festations of competing theories of social and economic mobil-"
ity. To the reformers, "social mobility in America was essen~-
tially economic, private and individual..., and that as a
result, success was ultimately‘a function of industry, fru-
gality, integrity, respectability, and occasional good luck."3
The machines, on the other hand, held that social mobility was
political, public, aﬁd collective. If such values were insti-
tutionalized by the machines, the native-born Americans' posi-
tions of economic, political, and moral supremacy in society
would be threatened. To prevent this situation frpm happening,

the reformers had to destroy the power of the machine. And to
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do ﬁhat, they had to break the machines' grip on the police.

" "From 1890 until the 1930's, then, the main impetus for
police reform came'from the native-born Americans and the civic
associations énd.municipal research bureaus which they formed.4
These groups relied heavily on a militarybanalggy as a source
of proposals for the reorganization of the police.5 According
to this model, the police were a military body engaged daily
in a war on crime. Carrying this_analogy further, the reform-
ers argued that police officers were "home guard soldiers"Gwho
owed the force and their superiors the undivided loyalty which
the soldier owed the army.

However, after o?er thirty}years of effort on the part‘of
the réformérs to develop centralized, apolitical, crime cont:ol-
oriented police departments, few of their recommendationé had
been éidely implemenfed.7 Many citizens, because of the tradi-
tional civilian character of the American police, still dis-
agreed with the idea that the military model was the appropriate
basis fdr restructuring police departm.ents.8 As a result of this
resistance, the police administrators, who from 1900 through the
first World War had accepted the military analogy in increasing
nunbers, began to have second'thoughts abbut its value as a
reform strategy. Without the support of these indiViduals, the

reform movement lost much of its momentum.

The Wickersham Commission: The Beginnings of Police Professional-

ism

————

It was not long, however, before the police once again



became the focus of considerable public criticism and demands
for reform. Following World War I, the country began experi-
encing alarming increaées in crime rates. Finally, in 1931,
when the crime rates were reaching new highs and public confi-
dence in the police had all but disappeared, the National

. . 10
Commission on Law Observance and Enforcement was formed.

)

The report of the “WickershamvCommission,' as it was
moré popularly khown, was significant in three ways. First,
the report demonstrated that £he police administrators them-
selves were attempting to assume the .leadership role in the
movement for police reform, which to thét point.had been domi-
nated by the civilian reform groﬁps. It is signifiéaﬁt_that
the Commission's vclume on the policé was largely.the product
of August Volmer, a reknowned police chief, and his'assistants.11
Second, in the discussions and recommendatiohs;df the
Commission report, the military analogy had beenvreplaced with
a corporate/professional model. Instead of looking;to the -
army for ideas on how to improve the performance of the police,
the reformers now suggested that departments evaluate their
‘organization and practice against the operations and principles
of large-scale, "professionally run" businesses.;2 | | |
Finally, and most important from the standéoint of this
study, the Commission argued that if the'éolice were to success-
fully cope with the increasingly sophisticated crime which the

cities were experiencing, local departments would have to make

full use of the latest technological breakthroughs.
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The Inefficiency of Police Administration

Many of the criticisms and recommendations contained in
the police volume of the Commission report were very similar
to those that had been advanced by the civic groups for years.
For instance, the Wickersham Commission argued that the police's
inability to prevent crime was largely attributable to police |
mismanagement. This"inefficiency of police administration,"
as the report viewed it, was seen as being the result of a
variety of factors. Foremost among these in the Commission's
opinion was the poor quality of leadeiship and the influence of
politicians.l3Consequently, as previous investigations of the
poclice had done, the Commission recommended that more of ‘an
effort be made to find competent chiefs, and that the position
of chiefs should be made more secure by extending £heir tenure.
The Commission also concluded'that the patrolman was burdened
with too many duties and, as a result, the police function
should be narrowed to the more manageable law enforcement -
tasks.

While their comments regarding police leadership and the
focus of police work were essentially identical witﬁ the pro-
posals of the progressive civic associations, thé Commission's
evaluation of the quality of patrol personnel differed signifi-
cantly from the view held by the majority‘of civilian reformers.14
The latter groups had felt most police officers had the basic
abilities and honesty required to function effectively once the
influence of the machine was curtailed. Instead of this view

of the patrolman as the victim of the political organizations,
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the Commiséion held that most officefs were willing and even
eager participants in the machine's illegal operations, and
concluded that, except for rare exceptions, the beat officer
was essentially incompetent, inefficiént, and dishonest. As
a result, the Commission placed a great deal‘of emphasis on
upgrading the quality of recruits and supervisory (commahd and
control) staff. Not surprisingly, technology became ohe'ob—

vious vehicle for this reform.

The Need to Exploit Technology

A major way in which tﬁe Wickersham Reportrdiffered frém
earlier investigations was in‘regard to the attention paid to
technoiogy. Consistant with its view of the inadééuacies of
command and patrol personnel, the CommiSsion's report criticized

the police's underutilization of existing technologykas one of

15

the "great defects of our police administration.” ™ The report

drew a graphic picture of the emergence of the "professional”
criminal, and the police's lack of the proper tools and train- -
ing to meet the challenge which these individuals represented:

The police have now most often to deal with
highly organized groups of criminals, often
astutely led by unseen leaders, who place

at their disposal the most recent inventions
and resources in the arts and sciences which
can be effectively misapplied to criminal
ends....By imitating modern business in its
adoption of every mechanical contrivance
which will save labor and secure profitable
results with the least expenditure of time
and money, the criminals have by association
anéd combination amongst themselves becomre

in their commission of crime superior to the
police in detecting, arresting, and prosecut-
ing them. (emphasis added) 16
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The report concluded that to "serve the community effect-
ively, the policeman should be fuily equipped with the tools

of his profession" (emphasis added), and that the tools of the

law enforcement community "for the detection, pursuit, and

arrest of the criminal should be better than the equipment of
the criminal?I7Among the technical aids which the report speci-
fically mentioned és essential for the operations of the modern
patrol force were patrol cars, wireless radio, and telephoﬁe
communication systems. In its report, the Commission also
noted that as police operations became more complex, they

would necessarily become much more dependent on records.
Accordingly, the Commission urged that departments‘make a great-

er effort to develop and maintain a comprehensive records

system.18

The 1967 President's Crime Commission

Since the releaée of its report, the Wickersham Commission's
concept of.refbrm has dominated much of the professionalists'
thinking about the police. From the 1930's to the present, the
| model of the ideal municipal police agency presented in the
professional literature has been characterized by a strong
command and control structure, the insulation of beat officers
from political influeﬁce, an emphasis or.aggressive law enforce-

hent, efficiency, and impartiality, and the use of the latest

technology.

~ The 1967 President's Crime Commission report, The Challenge

of Crime in a Free Society, was no exception to this pattern.
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Like the Wickersham Commission, the President's Crime Commission
was esfablished in a period when public confidence in law
enforcement agencies and other governmental institutions was
lowfuaCrime rates had climbed steadily since the beginning

‘of the decade. Social uhrest was also on the rise. Most im-
portant, the actions taken by the police to deal with these
problems were perceived by many quarters to be ineffeétive, in-
efficient, or inequitable.

The Preéident's Crime Commission responded to the criti-
cisms which were then focused on the law enforcement community
by once again appealing to the departments to “professionalize.“
In Eheir report, professionalization became much more closely
linked with achieviné centralized control of patr01 units.2o
The Crime Commission denounced the "diffusion of éutﬁority,
cohfused responsibility, and lack of strong lines of direction
and control" which characterized many of the departménts which
the Commission's staff had surveyedf”'Proper organiZation and |
management, the Commission argued, was prerequisite for im-
pleméntation of most of the other recommendations contained
in their report?zlxxexplaining this position, the Commission
described the importance of strong centralized control in pre-
venting improper political interference, corruption, and parti-
cularistic enforcement:

For police organization, as for large scale
organization of any kind, the heart of the
matter in central control... Administra-
tively it implies policymaking and plan-
making, and the kind of supervision that

guarantees that policies and plans are under-
stood and carried out by every member of the
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department....Overall, it implies the

maintenance of departmental integrity

by providing that governmental control

over the department is exercised only

by top-level political executives through

top level enforcement officials, and not

by neighborhood politicians through pre-

cinct officials.... The removal of poli-

tical pressures from subordinate police

officials would make discriminatory law

enforcement more difficult. 23 '
While it is not obvious from this excerpt, the Crime Commission
was especially concerned with the issue of control over the
discretion of patrolmen because of the charges of police mis-
conduct which had been raised by increasingly powerful and
militant minority groups. In fact, the entire Commission re-
port demonstrated a concern for police-community relations
which was atypical of the professionalism literature to that
point.24

Although it devoted considerable attention to the issue

of community relations, the real focus of the Commission's re-
marks was on the methods whereby local police departments could”
deal more effectively and efficiently with crime.25 Both the’
Wickersham Commission and the earlier progressive reformers
had expressed the belief that the police could eradicate most
crime, and that the only reason why they had not been effective
in this function préviously was because of police mismanagement.
The President's Commission, on the other hand, was much more
open in discussing the poséible social and environmental causes
of crime, which it admitted were beyond the ability of the police

to control. Nevertheless, the Crime Commission maintained that

though the police could not prevent all crime, they could con-
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trol a significant enough amount to warrant the law enforcement

function remaining the police's primary function.

~

The Crime Commission's View of Technology

According to the literature advocating professionaliza-
tion of the police, the police primarily prevent crime through
deterrence. A deterrant effect is achieved, the argument goes,
when the probability of apprehension is high enough to create
too great a risk for a would-be offender to be willing to
commit a cfime. This view assumes a‘great deal, including the
sﬁpposition that the criminal operates in a rational enough
fashion that he will calculate realistic arrest probabilities
before undertaking any action. Nonetheless, although until
quite recently, there has been little empirical evidence re-
‘garding detérfence, for decades law enforcement tactics have
beén~based on the assumption that this phenomena actually
exists. N ’ , ::f" -

Once one accepts the deterrence argument, the'problem of .
crime control becaomes a»techhical one. That is, how does the
department best deploy and utilize its résources so és to create
the maximum possible apprehension probability? Given this re-
formulation of the crime control problem, it is not at all sur-
prisingithat the professionalisté in the police community,'in—_
cluding the President's Crime Commission, have repeatedly ad--
vocated technology.

As the Wickersham Commission had, the 1967 Crime Ccmmission

Report focused on the gross underutilization of technology by the
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criminal justice systemuzGHowever, whereas the earlier study
had limited its recommendations to the acquisition of existing
devices and the provision of some ﬁechnical training for career
officers, the 1967 President's Crime Commission additionally
encouraged the larger departments to establish operations re-
search groups which would be méde up of professionally trained
scientists, mathematicians, and engineers. Once such a group
was formed, it would develop.on~going studies of the organiza-
tion of the department, provide technical guidance to the de-
partment management, énalyze operatiohs, and assess the effects
of all experimentation within the department?7'The Commission
pointed to thev"marvelous results" which sudhvgroups had
' achieﬁéd in the military, federal government, and industrial
sectors, and expressed confidence that they could prove to be
a significant force for experimentation and innovation in the
criminal justice system. |

As an introduction to the utility of the skills which the’
scientists and engineers would bring to a department, the staff
of the Commission's Task Force on Science and Technology pre-
pared an example of the use of systems analysis (an operations
research technique) in finding how the patrol force could better
deter crime.29 Their analysis started with the assumption thét
the principal objective of the criminal justice system was to
reduce crime. The police attempt to reduce crime, the staff
reasoned, by using the patrol force to pose a threat of éppre-
hension. A preliminary study was then carried out in Los

Angeles, which suggested that apprehension probability was
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correlated with response time and that a rough cost-effective-
ness analysis of a number of options for reducing response
time could be computed. The results of this anaiysis led to
the conclusion that the 5est allocation of resources would be
in automating the communications center by such means as using
computers to perform some of the dispatching functions, auto-
matic car locators to find the nearest car, and other tech-
nological possibilities.

Consistent with this analysis, in their presentation of
promising advanced "hardware," the Task Force on Science and
Technology concentrated on electronic déta processing and
"command and control” equipmentjM)In diScussing the advantage
of computer-based information systems,refefence wéé:again made
to the success which governmeﬁt and industry had’fealized from
such equipment. The Crime Commission also made mention of the
criminal justice computerized information systems already in
existance (such as the statewide systems of California and -
New York). Such computer systems, the Commission ndted,'could;~
aid the police in many capacities. For instance, they could
be used to provide real-time responses to inquiries from the
‘patrbl force regarding outstanding warrants or stolen vehicles.
They would also permit the development of a dynamic resource
allocation capability, allowing a department to alter deploy-
ment in response to changing patterns of crimes on an hourly
or daily basis. Additionally, computer equipment could be used
to collect uniform statistics on agency operations and workloads,

which would provide a basis for estimating personnel needs and
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for optimisss allocation of men and dollars.

In its "hardware" discussion, thé Commission also presented
the general outlines of a possible computer—assisted command
and control system. According to the report, a properly applied
compuﬁer in such a system could reduce communications centerxr
reSponse time delay significanﬁly - from 90 seconds to about
30 seconds. Moreover, the Commission argued that Qith such a
computer-assisted system, many new possibilities are presented
for the deﬁloyment of patrol personnel. For instance, under a
riot or other emergenéy‘situation, contingency plans could be
programmed so that the appropriate units are sént to the emerxr-
~gency, and adequate backup maintained.

The Commission recognized that much of the equipment which
they had recommended was relatively expensive; In fact, the
report cited the costs of such hardware as the prinéipéﬂ_reason
why police agéncies had been so slow in introducingktechnology
into their operations?lﬁb help alleviate this problem, and tof
promote experimentatioh within,the criminal justice system,
the Commission asked the federal government to sponsor a nstional
program of research.

The United States Congress had already takeﬁ a step in this
direction when it established the Office of Law Enforcement
Assistance in the summer of 1965. Subsequent to the release
of the Crime Commission's report, the Congress passed the 1968
Omnibus Crime Control Bill, which abolished the OLEA and

created the Law Enforcement Assistance Administration in its
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stead. Under the LEAA, £he OLEA's'program of grants to local.
ylaw enforcement agencies was greatly expanded. However, the
LEAA retained its predecessor's interest in seeﬁingthe exploi-
tation of technology by the police, and its graht programs were
structured to provide substantial advantages to those depart-
ments who sought federal assistance for the acquisition of

advanced hardware.

The Diffusion of Innovation

As the preceding discussion has suggested, a considerable
amount of space in the police professionalism literature hasb
been devoted to advocating technology. Howevér, surprisingly
little information is available regarding the actuai process'
whereby such technology gets introduced into a department's
operations.33 Specifically, there is little data in the 1itefa-_
ture about why departments decide to select a particular piece
of technology, how they use it (or plan to use it), and how b
variouskgroups in the department react to the adoption of such
techhology. These questions focus on the‘diffuéidn of innovation.

The dearth of information regarding such questions appears
to be a result of some‘of the assumptions which professional-
ists like the President's Crime Commission made regarding
police organization and the process of diffusion. As we have
noted previously, most of the recommendations of the Crime
Commission were predicated on the assumption that a depart-

ment had first reorganized itself into a system of strong,
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centralized control (similar to‘Weber's "monocratic" bureau-
cracy).34According to this model of organizetion, ah order
issued by the top police executive is faithfully enforced
down through the departmental hierarchy.

In large part because itvlooked upon departmenﬁal organif

zation in this fashion, the Crime Commission subscribed to a

variation of the center-periphery theory of innovation (see
figure 1 ), which treats diffusion as an act of communication.
In the Commission's opinion, police administrators shared the
professional elite's deep concern for improving their depart-
‘ment's crime control performance. Therefore, essentially all
‘that would be required to get departments to introduce technology
into their operations would be for prestigious professional
bodies such as the Commission to articulate the value of tech-v.
nology in law enforcement, which the President's Commission‘
infact took great pains to do. The one factor which the
Commission gsaw as a possible obstacle to the technology's
diffﬁsion was the expense of the equipment. _Censequently, the
Commission sought the creation of a federally-subsidized pro-
. gram of research which would defray some of the costsfu;Most
important, however, since the Commission assumed that such
professionally-minded departments would have already established
a system of centralized control, once the decision was made to
adopt the teehnology, implementation wes not perceived as
presenting much of a problem, and was given little attention

in the report.
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By viewing the_technology‘s diffusionvin‘this_wey, however,
the Commission overlooked the fact that,as in allyorganizafiohs,
the staff of police agencies are attempting to achieve a
variety of personal and administrative goals in\eddition to
the organizatioﬁal goal of crime controi. Moreover,keven in
the most centralized of organizations, there are often pdwerful
coalitions over which the top police executive has limited
control, and who consequently play a major role in determining
the nature of changes in the department. Thus, the decision
to innovate could be prompted by a number of factore besides
the desire to improve crime prevention, and the rolevwhich
technology is assuming in law enforcement could be quite dif-

ferent from what the Crime Commission envisioned.

-21-
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As a first step tbwards empirically ascertaining whether
police agencies adopt and use technology in the fashion visu-
alized by the law enforcement elite, this study will examine
a case bf technological innovation in the Boston Police Depart-
ment. The section which follows will detail the specific
guestions which the case addresses, and will discuss the meth-
odology which was used in the search for answers to those

questions.
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CHAPTER TWO

METHODOLOGY

QUESTIONS FOR RESEARCH

The fundamental goal of this study is to begin to devel-
op an understanding of the nature of the process Whereby tech-
nology is introduced into the operations’of police departments.
~As a case in technologicai innovation, an empirical invéstiga—
tion of the Boston Police Departmént's experience in adopting
a'computer-aided Command and Control System was caftied out.
This investigation was guided by fourlmajér questionsﬁ

: 1) Why does a department select avparﬁiculér pieée of
technology? |

2) How do the selectors intend tO'use‘the £eéhn§logy,

and what is the expected impact?

3) Once a decision is made byra department‘td;aaopt

the technology, what variables play critidal roles
in determining whether the technologyis implemenﬁed
or not? |

4) wWhat is the actual impact of the technology on the

department's organization, function, and personnel,

and on the quality of the service it provides?

Why select a particular piece of technology?

One issue which the study sought to address is how
police departments initially become aware of the existence of

a piece of technology. In the course of the research, an
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attempt was made to identify those groups whose advocaéy of
sophisticated technology came to the éttention of the depart-
ment, and to analyze how these groups differed in their pre-
sentation of the technology and of its potential utility to
police operations. Special consideration in this effort

was given to the motivation of these groups, how these motiva-
tions seemed to affect the character of their advocacy, and
how the departmeht responded to the different appeals.

Another task of the research was to determiﬁe which
members of the department took Patt in the aeliberations over
the technology's introduction, and why the decision to adopt‘
a technological innovation was reached. The President's
Crime Commissionbseemed to assume that departments would follow
.a rational decision-making process, and by doing so would
discovef that the advanced systems which it fecommended rebre—
sented a superior approach to . improving police patrol perfor-
mance.l‘ The study of Boston's experiénce}was seen as a way
to test the validity of the Commission's assumptions, not only
about the nature of the decision4making process, but also in
regard td whether the primary motivation of departments for
deciding to introduce such equipment is in fact the desire to
impfove patrol performance. The case also provides an oppor-
- tunity to evaluate the importance of federal funding as an
incentive for police departments to adopt technological solutions

and as an influence on their perceptions of high technology.
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Intended use?

Closely related to the questions of the department's
motivations for selecting technology is the issue of how the
police intend to use the technology and what the deparﬁment
expects its impacts will be. The Crime Commission had antici-
pated that the police would be employing advanced systems to
- improve their crime control operations. However, the equipment
which it advocated (command and control systems, automated
vehicle monitoring systems, high-speed computers) have a number
of potential functions, mahy of which relate to crime control |
only indirectly. By eamining the Boston‘experiehce, we should
be able tovbegin to aséess how the equipment is actﬁally per-
ceived, what (perhaps) latent goals are seen as rationales
for selecting it, and finally how perceptions of its purposes

differ among groups within the department.

What are the critical factors affecting implementation?

The Crime Commission treated the actual'devélopment and
integration of the technology into the department;s operations
as relati#ely routine once the decision was made to.adopt the
innovation. However, depending on the characteristics of the
organization and of thé technology'béing introduced; one can
expect that departments will experience varying degrees of
success in implementing technical innovations. Some "charac¥
teristics" of the technology which could prove to be important

determinants of success include whether the system is in a
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production state or not, or , if i£ requires further deveiopment,
the extent of outside subsidization which will be available,

The level of complexity-and sophistication of the technology
could be another important factor, especially in regaid to how
it compares with the technical ability of the department to
understand and maintain the equipment.

In addition to the technical competence of the depértment,
one could expect that a number of other organizational charac-
teristics cquld have an impact on the effo:t to implement
innovation. For instance, what is the environment for change
in the department like? Have there been attempts‘in the past
to impleﬁent similar reforms, and how have they turned out?

Have these past experiences shown the force to‘be receptive

to change or generally»threatened by it? boes the force perceive
the technology as being relevant to its problems and consistent
with its theories of police organization and function?

Another consideration migﬁt be the ihternai political
environment of the department. Is there a'power struggle taking
place within the command staff, or between members of the
command staff énd the administration? What is the tenure and
status of those in the department who are advocating the tech-
noldgyé Who are the opinion leaders in the force (who must
accept the innovation if it is to succeed), and what is their

accountability to those trying to implement the technology?

Actual impact of the technology?

Probably the most important issue regarding the technology

advocated by the police professionalists is the nature of its
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actual impact on the operations of police departments. If we
find that a department hés adopted high teéhnology for the -
reasons recommended by,the.l967 President's Crime Commission,‘
we must ask how the impact on patrol performance compares to
that anticipated by the Commission. If, on the other hand,‘
we discover that the tedhnology ﬁas been used by the police in
~ways unanticipated by the Commission, it is still very impor-
tant to ask what its impact has been and how it compares
to the initial expectations of the department. In either case,
_it is necessary to identify,the causes of the discrépancies e
between the expected and’actual impact, whether théy be
organizational factors or limitations of the‘technoidgy itself.
There is also a normative dimension to evaluatihg the |
impact of high technology. For examplé, how does ﬁhé cost—
efféctiveness of the technological approach compare to alter-
native approaches to realizing the specific objecti&es:of the
'pblice? ~What are the potential implications of usiﬁg-fechnologyr

to improve the overall quality of police service?

DEVELOPMENT OF THE CASE STUDY

To'date; there have been few empirical investi-
gations of the procesé of innovationv(technologicél or other-
wise) in police departments. Moreover, there seems to have
been almost no attempt to develop theories of poiice innovation

on the basis of what scant information is available. While
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the Crime Commission apparently subscribed tolfhe center-
periphery theory of the diffusion of innovation, its selection
of this theory seemed to have been determined more by the
assumptions the Commission made about the nature and goals of
police organizations than by empirical evidence. Most‘impor~
tant, the theory to which the Commission subscribed primarily
focuses on the communication of‘innovation'between organizations,
and largely overlooks the iﬁtroduction of the innovaﬁion within
the organization.

The police field is not ﬁnique in the state of the
existing theory regarding organizational innovaﬁion, howevér.
Although considerable empirical work has been cafried out
examining innovation in business organizations, little sub-
stantive theory has emerged from»fhese investigations.2
Consequently, it is not clear to what extent ‘?borrowed" models
which have been developed for other types of organizations
can éxplain the process of innovation in police departments. v

Since there is no well developed theory regafding the
process\of organizational innovation, it was necessary that
this study be essentially exploratory.3 As a result of thié
fact, aﬁd because innovation appears to be not a single vari-
able but a complex process within which a number of critical
variables are likely operating,4 the study utilized a holistic
approach.5 That is, rather than testing ére—specified hypotheses,
the objective of the study has been to identify the more gen-

eral characteristics of the process of technological innovation
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in police departments and to identify some of the critical
variables which guide that process.6

Becaﬁse of its proximity and its history of technologieal
development, the Boston Police Department (BPD) served aé the
fecus of the research. During the period 1962-1974, the BPD
had more than a dozen federally subsidized technological projects;
f However, due to time and space constraints, only one of these--
-the development of a computerized commandyand control system-- was
examined in great detail (although the case study summarizes
the develOpment of many of the other projects). In the next

section, the process of researching the case will be.outlined.

Organization of the research

My research design for the case study ihvolved-three
major tasks: (1) cqmpilation of available written maﬁerial
on fhe BPD's ﬁechnological programs, (2) intervieﬁsiwith
participants in the program, and (3) analysis of the’eombined
data.» Initially, I expected to be able to perfefmxeeeh of
these tasks independently, and in the order presented above.
HoWever,rthe actual research process ended.up being more of
a cyclical pattern in which I jumped back and forth between
tasks. Basically I would obtain a few reports or cafry out
some interviews, and do some analysis, and then (after modifying
the focus of my inquiry on the basis of my analysis) repeat
the process over again.

One of the first concerns which I had in planning the

research on the Boston Police Department was how I might



-32-

overcome the problem bf the "blue curtain"--the legendary
unwillingness of the police to speak openly with outside
‘researchers. My initial assumption was that if I obtained
some "official" backing'for my research from the Department
administration, than the individuals whom I waskplanning to
interview would be more responsive to my questions. Accord-
- ingly, with the aid of some MIT faculty, I approached Mark
Furstenberg,'the present director of the BPD's Research.and
?lanning division, with the.prOPOSal to study the Department's
technological development program. As'with_most'of the BPD
personnel with whom I spoke, Furstenberg indicated that he was
not partiéularly interested in "history" (meaning anything
focusing on the work of previous administrationé) but that he
wouldflikeAto see the results of the study. He did, however;
assign a patrolman to assist me in obtaining records and
arranging inierviews with Department personnel; With the
patrolman's aid I was able to schedule interviews with the S
following sworn personnel (for a description of the responsi-
bilities of the organizational subunits to which these officers
were assigned, see Appendix A). These inaividuals were selected
because they represented a variety of rénks, subunits, and
orientations in the BPD:
--the Deputy Suéerintendent in charge ofthe Communicatiohs
Division (who had participated in the development of
- many of the technological projeéts)

--two of the Department's five Area Commanders (both of
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whom had served as District Captains under McNamara)
-—-a Captain from the Bureau of Field Services (who was
reSponsible for developing patrol unit sectors and
equalizing workloads)
--the District Captain of District 4
—-a former member of McNamara's Planning Staff
-—-a dozeﬁ patrolmen from Districts Four and Eleven
Working under the Department's éuspices during the inter-
views turned out to have mixed results. Many Qf the individuals.
with whom I spoke took great pains to be coopérative, and un-
doubtably would have done so even if I had not been working
.thfough the Planning and Research Division. During several of
the conversations, however, I got the’distinct impféssion that
I was granted én interview only because the interviéWeé.wéén't
sure of the exact néture of my relationship with the;Depart-
ment and was afraid that if I were offended, word would reach
his‘superiors.  In such dases the answers to my quegtions were
unually extremely evasivé.' |
| One factor which undoutably contfibuted to'thé hesitancy
some BPD members felt about speaking with me was the fact that
vI was primarily asking about events whiéh had occured during
the previous administration of Edmund L. McNamara. Because
they did not want to lose favor with the present DiGraiia'
administration (which viewed McNamara and his staff as unpro-
fessional and considered most of the pre-1973 technological

projects to be failures), members of the Department were
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‘hesitant to speak about the previous administration, much léss
. praise it. As a result, when questioned about the'efforts of
the McNamafa staff, the inter&iewees were extremely negative
or claimed ignorance, whereas when talking about the latest
reforms, the officers’ cbmments were generaliy more positive
than would seem to be warranted. |

In addition to my conversations with BPD personnel,
I also had access to the transcripts of interviews which Kent
Colton of MIT had in 1971 with members of the command staff
under Commissioner McNamara. These transcripts included |
several interviews with_Steven Rosenberg,'the fbrmer Director
of Planning and Research, as well as discussions with the
DeputyvSuperintendént>who was then in charge of Records‘ahdv
Data Processing (John Bonner), and the Deputy Superintendent
then in charge of Communications Control (John West). Because
Colton had been investigating the BPD's experieﬁce in utilizing
électronic data processing equipment (such as that which formedf
the basis of the Command and Control System) the ﬁranscripts
of these discussions were very relevant to my own stﬁdy, and
provided much useful information. As paﬁt of his reéearch,
Professor Colton had also interviewed ﬁembers of the staff df
~Arthur D. Little and Concord Research--the consulting firms
then developing the Department's Command and cdntrol-System
. and geographic base file, respectively, and these protocols -

were similarly available to me.
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Colton's transcripts were supplemented by1intervieﬁs
which I personally cdnducted With é number of the civilian
participants in the federally-funded projects.. For instance,
since Rosenberg was such a central figure in the Department's
program of technological development and had served as a special
assistant to Commissioner McNamara during the latter's second
term, I felt an additional interview of the former Planning
Director was critical. When I initially approached him,
Rosenberg asserted that since his departure from the Department,
it was normally his poiicy not to publically discuss the BPD.
However, because éf the negative (and in his mind unfair) eval-
uation which his efforts had received in a LEAA planning agency-
sponsored review of the technological projects, he-eventuélly
cdnéented to present his interpretation of the projects' his—‘
tory for my benefit. Additional prespectives werevgained from
cohversations with Dr. Richard Larson and Jameswiiliamson (both
of whom had functioned as consultants to the bepaftmeht during -
Rosenberg's association with the BPD), and with thekmémbers of the
LEAA State Planning Agency for Massachusetts. |

The interviews provided valuable insights régarding
the opinions and relationships of thé principal actors'in the
technological projects.‘ However, because of the subjective.
character of the interviewees' comménté and the confusion
which the interviewees exhibited.over_the exact timing of
events, for a more objective and comprehensive picture of’the

history of the technological projects, I relied heavily on
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the BPD Planniﬁg and Research Division 's files (to which,v
thanks to Mark Furstenberg's gracious approval, I had free
access). During the initial stages of the research, I had
been concerned about the level of documentation which might
exist on the projects, but Qithin a short time realized my
worries had been ﬁnwarranted. In. addition to the grant appli-
' cations and final reports for the technological projects, the
BPD's files also contained numerous progress’reports detailing
the work accomplished during each stage of the technology's
development, and considerable correspondence between the fund;
ing ‘sources, the BPD, and its consultant. This’correspondence
was a particularly revealingvsource of information regarding
shifts in thé nature of the relationships between actors or
in project oriehtation; |

As the introduction to this section suggests, the basic
approach used in synthesizing an holistic assessment from the
data available to me was what Glaser and Strauss tetm a "constant
comparative" méthod of analysis_;7 Essentially, my approach
involved reading the assembled case study materials over and
over again, each time noting in the margin those places where
Ivfelt a critical decision or shift in orientation had occurred,
and hypothesizing what the causes of these "events" had been.
By repeatedly going through the data in this way, and constantly
evaluating and modifying the tentative hypofhesés in light of
the differént sburces of data, I gradually developed an under-
standing of both the nature of the process by which the tech-

nology was introduced, and the critical variables therein.
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THE SETTING OF THE STUDY: THE BOSTON POLICE DEPARTMENT

This section will briefly describe the,environment inio
which the McNamara administration sought to introduce high
technology. In this description, pérticular attention is
paid to those characteristics of the BPD's history, structure,
values, and workload which tend to distinguish it from other
urban police forces. | |

The Boston Police Departmént, the oldest in the country,
was founded in 1838, only nine years aﬁtef Sir Robért‘Peel
established the Metropolitan Police .of London as theAwofld‘s
first organized police force. For its first two decadeé,
the Boston police was actually two separate forées,ga day_
fotCe operated by akcity marshal and a night forcé sQ§er-
viséd by a chief constable. 1In 1854, however, thé BPD was
reorganized, with the night and day forces being méfgéd into
a single bddy.8 | - |

- According to Reppetto,9 the basic structure‘of the BPD
has changed little since the mid-nineteenth century reform
(sée Appendik A), and the Department retains a stioﬁg traditional
orientation. The BéD is formally organized in the classic mold
of steep hierarchy (with six rank levels between patrolman and
commissioner) and functional compartmentalism. Moreover, the
Department is Verybdecentralized'(as in the days before mobile
patrol), with the bulk of the force assigned.-to uniformed duty

in the eleven districts. Although during the last decade (and
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particularly the last few years) the power of'the diStrict-
commanders has diminished considerably, they still pbsseSs;a
great deal of control over field‘operations. The tradition
of decentralized control is not limited to the districts,
however. A considerable number of the command statf in head-
- quarters itself views their subunits as largely autonomous
‘baronies.lo
‘The BPD has 2500 sworn officers, making it one of the
nation's largest departmenfs. Most of the members of the
‘Department have been recruited from améng local residents,
and the force éontains few blacks, Puerto Ricans, women, or
college-educated personnel. Eighty-five percent of the sworn
personnel are patrolmen, although only about 40% actually
perform field work. This situation is paftially accounted
for by the fact that the BPD has the oldest personnel of any
major force in the counﬁry, with an average age of 44.yéars

in 1970.11

The emphasis on tradition and high avefage age

also helps account for the force's conservati&é orientation

and dislike of change. The force's wariness towards suggestions
for reform was undoﬁbtably heightened by a number of inves-
tigations of the Department carried out during the 1960's

which hinted at the existance of widespread police misconauct.lz

Like‘most departments, the BPD experienced alarming

increaéeé in crime rates over the decade of.the sixties. For
instance, from 1962 to 1969, the number of Part I Crimes jumped

. l . .
from 20,515 to 43,347.3 However, unlike most other departments,
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the BPD additionally performs a variety of nonenforcement
functions (such as ambulance service, voter registration, and
license investigation), the demand for which also increased
during the last ten years. Nonetheless, though 85% of the
calls which the BPD receives are unrelated fo criminal ac-
tivity,14 most of.the force (and especially the.younger‘officers)
~have tended to reject a social worker orientation, preferring

. . : 1
instead to view themselves as law enforcement experts. >

-~

METHODOLOGICAL ISSUES

Since this study involves only a’single case, there 1s
the problem which Weiss discusses of generalizing from "an N

16 In the holistic approach, generaLizatioh is based

of ene."
on fwo assumptions. First; there,is a presupposiﬁioﬁ that
‘"the stuay of the situation will reveal inter-relations among
elements, that the organization of these interrelatiehs will
have the properties of a system, and that the system will be
“the unifying force_underlying the observed phenomena." Second,>
the holistic appfoach assumes "that whenever the system is
repeated . . . the same interrelations muSt exist‘and phenomena
which are essentially the same.. . . will be observeq}"17
Although the ability to generalize rests with these two
assumptions, the aecuracy and usefulness of the generalizations

depend on the validity of the holistic assessment and the

frequency with which systems essentially identical to the
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idealized system exist elsewhere. The problem of demonstrating
the validity of a holistic assessment is a difficult one. As.
- . 18
Weiss points out:
. « . If one sets up falsifiability as a test for
whether a statement is a useful assertion about
reality, then holistic assessments often are unsatis-
factory. For though their assertions taken one by
one can be matched against reality, the more impor-
tant assertion that the observations are systematically
interrelated often eludes test. How, one might ask,
can one tell the difference between the careful iden-
tification of systematic interrelation which 1s the
product of good sociological work ana the almost
equally convincing assertion of systematic inter-
relations which is the product of paranoid delusion?
The answer would seem to involve some process of
evaluating the weight of the evidence, a much less
clear process than the significance testing which
is available to analytic investigation.
One of the benefits of the holistic approach is the
density of empirical detail, or evidence, which is available
to the researchér, and subsequently, to the reader. However,
even the most conscientious holistic analyst can never
entirely eliminate the possibility of bias in his or her assess- _
ment. For instance, I have been able only to present a frac-
tion of the data which I have encountered in the course of
the research. Additionally, the data which I have selected
for inclusion in the presentation is that which provides the
strongest support for my particular theory of the system.
Furthermore, much of the theory of holistic analysts
is often grounded on interpretations of events, rather than
on the mere details of the events, but the distinction between

fact and interpretation is not always obvious to the reader.

In the text which follows, I have tried to address this problem,
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and have striven to make my occasional interpretation of évents
distinguishable from the bulk of the case, in which I am simply
outlining'tne:facts of the situation. As I have probably not
been completely successful in this regard, the reader is urged
to study the case with a critical eye. |
Finally, even if the theoretical assessment of the

 Boston experience is wholly accurate, unless essentially simi-
lar systems exist elsewhere, the transférability of the findings
will be severely limited. The issue thus becdmes, how repre-
sentativé of police departments in general is tne‘BPD's
organization, political environment; values, and réSources
(human, material, and f;nancial)? For ekample,vthe BPD was
undoubtably more decentralized than most'poiice ageﬁéiés, but
itélhierarchical structure and compartmentalism is.characterls-
tic of a great number of departments. Moreover, théycriticisms
of the BPD and pressures on it to demonstrate réform are prob?
ably not unlike those experienced by many law enforcemént
boaies. On the other hand, the Boston force did héve'much
.less'of a professional ethos fhan is evident’in some deparﬁ—
ments around the country, but is it not immediatelykobvioﬁs
- which "style" of policing is more representative of the average
police department. Further, although the BPD is a particularly
large agency (in terms of both budget and manpoweri, most
departments presumably had éimilar access to the federal grant
program, which should tend to equalize the resources which

could be brought to bear by a department. In short, it is
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difficult at this point to accurately appraise. the "represen-
tativeness" of the Boston Pelice Department. At the very

least, however, the Boston experience should provide a set.of
hypotheses which will be useful ﬁo guide future investigations

of police innovation.
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CHAPTER THREE

ORGANIZATION OF THE CASE STUDY

The case study replicates the basic Sequénce of
events in the BPD's technological development program
between 1962 and 1974. This "longitudinal“ format was
chosen for a number of reasons. . From my observations,
it became clear that an awareness of the tempotal re-
latioﬁship between the emergence of external pressures
for reform and key actors was critical if one was to
appreciate the Department's deciéion to adopt tﬁe tech-
hology. Similarly, I felt that presenting the case study
in-atchronological fashion would moreieffectively cohvey
the confluence of factors which brought about shifts in
the Department's orientation toward the technological
projects, and determined the potential for successfﬁl
implementation. Organizing the material in thié Wéy
seems to give the reader a better "feel" for the Situa—
tion, and.for the reasonabieness'of the authbr'svsupposi—

tions about causal relationships.

_>45_



-46-

BOSTON POLICE DEPARTMENT: THE ROOTS OF REFORM

The Boston Police Department: 1900-1962

At the turn of the century, the Boston Police Force was con-
sidered one of the best, most.scandal—free departments in the
country. While the Department did receive some criticism for
being proportionately the largest and most expensive departmentb
in the country, the force generally received praise from the
municipal reformers active during this period.

In 1919, howeve:, the Patrolman's Association (which had
heretofore been'primarily a social and benevolent organization
of Boston's police officers) sought‘to affiliate with .the Ameri-
can Federation of Labor.‘ This activity led to the dismissal of
the Association's leadership from the force. The dismissal was
followed by a sympathy strike by over two-thirds of the patrol
force beginning on September 9th. Although the strike only
lasted a few days, the rioting which occurred in the city in
the absence of the full complement of the police force brought -
Sharp criticism from the public and the summary firing of all
the strikers by Governor Calvin Coqlidge.l

In the years following the strike the Department's administra-
tion concentrated on»recruiting a new police force. However, this
new force did not attain the praise and respect which its pre-
decessor had enjoyed. In fact, from the late 1920's through 1943,
the Department was rocked by a series of scandals involving alleg-
ed corruption of police officials.2

Although the Department had had five different commissioners
between 1922 and 1943, all of whom had left office under pres-

sure, the Commissioner appointed in 1943 remained in office
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an unprecedented 14 years until 1957, and‘did a great deal to
restore the Department's image of integrity. ﬁevertheless,
according to Reppetto, during the decade.of the fifties, "the
changes in police organization and methods which Weré taking
place in other cities at that time left no trace in Boston;"3
For instance, the Night Watch organizational pattern, which
.dated from the mid-nineteenth century and divided the city into
a large number of districts, was retained despite the fact that
the diétrict boundaries no longer reflected equal worquads or
popﬁlations.

Additionally, in 1960, the cost .for providing police ser-
vice for Boston was again revealed to be proportionally the high~
est in thé country. As it had done nearly fifty Yeafs earlier,
in the weeks that followed this revelation the Departﬁent tried -
to justify the high cost in terms of superior prbteétion and
.police services. The Departmeht was»especiallyfﬁbcél in éiting
how it had cracked down on‘book-making and othertfo?ms of gam-
bling in the preceding months.4 A yeaf and a halfvafter this -
claim, however, the credibility of the Departmenﬁ's>policy on
gambling was seriously impaired wﬁen NBC broadcast:on naﬁional
television a film showing several men alleged to Be-Boston
police officers frequenting a commercial establishment which
had been raided by state and federal officers és a bookmaking
center, but which had escaped similar attention from the muni-
cipalvforce.5 |

In the wake of this scandal,.three major events occurred.
First, in 1962 and after seventy-seven years of state control ,

jurisdiction over the city's police was returned to municipal
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government.. Shortly thereafter, Boston Mayor Collins appointed
Edmund L. McNamara, a sixteen'-yéar Ve#eran of the FBI, as the
new Commissioner. Also inythaﬁ year, the International Asso-
ciation of Chiefs of Police completed a survey on the BPD’and

recommended that a wide variety of reforms be implemented.

The 1962 IACP Report

The findings of the iACP report, which were largely aSéi—
milatéd by the city administration in its’blueprint for police
reform over the'ensuing decade, can be summarized by four state¥
ments: | | |
1) The BPD was too large and expensive;

2) the BPD was poorly organized and managed;
3) the BPD was poorly deployéd and engaged-in too many non-

police activities; .

. 4) BPD personnel were not qualified for their duties.

1) Size and Cost: The IACP report disclosed a number

of interesting statistics comparing the BPD with other depart-f'
ments. For instance, in 1962 the Department had 4.26 men for
every 1,000 pbpulation, which turned out to be the highest
ratio for any American city with a population of 250,000 or
more. Additionally, per capita cost for police services in
Boston was $26.36, whereas the median for cities of 500,000
or more was only $17.26. |

. To feduce the size and expense of the Department (since
94% of the police budget went to salaries), the IACP recommend-

ed that the force be reduced by 600 throughlattrition.
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2) Organization and Management: The "Quinn Tamm" report,

as the IACP study was locally known, described the»BPD as
"probably the most decentraliied organization in the country"
and claimed that the departmént was characterizéd by "divided
éuthority, excessive spans of,chtrol, and inadequate record-
keeping;" In order to make it possible for the force to
"operate as one department, not decentralized baroﬁies,"6 the
IACP recommended that the Department reduce its number of dis-
tricts from seventeen to five, to reassign the station detec-’
tives to headquarters, and to organize the force according to
ffunétion. Further, the IACP urged that the Department elimi-

- nate the position of a singlelsuperintendent as number two man
in the Department; this act would serve to centralize control
'in the commissioner by giving him authority 6ver'botﬁ adminis~'
tration and operations. The report also directéd_the Depart-
ment to increase the numbef of supervisors, to fixyresponsi-
bility for each man's performance, and to centralize the record-

keeping syétems. : ;fg  . -

3) Functions and Allocation of Resourées:  fhe report
was highly critical of the use of patrolmen in Boéton to per-
form such non-police tasks as clerical work, censﬁs.taking,
licensing of taxis, and the provision of ambulanée éervices.
Accordingly, the IACP recormmended that the police function
should be narrowed considerably, and that citizens should be
"hired to perform.the department's clerical work, thereby free-
ing patrolmen for street assignment. They also felt the De-
partment had too many foot beats, and argued that such officers
could be much more effective in dealing with crime if assighed

to motorized patrol.
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4) Personnel: The report indicated that almost all
aspecﬁs of the Department's selection, training, and method of
promotion of officers was inadéquate.> Among its recommendations
in this_aréa the report urged that the Department recruit on a
nationwide basis, seek better educated men, utilize psychologi-
cal and inteliigence tests iﬁ screening recruits, and upgrade
the academy's curriculum. It also recommended that the Depart?
ment make promotions on the basis of supervisory'capabilities,
réther than on the basis of seniority and the memorization of
the Blue Boék. |

The set of recommendations whicp the IACP offered to the
Department were by no means unique or surprising. In fact,
they represented the fundamental prescription for reform
which police professionalists had been advocating since the turn
of the century. As Reppetto has pointed out:7 "...the
- IACP sought to emphasize the law enforcement, crime control
mission of the police, and to create a tightly controlled; high-
ly ceﬁtfalized department with a well trained staff o§erating -

under the classic merit personnel system."

The BPD's Initial Response to the IACP Survey

In 1964, Commissioner McNamara made a presentation to the
IACP Conference in which he reviewed the progress of the BPD
in'implementing the recommendations of the 1962 survey. The
Commissioner's presentation focused not only on the Department's
achievements in the last two years, but also on the local ob-

stacles which could hinder further implementation of the sug-

. gested reforms.
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McNamara prefaced his comments to the conference by noting
that as in all studies of this type, the Boston Survey had con-
centrated only on the weaknesses of the BPD, and therefore to
the layman, its final report appeared to be "unduly critical."
McNamara continued, however, (and thus softened what appeared
to be a thinly veiled criticism of the study) by recognizing
the validity of the IACP's suggestions for reform:

A more detailed study of the report, however,
demonstrates that their recommendations con-
form to those generally recognized and accepted
as standard practices and procedures by every
modern progressive police agency.... 8

His next few sentences, nevertheless, expressed serious
reservations about the ability, at least in the short term, to
implement many of the'survey's recommendations. in the BPD:

ce..If it were my responsibility to orgahiie a

new police department in a new city, not affected .
by legislative restrictions and deep-rooted cus-
toms, I would readily accept practically all of
the general recommendations made in the report.
This is not an easy task, however, in an old city

like Boston which is steeped in the traditions
and customs of more than three centuries. 9

Despite this disclaimer, it appeared that ihvthe previous
.two years a number of significant actions‘had béen taken along
.ﬁhe lines suggested by the survey. One of the first things
which McNamara did upon becoming Commissioner was to form a
Planning Board (made up of éareer department officers), and to
assign the Board's members "to study, evaluate and réport on
every phase of ﬁhe conpleted survey." |

Two decisions resulted from these deliberations:

1) a decision was made to créeate a new organizational



-52-

structure for the:BPD; and,

2) a decision ' was made to select those survey recommenda-
tions which McNamara; his administrative assistants, and
the Planning Board considered to be of primary importance
and within the departmental administration's-abilitykto
implement.

The reorganizationqlowhich became effective on January 3,
1963, was principally concerned with the consolidation of the
departmental agencies into four buraaus, each headed by a super-
intendent who feported directly to the Commissioner. (See
Appendix A). ~

There are several aspects of the reorganization wﬁicﬁ
deserve sPecialbnote, however. For one thing, under the new
organization plan, the inspectional function was expanded con-
siderably to full bureau (line) status. This move represented
the elimination of several layers of management between the
Commissioner and those personnel who were charged with moﬁi-
toring departmental activities to assure cdmpliance with formalf
policies.

Another feature of the reorganization was the addition of the

~Planning Division to the Department's organizational struc-

ture. Among the duties vested with this division was respon-
sibility for the development of plans and procedures for all
phases 6f departmental operations, operation of the new Data

Processing section‘, and the preparation of-the Dépa%tment

budget. These responsibilities, along with £his unit's promi-

nent position in the Office of the'Commissioner and McNamara's

emphasis on planning in his IACP presentation, seemed to suggest
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‘that this division would be a relatively powérful one in the
new bureaucracy.

~The reorganization was not wholly successful at stream-
lining and rationalizing the Department's structure, however.
Ih the new Department organiéation, thé dispatchers, who have
responsibility for a large amount of the deployment of cars
(in response to calls for service), were placed under the juris-
diction of the Records and Communication division Within the
Bureau of Generai Services. Since it was the Bureau of Field
Operations, rather than the Buiéau of General Services,.which was
chargéd with maintaining and coordinaiing the patrol force,
the placement of the dispatchers under the latterkbureéu
sexrved to complicate the lines of authdrity regarding control
of the field force. | ‘ |

Andther subject which McNamara discussed in'his 1964
piesentation was the consolidation of the Boston P@iice De-
partment's stationhouses. This area was one in which the
‘Commissioner was able to report some progress. M¢Némara re- ..
bveéled that even before‘the submission of the Boston Survey
Report to the Department, one of the station hoﬁées‘had already
been vacated, which had resulted in an estimated énhual savings
of over $200,000.00. in addition, pléns were being formulated,
with the assistance of the Boston Redevelopment Agehcy (the
local urban renewal agency), for the consolidation and/or re-
placement of the remaining stétions.

In his address, McNamara also observed that a large pdrf
tion of the Boston Survey had.conCentrated on the weaknesses

and deficiencies of the BPD's record management system. In
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response to this criticism, McNamara reported that thé Depart-
ment was making progress in the records area, and, with the assis-
tance of two private business organizations that volunteered
their.technical assistance, was in the process of planning "the
development of a model police central records system which
will represent the best available in the law enforcement fielg."11

The Commissioner'skrémarks were much less optimisﬁic,k
however, in régard to the possibilities for reducing the size
of the force and narrowing the functions performed by the
Boston police.  From his comments on the importance of guarding
against the dilution of the patrol force, it appears that
McNamara had not agreed with the recommendation of the Boston
Survey to reduce the force by 640 officers. Mbreove:, he noted
that this reduction had been predicated on the "drastic consoli-
dation of the station houées" as well as "the dropping of the
licensing functions, ambulance service, and other non-police
activities."12 Although McNamara himself argued that the primary

mission of the police was crime repression, he indicated that -

community resistance to many of the IACP‘skreCOmmendations had

become evident, and in some instances has been converted into
. . 1 . ‘

a "ready-made political issue.” 3 He continued:

A study of our day-to-day operation reveals that

our police department is essentially a service organi-
zation...Over the years the citizens of Boston

have come to expect assistance from the police

in areas far removed from what are considered

normal police responsibilities...

Out-of-town experts in the field of police admini-
stration may rightfully stress their professional
concept that the police image is best served when
their functions are strictly confined within the
framework of actual law enforcement, and we quite
agree with this premise. In practice, however, it
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is very difficult to abruptly reverse the

policies of police service which have become

a traditional way of life with the local in-

habitants.... (Consequently, McNamara warned

that) progress in this area will be slow due to

the necessity for legislative action and also

the desire to be responsive to the will of the

people. 14

The Commissioner's remarks to the conference seem to be

significant in a number of ways. Although he did not agree
with all of the Survey's recommendations (such as the recommen-
dation to increase specialization in the Department and to re-
duce the size of the force), it appears that McNamara felt con-
siderable pressure to demonstrate at least a token attempt to
accomplish reforms in all the areas outlined in the 1962 re-
port. The status of the Department (and its leadérship) with-
in the police community was at stake, Accordingly, McNamara
went out of his way to repeatedly emphasize that'pfogress on
many of the Department's projects was achieved evénvbefore

15

- the IACP survey was completed. ™ In addition, McNamara predicted

that with the completion of a number of the projeéts underway,A
the BPD would beéome the leader in the law enfordéﬁent field iﬁ
these aspects of police operations. ‘
By 1964, however, McNamara had already encountered some
serious local opposition to the implementation of several of
the IACP's major recommendations. Citizehs and businesses
who feared that the closing down of the local station_house
would mean a decline in the quality of police service, pro-
tested the consolidation of districts. SimilarlyAthe pro-

'posal to reduce the patrol force drew sharp criticism from

local groups. Moreover, because the low pay scale of the
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policemen made them the cheapest available source of labor for
performing municipal duties such as census taking and licensing,
the city administration indicated it would oppose any attempts
to eliminate BPD responsibility for such functions.

Although some of this opposition might have coincided
with McNamara's personai biases, it also threatened to frus-
trate his efforts in many of those areas where he had agreed
with the survey's recommendaﬁions, such as removing respon-
sibility for non—policekfunctions. If McNamara wanted to pro-
duce some concrete reforms to demonstrate to the IACP that the
BPD was moving forward on its recommendations he would have to

concentrate his efforts on a less controversial area.
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ARTHUR D. LITTLE, INC. AND THE BOSTON POLICE DEPARTMENT:

PLANNING FOR AN INTEGRATED INFORMATION SYSTEM

The BPD's Records and Reporting System

One facet of the BPD's operations which needed substan-
tial improvement, but, unlike consolidation,had not resulted
in wide-spread épposition, was the area of records and reports.
The existing BPD records system had evolved slowly over time
without very much attention to its overallvdesign£r7Each time
somebody had wanted to collect a new piece of information, the
response of the records section had beén to design an additional
form. As a result, the Department had literally hundreds of
different forms, many of which contained largely redundant in-
formation. Filling out all the proper forms for~én‘iﬁcident
was an arduous and time-consuming task for the patrolmen.
Moreover, the data frbm these reports was all compiled by hand
by élerks at the stations and headquarters, which increased
the chance of error. ‘

This system of record—keéping was so inadequate, in fact,
that in 1958 the F.B.I. had refused to accept the accuracy of
the Department's crime statistics.lSIn response to this criticism,
the Deparﬁment switched from compiling étatistics by hand to the
use of unit record equipment. The purchase of more sophisticé—
ted data processing equipment was suggésted to the Department.
at that time by several computer vendors, but the Commissioner,
who we've already indicatéd had done much to restore the in-
tegrity of the Department, felt that such equipment was not

necessary.
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In 1962, with the advent of the McNamara administration
and the IACP Report, the Department was again approached by
vendors. This time, however, the vendors' efforts were re-
warded. By 1964, McNamara had signed a letter of intent with
IBM (for the lease of a 360 Model 30 computer with 32k bytes of
core memory) which the Department's Data Processing Advisory
Committee subsequently approvedf

While McNamara may have privately viewed this ‘action laréely
as an easy way to obtain a visible symbol of reform, in the report
which the Planning Division prepared (with the help of the con-
sultant firm, J. R. Reilly & Co.) as justification for leasing the
computer, the money-saving aspects of electronic data processing
equipment were stressed. In particular, the Department indicated
that it enﬁisioned usiﬁé the computer in connection with pay-
roll preparation, inventory and budget control, and fleet
maintenance control. The report also indicated that £he computer,
by providing the potential for timely analysis of crime trends,
and fuller, easier access'to information, would likely result
in more effective performance by the Department. The report
must have been fairly persuasive, for although there was some
doubt on the part of the City Council regarding what this action
meant in terms of helping to solve crime, in 1965 the Depart-
ment received city approval for the leasing of the computer.20

The Boston Police Department's efforts to implement a new
record and reporting system were facilitated by‘the establish-~-
ment of the Office of Law Enforcement Assistance in the summer

of 1965. As the federal government's response to the rising
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crime rates in the first half of the decade, the OLEA was
empowered to distribute grants to encourage comprehensive
planning by the states, and experimentation in innovative
approaches to crime control by local law enforcement agencies.
One avenue which the federal government was particularly
interested in exploring was the use of technology in combatting
crime. |

By the fall of 1966, the OLEA had set up a regional office
for Boston. At that time, the Boston Police Department was
expecting delivery of their IBM 360/30 within the year. 1In
October, representatives of the Department met with Dr. Robert
Emrich of the OLEA to discussvwhether and how the agency could
help the BPD in developing its~records and reporting system.
As a result of thié meeting, an agreement was reached thatAthe
Boston Police Department would request a grant to study the
Boston reporting system and to devise a design for .an integrated
information system. A key objective of this study wouldbbe
"to determine the most efficient method and means for acquiring,

. . . . . . . . 21
storing, retrieving, and disseminating information"

of use
to the Department.

For technical assistance in this study. Dr. Emrich suggest-
ed that the Department get in touch with Professor Alvin Drake
at MIT. Representatives from the Department's administration
subsequently met with Professor Drake, an expert in Operations
Research, who volunteered the services of two of his students,

Steven Rosenberg and Richard Larson, both candidates for

Master's Degree in Operations Research. Larson and
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Rosenberg were to provide the Department with some preliminary
assistance in its study, but as the students could not be much
assistance in determining the economic feasibility of various
information system options, Drake suggested the Department
contact the Cambridge, Massachusetts consulting firm of Arthur

D. Little, Inc. (ADL).

ADL: The San Francisco Experience

When the BPD first approached thé local office, Arthur
D. Little, Inc. had branches located in a number of cities
throughout the United States, inciuding one in San Francisco.
Until the early sixties the San Francisco office, like its
Cambridgé counterpart, had been primarily concerned with the
‘physical sciences. Ih 1961,»however, the San Francisco office
was reorganized in an attempt to expand ADL's operations into
the social sciences.22 Shortly thereafter the consultant secured
a contract to use systems analysis in developing a community
renewal plan for the City of San Francisco, and ADL ventured -
into the field of urban problems for the first time. We shall .
briefly examine ADL's experience in this effort. Thefe are two
reasons for this: first, ADL became engaged by the BPD almost
immediately after the termination of the San Frahcisco contract,
so one could expect their West Coast experiencé would have a |
significant effect on theirlmanner of operation in Boston; and
second, a number of the problems which ADL encountered in San

Francisco were also evident in their work in Boston.



-61-

About a year before the West Coast branch realligned, the
local urban renewal coordinator initiated informal discussions
with a friend on ADL staff about ways to launch San Francisco's
Community Renewal Program (CRP).23These discussions. princi-
pally focused on the feasibility of using sophisticated systems
analysis and data processing to develop the general renewal
plan. As ADL's representative soon discovered, the City Plan-
ning department, the body actually charged with developing the
community renewal plan, was particularly receptive to the idea
of utilizing a systems approach to the CRP. A few years ear-
lier, while trying to select computerfequipment, many members
of the City Planning Staff had been extremeiy impressed by a
‘management information system report that had been prepared
for Los Angeles. One of the agency research planners had been
so impressed that he began "advancing a systems-oriented CRP...
a decision—-making system based upon a management infbrmation

24 , _
system.

Eventually ADL submitted a proposal to do the Community
Renewal Plan for the city. A key element of the firm's pro-
posed approach was the development of a large scale computer
simulation. The operational simulation would be used in the
- following way:

' Based on the model, urban development trends and
future renewal requirements will be forecast.

The model will be used to run a series of special
tests designed to determine and measure the effects
of introducing changes in the model by altering

one or more elements in the existing system.

The factors in the meodel will be changed to test
different assumptions, conditions, policies, and

their consequences. The consequences of different
renewal programs, priorities and time schedules
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will be analyzed‘and tested against the financial,
relocation, administration, and other resources... 25
This analysis would thenbbe used to draw up the actual re-
ﬁéwal plan.

The city approved the firm's proposal, and in February,
1963, a third party contract was entered»for $520,000 between
the Department of City Planning énd’ADL; The final
report from the project was expected in April of 1965. In the
months which.followedthe agfeement, ADL experienced a number
of difficulﬁies which impaired its abilityvto meef the terms
of the contract., These difficulties rgsultedAfromxthe lack of
staff expertise in the particular areas of inVeétigation,rthe
‘lack of sufficient data, and the lack of'prior comparable
- efforts to use as guidelines for the model's development. As
we shéll see, similar deficiencies were to hinder the consui—
tant's‘operations in Boston.

The firm's initial problems in San Francisco came when the
ADL planner most responsible for the early negotiations and the
préposal withdrew from the project t6 accept a faculty appoint—’
ment, only three months after the conﬁract was signed_.26 |
The planner which ADL hired as his replacement, és well as the
méjority of the ADL project staff, had little familiarity with
computér modeling, and nothing near the technical skills re-
quired to develop ﬁhe simulation.z7 Even if they had had the
technical abilities, the staffs' efforts would have been hind-
ered by the lack of accessibility to the client. Since the
city contributed so little money to the project (the majoriiy
of funds coming from the federal Housing and Home Finance Agency),

they felt little incentive to commit city manpower to closely



-63-

monitor and participate in the design of the model. It was
considered the experts' job?8 What the city didn't seem to real-
ize however, was unless it was careful to outline its require-
ments, the final design of the model would probably not respond
to its needs. ADL ran into additional problems. Despite a
survey of city informaticn sources the consultants were unable-
to'discover any>reliable and consistant data sets which would
be $uitéble for model construction and testing. The informa-
tion which did exist in the Assessor's Office and Board of
Education was denied the firm.on the basis of what was termed
'“political reasons#ngAs a result of this development, the
induStrial and commercial sectipns of the model weﬁé drbpped.
From the ambitious plans at the start of the projectbto de-
velop an analytical tool which could examine all aépe¢£s of
the economic,'physiéal, and political environment,_fhé scope
offthe pfoposéd simulation was redefined as beingAiimited to
the residential housing sector. o

ADL was able to finally come up with an initiai»version
of the model in December 1964, and a second, more complicated
§ersion in the summer of 1965, but its effort never really
overcame the initial personnel and informétion problems. More-
over, as a result of the lack of similar modelling efforts, .
.and the scarcity of reliable theory on housing market behavior,»l
fhe simulation ended up containing a number of highly question-
able simplifications and assumptioné?o There was also strong
reason to believe that the demographic estimates'upon which

the model was based were probably erroneous. To compound this,

the results of the model were expressed in a geographic unit
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(a "fract") which had no counterpart in reality and was useless
| . T
to the city planning authorities.

In the agreement with the city, the simulation had been
seen as a means to an end, the community renewal plan. None-
theless, throughout most of the contract, ADL, which was pro-
fessiohally committed to exploring the utility of systems anal-
ysis to public sector problems, had operated as if the simu-
lation were their principal objectlve. In fact, the model
functioned as an unintended retardant to the development of
the renewal plan. According to Brewer, "the model's novelty--
its sex appeal —-- took a disproportionate amount" of time and
attention of the project staff (as opposed to that expended on
the larger goal of the plan itself) "because it was of»Qreat
intellectual interest to the people on board the staff."321t
also had a similar "sedative" effect on the city planning
people:

Everybody talked about things in terms of the model...
the model was the catchword. If you talked
about changing the administration of the city...
about changing zoning regulations....a great many
decisions that had to be made in the course of
. time were deferred because of the possible
~development of the model. 33

ADL's fixation with the simulation could not last forever,
since their contract cealled for submission of the Community
Renewal Plan in mid-1965. Below is one project participant's
description on how the CRP was eventually put. together:

ADL management had agreed to present its recomend-
ations as a public service on local television in
June 1965. The problem was that "there had to be a
report so that there would be something to talk about."

Recollections vary, but sometime around four to six
months before the project was over, panic set in:
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‘"There (had to) be something to talk about," .
according to the project leader (planner), who
assembled a separate team, but¥no OR guys as

such. We went into a room, and I said, 'We are not
~going to leave this room until we walk this thing
through'...The recommended CRP was produced in this
fashion." This fashion meant "“sitting down with
the census books (and)...plotting enumeration dis-
trict information...(because) we really at that
stage didn't even know where the housing con-
ditions were pretty bad.'" It meant occa51onally
leaving the room (the process toock about two
months) ' to go out to do the quickest and dirti-
est windshield surveys to confirm the '60 Census
data.” It meant that ADL at the last moment " flew
some writers out from Cambridge...to polish (the
report) up. It was kind of a round-the-clock
operation such that one of the guys who flew out...
died of a heart attack about a week later. It
was really that bad. And it meant finding out
“"that it (the CRP) could have been done...without
_going through the agency of the model...™ 34

ADL's first effort in applying soéhisticated_analysis and
téchnology to urban problems was by most assessments:a failure.
Pértiy this result had been due to the restrictioﬁé,of the
contract timetable, but even with more time it isﬂnof clear
whether the firm could have done very much better given the
relatively limited resources and expertise it wasﬁdé#oting to °
the project, and the dearth of similar efforts whicﬁ could prd—

vide some guidance.

ADL and BPD: OLEA Grant #153 Application

At the concluéionbof‘the San Francisco Project, Dr._Martin
Etnst, one of the three members of the project staff with.OR_
training?srelocatedAto the Cambrdige office of ADL. A short
time after Ernst's transfer, ADL was approached by the Boston
Police Department regarding the possibility that the firm could

assist the Department in its effort to revise the reporting
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and records system. On December 16, 1966, Dr. Ernst, along
with Dr. Steven Waldron, another member of the ADL staff, met
with representatives of the BPD. In the BPD contingent was Super-
intendent William A. Taylor, then in charge of the Bureau of Gen-
eral Services. Taylor was joined by Supt. John T. Howland, who |
had served as Administrative Assistant to the Commissioner during
the 1962 reorganization, and was, at the time of the meeting, head
of the Bureau of Inspectional Services and Chairman of the BPDfé
Advisory Board. The remainder of the BPD group was made up of two
patrolmen from the Department's Planning Division,36and Richard
Larson, one of the graduate students suggested to the BPD by
Professor Drake of M.I.T.

The composition of the BPD contingent is noteworthy in several
respects. For one thing,.élthough the Department was negotiating'
a significant development project, and in one of the areas singled
out by the International Association of Chiefs of Police as need-
ing reform, for the most paft McNamara did not involve himself
directly in the process. According to a number of sources, by the
end of his first term McNamara had’become disillusioned with the
possibility of reforming the Department, and had begun to dele-
gate more and more authority for such efforts to his Subordinates?7
and especially to Howland.

The BPD group was also very unrepresentative of the bepart-
ment as a whole. For instance, there were no representative
from either the Bureau of Field Operations or the districts.
Further, of the two senior command staff offjcers present,

Howland, who seemed to have an atypical commitment to
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the Department's reform, apparently dominated:the negotiations.
The Department's delegation also included a civilian academician/
practitioner, Richard Larson, who had the same professional
interests as ADL had in advocating the application of sophis-
"ticated Operations Research techniques and technoiogy.

Finélly, as we shall see, the group which gathered for the
December 1l6th meeting was also significant because over the
duration of the Department's relationship with ADL, very few
additional BPD personnel would become directly involved in the
projects on which the consultant worked. .

At the December meeting, possibly as aarésult of the
availability of OLEA funds, it was agreed thét developing an
integrated information and communicatioﬁs syétem for the De-
partment would involve at least two stages. First, ADL would
deveiop a plan for establishing the system. For this task,
Ernst suggested the department should apply for a federal
grant of $30,000. For doing the actual implementation, Ernst
indicated that a second grant would be required, on the order
of $90,000. This arrangement seemed acceptable to the BPD
representatives, who stressed, however, that the end result
"should show some benefit to other police departments in the

38 The BPD seemed concerned not only with getting

country."
an improved information system, but one which would be inno-
vative enough to increase the Department's status in the police

community.
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It is ndﬁeworthy that little further discussion between ADL

and the BPD preceded the submission of the OLEA grant appli-
cation the following month. Aside from a vist to Police Head;
quarters by Waldron (who was to serve as the project leader of
the ADL staff) in late December 1966, primarily for the purpose
of piéking up‘the OLEA applications forms and names of the BPD
perscnnel participating in the project, the Department and con-

39 The

sultants did not meet again formally until January 9th.
ADL and BPD representatives were joined in this meeting by Dr.
Emrich, the Regional Director of the OLEA. The proposal was
found to be acceptable to all the parties present, and, after a
few days delay to get the necessary signatures, the application
was officially submitted. | |

What was of concern to ADL and the EPD at Fhis time is re-
flected in this initial grant application. In the application,
in a fashion very similar to that which ADL had employed in its
San Francisco proposal,40 the consultant outlined its perceptioné
of the BPD's problems, developed a set of study objectives which
it felt followed from these problems, and presehted,the-reseafch
methodology by which these objectives would be achieved. Since
the Department gave its approval to this application, one can
conclude that it also gave a reasonable impression of the BPD
administration's perceptions of the current status of the De-

partment (or at least the image of the Department which the

administration wanted to project).
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The ADL application stressed several points:

1) it claimed thét the Department had performed
much better than the BPD's critics would concede;

2) ° the application admitted, nonetheless, that the
Department's operations could be improved in é
number of areas;

3) however, to be in a position to determine what
changes Were really necessary, and to measure the
effect of such changes once they were made, ADL
argﬁed that it was first necessary to acquire an

efficient and effective integrated information

system, which exploited the latest téchnological
developments. A | |
The grant application began wiﬁh what seems.ﬁo,bé a reply:
défendihg the Department against the critics of thévBPD over
the past years. After defining the objedtives offpoiice
departments principally in terms of their crime cohtrol function,
the discussion turned to the difficulty involvedfihbtrying to
measure the success with which these measures are obtained.
Fdr example, ADL made the assértion that "at present (theré-is)
no way of comparing'cost of increased protection with benefits
in terms of reduced crinmn'ﬂl'Further, until direct causal
relationships between crime and demographic characteristiés
could be discovered, the.proposal argued, it would be improper
to use the UCR's to compare the relative performance of police

departmentsg.
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After preparing thé reader with this discourse on'the in-
validity of comparisons betwéen cities; ADL then.introduced
some of the comparative, and highiy uncompli mentary, statistics
on Boston to which its critics had frequently pointed. More-
over, in connection with each of these statistics, ADL either
suggested a second statistic which pfesented a more auspicious
aspect 6f the Department's activities or showed a less dero-

~gatory way in which one could interpret the Department's un-
favorable record. _

Although the proposal claimed that the comparativekstatié—
tics were irrelevant, it subsequently éonceded that varioué»

~groups thad considered them significant enough so as to want
to discover their cause. The consultant noted that as a re-
sult, thére had been numerous sfudies of the BPD, the moét
recent of which had been the 1962 IACP (Quinn Tamm) Survey.
'Furthermore, the application identified the Tamm Report, along
with the anticipated installation of the IBM 390/30 computer
and the need to make some decisions about the Department's
communications equipment (which was soon to becomé obsolete
because of the need to rearrange diétrict boundaries following
urban renewal activities) as the primary pressures forcing the
Department to undergo some reform.

Perhaps more interesting, after arguing that the informa—.
tion which one can collect on police operations doesn't accuiat—
ely measure the extent to which the Department's fundamental
crime control objectives are achieved, the application stated

that the proposed research would primarily be concerned with
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developing a plan for an integrated infqrmatiqn.and communi-
cations system. The proposal dealt with this apparent contra-
diction by reasoning that since one can't measure how well |
police objectives are achieved or the appropriate level of po-
lice effort for a cify, one should do the next best thing, and

maximize policé effectiveness per dollar. That is done, the

application continued, by changes in operating procedures and
resource allocations. The proposed information éystem, ADL
argued, would make it possible to measure the effect of these

42

changes.” However, one thing which the proposal didn't make

clear was what performance indicators one should use in evalu-
ating police effectiveness given the inability tdvdirectly
measure the achievement of basic crime control objeéti&es.
For instance, does one look at the number of éolicé}cars on the
street per dollar? Does that information alone teil:us enough?
In fact, does it tell us anything about thevqualiﬁy'éf police
sérvice?

The 1967 proposal also presents the reader with informatio;
abOut.ADL's probable conduct of its research. For bne thing,
it became‘clear that ADL intended from the start to carry ouﬁ

43 ADL, may have structured

its research independently of the BPD.
its research in this way because it assumed the lack of access
to the client which had characterized the San Francisco study.
Alternatively, this approach may have been agreed to by the‘
parties in the interest of maintaining an impression of im-

partial research. Regardless of the reasons for this approach,

as we shall see, ADL's tendency to work in isolation from
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police pérsohnel .very soon brought it into_conflictlwith.the
BPD.

ADL's comments in the application regarding "Continuation"
are also interesting to note considering both the firm's im-
plicit prior agreement with the bepartment concerning a
follow-up grant, and the amount of time that was ultimately
required for implementatidn:.

It is expected that implementation of the recommenda-
tions with respect to information and communica-
tion systems will have started before the end of
the proposed research project, and that comple-
tion will be effected by personnel of the depart-
ment. Preliminary work relating to the exploita-
tion of EDP can be implemented by a consulting
firm, J.R. Reilly, already engaged to instruct
the department personnel in procedures and pro-
~gramming. It is not known at this time what
arrangements may be made to exploit further
suggestions for the use of modern data pro-
cessing methods in police operations or ad-
ministration. (emphasis added) 44

Summarizing some of the issues discussed above, although
ADL presented a proposal which superficailly appears to re-
present a rational: impartial, "scientific" research design, -
upon closer inspection a number of biases in their argumentbecame
‘evident. The defense of the Department which ADL included
served no purpose but to present an undeserﬁed positive picture
" of the BPD, and to ingratiate the consultant withgité client.
Nor did the consultant adeéuately appraise whether there was
reliable evidence which showed that the information which ADL
would give the Department the capacity to collect had any
quantifiable relationship to the quality of police service.
Finally, the application portended the difficulties which the
BPD was to experiencé as a result of the conéultant‘s inde-

pendence.
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ADL and BPD: OLEA Grant #153 Final Report .

The OLEA approved the Boston grant application in February
1967.45 In September 1967, ADL submitted the‘final report,
which outlined a general planAfor implementing an integrated
information system. The reporf“%egan largely as the earlier
proposal had, with an appraisal of the problem facing theDe-
partment. In the opening section of the final report, however,
ADL admitted that there was a strong feeling on the part.of
the public that the degree of pfotection did not appear to
correspond to costs. They also noted that there was a wide-
spread belief that the Department was o&erlcaded with paper—
 work and that it needed to get officers currently‘performieg
clerlcal skills back in the street. .

The biggest dlfference between the ‘January 1967 applica4
tion and the final report came in connection with the con-
sultant's discussion of the benefits which would be feali2ed'
from the proposed integrated information system. Like the
application, the final report advocated improving the Depart-
ment's cost-effectiveness and administrative efficiency. How-
eVer, the consultant argued that the strongest juetification
of the proposed System came from its value in the control of
personnel: |

The elements of pclice work are manpower, moblllty,
and information...The manpower must be recruited,
trained, deployed, and supervised. The men must
be able to move about, on foot, horse, cycle, auto,
or other vehicle. But these elements cannot be
effective without information. Up-to-the-minute
information is needed so the men can be at the

right place when needed, and so that management
can know that the work is being performed. 48
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The report claimed that by implementing the’recommendatidns
for the integrated information system which was about to be
preéented, the Department wouldbachieve much greater control
of its field forces. This, it was implied, would allow the
Department to use its resources in a more efficient and effect-
ive way in attaining its primary crime control objectives.

| By defining the value of the proposed integrated informa-
" tion system largely in terms of managerial cohtroi of}field
units,.ADL had drastically shifted f:om its earlier position
(in the application) in which it had emphasized the use of
such a system to measure differences in the qdality of police
service achieved by.changes in operating procedures%9°Moreo?er,
the report conceded that the command staffkhad'éignificantly
less control of its field‘units then it should properly have:v
"It is our judgement that the inability to control the field
operations is the single greatest defect in thé (Boston) police
function."50 | |

The shift tdwafds managerial control was also apparent in

the recdmmendétions which followed the opening sections of the
final report. Initially, developing a plan for a new reports
and records system had been the primary fécus of the study, at
least from the Department's standpoint. Accordingly, the final
report’suggested a number of changes in the existing records
and reports area to cut down on duplication and to free men for
-patrol duty. The most potentially promising of these was the

recommendation to eliminate the District Journal:
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The greatest inefficiency in the records
system is the District Journal. An equivalent
~of 75 men in the Department are employed in
keeping up these Journals, mostly with in-
formation which appears in other places, pos-
sibly at other times. The Journals are more
than a record of history, however; they are
the means by which the District Station can
know what is happening in its district from
hour to hour. Except' for piecing together
a picture from listening to the police
radio net, a very difficult task, there seems
to be no other way for the District to know
what is happening. Therefore, although we
recommend that the Journals should be drop-
ped eventually, we also recommend that this
act be coupled to a promise to provide some-
thing of equal or greater value to the
District. 51 d

Nevertheless; the single most significant suggestioh made
by the consultant was the fecommendation to develep'é:Command.
and Control System .(CCS) as the focus of the,integrafed'infor—
mation system. In fact, even the execution of the reeommendation
to ellmlnate the District Journals was dlrectly dependent on

1mplement1ng the Command and Control System:

The Districts would not have to generate the-
synthetic reality represented by the Journals
if they had the information available in the
turret plus a little more. That "little"is very
likely to be exactly what the turret needs to
perform its function more effectlvely a status
board describing the recent past.

At present the dispatcher (in the turret) knows
which cars are on assignment, but can tell only at
considerable inconvenience the relative importance
of various car assignments. It is so difficult,
in fact, that few attempts are made to search out
cars on unimportant assignments when an emer-
gency arises and cars are scarce. Further, no
attempt is made to monitor cars to see whether
they are off the air so long as to suggest
danger or dereliction (emphasis added). The
latter information can be pieced together
after the fact, but is not, in spite of its
utility for the supervisory sargeants at the
district level. (emphasis ADL)
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...It is now technically feasible to make a
command and control system which will:

allow the dispatcher to see at a glance the
status of car operatlons in any District;
allow District supervisory personnel to know.
what its cars are doing; provide data on
daily operations in a machine-usable form
for the preparation of daily operational
‘statistics; provide the basis for a District
control log to be prepared at Headquarters
for transmission to the Districts; and pro-
vide the machine—usable data base for a

name and location index. 52

Although ADL gave significant attention to the way in
-which the CCS would be of utility to the districts, the report
explicitly indicated that the real motivation was not to assist
individual district commanders but rather to benefit the command
staff at headquarters:

The heart of the justification (of the
command and control system) is that Head-
quarters, by increasing its capability from
simply assigning to command plus control...,
will have information which will both im-
prove field operations and allow many men
to be released from paper work and returned
to police work. 53

Something which ADL hadn't mentioned in their final feport
was the fact that authority for controlling the patrol force
hadntraditionally been in the hands of the districts, not the
dispatchers, and that the proposed CCS threatened to dramati-
cally modify the existing power structure in the Department.
ADL was not unaware of this fact; indeed, during the same month
in which they submitted the finalAreport, one of the ADL per-

sonnel had circulated a memo outlining the evolution of the

command and control function in the BPD.
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ADL's History of the BPD Command and Control Function
According to the memo,in the 1930's the Boston Police
Department had installed a police call box system throughout
the city, the first such system in the country. The call
boxes in each district were wired. by underground cable to
the stationhouses. The call box system served three, perhaps
conflicting,functions. First, it was an important supervisory
tool for the districts, who could communicate with the patrol
force via the duty pull or recall light, or thrdugh the direct
telephone line from the box to the station house.v The system -
also gave the patrolman the ability to summon help (V1a the wagon
pull and telephone). Although citizens did not have access
to the telephone, the call box also had a citizen alarm turnkey
by which they could summon police assistance.
One of the reasons why the stationhouses had served as

the command and control center for the patrol units in the early
1900's was the fact that calls for service were ditectly routed.
to the district stations rather than to headquarters:

As foot patrol was replaced by car patrol, and

as more of the police cars came equipped with

mobile radios, the focus of police communica-

‘tions shifted to headquarters, where the base

radio transmitting station was located. Since

fewer and fewer men were on foot patrol each

year, the clerk in the stationhouse found it

necessary to answer requests for police ser-

vice....by calling headquarters and having

a car dispatched to the incident. Command of

the mobile patrol was still in the hands of

the districts, since they told the dispatcher

to send a car; control of the mobile patrol

was also in the hands of the district, since

the patrolmen reported in (via the call box
telephone) after every assignment.
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Gradually, however, more and more of the

requests for police service were handled

by headquarters; a Central Complaint Room

was set up in order to answer the tele-

phone calls from citizens and pass the

complaints on to a dispatcher. The dis-

trict was completely bypassed. The citizen

alarms for the district still terminated

in the district stationhouses but the dis-—

trict clerks just relayed the number and

location of the actuated citizen alarm to

the Central Complaint Room, which sup-

planted the district as the command center.

Although the command function was assumed

by the dispatchers, they had no authority

to command; although the control function

-was in the hands of the district personnel,

they had no knowledge of where their

mobile patrolmen were at any given time. 54

This memo appears to have been an attempt by ADL to present
the proposed system in a way that highlightedits benefits to
the districts, who presumably would have been céncerned about  the
centralizing effect such a system could have. For instance,
considerable attention was devoted in this memo to describing
how the districts would get instant information on car loca-
tion and status via coaxial cable. "In this way," the memo
argued, "the district supervisory personnel are put back in
- e . 55

the loop, with immediate supervisory information." "From sub-
sequent work schedules produced by the consulting firm, however,
in which expansion of the CCS to the districts is listed as
one of the last tasks to be undertaken?eits clear that ADL
considered HQ to be its primary client group. Additionally,
while ADL was trying to sell the system to the districts on
the basis of the information the system would provide them,
there is no obvious evidence that the districts considered the
current lack of such information a problem. Recall that in

the 1967 final report, for instance, the districts had the
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capacity'(after the fact) to compile data on service times

and other activities on district cars but did not.

The BPD's Reaction to the 1967 Final Report

Although ADL hoped the final report would appéal to the
districts, their prihcipal concern was how those BPD personnel
charged with monitoring the project would react to it. As
things turned out, ADL had little to worry about,for the re-
s?onse of the BPD administration was quite favorable.

There seems to be several reasons,K for this pogitive reac-
tion. One of these stems from the publication of the Presi-
dent's Crime Commission report the preceding summer. The in-
fluence of the recommendationé of the Crime CommisSién:on the
Department's thinkingtis:evidenced'by_the‘fact that_Hleand had
Steve Rosenberg (who upon:graduating from MIT's Operétions
Research program was hired by the Department as a Civilian
plannér in the Planning Division) prepare a compafiSonkof the .
recommendations of the Presidént's Commission = - With those
. of ADL. The memo which Rosenberg prepared cited the analysis
in the Sciencé and Technology Task Force Report of ways of re-
ducing response time in order to increase apprehénsion. of
the options described -- public callbox, complaint clerks,
computer and related hardware for a command’and control center,
automatic car locafor system, and l-man patrol car -- the
command and control system was "found" to be most_cost—effective
in terms of seconds of delay saved per dollar allocated. As

it turns out, Richard Larson, who had participated in the
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development of the BPD-ADL application for OLEA Grant #153, was
the author of this analysis, and, accOrding‘to Rosenberg's memb,
the parémeters of the "hypothetical city" were strongly based
on the city of Boston. Thus, the prestigious Crime Commission‘
had»given an extremely favorable endorsemant of a system similar
to that proposed by ADL, and had indicated that such a sYstem
-would only cost in the neighborhood of $200,000.' Moreover, as
Rosenberg noted in his letter to Howlan&, “BostOﬂ 15 (because of
the ADL study) probably as faxr advanced in 1mp1ement1ng these’
particular recommendatlons of tbe Crlme Comm1551on as any 01ty
This meant that Boston could potentlally acqulre a gregt dealhoﬁ-
status if it went ahead and developed'the'systémsiré§§mﬁenaed by
ADL. | | B

An additional reason for the BPD's favorable reactlon
to the ADL report was the fact that the CCS prom1snd to pro-A
vide improved supervlslon of the patrol force. Thlg poxnt was
prqbably not lost on Project Director (Supt.)kHowiéha; Qho
had served as liason with the IACP sdrvéy team (which of éourse
had strongly criticized Boston's existihg‘superviéory.system),
and who was serviné;as Chief .of the Bureau of Inspéctional
Sexvices (the(5ffice charged wi;h monitoring the patrol’force
for irregularities in behavior). | |

These considerations, as well as the fact that the federal
government would.be bearing the brunt of the costs, explain
the adm stration's recep eness to ADL's recommendations.

Nevertheless, despite ADL's autempts in their final report to
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anticipate the criticisms which might be raised in the Depart-
ment as a whole (and to a great extent had succeeded), indivi-
dual actors in the BPD had objections even at this stage. For
one thing, Rosenberg (who was emerging as Howland's protegé)
had disagreed with some 6f the consultant's recommendations, and
‘was undoubtedly disturbed that many of his comments on the
draft of the final report (which ADL presented to the Depart-
ment during the previous sumﬁer) had not been responded to in
the final version of the study. 1In particuiar, Rosenberg had
opposed the firm's recommendation to postpone the computer
installation contemplated by the Department. ADL argued that
if the Department was going to develop a CCS, the planned com-
puter would have.to be designed specificallj to facilitate the
control of operations. ADL ehvisioned that this design process
would be a complicated task, and in the meantime, it would be
senseless for the department to install and teach its personnel
to operate equipment which would probably be fdund inadequate
to the new purposes.58
Rosenberg, on the other hand, apparently was more sensitive
to the pragmatic issues facing the Department.‘ First, because
the computer contract which theADepartment had executed was "can-
cellable at the end ofthe term, or at ninety days notice," he
argued that "no flexibility in planning future systems Zﬁbulg7
be lost by proceeding as ﬁlanned with the system 360." 1In
addition, Rosenberg commented that the "political ramifications
of cancellation at this time would probabiy be disastrous.“s9

It seems that Kevin White, who was a mayoral candidate at

the time, was very outspoken about the
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.Department's gross inefficiency§oone prthem which the new
computer was supposed to. help alleviaté; Also,,du:ing 1967-68
Commissioner McNamara was chairman of the IACP Committee on |
Uniform Crime Recordé which was very "hot" on utilization of
computers by police?l If McNamara and the Department hierarchy
were as sensitive to attitudes of the police community as fhey
appeared to be, they would probably want to avoid the loss of
face the Commissioner might suffer in the IACP if the computér
installation was cancelled. Eventually, Rosenberg's arguments
prevailed over ADL's recommendations on thiskpoint, and the

computer installation continued as planned.



~83-

DEVELOPMENT OF THE COMMAND AND CONTROL SYSTEM

ADL and BPD: Application for OLEA Grant #346

Despite the bepartment's disagreement with ADL over the
way in which the-Department'svdata processing capability would
be developed, Howland indicated on October 26, 1967 in a letter
to the OLEA transmitting a copy of the final repor£ from Grant
#153, fthat the continuance of our association with ADL, as
originally planned, will result in the final solution of a
~great many of the problems pointedfout‘in this (ADL‘S) pre-—
liminary study.‘ This (association) will result in the acqui~
sition by the BPD of records and communications operations
that will serve as a model for other urbén, municipal police
departments." Three days earlier the BPD and ADL had sub-
mitted an application to continuerthe work started during’grant
#153. 1In this proposal, the Department requested a grant of
$160,000, $147,640 df which was to go to ADL. The Department’-»
was to contribute $20,000, 95% of which to be in the fofm of
the salarieé of SuperintendentsvHowland and Téylor, and of two
sergeants assigned to the project on a part-time basis frém
Records and Communications. It is interesting to find that not
only did the Department plan on fulfilling its contribution thru
the salaries of these officers, but aiso requested that OLEA
pay the salaries of a number of other officers who would.be
working with the project in various capacities.

The application's summary statement gives a concise pic-

ture of the intended focus of this new work:
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The aim of this project is to assist the

Boston Police Department to refine and

inmplement a number of recommended changes

in its reporting, records, and communica-

tions system, and subsequently to assess

the impact of these changes. A major

portion of the technical work performed will

be to refocus a planned computer facility

from an information retrieval system to a

switching system as well, for the real time

control of field operations. In this mode,

the integrated computer and communications

systems will also generate many of the

departmental records directly, and most of

the statistical data required by the FBI of

potential use to the department. 62

An important feature of this applidation (and, in fact,

most of the subsequent proposals from'ADL) was,the consultant's
failure to specify exactly how far along the Department would
be in implementing the final report's recommendation at the end
of the proposed grant period. A close examination of the pro-
posal discloses that although ADL intended to undertake variéus‘
activities in each of the areas identified in their 1967 final
report (reports, records, communications, command and control,
and the computer facility), it appears that many of the "majorﬁi
tasks would be largely unfinished at project's end. For in-
sﬁanCe, although several interim changes would be made in the
records and reporting system, design and implementation of a
"completely revised system was. to await the cémpletionfof the
CCS. 1In fact, the application gave attention to each of the
components of what was to be the integrated information system,
but the real emphasis of the proposed work lay with the de-
velopment of the Command and Control System (CCS). Yet, al-
though the proposal indicates that the consultants would be

determining the computer storage, buffering, and switching



-85~ ~

capacity of the proposed system, and would specify the physical
arrangement of the final Command and Control System, the appli-
cation was extremely vague about when this new system would

actually get implemented.

White's Election as Mayor

The success or failure of the ADL effort to introduce new
technology into the BPD was determined to a great.extent by
the salesmanship reflected in its proposals and by its methods
of working with the Department. In addition, however, external
actors playéd a significant role. One such actor was Kevin
White, who became Mayor of Boston in Janua%y 1968. White saw
the BPD "...in terms of high absenteeism, l@ng lists of officers

|

injured on and off duty, an overall lack ofaefficiency, and
éﬁespite McNamara's attempts at reform7'a degartment totally
set in its ways, resisting change at all costs and interested

primarily in protecting its own."63

Reforming the police depart-
ment, therefore, became one of the goals of his administration.
In White's view, however, McNamara was not the man to carry out
this job.64

McNamara had originally been appointed Commissioner in
the spring of 1962 for a term of five years. 1In 1967,‘then

Mayor John Collins appointed him to a second five-year term.

According to Boston Magazine, at the time of White's election,
McNamara was considering retirement -- that is, "until he found
out that White had already located a replacement for him" At

that point, "/e€ /nraged by White's jumping the gun," Mc-
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Namara decided tovstick out his five-yeér term. This was the
beginning of a "cold war" between the BPD and the Mayor that
lasted until the spring of 1972. While he served his second
term as Commissioner, McNaméra (who apparently had given up

most of his hopes of reforming the Departmen£ by this time) con-
tinued to relinquish much c¢f his authority to his subordinates.65
The remainder of.his tenure was characterized by "érudging coép—
eration between the Department and the mayor, and little or no

rapport between the Department and the c‘ommunity."66

ADL and BPD: OLEA Grant #346

Despite these.tensions, when in June of 1968 the BPD re-
ceived wordxduﬁﬁthe OLEA had confirmed their application, White
gave his immediate approval for expenditure of the grant award.
The total award was for $134,450, or roughly $27,000 less
than the initial‘request. Of this amount, $133,090 was to go
to ADL. |

It was after the approval of this second grént request
that greater interaction -- and conflict -- between the BPD
and ADL began. On August 6, 1968, Steve Waldron of the ADL
staff submitted a progress report to Howland which'outlined
the BPD-related activities undertaken by his firm since submis-
sion of the application to OLEA. On several occasions during
the spring, despite the lack of a contract, ADL had prepared
quick paper studies and evaluations of various pieces of
communication equipment which the Department had been interested in

purchasing, and had helped'in the selection of vendors. However,
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it was not until the grant award was annéunced that ADL attempt?
ed an evaluation of the new computer system which had been |
recently installed. |
ADL's appraisal of the system was rather harsh and conveyed>
a much more negative image of.the Department's administration -
than had earlier reports: |

Our initial examination of the computer hardware
installed in the police headquarters indicated
that the configuration is likely to be inadequate
for all but the very short run needs of the de-
partment...... (After talking with IBM and J.R.
Reilly representatives, who had supposedly advised
the department on hardware to buy)...The con-
clusions we draw from these meetings, from con-
sultations with computer experts at ADL and else-
where, and from study of relevant documents are
as follows:

a. No substantive and systematic examination of
the department's total medium and long range
requirements preceded the spec1f1catlons of
computer hardware.

b. The new computer will do little more than
duplicate the functions already satisfied
by the IBM 407 accounting machine currently
in use, but the cost to perform these func-
tions will be increased substantially......

c. On-line access to stolen car information -
cannot be furnished 24 hours per day without
substantially impairing flexibility....ee..

d. In its present configuration the machine will
support only one of the police application
programs which IBM reports to be available,
namely a UCR package....... 67

Upon discovering the inadequacy of the installed equipment,
ADL tried to piece together how the choice was made. Its
findings were also quite embarassing for a number of the

involved parties:
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The real reason for the selection of the
particular hardware now installed will
probably never be known, but it is evident
that no one is eager to assume responsi-

~bility. J.R. Reilly reports that his firm
had no responsibility for machine selection
or for systems work on which the selection
was based. The IBM representatives involved
in the sale of the machine are no longer in
evidence, and little record of their acti-
vities appears to remain.

However, the limited info that is available
suggests how the decision could have been
reached. IBM and J.R. Reilly and Co. are
convinced that the department is barely

capable of working with the present computer
system, and that anything more would be too
complex to be understood and maintained by
the present police-programmers. IBM reports
that if it had specified a machine with mocre
capabilities, the department would not have
agreed to lease it. IBM contends that it .
sold the department as much as it could sup- .
port at the time the sale was made and. that:
the department would not have been able to:
obtain funds to lease additional hardware. -
IBM expects to supply more hardware in the -
future, including at least another 32k of -
memory, and is fully aware that the present
hardware is inadequate for future require-
ments. In the meantime, the department can _
learn about computers on the machine it now - »
has, eliminate its 407 accounting machines, ’
and enjoy the advantages (whatever they may

be) of a computerized stolen car file. -

We question whether these benefits are worth
about one hundred thousand dollars per year... 68

Given the administration's fixation with the “political
ramifications" of the computer, its very possible that in
selecting the equipment the Department really hadn't been con-
cerned with whatvthe computer could do, just so long as they -
could say they had one. It is also probably true that the
Department personnel working on the system's specifications had

little formal computer training. This suggests that the De-
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partment was very susceptible to any suggestions which the consul-

tants might have made. |
In the August memo, the ADL staff aiso announced that its

time horizon, along with its conception of the project task,

haé shifted. After a brief review of the benefits wﬁich would

accrue to the Department from the completed CCS, ADL revealed

that it "...may not be possible to accomplishfit’éihstallatidn

of the CC§7'within the time of the present project. Conéequent—

ly, we will develop a more limited system, in parallel, for

early implementation. The details of this system will be

reported in a memorandum already in progress."69
Thus, in their first formal report to éhe BPD on the pfo-

ject,’three months into the twelve-month terﬁ of Grant #346,

ADL had begun to hedge on the time hotizén f&r completion of

the system, and indicated that they had made what appears to

be a unilaterial decisioh to develop, for the time being, only

a limited CCS. What they didn't make absolutely clear at this

point, however, was that this limited CCS was not to be a 1imit—'

ed "production" (operational) system, but instead its usé would

primarily be confined to serving as a training tool tobfamili—-

arize the dispatchers with the approXimate design and operation

of the CCS. Moreover, ADL's‘underlying justification for this
incremental approach was that before the fiﬁal CCS could be
developed, the "bugs" in the basic design and the idiosyncracies
of the users would have to be discovered and modifications made.
It could be argued, however, that it did not make much sense

for ADL to wait until after the basic (prototype) system

was designed and implemented, before soliciting the opinions
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of the future users.

Most impoftant, ADL ended the progress repoft with an
announcement of the magnitude of Omnibus Crime Control funds
which were potentially available to the BPD, and volunteered
the firm's help to try to get some of it for the Department.
To this point, ALD's reestimation of the time and éffort neces-
sary to make the CCS operational seemed innocent enough (al-
though one wonders why the consultant. did not realize the
difficulties of the task earlier, and why it could not be more
specific about work schedules). HoWever, the disclosure of
ADL's interest in future funding possibilities apparently
raised some concern among the McNamara administration about

- the expectations of the consultant.
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DEVELOPMENT OF THE PROTOTYPE SYSTEM

The Prototype's Functional Specifications and the Emphasis on
Control

The consultant's draft of the functional specifications
for the limited CCS were submitted to the Department's admini-
stration in two parts, on December 29, 1968, and January 4, 1269.
This document was significant for several reasons.70

First, Working Memorandum EDG-3 (as the draft was titled)
outlined a :eviSed schedule for the CCS project. The proposed
schedule included six phases. Phase One was concerned with
development of the simplified CCS, with therther phases focusing
on expanding the capabilities of the system %nd the districts’
access to the system. Although no specific dates were included,
this was another indication of the view whichyADL held (or was
trying to market to the BPD) that develbpment of the CCS was to
be a long-term project.

Perhaps more important, from reading the Working Memdrandum,
one can get the impression that the CCS configuration was not
being developed very systematically, and that decisions
on equipment and other aspects of the design were being made in
a seriously uncoordinated fashion. For example, the principal
staff author of the memo assumed a layout for the proposed command
and control center which failed to correspond with either the»
Department's existing dispatching system or the layout sﬁggested

by another member of the ADL staff.71

This prior layout had
not only already been approved, but it had been used in the

previous months in planning the redesign of the Department's
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telephone network with NET&T. Moreover, as a result of using
this latest layout proposal in making design calculations, the
number of computer terminal displays which the memo said would
be required was less than half of the figure which had been
given to the Department in earlier discussions.

While ADL's priorities and decision-making process
became more discernibie during late 1968 and eariy 1969, its
emphasis on improving management's control of the field force
began to be much more obvious in all aspects of its work for
the BPD. In January of 1969, the consultant released a memo
proposing a radio communications system for each patrol car
which, like the CCS, would probablyvincreaSe'headquarters'
ability to monitor aﬁé supervise the performance of the indivi-
dual patrol cars.72 'The communications system package for
each patrol unit which ADL proposed included mobile and portable

radios (so that the patrolman would have few good reasons to be
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out bf touch with the dispatcher), a car locator, é selective
‘calling system, and a car identification system (to identify
the source of radio transmission); |

The selective calling device was a particularly interest-
ing suggestion. This piece of equipment had two functions:
to switch on a light in the patrol car, signifying that the
dispatcher acknowledged the car's desire to communicate and
would call back as soon as radio traffic permitted; and to turn
on the siren and/or overhead light to attract the patrolman's
attention in an emergency if he is out of his car.

What the memo didn't detail was why this second function
wouid be necessary if the patrolman was supposedly carrying a
portable radio with him at all times. According to several
sourceér%ho were working in the deparﬁment‘around>this time,
however, the dispatchers had considerable trouble contacting
units. After completing a series of assignments, many of the
patrol units would remain off-the~air, feeling that they'de—. T
served a break, and would not acknowledge the dispatcher's re-
quest that they identify their status. In fact; at times the
only way for the dispatcherkto obtain a car to service an in-
cident was to actually describe the nature of the call over
the air,>which tied up.valuable transmission time. At such
times, if the incident was an emergency or promised excitement,
many of the missing cars would suddenly "come to life." In
suggesting the selective calling device, the consultant was
apparently hoping that the threat of activating their siren

(which is annoyingly loud for the occupants of a patrol car)
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would be an incentive for the patrolmen to stay in closer com-
munication with the dispatcher.

Control-oriented suggestions like the selective calling
device made ADL's objectives evident enough that members of the
Department were again moved to directly comment on the consul-
tant’'s work. Not surprisingly, the first reaction came from a
lieutenant from the Central Complaint Section. On March 21,1969,
‘'Lt. David Silverman submitted a memo to Superintendent Howland
outlining his general impressions regarding the deficiencies of
the current system of command of the patrol force and the poten-
tial of technological solutions. Silverman began by describing
the problem of the overlap of command authority which ADL
had noted in earlier memoranda. However, Silverman's descripﬁion
of the existing command and control system differed somewhat
from the consultant's, most significantly in regard to the
number of parties which exercised authority over the patrol force:

The operational function as it exists today is
divided up threeways with varying degrees of
control exerted over the patrol force. The
primary command of the Boston Police Department
patrol units rests with the Bureau of Field
Services from which car assignments and
changes in the status of vehicles and deploy-
ment is made to cover various contingencies
that arise from time to time. Secondary
controls or straight transmissions of assign-
ment in response to calls from the general
public for police service are supplied by the
turret at the present time. The third level

of command and control exerted over the nor-
mal operations of the department are at the

district level and are occasionally correlated
with the turret operations. 74
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- Thus, Silverman saw the overlap of authority as actually in-

volving three parties (Bureau of Field Servicés;,dispatcheré, dis-

tricts) rather than just the two (dispatchers and districts)
identified in ADL documents?s To partially alleviate the pro-
"blem of conflicting authority, Silverman suggested thét the
Departmént remove responéibility for turret operations from thé
Bureau of General Services, and locate it instead under the
Bureau of Field Services (previously the Bureau of Eield
Operations). However, as the rest of Silverman's memo indi-
caﬁes, this action would probably not .go very far in correcting
the problems of control: |

The proposed survey (ADL's Working Memorandum)
endeavors to automate a system that...is

splintered and fragmented among three main com-
-peting units (by that I mean that each one can

call cars and give them specific duties and
assignments without the knowledge of the other

and often working at cross purposes or both

working on the same type of assignment without

the knowledge of the other)....At the present

time the dispatcher in the turret has no con-

ceivable knowledge as to the location of cars, R
who is on the air, where these cars are, or even

who is in them...{T)he status of the cars keep
changing from minute to minute without inform-

ing the turret. Cars go into and out of service

for any number of valid reasons, and when the

turret inguiries of the district as to where

a certain car is, the response is often -- oh,

I had to combine two cars, or he had to cover

the wagon, or he went homesick and we forgot

to let you know -- and a whole host of other
explanations.
The dispatcher assumes that the cars are clear and
on the air when the officer informs him of this
but often the car is at the other end of the _
district....(a) car may well be around the corner
from a serious emergency or crime taking place

and the dispatcher has no knowledge of this.
Devices of an electronic nature would eliminate
this fault of the present system. 76
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‘Silverman's perceptions of the basic problems of the exist~
ing command system were fundémentally the same as those held
by ADL: that authority for command was frégmented and over-
lapping, and that those sharing this authority were unlikely
to know what a particular car was doing at any instant. Both
ADL and Silverman avoided coming out with an explicit recommend-
ation to centralize control of command  authority (although
ADL's proposed CCS, as well as‘putting the»turrét»personnel.
under the Bureau of Field Services, wculd began to do‘just
that).‘ In regard to the problem of a lack of knowledge of what
the cars were doing, both ADL and Silverman suggested technoio-_
~‘ gical solutions. What is most interesting, howeve:, is that
-:Silverman felt’the solution lay not inva CcCs, contrafy ADL's
claim, but in some of the less sophisticated devices the
'dpnsultant had suggested in its memo on a propoSéd future patrol
cér communications system. Specifically, Silverman‘stated
that "the failure of the past has been that the tﬁrrét does not”

have locations devices and cannot tell which car isltransmitting

at a given time" (emphasis added). Moreover, rather than im-
plementing an expensive automated car locator system, Silver-
man offered that "a master contfol chart and a simplified -
numbering system for each vehicle could go a long way in im-.
proving £he efficiency and control capability exerted by the
turret as well as eliminating mény false or superfluous trans-

missions that violate the communications network integrity.“77

v
R Y
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Whether Silverman's sentiments reflected the feelings of
a considerable number of the command staff or not is uncertain.
What is known is that when Roéenberg (who'was expanding his:
role in the federal projects in anticipation of Superintendent
Howland's forthcoming retirement in the fall) had a series of
meetings with ADL in April 1969 to discuss the Working Memoran-
dum, he largely stuck to narrow technical comments 6n the pro-

78 These discussions also dis- -

posed functional specifications.
tinctly reflected Rosenberg's interest in the control aspects
of the CCS. For éxample, Rosenberg repeatedly mentioned that
the Department Wanted a way (via the CCS) td!flag vehicles
that were off the air for more than twenty miputes. In these
meetings it was evident that the administratién was committed
to proceed with the CCS (although perhaps énlf because the
federal government was paying for most of it), and was excited
about whatever additional margin of control over the perform-

ance and use of the patrol force which the system would give

headquarters.

ADL and BPD: Application for LEAA Grant NI-69-007

The influence of Silverman and Rosenberg's comments on -
the consultént is apparent in the application for another grant
which was submitted to the OLEA a month before the termination
of project #346. Unlike the previous ones which had suggested.
research and work on a number of the information system com-

ponents besides the CCS, this application was almost entirely
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devoted to discussion of the prototype system. Moreover,
whereas in the eaflier proposals the consultant had taken
péins not to threaten or insult the districts, in the May 1969
application, the consultant insinuated that many of the ways
in which the district commanders employed patrol units were
illegitimate:

Another reason for creating a command and
control system...{(is the fact that) there
are many periods when not a single patrol
car is available to be assigned.to a new
incident...Good records are kept on service
incidents which involve crimes, public
disturbances and so forth. Very sketching
records are kept on such housekeeping acti-
vities as taklng cars to be repaired, trans-
porting prisoners and so forth....

The number of housekeeplng events exceeds
the number of law and order type incidents.
More importantly, the time spent on the -
average housekeeping event is longer than

that spent on the average service incident.
Therefore, the fraction of cars that is un-
available for assignment due to internal -
business is often double that which is un-
available due to public—-related business.
Unfortunately, this condition is very difficult
to observe both because of the sketchy records
kept and because events are so numerous that

it has been hard to justify the cost of examin-
ing them. A close examination shows that a com-
bination of discipline of the patrol operations
and the substitution of other means to carry
out some of the housekeeping functions would
greatly increase the number of patrol cars
available at any time. 79

The ADL proposal apparently incorpoated Silverman's concern
that the districts' reassignment of patrol units to various
tasks often impaired the Department‘s ability to respond to
citizen calls for service. But unlike Silverman, (who toock

the position that, though such assignments should be better
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coordinated with the dispatcher, they represented valid uses of
the patrol units) ADL inferred that many of their activities
were unnecessary, presented opportunities for derelection of
duty by patrol officers, and represented an unwarranted usurpa-
tion of the dispatcher's control of the patrol force. This

new attitude toward the districts seems to follow from the
emergence of Rosenberg as Howland's successor. According to

a number of sources, Rosenberg was extremely critical of the
districts' autonomy, and of headquarter's inability to effec-
tively supervise the patrol force.

In the May 1969 application, ADL also iptroduced a new
project schedule. ADL submitted that the development of the
CCs could be viewed as three phases. Phase I was considered
to be the first "brief" study of the department. According to
the consultant, the Department was currently engaged in Phase
I1, during which the recommended changes which the consultant
had felt needed more support had been "buttressed by more
work." In addition, during this "phase" ADL claimed that they
had also "created and examined a large number of systems for
information management and the control of field operations.”
Work in this area had supposedly gone so weli that ADL pro-
fessed, "we have finally come down to ﬁhe specifications of a
particular system which we believe can be installed in the
very near future. Implementation is well.under way...."80

According to the proposal, the objective of Phase III of
the project, which the Department would shortly be entering

upon approval of this new grant request, was to create what
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was termed a "preliminary" command and control system for use
in the command center ("the turret") of the BPD. The develop-
ment of the prototype CCS was just the first of a series of
tasks which would be involved in the eventual installation of
the "preliminary" system. Although the time table was left
vague, the indications were that this process would take con- .
siderable time. Moreover, ADL's utilization of the term "pre-
liminary" suggests that theconsultant was also hoping
for additional work with the BPD following the CCS' installa-
tion. ‘
In addition, the application disclosed that ADL had made
the decision to base the full CCS on an IBM 350/40 with 128K
bytes. Because of the bad experience which tﬁe department had
had - ' in choosing their existing computer system, ADL
probably felt obligated to justify this unilateral decision
to the BPD. 1In the proposal, ADL iterated the benefits which
would accrue to the Department by remaining with IBM:
First, the men who operate the present machine
are familiar with the type. More importantly,
a softward package which comes close to per-
forming the desired operations has already been
put together and operated by IBM on similar
machines in San Francisco. In other words, we
are staying with an IBM computer in orxder to
take advantage of their experience with parti-
cular software and to take advantage of their
support in implementation of the system.

ADL apparently expected similar support from Sanders, manufac-

turers of the computer terminals the consultant had decided to

use for the CCS:
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The software package in operation in San
Francisco...uses Sanders Associate Dis-
plays. Sanders has a strong interest in
expanding the market for their displays

in non-military areas, and as a consequence
has guaranteed strong support for our pro-
gramming relative to the displays. One of
the primary architects of the Sanders/IBM
system in San Francisco is now employed by
them in Nashua, New Hampshire, and is avail-
able to us, together with other experts in
displays technology.82

As we've mentioned, the McNamara administration, or at
least those individuals in it who were charged with monitoring
the federal projects, were very excited about the possibilities
offered by the CCS. By the time of this new application, how-
ever, they had become increasingly concerned with ADL's slow
pace. Although the consultant had managed to develop the func-—
tional specifications for the prototype during the previous
grant's term, many of the other tasks which ADL was supposed to
perform under the contract for grant #346 were incomplete. The
consultant's progress was especially slow in those tasks not
diredtly related to the CCS. As in San Francisco, because the
consultant had considered the high technology item its primary
focus, it may have been devoting inadequate resources to the
other facets of the BPD project.

Nevertheless, since the Department did not have the in-house
technical ability, if it wanted the CCS, it would have to go along
with the consultant. Another incentive for the BPD to continue
with ADL, in spite of the consultant's less than exemplary record,

. 1]
was the fact that the federal government would be paying the

lion's share of the costs. While the Department was not foot-

ing the bill itself, those members of the McNamara Administra-
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tion charged with monitoring the projects were interested
enough in the system to take steps to hasten its development.
For instance, in their contract with ADL for the new grant,
#NI-69-007, the BPD stipulated that the prototype was to be
inétalled and evaluated during the upcoming grant period;' More-
over the Department specified that all work not completed by

ADIL on grant #346 was to be completed during #NI—69-—007.83

White Versus the BPD

We've previously mentioned that the Department's adoption
of technological systems was in large part a reaction to
criticiéms of the Department by external actbré. For instance,
the 1962 IACP report had put strong pressures‘on the newly |
formed McNamara administration to attempﬁ sweéping reforms in
the BPD. The administration's efforts at reform during the
early and mid-sixties had been hindered by the lack of support
from city hall, énd by the>Commissioner's apparent unwillingness
to replace officers who resisted change. As time went on and
the political pressures eased, McNamara began to delegate more
and more responsibility for "carrying the ball” on reform to

84 like Howland. (Howland, of course, was the indi-

subordinates
vidual who initiated discussions with the OLEA regarding the
development of an integrated information system.) However, in
the first two years of his administration, Mayor Kevin White
launched several investigations into the BPD's operations which

brought renewed pressure on McNamara's administration to demon-

strate progress in reforming the Department's basic deficiencies.
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Kevin White attributed his 1967 mayoral victory in large
parﬁ to the black vote, and developed the Model Cities Program
as a way to repay the black community and to respond to the dis-
ordexrs of the previous summer. As part of the proposed program,
the city administration devised a police-community relations
plan for the model cities area which concentrated on increasing
minority involvement in the operations of the BPD: Some of
the main points of this plan were:85 |

1. The Model Cities Staff would have the right to set.
standards for police operations in the area.

2. The legislature would be urged to paés emergency
legislation giving the mayor authority to appoint
to permanent status specific number of qﬁalified
patrolmen, officers, and administrators. .

3. A Police Advisory Committee composed ofvarea residents
would be set up. It would specifically include some
persohs_who disagreed with the police.‘.’ : S

4. A community institute for police officefs Wéuld be
established. Courses would be taught by area resi-
dents and attendence would be méndatory. |

5. Psychological testing of all policemen‘for,the pur-
poses of identifying authoritarian personalities (de-
fined as those exhibiting suspecious or sadistic
tendencies) would be required.

6. Volunteer citizens' security patrols would be publically

funded and integrated into regular police work.
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7. Criminal records would be waived as disqualifying
factors‘in some instances in order to permit se-
lected men to become police officers.

Since many of these‘proposals represented an usurpation
of the power of the Commissioner end the'Cemmand Staff, oppo-
sition from the BPD administration was expected. As'things
turned out, however, the mest potent opposition was from the
rank and file. When White submitted the model cities proposal
to the city council for approval, the council passed the ordi-
nance on to the Boston Police Patrolman's Association (the
police union)86for their approval of provisions relating to
police. ‘The redrafted version which the BPPA returned, and
which was subsequently approved, eliminated those sections
' which;proposea hiring men with criminal records, waiving civil
service requirements, using psychologicél tests, hiring neigh-
borhood security patrolmen, and authorizing the Model Citiesv
Agency to oversee police operations. -

Mayor White's attempts to expand the BPD Cadet ?rogram met
a similar fate as that experienced by the Model Cities ordinance.
‘White felt that using police cadets for'particular choree would
free paﬁrolmen for actual police duties. Furthermo;e, as a :
result of the contract which the recently established police
union had wrested from the city administration in March 1968,
police salaries had dramatically increased across the board,
making the performance of clerical functions by sworn officers
prohibitively expensive. The cadet program could also‘be.used

as a vehicle to increase the recruitment of blacks for the

Boston police force.
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At first, BPPA did not oppose the proposed expansion.
However, when in July 1968, White proposed to hire lOO_addi-
tional police cadets to direct traffic (particulariy in downtown
Boston) , the union came out in full force against the Mayor's
proposal. One observer of this étruggle saw seVerai reasons
for this opposiﬁion:

First, there was undoubtably an anti-black
animus among significant components of the
Boston police force, and the resistance to
the police cadet program reflected resent-
ment at the recruitment of more blacks.
Second, the traffic assignments in downtown
Boston generally were desirable because the
policeman became familiar with influential
citizens and businessmen. Also, traffic
assignment was viewed as preferable to
walking a beat. 88 :

Whatever the reasons for their acﬁions, the BPPA'was able
to muster enough influence to block the passage of the cadet
program ordinance when it came before the city council.

Despite such setbacks, White continued to work for.the re-

form of the police department. In 1969, concerned with the

Department's high cost, citizen dissatisfaction, aﬁd'indications: v

of corruption, he formed a Task Force on the Police and in-
structed them to evaluate the Department's operations and come
up with a list of recommendations for improvements. The Task
Force's report paid particular attention to suggestions for
narrowing the police function, upgrading personnel, and improv-
ing the allocation of department resources:

1. Relieve policemen from serving as downtown traffic

officers or as station‘clerks and replaée-them with

civilians so that additional manpower can be used in
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the field.

2. Assign personnel according to need, as.determined by
crime trends and service calls. This would mean
transferring a number of mén from day to night shifts
and from quiet to more active districts.

3. Rotate personnel between shifts and among the various

communities so that no one remains too long in any
one assignment. |

‘4. Increase supervision at all levels by promotinq more
sargeants and puttiné them in marked cars and by plac-
ing a deputy superintendent in charge of groups of
districts. |

- 5. Recruit younger, better educated‘officers and see
that promotions go to the same'type of men rather ;7
' thah to those with seniority.A

6. Increase sensitivity training for all officers so that

| a greater understanding of minority problems is de- -
Veloped.

Though the Commissibner might have ignored (and let the
rank and file oppose) White's earlier suggestions, this report
was a direct attack on hié administration. In effect, the Re-
port reissued the criticisms which the IACP had focused on the
BPD éeven years earlier.90 It was the same as saying that
McNamara's administration had been unable to do a sinéle thing
to significantly improve the Department in McNamara's one and
one-half terms as commissioner. The police were still poorly

trained and deployed. Officers were still engaged in non-
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?olice tasks which (with the.rise in_salaries paid to the
Department's sworn personnel) cost the taxpéyer unnecessary
docllars. The Department was decentralized and poorly co-
ordinated, and exercised inadequate supervision of the patrol
force. Méreover, the Department was not responsive to the
needs of a significant segment of the population of Boston.
The Annual Report from the Commissioner for 1969 (which
was issued in January 1970) demdnétrated that the McNamara
administration had indeed taken the Mayor's Task Force Report
very seriously. For almost every aspect of its operations
which the Task Force had criticized the Départment reported

that some type of reform had taken_place.9l

To bring greater
supervisory capability to the patrol operation, tﬁélvé addi-

- tional marked cars had been purchased‘énd assigned to patrol
sargeants at the district.level. The number of active patrol
superviéors had been increased through additional]promotion_

of patrolmen to sargeants. The thirteen districts wére groupedf
into'six divisiohs, and a deputy superintendent Was'appointed
for each one.

Most important, in the BPD's summary of its réform achieve~
ments, its technological projects figured prominantly?2 For
instance, the report pointed to the Command and Control‘Systém
being developed as one of the ways that the BPD was trying to
improve supervision, as well as reduce response time to emergency'
calls. (in fact, the Task Force Report had probably been a

strong factor in the BPD's decision to continue with the proto-

type's development). Moreover, the report mentioned that the
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Department was continuing to seek out innovative programs which
would help the Department exploit technology to better Qllocaté
its resources. | -

A number of thé "reforms" instituted by the McNamara
administration since 1962 had very little substance to them, and
undoubtably were only carried out because the Department Qasv
under pressure to produce an image of inhoﬁation. The adminis-
tration did pursue more substantial changes in many aspects of
the BPD's operations,'but its efforts were rarely forceful.

If any resistance by the Department's tareer officérs or city

- hall emerged, the proposed reform was usually éborted. The oppo-
.sition of city hall to the IACP recomméndations, in fact, had
been a prime reason why McNamara had been able to accomplish so
little during his first term. However, the 1969 Task Force Re-
port indicated that White was going to actively seek out many of
the reforms which city hall had heretofor opﬁosed. Consequently,
the environment for change seemed muéh more promising. T

White and McNamara &ere both in agfeement on the need to
civilianize the traffic function,93so it is not surprising that
this was picked to be the first of the Task Force's recommenda-
tions that the two would try to implement. Basically, they
proposed to hire fifty civilians to act as traffic directors
in the central business district. White also sought' to hire
50 civilians to handle administrative and clerical tasks at

headquarters, a proposal about which McNamara had some reserva-

tions.
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The BPPA's opinion of the proposed changes was very nega-
tive:

Inside clerical jobs and downtown traffic
jobs are cream puff jobs and they (the
patrolmen) don't want to give them up.
Their answer to the call for more cops
fighting crime is to hire more men, not
reassign some men and replace them with
civilian scum.

As a result of the opposition of the BPPA and a number of
businessmen, the ordinance to civilize the job of traffic
direction was defeated by the city council. White was able,
nevertheless, to persuade the city council to fund his civilian
clerk program. Thus, the BPD annual report was able to state
that fifty civilian clerks had been hired to release uniformed
police officers for duties in the field. However, as had been
New York City's experience when that department tried to civi-
lianize its clerical work, the end result was that headqﬁarters
had "50 clerks, plus 50 cops (which) they were supposed to
replace still inside doing clerical jobs."95

Once again, though McNamara believed in the reform being
undertaken (in this casé, civilianization of the Deéartment's

clerical function), he seemed to be unwilling to take the

forceful actions necessary to insure its successful implementation.
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If any meaningful changes were to be accomplished, it appeared
that the BPD would need an individual in a position of power
who was more forceful than McNamara. A prime candidate for

‘ such a leadership role was Steven Rosenberg.

Rosenberg Begins to Press ADL

By February 1970, Steve Rosenberg has been appointed as an
administrative assistant to McNamara and as Director 6f the
Department's Planning and Research Diviéion. Moreover, he had
also been selected to serve as Howland's successor in the role
of Project Director of the federal grants (cﬁrrently, grant
#NI-69-007). Almostrimmediately, Rosenberg ﬁgde it clear that
he was less than fully satisfied with the ‘job ghat~ADL had been
doing. For instance, in a letter to the National Institute of
Law Enforcement which Rosenberg sent bn February 4th, he indi-
cated that most of thé project areas in which significant pro-
gress had been realized were those which Department personnel
had largely taken the responsibility for developing. According
to the letter, when it became obvious that ADL was persisting
in concentrating its efforts on the prototype's development,
Rosenberg, Howland, and a handful of BPD personnel had taken over
and done the bulk of the work accomplished‘to this point on the
callbox system, the coaxial cable system, and the field report-
ing systém.

Moreover, despite the supposed concentration of effort, ADL
did not have too much more to show in regard to the CCS than they
had the previous summer. One reason for this was some difficul-

ties which
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ADI, had encountered with the programming language selected for
the CCS. Although developed by IBM and IBM users, the FASTER
programming package which the consultant had chosen was not
fully documentéd or widely available. As a result,.considerablé
time was required to collect the basic data necessary to de-
sign and program the system. However, Rosenberg's letter to
the National Institute conceded that even when one took into
account such unexpected delays, progress on the CCS seemed to
be extraordinarily slow. |

The new critical reaction of the -Department to ADL's work
required a strong response from the'consultant.bbThus, in the
final version of "Functional Specifications of a Protétype
Command and Control System for the BPD," which the consultant
sent to the National Institute on February 18th, ADLfsought to
justify its slow progress by describing the'greatfcomplexity,of
the system under development, and the subsequent néed to exercise
'great care and to "provide for orderly and evolutionary progress

‘ - n9e6 , :

from one well defined phase to another. 1In their presentation,
the consultants were also careful to reiterate why developing
an initial prbtotype system was such a crucial and'unavoidable
step in this processQ .
| The prime reason for developing a prototype
system first is the very complexity arising
from an imprecise knowledge of realistic man-
machine interactions; lack of previous ex-
perlence gained from operation of a similar
system in a similar environment; incomplete
software packages requiring extensive analysis
to determine where, how, or whether to patch
to provide needed features; and the need to

combine the hardware of different vendors.
Another factor to be considered is the level
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of skill required to operate the system
and the caliber of personnel required to
maintain it. 97
In what appears to be a further attempt'to,calm the BPD's
~growing concerns with the CCS project, in the report to the
National Institute, ADL presented a summary of the features
and benefits which the Department could look forward to upon
installation of the full system. The list of benefits which
ADL developed at first appears quite impressive. However,
scrutiny reveals that about half of the items are either dupli-
cations of benefits previously mentio?ed,’or are features which
will not be realized unless substantial work over the above |
implementing the CCS is undertaken.98
In hindsight, i£ appears that ADL probably could have
done a much better job of allaying-the doubts of the BPD if
they had simply indicated a tentative date for installation of
the prototype. 1In its May 1969 application for OLGA Gran NI-69-
007, the consultént had indicated that "implemeﬁtation was

well underway." Yet, nine months later, the “Functional~Speci;

fications..."

presented no evidence which would convince
an otherwise sképtical bepartment that;yin fact, significant
progress had been made since Rosenberg's meetings with the ADL
staff the previous spring. | -

.As a result of ADL's failure to present what Rosenberg
would consider a satisfactory response to'his expressions
of displeasure with the CCS' progress, during the Spring of 1970

the Director of Planning toock a number of steps to determine

details of the CCS' status and to minimize any delay in imple-
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menting other projecﬁs which migﬁt be caused by ADL's slow
pace. For example, kosenberg phased out ADL's involvement in all
of the Department‘s projects which were not inseparately tied to
the CCS. He also began to seek out other consultants to perform
afnumber of tasks‘ancillary to the CCS (such as developing a geo-
graphic base file and monitoring the reconstruction of the commu-
nications command center} which had originally been considered
part of ADL's purview.

Despite the fact that the consultant had failed to achieve
a number of contractbobligations associated with grant NI-69-007
(which had included completion of both the‘prqtotype CCS and the
new records and reporting system), the Depa}tment decided to go
along with ADL in submitting the May 1970 gfant application. How-
ever, Rosenberg's patience with the conéultagt had grown exceed-
ingly thin. LEAA approval of the latest grant request, which was
for an additional $100,000, was received by the Department in
September, 1970. At that point, however, Rosenberg informed ADL
that, despite the official October 1lst startup date on grant 70-
107&, before he would finalize the contract 6n this latest phase
6f the CCS development he wanted to seé a much more detailed work
statement from the consultant than had appeared in the application
itself.”? |

Additionally, during the spring of 1970, Résenberg pressed
ADL to specify the technical progress whiéh had been achieved
during the latest grant period, as well as the work which remained

and an expected date of implementation. In the Project Plan which

ADL developed as part of its May 1970 application for further fed-
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eral support of the CCS project, theconsultant had responded to
such pressure by providing a list of the various technical
functions which would be accomplished during the upcoming
'grant period. However, although this list was one of the most
detailed work schedules which ADL had provided for the Depart-
nent to date, it was still extremely vague about the exact
nature and relative timing of the tasks. ADL
still claimed that "because of the inherent complexity of the
work to be done and because it is not possible to arbitrarily
separate each activity from the others’, accurate forecasting
of the work to be completed within a specific time period is

' 100 :
not possible."

Moreover, the Project Plan gave little insight into the
amount of technical work that had already gone on prior to this.
date. The limited information which the Project Plan did con-
tain on the work accomplished by ADL in the previous months
was hardly something which inspired kudos:

In terms of work accomplished to date a major
achievement has been the completion of the
"Functional Specifications of a Prototype
Command and Control System for the BPD'......

( Thisdocument, it should be remembered,
essentially had been completed in January

1969, almost a year and a half earlier).
.+...The past few weeks have seen a concentrated
effort to transliate the functional specifica-
tions into a viable software oriented toward

specific central processing hardware an display
terminals. (emphasis added) 101
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EXPANSION OF THE BPD'S PROGRAM FOR EXPLOITING TECHNOLOGY

While Rosenberg was demandingvmore accountability and pro-
ductivity from ADL, Mayor White became embroiled in another
strugglevwith the BPPA. A.major result of this latest dispute.
was even gfeater pressures on the McNamara administration to
use its resources more efficiently; According to Rory Albert:

This issue started with the Hemenway Street
disturbances during the Cambodian turmoil,
when the police interceded and, according

to the New York Times report of May 15, 1970,
"indiscriminately beat people, broke into
apartments, and threw rocks and bottles at
people from the tops of buildings." White
charged the officers with overreactlng.' Two
months later, at a second disturbance in the
same area, a bank was firebombed and an apart-
ment was set on fire. The police refrained
from even entering the area and White charged
them with underreacting. The BPPA, by now un-
sure of how the cops were supposed to act, .
lashed out at White. They accused him of
handcuffing the police and of ordering them.
to stay out of the area. White was furious
at the BPPA; and their relationship, which
conceivably could not get any worse, hit a
new low. 102

- This "falling out"” did not last very long, héwe?er. Within
a few weeks, a meeting had been held between the leaders of
the BPPA and White. As a'result of this meeting, the BPPA
- decided to endorse White's primary campaign for the Democratic
gubernatorial nomination. In return, White indicated that he
would change the officers' work schedule from five days on,
two days off to four days on, two days off. He also indi-

cated that he would see that a "Minimum Manning" Program would
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be instituted by the Department. Under this program 50% plus
one of the cars in each district'would man the streets at all
times. Finally, White gave his guarantee to the union that
the Department would continue.to use two-man cars exclusively.
The new working schedule, together with the holiday and
sick leave benefits secured by the BPPA, meant a decline in
the total man-hours worked by the force. At the same-time,
police costs were rising dramatically, which was also largely
due to salary concessions made to the union. These develop-
ments only added to the problems the Department was experiencing
in trying to cope with the increasing rates of crime and calls-
for-service. Given his operations research background, it is
not surprising that Rosenberg's fesponse to these pressures.in
part was to expand the BPD's program for exploiting technology.
In 1970,103some members of the Raytheon Company, like ADIL,
had become intérested in ‘the idea of attempting to apply ad-
vanced technology to the problems of’the public sector, and they
approached the BPD with an offer to develop a car locator system
for the Department. Under the agreement which was reached, the
Department would not be charged for the develdpment costs for
the car loéator system as long as it allowed the Raytheon tech-
nicians to use BPD facilities whenever necessary fpr the design
and test of the prototype, and promised to purchase the completed
system.
However, long before the project was ne€ar completion, an
administrative shake-up occurred in the firm, and the executive
in charge of the car locator project, Ken Kaye, left the

company. In September of 1970, Kaye met with Rosenberg to
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explain his situation, and suggested that if the Department

was still interested, hé could put.together a consulting group

to explore the feasibility of an automated vehicle monitoring
system (car locator) for the Department. Rosenberg guickly
coﬁsented to the proposition. He undoubtedly realized that the
CCS would not be a particularly effective supervisqry tool unless
it was tied in with a car locator system. Additionally, based on
his experience thus far, Rosenberg was probablyfheéiﬁant aboué
giving the job of developing an AVM system to ADL. Despite the
fact that the Raytheon team under Kaye had not actually produced
anything for the Department, Rosenberg apparently felt that Kaye's
group had acted in a more responsive and accountable fashion than

4
the Department's other consultants had to this point.

At Rosenberg's urging, Kaye pulled togegher a small group
of systems people and founded Urban SCiences,%Incorporated.
Rosenberg meanwhile had contacted the Governor's Committee, the
LEAA State Planning Agency, and was able to obtain $25,142 for
the AVM requirements study, which began in October 1970 and was
scheduled to last six months.

In the middle of this project, however, Rosenberg brought
Kaye té a demonstration of the patrol force simulation model
which Richard Larson had developed for the NYPD.]‘O4 Rosenberg
was extremely enthusiastic about the simulation and suggested
that Larson and Kaye join together to develop a BPD-specific
version of the model. Within a very short time, Larson had
become a consultant to Urban Sciences,.and Rosenberg had secured

an LEAA grant of $32,888 for the initial work on developing the

BPD simulation.



While Rosenberg was expanding the BPD's technological pro-
gram into these other areas, he continued to take steps to
guarantee the earliest possible completion of the CCS. For
instance, when Rosenberg approached the Governor's Committee
for the AVM study funding, he also procured a grant of approxi-
mately $25,000 to be used to develop a computerized geographic‘
base file (GBF) for automatic address verification. As we've.
mentioned, the GBF (which was an essential component of the CCs,
as well as the AVM) was originally to be developed by ADL. How-
ever, because of ADL's slow progress in developing the CCS proto-
type, Rosenberg decided to award the contract to another consul-
tant, Concord Research.

| The Planning Director even explored the possibiiity of
achieving some of the benefits of the CCS through the use of some
less sophisticated equipment. Utilizing the idea suggested by
ADL in their memo on patrol car communicationé, Rosenberg and
the BPD's Communicatiohs division head developed a siren activa-
tor device which was placed in all the Department's marked patrol
units. The device. gave the dispatcher in headquarters the»ébility
to activate either the overhead lights and/or the siren of
patrol cars which had been off-the-air for a suspiciously long
period of time.

This effort did not fare very well, to say the least.

Within a month almost all of the devices, which were fastened
under the dashboard of the police cruisers, had been broken.
Although officially the BPD administratio; claimed that this

situation was due to faulty equipment, the head of the Depart-
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ment's communications division privately admitted that the
men hadn't liked the devices and had "whacked them with their

nightsticks until they broke." 10>

Some of the officers ex-
plained their dislike in terms which suggested that the siren
activatiors had impaired their ability to function effectively;
others, however, indicated that they resented the activators
because of the implications of "big brother," or because it kept

them from taking breaks which they felt they deserved.los

The BPD Demands More Accountability: LEAA 70-107e
As we have seen, Rosenberg's difficulties With ADL led him

to seek other consultants for work originally intended for ADL,
and to explore alternatlve technologlcal approaches to achiev-
ing better supervision. Despite such eVidence of the Planning
and Research Director's displeasure, ADL's performance had not
seemed to appreciably improve. With the reception of Waldron's
work statement in January 1971, Rosenberg felt it was necessary
to directly confront ADL's management with his complaints.
The following excerpt is from Rosenberg's letter to ADL's
Contracting Officer:

Enclosed is the "Work Statement" for the

Integrated Information System which was sent

to me on January 15, 1971. I am disappointed

in the lack of detail and lack of definite in-

formation content in the proposal, especially

in view of the fact that it has taken from

early in September until now_to prepare the
two pages. (emphasis added)+V’

The memo went on to state that to meet the Governor's Committee's
funding requirements, the BPD needed a variety of information

on the history of the project up to the current date, the de-
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tails of the work to be carried out, a detailed schedule of
work (including liétings and descriptions of expected accom-
plishments and timing),a list of the ADL staff members assigned
- to the project, and a discussion of the methods to be used to
evaluate progress and results. Although the name of the
| Governor's Committee wés invcoked, it was clear that thé in-
formation requested was the same data which Rosenberg himself
was interested in and had keen trying to obtain for over a year.
Moreover, unlike the Department's lax attitude during

grant 346 and NI-69-007 toward the completion of the specified
work, the Director of Planning and Research indicated that the
BPD would tolerate no more delays in the accomplishment of
project objectives.

Please be advised that we consider the con-

tract to be a fixed price technical services

contract with fixed performance requirements

as outlined in Article I of the Contract. We

expect that the above noted performance items

will be completed during the contract period

and before processing of final contract pay- -

nment.

«...I have halted the processing of the con- 108
tract pending receipt of a suitable work plan.

Waldron, ADL's project leader, was very disturbed by the
letter which Rosenberg had sent to his firm's Contracting
Officer, one of Waldron's superiors. He contacted Rosenberg
on Jénuary 25th, and set up é’meeting for the following day
to discuss revisions in the work plan. The next day Waldron
called to indicate that he had to go out of town and re-
scheduled the meeting for 9:30 on the 28th. A half hour

before this meeting was to begin, Rosenberg received a call
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from Waldron's secretary saying that he was sick and would
have to reschedule the meeting for sometime the following week.

This information is significant in two respects. First,
thét it is available at all suggests that Rosenberg's records
were unusually comprehensive. In fact, immediately following
the letter announcing his dissatisfactionbwith the ADL work
statement, Rosenberg seemed to begin tovexercise much greater
care in recording details of his conversations with ADL staff
members. Apparently he felt that at some future date he would
want to have documentation of the consultant's response to the
BPD's demand for more information and more épbstantive results.
The notes which Rosenberg had kept for Janua%y'were also signi-
ficant in that it turnedout that the difficul&ies which

Rosenberg had in contacting and arranging a méeting with ADL'reps'

at this time were characteristic of the entire grant period.109

On February 1, 1971, the BPD's Research and Planning Divi-

sion released its Computer andData Processing Plan.110 The

Plan reflected Rosenberg's impatience with the Department's
dependence on its consultants, and especially on ADL:

Because the Department has not had any
experienced systems people available and
because the Department has had to train

its own programmers, it has used IBM ex-
pertise in setting up the stolen vehicle
application. It has also used the con-
sulting firm of ADL to develop a Command

and Control system. It has taken a

little longer to develop an on-line system
with people who havenot worked as officers

in the field. The use of outside consultants
'is expensive (3-10 times the cost of hiring
competent Department personnel) and the know-
ledge gained in the development of these
applications with the use of consultants is
not accumulated to build a continuously in-
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creasing body of police system knowledge
within the Department to be applied to
future applications. The Department needs
to hire at least one senior data processing
systems analyst and one principal data pro-
cessing systems analyst.

..+..As the development of the Department's
computer operations takes place and more

and more dependence is placed on the various
computer—-related systems in the daily manage-
ment and control of police operations, it be-
comes essential that the Department have its
own high level systems staff....

....Such systems, once developed, cannot be
considered in a permanent state of completion,
but must be constantly improved, modified, and
updated. Without a high level systems staff
"living with" the problems of these systems on
a day to day basis, it will be impossible to
keep the systems responsive to the changing
needs of the Department. 111

Rosenberg's negative feelings toward ADL had undoubtedly
been heightened by the fact that even in those 1nstances where
he had directly informed ADL's project staff of his dlspleasure,
he had gotten very little satisfaction from the consultant..
However, in the revised work statement for.LEAA Grant 70-1076
which Waldron submitted in mid-February, 1971, ADL seems to

112

have made some significant conciliatory gestures. - For example,

despite the BPD's wishes otherwise, since grant #346,ADL had

'persisted on viewing the complete redesign of the record and

reporting system as work which would be undertaken fbllowihg

‘the development of the CCS (and which would probably require

an additional grant.) In the February 1271 version of the

70-107E work statement, however, this task was presented as

work which would be completed during the current grant term,

- regarcless of the status of the CCs.
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Another way in which’the Work Statement differed from
ADL's previous presentations was that it contained a detailed
description of the remaining steps in the prototype CCS'
development, as well as a specific schedule for their accom?lish~
ment over the next six months. This was an important part of the
information which Rosenberg had been seeking so longvfrom ADL.
This development, along with thé change iniADL's position on
the records and reporting system, indicates that Rosenberg's
tactic df going directly to the consulting team's superiors had
been effective.

According to ADL's latest estimates in the February Work
Statement, the prototype CCS would be functionél by August, 1971.
Just what the prototype‘CCS would and would not do was carefully
addressed.

The scope of the prototype command and control
system as it will be implemented for the BPD

is as follows. The system will handle up to
three Sanders on-line display terminals. The
terminal operators will be able to enter trans-
action codes and receive the appropriate replies
independently of one another. The transactions
included in the system will store information
about on-going incidents, and up-date that in-
formation. It will also be possible to retrieve
any of the up-dated incidents. In addition, it
will be able to store and retrieve information
regarding the status of vehicles in the field,
and to change that status. The transactions
implemented also include a set of status displays
to be used as a visual dispatching aid for
assigning vehicles in the field. Each status
display contains, in condensed form, a list of
incident and/or vehicle data, as it is currently
contained in the system. o

The prototype command and control system is not
intended to be a production system; rather it is
a tool for learning how to implement an on-line
production system..... The prototype system has
not completely addressed the back-up and re-
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start problems, although the decision has
been reached that sophisticated backup is
not essential. Also, the prototype does
not yet log out the data which it contains
into a format which is directly usable for
analysis.ll

Along with the Prototype CCS, as output of this task,
the consultant promised to produce a manual consisting of
(1) detailed flowcharts of the system, (2) 1istin§ of eachv
~module used, (3)»a description of the process by which one could
assemble, link edit, and execute the program, (4) a descrip-
tion of the commands, and (5) a description of the control load
and up-date of all files.ll4 : ‘\

|
\

Demonstration of the Prototype

The revised work statement which Waldroﬁ and his staff
had prepared was apparently not enough to satisfy Rosenberg.
On March 18th, Waldron contacted Rosenberg to inquire when the
contract would be processed. Rosenberg commented that he was
not at all happy with the cpnsultant's performance and was
considering holding up the contract until he saw some evidence
that the Department was "getting its money's worth." At this
point Waldron asserted that much progress had been made and
they were ready to run a demonstration, but Rosenberg replied
that since he had no idea of what was going on, he could not

schedule a demonstration.115
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Once again, Rosenberg's "hard line" appears to have been
effective. Within two weeks, he had received a complete pro-
gress report on the CCS from Waldron, who was doming under
increased scrutiny and pressure from the ADL management to get
the contract with the BPD finalized. According to this report,
the prototype system was in a "demonstration state" with one
terminal on—lihe and with vehicle and incident files available
to the programs. The memo further reported that the project
team was also in the process of completing final drafts of the
system's documentation and operations~manual. Finally, it dis-
closed that much of the core storage which the BPD, upon ADL's
advice, had been leasing in anticipation of the pr¢t0type's
installation would not be necessary, at least for the near
future:

It has turned out that the prototype systém_
requires only about 50k of core instead of
the 120k or so originally envisioned. With
a little more ingenuity this can be reduced
even further. Consequently, we expect to be
able to operate the system for test without
the necessity to stop batch (processing)
work on the machine.ll6 ‘

The cover sheet of the progress report from Waldron men-
tioned that ADL wanted to put on a demonstration for the De-
partment on April 9, 1971, and that he (Waldron) wanted to
meet with Rosenberg the day before the test to discuss the
project'team's results on other tasks, and to work out a
schedule for the next few months. Waldron closed the letter

by saying that he would call Rosenberg within a few days to

check on the latter's availability for these dates.
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The emphasis which ADL's management gave to demonstrating
the system suggests that they‘felt that once Rosenberg saw the
prototype in an operationai state, he would be much more agree-
able to finalizing the contract. However, despite.his
superiors' obvious concern over the BPD project's status,/Waldron ap-
parentlynever got back in touch with Rosenberg before the
suggested demonstration date.ll7

Finally, on May 25, 1971, ADL demonstrated the prototype
system for Rosenberg and two other representatives of the_BPD
(Dep. John R. West and Dep. John J. Bonner). During the demon-~-
stration, several of the ADL programmers which were present
stated that, because there was no contract, they had done no
work on the system for months. Waldron later infofmed Rosenberg
that ADL's managementvhad indeed ordered all work stopped until
the contract was signed.118 However, even though Rosenberg
subsequently learned that some of the project staff had contin-
ued to work despite the lack of a contract, the incident un-

doubtedly helped to reinforce the view that ADL could have had

the prototype completed much sooner than it did.

Growth in the Influence of Urban Sciences

While ADL's relationship with the BPD was rapidly deteri-
orating, the Department was getting results from its other con-
sultants which Rosenberg found much more tacceptable. In July

of 1971, Urban Sciences issued its findings for the AVM study.
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The report examined improvements in the defined CCS which would
be afforded by the incorporation of an AVM system, and con-
cluded that such a system "would be very beneficial to the
operations of the BPD from the officer safety, public protect-
ion, and financial aspects."ll%ccordingly, the study recommended
that the Department .actively pursue the analysis, specification,
and selection. of an AVM system as quickly as possible.

Because of the care the consultants had taken to keep the
BPD informed of all project developments, and to provide the
Department with full documentation of its analysis,‘Rosenberg
- was quite pleased with Urban Sciences' performance on the AVM
study. The Planning Director was also generally satlsfled with
'the progress Urban Sciences had_achleved on the patrol*force
sxmulatlon model belng developed for the Department (under a
separate grant, 70 107B, which began~in February, 1971) Con-

: sequently, he was quite receptlve to Urban 801encesv suggestion
to seek an additional grant to undertake future wcrk"in these ,'
two areas%zoln fact, Rosenberg suggested two additicnal tasks
which he was interested in having Kayes firm perform.

As a result, the formal application for "consulting and
systems engineering services" submitted by Urban Sciences in
September 1971 llsted four major project areas.lerThe first
of the proposed projects concentrated on programming changes
which would improve the operation and use of the patrol force

51mu1atlon model. ;heasecond.task area was essentially concerned

with a study on the "most promising candidate" AVM systems.
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The final two projects, which had been suggestgd by Rosenberg,
involved an evaluation of the computer applications planned
by the Department (including an assessment of the present
system's ability to accommodate them), and the provision of
project management and technical services for the redesign of
the Dispatch and Communications Center. The last task, of course,
was originally ADL's responsibility.

As had been the case with the earlier BPD grant applica-
tions which the LEAA State Planning Agency for Massachusetts
had to process, Rosenberg was able to get the Governor's |
Committee to give almost immediate approvaliéf the proposal,
and for the requested amounts.

i
y\

Rosenberg and ADL's Final Confrontation

While developing this new round of project grants, Rosenberg

continued pressing ADL, and got some support in this effort
from theDepartment's other consultants. On the 24th of Septem-
ber, the Planning and Research Director sent off an angry letter
to Martin Ernst, one of Waldron's superiors and the individual
from ADL with whom the Department had first dealt:

Enclosed is a copy of a letter to Dr. Stephen

Waldron of ADL which poses certain questions,

the answers to which are necessary in order to

put our Command and Control, records and in-

formation system project back into full swing.

The letter was sent on August 23, 1971. 1In

view of the fact that I have had no reply to

this letter, I am refering it to your atten-
tion....



~129-

During the period in which Rosenberg had been expecting a reply
from ADL, both Waldron and his secretary héd been hospitalized.
Waldron's secretary had contacted the Department to inform
Rosenberg of the situatioh, but her message waén't passed on
to the Plannihg Director until after he ieceived a call from

an upset Waldron in mid-October who explained his absence and.

the fact that he was back at work.122

Though in this particular instahcevthe Plannihg and
Research Director's criticism of ADL's performance had been
uhfounded, the incident understandably.improved Rosenberg's
position vis-a-#is the consultant. A‘second factor which
added fuel to Rosenberg's arguments was criticisms bf,ADL‘s
method of operation offered by Urban Sciences. Thésé.tended
to. echo Rosenberg's feelings that.... | -

Considerable amount of software is being
developed by ADL for the proposed Command
and Control system at the Boston Police
Department. Because of the impact of de- ...
cisions reached during the life of this '
study contract upon the work that the ‘
vendor is supplying, it is imperative that

~the BPD obtain from ADL further definition
of their proposed system.....The estimates
made a few years ago which required the de-
partment to upgrade to a 360/40 computer,
add three additional magnetic tape units,

" and increase the memory storage requirements
by a factor of four (from 32k bytes to 128k
bytes) all were estimates somewhat predicted
on a terminal software system (FASTER) which
is no longer being used. The Department must
obtain new estimates and justifications for
the present hardware configuration_as well as
any future hardware which may now be recommended
by that vendor. 2An accurate estimate of the date
of installation of the software system would also
be helpful. (emphasis added) 123
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It should be noted at this point thatRosenbeig's criti-
cisms Were ndt critiques of the Command ahd Control System
itself, but of ADL's record in implementing the system. Des-
pite all the difficulties Which the Department had experienced
thus far, Rosenberg was still firmly committed>to‘getting the
system up and running. Although the ADL project staff probablf
suspected this fact, the emergence of other consultants to wham
the BPD could turn if relationswith ADL becéme intolerable
gave Rosenberg's position additional strength. 1In fact,}about
this time, Rosenberg hinted to the Urban Sciences staff that
he was interested in them taking over the CCS development
once the system's documentation was received from ADL.

Over the next few months, Rosenberg éttempted to exploit
this position of strength to insure that the consultant com-
pleted the project objectives of grant 70-107E. Between Novem-
ber 1971 and March 1972, he sent several memosx to ADL review-—
ing what work would be.required from the ¢onsulténtbbefore the-
Department would consider that ADL had fulfilled its contract
obliéation.- The‘memo's directed that the Reporting System
was to be completely documented, structured and analyzed, and
a detailed implementation plan for installation was to be pre-
pared, including the organization of interim filing procedures
pending establishment of a new centrél records system. In
connection with the Central Records System cdmponent of the
contract, the consultant was to come up with a set of functional
specifications, including flow charting of the records operation

and procedures, a descfiption of the basic files that would be
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maintained, and estimates of file size and access requirements.
For documentation of the CCS phase of the current project,
Rosenberg demanded a series of materials, including a system
description explaining all programs and flow charting, and a
" number of copies of users’ manuals. In these memoé, Rosenberg
also mentioned the trouble which Department personnel were
experiencing with "bomb-outs" of the CCS. The implicit inference
of the memo was that this difficulty was to be corrected before
- - , 124
approval of the final contract payment would be given.

In reaction to Rosenberg's latest demands, ADL assumed
the offensive. On March 14, 1972, the BPD received a letter
from the ADL Contracting Officer. The overt purpose of the
letter was to propose a series of additional tasks which ADL
could perform on the Prototype Command and Control;SYstem.

In the memo, however, ADL stressed that in its own opinion,
it had fulfilled its responsibility to develop the prototype.
Further, the letter indicated that any further workubn the CCS
would be deferred until a new contract had been completed.
....Under a contract associated with Grant Number
70-171 (sic), the Prototype System has been im—~
plemented and operated for nearly a vear. It
was originally intended that modification which
became evident from test of the Prototype System
would be embodied in the ultimate or production
Command and Control System. At this time there
appears to be need for an interim stage at which
the modifications can be tested in the Prototype

configuration before the complete hardware con- .
figuration is implemented.... (emphasis added)

....The objective of the proposed work is to
modify the Prototype Command and Control System
so .that it will be simpler to operate and will
better meet the needs of the department for
training and further evaluation....
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....The modified Prototype System will include
a restart capability adequate for testing and
training purposes. It will not include the
ultimate capability to read out data to tape....

....The total proposed program would come to
$11,000. Work would commence immediately upon
receipt of a fully executed contract and would
be completed within four calendar months.

(emphasis added)125
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Given the history of their relationship, Rosenberg was not
about to go along with ADL's latest proposal. In a strongly
worded letter to Martin Ernst which Rosenberg sent on April
11, 1972, he produced a list of cCS-related problems which he
indicated would have to be remedied before the BPD coﬁld begin
to consider ADL's responsibility "to demonstrate an operating
prototype to be completed." Among the problems which Rosenberg
mentioned was the prototype's unreliability and extreme insta-
bility. According to Rosenberg, the prototypebsystemkwas so
unstable that one could not operate it long enough to make
any meanlngful tests. The BPD personnel trying to use the
 system were continually plagued by the extremely frustratlng
problem of setting up the system by assigning a number of cars
tokradio calls using one of the system transactioﬁs (commands),
, and then hav1ng the prototype "bomb-out" as soon as some  other
transaction was used. Moreover, whenever the system bombed -
out, all previously entered data was lost, making lt necessary _
to start the time-consuming initialization procedure over
‘again. : |
| Another problem which was mentioned concerned the incident
completion time. Although ADL had sold the'system on the basis
of its usefulness for supervising the patrol force, the proto-
tyre did not contain a program for recording the incident com-
pletion time, an important piece of data for determining ser-
vice times,and an indicator of possible dereliction.

Finally, Rosenberg repcrted out that the Department had

problems in operating the system with multiple terminals on-
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line. The BPD staff found that intermittently the entry line
was lost on one of the terminal display tubes when the other
display tube was trahsmitting, making it impossible for eéch
"scope" to act independently.

Rosenberg undoubtably realized that the’final grant pay-
ment might not be enough of an incentive for ADL to be willing
to do the specified prototype modifications. Therefore, though
~he did not agree to the $11,000 contract package} in his re-
sponse to ADL.Rosenberg included a second list of activities
which he said could be undertaken in "the next phase of system

development.“126
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ROSENBERG LEAVES THE BPD

ADL appaiently was convinced that the BPD's promise of a
contract extension was sincere, and they agreed to Rosenberg's
counterproposal. However, within the month, Rosenberg, the
critical actor in the Department's federally—subsidized pro-
grams, had resigned from the force. 1In May 1972, to nobody's"
surprise, but to Rosenberg's disappointment, Mayor White dis-
closed that he wasnot going to ask Commissioner McNamara to
serve for another five-year term. With this news, Rosenberg,
who had been one of McNamara's key aides and had occupied a
temporary civil service position which McNamara had dreated,
announcedhis own resignétion. Rosenberg gave two weeks notice,
but because of the sick leave owed to him, his departure from
the force was almost immediate.

With McNamara's and Rosenberg's departure, a power struggle
began in the Department among those higher ranking officers
who were ihterested inpreserving or improving their positions
in the forthcoming administration. As a result, anything
inseparably associated with the former administration became
tainted, and the ADL project was no exception. A deputy super-
intendent was appointedby the acting commissioner, Superintendent
Taylor, to supervise the remainder of the federally funded pro-
jects, including the LEAA grants, but he had neither Rosenberg's
technical understanding’ndr the intellectugl commitment to util-
izing such sophisticated tools. Given these personal differences

and the uncertain political environment within the Department,
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it is not surprising that the deputy superintendent carried out
his obligations to the ADL project in a passive, caretaking
fashion, rather than acting as an advocate for the project's
implementation.127
With this change of personnel, ADL, whose contract had
officially ended in June 1971, quickly terminated its relation-
ship with the Department. With the change of administration,
ADL presumably saw that a new contract would be a lgng time in
coming, if at all. Without such a contract (or Rosenberg to
push them), there was little incentive for the consultant to
complete the modifications. The prototype was turned over to
the BPD with many of theproblems which Rosen%erg had mentioned

still in evidence.128

. \‘\ .
Urban Sciences, on the other hand, whose grant term ended

in October 1972, continued with its planned activities.129
The staff of Urban Sciences apparently were very committed
to the technology they advocated, and devoted themselves to
trying to deliver the best possible product to the Department.
In September, they presented theii final reports oh the.Patrol
Force simulation and the Computer Application Study projects.
The report of the Computer Application Study was signi-
ficant in several respects. First, the report reflected the
consultant's expectation that, with Rosenberg's departure,bthe
Department's interest in exploiting technology would undoubt-
edly decline, at leasttemporarily. For example, in the report,
Urban Sciences proposed three different computer configura-

tions which the Department could decide among, depending

on its plans. The firstcomputer configuration was based on
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the situation that the Deéartment, as Urban Sciences had
recommended, woﬁld decide to implement the computer—aided'dis—
patching system, an administrative information system, and a
computer~based central records system. The second configuration
outlined was for the poséibility that the Department would
decide not to make a major commitment to design and install a
real-time_system as recommended during the next year and a
half. Finally, Urban Sciences presented a third configuration
for the situation should the Department make a decision not to
increése the scope of data processing-.for the next several
years. From the presentation, it is evident that the consultant
did not expect the Department to seléc; the first system,
eVen thdugh that was the option Urban»Sciences ha& reéommended.'
Further, the computer applications report ré?eaied that
because of its programming errors and the small humbervof
personhel familiar with its operation, thelprotoéypé system
was getting almost no usé,and_major components of it were

already considered technologically obsolete.l30 f -
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THE TOUCHE ROSS & CO. EVALUATION

Even before Urban Sciences submitted its final reports,

however, the McNamara administration's projects were coming
under review. In April 1972, representatives of the Governor's
Committee had decided to attempt to evaluate the BPD'S resource
allocation, communications, and information system projects.
Rosenberg was concerned with the possible repercussions such an
evaluation might have, given the poor performance realized on a
number of the projects, most notably the Command and Controi
System. Accordingly, it is not surprising that he sought to gain
for the Department some measure of control over what this evalua-
tion would say and who would have access to its findings. 1In late
April, he sent a memo tothe Executive Director of fhe Safe
Streets Act Committee, a mayoral advisory group, invwhich he
asked that thé Governor's Committee be reminded that the De-
partment and the City "reseive(d) the full right to approvai
of the successful bidder" (i.e., a veto on any unacceptable
bidder). Moreover, he requested that the Governor's Committee
be asked to insert a sentence to the following effect in the
Request for Proposals to perform the evaluation:

No report, oral presentation, publication, or

other presentation of material concerning this

contract is to be made to any person, dgroup,

agency, meeting, or assembly without the ex-

press written permission of the Boston Police

Department.131

These actions suggest that even at this late date, Rosenberg

was hoping, however unrealistically, that McNamara (and there-
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fore Rosenberg himself) would be retained for another term.

As we have previously indicated, events turned out differently.
It is not altogether obvious why the Governor's Committee

decided to do an evaluation at this point in time. In the re-

port which resulted from the evaluation,vfour reasons were

132 First, all contracts for consulting assistance on the

given.
projects in question had been completed and the required final
reports submitted. Additionally, the report mentioned that the
peoplerresponsible for initiation and direction Of‘the projects
-- namely Rosenberg and to a lesser extent McNamara -- had both
" left the Department, breaking the eontinuity of theide§elopment.
Moreover, a new Comﬁissioner,'Robert J.'DiGrazia, hed been ap-
pointed by White. Finally, the report claimed thet the future
development of these systems would involve the commitment of
substantial additional amounts of money and Department man-
power.

Although these reasons seemed logical enoﬁgh in April of .
1973 when the final evaluation was submitted to the Governoer's
Cbmmittee, ﬁost of the events given as rationaiizations for
the study hadenot taken plaee, and could not:be_cbﬁpletely
anticipated, in April 1972 when the actual decisien to do the
evaluation was made. Instead, what appears to have been a
major motivation for the evaluation was a change in the per-
sonnel on the Governor's Committee staff which shifted the

Committee's stance from one of advocate to one of evaluator.
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Essentially, the person in chafge of monitoring and assist—:
ing in the technology-oriented grants, who had been so respon-
sive to Rosenberg's requests for funds since 1970, left the
Cqmmittee staff in early 1972. His replacement found it ex-
tremely difficult to make sense out of the half-decade of BPD
grants and reports and decided to enlist the aid of an outside

133 In August 1972, Touche

consultant to help in this task.
Ross & Co., an accounting firm which had turned to management

analysis and then computer systems analysis, was hired to perform
the evaluation. The‘great import of this decision resulted from

the influence which the consultant's evalud;ion would have on the

Governor's Committee's and the new BPD administration's opinion

\
\

of the technological projects. : , \
Touche Ross & Co. engaged in a two~-stage study of each of the

134 First, the firm made

specified project areas (see Table I).
a calculation of the results in each project area, and compared
them‘to what the firm determined to be the original stated

goals for the area. To do this, Touche Ross & Co. carried out a
review of written materials and project documentation which

was made availlable by the Governor's Committee and the BPD.

. Second, in order to develop an assessment of the operation-
al impact of the various projects, the Touche Ross & Co. staff
observed the operations of, and interviewed personnel from the
Bureau of Field Operations, the Bureau of Special Operations,
the Bureau of Inspectional Services, and the Bureau of Central

Services. Additionally, the consultant met with representatives

of the Governor's Committee and the Mayor's Office to discuss
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these individuals' perceptions of the federally funded projects.
However, there was no mention in Touche Ross & Co.'s final report
whether the consultant had interviewed, or even triéd to intexr-
view, either McNamara, Rosenberg, Howland, or the relevant staff
of ADL, Urban Sciences, or Concord Research. In other words,

it appears that Touche Ross & Co. never spoke to the principal
participants in the projects.

Overall,the April 1973 Touche Ross & Co.'s evaluation was
very critical ofthe Department's attempts at technological modern-
ization. In fact, in the Findings Summary of the report, the
consultant stated that, with the exception of the installation
of the new radio dispatch consoles, mobile radios, and portable
radios, the eleven projécts evaluated had not achieved their
stated objectives. Further, the consultant emphasized that in
those areas where it felt that project goals had been modified
(such as the Command and Control System), even the "less ambitious"
objectives had not been fully met.135

Touche Ross & Co. argued‘that the alleged overall lack of
success could be basicaily attributed to inadequate leadership by
McNamara and Rosenberg.136 For example, the consultant asserted
that the projects undertaken by the McNamara administration had
emphasized research and use of sophisticated technology rather
than concentrating on opportunities to improve the street opera-
tions (patrol and ihvestigation)'of the Department. Moreover,
to be successful and sustain the interest'of operations per-
sonnel, Touche Ross & .Co. reasoned, some "quick payoff" projects had

to be included in any overall plan of improvement. In the

BPD's case, however, the consultant concluded that projects
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TABLE I

The projects which Touche Ross & Co. examined were:

Project No.

1.

10.

11.

Radio Communications System Development: Redesign of
the radio system and purchase of new mobile and port-
able transceivers.

Command and Control System Development -- Reconstruc-
tion, design, purchase, and installation of ten new
radio dispatch consoles, thirty-two complaint operator
positions, and supportlng equipment.

Command and Control System Development -- Computer Aid-
ed Command and Control System: Development and test
of a prototype computer system to assist police

vehicle dispatch.

Command and Control System Development —- Automatic
Vehicle Monitoring System: Determine the feasibility
of an electronic system to locate police cars during
patrol.

Bureau of Field Operations Administrative Command
Center: Design andimplement a communications room
for the control of significant field operations.

Records and Reporting System Development: Redesigh
and implement new paperwork procedures.

Resource Allocation System Development: Develop an
automated procedure to establish patrol patterns in
response to changesin the pattern of crime.

Statistical System Improvement (Geographic Base File):
Implement an automated method to convert street address
into patrol area, district, map coordinates, etc.

Computer System Development: Identify and implement
new computer applications.

Headquarters to Station Communications System: Inves-
tigate and install new cable to provide data, audio
and video capability.

Callbox System: Install free public emergency tele-
phones at key street locations.

1)

(continued on next page)
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Table I Cont'd

This system of categorization of_the Department's work was
developed by Touche Ross & co.l In the course of the paper,
we have been primarily concerned with what Touche Ross & Co.
had designated Projects No. 3 and 6, and, to a much lesser
extent, Projects 4, 2, 7 and 9, which together represent the
bulk of the BPD's efforts in the technological area. For each
of these Projects, the Touche Ross & Co. report summarized the
stated goals and objectives, examples of expected operational
improvements and project results, and presented the consul-
tant's recommendations regarding further development.
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with the potential for guick payoffs had been organized in
such a way as to prevent early benefits. Spécifically, they
pointed to the case of the records and reporting system where
the elimination of repetitive paperwork had been tied to prior
implementation of the computerized command and control system.
The éasier project failed, it was claimed, bedause the complex
computer-aided dispatching system had failed. -
Touche Ross & Co. also claiﬁed that the Commissioner and his
Director of Research had been unable to attach the "confidence
and respect" of career Department personnel even’to paperwork
simplification, which was "well known to néed improvement."l38'
The consultant suggested a number of reasons for this situation:
Career Department.personnel had little or no
involvement in the formulation of improvement
projects.
Outside consultants were prohibited from working
closely with Department staff and field personnel

who would use the new systems.

No line commander was made responsible for success-
ful completion of the project.

Few reviews of project progress were held with
command personnel. Command personnel frequently
did not understand the material presented to them
and, feeling that the projects were not their
responsibility, did not attempt to alter project
direction. A general belief existed that the pro-=
jects were not relevant to Departmental problems.139

Touche Ross & Co. maintained that the projects had not been
part of an overall program for improvement for the Department, and
the relative priority of projects was neither established nor

[3

reviewed by the Department command personnel who would be
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affected. Further,bbecause the projects were oriented toward
research and new technology, and because line commanders were
not convinced that the projects were useful, Touche Ross & Co.
argued, no sense of urgency was attached to their completion.
Consequently, "projects were not closely monitored and were
not completed."l40
After reading the full text of the April 1973 feport and
other relevant materials,l4l however, one could conclude that -
many of the statements which Touche Ross & Co. made in the
Findings Summary are inaccurate. For instance, although the
Findings Summary states that with the exception of the installa-
tion of radio equipment ( the Radio Communications System |
Development project and part of the Command aﬁd Control Center
Reconstruction project) the eleven projects did not meet their
stated objectives, on the basis of the information which the

report itself presents, one might conclude that the
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Automatic Vehicle Monitoring (AVM) project and the BFO Admini-

strative Center project had also been completed according to
the Department's specifications.l42 Further research into
soﬁrce documents sﬁggeStsthat several of the other projects had
met their stated objectives as well.l43
Even in the case of projects which generally everyéne

conceded had been unsuccessful, some of Touche Ross & Co.'s
interpretations of events seem to have been mistaken. In dis-
cussing the expected operational improvements of the CCS project,
for instance, the Touche Ross staff asserted that the goals of

\

the project had changed from "implementatioé“‘in 1968 under

OLEA Grant #346 to "demonstration and reseapch" in 1970 and

4 :
144 In' ' truth, however, the

1971, under LEAA Grant #70~107e.
alleged change in ADL's project goals never actually occurred.
Admittedly, the short term objectives changed from grént to
grant, but throughout allAtheir applications and work statements
ADL had carefully specified that their long range goal was the
implementation of an integrated information system.l45

If Touche Ross & Co.'s evaluation of the eleven prdject‘s
was inaccurate or misleading, its analysis of the critical
factors in the project histories was equally so. For example,

the consultant's contention that the federal projects undertaken

by the McNamara Administration were strictly research efforts and
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were never intended to have an effect on improving street opera-
tions ié only true in themost narrow sense. The Department's
biggest problems were poor deployment and utilization of resources,
and poor supervision. It seems clear that the technology-oriented
projects represented legitimate (though somewhat indirect) attempts
to correct these problems which limited the patrol force's per-
formancé.

Touche Ross & Co. also strongly criticized Rosenberg for pre-
venting the previous consultants from working more closely with
the command staff or field officers. To a certain extent this was
true, but Rosenberg felt such restraint had been justified:

You can't let consultants in out éf the blue
and lay this /sales-talk/ on a deputy superin-
tendent or district captain....After the first
few words the police officer would be lost and
would stop listening....And after azcouple of
such bad experiences with consultants it would
be impossible to get him /the police off1cer7
to accept any kind of innovation....146

At least in the case of ADL, however, it was not the Depart;
menf who apparently made the decision that the project team should
operate independently of career officers but the consultant itself.

Similarly, although Touche Ross & Co.'s presentation made it look
as if.the Department made the decision to have the records and re-
porting system revision follow the completion of the CCS, the reader
will recall that the Department, and Rosenberg especially, tried
repeatedly to get the consultant to perform this work while the
prototype was on-going. In fact, although Touche Ross & Co. put
a lot of stress on making a line commander responsible for project

completion, it was not until Rosenberg became project director

(replacing a line officer, Howland)
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and started putting pressﬁre on ADL, did the consultant produce
more tangible results.

Despitethe numerous apparent inaccuracies, not all of
Touche Ross & Co.'s criticisms of the technological projects
were unwarranted. Many of the projects actually-exhibited
serious shortcomings. As we have previously inferred, the final
prototype package which ADL had‘delivered to the BPD contained
a number of such problems. After running the demonstration
program on the Department's computer, Touche Ross & Co. dis-
covered that the prqtotype still contained.the errors which
caused the system to stop functioning (to "bomb-out"), as wéll
as design features which made it difficult to simuléte the |
operation of a production system‘(which, of course, had been
the stated purpose of the prototype). For example, the system
did not have the ability to store data (such as on car avail-
ability) from run to run. Also, it was not possible to simul-
taneously and separately simulate the complaint operator and
dispatcher functions on the prototype. Moreover, Touche Ross &
Co. pointed out that theconceptual design of the system was
completed almost five years previously, and that since then,
developments in real-time computers and "intelligent" terminals

had made ADL's configuration technically obsolete. 147
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EPILOGUE

In May 1973, DiGrazia's administrative staff-presented the
Commissioner with a list of eighteen projects as part of a pro-
posal for an extended program for modernizing the Department.
According to Departmen£ spokesmen, the Commissioner then chose
the paperwork simplification' and 'resource allocation' pro—
]ects as the flrst of the eighteen to be 1mplemented because
"they had specific boundaries, were clear and readily grasped
both conceptually and technically, and were programs whicn
offered something to the men in tne field‘i"148

Within the_month, the DiGrazia administrarion selected
Tonche Ross & Company as the consultant to perform the resource
allocatlon project. As consultant, Touche Ross & Co. had two
main tasks to carry out. First, the consultant was to document
the a531gnment of the sworn personnel of the Bureau of Fleld
Services and to. recommend a reorganization of those as51gnments
in order to provide more officers for street patrol.kThe second
function which the consultant was to perform was to helpitne
BPD develop new sector boundaries for its districts (to equal-
ize sector workload), ana to design and implement a realloca-
‘tion of personnel among the districts.

On September 5, 1973, Touche Ross & Co. presented its city-
wide resource allocation implementation plan to the Commissioner,
and on September 18,“1973, the plan was presented to the Depart-

ment command staff. Two days after implementation of the plan

began, however, the BPPA filed a grievance with the municipal
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Office of Labor Relations. The union charged that:

....by rearranging patrol sectors, DiGrazia's plan

violated the contract because the administration had

changed working conditions without consulting the

Labor-Management Committee of the Association. Fur-

thur, they charged that in one particular district

a number of patrol sectors had been eliminated, and

the size of the remaining patrol areas had been in-

creased. This, they claimed, endangered the health

and safety of those men required to patrol the en-

larged areas.l149 »

Eventually, the Labor Relations Office ruled that the BPPA
failed to provide sufficient facts to substantiate their accusa-
tions, and the grievance was dismissed for "lack of prosecution".
In the meantime, Touche Ross & Co. continued to assist the Depart-
ment in implementing the reallocation plan. The total city-wide
resource allocation was accomplished in two phases which spanned
a seven month'period. The redistribution of personnel for the
first seven districts (1,2,3,4,5,13,14) was completed'by September
26, 1973, and the last four districts (6,7,11,15) by March 1974.

When DiGrazia assumed the job of Commissioner of the BPD in

the fall of 1972, an average of 200 calls for help were going -
unanswered each eight-hour shift, largely due to the lack‘of an
. . . L. 15 '
available patrol unit to dispatch to the incident. gn the Resource
Allocation Project (Phase I) Final Report, however, Touche Ross
& Co. was ‘able to state that over the period of October 1973 -
March 1974, a 26% increase in the number of patrol vehicles
fielded had been achieved, and that the average city—widé 'zero
. . ,lgl o lSi

car availlability ad decreased from 25% to 5.9%. It should be
noted, however, that these successes were not solely the result

of implementing Touche Ross & Co.'s redistribution plan. For

one thing, in late 1973 the Department began réceiving new ship-
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ments of marked vehicles. Another factor which helped the BPD
to alleviate its vehicle shortage problem was the dramatic reduc-
tion in the number of vehicles awaiting repair which was accom-
plished by the Department during the same period.

Moreover, there have been some indications that since March
1974 the zero car availability rate has increased considerably.
Some individuals have suggested that this developmeﬁt is the
result of faulty workload calculations made by Touche Ross & Com-
pany. In their own defense, representatives_of the consultant
claim that their efforts were hindered by the unwillingness of the
BPD command staff to make projections regarding probable increases
in crime and service rates. Consequently, in their calculations
Touche Ross & Co. was not able to consider future incident rates
and distributions. Furthermore, there is considerablé evidence
that some district commanders have been less than fully coopera—
tive in the effort to reduce zero car availability. The March
1974 final report notes:

~ Another area of concern was the practice of cer-

tain Districts in fielding, at the beginning of the

tour, its planned number of units, then, shortly after

roll call, releasing certain units to court or other

duties. This practice effectively reduced the level

of actual vehicles fielded while indicating the higher

number (planned) on the vehicle availability sheet.

This practice has been partially controlled by listing

those vehicles, with the times at which they were taken

off the air, on the bottom of the daily zero car avail-

ability reports.l1l53

In addition to its resource allocation and paperwork sim-
plification projects, the DiGrazia administration, like its

predecessor, decided to undertake the development of an com-

puter - assisted dispatching system. During the fall of 1974
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a reqﬁest for proposals was released. Eleven firms submitted
proposéls to the Department. Despite the BPD's previous experi-
encé, from among the eleven firms the DiGrazia administration
selected Arthur D. Little, Inc. to design and implement the
proposed system. In mid-December 1974) ADL and the BPD entefed in-
to a $600,000, one-year contract for developing an operational

version of the system.
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Thomas - A. Reppetto, Public Safety Service Needs of the

Future City of Boston (Boston: Unpublished manuscript,
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Ibid, pp. 17-18
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"Boston Pays Top Police Tab", Christian Science Monitor,
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International Associations of Chiefs of Police; A Survey
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police reformers as Leonard Harrison (in the thirties) and
Bruce Smith (in the forties). In these prior instances
few of the suggestions were ever implemented; however,
‘because of the desire of the city administration in the
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the possibilities for accomplishing such reforms seemed
more favorable.

Edmund L. McNamara, "Discussion of Implementation of IACP
Survey Recommendations," The Police Yearbook (Washington
D.C.: International Association of Chiefs of Police,
1967) p. 14

Ibid, p. 14

Under the organization in effect at the time of the 1962
"key shop scandal," the Commissioner had eight different
office heads who reported to him, as well as a superinten-
dent who in turn was reported to by twenty-eight office or
division (later district) heads!!
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11. Edmund L. McNamara, p. 18
Although McNamara did not disclose the names of the firms,
the available evidence suggests that he was talking about
I.B.M. and J.R. Reilly, a computer systems consultant.

12. Ibid, pp. 17-18
13. Ibid, p. 18

14. Ibid, p. 18 :
Despite McNamara's pessimism, by 1964 the pepartment had
reduced its strength by 183 (from the 1961 level of 2740).
Further reductions occured over the next few years to a
low of 2494 in 1967. However, the dramatic rise in crime
rates and calls for service during these years prompted
the city to authorize the hiring of 675 new officers over
the last third of the decade, so that by 1970 the depart-
ment contained more sworn officers than it had at the time
of the IACP study, (Reppetto, pp. 27-28.

Furthermore, although the effort to reduce the number of
station houses from seventeen to six had had an auspicious
.start, - by 1968 the city had only succeeded in closing
three stations -- Back Bay, West Roxbury, and the West End.
This situation was the result of the feelings of many
communities that. the closing of a police station meant
status degradation of the local neighborhood and would re-
sult in lowering of the quality of police service. Poli-
tical opposition to consolidation was so strong in fact
that both the Back Bay and West Roxbury stations were re-
opened during the White administration as substations

(the West End community, of course, no longer existed).
(Reppetto, pp. 28-29). .

15. Ibid, pp. 14, 17

16. See Reppetto, pp. 22-24

17. Arthur D. Little, Inc., Reports, Records, and Communica-
tions in the Boston Police Department: A System Improve-

ment Study (Washington, D.C.: Law Enforcement Assistance
Administration, May 1968), pp. 13

18. See Boston Finance Commission Survey of Boston Police
Department, Massachusetts Legislative Documents, House 2600
(1949) pp. 1-67; also, Christian Science Monitor, May 20,
1960, p. 2

19. Kent Colton interview of Deputy Superintendent John West,
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From BPD notes on the meeting.

Garry D.'Brewer, Politicians, Bureaucrats, and the
Consultant: A Critique of Urban Problem Solving, (New
York: Basic Books, 1973), p. 1llé

For a brief description of the creation of the Community
Renewal Program by the U.S. Congress, see Brewer, pp. 101-
104.

Ibid, p. 105

Ibid, p. 107

Tbid, p. 116

Eventually, ADL decided to bring in a senior operations

researcher from the Cambridge office, who, after talking
with some of the city people and the ADL project leader
for a few days, came up with the basic formulation of the
model. , ' '
Brewer, pp. 159-160

Ib—id—l po 118

Ibid, pp. 133-143

- Faced with the job of defining the relationshib between

factors without the benefit of any established theory to
guide them, in several instances the model builders devel-
oped analogies to the behavior of physical phenomena such
as decaying isotopes and collapsing magnetic fields. The
model also assumed that the system is physically closed, .
and presupposed that existing social rankings of housing
choice would continue unchanged for the next twenty years.
The model additionally ignored the relationship of place
of employment to house location. : :

Ibid, p. 165

Ibid, p. 164

ibid, p. 164
Ibid, pp. 167-168

Ibid, p. 108
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At this time, the Planning Division, as well as the Depart-
ment's data processing section, were located under the
Bureau of Inspectional Services. This move seems to have
coincided with Howland's assumption of command over In-
spectlonal Services. In that Howland had been instru-
mental in the establishment of the Planning Division,  and -
in developing the Department's planning priorities and
timetable (as assistant to McNamara and Chairman of the
Advisory Committee), this switch is understandable.

Rory Albert, A Time for Reform: A Case Study of the In-
teraction Between the Commissioner of the Boston Police
Department and the Boston Police Patrolman's Association,
(Cambridge: Innovative Resource Planning Project, M.I.T.,
1975), p. 6 :

From the BPD's notes on the meeting.

This statement is based on the BPD's notes regarding the
development of the initial grant application.

See Brewer, pp. 106-107

Boston Police Department, "Application for Grant", (U.S.
Department of Justice, Office of Law Enforcement Assist-
ance, form LEA-l), submitted January 12, 1967, see
"Project Plans and Supporting Data" + P 2

~ Ibid, pp. 2-4

Ibid, particularly p. 7 of "Project Plan and Supporting
Data." ’

In reviewing the request, the OLEA had had some question
whether the Department could do away with the regular
solicitation of bids, but this problem was eventually re-
solved and the selection of ADL was approved by the Mayor.
For its services over the course of the grant (March-
August 1967) ADL was to receive the amount of $25,915.
The contribution of the Department itself to the project
was primarily in non-cash credits (of donated space and
part-time of some BPD personnel). Superintendent Howland
was named as project director for the Department. Also
assigned on a part-time basis were Superintendent Taylor,
Captain John West (who had worked on the original request
for the computer), Sgt. Detective Daniel P. Lovett, and
Sgt. David Silverman (of the Communication Section).
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Ibid, pp. 16-17
Ibid, p. 17

M. Maltz, memorandum on "Supervisory Police Communications,"”
(Cambridge: Arthur D. Little), Sept. 25, 1967, pp. 1-2

Ibid, p. 3

See, for example, Arthur D. Little, Inc., Functional
Spe

for the Boston Police Department, (Cambridge:, Arthur D.
thtle, Feb. 1970), p. 14 : ,

Memo from S.D. Rosenberg to Supt. John T. Howland, "Com-
parison of the Recommendations of the Arthur D. Little Re-
port with the Recommendations... of the President's Commis-
sion...." (Fall 1967) p. 2 :

Reports, Records, and Communications..., pp. 17-18

Memo from S.D. Rosenberg to Howland, "Comparlsons of Re-
commendations....",

Albert, p. 7

Edmund L. McNamara, "Report of the Committee on Uniform
Crime Records," The Police Yearbook (Washington, D.C.:
IACP, 1968).

Boston Police Department's "Application for Grant",

(U.S. Department of Justice, Office of Law Enforcement
Assistance; Form LEA-1l), submitted October.23, 1967, p. 5
Albert, p. 7

Albert, pp. 6-7

Boston Magazine, October 1973, p- 59
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Albert, pp. 6-7

Stephen Waldron, "Progress Report on Arthur D. Little,
Inc. Project" (Cambridge: ADL), August 6, 1968, pp. 4-5

Ibid, pp. 5-6
Ibid, p. 8

Part I of Working Memorandum EDG-3 . dealt primarily
with a discussion of two basic files which the CCS would
contain, a vehicle status file and a incident status file.
In addition to these two "dispatching files", the CCS
could potentially incorporate a number of secondary files,
including missing persons, stolen vehicles, warrants, and
license registration files, among others. However, at the
time of the memo, ADL noted that they were actively con-
sidering (that is, were planning to include) only the
missing persons and stolen vehicles files.

A related issue discussed in Part II of Working Memorandum
EDG~3 was the hardware ADL chose for implementing their pro-
posal, a departure from what was then being leased by the
BPD. ' ‘ :

See Working Memorandum EDG-3, Part I, p. 23, and memoran-
dum from V.Reed Manning (Arthur D. Little, Inc.) to Donald
Cotter (New England Telephone and Telegraph Company) ,.
October 30, 1968.

In the area of communication's, ADL's original mandate had

- been limited to help the Department in selecting a system

to replace the antiquated callbox network and to develop -
specifications for new radio equipment for the patrol force.

Interview with James Williamson (Wellesley, Mass.), March,
1974.

Boston Police Department Memorandum, LtQ David Silverman
(Bureau of General Services) to Superintendent John Howland,
re: Working Memorandum EDG-3; March 21, 1969.

See Maltz memo, "Supervisory Police Communications."

Lt. David Silverman memorandum.

Ibid.

This conclusion was made on the basis of Rosenberg's and
ADL's notes on these meetings. For example, see ADL
memorandum from Edward Gilbert to Steven Waldron on Case
70375, April 24, 1969. ' '
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79. Boston Police Department, "Application for Grant" (U.S.
Department of Justice, Law Enforcement Assistance Admini-
stration), May 8, 1969; see "Project Plan and Supporting
Data", pp. 2-3.

80. TIbid., p. 8.

81. Ibid., p. 1l4.

82. 1Ibid., p. 15.

83. See contract between the City of Boston and Arthur D.
Little, Inc. for LEAA Grant Number NI-69-007.

84. Interview with Richard Larson, December 1974; see also
Albert, p. 6. '

85. Reppetto, pp. 31-33; also see City of Boston, Proceedings
of the City Council, November 25, 1968, pp. 384-90.

86. The year 1965 was notable for the BPD because it was in that
year that the Boston Police Patrolman's Association was
founded. According to Albert, one night fourteen Boston
police officers got together at Officer Richard MacEachern's
house, and, gathered around the kitchen table, decided to
form an organization for patrolmen and detectives which
would protect Boston Police officers against "widespread
charges of police brutality and to hear civilian complaints
which began about that time." (Albert, p. 6) Membership
in this union was limited to the lower ranks for a number
of reasons. For one thing, the BPPA was modeled on the
Policeman's Benevolent Association in New York, the most
prominent police union existing at that time. The founders
were also afraid that if the superiors were included, they
would soon dominate the activities of the organization.

The union's counsel, Robert Wise, reflected this concern
when he stated that "the BPD was characterized by an impli-
cit 'establishment' -- a small group of influential and
self-perpetuating superior officers -- who had long main-
tained a system which denied fair consideration of the in-
terests of the patrolmen." (Albert, p. 24)

For two years the:fledgling union was engaged in an "uphill
struggle" against four other employee groups already
existing in Boston, as well as facing serious harassment
from the Department administration. In 1967, however, as
the result on a 2-to-1 vote in a bargaining unit repre-
sentative election, the BPPA became the official repre-
sentative of 85% of the personnel in the Department.
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Reppetto, pp. 32-33.
Albert, pp. 41-42,
Reppetto, pp. 33-34.

Two of the most important criticisms made by the IACP
were absent from the Mayor's Task Force Report. The
reader will recall that the IACP had recommended a re-
duction in the size of the force. However, since 1962
there had been a dramatic rise in the crime rate. More-
over, Boston was the scene of numerous large demonstra-
tions, which the Department was called upon to monitor
while maintaining a patrol force throughout the city to
respond to calls for assistance.

The second IACP recommendation missing from the Mayor's
Task Force Report was concerned with the consolidation of
stationhouses. White, who had established "Little City
Halls" throughout the city, was not against neighborhoods
having "local" district stations. Rather, what bothered
him was that the district personnel in many areas were
not responsive to the community they served, and, more im-
portantly, were not responsive to the Mayor's orders to
correct this situation. Consequently, he urged for the
appointment of deputy superintendents to supervise groups
of districts. These command officers would serve at the
pleasure of (and therefore would be accountable to) the
police commissioner, who was appointed by the mayor.
Although White could expect, had this organizational reform
been implemented, that the McNamara administration would
probably resist city hall's efforts at control, he was
undoubtedly looking forward to 1972 when he would be able
to select a new commissioner.

Boston Police Department, 64th Annual Report of the Police
Commissioner for the City of Boston for the Year Ending
December 31, 1969, Document No. 28, p. 9.

Ibid., pp. 4, 9.

Albert, p. 45; also see Boston Globe, November 19, 1970,
p. 35.

From Albert, p. 45.

Ibid.; for additional information see Boston Globe, July 13,
1969; August 10, 1969.

Functional Specifications..., p. 1.
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Ibid, p. 14
Ibid, pp. 19-20

See memorandum from Steve Rosenberg (Director of Planning
and Research, BPD) to Maurice Sllber (Contracting Offlcer,
ADL) , January 22, 1971.

Boston Police Department, "Application for Grant" (U.S.
Department of Justice, Law Enforcement Assistance Admini-
stration), May 1970; see "Project Plan and Supporting
Data", p. 6.

Ibid, p. 5
Albert, p. 45

The following three paragraphs were derived from an inter-—
view with James Williamson (Wellesley, Mass.) March, 1974.

Interview with Richard Larson (Cambrldge, Mass.) January
17, 1974 : ‘

Interv1ew with Deputy Superintendent Hunter (Boston Pollcex
Department) , Fall 1973. , .

Interviews with District Eleven Patrolmen, Spring 1974

.Memo from Rosenberg to Silber, January 22, 1971, p. 1

Ibid, p. 2
‘Based on memos from Rosenberg's files, Januarﬁle?l-May'l§72

Another thing which the Computer and Data Processing Plan
revealed was that while ADL was slowly developing the
computer system's potential for controlling field opera-
tions, the Department had gone ahead on its own to develop
and implement many computer applications of the sort which
had been used to justify the original lease of the system
in the mid-sixties. For example, at the time of the Plan,
the Department had a variety of programs which provided
statistics on crime and accidents. The Department was
also planning to have operaticnal within the year several
online inquiry files (warrants, stolen vehicles, etc.)

for use of the patrolman in the field. :

hat the Plan did not gec into in any detail, however, is how
much use the available programs were gettlng outside of the

Research and Planning Division. Acccrding to several sour-

ces, only one of the thirteen district captains was actually
using any of the statistics the computer produced.
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Boston Police Department, Computer and Data Prbcessing
Plan, February 1971, pp. 20-21 .

Steve Waldron "Work Statement: Boston Police Department
Integrated Information System Project, October 1970-June
1971", (Cambridge: Arthur D. Little, Inc.) February, 1971,
p. 13 .

Ibid, pp. 7-8

The Work Statement also gave an interesting insight into
what became of the support in developing the CCS whlch IBM
and Sanders had "guaranteed" the department:

"It was at first thought that the computer-aided dispatch
system would be built around an existing software package
available from IBM, with special programs added. Unfortu-
nately, no one at IBM knew enough about the inner workings
of this program to answer some very fundamental guestions
concerning its architecture. After a strenuous effort to
understand the intricacies of this program, it was dis-
covered to produce too long a response time (to ingquiries)
to be suitable for the police application. Subsequently,
a new master program has been formulated, one which can use
special programs developed previously w1th modest changes."
(p.3)

....Display control software evaluation: This task consists
of evaluation and selection and implementation of a control
software package provided by Sanders. Although the design
originally calls for the implementation of a control package
called FASTER, it was found that the modifications made by
Sanders were inadequate for our purposes. Further evaluation
of modules named DUCS and other control packages are to

be made and one of them implemented.” (p.11)

Rosenberg's notes on telephone conversation with Waldrbn,‘
March 18, 1971.

Stephen Waldron, "Progress Report" (Cambridge: Arthur D.
Little, Case: 70375-I), April 2, 1971 :

Rosenberg's notes on Waldron's cover letter of April 2, 1971.
Rosenberg's notes for May 25, 1971; July 23, 1971.

Urban Sciences, A Study of the Application of an Automatic
Vehicle Monitoring System to the Operation of the Boston

Police Department (Wellesley, Mass.: Urban Sciences, July
1970) , Abstract, p. 1.
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Interview with James Williamson (Wellesley, Mass ), March
1974.

The following is a more detailed description of the four
project areas:

A,

The stated purpose of the Patrol Force Simulation
component of the proposed project was to "improve the
operation and use of the computer simulation of the

BPD, and to examine the feasibility of real-time updating
and use of the simulation.” This component was divided
up into three main stages, involving improvements in
internal program efficiency, improvement 'in the"realism"
of the model itself, and improvements in the statistics
calculated by the simulation program. The consultant's

 estimate of the cost of this part of the project was

$33,735.00.

‘The Vehicle Location System (phase II) component was

to focus on the study of the 'most promising candidate"”
AVM systems "with respect to technical compatibility
with the BPD's CCS, capability to meet required speci-
fications, availability, maintainability, and cost-
effectivity." The proposed cost for this work was

$37,147.00.

One of the tasks suggested by Rosenberg was the BPD
Computer Applications Study. This study essentially
involved four parts: (1) a review of the effectivity

of the existingoperations and recommendations on how to
improve them; (2)simplification of the simulation pro-
gram operation (from the user standpoint); (3) a study
of the possibility of advanced uses of the simulation
program; and, (4) a study of the overall effects of exist-
ing and planned projects on the performance and require-
ments of the 360/40 computer, including whether the
360/40 was capable of performing all that was required,
and if not, what were the alternatives, and the recom-
mended solutions, The cost for all this work was es-
timated to be$42, 332 00.

The fourth task, another which Rosenberg had suggested,
focused on system engineering and project management
of the new Dispatch and Communications Center which
was then being installed at headquarters. The work in-
volved in this task included providing all necessary
engineering consulting and project management of the
system development, installation, and testing phases
of this effort, including collection and preparation of
maintenance routines and records, logistics, and con-
figuration control. The proposed price for this work,
which originally was to be ADL's responsibility, was
$36,699.00. _
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Rosenberg's notes for October 7, 1971, October 12, 1971;
memo from Duty Officer Preston, August 24, 1971.

Urban Sciences "First Monthly Progress Report on the Compu-
ter Utilization Study for the Boston Police Department,"
(Wellesley, Mass.: Urban Sciences) October 1, 1971.

See, for instance, Steven Rosenberg's memos to Dr. Stephen
Waldron of ADL on November 8, 1971, and February 14, 1972.

Memo from M.W. Silber (ADL) to Steven Rosenberg (BPD),
A Proposal for the Future Work on the Prototype Command and

.Control System", March 14, 1972, pp. 1, 5.

Memo from Steven Rosenberg (BPD) to Dr. Martin Ernst (ADL),
April 11, 1972, pp. 1-3. , ,

Interview with James Williamson (Wellesley, Mass.) , March-
1974.

See Touche Ross & Co. , A Review of Information Systems
Projects and Related Operations in the Boston Police Depart-
ment, (Boston: Touche Ross, Inc., April 1973), pp. 3-10

In October 1972 Urban Sciences ended its formal responsi-
bilities to the Department with the submission of its final:
report on the Candidate AVM System Study. In this report,
Urban Sciences offered its opinion that at that time the
technical capabilities of most automatic vehicle monitor-
ing systems were not sufficiently well demonstrated. More-
over, the equipment costs of the one vendor who appeared -
to be the most capable were found to be sufficiently high to
warrant caution on the part of the Department. As a re-
sult, the consultant recommended that the Boston Police
Department allow at least 6 to 12 months to elapse in order
to receive final test results from a number of candidate
systems, and to await a reduction in costs which would in-
crease the cost-effectiveness of such systems. These
conclusions, like the computer options suggested in the
Applications study, differ dramatically from the optimistic
recommendations which had resulted from the first phase of
the AVM study, and echo the overall cautious outlook in the"
Department at the time. (Urban Sciences, A Candidate AVM
System Study and Analysis for the City of Boston, (Welles-
ley, Mass.: Urban Sciences, October 1972), pp. 8-1 to 8-2.

See Urban Sciences, Final Report of the Computer Applications
Study (Wellesley, Mass.: Urban Sciences) September 16, 1972.
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131. Memo from Steven Rosenberg (BPD) to Peter Borre, Executive
Director of the Safe Streets Act Committee (Boston, Mass.)
April 28, 1972.

132. Touche Ross & Co., A Review of Information Systems...,
pp. 1-1, 1-2. ’

133. Interview with Steven Long (Governor's Committee for Law
Enforcement and the Administration of Justice), Fall 1973.

134. Touche Ross & Co., A Review of Information Systems..., p. 1-3/
135. 1Ibid., p. 1-4. | ”

136. Ibid., pp. 1-4, 1-5.

137. 1Ibid., p. 1-2.

138. Egig;, p. 1-4

139. 1Ibid., p. 1-4

140. Ibid., p. 1-5.

141. Such as the Arthur D. Little, Concord Research, and Urban
Sciences proposals and final reports.

142. Touche Ross & Co., A Review of Information Systems...,
pp. 1-2, 1-4 to 1-5, 3-5 to 3-9, 3-14 to 3-16.

143. For example, Touche Ross & Co. criticized the Urban Sciences'
simulation for not including an optimization procedure in a
way that suggested thatdeveloping such an algorithm had been
part of Urban Sciences' mandate, while in truth Rosenberg
had realized all along that the simulation would not contain
such a procedure.

144. 1Ibid., p. 3-11

145. Additionally, in the course of summarizing the results of
the prototype CCS project, Touche Ross & Co. revealed that
the new administration had recently made a decision to
standardize programming with AMS COBOL. The Touche Ross
staff then noted that major portions of the prototype
system had been written in Basic Assembly Language. The
consultant did not follow up this evaluation by questioning
the judgement of the decision (made by the new DiGrazia
administration) to standardize computer languages, despite
the fact that this act had effectively rendered much of the
technological work on '
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the computer-aided dispatching system and the patrol force
simulation (written in PL/1l), an investment of over $400,
000, worthless. Rather, it applauded the new administra-
tion's decision and cited this change as part of its justi-
fication for scrapping the ADL prototype.

Interview with Steven Rosenberg (Suffolk Down, Mass.),
Spring 1974.

Touche Ross & Co., "A Review of Information System...", pp.
3-10 to 3-13.

Mary Ann Pate, "Change Processes: An Analysis of the
Paperwork Simplification and the Resource Allocation
Projects in the Boston Police Department", Interim
Report (rough draft), July 1974, pp. 2-3.

Albert, pp. 78-79.
Ibid, p.2.
The zero car availability rate measures the percentage

of calls for service for which a patrol unit is not
available for immediate dispatch.

Touche Ross & Co., Boston Police Department Patrol Force
Resource Allocation Project, Final Report, May 1974,
pp. 40-44.

Ibid, po 50-



CHAPTER FOUR

FINDINGS AND CONCLUSIONS

At the beginning of this work, we indicated that though
there was a considerable body of literature devoted to advo-
cating the use of technology by police, little information is
available concerning the process whereby such technology gets
introduced into a department's operations. In particular, we
noted the scarcity of empirical evidence about why departments
actually adopt technology, how they use it, and whether the
actual selection and use of such equipment conforms to theories
about the role of technology in law enforcement. As an initial
step toward discovering answers to these questions, we examined
the introduction of a Command and Control System (similar to
that advocated by the President's Crime Commission) into one
police agency, the Boston Police Department. Comparison of
the BPD case to the assumptions made by the President's Crime
Commission points to a model of technological innovation which
is radically more complex than that anticipated by the Crime
Commission.

Probably one of the most important features of the BPD
experience is that the process by which the Command and Control
System was adopted was stochastic. That is, the. final
character and purpose of the system could not have been pre-
dicted at the start of the process. Over the course of the
introduction and development of the system there were signifi-

cant shifts in the functions which the Department wanted it to

-167-
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perform, changes in the actors adopting it, and the equipment
and its goals were modified accordingly. The Crime Commission
‘had, of course, assumed that a piece of technology served a
single immutable set of goals and that it is adopted as a fixed
"package" to meet these purposes.

A second critical contribution of the Boston experience
was that it demonstrated the inaccuracy of the Crime Commission's
assumptions about the process by which decisions to use tech-
nology are made. In the BPD case, the decision to introduce
the advanced systems was not a choice to accomplish organiza-
tional change through technology. Instead, it was merely a
decision to "acquire" the technology in order to gain the
professional status associated with such equipment. As a
result, there was little initial concern about what the tech-
nology could actually do. Even later, when the purpose of the
Command and Control System shifted, the technology was not
seen as a way to increase the Department's ability to fight
crime. Rather, the McNamara administration hoped to expolit
the system to get more control of the individual patrol units.
Another interesting feature of the BPD's decision-making
process in regard to the technology's adoption was that it was
very compartmentalized. Outside of the few actors directly
involved in the deliberations, everyone else in the command
staff and the rank-and-file was essentially unaware of the
technology's existance and purpose. This fact helps to explain

why the development of the advanced system encountered virtually
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no resistance from the other segments of the Department until
the departure from the Department of the Commissioner and his
Director of Planning and Research.

The BPD case, then, provides us with a number of clues
regarding factors which foster the successful introduction of
technological innovations. Among the most important of these
conditions are:

- an initially aggressive consultant or vendor

- a clear conviction by the department administration
that technology and professionalism are linked

- endorsement of the proposed technology by professional
reference groups

- the combination of a technologically naive sworn
force and an innovator with extensive technical
training

- the availability of external funding

- an innovator who is outside the normal reward struc-
ture of the department and whose success will not
be perceived by members of the command staff as a
threat to their power

- congruence in the technological project staff between
department administrations.

The BPD experience also demonstrated that in some instances
high (very sophisticated) technology will be easier to intro-
duce into a department's operations than low technology.

Finally, the case suggests that, due to its flexibility for
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meeting changing organizational objectives, a department might

realize more success from adopting developing technology than

in implementing a "package" system.

The discussion which follows will consider the effects of
such factors in greater detail. The presentation will be
broken into four parts, focusing on characteristics of the
technology, characteristics of the police organization, ex-
ternal influences, and the principal actors in the federal

projects.

CHARACTERISTICS OF THE TECHNOLOGY

Expected output of the technology

One of the most interesting findings from the BPD exper-
ience is that, contrary to the Crime Commission's opinion,
the expected output of a piece of technology was often not an
important factor in the Department's deliberations whether to
adopt it or not. In part, this was the case because most
members of McNamara's administration had an insufficient tech-
nical background to understand the workings and implications
of a piece of advanced technology. This meant the Department
lacked the expertise to either rationally select among a set
of technical options or to determine the relative benefits of
technological versus a non-technological approach to a problem.

The inability of the Department to assess the output of

a system had implications for the process of technological
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innovation. First, rather than actively searching for the
optimal technological device to achieve a goal, the Department
was highly dependent on consultants or vendors to suggest |
pieces of technology which would presumably help solve a problem -—--
usually as defined by the consultant/vendor. When Rosenberg‘
joined the Department, more attention could be paid to the techni-
cal aspects of the proposed equipment. However, it is signifi-
" cant that to a certain extent even Rosenberg was dependent on
consultants to initially suggest thé technology (AVM--Raytheon;
Simﬁlation——Larson/Urban Sciences). |

Moreover, it is not clear whether the Department's failure
to adopt technical systems by weighing their p;bjected'outputs
was solely due to the lack of expertise."In p;rt because of
the political preésures on the Department, it was often less
important what a system could do, than that the Department could

say that it was employing "modern technology".

Status and imageability

The status and imageability ?ssociated with a piece of
advanced technology turned out to be extremely important consid-
erations in the McNamara administration's decision regarding adop-
tion of equipment. During McNamara's tenure as commissioner, the
Pepartment came under repeated criticism, and there was consider-
able pressure on him to produce an image of change. Yet, many of

the reforms which had been called for were unachievable
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because of local political opposition. Others would have re-
quired McNamara to enter an all-out battle against the districts,
which he apparently was not willing to do. Since he was limited
in the areas in which he could actually carry out reforms, it
was crucial that.the reforms which he did undertake project a
strong image 6f modernization and professionalism. Through

the adoption of highly imageable séphisticated techhology,
McNamara-apparently hoped to assuagde the criticisms

aimed at the overall operation of the BPD.

Consequently, in a period characterized by respect for
technology, it was logical for McNamara to introduce a computer
into the BPD's operations. Similarly, it was when the presti-
gious and highly visible Crime Commission recqmmended that
police agencies develop computer-aided command and control sys-
}tems that he approved the ADL proposal to develop the CCS. The
President's Commission's endorsement of the command and control
system concept undoubtedly strengthened the 1egitimacy.of
technology with which McNamara had little familiarity, and linked

it strongly to his image of a professional police department.

Flexibility of design

Although the literature examining technological innova-

tions generally assumes that the technology exists as a

1

developed "package,"” a characteristic of much of the advanced

technology introduced into the BPD was that it evolved during
1)

the process of diffusion. In the case of the CCS, this situa-

tion resulted from the relative dearth of comparable efforts
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which might have provided the basic configdration for the
system. As a consequence.of wishing to be extfemely innova;
tive, the Department and its consultant were requiréd to do
all the fundamental deveIOpmént work themselves. This meant
that the cost of the system was much higher than it would be

for “late adopters"2

(who could learn from an innovative
organization's mistakes). Similarly, the time from'introduc-
tion to full implementation of the’CCS was qonsiderable. In
spite of these difficulties, the CCS experienée demonstrated
that the innovative organization has a real advantage over

the late adopter in terms of its ability to mold the'téchnology
to its specific needs. For instance, because the CCS had no
pre—determined structure, Rosenberg was able to modify the
design to serve the latent goal of supervision, as_wéll as

thé espoused professional police goal of crimevcontrbl. (With
prbjects such as the simulation, which had initialiyrbeenr
designed for New York City, Rosenberg had had much less flex-
ibilityvin altering the function of the technology.)

Rosenberg and ADL were aléo able to modify the system to
meet the changing political pressures on the Department, as
well as the shifting sources.of criticism within the Depart-
ment, and thus to assure that the system would resiét oppo~
sition. In a very real sense, the flexibility created by
developing (rather than buying) a system made it possible for

the CCS continually to appear to serve all the Departments

conflicting goals.
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High verses low technology

While the Crime Commission made no mention of distinc-
tions which departments could expect in the success of intro-
ducing "high" vyersus "low" technology, one would expect that
the adoption of advanced hardware (such as computer-aided
dispétching systems) would be a more difficult and risky
process than the implementation of much simpler equipment.

The BPD's experience implies, however, that in some instances
the potential for successful implementation'of complex techni-
cal systems might actually be greater than that for adopting
much less sophisticated hardware.

There seem to be several explanations for this difference.
First, as was suggested in the prior section, complex systems
often have the cépability to at least appear to perform a
greater variety of functions thah do more elementary equipment.
Therefbre, complex systems can be made to appeal to more |
groups. o » -

Second, becausé of their complexity, few people are likely
to understand the organizational'implications of advanced sys-
tems, aﬁd thérefore_the chances of widespread resisténce are
decreased. In fact, it is probable that McNaﬁara himself did
not fully appreciate the implications of the CCS when he gave
his original approvél'for its development. For example, if
McNamara were as unwilling to directly challenge the districts'
power as his earlier actions suggest, he should have rejected
the CCS because of its centralizingpotential and thus, the

confrontations which the system might have provoked.
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Finally, if a sophisticated system is not "naturally"
complex enoughvto confuse those who might be suspicious of its
purpose, the innovator can add numerous auxiliary functions
to the system's design in order to further conceal its more
controversial aspects. For instance, it appears that Rosenberg
was exploiting this strategy when he "hid" the system's capacity
to identify cars improperly out bf service amongst tﬁe CCS's -
other operations. Similarly, ADL was able to obfuscate the cen-
tralizing function of the CCS so as to avoid opposition by the

districts.
CHARACTERISTICS OF THE POLICE ORGANfZATION

\
'

i

Level of technical expertise ' |

The low level of technical.expertise posseSsed by the BPD
proved to be both a benefit and a hindrance to the effért
to introduce the advanced systems. For instance, because the
rank—-and-file did not comprehend the implications of the CCS
for supervision and evaluating performance, no resistance to the
system's development emerged. Similarly, the districtvcommanders
apparently did not fully comprehend that because the CCS would
provide headquarters with a detailed account of the use of
patrol units (and whether such use was compatible with depart~-
ment policies) and the workload characteristics of the patrol
divisions, the introduction of the technology would increaée the

districts' accountability to the Commissioner and his staff.
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However, the lack of technically trained people also
meant that the Department could be convinced to purchase equip-
ment which was largely useless for its purposes. For instance, .
even if McNamara were more concerned with having a computer
than with what such a computer would do, he probably could
have realized this objective at a much lower price than was
paid for the IBM 360/30's leasing. The computer vendor, how—
‘ever, was convincing enough to "sell" fhe large machine. Simi-
larly, until Rosenberg was giveﬁ responsibility for over-seeing
the federal projects, the Department did not have any greater
capacity to effectively monitor consultants"work than they
did to question the claims of véndors. Whilé Howland was
committed to theproject's success, he did not have the back-
ground to properly_assess the consultant's claims about.the
expected results of their work or their arguments for moving
cautiously in the development of the system.

It.would have been expected that Rosenberg and Larson.
would give the Department the necessary éxpertise to deal
critically with technology consultants and vendors.  For a
number of reasons, however, they could not assure that the
Department was given the most efficient equipment or the most
effective advice. First, though Rosenberg and Larson were
available to the Department since the beginning of the federal
projects, they had a professional interest in seeing that the
CCS was adopted. Thus, they probably teméered whatever

criticisms they might havemade, for fear that the BPD might
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decide to pursue a less technologically—oriented.approach ﬁo
its problems. Even after Rosenberg became Project Director
and could deal directly with the consultants, he.was similarly
limited in the actions which he could take to expedite the

CCS development. For example, a decision to drop ADL before
something tangible was produced would probably have prompted

a review by the funding bodies, would have impaired'the iﬁage
-McNamara was trying to project, and might ﬁave stopped the
.deVelopment of the CCs.

It is also clear that much more technicél staff would
have been necessary, even ifrthe "in—houée" experts had been
motivated to aavocate the needs of the Department ﬁbfe than
the development éf the technology itself. It is doﬁbtful,
hoWever, whether even a department of BPD's size WOgld be
willing to support a permanent technical staff large enough
to carry out both the day-to-day data processing wéikfand a
development project on the scale of the CCS. Sinc¢ there were -

so few advocates of technology in the Department, even someone as

powerful as Rosenberg had great difficulty in convincing the
City Council to consider the needs of the data processing

section above those of the other segments of the Department.

Career reward structure

One of the reasons why the Department undeftook'highly
innovative projects was that the persons charged with exploring
the potential of technology were largeiy outside of the regular

"reward" structure of the Department. There are a number of
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reasons why ﬁhe reward structure of police departments generally
discourages innovation. In the academy and on the streets,
police officers are trained to be suspicious of anything devi-
ating from the norm. Because of the desire to control officer
discretioh, moreover, the police organization itSelf places a
high value on predictability and routine performénce of duties.
Police departments in this regard certainly fall under a kind
of'"Greshamis Law"::3 When a person is deeply invoived in a
routinized activity, one is not likely to involve oneself in
creative problem solving. )

The bureaucratic orientation of the BPD is perhaps more
conservative than even this analysis'suggests;. There is as
much cohcern over the internal distribution of power and status
in the Department as there is over the achievement of the
organization's normal goal of crime»control. As -a result, the
receptivity to innovation by superiors within the reward struc-
ture‘(and thus in a position to lose power and prestige) is
low, and any subordinate who suggests a reform which threatens
to bring about major changes will be dealt with harshly. Thus,
evenbif an innovation were to succeed, it would probably result
in personal failure for its innovator. |

As a civilian, Rosenberg was outside the normal career
path and reward structure of the Department. In fact, it is
very significant thaf his longterm career was dependent on
establishing a reputationvas an innovative and successful

operations researcher, not on his success as a member of the
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BPD. Since Rosenberg's goal was to develop a CCS, it becomes
clearer, for instance, why, aé the possibility of McNémara's
departure became more real, Rosenberg seemed to but an increas-
ing effort into guaranteeing that the federally funded projects
were completed.’ Rosenberg was able to pursue these personal
career objectives because they would tend to increase the
power of the individuals in the Department to which he was
most accountable, Howland and McNamara. |

Howland was in contrast, formally pait of the Depart-
ments reward structure. His advocacy of innovative projects,
however, can probably be explained by the fact that he was
near the end of his career and had reached the highest rank
in the department (éuperintendent) which he could possibly
hope to attain. Conséquehtly,‘the extrinsic rewards of the
Depértment were less compelling to him than the inﬁriﬁsic re-
wards of advancing the bepartment's professionalization, to
which he had a strong commitment. It is also critiqél that as
head of the Bureau of Inspectional Services, the difficulties
of supervision and control were his concern. Thus,‘the CCs
promised to provide him both with greater control 6f the
patrol force and with supervisory status in a "professionalized”

department.

Compartmentalism and visibility

The high imageability of the computer and the CCS as
efforts at reform in large part explain McNamara's willingness

to introduce these advanced technical systems into the BPD.
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HoWever, while these systems were adopted for the general
image they created, theif specific goals and design conld
not be evident Within the department. This "low profile" was
essential because every change in technology carries with it
changes in organizational structure. If these changes are
predictable and are perceived as radical or threatening to
the existing social system, they will, of course, create
resistance by groups within the organization.

Within the BPD, however, the organizational'implications
of the CCS were never evident enough to create opposition. In
large part, the CCS hadivery low visibility because of the
compartmentalism which characterized the BPD's operations.
Like most bureaucracies, the BPD subscribes to the theory of
)"monocratic responsibility."4 According to'this theory,vpraise
and blame attach to jurisdictions, and career rewards are
conferred or denied according to the successes and failures
which oocur‘within jurisdictions. This results in arstrong
personal identification with organizational subunits and in
little attention being paid to the other jurisdictions within
the organization. When work on a multifeceted project is
completed by oneisubunit, it is handed over‘to another and
interest_in it is dropped. If difficnlties occur in the
project thereafter, as long as they don't inseparably concern
the work done by the ptevious subunits, the prevailing atti-

tude of these groups is that it is "somebody else's problem."
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Whether consciously or'not, McNamaré took advantage of
this attitude by confining responsibility for the CCS to the
Research&Planning section. Since they were not being evalua-
ted on the basis of the systems' progress, and since the tech-

nology ostensibly wouldkonly be éffecting the work of the |
Cent;al Complaint room and the Planning division itself, the
other segments of the Department paid little heed to the sys-
.tems' development. Thus, the innovation was able to procede
with decision-making power virtually held sdlely by the Research

and Planning Section, and thus almost without interference.

-EXTERNAL INFLUENCES

Federal funding

The availability of federal funding played a critical
role in the BPD's program of technological develépment. It
is commonly held that organizations tend to undertéke.the most
radical innovations at times of slack, during periods when
the drganization.has been successful enoﬁgh to accumulate an
excessvof resources.5 What federal funds did for thé BPD was
to create an effect which might be termed "localized slack."
That is, it made tremendous resources available to a limited
aépect of the Department's operations. This was important
beééuse it permitted experimentation in areas‘about which
the Department had not reached a consensus. Moreover, since

the technological projects were not taking resources away from
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any of the other parts of the Department, there was no opposi-
tion from the subunits. | |

In addition to creating a climate conducivé to innovation,
the federél funds also significatly reduced the risk of inno-
vation to the BPD, and especially to those within the Departf
ment who supported the technology's application. Because.the
Department was contributing so little towards the system's
development, the repercussions of failure would be much less
serious than if the Department was absorbing the full cost.
On the other hand, since the Departméné had so little at stake
financially, for the first few years of the projects, the
administration seemed to be very lax in demanding timely re-
sults and in approving grant extensions. Cdnsequently, four j
years and almost $400,000 were required to produce an err6r~’
filled prototype versioﬁ of a command and contrél system, which

the President's Commission had predicted would cost $200,000.6

" External evaluation of the BPD

The 1967 President's Commissioﬁ seemed to feel that the
widespread criticism of the police would spur‘departments to
make radical organizational changes thiough new technology.
However, rather than seeking the kinds of fundamehtal'reforms
the Crime Commission had envisioned, the BPD's reaction to
criticism was to attempt to create an image of change, and of
responsiveness to its critics, without substantially upsetting
the status quo of the organization. Thus,.a very cémmon res-

ponse of the Department was "more of the same"--more patrol
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cars, more supervisors, more communications gear. It is signi-
ficant that the same spirit seemed to have prompted the Depart-
ment to initiate its program of technological development. In
1afge part, it appears that the McNamara administration's motiva-
tiQn for undertaking the CCS project was that such eéuipment might
be an easily acquired and highly visible symbol of ?rofessionali~
zation, rather than that the innovation was expected to result

in significant change in the organization.

It is also interesting that the criticisms to which the
BPD was responding were mostly nmot directed at its failure to
control crime (as the Crime Commission had qssumed) but rather at

its inefficiency. A common deficiency of thé{IACP, Mayor's Task
Force, and Model Cities reports was the scanﬁ attention paid

to crimé statistics. This fact may reflect a Eommon conviction
that-such data is highly irrelevant and misleading (or perhaps
a model that the police do have an effect on crime, and the way
to maximize that effect is to maximize efficiency).

As the BPD experiencé shoﬁa, when effiéiency is the most
important criterion for evaluating police performance, tech-
nologiCAl innovations like the CCS become a logical response.
These systems allow efficiency to be equated with controlrover
- patrol units—-an attractive administrative goal. Consequenﬁly,
as in BOston's experience, it is likely that much of the tech-
nology ostensibly aimed at increasing crime control will actual-
ly- be concerned with increasing control of personnel (or
will be redirected by department administrators to serve that

purpose) .
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PRINCIPAL ACTORS IN THE TECHNOLOGICAL PROJECTS

Consultants and vendors

In the BPD's experience, the consultants/vendors played
a critical role in bringing the technology to the attention of
the Department. Because of their own organizational preséures,
however, they often "oversold" the equipment. For instance, 
as mentioned earlier, because of the BPDfs lack of £echnical
sophistication and its need for a symbol of professionalization,
the computer vendor was able to convince the Department to lease
an expensive computer system which could do little more than the
unit recording equipment already functioning in the data proces-
sing section. Similarly, the assured availability of federai
funds, and the desire to establishbthemselves‘as leéders in the
public-sector technical systems field, encouraged the other con-
sultants to urge that the BPD undertake technological projects
which the Department did not fully understand and clearly did
not have the personnel to maintain.

What is most surprising, however, is that despite the
various consultants' interest in establishing a reputation in
police technical systems, they not only oversold equipment, but
they also often failed to perform to the client's satisfaction.
In this regard, the Boston experience suggests that the consul-
tants'/vendors' size may influence itsvperformance. Most of
these firms were relatively large and had numerous contracts,
and therefore, those personnel assigned to'the BPD contract were
also workihg on a number of other projects. This means it was more

difficult to coordinate the work of different technicians. Moreover,
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since the BPb had a limited ability (before Rosenberg) to assess
the reasonableness of the systems' progress, when the consul-
tants were forced to put increased efforts into their other
proﬁects, they could, if they wanted}"coast“ on the BPD contract.
The one consultant examined in this study with whom the B?D was
most satisfied was Urban Sciences, and it should be. remembered-
that for a considerable period the Department‘was its only

client.

Funding sources

We've already noted that the availabiliﬁy of federal subsi-
dies and the funding ratios which favored technological innova-
tion predisposed the Department to engage’in éhe developmentAof
the CCS. Aside from such "passive" influences, however, the
funding sources and their local representatives seemed to have
played a very small role in determining the specific nature of
the Department's technological program. In part, this may have
been due to the fact that Rosenberg functioned as an in-house
expert on technology, and thus, there was less need for the
local LEAA State Planning Agenéy (The Governor's Committee on Law
Enforceﬁent and the Administration of Justice) to provide guidance
and direction.

Even assuming that Rosenberg's role was a factor, the
Governor's Committee was surprisingly ill-informed about the
project's development,7 and showed little concernAfor the pro-

gress realized. For instance, even after ADL had repeatedly
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failed to meet contract objectives, the BPD experienced little
difficulty in getting additional grants. This particular
situation might be explained by the fact that the Plannihg
Agenéy had more money‘than it had projects to fund. In order
to guarantee that the state's share of the LEAA program funds
were not reduced the following year, there was preséure on the'
‘Governor's Committee to distribute all the available funds.
Although the Governor's Committee staff took almost no
part in the day-to-day development of the CCS, it had a con-
siderable impact on the fate ofthe system following Rosenberg's

'

departure. Aé we notedrin the caée study, near the time of
Rosenberg's resignation there was a turnover in the Governor's
Committee staff charged with overseeing the BPD's technological
projects. As a result of the confusing state of the records which
thé Committee had kept on theprojects, the new monitor sought

the assistance ofa consultant to prepare an evaluation of the
Department's technological systems. The final report from this
evaluation, which apparently contained a number of inaccuracies,
provided the interregnum BPD command staff with a stfong justifi-

cation for abandoning a system whose advocate they had resented,

and‘whose purposes they had not appreciated.

The Commissioner

Although McNamara exhibited little direct involvement
12

in the advanced systems' development as time went on, his role
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was critical in establiéhing that tﬁe Department's efforts as
creating a professional image wouid have a largely technolo-
‘gical orientation. The Commissioner's rationale for adopting
this approach wes quite different from the one which the Pres-
ident's Crime Commission advanced, however. Since he assumed y
office immediately following a major BPD scandal; and just
before the IACP was to issue what could be expected to be an
uncomplimentary report on the Department, the Commissioner was
under considerable pressure to demonstrate improvements in the
BPD's-OPerations and organization. 'Hoﬁever, lack of city hall
support prevented him from implementing many of the suggestions
offered by the IACP. In addition, McNamara's law enfereement
background had been with the FBI. As a result, McNemeta had
essentially had no direct experience with the ﬁanagehent of
police departments, and with the BPD in particular;eycensequent—
'ly, the Commissioner was undoubtably hesitant about undertaking
any reforms which threatened to precipitate widespreadfresis—
tance in the Department. Because technology would net be
perceived as threatening by the Department establishﬁent, and
because it was highly imageable, McNamara was very receptive
to IBM's and ADL's proposals regarding sophisticated technical
systems.

The eharacter of McNamara's relationship with Howland
and Rosenberg was another factor which had important implica—
tions for the BPD's program of technological development.

Because he was so close to Rosenberg and Howland, McNamara
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vested them with considefable power, and acquiesced to many of
their reform proposals. However, in the last year of his

© tenure és,Commissioner, McNamara also increasingly relied on
the assistance of these individuals (and esﬁecially Rosenberg)
for the day-to-day coordination of the Department's activities.
One consequence of this behavior was that the BPD's ability

to closely monitor the federal projects wasiseriously impaired.

The innovators

Both Rosenberg and Howland played.major’roles as inno-
vators in the BPD. In the hisﬁory of the federal projects,
Rosenberg's presence was especially important. As a ?rofession—
al operations researcher, he naturally turned to that field
for a solution when he perceived a problem in the Départment.
Mofeover, because of his professional training, Rosenberg
was particularly likely both to perceive problems in the Depart-
mént's operations, and to feel a compulsion to deal with them.
Cohsequently, whereas Howland was limited to respohding to the
suggestions of the consultants regarding technological develop-
ment, Rosenberg could and did initiate projects himself, and
accordingly, the development»program expénded greatly under
his stewardship. |

In part because of their reform zeal, Howland and Rosen-
berg also had a propensity towards taking on additional re;
sponsibilities in the Department. A consequence of these
additiconal duties, as we mentioned in the preceding‘section, was

that their ability to effectively monitor the technological projects
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was impaired. In Howland's case, this situation was especially
critical, for, because of his technical naiveté, he was already
very dependent on the good will of the consultants.

As we have seen, however, in thé area of technological develop-
ment, the consultants often encouraged the Department to under-
take unrealistic or questionably productive projecﬁs.

We've also mentioned that because Rosenberg was a civilian
and outside the normal reward structure, he was more likely to
engage in innovative behavior. Nonetheless, because Rosenberg
had not worked his way up through the ranks, some very powerfui

\

members of the command sﬁaff were jealous of\his relationship
with McNamara, and of the power which the Co%missioner vested
in him. While McNamara was commissioner; Rosénberg'was too
powerful for such individuals to openly express their animosity.
However, with McNamara's and Rosenberg's departure, the resent-
ment became manifest in the adverse attitude toward the techno-
logical projects which Rosenberg had fostered. Sihce the
career-minded officers in the BPD were very sensitive to such

attitudes, after Rosenberg's resignation, little effort was

put into salvaging the CCS and other advanced systems.
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CONCLUSIONS

One of the basic objectives of this study has been to
begin to assess whether the President's,Criﬁé Commission was
realistic in expecting police departments to make the deci-
sion to adopt technology simply because a "professional" body
like itself had urged them to do so. Although there-are
obvious ﬁroblems to drawing conclusions to such quesfions on
the basis of a singie data point, it seems likely that many
aspects of the Boston Police Department's experience could
be generaliable to other large urban police forces. Moreover,
while there have been few comparable case studies to date,
the results of a number of related studies (which have éxamined
the Law Enforcement Assiétance.Administration and computer use
by police) ére available,8 and can be examined for clues to
the validity of this thesis' conclusions. At the very least,
the Boston experience should provide a set of hypotheses tor
"be used in future investigations.

The data on the Bostbn Police Department-suggests that,
indeed,ithe Crime Commission's endorsement of bighly sophis-

- ticateda technology (computers, simulation modelé, automatéd
éohmand aﬁd control systems, and the like) probab.iy served as
an important motivation fér departments to procure such
hardware. In addition, the Boston case shows that the Commis-—

sion was correct in anticipating that federal subsidization of
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the equipment would also be a powerful inducement for adopting
the recommended technology. Given the small number of indi-
viduals in the BPD who were seriously commltted.to applying
the technology, it is clear that the Boston Police Department'S'
technological program would have been much smaller had the
federal funds not been available. A study by Colton (1971)
appears to substantiate our finding regarding the importance
of thefederal grant program. According to Colton's article,
"Use of Computers by Police: Patterns of'Succéss and Failure,"”
over forty percent of those police departmentswho have access
to a computer indicated that they had received LEAA subsidiza-
tion of their electronic data processing 0peration, énd more
than 65% of these forces admitted that tneir‘compgteﬁ fécility
woﬁld have been smaller or non-existant withouﬁ suén help;9
While the Crime Commission correctly asseSSédﬁﬁhe impor-
tance of certain factors, it failea to anticipaté’the BPD's
problems surrounding the development and implemenﬁation of
such technological systems. Because of the crude‘ahd dis-
organized state of the Department's recérds system in the mid-
'sixfies, the task of developing the Command and Cohtrol System
not only involved putting together the system configuration
and doing the necessary programming, but also designing a new
daia collection system. All this meant that the CCS develop-
ment‘effoft would take more time and effort than had been
originally foreseen. If the Bostoﬁ experiencebis at‘all

representative, one could anticipate (and Colton's report
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agaiﬁ appears to corroborate this)10

that many other departments
attempting to develop advanced systems might have experienced
similar cost and schedule overruns.

In addition to the problems arising from the ipnate com-
plexity and data base requirements of such systems, the EPD had
the added difficulty of overzealous or uncooperative vendors and
consultants. Because the Department did not have the technical
expertise to effectively evaluate and’monitorvthe work that was
being performed for it,‘to a great extent it was at the mercy
of the consultants. Since, during the late sixties, most police
departments were presumably as technically naive as the pre-
Rosenberg BﬁD, from the Boston case study we could expect that -
many other departments required the services of outside experts,
and would be similarly vulnerable to consultant/vendor abuse.

In fact, the United States Congressional Committee on Government
Operations, which investigated the Block Grant Program of the
LEAA in 1972, reportedthat nearly one-fifth of every State Plan-
ning Agency planning dollar had been spent on outside consul-
tants. Moreover, the Committee at that ﬁime suggested that there
was a strong possibility that vendor "overselling" and consul-
tant misconduct might be a common phenomenon.ll

While the Boston command and control system never became

fully operational, the case study provides a number of indica-

tions that, once the equipment is implemented, the
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pattern of police use of such equipment, and its impact on
police orgahization and operations, may be gquite differenﬁ
from what the Crime Commission expected. For instance, many
departments probably shared the BPD's initial lack of appre-
ciation for the technology's potential, and presumably chose
to adopt theadvanced system more because of the status which
such equipment possessed as a resuit of the Commission's en-
dorsement than because they had been convinced of the utility
of the technology in controlling crime. Under such circum-
stances, where the technology was merely perceived as a show-
piece rather than as an important tool, the‘qhances tﬁat such
hardware will become an integral part of the\department's
fiéld operations areslim. As a result, the iﬁpact of the
technology on such departments' performance ié likely to be
negligible.

On the other hand, there-undoubtedly are police depart-
ments whose commitments to the technology is more substantive.
The Boston case study suggests, however, that where such
systems are actually being applied, the police administration
may be more concerned with the managerial control aspects of
such equipment than with its effect on controlling crime.
There seem to be several reasons for-this possibility. First,
from the Boston experience it appears that police administrators
are judged by their.superiors less on the basis of aggregate
statistics than on the basis of efficiency and instances of
police misconduct. Furthermore, technology such as automated

command and control systems is supposed to affect crime
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through reducing the dispatch delay compcnent of response
time. However, to date, the relationships between reduced
‘response time, apprehension rates, and deterrence remain
mere speculations. Moreover, if police administrators are
interested in reducing crime rates of increasing arrest
pertormance, there seem to be a number of more direct and
less complicated ways of accomplishing such ends tnaﬁ by
means of the extremely sopnisticatea ana expensive systems
.whicn the Crime Commission recommended.

As a result of these’coneideratrons, it would not be
bsurprising to find that many administrators are primarily
interested in the technology'é capacity to improVe head-
quarter's ability to monitor and control officer behavior.
However, even in connection with the relatively more limited
objective (as compared to crime control) of supefvision,
there is considerable uncertainty regarding‘tne emount ot
adaitional control which will accrue from such systems. At -
best, such systems will only provide data. on where'a patrot
ﬁnlt is ana how long it has been at its‘various locations.

The administrator still aoesn't know what the officers have
actualiy been doing. Moreover, even the limited supervisory
capability which is available from such systems can be largely
abrogated through collusion of the patroi force and di_spatchers.l2

The abiiity of the rank ana file to circumvent, or even
(as in the case of tne siren activator)'tc sabotage techno-

logical reforms, points up the fact that behavioral problems
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are often not amenable to technical solutions. More impbrtant,
the emphasis on technological approaches to police reform
often obfuscates many of the basic issues which police admin-

istrators and the public at large should be addressing. As

an Oakltana police sargeant has noted:15

The computer . . . is an effort by the police depart-
ment to professionalize from a hardware approach.
This may be 0.K., but the more we concentrate on
hardware, thne more often we move away from the basic
people and judgement issues. The real police problems
don't have technical solutions. Instead, it's the
people who are screwed-up; and we need more people-
to-people type etforts in police departments, such

as 1mprovements in communications, increased moti-
vation, productivity modifications, better inter-
personal relations, etc. 1In short, instead ot

_ hardware resoiutions, we need policy resoiutions of
the basic issues of the police force.. The result of
the computer may be to take our mind off what are the
‘real issues. (emphasis adaed)

The kinds of issues to which the otficer was feferrlng
inciude such questions as, what should conStitute £he_ma1n
tasks of the police?; how shoul& the poirice be evaluatea?;
how should the police relate to the community?; whdfshould
contrdi police operations?; and, what form snouldvthe
organization and management of police department take? If
the Jhardware approach" diverts research efforts awéy from
these basic issues, and (as it did in the Boston Poilce
Department), diverts attention from moreAfundamental.reform,
then instead of being the boom which the crimé Commission
contempléted, sophisticated technology might actually end ﬁp

seriously impairing the quality of police service.
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APPENDIX A

- Appendix A contains the following:
~ a chart of the organizational structure of the BPD as of 1961 -

- "o " " womomn w1963
- v on.n " "' momoom "ovo 1969
- " e " " v wooomoowo1972
U e " . oo " " moow 1973
- " " o " : " “eon " "oo" 1974
- a description of the responsibilitiés of the major subunits

of the Department.
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ORGANIZATIONAL STRUCTURE

The Boston Police Department consists of the following major
units:

Police Commissioner

Authorized by law to control the government, administra-
tion, disposition and discipline of the department to make all
rules and regulations for its efficiency.

POLICE COMMISSIONER'S OFFICE

Consists of the Commissioner's persbnal staff, and the
following special units:

Staff : .

Responsible for the operation of the Commissioner's Office,
including receiving the public, receiving and processing all
official departmental correspondence, and such other functions
as assigned by the Police Commissioner.

Special Investigation Unit

Responsible for providing the Commissioner with complete
and accurate information on the maintenance of departmental in-
tegrity and for monitoring the efforts and effectiveness of all
police commanders to combat corruption. Solicits information
relative to illegal activities to determine if corruptlon is
involved. .

Informational Services

Responsible for maintaining an effective liaison with the
news media so the public may be informed of police operations.
Develops and coordinates programs to keep all members of the
department informed on police activities. Plans and coordinates
special events concerning the Police Department and its members.
Supervises the productlon of a department newspaper, and con-
ducts a speakers' bureau.

Planning and Research Division

Responsible for the development of operational, long-range,
and contingency plans. Works with other staff and line police
units in identifying optimum operations strategles. Also co-
ordinates Federal and State grants.
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Legal Affairs Office

Provides legal advice and guidance to members of the police
force concerning operational decisions such as arrest, warrants,
searches and case prosecution and represents the department in
selected civil litigations.

Labor Relations Office

Represents the Police Commissioner at employee collective
bargaining negotiations, conferences and grievance discussions
and assists the Police Commissioner in development of labor
relations and negotiations policy.

BUREAU OF ADMINISTRATIVE SERVICES

Personnel Division

Develops departmental personnel policy and coordinates pro-
cessing of new personnel including background investigations.
Also prepares payroll and maintains payroll records and per-
sonnel files. :

Training Division

Responsible for training and developing standards for re-
cruitment, selection and training. Coordinates departmental
career development programs and develops and presents in ser-
vice and specialized training programs. o

Services Division

Responsible for the preparation of the department's budget
and the processing of all bills incurred by the department and
coordinates the acquisition, inventory, maintenance and dis-
position of all department property, equipment and supplies and
custody of all lost, stolen and abandoned property in the cus-
tody of the police.

BUREAU OF INSPECTIONAL SERVICES

Internal Affairs Division

Responsible for the supervision of the departmental dis-
ciplinary process and investigates, or has investigated, in-
cidents of police misconduct.
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~ Staff Inspection Division

ResponSLble for the evaluation of departmental performance
toward primary goals, assesses relevance and adequacy of rules-
and regulations, recommending changes when necessary.

Intelligence Division

Responsible for keeplng the department informed of the acti-
vities of known criminals in the city and coordlnatlng the
gathering and evaluation of information concerning persons or
organizations engated in illegal act1Vlty.

BUREAU OF ADMINISTRATIVE SERVICES

Communications Division .

Responsible for the operation of departmental communlcatlons
system, including radio, teletype and signal service.

Records and Data Processing Divisions

Respon51ble for the management, malntenance and control
of all incident records, criminal records, arrest records, ac-
tive warrants of arrest and other department records and re-
sponsible for the operation of the departmental proce551ng of
information through data processing systems.

BUREAU OF TRAFFIC SERVICES

Responsible for the direction and control of vehlcular
traffic and enforcement of traffic rules and regulations.

BUREAU OF FIELD SERVICES

The city is divided into six major area commands. They

are: A
: Area A -- District 7 - East Boston
District 15 - Charlestown

"Area B -- District 1 - Downtown & North End

Criminal Investigation Division Public
Housing Patrol House of Detention

Area C -- District 4 - South End & Back Bay
District 14 - Brighton & Allston



-208-

Area D -- District 2 - Roxbury
District 3 - Mattapan
Area E -- District 6 - South Boston
District 11 - Dorchester
Area F —-- District 5 - Hyde Park, West Roxbury and
; Roslindale
District 13 - Jamaica Plain

Each area commander exercises complete administrative and
field supervision in the area under his direction and control,
being responsible for the actions of all personnel assigned to
his command and for prov1d1ng all police services to the citizens
in his area.

Community Relations Division

Responsible for the coordlnatlon of the departmental
community relations activities.
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