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PREFACE

This report was supported by the National Science Foundation under grant
no. PRA 76-15207. The work was conducted in an eighteen-month period from
August 1976 to February i1978.

The study represents a continuation of previous work by the author on urban
innovations and bureaucratic change. Previous studies include:

R. K. Yin, R&D Utilization by Local Services: Problems and Proposals
for Further Research, The Rand Corporation, R-2020-DOJ, December 1976.

R. K. Yin, Karen Heald, and Mary Vogel, Tinkering with the System:
Technological Innovations in State and L‘xqal Services, Lexington 3ooks,
Lexington, Mass., 1977. -

The present study also differs markedly from the previous ones, however. It is
based on a series of original case studies (and telephone interviews), and it ad-
dresses a much more difficult issue—how changes become institutionalized. A
series of related appendices to the present report is contained in a companion
volume (R-2277/1-NSF).
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SUMMARY

THINKING ABOUT ROUTINIZATION

New service practices continually emerge in urban bureaucracies. However,
littie is known about how such practices become routinized—i.e., how they become
part of "standard practice.” Ironically, many changes in service practice have
continued to occur at a time when federal policymakers have become convinced of
the intransigent and rigid nature of urban bureaucracies. The purpose of the
present report has therefore been to describe the routinization process.

This process was studied by examining the life histories of six types of innova-
tions: ‘

Type of Innovation Urban Service
Computer-assisted instruction (CAI)............. Education
Police computer systems ....................... Police
Mobile intensive care units (MICU) ............. Fire
Closed circuit television systems (CCTV) ........ Education
Breath testing for driver safety................. Police
Jet-Axe (an explosive device) ................ ... Fire

The life histories were developed thrESugh case studies of the use of these innova-
tions at 19 sites, but corroborating evidence was also collected with telephone
interviews at 90 other sites. ‘Our sample of life histories often extended over a
period of 10 to 15 years. For this reason, a deliberate choice made in the study
design was to identify and select a sample of “old” innovations, and then to trace
life histories in a post hoc or historical manner. Although organizational memories
may be difficult to tap, this procedure avoided the'even greater uncertainties that
can follow the tracing of “new” innovations forward in time.

The life histories were analyzed in terms of the achievement of ten specific
organizational events, which have been conceptualized as either passages (transi-
tions from one organizational state to another) or cycles (survival over periodic
organizational events). The main contribution of this study has been to show how
these events are critical to the life history of a specific, innovative practice. In
particular, ten passages and cycles were found to be important:

¢ Equipment turnover (cycle)

 Transition to support by local funds (passage)

o Establishment of appropriate organizational status {passage)

+ Establishment of stable arrangement for supply and maintenance (supply)
« Establishment of personnel classifications or certification (passage)

« Changes in organizational governance (passage) -

« Interralization of training program (passage)

« Promotion of personnel acquainted with the innovation (cycle)

- Turnover in key personnel (cycle)

e Attainment of widespread use (cycle)

b



B
— vi /
Y
THE INCIDENCE OF ROUTINIZATIGN

According to the findings, routinization occurs in a series of stages: the Impro-
visation Stage, the Expansion Stage, and the Disappearance Stage. During the
latter two stages, the achievement of the ten passages and cycles serves as the
operational criteria for routinization. However, the point at which a practice
becomes “routinized” cannot be defined in any absoiute sense. Instead of searching
for an absolute definition, this study’s approach has been to distinguish among
three relative degrees of routinization-—innovations that have become marginally,
moderately, and highly routinized. These three degrees of routinization simply
reflected the number (0-3; 4-6; and 7-10) ofthe ten passages and cycles that had been
achieved by any given innovaticn.

On balance, it was found that a large per centage of the innovations had attained
the status of being “highly rcutinized.” In 8 out of 19 case studies (42.1 percent) and
31 out of 90 telephone sites (34.4 percent) this occurred; conversely, 21.1 percent
of the case studies and only 20.0 percent of the telephone sites fell into the category
of “marginal” routinization. These results are notable in two respects. First, they
indicate that many innovations in these two samples—one a stratified sample (the
case studies) deliberately chosen to create variation in routinization outcomes and
the other a random sample (the telephone interviews)—have lasted and become a
virtual part of standard practice. Suck. encouraging results mean that local agencies
can innovate and may not be the bastions of “resistance to change” that they have
been typically construed to be.

Second, the percentage of highly routinized innovations is much hlgher than
that found in a recent study of federal innovations in education (Berman and
McLaughlin, 1977 and 1978). That study ‘found that none of the innovations had
lasted longer than the period of initial federal funding, thereby leaving a much
more pessimistic view of innovation. The apparent discrepancy in findings may
have two rather simple explanations. First, the present study focused on technolog-
ical innovations, whose hardware components were easier to trace than the organi-
zational innovations that marked the Berman and McLaughlin study. The choice
of technological innovations was deliberately made to facilitate the life history
approach. Second, this study has also sampled from inncvations that had not neces-
sarily been initially supported by federal funds. In fact, about half of the innova-
tions in the case studies were locally initiated and supported. From the local per-
spective, then, many innovations can be and have been adopted, implemented, and

‘routinized. These simply may not be the innovations included on the agendas of
federal agencies. :

An initial question that fcllowed the assembling of these rout.nization scores
and ratings was whether there was a simple relationship between routinization and
the chronological age of an innovation. The older innovations might have.been the
more routinized ones, and this alone might have accounted for the pattern:of scores.
In order to examine this proposition, the data were arrayed along two dimensions:
the median age of all the innovations and the degree of routinization. For the case
studies, the age of innovation made no difference in predicting the degree of routini-
zation; for the telephone interviews, there was even a slight tendency in the oppo-
site direction—i.e., the younger innovations tended to be more routinized: In sum, -
the degree of routinization was not related to the chronological age of the mnova-' ,
tion. o :

b
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THE CONDITIONS THAT LEAD TO RCUTINIZATION

The major conditions that’lead an innovation to become routinized all appear
to be internal to the specific local agency. This is not necessarily 4n unexpected
outcome, but it does suggest that external initiatives (as in a federally initiated
agenda) are either limited or will have to be designed with a greater degree of
sophistication.

The specific internal conditions involve the role of an innovator (or innovator-

team), who must develop agency support for the innovation and establish the

appropr:ate skills and resources for initially operating it. Among the other impor-
tant initial conditions, some group of agency practitioners must be trained to use
the innovation and to begin using it as frequently as possible, preferably in relation
to regular agency practices rather than as a special project.

Routinization is now likely to proceed further if the innovation becomes part
of a core agency practi/ce.vOne way of defining a core practice is if the innovation
displaces an old practice. Under this definition, the new practice can be routinized
more effectively if the capahility for carrying out the old practice is systematically
removed after the new practice has been installed. This dual tactic is often forgotten
by those supporting an innovation, who rightly focus on installing new practices but
who negligently fail to attend to the policies needed to terminate the old practices.
Another way a core practice is established is-when the innovation expands the
agency’s original array of services. Under this definition, the new practice can be

routinized more effectively if the expanded array is formally recognized in a re-

vised version of the agency’s mandate. Thus, those supporting the innovation must
work for changes in an agency’s rules of governance, as reflected in a city ordi-
nance, a bond issue’s definition of the “standard” practices that may be financed,
or even a perceptual shift reflected in a new agency aame or reviews of the agency’s
budget. .

Throughout its early life history, an innovation must continually gain increased
support from agency practitioners. This support “vill result in part if the innovation
covers a core practice. However, the innovation must also operate effectively. An
effective operation must usually be proven in terms of the individual practitioner’s
own use of the innovation. Furthermore, some of the criteria by which the practi-
tioner judges an innovation—e.g., convenience, reduced physical effort; additional
sense of safety on the job, or elimination of distasteful tasks—are different from
those typically held by external evaluators. Thus, for some innovations, external
evaluators will not always predict correctly whether there are service payoffs. For
other innovations, the role of the cvordinator becomes critical. One of the major
objectives of the coordinator is to identify specific applications and practitioner
groups to which the innovation can be directed. Practitioner support may thus
come from any number of subgroups in an agency but is still not likely to be based
on the programmatic criteria—e.g., response time, lives saved, changes in student
achievement—typically used by external evaluators. The main point is that there
may be bureaucratic rather than service efficiency incentives at work, but little is
known about the bureaucratic incentive system.

Finally, an important internal condition is the specific support of top agency
administrators. These administrators are usually an essential part of the key deci-
sions about an innovation—e.g., to adopt and undertake it, to make staff available
through some ad hoc arrangement (e.g., overtime or special hours), or to make



viii

budgetary funds available each year. Without administrative support, most innova-
tions will fail to become routinized (the main exceptions are innovations that may
initially be adopted by individual practitioners at no cost to an agency). The admin-
istrators appear also to respond to bureaucratic incentives. Ifan innovation permits
an expanded agency budget, for instance, the administrator may have a strong
incentive for routinizing tke innovation. However, again little is known about the
/Em@;;tic incentive svstem of top administrators, especially given the conflu-
ence 0 tors—e.g., union representatives, staff from the municipal executive’s
office, and local legislators who are involved in determining agency policies.

In contrast to these iuternal conditions, external financial and technical assis-
tance were consistently found to be unrelated to the degree of routinization. This
does not mean, however, that local agencies can or will innovate as easily without
such external assistance. More likely, the lack of relationship was due to the inabiii-
ty to distinguish between two different conditions—where local officials actively
pursue external assistance and where such assistance is the result of initiatives by
a federal granting agency or other external agent. External assistance may in fact
be important to routinization if such assistance follows local initiatives and matches
local needs and agendas.

In summary, several strategies were found to be cffective in promoting routlm-
zation: :

» At the outset, it was important to get the new practice operating on a daily
basis, even if this was done by limiting its scope.

e The new practice had to have concrete benefits for service practitioners—_.

\ e.g., convenience, reduced physical effort, greater potential for promo-
tions, and additional sense of safety on the job. These types of benefits
were not necessarily the same as those covered by external evaluators.

o Ifthe new practice displaced an old one, specific steps needed to be taken
to eliminate the old way of doing business—e.g., by ellmmatmg the forms
and procedures associated with the old way.

o The new practice had to be ultimately expanded to its fullest logical ex-
tent, or else it continued Zj!;egarded as a “special project,” which .
precluded it from becoming 4 standard practice.

o The time lags for achieving the various passages and cycles were different,
so that it was important to get an early start on certain activities—e.g,,
establishing the personnel classifications for any new job skills that may
be required by the new practice—to ensure later routinization.

FURTHER RESEARCH

The findings of this study can be regarded as a possible source of new informa-
tion for policy guidance. Other research—described in the final chapter of the
report—will also have to be integrated to develop a firmer set of directives. Never-
theless, the study has suggested many steps that, if confirmed by further research,
will allow local policy officials tn assess and influence routinization.

For federal mission agencies, policy implementation will involve both the sub- .
stantive steps directly related to routinization as well as improvements in federal
program management. Regardless of the firmness of our knowledge about routini-
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zation, no routinization strategies can be pursued unless federal agencies are also
prepared to more effectively organize themselves to synthesize the lessons from
local experiences, to become more sophisticated in allocating and monitoring the
use of federal funds, and to support further research on local organizations.

The problem of delivering neighborhood services to residents—i.e., ensuring
public safety, increasing environmental safety, and providing adequate educa-
tional, public health, sanitation, and recreational services—has now become a prob-
lem fer governments at all levels. It is impossible to return to the simplistic era
when municipal governments alone could manage these services. Intergovernmen-
tal coordination has become a fact of life, but the design of effective policies can only
be based on an improved understanding of how actual service practices erniz: ge and
become routinized. :
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Chapter I
LIFE HISTORIES OF INNOVATIONS

It was not so long ago that most people took urban services for granted. As with
daily mail delivery, every neighborhood was assumed to have a school, police and
fire protection, garbage pickups, and other street services. Most residents were only” ™,
aware of these services through direct contacts with teachers, police officers, and
sanitation and other service workers; but such contacts were few and far between.
By and large, the services seemed to take care of themselves. Like the letters that
appeared in one’s mailbox everyday, the services were just there.
~ The 1960s changed this. We learned that many urban services were suddenly
inadequate. Massive migratory shifts and rising expectations had resulted in new
demands that urban schools, police, and other services could not fulfill. The number
of problem neighborhoods rose, and people began to talk about “blockbusting,”

- “tipping,” and “white flight.” Although technological advances had helped the
space program and created continued improvements in consumer products, urban
bureaucracies remained labor intensive, noninnovative, and inflexible. Whatever
the urban riots indicated.about the human condition in cities, for instance, they did
show that the police still had a lot to learn about peace-keepirg tactics.

We also learned that urban services could be costly. And that they could stop.

The New York subway workers’ strike in 1965 and the city-wide teachers’ strike
of 1968 (which followed community control initiatives in Ocean Hill-Brownsville
and other neighborhoods) were just the beginning of strikes and strike threats
across the country that continue to this day. Work stoppages, “sickouts,” and
collective bargaining became part of the concerned citizen’s vocabulary. With the
fiscal dilemmas faced by cities and suburban areas over the past several years,
urban services have by now been frequently at the center of public controversy.
Residents know only too painfully that, if they want services to continue at previ-
ous levels, tax rates may have to continually increase or cities may have to find
other sources of revenue. .

The shift in awareness about urban services also drew Congressional and Presi-
dential attention. Massive federal education aid programs, large-scale assistance to
law enforcement’ agencies, and widespread community development programs
were all icitiated during the 1960s. Such programs, however, did not evolve from
any master plan for improving urban areas or urban services. Thus, each federal
program developed its own policies for delivering federal aid. In some cases, as in
education aid programs, grants were made to existing state and local agencies; in
other cases, as in community development programs, new, locally based nonprofit
organizations supportedffhe»eﬁ'orts. For urban residents, the negative effects of
federal aid were often more obvious than the positive ones. Local political conflicts
—over issues such as the use of federal resources, housing scandals, court-ordered
desegregation, and law enforcement assistance ‘I_:;hat was used for new polic gadg-
ets but did not necéssarily result in greater public safety—all gave the appearance
of further disrupting urban services rather than improving them. .
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Ne\)emss; the message was clear. Something had to be done to change
urban services so that they would be more responsive to contemporary demands.
Gradually, citizens felt that such changes had to affect the structure of urban
agencies. Somehow changes had to be made in the way that urban services were
organized, and such changes required more than the adoption of a few new prac-
tices. In different cities across the country, at least three types of structural changes
were attempted. In some cities, “super” agencies were'created, with the hope that
power would shift upward to a level closer to the municipal executive. At that
higher level, it was hoped that residents’ priorities could be more easily incorpo-
rated into the actions of elected officials, and the inertia of individual agencies could
be overcome through better coordination and closer supervision from the executive .
level. In other cities, decentralization and neighborhood governments were consid-
ered, with an equally compelling but opposing rationale; If sérvice agencies had to
relate more closely to residents at a district level, the agencies would more respon-
sively serve residents’ needs. In yet other places, new nonprofit organizations were
initiated to augment -the services already provided by existing agencies. Such
organizations, e.g., Model Cities agencies or community development corporations,
were usually highly dependent upon federal funds. Once again, however, these
various strategies for structural change were developed in an uncoordinated fash-
jon. Most ¢ities, for instance, attempted all three types of reform simultaneously,
without understanding that conflicting pressures werg often created.

In retrospect, these atiempts at structural reform haye had little lasting impact.
Super agencies were easy to create but also easy to dismantle; effective neighbor-
hood governments were difficult to implement in urban areas because of the time
‘and effort required to amend city charters and were never fully developed; newly
developed nonprofit organizations had difficulty surviving their original federal
auspices, and many failed to become “institutionalized.” Moreover, as political’
. priorities shifted at both the local and federal levels, many of the earlier initiatives
were reversed. From the vantage point of the late 1970s, in other words, the
' remarkable accomplishment of the past decade has been the persistence of schools,
police an fire departments, sanitation services, and other urban agencies to mainy:
tain their basic organizational structures.

This is not to imply, howéver, that new service practices have not evolved.
Parents have learned to tolerate classroom procedures different from those of their
childhoods that have created a new educational environment for their children.
Residents have also become aware of changes in police operations. Some changes,
such as the increase in motorized patrol, the common use of walkie-talkies (which
did not begin until the 1960s), and the expanded community relations role of the
police officer, have become part of the usual police activity currently depicted in
television dramas; yet the activities are far different from those romanticized in
earlier versions cf the old-fashioned “cop on the beat.” To take another example,
many of the earlier complaints about noisy garbage collection have been eliminated
because noise has been reduced through the use of plastic trash bags. There are
even some new services, such as the installation of emergency medical teams in
many urban and suburban communities. The teams provide paramedic aid that is
totally different (and far better) than that traditionally available at the scene of an
accident. I ' :

The point is that, underlying the political rhetoric and despite the failure of
large-scale attempts to change the organization of urban bureaucracies, urban
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services have survived and have continued to adopt new practices. Whereas we
may have been largely ignorant of how such services were organized before the
1960s, the new perspective of the late 1970s has suggested another blind spot: We
do not know much about the normal evolution of new service.practices. In many
respects, the excitement of the 1960s created an unfortunate diversion. People
expected rapid change, and policymakers took what they believed to be radical
initiatives. Attention was incorrectly focused on understanding and even evaluat-
ing organizational initiatives. However, whether they were ever properly con-
ceived or not, we ignored the obvious—that service practices are constantly chang-
ing (albeit not in the ways that we would always like) and that there is a continuing
process of change that must be understood before lasting reforms can be expected.

The research in this report attempts to uncover the processes by which new
service practices become routinized. Knowledge about these processes is important
for two reasons. First, as already indicated, to the extent that policymakers and
residents would like to instigate bureaucratic reforms in the future, such knowl-
edge will help to assure that reasonable initiatives are made and that the results
aré productive and longlasting. Second, we believe that the normal change pro-
cesses have been neglected far too long. If the evolution of urban bureaucracies can
"be considered analogous to the development of a biological organism, then we have
failed until now to appreciate the natural ways in which bureaucratic practices
grow and-become modified. Like child or personality development, urban bureau-
cracies may well follow certain predictable patterns, but these can only be deter-
mined if a more naturalistic (and less interventionist) perspective is used to identify
the appropriate patterns. - ' _ :

The naturalistic perspective requires service practices to be analyzed in their
own terms—i.e., with an ability to acconmodate the budgetary, personnel,-and
organizational reality of every agency. It requires an appreciation for the common
features that make school districts opefate’ ina similar mannerin different jurisdic-
tions, or that make different police departments appear to operate consistently
from site to site. The naturalistic perspective also asks that one accept the incre-
mental nature of urban bureaucratic change. Thus, although a specific innovation
may appear to be only “tinkering with the system,” the aggregate effect over the

long-term may be substantial.® ‘
' Only one previous research study, Anthony Downs’ Inside Bureaucracy (1967),
has strikingly captured this naturalistic perspective in the past. However, Downs
was mainly concerned with the birth and death of federal bureaus. He also conduct-
ed his study at an earlier time when case study analysis for policy purposes was.
not a refined activity, and he thereby had less access to specific experiences as
evidence for his conclusions. Nevertheless, Downs provided many insights into the
nature of the federal bureaucracy, and we hope that our research as reported here,
based on 19 case studies and a telephone survey of 90 other sites, will equally
enlighten the reader. )

The Life History Approach
Focus on Innovations. To analyze changes in service practiées, this study

' The author has previously written about the usefulness of the naturalistic perspective and the
degree to which change in urban bureaucracies tikes an incrementalist form. See Yin, Heald. and Vogel
(1977}, especially pp. 4-7 and 126-130. : .
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takes advantage of the numerous specific innovations—i.e., new practices—that
different agencies have implemented in the past. The major objective has been to
trace the “life history” of different innovations (a term first used by Tansik and
Radnor, 1971)—i.e., from the point that they were first adopted to a point where
the innovations have more or less disappeared as “innovations” and are regarded
as an integral part of standard practice. The focus on specific innovations does
injustice to the richness and complexity with which urban bureaucracies are con-
stantly changing. Nevertheless, without such a focus, the study of organizational
change would be too slippery; like the chronicler but not the historian, one would
not know what changes were significant or be able to produce a meaningful picture.
Innovation life histories provide such a focus. In fact, any innovation appears
to undergo a complex sequence of changes before it can be said to have become-a
part of the agency’s routine functions. An innovation that has been integrated into
standard practice has generally passed through three phases of change:

o Initiation and adoption. A specific series of events occurred, during
which the innovation was considered for adoption; some pilot testing may
have occurred on a small-scale basis; and the results of that testing result-
ed in a decision to adopt the innovation. -

« Implementation. A subsequent series of events occurred, during which
broader support for the innovation was developed; plans were made for
instructing and training relevant practitioners throughout the service; the
in ,vation was introduced as widely as resources would permit; and im-
plementation results were monitored. _ v

e Routinization. Another seriesof events occurred, as a result of which the
innovation no longer appeared as an innovation but becamc part of the
common services routinely provided. (One characteristic of this stage is
when a local agency can no longer return to a previous way of doing
business, although some new innovation may occur to supplant the routi-
nized one.) ' .

These phases are not easily defined, nor do they necessarily bear simple relation-
ships to each other. The labels may be considered akin to such other life-stage labels
as infancy, childhood, adolescence, and adulthood. For instance, by certa'ip criteria,
adolescence may begin much earlier and end much later than by other criteria.
Similarly, some aspects of childhood may be found in adulthood even though the
stages are separated by adolescence. '

The general notion, however, is that the phases in the bureaucratic change
process have distinct characteristics, and that the phases occur seque/htially over
time. Unfortunately, the vast majority of research on innovitions has been con-
cerned with the earlier phases of the innovative process, either adoption or im-
plementation.? In contrast, the available research on the routiniz\a;/ion process—
also referred to as incorporation or institutionalization—is sparse."Thus, little is
known about the factors that facilitate or discourage routinization. In short, previ-

?In f'act: so many individual studies' have t:een done tha’t entirel:: separate vo}zumes (e.g.. Zaltman
et al, 1973; Rothman, 1974; and Public Affairs Counseling, 1976) have summarized the numerous

findings on the initial importance of performance gaps, slack resources, chief executive support, practi-
tioner training and preparation, and impetus for innovation from within the adopting agency.
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ous research on urban services has failed to focus on how new practices ultimately
become institutionalized in a bureaucratic setting.

Without understanding routinization, researchers cannot appreciate the na-
ture of bureaucratic change, and policymakers cannot intervene if routinization
fails to occur where desired (or vice versa). This lack of understanding can have
serious consequences. For instance, failure at the routinization phase can be more
costly than failure at either of the other two phases, because an innovation is likely
to have incurred full-scale costs and shown scme merit (unlike innovations that
may have failed at the implementation stage). Sécond, failure to roufinize can be
a disruptive process for the specific persons who have been associated with an
innovation; they ' may have invested significant portions of their careers in develop-
ing skills associated with an innovation, often a: the expense of foregoing other
opportunities. For these reasons, it is important to understand the routinization
process and to develop guidelines for federal and local officials concerned with
innovations. There may even be strategies that these officials can undertake at the
outset of an innovation’s life history to assure subsequent routinization.

Ilustrative Life Histories. The value of using specific innovations as an
opportunity to study bureaucratic ch ange may be illustrated by reviewing a few life
histories. The following are derived from the 19 case studies conducted as part of
this study, and subsequent chapters refer to various aspects of these studies The
four examples presented here are typical of many of the life histories and include
one where routinization has been completed, one where the innovation has been
operating at an incompletely ‘routinized stage for several years, one where the
nature of the innovation changed, and one where the innovation is no longer in use.

In Life History A, the innovation consisted of a mobile intensive care unit
(MICU) program that began early in 1973 with the purchase of a single emergency
vehicle and the training of 17 firefighters to serve as paramedics. A one-year federal
grant helped to support the operation, but the community had been anxious to
initiate such a service for several years. This was in part because of two acc1dents,
a furnace explosion that killed ning people and another accident that gilled two
young high school coaches; many felt that more lives would had bren saved if
on-site medical attention had been available. _

After the first year, local fire department funds were used to support the inno-
vation, which has subsequently undergone substantial expansion. The MICU ser-
vice currently consists of 6 vehicles, and 76 firefighters (about 15 percent of the
entire department) have received paramedic certification. Nearly half of the fire
alarms in the city now call for an MICU vehicle, and the program has attracted
considerable public interest: Recently the mayor made city funds available for fire

- officers to begin a large-scale citizen training program in cardiopulmonary resusci-
tation. The head of the MICU committee that oversees the service also serves as
chairman of the state and national MICU comnmittees.

Changes have occurred within the fire department as well. MICU equipment
and supplies are now purchased with the same procedures as other fire equipment,
but the procedure has been facilitated by the fact that the purchasing agent has
taken a paramedic course, is an MICU enthusiast, and understands in detail the
variety of necessary equipmeit. The paramedlc position has been given civil ser-

. vice status; more important, however, the MICU program has been structured so
that the paramedic assignment will not be a dead-end job. One paramedic and one
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iieutenant typically comprise an MICU unit. When the lieutenant is promoted to
captain, he leaves the unit and thus creates a position to which others can be
promoted. This also means that, over time, officers who have been part cfthe MICU
service will move to higher-level positions in the departmeunt. Other chanzes in the
department have included the establishment of standard operating procedures for
the service, the initiation of a regular training program, the formalization of
paramedic certification and recertification precedures as part of state licensing
requirements, and the development of solid working relationships between fire and
health practitioners (for instance, emergency roo:a nurses have worked with the
emergency medical teams in answering calls to become familiar with the MICU
operation, and tire-paramedics have demonstrated their skills to various hospital
staffs).

Two other events are particularly notewortky. In the last year or two, the
MICU service has enabled the fire department to maintain its established level of
staffing (due to the increased workload imposed by the MICU service), while other
city agencies have experienced budgetary cutbacks. In addition, the tltle of the fire
department has beer. expanded to include the ‘words Trescue service.” In sum, the
MICU innovation in an interval'of only a few years, has become an integral part
of the services provided by the {ve department.

‘In Life History B, the innovation was a computer-assisted instructional (CAI) :
program for a school district. Although the school district had.used its own comput-
er for administrative purposes since 1961, it was not until 1972 that teletype termi-
nals were acquired for instructional applications. In such applications, a student
‘does his or her own programming on a terminal, or simply solves mathematics
problems on an individual basis. The innovation was initiated by a mathematics
teacher who had become the mathematics supervisor for the district; complemen-
tary technical support in maintaining the equipment has been provided bx the
district’s data processing unit. '

Financial support for the CAI innovation has consistently come from the dis-
trict’s own funds. As a result of the innovation, computer programming and ad-
vanced computer mathematics courses are now offered by the district. Over the
years, however, the number-of CAI terminals has only increased from nine to ten
terminals (one each for all but one of the high schools). In part, the small number
has been due to the limited amount of core computer time, which is mainly dedicat-
ed to administrative and other school-related functions but not to instructional use. .
In part, however, the limited size of the innovation is related to a lack of strong
demand by students or teachers for CAI applications. Many teachers are enthusias-
tic about CAI'but enly one round of in-service training was formally offered, and
most teachers, including those.in subjects other than mathematics, are largely
unaware of the ways in which CAI can be integrated into their classroom activities.

The innovation in Life History B has thus survived an initial period of adoption
and implementation, but has remained at a stable level since its initiation. Other -
than the creation of speeial computer mathematics courses, CAI has not become an
integral part of the school curriculum. Most students and teachers in the district
have no contact with CAI there is no formal training program for teachers; practi-
tioner certification to teach in the school district does not include any requirement
to have a computer background or CAI training; and there have been few changes
in formal operating procedures {e.g., no adoptlon of CAl-oriented textbooks).

<
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"Nevertheless, CAI may continue in this fashion for an indefinite period of time.

Ind1v1dual schools have purchased their own minicomputers and additiona} termi-
nals. ag part of the capital expenditures for a rew wing of a school building, and the
mathematlcs Supervisor remains enthusiastic about CAI In sum, the CAI innova-
tion in"this dxstnct is still active’but it has not yet become an integral part of the
educatlonal services provided by the district.

I In sze History C, a closed circuit television system (CCTV) was installed in a
school district, and the first telévision programs were transmitted in 1969. Each
week, two 15-minute programs for grades three, four, and five were produced in
social studies, science, and art. The programs were designed to correspond with the
topics that students would study in their classes, and students in nine elementary
schools vl\lewed the programs as part of their classroom work. The main gcal of the
CCTV operation was to improve the edication of students from low-i -income fami-
lies, and ‘much of the initial fundmg came from a three-year state and federal
award.

Although this innovation operated successf'ully for a year, with approprlate
in-service training available to teachers, and although the district had’ made view-
ing such programs a mandatory part of the curriculum at these nine séhools, the
innovation had dramatically changed two years later. This was because chg entire
district implemented a formal decentralization plan‘in 1970, in which the original
district was divided into three administrative subdistricts. Each of these subdis-
tricts had full control over the development and administration of its own instruc-
tional program, with its own superintendent and citizen advisory commijttee. More-

~ over, the nine original elementary schools were equally divided among the new

subdistricts. The decentralization madc it impossible to continue the program of -
mandatory viewing of the CCTV programs; and the whole CCTV operatlon stagnat-

- ed for about a year and a half.

Eventually, a new television coordinator was appointed as part of a central
service, the educational media department. Since 1974, this new: coordinator has
helped the subdistricts to develop a cons;derably revised innovation, focused
around instructional television (ITV) but not CCTV. The new coordinator has re-
Jected the “down the line” transmission arrangement in which a single program is
sent to many classrooms simultaneously; instead, he has fostered a grass roots
approach in which teachers are encouraged ta adapt television to their individual
classroom needs. Thus, when the five- -year lease with the telephone company for
cable services expired shortly after the new coordinator’s arrival, he decided not
to renew that contract and instead applled the funds to the purchase of video
equipment (e.g., videotape recorders, momtors and portable cameras) to be shared
by schools throughout the district.

The new system is itself now being slowly integrated into the district’s organ’za-
tion. The district is able to maintain and repair the television equipment; new civil
service classifications have been established for the technical staff positions as-
sociated with the operation; a variety of local funding sources is used to support
the system; and.a television production studio has emerged as a mandated part of
the curriculum of one of the high-schools. However, the innovation as presently

+ implemented is not a CCTV system, in which programs are actually transmitted

from one classroom to another or from one school to another. Thus, in this life
history, the original innovation has ceased but it has been replaced by a related
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innovation that appears more suitable to the needs of a decentralized school dis-
trict. ' :
Life History D also involves a CCTV system. In this case, state funds were
initially used to help purchase and install a microwave-cable system in which three
channels were made available to transmit programs to about 1,200 television sets
located in classrooms throughout the district. Because it was an ambitious project,
most of the period of the state grant (1963-68) was used to implement the system.
Varicus technical difficulties were encountered. The wiring process progressed
slowly, but by 1967, 52 schools were wired and receiving programs. In addition, the
district had a fully equipped televisioh studio, two full-time technicians to service
the system, new civil service classiﬁcaéions for the staff related to the CCTV system
(who were located in a separate television department in the district), and a suffi- -
cient number of self-produced or purchased television programs to utilize all three
channels fully during the school day. In addition, when state funding finally ended

" .(the grant had involved a declining share of state funds for the five-year period),
the system was then entirely supported by local funds. The system had also re-
ceived consistently strong support from the district superintendent.’

Budget cutbacks during 1969 and 1970, however, increased pressure on the
district to reduce and eliminate the CCTV system. The original superintendent
departed; teacher resistance to the innovation increased in the form of formal union
oppposition; and by 1971 the entire television department had been disbanded and
much of the television equipment sold to another district and to the local public
television station: Today, there is only sporadic use of the original CCTV system.
(The microwave and cable connections are still functional.) Individual schools may
use television in the ¢lassroom, and at least one high school has its own production
studio. However, there is little or no central coordinatioh, and the sporadic use has
notr/been sufficient to warrant the judgment that the CCTV system as a whole has
survived. In fact, the earlier budget cuts quite clearly eliminated the system, along
with other specialized educational programs such as driver education.

- Changes in Service Practices—The Key Questions. The four life histories
offer a glimpse of the variety of experiences tha: different innovations can undergo
within local service agencies. Yet, their experiences can also tell us a lot about the
nature of change within trban bureaucracies. A fundamental question has to do
w1th the routinization process itself— What operational characteristics reflect’ the
llfe history of a new servicé practice as it becomes routinized? Few previous investi-
_ gations have defined the concrete organizational changes tlat occur, and thcrefore
such concepts as routinization, until now have remained abstract and only loosely
amenable to empirical study. In contrast, the.major contribution of this study will
be to define the routinization process in an operational and rigorous form.

A second question has to do with explanations for routinization outcomes—
Why do some innovations survive-over a long period of time and eventually become
routinized, and why do others fail to do so? The common initial responses to this
question are not satisfactory. For instance, it has generally been thought that the
new practices that survive are those that demonstrate a clear service improvement.
Indeed, much of the work in evaluation research for pubhc programs is based on
this premise. owever, in the four cases just described, the service payoffs for the
first innovation were not any more evident than those for the last three, and tkis
is thus an insufficient explanation jor the eventual outcomes. In fact, in none of
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these four cases, and in few of the other case studies among the remainder, was
there any formal evaluation of service payoffs or a clear understanding of the
possible payoffs. A second common notion has been that the decision to fund an
innovation with local monies is the major distinction between those that survive
and those that do not. Again; all four cases described and nearly all the remaining
cases had become fully supported by local funds, and yet this did not guarantee
long-term survival. A third common- observation is that innovations that fail to
become implemented properly are those that fail to survive. Yet in Life History D,
the innovation was fully operational and covered most of the schools within the
school district. Thus, success during the implementation stage does not assure that
‘an innovation will gurvive. A fourth common hypothesis is that the passage cf
chronological time itself is a major factor in routinization. Yet, of the four illustra-
~ tive cases, the one that had been most routinized (Llfe Hlstory A) was also the case
-with the shortest history. -

Other apparent explanations are actually somewhat circular. An observer close
to Life History D, for instance, noted that the budget cutbacks that had led to the
end of the CCTV system also affected other special education programs, such as

" driver education. Thus, one common explanation has been that innovations that

only result in “special” activities or programs are not hkely to survive. But this
explanation begs the question, for it is the very distinction between a “special” and
‘a “‘routine” activity that we would like to understand. In short, we need to know
‘what makes an innovation.remain special, and which factors in contrast lead to an
innovation becommg a routine activity of a' bureaucracy.

Any deeper probe, of course, fully reveals the weak nature of our knowledge
base. None of the previous explanations offered, for instance, can even begin to
distinguish the two situations in Life History A and Life History B: In both cases
the innovation had clearly survived for a period of time beyond any *“pilot” or
“demonstration” period, but the first innovation continued to grow and became a
part of much of-the basic organizaticnal routine of the agency, while the second
innovation remained in a stagnant state. :

In summary, the task of this study is to describe the process of change in urban
bureaucracies and thereby to begin to explain these different outcemes. Only With
such information will we be able to understand how new practices typically evolve
in urban bureaucracies. And only an understanding of the typical will enable us to
think about designing successful jnterventions.

Evidence Used in Thls Study

The subsequent chapters of this report pr0v1de more detail on the procedures
used in this study. However, the general features are worth summarizing here.

Case Studies and Telephone Interviews. The actual life histories of six
types of innovations in different cities were based on 19 on-site case studies, aug-
“mented by telephone interviews covering 90 additional cities. The six types of
innovations, which are fully described in the next chapter, were:
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Type of Inpovation’ " Urban Service
Computer-assisted instruction (CAI)............. Education
Police computer systems ....................... Police
Mobile intensive care units MICU)........... ~Fire
Closed circuit television systems (CCTV) ........ Education
Breath testing for driver safety................. Police
Jet-Axe (an explosive device) ................... Fire

. ,
The data were all collected durirg the winter of 1976-77 and spring of 1977.

The two methods of data collecticn were used because of their complementary
nature. (Appendix A describes their differences and some recent research that has
applied them to the study of bureaucratic innovation.) On-site case studies involve
aseries of personal interviews at the same site. The case study also enables an
investigator to observe an innovation in practice and other characteristics of the
local service organization. The case study approach was used because the state of
knowledge about organizational change processes is’ still primitive, and the ap-
proach thus provided the flexibility needed to trace life histories and to develop
notions’ about a bureaucratic change process that has cnly been poorly understood
in the past. Such case studies, however, were limited in number because of the time.
and effort required to conduct each case study. For this reason, other sites were
more superficially covered through the use of structured telephone interviews, in
which a single respondent was queried about the situation at a whole site.® The
larger number of sites thus permitted generalization to a wider array of cities than
was possible with the case studies alone.

Asnde from these inherent differences between on-site case studies and tele-
phone interviews, the two methods of data collection were treated similarly in other

"procedural respects. These included: (1) the selection of cities to be studied, (2)

‘ _;pllot-testlng andthe development of specific instruments, and (3) preparation of the
‘,data for analysis:

City Selection. The innovations pertinent to this study were those tnat had
been adopted some time ago by a local agency. Therefore, six lists of cities were
developed, one for each type of innovation. Each list was based on previous studies
that had specified that an adoption had occurred.* For the case studies, a sample
of cities from each list was pre-screeried® via a brief telephone call to determine -
whether the innovation had survived or not over the years. The sites \for the case
studies were chosen to ensure three types of variations with regard to this outcome:
over five years and still used, between two to five years and still used, and once used

* The selection of a single respondent represented a tradeoﬂ‘ between an attéinpt to gain a diverse
set of responses about a single innovation and an attempt to cover numerous innovations. The-latter
was chosen, with the single respondent identified as a person knowledgeable about the innovation
(usually the coordinator). To minimize biases, the telephone interview emphasnzed "facts” about the
innovation (e.g., the initiation date, the services provided, the existence of an in-service training pro-

~ gram or of federal funds, etc.) rather than interpretations concerning its use. Nevertheless, for such a

complex topic as organizational innovation, telephone, mterwews of additional respondents for the same
innovation would be desirable in the future.

* The studies were as follows: for CAl, Bukoski and Korotkin (1975); for police computers, Colton
(1972a), Kraemer et al. (1976), and Bingham (1976); for CCTV, Wigren et al. (1967); for MICU, National
Emergency Medical Services Information Clearinghouse (n.d.); for breath testing, no specific study but
sites randomly selected from cities between 250,000 and 1 million; for Jet-Axe, Feller, Menzel, and Kozak
(1976).

* The six prescreening instruments (one for each type of innovation) are contained in Appendix B.

4

22



11

but subsequently undergoing some cutback or curtailment. However, it was not
always possible to find such sites with the brief pre-screening procedure, and travel
and scheduling constraints did not always allow the precise implementation of this
plan. Nevertheless, the 19 case studies represented a stratified sdmple, covering a
variety of routinization experiences for each type of innovation. The cities that
were subsequently visited are listed, according to type of innovation, in Table 1.

For the telephone interviews, all cities in the original six lists (corresponding
to the six types of innovatienj were used, excluding those that had been selected
for site visits. The initial telenhone interview occasionally revealed, however, that
the city did not really qualify for study, usually for one of the following reasons:

» The initial adoption had actually not occurred. .

« The innovation had been incorrectly defined at the outset and was not one
of the six tyres. '

« The adopting agency was incorrectly defined at the outset and was not a
school district, police department, or fire department.

These disqualifications limited certain innovations such as police computers and
CCTV to about 16 cities each; it was thus decided to randomly select from the lists
of the four other types of innovations until 16 cities for each had been identified.
Thus, except for police computers and CCTV (where the entire universe was in-
cluded), the telephone interviews represented a random sample of previously iden-
tified adoption sites. Table 2 shows the full list of cities in which telephone inter-

P
Table 1 .
19 Case-Study Sites, by Innovation
1970 . 1970
o Population g Population
Innovation/City 1+ (thousands) Innovation/City (thousands)

CAIT ' CCTV

Dallas, Tex. 844 Omaha, Nebr. 347

Oakland, Calif. 362 Portland, Oreg. 380

San Diego, Calif. - 697 Rochester, N.Y. 296

Tampa, Fla. 278

’ Breath Testing

Police Computer . Akron, Ohio 275

Boston, Mass. 641 Cincinnati, Ohio 451

Indianapolis, Ind. 746 Memphis, Tenn. 624

Miami, Fla. 335

Nashville, Tenn. 448 Jet-Axe _

Omaha, Nebr. 347

MICY : Rochester, N.Y. 296

Birmingham, Ala. 301

Dallas, Tex. 844

Denver, Colo. 516
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views were conducted.® (Some cities appear more than once because the list for
each type of innovation was separately developed, and the same city may have
adopted more than one innovation.) :

In general, the cities that were studied, both by on-site case study and by
telephone interview, ranged from 250,000 to 1 million in population. (A few cities
under 250,000 had to be included for sorhe of the innovations in order to fill the
necessary sample size; the five m ties over 1 million in population we_re'
categorically excluded from study because of their size.) It is important to note,
however, that the relevant organizational unit was not a city per se, but one of three
service agencies: a school district (fer CAI and CCTV), a police department (for
police computers and breath testing), or a fire department (for MICU and Jet-Axe).
Thus, if it was found that a city had adopted one of the six innovations but that the
adoption had not been by one of these three agencies, the city was not considered
eligible for study. This exclusion criterion mainly affected police computers, where
a large number of police departments are now users'ef a city computer system; the
eligible cities only included those where the department owned (or leased) and
operated a core computer itself.

Pilot-testing and Instruments. Two different types of'i mstruments were used
for data collection. For the on-site case studies, an interviewer’s guide was prepared
(see Appendix B). For the telephone interviews, six different questionnaires were
designed, one for each type of innovation (also see Appendix B). |

These instruments and cther field procedures, such as the problems of identify-
ing the main respondent to be interviewed (usually the official who coordinated the
use of the innovation), were developed in an explicit pilot-testing phase of the study
that preceded the formal data collection effort.” The pilot phase was aimed at
developing hypotheses about routinization, clarifying certain substantive issues,
and identifying potential methodological problemthance, it was found dur-
ing this phase that no single instrument was sufficient to conduct telephone inter-
views for six different types of innovations. The pilot testing was conducted during
the period from August to December of 1976; final instruments were designed in
January 1977, and the final case studies and telephone interviews were conducted -
from February to July of 1977.

Preparation for Data Analysis. For case studies, a problem that is often
overlooked by investigators conducting a series of case studies is the aggregation
problem. This problem has to do with the manner in which general lessons are
drawn from the array of case studies that has been conducted. Few investigators
understand that the problem is aggravated by certain types of data collection, and
that the problem must therefore be anticipated in the design of the initial fieldwork.
For instance, if information is collected in an inconsistent manner at different sites,
later aggregation is nearly impossible. As another example, the individual case
studies may contain too much information and theréby create an enormous prob-
lem of data reduction.

" Because each case study followed the same interviewer’s guide, each was writ-
ten in a narrative form that was organized around the same subtoplcs. Eight

"representative case studies have been fully edited, reviewed by the relevant local

* The telephone interviews ultimately covered 90 of the 96 sites selected because of call back
“difficulties at 6 of the sites. .

" The pilot-phase is fully described in an unpublished paper. R. X. Yin et al.. "Routihization III:
Research Methods for Phase I1.” The Rand Corporation. January 1977.
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Table 2

orriew Sites, by Innovation

Innovation/City

CAI

Atlanta, Ga.
Baltimore, Md.
Birmingham, Ala.
Denver, Colo.
Fort Worth, Tex.
Honolulu, Hawaii
Kansas City, Mo.
Louisvilile, Ky.
Newark, N.J.

New Orleans, La.
Phoenix, Ariz.
Rochester, N.
St. Louis,
Toledo, Oh
Tucson, Arik.
Wichita, Ka

Police Computer

Baltimore, Md.
Birmingham, Ala.
Buffalo, N.Y.
Denver, Colo.
Kansas City, Mo.
Long Beach, Calif.
Louisville, Ky.
Oakland, Cal?f.
St. Louis, Mo.
San Diego,  Calif.
Seattle, Wash.
Tu¢son, Ariz.
Washington, D.C.

Breath Teéting

Atlanta, Ga.
Austin, Tex.
Baltimore, Md. |
Dallas, Tex. \
Indignapolis, Ind.
Jacksonville, Fla.
Jersey City, N.J.
Kansas City, Mo.
Minneapelis, Minn.
New Orleans, La.
Oklahoma City, Okla.
St. Louis, Mo.
San Diego, Calif.
Seattle, Wash.
Tampa, Fla.
. Tucson, Ariz.

« 1970 v 1970
Population * Population
|_(tho .sands) Innovation/City (thousands)
MICU
497 Baltimcre, Md. 906
906 Cincinnati, Ohio 451
301 Gary, Ind. 175
516 Jacksonville, Fla. 529
363 Kansas City, Kans. 507
325 Madisor.,, Wis. 172
507 Memphiis, Tenn. 624
362 Phoenixt, Ariz. 582
382 Portland, Oreg. 380
593 S¢. Paul, Minn. 310
582 Salt Lake City, Utah 176
296 Seattle, Wash. 531
622 Toledo, Onlo 383
383 Tucson, Ariz. 263
263 Warren, Mich. 179
277
CCTV
Anabeim, Calif. 166
~ 906 Atlanta, Fa. 497
301 ‘Fresno, Calif. 166
463 Henolulu, Hawaii 325
516 [ndianapolis, Ind. 746
507 Milwaukee, Wis. 717
359 Phoenix, Ariz. 582
362 St. Louis, Mo. €22
359 Salt Lake City, Utah 17¢
622 San Jose, Calif. 447
697 Santa Ana, Calif. 156
531 Seattle, Wash. 531
263 Springfield, Mass. 164
757 Tucson, Ariz. 263
Jet-Axe
497 Charlotte, N.C. 241
252 Cincinnati, Ohio 451
906 El Pasc, Tex. 322
844 Honolulu, Hawaii 325
746 Jackscuville, Fla. 529
529 Kansas City, Mo. 507
260 Louisville, Ky. 362
507 Minneapolis, Minn. 434
434 S=. Paul, Minn. 310
593 St. Petersburg, Fla. 216
368 Salt Lake City, Utah 176
622 San Franciscc, Cal. 716
697 Santa Ana, (Calif. 156
531 Tucson, Ariz. 262
"t 278 Worcester, Mass. 177
263

o
<
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agency, and reproduced in-Appendix C. (The other 11 are available from the author
on request.)® After the narratives were completed, a summary table of events was
prepared (see Chapter IV), dividing the life histories of each innovation into three
chronological stages. This summary table serves as the main evidence from which
the genera! observations and conclusions from the case studies have been drawn.
In short, the chain of evidence from data collection instrument to narrative case
study to master table of events to general findings has been traced as explicit steps,
and the entire procedure is in principle susceptible to replication.

For the telephone interviews, the responses to each of the six original instru-
ments were separately tabulated. Identical and comparable questions were then
combined across instruments, so that the responses for all 90 sites could be tabulat-
ed together. The results of these tabulations, in simple descriptive form, are con-
tained in Appendix D. These data were then used for all the telephone interview
analyses described in Chapter VII. )

For both the case studies and the telephone 1nterv1ews the emphasis through-
out the data collection was on the occurrence of organizational events. For this
reason, the measurements used mainly. consisted of items scaled along nominal or
ordinal dimensions. Such items were analyzed individually in relation to routiniza-
tion outcomes, but no multivariate analysis was attempted. Because the objective
of the study was to describe life histories of innovations and to provide a new
framework for assessing routinization, the study did not attempt to develop the
refined set of interval-scaled items that would have allowed multivariate analysis.
Such refinements have been suggested as appropriate tasks for furthe" research
(see Chapter VIII). R

Limitations. Because any single study must be limited to some set of specific
innovations and body of e¥idence, the generalizability of the conclusions can always
be ::estioned. Thus, alth’di.xgh the conclusions presented in this study should dem-
onstrate internal validivy (i.e., they should draw logically from a research design
and data collection methods that are internally consistent and unbiased), it is
important to discuss the extent to whith the study is either generalizable or limited
. regarding external validity (i.e., the degree to which the conclusions are applicable

to situations other than those directly studied).

The study appears to be generalizable beyond thé immediate innovative situa-
tions in the following manner. First, the case study visits and telephone interviews
covered a variety of geographic areas and azzpear to fully reflect a national sample
of cities of 250,000 to 1 million in population. (The five largest cities—New York,
Chicago, Los Angeles Philadelphia, and Detroit—were omitted from the study
because of the distinctive complexity o: their local public agencies.) Second, the
study covered a sample of innovations that has been divided according to a mean-
ingful conceptual distinction—task-specific and task-diverse innovations (see Chap-

ter IT)—and the results may thereforé he extended to other types of innovations to
the extent that they can be classified into this scheme. Third, the study included
three of the most common types of urban services, and the results should be
generally applicable to the entire array of urban service agencies found in medium-

Each case study was sent in draft form to the local agency for corrections and editing. In addition.
the agént:les were asked whether their jurisdictions could be named or whether they wished to be cited
anonymously-in the final case study -Eight jurisdictions indicated their willingness to be named. and
these are the case studies reported in Appendix C. The remaining jurisdictions asked to be anonymous.
These case studies are available from the guthor on request.
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sized local jurisdictions. Whether the organizational principles that emerged from

the study may also be applicable to bureaucracies in general, and.not just local

public agencies, can of course be further tested. (Informal observations of other

public and private bureaucracies suggest that the routinization process described

here may not be different from that found in other types of organizations.)

In contrast, the study appears to be limited in the tcllowing manner. First, the

- study focused on innovation life histories that occurred in the last 15 years. Al-

though some of the innpvations had begun earlier, the bulk of the results are
--constrained by the political and bureaucratic environment of the last 15 years. Such
a period of time covers more than a single cohort of innovations (because, among
other things, local and federal conditions have changed so rapidly even within this
period of time); nevertheless it may be true that future innovations will be taking
place in a very different environment, and to this extent the generalizability of the
study’s conclusions will be limited. Second, although the study focused on six differ-
ent types of innovations, all were embodied in some hardware or physical ap-
paratus. The life histories of “hardware” innovations were the target of study
because their artifacts and functions could be more easily traced over time. Innova-
tions that do not have such a physical embodiment may result in different experi-
ences in local organizations; however, it isalso possible that “software” innovations
involve the same routinization process but are more dzfﬁcult to trace. Overall, the
distinction between hardware and software innovations has been inadequatelv
studied, so the study’s concluswns must tentatively Fa considered limited to hard-
ware innovations.

On balance, the results and guidelines from the study*do not suﬁ'er from the
idiosyncracies that would have occurred had the study been'litited to: one type of
innovation (many adoption and diffusion studies are of this nature); one type of
service agency (many policy studies are of this nature); or one or two specific
jurisdictional sites (many academic case studies are of this nature). On the contrary,
the conclusions regarding routinization may be applicable to most of the innovative
situations encountered by a contemporary local service agency in medium-sized
cities.

Summary of Study

New service practices continually emerge in urban bureaucracies. However,
little i is known about how such practices become routinized—i.e., how they become
part of ,“stanidard practice.” Iromcally, many changes in service practice have
continued to occur at a time when federal policymakers have become convinced of
the intransigent and rigid nature of urban bureaucracies. The goal of the present
report is therefore to describe the routinization process. The lessons drawn are an
attempt to develop insights into how service practices normally change. This devel-
opment of “normal” th g"ry is a necessary precursor for designing any intervention
strategies, and it has b&en a void in previous policy research.

Th~ routinization process was studied by examining the life histories of six
" types of innovations (described in Chapter II) at 19 case study sites and 90 tele-
phone interview sites. The life histories were analyzed in terms of the achievement
of ten specitic organizational events, which have been conceptualized as either
passages (transitions from one organizational state to another) or cycles (survival
over periodic organizational events). These concepts, as well as several factors
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hypothesized to facilitate the achievement of passages and cycles, are fully elabo-
rated in Chapter III.

According to the findings, routinization occurs in a series of stages: the Impro-
visation Stage (Chapter IV), the Expansion Stage (Chapter V), and the Disappear-
ance Stage (Chapter VI). During the latter two stages, the achievement of the ten
passages and cycles serves as the operational criteria for routinization. These
include: the passage from external to internal funding, the establishment of person-
nel classifications or certification, changes in organizational governance (in one
case, the name of the agency was actually changed to accommodate the new prac-
tice), and the appropriate turnover of personnel. Several strategies were found to
be effective in promoting routinization:

« At the outset, it was important to get the new practice operating on a daily
basis, even if this was done by limiting its scope.

o The new practice had to have concrete benefits for service practitioners—
e.g., convenience, réduced physical effort, greater potential for promo-
tions, additional sense of safety on the job. These types of benefits were
not necessarily the same as those covered by external evaluators.

« If the new practice displaced an old one, specific steps needed to be taken
to eliminate the old way’/ofdoing business—e.g., by eliminating the forms

- and procedures associated with the old way.
+ The new practice had to be ultimately expanded to its fullest logicat ex-
~ tent, or else it contjnued to be regarded as a spec1a1 prOJect vo.ch
precluded it from becoming a standard practice.

« Thetimelags for achieving the various passages and cycles were different,
so that it was important to get an early start on certain activities—e.g.,
establishing the personnel classifications for any new job skills that may
be required by the new practice—to insure later routinization.

The findings were also analyzed in relation to the specific factors hypothesized
to facilitate routinization (Chapter VII). The development of support for the innova-
tion by an active innovator, by service practitioners,’and by administrators, as well
as the establishment of a core application and minimal competition among appli-
cations, appear to be important to routinization; in contrast, externzl assistance—
whether in the {orm of federal (or state) funds or technical assistance—was found
unrelated to routinization. Lastly, the implications of the study for further public
policy research are discussed in Chapter VIII.

28



Chapter I1
THE INNOVATIONS

A. GENERAL CHARACTERISTICS OF INNOVATIONS

Studying Life Histories of Innovaticns

There are two ways of recording life histories of specific innovations. One way
is to select relevant innovations now being adopted by local agencies, with life
histories based on the subsequent events that occur for each innovation. The study
would then follow a true longitudinal résearch design, tracing the changes that
occur at each site over the next several vears (Kimberly, 1976a). Such a longitudi--
nal design, however entails heavy costs and great risks:

« A large number of innovations would have to be monitored at the outset,
because the dropout rate would be unknown, and too small an initial
sample could result in few inr.ovations with extensive life histories.

 The study would have to be conducted over a long period of time because
the routinization process, unlike adoptlon or implementation, is by defini-
tion a process that occurs over the course of many organizational events.

o The innovations to be studied would be somewhat _unique because all
would have begun during the same calendar period and the universe
would actually form a special cohort from which the results of the study
might not be easily generalized.

These problems pose suﬁic1ently major barriers that a true longitu inal design
appears unfeasible.

An alternative approach is to select innovations that have been adopted and
implemented by local agencies some time in the past. A study would thus begin by
identifying similar innovations that had been implemented at different sites on a
periodic basis over a span of years. A quick spot-check could identify those innova-
tions that had survived as well as those that had not. Appropriate life histories
could then be reconstructed for a sample of these innovations. This approati;”would .
not wastefully commit resources to an unrecessarily large number of innovations,
would capture some variation in.outcomes, would produce results generalizable to
more than cne cohort, and would be less costly because old innovations could stil!
be included, but not on a real-time basis. The research design would, however, not
be a true longitudinal design, but would be a post-hoc longitudinal design,in which
data collection occurs at a single point in time. In other words, changes that had
occurred since the initial adoption would have to be traced by artifacts, documents,
and the recall of human respondents (Kimberly, 1976a).

This alternative approach appears to be the most suitable for tepics that of
nece851ty cover events over a long period of time. An extensive study of the in-
vention and development of notable technological inventions, for instance, followed

17
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this design (IIT, 1968).' The study selected several major new technologies—e.g.,
magnetic ferrites, the videotape recorder, and oral contraceptives—and established
for each innovation a series of key developmental events that had occurred. In
some cases, the TRACES—as the study methodology became known—covered a
period of 100 years or more. The research design differed from that proposed here,
however, in that the study only focused on famous technologies that had been
successfully developed and marketed; no histories were collected of technologies
that had failed (by whatever criterion).

For the present study of routinization, the use of this post-hoc longitudinal
design required a listing of innovations previously adopted by local agencies. To.
create some pragmatic and realistic boundaries for such a list, it was decided to
develop the list from pre\nous studies of innovation adoptions; the studies were
limited to those on technologlcal innovations,? those published since 1962, and
those that covered any of three local services—public education, pohce protection,
and fire protection. In other words, although there have been numerous innova-
tions in local agencies, our universe was defined by what previous studies had
already documented, rather than by a new survey addressed directly to local agen-
cies. This choice was made-because it was well known that previous studies had

already identified large numbers of innovations adopted by lecal agencies.®

The Shifting Nature of Innovations

Because this study of routinization was based on life histories of specific innova-
tions, there were several issues to be resolved concerning the final selection of
innovations. Until recently, research was dominated by the seemingly straightfor-
. ward assumption that “an innovation”* existed in some clearly recognizable form
that corresponded to the theoretical conception adhered to by the researcher.
Inherent in this assumption was the implication that the innovation as employed
by one adopter was essentially the same as that used by all other adopters.

The assumption appeared to be a justifiable one, especially in cases where new
practices had been adopted by individual (as opposed to organizational) users. It
was reasonable to assume that a farmer would recognize a particular farm practice
by name and that he could cite the year he first adopted it. The same could be
expected when one tried either to trace the rate of adoption of a certain birth
control method or to identify. schools that were among the first to teach particular
subjects that had not been part, of the traditional curriculum. In either case it was
expected that, upon hearing the name attached to the innovation (e.g., birth control
pill¢; the new.math), the adopter could easily say whether the practice was in use
and, if in use, when it had begun.

‘A secon?(st?&?(Battellé—Co]umbus Laboratories, 1973) also used the same method and was based
in part on the original TRACES data.
g

* See the following subsections for a discussion and definition.

3 For example, the literature consists of studies that have frequently involved national surveys of
the adoption patterns for specific innovations. )

* The term “innovation” is commonly used in three different ways (see Zaltman et al., 1873). In one
context, it is synonomous with invention. Here, innovation is akin to the act of perceiving or creating
something new. In another context, it is ascribed to a particular kind of organizational process as in
Mohr's (1969) definition of an innovation as “the successful introeduction into an applied situation of
means or ends that are new to that situation” (see also Myers and Marquis, 1969). In a third context,
which is the one employed in this paper, the innovation is an artifact of some sort that is newly
introduced into an organization (see also Yin, Heald, and Vogel, 1977).

30
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In recent years, however, as studies of innovations have broadened, there have
been sharp challenges to the notion that “the innovation” is a clearly identifiable
entity that varies little across adopting individuals and qrganizations (e.g., Warner,
1974).° The assaults on the conception .. Lne innovation as a static entity have been
especially prevalent in research concerned with innovations in organizational set-
tings. As researchers have examined the implementation of innovations in organi-
zational settings, they have found that the innovation us implemented can be quite
different from the one originally planned for study. Moreover, it has become in-
creasingly apparent that what was supposedly identified as the same innovation
may vary substantially from site to site. v

The work of Berman and McLaughlin (1974) readily demonstrates this phe-
nomenon (see also McLaughlin, 1975). In their study, they found that the introduc-
tion of an educational innovation was often followed by a period of mutual adapta-
tion. This was a period in which both the organization and the innovation under-
went change; the organization adjusted to the presence of the innovation, and the
innovation was simultaneously modified to suit its organizational environment.
Thus, an observer returning to an organization several years after the introduction
of an innovation could find that many aspects of the innovation were different from
the innovation as first adopted. These findings were similar to those reported by
Charters and Pellegrin (1973), who set out to observe the course of events for an
educational innovation known as “differentiated staffing.” Instead of finding that
there was a consistent formulation of the innovation, they found that “there was
no ‘it’ to select, implement, [or] evaluate. In fact, the very task of the so-called
‘initiation period’ was to define what the innovation—the blueprint—was to be.” It
is encouraging, therefore, to find that rgcenf work in the innovation field has been
careful to emphasize that innovations do, in fact, var widely across sites and over
time. .

Such research also indicates the necessity of carefully considering the nature
of the innovations to be selected for any study of routinization. Routinization is an
organizational process that occurs over a long period of time in differerit organiza-
tions. During such a process, a wide range of changes is likely to occur in an
innovation, making empirical study more difficult. As a result, the selection of
innovations for study was based on two sets of criteria: (1) some common features
for all the innovations included in the study, and (2) some variable features along
which the innovations selected for study were deliberately varied.

Common Features 6f the Innovations Studied

All the innovations included in the study had four attributes: technological,
historical, service, and behavioral emphases.
" Technological Emphasis. For the purpose of study, technological innova-
tions have been defined as innovations whose day-to-day operation relies on ma-
“chines, equipment, computer hardware, or other apparatus. These are the techno-
logical artifacts of the innovation. This definition of a technological innovation
excluded certain analytic techniques and processes (e.g., operaticns research

* Everett Rogers, who conducted many of the earlier studies on individual adeption, has given new
attention to the instability of innovations by noting that a process of "re-invention" often occurs from
site to site. A
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models or specific software for computer simulation models) that are often consid-
ered as technological in nature.®

The decision to limit this inquiry to innovations with a material component
redected a basic assumption that, when first inquiring into a complex organization-
al process such as routinization, i: is necessary to begin with as concrete an innova-
tion as possible. Thus, a definite advantage of limiting innovations o those with
material artifacts is to assure that there will be something tangible to focus on when
trying to trace the agency’s experience with an innovation. A disadvantage, how-
ever, is that it is not possible to generalize the findings to those innovations that
are without material components. This, of course, does not mean that the findings
cannot be informative with respect to such innovations, but any statements about.
the routinization of innovations other than those having material artifacts will
necessarily be tentative. ’ "

Historical Emphasis. To be included in this study, the material artifacts
necessary for the operation of the innovation must have been adopted by a local
agency after 1960. This restricted the study to those innovations that had generally
come into use in the last 15 years. It eliminated from -consideration such older
innovations as the overhead projector or the police car (or even gasoline-driven fire
trucks), whose initial adoption occurred.in an era when local service agencies were
organizationally and politically very different from the present time. Moreover,
because the study covers the mgre contemporary period of the last 15 years, it
includes many innovations whose development or initial use by local agencies was
prompted by the availability of federal funds or other federal resources such as
information dissemnination efforts. This historical context thus forms an appropri-
ate policy context for the study.-

Service Emphasis. All the innovations in the study were service-oriented in
function—i.e, they currently are, or in the past have been, used by practitioners in

_a local agency to assist in the delivery of agency-specific services. Thus, schools
have the explicit mandate to instruct students in a variety of subjects. Similarly,
police are responsible for maintaining law and order. These service functions may
be contrasted to administrative functions such as budgeting, payroll, billing, etc.,
that only indirectly relate to an agency’s mission. Some innovations may be used
for both service and administrative functions, and these innovations were therefore
eligible to become subjects of study. However, innovations dealing solely with the
administrative operations of an agency were excluded from consideration.

‘ Behavioral Emphasis. All the innovations had some behavioral component—

i.e., their day-to-day operation relied on frequent and continuing direct or indirect
interaction between practitioners in the service agency and the technology. Direct
interaction refers to physical manipulation of the material artifacts. Indirect in-
teraction refers to: (a) providing verbal instructions to an individual on how to
manipulate the technology, or (b) processing output produced by or communica-
tions received through the material artifacts.
This attribute excluded those innovations in which the adopting unit may have
been a local agency, but in which there was little behavioral involvement (e.g;,

" For example, Schon (1967) speaks of technology as “any tool or technique, any product or process,
any physical equipment or method of doing or making, by which human capability is extended.” Leavitt
,(1965) offers a similarly broad perspective when he describes technology as “direct problem solving
inventions.” Leavitt includes sets of activities, methods, or processes and layouts, arrangements, or
patterns in his definition, as well as equipment, machines, z!md tools.
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windowless schools, a new boiler system for heating firehouses, or new solid-state
circuitry for communications equipment). Restricting the selection of innovations
in this way assured that the innovations to be studied were those most likely to
involve some of the most dlﬁicu]t problems in routinizing an innovation.

Variations in the Innovations Studied

At the same time, the innovations studied varied along certain dimensions. This
allowed the study to test certain propositions abeut the possible effect of innovation
characteristics on the routinization process. What became apparent during the
pilot study phase of this study” was that the life history of an innovation was largely
influenced by the breadth and nature of its functional applications. In other words,
innovations can be placed into one of three classes, depending on the nature of the
functional flexibility made possible by the technology. Once the innovations are so
divided, the routinization fate of the innovations in one class appears to be ex-
plained by a different set of factors than those factors influencing the extent of
routinization in the other two classes.® Furthermore, the distinction among the

“three classes appeared more important than those innovation attributes (e.g., com-
patibility, communicability, or simplicity—see Rogers, 1962; and Rothman 1974)
typically associated with the initial act of adoption.

The pilot study suggested two criteria. for sorting innovations into the three
classes reflecting functional flexibility. The first criterion distinguished task-specific
from task-diverse innovations. An innovation is task-diverse if it is possible to use
the hardware for at least two service applications. In general, the distinction be-
tween task-diverse and task-specific is made on the basis of the inherent nature of
the innovation, independent of how it is used at any given site. Thus, one would
expect task-diverse innovations to be used in a somewhat different fanner from
site to site, whereas task-specific innovations would only vary little from site to site:

The second criterion distinguished task-diverse innovations whose applications
are distinctly service-limited from task-diverse innovations that have both service
and administrative applications. As pointed out earlier, these administrative func-
tions include budgeting, payroll, maintenance of personnel records, etc. An impor-
tant hypothesis to be examined was that innovations with both service and adminis-
trative functions have unique routinization patterns, setting them apart from those
innovations that only have service applications. :

Table 3 lists a set of innovations according to these three classes. Routinization
is hypothesized to occur for different reasons, depending upon which of the three
classes an innovation falls within. (This is not to say' that many factors will not also
remain.constantly important across all the three classes.)

Task-Specific Innovations. For these innovations, several condltlons are
hypothesized to promote the routinization of the innovation:

«  Widespread practitioner acceptance, based on the ease of substitution for
an older, core practice and on a practitioner’s self-interest in innovation
benefits.

™ For a full description of the pilot work. see an unpublx%hed paper available from the author; R. K.
Yin et al., “Routinization III: Research Methods for Phase 1I:* The Rand Corporation, January 1977.

" This is not the same as saying that one class of innovations will tend to become more routinized
- than another—which is not hypaothesized to be the case.



Table J

Technological Innovations Classiﬁed into Three Groups, According to Functional Flexibility

{

Service

Task<Diverse Innovations °

Fire Protection

Police Protection

‘Fducation

Task-Specific Innovations

¢ Helmet with radio recelver
and transmitter capability
(In-helnet communications)

9 Jet~Axe

o Autonatic device for chang=

ing water pressure in fire
hose (automated nozzle)

o Lightweight, bullet-proof
vests (body armor)

0 Breath testing machines -

0 Language laboratdrieq

o Hand=held calculators

re

Service=Only

' Emé:gency medical vehicles

¢ Light, versatile vehicles

for extinguishing small

fires (ninipumpers)

o Minicomputers

¢ Videotape recorders

'

o Pucationa] televlsion/
closed circuit television

/| o Videotape recorders

Service and Administration

0 Police computers

o Computer-assisted instruction

o Video systens that provide up-
strean and downstream video
signals (two-vay television)

3
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o Service payoffs, namely cost savings or some other clearly visible and
measurable advantage over a previous practice.
» Minimal retraining needed for practitioners. -

These conditions stem directly from the nature of task-specific innovations. Such
innovations are usually adopted by an agency to perform a narrowly defined task
that represents some clear ifsprovement over previous practice. Moreover, there
is usually an explicitly defined way of using the innovation—a set of rules that can
be followed to achieve a specified objective. The automated fire nozzle is an exam-

“ple. It is intended to permit firefighters to adjust the intensity of the water stream,

thus (in theory) eliminating the need for a man to be stationed at the pumper to
adjust the water intensity manually. There is a clearly specified and simple tech-
nique for using the nozzle, and once this technique has been practiced during
training sessions at the fire academy, firefighters can proceed to apply the nozzle
to fight fires exactly as they had with the traditional system.®

Practitioner satisfaction with the innovation appears to be an important deter-
minant of whether or not the innovation will be routinized. (In some cases, as with
lightweight body armor in police departments, practitioner satisfaction as a result
of nonofficial trials can even lead to pressure on management to adopt an innova-
tion.) Practitioner opposition is likely if the practitioners do not perceive that the
inndvation serves their interests or if there are problems in the innovation’s initial

. use, thus making it difficult for practmoners to substitute the innovation for an

established practice.
Task-Diverse (Service-Only) Innovatzons In contrast, the factors that are
hypothesized to enhance the routinization of these irinovations are:

e Support from agency administrators. .

e Many complementary, service- related appllcatzons (though not necessarily
a clear service payoff).

e Support from some core group of practmoners, who may even require
substantial training in the use of the innovation.

Task-diverse innovations are often brought to an agency either to perform a func-
tion that was not prev1ously included in the agency’s services or to supplement a
previously established function. New jobs are frequently created in connection with
the innovation, and practitioners may require extensive in-service training.
Moreover, if the innovation fails to work in the context of the original appli-

~~cation that spurred its introduction, the equipment may be used for other appli-
‘cations as long as there is support from those in management who have the ulti-

mate control over budget and personnel decisions. Thus, the flexibility in service
applications increases the likelihood of some practitioner support because different
practitioner groups will become involved for different applications. For instance, if
educational television (ETV) does not succeed with the English teachers who were
the first intended users, it may be possible to build constituency among mathemat-
ics teachers that support ETV even though they were not involved when it was first
introduced. Of course, the ideal situation for assuring that ETV has continued use

® It is again important to point out that the significant characteristics are those inherent in the
innovation, and not those that may have emerged during implementation at a pamcular site. The actua!l
implementation experience may reveal many unforeseen problems.

/
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in a school would be for its application to extend across many subjects—English,
mathematics, science, language, etc.—and across many activities such as drama
productions, sports events, and special events. ' .

' Whereas practitioner support for task-specific innovations is closely tied to the
ease with which the innovation ¢an be substituted for an existing practice, practi-
tioner support for task-diverse innovations may well be influenced by two other
factors. One of these appears to be the opportunity for practitioners to influence the
early.decisions on applications and equipment design. For example, in emergency
medical vehicles, paramedics may take great pride in the fact that they have had
a chance to help design the vehicle’s internal layout. '

The other factor hypothesized to influence sustained and growing practitioner
support for task-diverse applications is the practitioner perception that the quality
of service delivery has been enhanced. However, unlike the case with task-specific
innovations, in which it is typically possible to point to “objective” or “documenta-

-ble” evidence of innovation advantages, the evidence in favor of continued use of
task-diverse innovations may often tend to be more “subjective” and “anecdotal.”
Thus, with computer-assisted instruction (CAI), enthusiastic teachers may claim
that anyone can see that students with motivational problems improve their behav-
jor when they have the opportuiity to use the computer.

Task-Diverse (Service and Administrative) Innovations. Routinization
for the innovations is hypothesized to be facilitated by several conditions within an
agency—in addition to the conditions facilitating task-diverse (service-only) innova-
tions:

/

o A single, active innovator dedicated to maintaining service functions.

e Continued opportunities for practmoner training in relation to service
.functions.

e Minimal competition betiveen admmzstratwe and service applications.

Each of these conditions places emphasis on maintaining support for the service
functior:, which may compete strotgly’ with the administrative applications.

It is noteworthy that any savings or improvements that result from administra-
tive applications of new technology may be easier to document objectively than
those resulting from service applications. Thus, a school administrator can claim
that a new computer system can *... now run the payroll in 50 minutes, where it
- used io take 6 people working 3 days to do the same thing. I don’t know if we could
ever go back to doing it the old way.” In a budget review situation, such claims
might be accepted ax more persuasive evidence for continuing to use the computer
for payroll than the diffuse cizim that “the problem kids become more motivated”
would be for continuing to use the computer for instruction. '

In addition, growth in administrative functions is likely to threaten the service
functions if a situation arises where tradeoffs must be made between the two. In
such situations, the routinization of the service applications is hypothesized to
occur more readily if there has been a respected middle-level manager or coordina-
tor who has actively worked to maintain such applications. This person will typical-
ly have foreseen potential conflicts between the administrative and service appli-
cations, and may have taken several steps (e.g., making service applications known |
to the public) to assure that they are not discontinued. Another condition that helps
secure the service applications is the availability of ongoing training opportunities

o ~“rr

for practitioners, which provides a mechanism for generating practitioner support.
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B. SIX INNOVATIONS

From the array of innovations identified in searching the literature and during
the pilot study phase, six innovations were selected for inclusion in the study (see
Table 4). Several factors influenced the selection:

¢ - Thé availability of information that identified a sufficient number of sites
* where the innovation had been adcpted. :
+ -Representation, if possab]e of three different service areas (police, fire,
and education). .
o A spread of the innovations per service between the task specific and
task-diverse types.

The reason that six innovations were selected as an appropriate minimum number
to be studied was to assure that at least two types of innovations would be included
within each flexibility class. The following subsections contain brief descriptions of
each type of innovation.

Table 4

Six Innovations Selected for this Study

Type of Urban. Service

Functional Flexibility Class

4 .
Computer—assisted Instruction
(education)

Pollce computer systems
(volice)

] Mobile intensivé care units
- (fire)

Closed circuit television
(education)

Breath testing (police)

Jet-Axe (fire)

Task-diverse (service and
administrative)

Task-diverse (service and
administrative)

Task-d*verse (service only)

Task-diverse (service only)

- Task-specific

Task-specific

Computer- Assisted Instruction

Advances in computer tec "mology have been responsible for the gradual instal-
lation of computer educational systems across the country. In general, school dis-
tricts have adopted computers to perform both administrative and well as instruc-
tional functions. T. ¢ latter have been referred to as computer-assisted instruction
(CAI), and CAI applications received their major impetus following the develop-
ment of compyt‘)\tlme -sharing systems. In such systems, many terminals can be
served by the same computer, and a student working at a terminal can follow an
instructional routine that is individually tailored to his or her needs.

In most schools, CAI consists of several terminals linked to a central computer.
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The terminals and leased telephone lines may be paid from an individual school’s
budget, whereas the central facility is usually part of a school district’s central
administrative offices. The terminals are normally located in a classroom, so that
several students (depending upon the number of terminals) may work at the termi-
nals while other students follow the more traditional teaching methods. The stu-
dents may rotate so that each is given an equal amount of terminal time, or a frw
students may be the dominant users. The terminals can be of two varieties—the
older teletype terminals that tend to be noisy and slow but that operate reliably and
provide a hardcopy printout, or the newer cathode ray terminals (CRTs) that are
quiet and fast but are more expensive and cannot prov1de hardcopy without a
companion printer.

The students may use the terminals for different educational purposes. In some
cases a computer science course is the subject of study, and the students have
enrolled in the elective subject to learn how to do programming and use a computer.
Such a course is not usually a part of the core curriculum, however, and may be
cancelled if the school budget is tight. In other- cases, students in mathematics

~classes learn to use a terminal (but not necessarily to program) so that they can

solve mathematics problems with the computer’s assistance. Finally, there are a
number of software packages that allow students to practice solving mathematics
problems; to learn materials in science, reading, social studies, language; or even
to receive job counseling by following a preprogrammed curriculum. A frequent
application is a drill-and-practice routine, in which the student does not do any
programming but merely follows the simple directions given by the terminal.

CAI applications have usually been installed or developed as an adjunct to
administrative computer applications. According to a recent survey, the majority
of school computers (54 percent) are used for administrative purposes only; 38
percent are devoted to instructional and administrative purposes, and only 8 per-
cent are used exclusively for instructional purposes (Bukoski and Korotkin, 1975

“and 1976). (These proportions have not changed much during the last five years,
if such results are compared with those from an earlier survey—Darby et al., 1970.)
Administrative applications include the business management functions that might
be found in any public agency (e.g., payroll, inventory, persornel, and accounts), as
well as school-related applications that are’ nevertheless not CAI (e.g.- student
scheduling, maintenance of student records, transportation scheduling, ai:d testing
and evaluation).'® Additional school-related functions cover some of the special
functions of schools, such as processing library information or providing vocational
guidance. (For a description of counseling services, see Ellis and Tiedeman, 1970.)

Early interest in CAl was facilitated by federal monies from the National
Science Foundation. The federally sponsored activities included such demonstra-
tion projects as the PLATO system that began operating in 1959** at the University
of Illinois (House, 1974) and the research on CAI conducted at Stanford University
beginning in 1963-64 (Suppes and Morningstar, 1970). In recent years, the use of
CAI has received support through federal grants under the Elementary and Sec-
ondary:Education Act of 1965 (Title III), but it should also be pointed out that the

9 For discussions c;fthe_various applications, including CAI, see Holtzman, 1970; and Salisbury, 1971.

"' The PLATO I system did not have any time-sharing capability, and only the subsequent PLATO
IL 111, and IV systems were able to service more than one terminal at a time (see Bitzer and Skaperdas,
1970; and Wapson. 1972).
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vast majority of school computer systems have been totally supported with local
funds (Bukoskl and Korotkin, 1975).

Early applications of CAI were largely based on the assumption that it could
provide individualized instruction at low cost. However, the rhetoric that devel-
oped in the early years around the promise of CAI (e.g., Atkinson and Wilson, 1968;
and Margolin and Misch, 1970) has had unfortunate effects. First, many of the
promises have not been fulfilled, which has added to the skepticism about t}:
potentiai payoffs from educational innovations. Second, the early rhetori« sz rved
to antagonize teachers, who felt that CAI was a long-term threat to #'.2ir jobs.
Today some form of CAI is used in only about half of the country’s public secondary
schools: The median number of terminals is two per school (Bukoski and Korotkin,
1975 and 1976). Moreover, there have been no clear payoffs:-from CAI in terms of
student achievement. Although there has been no nationwide evaluation of CAI,
individual evaluations of specific systems (e.g., Oregon Board of Education, 1971;
and Street, 1972) have had mixed results—i.e., CAI programs have not necessarily
produced gains over non-CAI programs (see also Zinn, 1970; and. Hunter et al.,
1975)."A frequent positive result has been that students from low-income families
view CAI as a more equitable form of instruction than traditional classroom in-
~ struction; for example, the terminals allow a student to avoid interacting with
teachers who might be perceived as discriminatory (Clark, 1973; and Beard, 1976).

A recent development in CAI has involved the installation of minicomputers in
individual schools. Such minicomputers have usually been defined (e.g., Knight,
1975) in terms of their small storage capacity (64 K bytes or less), low cost (less than
$25,000 for the central processing unit), and compactness (J2ss than 50 pounds for
this unit with no special air conditioning required). The minicomputer can serve
one or more terminals, and it allows an individual school tc avoid the frequent
problems of coordinating CAI use with either the central facility or other schools.
Competition for terminal time, both within and among schools, appears to be a
frequent problem. Bukoski and Korotkin (1975), in fact, noted in their survey that
the “lack of terminals appears to be the single most frequently mentioned concern
of school staffs currently using a computer to aid their instructional program.” The
minicomputer s one way of reducing such problems, especially where the central
computer is mainly occupied with the administrative functions. A the same time,
unless there is coordination among schools, each school then has to go through the
same learning process in deciding which minicomputer to purchase and in main-
taining and servicing the unit.

In summary, CAI is now used in many school systems. The mair} subjects
involve mathematics and computer science, rather than English, the sciences, or
social sciences. The CAI function is usually part of a larger computer operation that
also provides administrative services to the school district. In most cases, there is
direct competition between CAI and the business applications for computer time,

- -and the CAl applications can be reduced to the point of disappearing as the comput-

er continues to be used for administrative purposes. Most computer systems are
supported totally by local funds, and the majer apparent savings or increases in
service have been associated with the administrative services, although there have
been few formai evaluations of the actual nature of administrative improvements.
Specific improvements in student achievement from CAI have not been consistent-
ly demonstrated, and the use of CAI has most commonly been justified on the
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grounds that exposure to the computer is a valid goal in itself, independent of any
instructional gains, simply because computers are so prevalent in American society
that a student who has had such exposure will be better prepared to cope as an
" adult.

Police Computer Systems : -

Computer use by ‘urban police departments has also been a major innovation
of the last two decades.'? Although such use was virtually unknown 20 years ago,
almost all large departments located in cities of 500,000 population or over now
employ some type of computer; for cities of 100,00 to 500,000 population, about 70
percent of the police departments use a computer (Colton, 1974). The increased use
has resulted from at least four factors. First, the rising incidence of crimes and
breadened police activity have ied to enormous increases in recordkeeping require-
ments. Second, the development of national information systems (e.g., the FBI's
Nationa)/Crime Information Cernter in 1967), as well-as the continued need to make
the Uniform Crime Reports every month, have urcreased the incentives for estab-
lishing & computer operation. With such an operation, a police department can, for
example) consult the records that the FBI maintains on offenders, thereby increas-
ing the information available at the locai level. Third, advances in computer tech-

“nology, especially in the use of on-line systems, have expanded the potential appli-
cations for police use.'® For instance; an officer on the street can have immediate

_access to records concerning the existence of a warrant on a suspected offender.
This is done by communicating with a dispatcher, who operates an on-line terminal.
Fourth, large amounts of federal funds have been made available by the U. S. L,
'Enforcement Assistance Administration (LEAA) (following the Safe Streets Att of
1968) for purchasing and developing hardware systems (Colton, 1972a).

Police departments can use a computer system for a variety of important
functions (e.g., see Fyke, 1971). These include the everyday administrative appli-
cations related to the operation of any public agency—e.g., payroll, accounts, per-
sonnel, and property inventory. They also include an increasing number of appli-
cations specifically related te the operation of a police department—e.g., crime
reporting; issuance of traffic citations; maintenance of records of outstanding war-
rants, stolen property, and criminal histories; and patrol allocation and dispatching.
Some of these latter applications involve large amounts of data (e.g., criminal
histories) or complex systems (e.g., computer-assisted dispatch), in which the fuil
implementation of the application may take years.

Although a police department may now have integrated numerous applications
into its computer system, only a few applications may have been added at any time.
Typically, the earliest applications tend to involve traffic citations and crime report-
ing, neither of which require on-line access to the computer; subsequent appli-
cations cover the links to regional and national information systems and police
management and patrol; only in later years will the computer system be extended
to such complex functions as case reporting and computer-assisted dispatch (Colton,
1972a and 1974). Moreover, the increases in computer applications will also typical-
ly follow turnover in computer equipment. For instance, many police departme‘;i_‘ts

2 For a brief history, see Whisenand and Tamaru (1970;.
'3 The first police on-line systein was installed in St. Louis in 1964.
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have gone through the three generations of core computers typified by the IBM
1401, 360, and 370 systems. '«

. The variety and complexity of applications can create a constant competition
for computer time. The ensuing scheduling difficulties may be especially aggravat-
ed by periods in which the computer is not functioning properly (downtime). Not
surprisingly, the need to set’priorities and establish the most efficient pattern of
computer use has been continually cited as the most important computer problem
(Colton, 1974). In most cities, this problem is compounded because the police depart-
ment may be only one of several users of a municipal data processing operation.
In such cases, the pglice department does not itself own or manage the core comput-
er system. To the e)?tent\that the municipal data processing operations have organi-
zational problems, all users, including the police department, will be adversely
affected (Bingham, 1976). However, the coordination problems with a municipal
data processing operation are not necessarily greater than the problems that arise

_ " when a police department manages its own computer system, so that no clear

- advantage has been found between the arrangements (Colton, 1972a). For instance,
having sole ownership may be too costly and require too many technical skills not
available in.a department (Whisenand and Tamaru, 1970). One new trend has been
for police departments to install their own minicomputers!* that mainly perform
message switching and that are linked with the municipal data processing oper-
ation. The advantages of this arrangement have not been fully determmed and are
not likely to be known for some time.

In contrast to other computer operations such as CAI, the service payoffs from
police systems may be readily enumerated. A m'ore'eﬁicient traffic citation system,
for instance, can have the specific .effect of increasing rev=nues from violations.
On-line access to police and court records can result in.a higher rate of arrests and
an increase in a police officer’s worliload Similarly, computer-assisted dispatch
systems can be evaluated in terms of changes in the quality of police response and
the duration of response time. However, in spite of the specificity and magnitude
of these potential payoffs, there have been few attempts top evaluate existing com-
puter systems along these lines. In par% this has been because of the weak tradition
of evaluation research within local departments. However, it has also been because
the diversity of police applications from site to site has discouraged national evalua-
tions. Unfertunately, greater attention for evaluating computer systems has been

~"Ziven to municipal and regional computer systems than to the experiences of line
agencies such as police departments (e.g., Hearle and Mason, 1963; Kraemer et al.,
1976; and Eveland, Rogers, and Klepper, 1976). The diversity of the larger systems
has made assessment difficult and has potentially led to incorrect inferences about .
the lack of service benefits in line agencies.!® Whatever the other differences and
similarities, police computer systems share an important attribute with most other
administrative computer systems: There is little awareness or knowledge of the
system by the urban residents who might be considered as the “clients” of police
——services. In this respect, police computer systems do not have the same level of
v151b111ty as; say; CAT in school districis.

' See the CAI discussion for a definition of minicomputers.

'* This excessive variation in organizational arrangements may have been one reason that Eveland,
Rogers. and Klepper (1976) found it difficult to discern any clear pattern of experiences in their study
of regional computer systems.
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For the purposes of the present study, police computer 8ystéms were considered
as the primary innovation regardless of the nuinber or type of applications devel-
oped by the system. This definition thus differs from CAI, in which the innovation
was defined as having one or more instructional applications, regardless of the
business and other uses of the school computer. Furthermore, because our study
focused on organizational changes within a line agency such as a police or fire
department or a school district, the universe of police innovations was limited to -
-those instances in which the police department own&d and operated the computer
system (whether it was a large system or a minicompliter).'® Without such a restric-
tion, our study would have been diverted by the variety of organizational arrange-
ments that characterize municipal computer operations, and the.relevant institu-
tional forces would not have dominantly involved any single user such as a police
department. “

Mobile Intcnsive Care Units

A mobile intensive care unit (MICU) provides emergency care away from a
hospital facility. The unit consists of a specially equipped vehicle and a paramedic
team that can administer a range of medical care upon instruction from a centrally
located physician. The key technological element of this innovation is thus the
communication capability of the MICU; the mobile staff can maintain voice contact
with a physician, and physiological data about the patient’s condition can be sent
to the physician via radio telemetry (e.g., Lewis et al., 1972; and Hirschman et al,,
1974). As such, the MICU goes much beyond either the traditional ambulance
service (which provides transport service only) or the traditional first-aid provided
by fire or police officers (which is limited to basic first-aid and is not based on
immediate physiological measurements or advice from a physician.)

The MICU has another distinctive feature—the use of specially trained
paramedic personnel. These personnel receive extensive training (i.e., several hun-
dred hours by medical doctors and nurses) and may be alternatively referred to as
paramedics, advanced emergency medical technicians (advanced EMTSs), or fireme-
dics. These paramedics can perform a variety of medically sophisticated tasks: e.g.,
cardiac defibrillation, intravenous therapy, electrocardiographic (ECG) telemetry,
drug administration, and endotraches: intubation (Page, 1976). The paramedic
personnel should not be confused with less advanced technicians—usually referred
to as EMT-Ambulance or EMT-A’s. The latter are generally ambulance personnel
who have received an 81-hour course in basic life-support, and they can perform
such tasks as cardiopulmonary resuscitation, spinal injury managerment, splinting,
hemorrhage control, and emergency childbirth. Nor should paramedics and MICUs
be confused with mobile coronary care units, which were under experimentation
several years ago and in which physicians and nurses, rather than paramedics,
traveled as part of the unit (e.g., Grace and Chadbourn, 1969; and Pyo and Watts.

'* With the reatriction to police-owned and operated computer systems, there is always the possibility - - .. .

of unrepresentative findings, because the more common national experience has been where police
departments have been users of municipal systems. However, existing research has shown that there
is no consistent pattern of differences between police-owned and municipally owned systems, either in
terms of the distribution of such systems or of the success of the computer operations for police use
(Colton. 1972b). Furthermore, the major concern of our study is with change in organizational settings
such as police departments, and not with any assessment of the use of computer technology.
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1970). As one can imagine, the mobile coronary care units involved much higher
personnel costs and were an inefficient use of physician time.!”

The MICUs have primarily dealt with-victims of heart attacks or other coro-
nary disorders. ECG and blood pressure data are the main physiologic symptoms
that are transmitted to a centrally located physician. Based on these data as well
as the visual symptoms reported by the paramedics, the physician can recommend
the appropriate steps to be taken by the paramedic team. The apparent need for
such a service has been based on the common observation that the first few minutes
and hours of care are the most critical for patients suffering from myocardial
infarctions, and that with the traditional ambulance service, many patients died
while en route to the hospital (Pantridge and Geddes, 1967). However, in spite of
the focus,on coronary disorders, the MICU is capable of fulfilling a variety of
medical functions. For this reason, MICUs were regarded in our study as a function-
ally flexible innovation—but one that did not involve the built-in conflicts as be-
tween the administrative and instructional uses of school computer systems.

Although the MICU has some basic service features and flexibility, the most
distinctive variations result from the fact that MICUs can be operated under a wide
variety of organizational arrangements in any given jurisdiction. For instance, the
MICU may be part of the fire department (see Smith, 1971; and Page, 1975), police
department (see Murphy, 1973), local health department, or even some other emer-
gency service organizaticn. Furthermore, the service may be coordinated at a city
level, a county level, or some other regional level. For less populated areas, a
common expectation has been that regional arrangements would have greater
payoffs (e.g., Renner, 1974), even though regional systems may be difficult to imple-
ment because they require new institutional arrangements among existing agen-
cies.'® Because our study focused on highly urbanized areas, however, all of our
observations were made on'MICUs operated by city agencies; in particular, our
study was limited to those cases in which the municipal fire department had imple-
mented and was operating the MICU service. .

Whatever the organizational arrangement, a citizen usually summons the
MICU by calling an emergency telephone number—often 911. If the dispatcher
feels that it is appropriate, an MICU unit is sent, which may have been housed in
a local fire station or in a hospital facility. In most cases, the vehicle is used as an
MICU only, and after the patient is treated it can also transport him or-her to the
hospital; in some cases, however, the vehicle may be a specially equipped fire
apparatus, and after treating the patient, the paramedic team will call an ambu-
lance (often operated by a private contractor) to transport the patient to the hospi-
tal. Thus, the basic nature of the MICU innovation requires cooperation smong two
or more city agencies. For instance, an MICU operated by a fire department will
almost certainly require technical assistance and training from the local health
department, will invelve cocoperative arrangements with the local hospital’s.emer-
gency room, and may often depend upon the 911 communications center operated

' See Hartley{1971) for a survey of emergency service practice, bruadly defined. This survey covers
all kinds of assistance, of which MICUs are but one type. Similarly, see National Highway Traffic Safety
Administration (1976) for a bibliography on emergency services, broadly defined. .

'* A recent GAO report had as its main target the vulnerable nature of these regional systems (see
Comptroller General, 1976). The report doubted that most regional systems would survive the period
of federal or other external funding, as the regional systems had failed to develop access to local
government revenues or cooperative relationships with local agencies.
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by the police department. Similarly, an MICU operated by a Iocal hospital may
have to rely on dispatching messages that come through botl the police and fire
departments. /

In most jurisdictions, MICU services have only been mltlated during the last
ten years. This growth has probably followed the development of efficient and
portable physiological equipment, such as that used to transmit ECG and blood
pressure information via radio- telemetry.!® In addition, many policy initiatives '
have come from the federal government during the last decade. This has included.
the National Highway Safety Act of 1966, which established state training and
licensing requirements, ahd specified the standards for equipping, organizing, and
operating MICU vehlcles (see Gibson, 1977, for an excellent review of federal
activities in this area). “These requirements were to be implemented with only a
modest sum of new. grant monies; the main financial incentive was ths threat to
withhold national highway construction funds (this threat has apparently never
been fulfilled, evqn though several states continue to be noncompliant—see Gibson,
1977). Other eaﬁ'ly federal initiatives included activities by tiie Department of -
Health, Education, and Welfare, mainly under the Regional Medical Programs. A
specific federal mandate was created in 1973, when Congress passed the Emergency
Medical Service Systems Act, which provided grants for regional systems (reau-
thorized in 1976). Regional systems have also been the focus of a major program
financed by the Robert Wood Johnson Foundation (see Chaiken and Gladstone,
1974). :

As with both CAl and pohce computer systems, there have been few specific
evall;lzzgrr(xs of the service payoffs from MICUs. This has been unfortunate, because
the gbvious impression at any MICU site is that service payoffs have occurred and
can easily be determined. The payoffs can include: lives saved (paramedics describe
their life-saving experiences in almost religiously fervent terms), amount and type
of treatment provided at the scene, and greater satisfaction by clients and practi-
tioner personnel. The absence of evaluations, however, has led to confusion because
the organizational payoffs (as in regional systems) have been unclear and are
confused with the service payoﬁ's

The federal initiatives have been responsible for the widespread use of stan-
dardized training programs such as the 81-hour course designed by the Department
of Transportation for emergency medical technicians—ambulance (EMT-A’s). In
addition, the initiatives have been responsible for the passage of state legislation
with regard to these training programs, training for paramedics (advanced EMTs},
and certification and update training procedures (Collins, 1974; and Plaas, 1974).
Finally, the federal initiatives have led to the development of certain standards for
MICU vehicles and equipment. Nevertheless, there has been considerabie variet
in the implementation experiences of different local jurisdictions (e.g., Page, 1975;
Gunter, 1875; and Comptroller General, 1976). Some jurisdictions have ngver
adopted MICUs or, like New York City (see Sullivan, 1977), are just beginning to
do so. Other jurisdictions have indeed initiated such services, only to witness subse-
quent difficulties and service interruptions due to inter-agency problems. Overall,
the active federal role has not led by any means to the uniform provision of MICU

'* For instance, the TELECARE II apparatus performs these functions as well as defibrillation, is
battery operated, and weighs 37 pounds.
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services (Gibson, 1977), and the MICU thus serves as a good example for examining
the routinization process.

Closed Circuit Television Systems

A closed-circuit television system (CCTV) is a dedicated system that provides
programs for -specified television receivers that are placed in specific locations.
Unauthorized receivers cannot view any of the programs because the target televi-
sion receivers are either connected by cable to a central transmitting source, or are
equipped with special converters to receive and unscramble the over-the-air sig-
nals. The centralisource may be used to transmit live productions, videotape re-
plays, or retransmissions of over-the-air broadcasts to the target receivers. A CCTV
system is thus different from regular, over-the-air broadcasting in that the system
is limited toa specific group of receivers (though these receivers may still also tune
into regularly broadcast programs). The system has its own pfoduction facility (if
only a videotape recorder to play videotapes), signal-sending or transmitting capac-
ity, and transmission system (e.g., cable connections leased from the telephone
company or microwave links using dedicated over-the-air frequencies).

CCTV can be used by a variety of public and private organizations, including
school districts. For school districts, CCTV potentially offers considerable advan-
tages over the educational use of regular over-the-air television. Schools and class-
rooms, of course, have increasingly used over-the-air television in the classroom.
Programs such as “The Electric Company” are designed for both at-home and
in-school viewing, (see Yin, 1973; and Liebert, 1973), and a teacher may use a
classroom television set to show such a program to the class. The use of over-the-air
television, however, Has major shortcomings that can only be overcome by CCTV.
The advantages of CCTV includé the following:

« Teachers are, r}o\t limited to those programs that are being shown by
"~ commercial or plib\h'C broadcasting stations; there can be access to special

educational pfogra"rng designed specifically for the needs of a class.

+ Teachers are not limited to the specific schedules of over-the-air program-
ming; the use of television can thus be tailored to the classroom schedule.

o CCTV syster can have a much larger number of channels, all dedicated
for education.. use. The entire school, offering a diverse array of subjects,
can potentially generate the need for using these different channels at the
same time. . .

¢ Students are not limited to a passive role but can learn about the produc-
tion process and create their own television programs.

For these reasons, educational and communications policymakers have attempted
to make it easier for school districts to develop CCTV systems. In 1963, the Federal
Communications Commission (FCC) reserved the use of four channels for such

-~ —CCTYV systems in education. These four-were for the construction of an Instruc-
tional Television Fixed Service (ITFS), which i§a icrowave system designed to -
serve a school district (or a set of neighboring districts). In 1972, the FCC again
attempted to encourage educational uses by specifying that new cable television
systems in the 100 largest television markets had to. set aside ong channel for
educational use (see Booth, 1972; Borko, 1973; Baer, 1974: and Carpenter-Huffman,
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Kletter, and Yin, 1974).Finally, the Office of Education, through its programs under
Title III of the Elementary and Secondary Education Act of 1965, has supported
the use of CCTV systems in different school districts.

In theory, CCTV offers a wide variety of service benefits to the classroom
teacher. First, existing over-the-air programs can be videotaped or acquired as part
of a videotape library. The program can then be shown repeatedly at different
hours of the day, so that teachers can use the programs for different classes and
at the most suitable times (e.g., WCET-TV, 1973). Second, the videotape library can
include films and other software that are specially designed for educational use. A
televised segment can therefore be a preprogrammed part of the curriculum for a
specific subject. Third, teachers and students can produce their own programs. The
production process in recent years has been technologically facilitated by the evolu-
tion of the “portapak,” which is a small, battery-operated vidicon camera that can
be easily carried to produce videotapes of indoor or outdoor activities (see Bretz
1976).

A CCTV system can also be used under a variety of organizational arrange-
ments. For instance, teachers can use the system in their classrooms; or a school’s
media center can be the location of television carrels where students can gain
individualized instruction. Because CCTV systems can cover a variety of school
subjects and organizational arrangements, we have regarded the innovation as a
functionally flexible one for the purposes of our study. However, possibly because
of the diverse applications, there have been few studies of the actual experiences
or payoffs from CCTV. Some reports (e.g., Gebolys, 1974) are merely preliminary
descriptions of systems that ultimately did not even become operational. Other
reports (e.g., WCET-TV, 1973; and Smith and Cooper, 1974) give actual evaluative
evidence that student achievement improved as a result of a CCTV system, but only
cover a short period of time that does not allow the evaluation to rule out the effects
of contaminating factors. Finally, there have been a few surveys of CCTV use
throughout the country (e.g., Wigren et al., 1967; and Feinberg, 1976), but these
surveys have only noted adoption rates and future intentions, and have not probed
the nature of individual local experiences. _

In general, it can be said that CCTV systems have not spread as rapidly as once
might have been hoped, even though there have been continued advances in televi-
sion technology that have produced several generations of new equipment. The
_ major difficulties appear to be related to high front-end costs (Feinberg, 1976), the
" difficulties of organizing a sophisticatedmedia program in which production can be
carried out without technical flaws (American Association of School Librarians,
1975), the training of teachers to use CCTV in a creative manner, and the limited
availability of high-quality films, videotapes, and software programs (Carpenter-
Huffman, Kletter, and Yin, 1974). On this last point, it might be noted, for instance,
that many of the early CCTV systems predated the development of special educa-
tional programs such as “Sesame Street” or “The Electric Company”; attractive
television programs were thus especially scarce before the early 1970s.

.. As a whole, microwave, cable, and other closed-circuit systems have remained
mere experimental and less integrated into the educational program than the
classroom use of over-the-air television (Wigren et al., 1967). In other words, the
instructional uses of television have been dominated by individual classroom view-
ing of available programs rather than coordinated, district systems. CCTV never-
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theless serves as a relevant innovation for the purposes of the present study. This
is because of the inherent nature of the innovation. It is a complex innovation
whose main applications are service-related and not administrative, and it is an
innovation that must be adopted by a school district (or group of schools) and not
merely adopted by an individual classroom teacher.

Breath Testing for Driver Safety )

Local law enforcement agencies have recently implemented many improve-
ments for testing and analyzing the amount oi alcohol found in a person’s breath.
These improvements have been a-response to both technological developments in
breath testing—which can be conducted through processes involving gas chroma-
tography, photometric colorimetry, or infrared photometry—as well as the con-
tinued rise in traffic accidents attributable to persons driving while intoxicated
(DWI).20 .

The main breath testing instruments that have been adopted include the
Breathalyzer, the Alco-Limiter, the Gas Chrometograph, and the Alcohol Screening
Device. The most common breath-analyzing instrument has been the Breathalyzer,
a machine that uses photometric colorimetry and that infers the blood alcohol
concentration (BAC) of a person on the basis of a sample of the person’s breath. The
innovation, a model of equipment that has only had one generation, consists of a
semi-automatic instrument about the size of a small typewriter. The subject, seated
next to the Breathalyzer, blows into a tube attached to the instrument, and a
sample of 55 ml. of breath is collected in a cylinder. A small piston then forces the
sample out of the cylinder and through a 3 ml. solution. If there is any alcohol in
the breath sample, this alcohol will react chemically with the solution, producing
visible changes in the color of the solution. Such changes are automatically mea-
sured by the Breathalyzer, allowing an officer to read the BAC from a calibrated
gauge. The BAC is marked on a special piece of graph paper and is submitted as
evidence in court. The entire test takes about five minutes.

Before such breath analyzing instruments became available, law enforcement
agencies typically had to collect a sample of a person’s blood or urine for blood
analysis by a laboratory. In comparison to breath testing, these older procedures
were highly complex, costly, and inefficient (Hoffman, 1973). Thus, breath testing
offers the following advantages over older procedures:

» Less discomfort and inconvenience for the person being tested.

* No need for medical personnel to be present during testing. A

o A shorter period of time away from patrol duty by the arresting officer.

« No delay of several days between the administration of the test and the
reporting of the laboratory results.

» Noneed to coordinate law enforcement procedures with those of a central
laboratory. (The older procedures had to be careful to establish a direct
chain of evidence to assure that none of the samples had been exchanged
or had accidentally become contaminated.)

The use of the Breath’élyzer (or any other instrument for breath analysis) to
present evidence on BAC is based on two important assumptions. First. the amount

*® According to one estimate, alcohol was involved in one-half of the 45.000 traffic fatalities in 1976.
{See Dozier and Moulden, 1977.)
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of alcohol detected in a perspn’s breath is assumed to be related to his or her BAC.
Second, the BAC is assumed to be related to behavioral impairment in driving a
car. Research has gradually established the validity of the latter assumption, with
a BAC of less than 0.05 percent now being regarded as evidence of no behavioral
impairment, a BAC of 0.10 percent or more as presumptive evidence of impairment,
and a BAC of between 0.05 and 0.10 -percent as an equivocal range within which
impairment may or may not exist. However, research has not yet definitively
established the validity of the former assumption—that breath alcohol content is
related to BAC. Two experts who reviewed the major studies on this latter topic
concluded (Mason and Dubowski, 1974; see also Mason and Dubowski, 1976):

The reliability of properly performed breath tests for the purpose of deter-
mining alcohol in breath is, indeed, adequate. It is the transmutation of a
breath quantity to a blood concentration that is less than satisfactory. These
considerations lead us to conclude that in actual law-enforcement practice,
when a breath sample is analyzed for alcohol, the quantity found cannot be
used to calculate the simultaneously existing actual blood alcohol concen-
tration without making assumptions having uncertain validities in an

given case because they have not been assessed. :

Nevertheless, there have been no findings that actually challenge the link
between breath alcohol content and blood alcohol concentration. Thus, the results
of breath tests have been successfully used in court in conjunction with observa-
tions of an offender’s mot&r behavior at the time of arrest, and in most jurisdictions
the combined evidence has led to higher conviction rates for DWI cases.

Federal agencies have played an important role in the implementation of
Breathalyzers and other breath testing equipment. The formation of the National
Highway Traffic Safety Adrinistration in 1966 led to the issuance of standards and
regulations for breath testing. Thus, federal regulations now cover:

o The standards that should be applied to the operatior and monitoring of
breath testing equipment (“Standar¢ for Devices To Measure Breath Al-
cohol,” 1973). '

« The certification of specific brands of equipment that rueet tliose standards
(Federal Register, 1976; see also Flores, 1275).

« Guidelines for state iaws on: agreement to submiu to lowxd alcohol tests
(implied consent statutes), automatically nresumed guilt for BAC levels of
0.10 percent and over (illegal per sestatutes;, and =:buiiiseion to roadside
screening to make on-site determinations of wi.eiher a person’s BAC ap-
pears high enough to justify the making of an arr«st and the administra-
tion of a breath analysis test (pre-arrest screer.ing statutes).*'

The states have also been reMed to establish special agencies to deal with alcohol

-and traffic programs. As a result, most states have passed the appropriate statutes
to regulate the use of breath testing equipment, although there are variations
among states.??

1 A person must be arrested on DWI charges before a breath test can be conducted. The pre-
screening procedure facilitates a preliminary judgment on whether the arrest should be made, but only
the results of the subsequent breath test are used as evidence in court. (See Moulden and Voas, 1975.)

22 For inatance, all states except Idaho and Utah have a presumptive 0.10 percent BAC law: in Idaho
and Utah. the level has been set at 0.08 percent. Only a minority of the states, however, have passed
pre-screening laws. (See Dozier and Moulden. 1977
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A

\ It is important to note that, in spite of these federal and state initiatives, there

"\, is still substantial variation in the use of breath testing equipment by local law

v enforcement agencies. First, the agencies are by no means required to conduct
breath tests. The major statutes cover issues concerning BEAC (and not breath
analysis levels), and the most definitive zvidence can still only be derived by direct -
BAC tests (i.e., a blood analysis or-urinalysis). The traditional methods for testing”
BAG,; in other words, can'still play an essential role for which breath testing has
not become a total replacement. Second, the specific procedures for using breath
testing equipment may vary. Some police departments have mobile units that
transport the breath testing equipment to the scene of an arrest; other departments
‘place such equipment in one or more precinct houses. Third, agencies vary in the
degree 10 which they use videotapes as supplementary evidence. In some cases, an
agency may videotape a series of motor tests but not the actual administration of
the breath tests; in other cases, an agency may videotape both; in yet other agen-
cies, there may be no videotapes used at all.

i)

Jet-Axe B

Jet-Axe is the trade name for a product that is manufactured and distributed
across the country by a single company located in Fairfield, California. The device
is an explosive unit that can be attached to a wall or door and then detonated from
a remote location. The ensuing explosion creates a hole of about three feet in
diameter, through which firefighters can either gain entry into a building or venti-
late a fire. The device is entirely self-destructing; if another hole is needed for
subsequent entry or ventilation, another Jet-Axe must be used and detonated.

The Jet Axe’s development followed advances in space technology, with demon-
strations for use by urban fire departments first taking place in 1968-69 (Frohman
et al., 1972). The presumed need for the Jet-Axe in urban firefighting was based on
estimates that one-third of the some 150,000 annual fires in urban areas required
forcible entry, and that in 10 percent of these 50,000 cases, entry through tradition-
al methods (e.g., using crowbars or conventional fire axes) required 20 minutes or
longer (Frohman et al., 1972). With the Jet-Axe, entry can be created in a matter
of minutes. The fire officer in charge at a fire determines whether a situation
requires the use of a Jet-Axe and, if so, where it should be placed. A firefighter then
hangs the Axe on a nail or magnetic hook so that it hangs vertically against the
wall or door to be cut. A safety device is then removed from the Jet-Axe’s container
and a 35-foot firing line is laid out. When the line is fully extended and all nearby
personnel are behind some protective barrier, the firefighter or fire officer will
deto ate the Jet-Axe with a spring-loaded firing pin.

There are.several models of the Jet Axe, differing in size and amount of explo-
sive force. However, there has been no updating or new generation of models. A
fire department may purchase the Jet-Axes at a cost of about $125 each. Although
this amount is small and can usually be paid out of a chief’s discretionary budget,
the fact that the device is entirely self-consuming precludes massive testing and
demonstration at a fire academy for training purposes. Therefore, although many
firefighters in a department are likely to receive oral instructions and may even
view a film about the Jet-Axe’s use, only a few in any given department will actually
have had direct training with the device. This lack of exposure is compounded by
the fact that only few firefighters will have opportunities to use the Jet-Axe in
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firefighting. The tendency has been to apply the Jet-Axe only in cases where the
conventional methods are likely\to fail or are judged to require an inordinate
amount of time or effort—e.g., in\cutting through steel or corrugated iron steel
doors, heavy-gauge metal screen, onindustrial roofing. For any given fire depart-
ment, the number of such fires is much\smaller than those merely requiring forcible
entry of any kind. Moreover, the Jet-Axe will not be used even in these situations
if some person is still on the other side of the barrier because of the strong possibil-
1ty of inflicting injury to that person. Thus, few firefighters actually gain direct
experience with the Jet-Axe, either through raining or firefighting opportunities.

Nevertheless, the Jet-Axe does provide a humber of potential service payoffs:
Some barriers that cannot be penetrated with conventional methods can be cleared
by the Jet-Axe; the entry is often cleaner and creates minimal damage to surround-
ing walls or doors than conventional methods; and\access and entry time is signifi-
cantly reduced by using the Jet-Axe. Moreover, the physical effort in using conven-
 tional methods can often exhaust firefighters so that they are less capable of com-
batting a fire once they have gained entry through- conventional methods, and the
use of the Jet-Axe can minimize this problem. ' ‘

In sum, the Jet-Axe is a reliable explosive device that was designed to penetrate
particularly difficult physical barriers in fighting fires. The device comes in several
sizes and has been on the market for about seven years. During this period, it has
been purchased and used by many fire departments across the country.?® The
firefighting application followed extensive research and development related to
space programs, as well as intensive demonstrations, before urban fire chiefs, dur-
ing 1968-69.

C. SUMMARY

This chapter has described the six types of innovations whose life histories at
specific sites were the subject of study: computer-assisted instruction, police com-
puter systems, mobile intensive care units, closed circuit television systems, breath
testing, and the Jet-Axe. &

The six represent a conceptual distinction among task-specific, task-diverse
_ (service-only), and task-diverse (service and administrative) classes of innovations.
Each class has been hypothesized, on the basis of observations made during a pilot
study phase, to become routinized for different reasons (a dlﬁ‘erent set of factors
were specified for each class of innovations).

" The innovations to be studied were selected according to a post-hac longitudinal
research design. In this design, innovations known to have been adopted during the
last 15 years were identified. For a sample of these innovations, the life histories
from the time of adoption to the present will be traced in Chapters IV-VI: To
facilitate the tracking of important organizational evente, the six types of innova-
tions were all selected because they had some technological artifact. This attribute
made tracking easier because of the added concreteness of the innovation but may
limit the conclusions of the study to “hardware” innovations. ~

13 One preliminary estimate was that 400 Jet-Axes were sold during 1970-72 (Frohman et al,, 1972).



Chapter 111
PASSAGES AND CYCLES

The major lines of argument for thinking about routinization have thus far
taken the following form. First, routinization represents the pracess by which new
service practices become an integral part of urban bureaucracies; the evolution of
such practices, it has been argued, has been-poorly understood in the past but is
an essential component of any future strategy for changing urban bureaucracies.
Second, the routinization process can best be revealed if one traces the life histories
of specific innovations. These innovations are new service practices and, if success-
ful over time, can become a part of standard bureaucratic practice.

The discussion now turns to the most critical part of the conceptual framework:
determining how to identify and assess the specific organizational changes that
mark routinization. This chapter contributes an original conceptualization of orga-
nizational change that focuses on the notion of passages and cycles. This, however,
is discussed in later portions of the chapter. First, the traditional approaches to the
study of bureaucrati¢:innovation need to be briefly reviewed.

Traditional Approaches for Studying Bureaucratic Innovation

Four general approaches have dominated traditional ways of thinking about
bureaucratic innovation.! These approaches are fully reviewed in Appendix E, but
in brief they are marked by the following characteristics:

» Research, Development and Diffusion. Emphasizes the macro-institu-
tional environment ir: conductidg R&D and in producing, marketing, and
implementing new tzchnologies; gives little attention to events within
specific organizations that implement and routinize the new technologies.

o Social Interaction. Emphasizes the communication network and adop-
tion pattern for specific inhovations; individuals rather than organizations
have been the main adopters studied, and the main focus has been the
spread or diffusion among adopters rather than the events following adop-
tion at a given site. :

+ Innovative Organizations. Correlates a wide range of organizational
characteristics with the occurrence of bureaucratic innovation: typical
result is a profile of innovative versus noninnovative organizations, but
such a profilg is cross-sectional in nature and cannot fully capture such
processes as implementation or routinization, which take place over time
within the same organization. .

~- ...e_ Orgunizational Change. Examines events over time within the same
organization; usually specifies a stage theory (e.g., adoption — implemen-

' Ronald Havelock (1969) has done an excellent job of reviewing the work for three of these ap-
proaches (all but the Innovative Qrganizaticns approach). He uses the label "problem-solving” in refer-
ring to the organizational change approach. This author has previously described these same ap-
proaches, but mainly in the context of aroblems of adoption and implementation, and not routinization.
See Yin (1976) and Yin, Heaid. and . ogel (1977).
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- tation — routinization), but few studies have specified a set of critical
events or the operational characteristics of the innovation process.

In general, even though many revisions have occurred in these approaches, they
still form the foundation for various empirical studies of local services and bureau-
- cratic innovations. For studying routinization, only the Organizational Change
approach provides even rudimentary assistance for analyzing life histories of inno-
vations. Nevertheless, it is useful to show how recent empirical studies of local
service innovation still tend to follow one or another approach. Each approach
implies a different research design, and this in turn dictates the i xssues that a study
can address. :

Research, Development and Diffusion Approach—Radnor (1975) and
Baer et al. (1976). These first two studies follow the R,D&D approach. The Radnor
(1975) study examined the use of new equipment in the law-enforcement field, based
on interviews of over 200 organizations, including users, producers, distributors,
and related organizations. Thus, the study investigated the institutional relatien-
ships at each step in the development of new equipment, including: needs assess-
ment, investment in and funding of the appropriate R&D, production, marketing,
sales, and implementation feedback. The study attempted to identify the problems
at each step, and thus to specify policies that could be followed by the federal
government to alleviate these problems. However, no attempt was made to under-
stand the life histories of innovations within specific organizations.

The Baer et al. (1976) study contained case studies of 24 federal demonstration
projects, of which about 6 involved applications in local services (e.g., a mechanized
system for collecting refuse, a computer-assisted electrocardiogram analysis, a
dial-a-ride transportation system, and an expressway surveillance and control sys-
tem). The study defined demonstration projects as representing . .. the final stage
of ‘scaling up’ from the laboratory to commercial use,” and as a result of the case
, study analysis, six factors were identified as being associated with successful
demonstrations:

e A technology well in hand;

« Cost and risk sharing with real participants;

e Project initiative from a nonfederal source;

« Existence of a strong industrial system for commercialization;

o Participation during the planning stage of all institutional elements need-
ed for commercialization; and ' '

e Absence of tight time constraints.

The Baer et al. study dealt with the relationships among various public and
private institutions in producing and using a new technology and therefore illus-
trates the main strengths and weaknesses of the R,D&D approach. The approach
is useful for identifying the various institutions involved in producing a new tech-
nology. However, at the point of adoption, implementation, or routinization, the
R,D&D approach provides little guidance for analyzing the key organizational
events within a given local agency.

Social Interaction Approach—Feller, Menzel, and Kozak (1976)." This
study was based on extensive surveys of agency officials in four services (traffic
- control, air pollution, firefighting, and solid waste). The officials identified new
technologies used in each service and gave their reasons for adopting or not adopt-
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ing the various technologies. A major finding of this study was that, in all but the
solid waste area, there was an extensive pattern of diffusion, with 60 to 80 percent
of the respondents indicating their agency had adopted such innovations as:

« Induction loop detectors;

« Solid state traffic-control devices;

o Optically programmed traffic signals;
« Lightweight fire hoses;

« Lightweight hose couplings; and

« Continuous SO, monitoring.

Many other innovations had been adopted by a large number of the agencies
surveyed. The study thus challenged the traditional stereotypes of public services
as comprised of noninnovative organizations. Reflecting the Social Interaction ap-
proach, the study further analyzed the pattern of diffusion. For instance, one
finding was that there were no “innovative” cities in which the four services all
tended tc be innovative; another finding was that innovative attempts tended to be
located in jurisdictions near the site of the relevant manufacturer. Feller, Menzel,
and Kozak also attempted to conduct an analysis of the intra-organizational factors
that characterized adoption behavior, but the results were inconclugive, suggesting
only that individual adoptions were not to be explairzd by any model in which the
magnitude of the problem (prior need or performance gap) or the availability of
extra resources (slack resources) were the main components.

Although the Feller, Menzel, and Kozak study attempted to go beyond the
Social Interaction approach by studying organizaticnal characteristics, the main
findings and contribution deal with the diffusion patterns of different technnlogies
in local services. This contribution represents the inhérent strengths and weak-
nesses of the Social Interaction approach. It is only this approach, for instance, that
does.an adequate job of analyzing diffusion patterns across agencies and sites over
time (e.g., none of the other studies cited here-eontains a diffusion curve). At the
same time, such a perspective yields little appreciation for organizational changes
within an adopting agency.

Innovative Organizations—Bingham (1976), Nelson and Sieber (1976), and
Danziger and Dutton (1976). These three studies fall within the Innovative
Organizations approach, although the Bingham (1976) study also covers some diffu-
sion and hence Social Interaction issues. The Bingham study examined the use of -
eight innovations in four services (public housing, public schools, public libraries,
and general municipal government). The diffusion aspect of the study was based
on the results of surveys of agencies in cities over 50,000, and it was found that
there were no “innovative” cities (i.e., where there was a high degree of innovative-
ness in all four services in the same city).

The bulk of the Bingham study, however, dealt with the identification of factors
correlated with the adoption of innovations. The main finding was that an agency’s
environment (e.g., existence of federal or state assistance, slack resources, and
overall professionalism in local govemment) was one of the strong determinants of
adoption behavior. Except for organizational size, whose role is statistically difficult
to disentengle from that of community size and wealth, the study found no organi-
zationsl characteristics that were correlated with adoption behavior. Two concep-
tual contributions by the study were that: (1) innovations in method (process inno-

t
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vations) followed the predicted patterns more than innovations involving physical

_ changes (product innovations); and (2) some agencies could and often did innovate

to improve already adequate levels of performance (amenity condition), as well as
to upgrade substandard performance (need condition). The latter finding may help
to explain the failure to find, as in the Feller, Menzel, and Kozak (1976) study, a
performance gap as one of the correlates of innovation.

The Nelson and Sieber (1976) study was based on a survey of school principals -

in cities over 300,000; the survey asked the respondents to indicate whether any
of 17 innovations were in use or being tested. Most of the innovations were cur-
riculum changes, and only a minority of them constituted technological innovations
(e.g., televised instruction, teaching machines, and language laboratories). The
analysis focused on the characteristics of the innovation as well as of the adoptin g
agency as potential determinants of adoption. Among the findings, it was shown
that the potential high cost of an innovation was not necessarily a barrier to its use;
cost, however, was not related to the perceived quality of the innovation; and there
vias only a moderately negative relationship between administrative difficulties
during implementation and subsequent use.

The Danziger and Dutton (1976) study followed almost thé same research

. design as that of Nelson and Sieber: a survey of city and county gevernments for :

the extent of their use of electronic data processing innovations. Over 700 jurisdic-
tions were surveyed; the responses by each jurisdiction were used to calculate an

innovativeness score. Highly innovative jurisdictions were found to be: large in size

a complex governmental organization; in sites where there was professional-
managerial control over electronic data processing (EDP) decisions; where there
was not a highly developed industrial activity; and where control over EDP deci-
sions was decentralized. -

These three studies in the aggregate give an indication of the problems with
the Innovative Organizations approach. Although each study was more than ade-
quately designed and contained sophisticated single and multivariate analyses, the
studies each defined a very different set of/innovations and examined different
organizational attributes. It is this variation that has led Downs and Mohr (1876)
to question the ultimate utility of the Innovative Organizations appreach; the
results may always be idiosyncratic to the innovations chosen, characteristics ex-
amined, and measures used. Little ‘convergence of findings from different studies
can be expected.

Organizational Thange Approach—Bale (i1976) and Berman and
McLaughlin (1977 and 1978). Both studies examined innovations in schools; Bale
(1976) focused on the use of a single innovatjon—instructional use of the television
program “The Electric Company”—and Berman and McLaughlin (1377 and 1978)
examined a wide variety of federally instjgated innovatious, only some of which
involved new technology

The Bale (1976) study actually followed an innovative research design in which
the investigator explicitly attempted to combine the Innovative Organizations and
Organizational Charge approaches. This was done by establishing scveral stages
of change, and then examining the organizational characteristics that were impor-
tant at each stage of change. Figure 1 summarizes the research design. It shows
the stages of change and the organizational characteristics investigated; and it
provides the results of the study. A typical finding was that pupil characteristics
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were an important correlate in the initial stage in determining v-hether a school
should consider an innovation; at later stages, however, pupil characteristics—as
one might readily expect—had little tn do with successful diagnosis, initiation,
introduction, and transition. The figu~e also indicates the limited scope of the Bale
study; theie was no attempt to define the later stages of change—routinizatior, or
stabilization—or to identify the correlates of these stages.

The Berman and McLaughlin (1977 anl 1978) study covered a wide variety of
innovations sponsored by tl.2 U.S. Cifice of Education. The key findings were that
the innovations often differed unpredictablv from site to site, and that this in part
was the result o a prozess of mutual adaptation, whereby the innovation and the
site both modified :ach other. Another key finding was that the uverwhelming
majority of the innovations failed to become incorporate«i-- -as measured by the
transition from federal to local sources of funding Because of this finding however,
the authors . cre unable to e;.amine routinization in any detail.

These two studies illustrate the potential of the Organizational Change ap-
proach. Unlike the other three approaches, an explicit attempt is made to examine
events over time within specific organizations. In theory, the full life history of an
innovation—from adoption to routinization—can be traced. Unfortunately, most
studies that follow the Organizational Change approach (including the Bale and
Berman and McLaughlin studies) have failed to trace the full process. Adoption and
implementation remain the primary focus' because few innovations appear to
become routinized. Moreover, most studies have still not provided operational
guidelines to determine whether routinization has occurred. As a result, the next
section attempts to develop a more comprehensive conceptual and operational
framework.

Organizational Passages and Cycles as a Way of Defining
Routinization

When an innovation has become a stable and regular part of organizational
procedures and behavior, it is defined as having become routinized. In the local
service setting, a routinized innovation v ould be part of the common services
normally provided by an agency; the practice would no longer be regarded as a
special innovation. For innovations that have replaced older service practices,
complete routinization implies that the agency cannot revert back to the disp;aced
~ service practice. However, the innovation may be replaced by some newer innova-
tion at a later date.

The acceptance of this framework still leaves one far short of bemg able to
analyze routinization because so many of the important concepts have not yet been
made specific. We need to further define routinization, discuss the implications for
routinization strategies, and then review various Hypotheses about why routiniza-
tion occurs. The existing literature on organizational change provides meager assis-
tance for answering ccrtain key questlon

» Wha! are the characterisiics of routinization?

« Is routinizaticn an absolute condition or are there different degrees of
routinization?

« How can the state of rout;mization be assessed through empirical study?

S(
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The main contribution of this study is to answer these questions, by establishing
an initial set of categories and then by describing the events in specific life histories.
Previous research has not covered these key questions adequately. For instance,
although- the stages of organizational change appear to be commonly accepted
theoretical notions, even discussions that claim to assist in the design of field studies
do not describe how such stages are to be assessed (e.g., Barnes, 1971). At another
level of analysis, the research that deals with the birth, growth, and death of an
organization (e.g., Downs, 1967; and Kaufman, 1971, 1975, and 1976) has primarily
been concerned with organizational size as the main outcome measure.? None of
these studies, however, has attempted to determine the changes occurring within
an organization as a new practice becomes routinized.

Routinization must be assessed by focusing attention on discrete prganizational
coxditions—i.e.. documentable occurrences—such as the following: '

» A new set of procedures exists in the police department’s orders of the day.

» Anagency is operating on a new fiscal year budget and management plan.

« A biology teacher has been replaced during the past year.

o Equipment has been obtained through a new leasing contract.

» A new reorganization plan has been implemented as organizational posi-
tions have been redefined.

These conditions are not necessarily simple; they can involve a series of decisions
that are difficult to trace. Moreover, the conditions may not be easily defined in
terms of the specific dates when the conditions first existed. The budget process, for
instance, may take place over a multi-week period and-still require modifications
throughout the year. The important characteristics of such conditions, however,
are: {1) that they are, in principle, sufficiently self-contained to scrve as units of
analysis, and (2) that they constitute, in the aggregate, a way of assessing the
current status of an organization. '

Any focus on organizational conditions immediately raises the same problem
that nags all organizational change theories: the need to distinguish important
conditions or changes from unimportant ones. Clearly, the daily life of an organiza-
tion can consist of an almost infinite array of conditions: -

o The manager was out because of illness.

« ‘i'he paper in the Xerox machine was replaced.

o There was an office party.

o The supervisor wrote a reply to some employee suggestlons

How should conditions be defined so that only those that are relevant to routiniza-
tion are "ssessed? What is needed is a set of categories of organizational conditions,
in whic.. each category reflects an important facet of routinization status. To the
extent that routinization is considered as the normal occurrence of a specific prac-
tice that bega as an innovation, these categories should cover the organizational
resources or operations that gi:ntain innovations over a period of time.

In a local service agency, an innovation may be sustained by five major re-
sources: budgetary resources, personnel resources, trz}mmg programs for service
personnel, appropriate rules of orgamzatlonal govemance (e.g.. a statute, regula-

? For an excellent review of studies using organizational size as a variable, see Kimberly‘. 1976b.
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tion, or procedural manual), and supply and maintena\nce,operations. In general,
the innovation that has received the most sustained support from these resources
may be regarded as being the most routinized. To gain support from these re-
sources, an innovation must achieve a series of passagesor cycles. These are the two
critical concepts that will recur throughout this study.

A "passage” occurs when a formal transition from one crganizational state to
another has taken place. For instance, new job skills often require the establish-
ment of specific personnel classifications in the civil service system. The actual
establishment of such classifications would constitute a passage. Siniilarly, the
establishment of a new comporent in an in-service training program, the issuance
of a new entry in an agency’s operating manual, or the change from an external
to internal source of funding wculd also serve as passages. The term “passage,”
then, is used to define significant changes in organizational procedures or structure
that reflect increased organizational support for an inﬁoyation. In most cases, such
passages occur only once and inean that an innovation has become a more integral
part of an organization. The more passages that have been achieved, the more
roufinized an innovation may be regarded-—all other things being equal.

. In contrast, a “cycle” is an organizational event that occurs repeatedly during
the lifetime of an organization. Each time a cycle occurs, the use of an innovation
"may be questioned and threatened. However, the more cycles that an innovation
survives, the more routinized it may be regarded (again, all other things being
equal). The term “cycle” thus applies to repeated events ihat occur as part of an
organization’s operations and that may affect an innovation.

The routirization of an innovation may bé described in terms of its ability to
negotiate several passages as well as its ability to survive a period of organizational
cycles. To further elaborate this concept of routinization, the following paragraphs
identify the major passages and cycles related to the five types of resources needed
to sustain an innovation:

« _Budgetary resources.

« Personnel resources.

o Training programs for service personnel.

o Organizational governance.

o Supply and maintenance operations. ‘

Budgetary Resources. The initial budgetary support for an innovation will
evolve as a result of budgetary proposals, review, deliberation, and decisionmaking
at different organizational levels (not all of which are within the target agency). A
routinized innovation, however, is one that has survived numerous budgetary
cycles. For most agencies, the cycle occurs annually. The more cycles that occur,
the more the innovation would be considered routinized and the less it would be
regarded as an innovation. 7 L

Within local service agencies, another important budgetary distinction arises
because of the pervasive nature of federal funding at the local level. This is the
distinction between budgetary items supported by local revenue (hard money) and
those supported by externally derived sources, generally federal grants or aid (soft
money). Because the soft money is typically time-limited (e.g., a project grant.of'
three years’ duration), an innovation is more routinized if it is supported by hard
rather than by soft money. For an innovation that began with soft money, the
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passage or transition to hard money may thus be regarded as a significant step
toward routinization.®

Personnel Resources. Personnel resources are present in any innovation,
whether they are used for operating, managing, or coordinating the use of the
innovation. As with budgetary resources, the important components of the person-
nel resources in terms of the routinization process also involve passages and cycles.
The resources include the jobs themselves as well as the incumbents. In local
service agencies, job classifications should reflect job responsibilities and duties. For
an innovation that began with a temporary or ad hoc definition of job functions
(typically, the functions may have-been defined by an outside consultant or equip-
ment maufacturer), the passage or transition of such functions into civil service*
classifications may be regarded as a significant step toward routinization. Similarly,
the passage of the function into jcb prerequisites or promotional requirements
would also be a significant step.

In spite of the fact that job functions are documented in this manner, each
incurnbent will nevertheless perform a specific job in a slightly idiosyncratic man-
ner. The more routinized innovation is thus one whose personnel requirements
have been' carried out by more generations (or cycles) of incumbents (Hape_ahd
Aiken, 19%0). Of course, turnover rates vary according to job and agency, so that
it is impossible-to relate such cvcles of incumbents to any calendar period of time.
However, it is generally true that the longer the period of time, the more personnel
cycles will have occurred. ’

Such turnover is often difficult to measure. This is because high turnover rates
are not desirable at the outset of an innovation’s life history; yet, low turnover rates
are not desirable when an innovation has matured, as this will tend to (undesirably)
identify the innovation with a specific group of incumbents. Thus, turnover should
occur during the later stages in the life history. In addition to bringing new incum-

cbents into contact with the innovation, turnover may also mean the promotion of
the original incumbents—presumably supportive ofthe innovation—to higher posi-
tions of authority in the agency. Such promotion will add further support for the
innovation and is thus a desirable cycle of events.

Training Programs. Training requirements, particularly for practitioners,
vary from innovation to innovation. Some innovations are easy to operate and .
require little instruction to be used; others require training that can last over many
weeks. Thus, training resources, unlike budgetary and personnel resources, may
not be required by every innovation. (The discussion only pertains to those that do.)
Nevertheless, it will be seen that training again involves a passage and a cycle.

In local service agencies, the practitioners typically belong to a practice-  ent-
ed profession—e.g., teaching, medicine, law enforcement, and social work. The
profession will set standards for practice, which may be incorporated into the
curriculum of the professional school—e.g., police academies, medical schools, and

? In fact, the transition may be more important than if an innovation had always been supported
by hard money because a conscious decision had to be made to switch the innovation from soft to hard
money. The decision itself might have been an occasion for arousing greater support for the innovation

‘than would have occurred if there had been no decision (as in the case where the innovation had always
been supported by hard money). .

* Many local service agencies have their own personnel systems that are not necessarily part of the
local civil service. For discussion purposes. the comments here are intended to apply to-the official
personnel system of the local agency, whether it happens to be civil service or not.

(9] §
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educational schools—or into the certification requirements for practice, or both
(Yin, 1976). When the skills needed to operate an innovation become part of a
profession’s standards, the professional school curriculum, or the certification re-
quirements. the innovation has thus made a significant passage toward routiniza-
tion. An example here would be the use of CAI in the classroom. Most state educa-
tional agencies do not yet require that mathematics teachers have any formal
training in computer science to be certified. Consequently, there are teachers who
r.ot only lack that training, but who may also have a negative attitude toward the
use of CAI Ifsuch training were required and ifall incoming mathematics teachers
could only gain certification by having this training, the likelihood of CAI becoming
a regular part of the mathematics classroom practice would be increased.

For many local service agencies, thereis also continual, in-service training. Fire

and police officers typically participate in daily or weekly drills. The officers also

return two or three times a-year to special training facilities, where they learn
about new practices and refresh their knowledge about old ones, and tests are often
administered to assure that they have maintained a basic per{ormance standard.
Teachers may similarly have formal in-service training requirements that are
linked either to on-the-job performance or to promotions, and personnel in most
services are generally subject to periodic training sessions. Under such conditions,
the more routinized innovation is one with skill requirements that have been
conducted in more training cycles.®* In this manner, the skills will not only have
been taught to more personnel, but they will also have been taught over a period
of time to more generations of personnel.

Organizational Governance. The formal rules by which a local service
agency operates are usually specified quite explicitly.® The rules may occur in many

_different contexts; for example, in:

» Statutes that authorize an agency or appropriate funds to it.

« State or local laws (ordinances) that deal with agency revenues or work
practices.

» Regulationsthat describe an agency’s authority, organizational structure,

" or procedures. ‘

o - Agency collective bargaining agreements or other contractua! obligations.

e Agency operating manuals or other written procedures for day-to-day
operations and the maintenance of service' standards.’

Often the formal rules are manifested in the administrative forms used within an
agency, the specific data collected by the agency, or the flow of paperwork from
desk to desk.

'

* This is a somewhat simplified description of the situation. The skills may initially be taught during
these periodic training sessions but then may be incorporated by the professional school curriculum. As
new practitioners are exposed to the new curriculum, the need for the original training sessions may
be reduced, and these sessions may then cease. Cessation under these conditions would not be inter-
preted as a sign of a less routinized innovation.

® These rules, embodied in statutes, regu]atxons. and procedural manuals were a major focus in
Blau's classic study (1955) of bureaucratic change. Blau found that new regulations frequently replaced
old ones (p. 238), and he used these observations as evidence that the agency under study was continual-
ly changmg rather than remaining stagnant.

" A comparison among local services can lead to the interesting analogy. between textbooks in
education. which are the guidelines for the daily operations and standards, and the use of operating
manuals in the other services. The textbooks, for instance, perform many of the same functions as
"orders of the day” serve in police and fire departments. In this manner, textbooks do not merely convey
the curriculum; they are also bureaucratic devices that define the relevant service practice.

GO
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For most of these governance rules, the notion of a passage is slightly more
imp nt than that of a cycle because the rule-generating process may not occur
on a cydlic basis. Thus, wherever some aspect of the innovation becomes part of the
crganization’s formal governance, such a passage may be regarded as a significant
step toward routinization. For instance, an innovation may become part of a formal
reorganization (a change ir organizational status), which would integrate the inno-
vation into the organizajion. Some innovations may not necessarily become a
formal part of an organigation’s governance, but may be closely associated with
some condition of governance. A state law, for instance, may mandate a certain
distribution of the agency’s work force over different hourly shifts. To create such
a distribution, an agency may use an innovation—e.g., a computer-based analytic
program—which has thus not beerl mandated by the law but which has been very
closely associated with its implementation.

Finally, organizational governance can also be affected by normative practices.
That is, even in the absence of formal mandates, a practice that becomes wide-
spread will become an integral part of an agency’s responsibilities. Thus, an innova-
tion that has attained widespread use will have made a major step toward routini-
zation. Conversely, an innovation that is continually operated on onlv a limited
basis will tend to be seen as a special project or operation, no matter what the
formal mandate. Because widespread use may be gradually achieved on a phased
basis, the notion of cycles appears more appropriate than that of passages.

Supply and Maintenance Operations. These are also key resources in pro-
viding sustenance to any innovation. A key piece of equipment that is part of the
innovation (or the entire hardware component of the innovation) may need to be
replaced or upgraded. The innovation may also require a specific set of supply or
special maintenance nrocedures. Again, with each type of cperation, there tend to
be passages and cycles.

A passage occurs when an agency establishes the necessary supplies as part of
its regular inveniory, and not items for special order. Thus, for many innovations,
the initial supply and maintenance services may have been provided by the vendor
(external to the agency). These services may have been part of a leasing arrange- '
ment, may have been contracted separately, or may have been provided by some
other agreement. When such innovations are first serviced by an agency itself (cr
contracted on a long-term basis), however, this may be regarded as a significant step
toward routinization. This internal capability means that the necessary supplies
are maintained as part of an agency’s regular inventory and that the agency’s owh
maintenance shop can make any repairs and perform the periodic servicing of the
innovation. '

Cycles occur when equipment is upgraded or replaced. The calendar tlme of

these cycles varies and is related to the type of equipment. involved. For instance; "~ ‘

fire departments generally purchase new fire trucks at a very low rate hecause the
lifetime of a fire truck is often more than 20 years. In contrast, the mobile fleet of
a police department will turn over about once every five years. Regardless of the
calendar time, one procedure that.may be important for successful survival is the
development of new purchasing specifications for equipment related to the innova-
tion, to be used for all subsequent purchases.

The Complete Passages and Cycles Framework. The state of routinization
of an innovation may be defined in terms of a number of organizational conditions,

61
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each of which reflects some essential aspect of organizational operations in main-
taining an innovation over time. For every condition, routinization has been
defined as a combination of passages and survival over a number of cycles. In
general, an innovation shall be considered more routinized the more passages or
cycles it has achieved. Table 5 summarizes these conditions; all but two® became the
subject of actual study in the foliowing chapters. 4

The framework of passages and cycles appears to have certain appealing char-
acteristics in providing operational insights into the routinization process. For a.
particular agency or locale, certain passages or cycles may be difficult to accom-
plish. It may be well known that changes have rarely occurred, for instance, in the
supply and maintenance operation of an agency, and that any investment of ener-
gies to routinize any innovation will be wasted. Before any changes can be made
to routinize an innovation, the whole subsystem may have to be revarmped (typical-
ly, the head of the supply and maintenance operation may have to be replaced).
Under such conditions, advocates for routinizing a specific innovation would be
better off if they concentrated their efforts on other passages or cycles. In the long
run of course, the existence of numerous institutionally blocked passages could
then become an operational definition of a stagnant (non-innovative) agency.

Three other issues should be raised that are especially relevant for designing
an empirical study. First, because it is difficult to keep track of all the various
cycles, an initial empirical achievement would simply be to note whether the first
cycie had occurred or not, for any given category. This will be the strategy pursued
in the following study. Second, in conducting any analysis of routinization, the
varioua passages and cycles represent separate dependent variables. Currently,
there iz no rationale for deciding which passages and cycles may be more impor-
tant, or for believing that the passages and cycles are similar units of measure that
can be aggregated even if weighted. Thus, the creation of any aggregaie index of
routinization should only be undertaken with great caution but may stil! be a
recessary shorthand for analyzing empirical data. Third, although the definition of
routinization: has attempted to be comprehensive in order to be conceptually com-
plete, there is no reasen that « single empirical study should be expected to cover
ihe entire scope of what has been conceptualized. Indeed, our intention ha~ been
to define routinization in auch rich terms—because it is a complex process—which
can only be adeguately investigated by a large number of empirical studies.

Factors Affecting Routinization

Becanse the passages and cycles framework just described represents 2 consid-
erzble elaboration of previous thinking on organizational change, the framework
will be the main focua of the empirical analysis to follow in Chapters IV, V, and VI.
However, some rudimentary thoughts may be presented regarding the factors
leading to routinization. Although empirical evidence will be examined in Chapter
V1, thiz is a topic in which substantial further research will be needed.

Durisig the period that an innovation is being introduced, there can exist any
number of factors that may affect the routinization outcome—i.e., the specific

"_The two passages or cygles were omitted because: the budget cycles occur annually and hence were
synanymous with the chrngoiogi\cnl agw of the innovation, which is treated as a separate independent
vprmble; and the training cuaeles vary considerably and are poorly documented in most agencies.



Tablg 5

Organizational Passages and Cycles Related to Routinization

Type of Resource or Operation

Passages

Cycles

1, Budget Innovation supports changes from | Survives annual budget cycles
soft to hard money (2)2
2. Persomel
Jobs Functions become part of job —
descriptions or prerequisites (5)
Tucumbent turnover - Survives introduction of new
personnel (9)
Survives promction of key person-
nel (8)
3. Training \
Pre-practice Skilly become part of profes- -
sional standards, professional
school curriculum (7)
In-gervice -— Skills taught during wany training
cycles i
Organizational Covernance Establishment of appropriate’ Attainment of widespread use (10)

b

organizational status (3)

Use of innovation becomes part
of statute, regulation, manual,
ete. (6)

wn

Supply and Maintenance

Supply and maintenance provided
by agency or on long-temm
(contract) basis (4)

Survives equipment turnover (1)

Numbers refer to ten passages and cycles studied in actual life histories (see Chapter VII, Table 11).

s
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passages or cycles that will be achieved. Each of these factors is a complex set of
circumstances, which can also change over time, so that the process suggested here
goes far beyond the Innovative Organizations approach, in which static factors are
correlated with innovative outcomes. For instance, a key factor in achieving routin-
ization may be the continued support of an external constituency (e.g., clients of the
service, potential clients, or the community at large). Such support can rise and
decline over time, and there is no single poiq_t_ioyneasuring support that would
necessarily represent the characteristics of support during other points in time.

--‘Although this causes immense problems of measurement for any empirical study,

the spirit of the following discussion is an attempt to describe the importance of a

~ . group of factors, independent of any concern for establishing definitive measures
"“for empirical study.

" The: factors that may be hypothesized to affect the routinization of an innova-

- tion can be classified into five subgroups, those that are related to:

o Inherent characteristics of the innovation.

« . Service applications and outcomes of the innovation as experienced by an
agency.

o The external environment of the local agency.

o The internal characteristics of the agency.

o Federal or state support for the innovation.

Of these five subgroups, the last four are discussed in the following subsactions. The
first, which deals with the inherent characteristics of the innovation, was covered
in Chapter I1.

Service Applications and Outcomes. Three factors are hypothesized to be
relevant here: The innovation has involved a core application; competition among
applications has been minimized; and the innovation has shown some service-
related payoff. An innovation may be used in a number of ways by a local agency,
and this application may vary from site to site. Previous research has suggested
that innovations are more likely to be routinized if the innovation is applied to a
core application rather than to a peripheral function of the agency (e.g., Berman
et al., 1975). The core is not easy to define. For instance, each agency can have core
administrative functions (e.g., administering the payroll) as well as core service
functions (e.g., providing medical treatment to a patient). For administrative func-
tions, it might be possible to enumerate core activities such as budget, personnel,
and maintenance; for service functions, it might also be possible to enumerate as .
core functlons those that directly reflect service goals or standards. However, there
appears to be no completely satisfactory. approach for defining what a “core” func-
tion is, even though there may be some degree of consensus among service adminis-
trators when they set their priorities. ,

One suggestion from previous research has been fo determine whether an
innovation has displaced some significant function (Berman et al., 1975). If displace-
ment has occurred (as opposed to a new function that has been merely added on),
the-argument is that a core function is more likely to have been involved. Such a
view, however, precludes the notion that core functions might be increased (as in
the case of a paramedic rescue squac that provides on-site medical treatment that
was never provided in the past), so displacement can only be part of the story.
Nevertheless, for most innovations, displacement can be one criterion for determin-
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ing whether a core function has been involved. Where no displacement has oc-
curred, there must be some compelling evidence before one can conclude that a new
core function has evolved.

Competition among applications occurs when an innovation can be used for a
variety of functions. Some innovations are, by their nature, limited to a single
function {see Chapter II). However, the important factor here is whether, given an
innovation that can be used for a variety of functions, the local agency has applied
it in such a way that there is strong competition among applications. An example
would be the competition among administrative and service functions for using a
central computer. Such competition may retard routinization because:

¢ Resources and support for the innovation may be divided among different
constituencies within and outside the agency.. .

o Passages and cycles in relation to one application may not be compatible
(or at the very least, will have to be coordinated) among applications.

¢ There is less likely to be a single supporter of the innovation who can
marshal the necessary support for it—i.e., each potential supporter of the
innovation may believe that others will play the more prominent role.

o The alternative applications will create instability in the everyday oper-
ation of the innovation, as crises or other events may give reason for
shifting emphasis from one application to another (and back).

Naturally, this situation pertains only when the several applications are in competi-
tion with each other. In conirast, there may be any number of situations in which
different applications are highly compatible and can all be accommodated easily by
an innovation. In such situations, there will be more support for the innovation and
the diversity of applications will serve as a positive influence on routinization.

Service payoffs from an innovation can be reflected in output measures, input
measures, perceived satisfaction or convenience by key personnel, or other objec-
tive or subjective assessments. The more clearly an innovation has demonstrated
such a payoff {even if in subjective terms), the more likely the innovation will
become routinized (Berman et al., 1975). There may have been no formal evaluation
of the payoff, or the payoff may not have produced an outcome that was considered
central to the agency’s purpose (e.g., educational achievement,'public safety, or
.good heaith). The main characteristics of such a paycff are that it is of a specific
nature, that it is perceivable by many people, and that thére is some consensus that
the payoff exists. The earlier and more sustained evidence of such a payoff, the
better. The payoff is important for routinization because it allows advocates to
argue more forcefully during key passages and cycles.

' Exterr{al Environment. An innovation may be initiated in relation to a prior
need or crisis outside the agency (or no problem or crisis—as in the distribution of
a new technology, independent of need); it may be strongly or weakly supported
by the users of*«(;lients of the agency’s services or by the community at large. All
these cenditions are hypothesized to influence the degree to which an innovation
becomes routinized. T

The nature of the prior need can affect routinization in both directions. If a
crisis were perceived as a single isolated occurrence (e.g., the need to innoculate
pecple against the swine flu), and if arf innovation were tailored specifically to serve
that crisis, routinization would be less likely to occur because, when the crisis was
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over, the perceived neew1 for the innovation would disappear.® In contrast, if the
prior need were perceived as a4 prolonged or chronic affair (e.g., declining educa-
tional achievement scoi3 or continued racial segregation), the innovation is more
likely to be routinized. (This might occus aven if the crisis eventually were to
subside, for it would be difficult for the agency to return to its prior practice.)
Naturally, as with the problem of defining a core function, it is not always clear
what constitutes a crisis or prior need. The sense in which the term is used here,
hcwever, ig that a prior need may be said to exist if it is only a perceived need
(rather than some objectively assessable condition).

Client support for an innovation can be a complex factor, because most service
agencies have a variety of clients (e.g., students of different interests within a school -
as well as their parents), and not all clients may benefit equally from an innovation.
Nevertheless, on balance, if there is active client support for an innovation, it is .
more -likely to become routinized than if there is no such support or if there are
conflicts among client groups. Such support could be made known informally, as
when clients report their satisfaction with a situation to service practitioners, or
it could =2 made known quite formally, as when students select courses in their
pre-registration forms. This client support can obviously change over time, and it
is difficult to determine which time period, if any, is more critical than other time
periods. Suffice it to say that routinization will occur with grezter certainty if client
support is strong and sustained, or, if it is strong but intermittent, the peak support
periods occur at the times that will most influence decisions concerning the key
passages or cycles.

Community support for an innovation operates in much the same fashion,
except that the support comes from the polity at large rather than from only those
who are eligible to use the service. Strong and sustained support will have a
positive effect on routinization (Costello, 1971), whereas little support or the exis-
tence of community conflicts may have detrimental effects. As with client support,
community support can also be transmitted through forma’ ...1d informal channels.
The former ones include local referenda or votes on service-.ocific revenues;*® the.
latter are expressed through the relationships between citizens and service officials,
often mediated by local politicians.

Internal Characteristics. Internal characteristics cover conditions within
the local service agency. In general, an innovation is hypothesized to be more likely
to become routinized if it has greater support from the staff within an agency (Yin,
Heald, and Vogel, 1977). Such support can come from a single innovator, who
actively seeks to institutionalize the innovation by working on passages and cycles;
agency administrators, who often make the key decisions concerning those pas-
sages and cycles; and service practitioners, who must incorporate the innovation
into their own perception of “normal” practice. Such support can be challenged if

., the innovation has any adversary group, as would be the case if certain staff

members had originally been opposed to the innovation or had lost status or power
during implementation conflicts. The importance of internal support cannot be

* Note, however, that a single occurrence may be more than sufficient to result in adoption and
implementation.

'* In one city in the case studies, the authors actually found an innovation-specific tax levy, with
the local community voting every five years on whether to support the costs of the police computer
system and its connection to the regional FBI computer network.
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overstated. In many cases, an innovation can serve bureaucratic self-interests—

e.g., growth rate of promotions, increased agency status—and thus become routi-
nized even though there have been no distinct service payoffs (Yin, 1377).

. The importance of a single, active innovator who protects the innovation and
guides its progress through passages and cycles has been frequently noted in previ-
-ous research on adoption (e.g., Rothman, 1974). This innovator will most often be
the one who best understands the innovation and who can—when necessary—
provide the direct maintenance and repair services required by the innovation.
Other agency staff who have questions about the innovation or who want to recom-
mend revisions in its operation will refer first to this innovator. Finally, this person
is also the one who initially helps to organize staff training programs and other
orientation activities.

The same innovator may also be concerned about routinization and can take
many actions to increase an innovation’s guccess in passages and cycles. This may
include generating client support for the innovation by creating a diverse set of
functions for the innovation, initiating practitioner certification requirements, or

ressing for conversion from soft to hard money whenever additionzl funds are
available. Failure to take such actions will not always irresarabiy harm the routini-
zation process. However, the absence of such a single, active innovator for some
initial period of time will probably mean that an innovation will fail in a particular
agency. (Of course, over time, the innovation’s ability to survive the turnover in
this key position wili be a positive sign that routinization is occurring.)
~ The support of an innovation by agency administrators is important because

these administrators: (1) define the initial circumstances under which an innovation

will be used, e.g., ita organizational location and resources available (Tansik and
Radnor, 1971), and (2} are later iuvolved in key decisions regarding passages and
cycles. The existence of some sugpport by agency administrators, whether it comes
from the chief executive (Costello, 1971; and Perry and Kraemer, 1976), from the
agency budget officer or comptroller {Bingham, 1976), or from a key line official,
appears important to initial adoption. Recent evidence has also suggested, how-
ever, that top administrative support becomes even more important as an innova-
tion becomes routinized (Lambright and hynn, 1977). Thus, the innovation has the
best change of success if it maintains a coalition of supporters from the top adminis-
trators (House, 1976; and Lambright and Flynn, 1977).

An innovation will also not become routinized without widespread support
among service practitioners. The extent of potential support is defined by the practi-
tioners whose work can in theory be affected by the innovation. With some innova-
tions, this involves all the practitioners within the agency; with others, however,
only some practitioners are potentially affected (e.g., nurses in a hospital but not
doctors, detectives but™not patrnl officers, language teachers but not all teachers).

The greater the actual sﬁpport from whatever group is actually affected, the more

likely an innovation will become routinized.

Lastly, every innovation can have an internal, active adversary group. Such a
group may have formed during any stage of the innovative process from adoption
to implementation. In particular, if the adoption and implementation stages involve
internal conflict and-produce strongly negative views toward the innovation, the
persons with such views will continue to act to retard the routinization process

7
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(Tansik and Radnor, 1971).'' In contrast, an innovation that had originally been
adopted or implemented with relative ease (i.e., one in which ther:: was a high
degree of internal consensus all along) is not as likely to have an adversary group.

Federal or State Support. An important policy issue of recent decades has
been the extent to which external support from federal or state governments can
facilitate innovation in urban bureaucracies (Roessner, 1976). For this reason, it is
necessary to examine the relationship between such support and routinization
outcomes. However, the support may be considered an exogenous factor, not hav-
ing the same role in organizational theory as the previously identified factgrs. Such
support can take the form of direct funding for the innovation, funding of special
projects prior to or following adoption that ar- related tc the mnovatlon or techni-
cal assistance.'?

% . -

Summary

Routinization consists of the achievement of certain passages and cycles, which
are organizational events in the life history of an innovation. A passage occurs
when an innovation makes a transition from one organizational state to another—
e.g., the shift from soft to hard money. A cycle occurs when an innovation has
survived a periodic organizational event such as turnover in personnel.

The important passages and cycles are based on the resources required by most
innovations: budget, nersonnel, training for service practitioners, sanction through
rules of organizational governance, and supply and maintenance operations. Ten
specific passages and cycles have been identified for these resouice areas, 2nd the
more pagsages and cycles an innovation has achieved, the more routinized it may
be considered. Thus, if all passages and cycles have been achieved, an inrovation
should have become a part of an agency’s regular operation, and the innovative
practice indistinguishable from standard agency practice. R

The framework §Fpassages and cyclesisan extensive elaboration of the Organi-
zational Change approach to studying innovations. This as well as three other
prominent approaches to innovation were reviewed briefly at the outset of the
chapter. None of the approaches, however, has developed systematic operational
criteria for assessing changes over time within an organization. In this respect, the
passages and cycles framework represents a potentially significant advance for
studying bureaucratic innovatior. For this reason, the next three chapters attempt
to describe in detall the empirical evidence from 19 case studi=s in hght of this
framework.

Ten factors that may play a causal role in negotiating passages and cycles were
also hypothesized in a preliminary manner. These will be examined briefly in
Chapter VII, in light of the evidence from the case studies and data from the
telephone interviews.

't See Watson (1969) for a éeacription of the development cf adversary groups and of the adversary
provess.

' Studies of intergcvernmental relationis are just beginning to cope with the varied efforts—direct -
ard indirect—of federa! a=d slate policies 2n local government behavior (e.g., see Pressman and Wil-
davsky, 1873). Untii further «eveloped, however, it is impoesible to specitv the differential impacts of
such initiatives as regulatory pohicies, transfer payment programs, dire<t aid. indirect aid programs. and
techuical assistance. Thua, cil; the most prevelant forms of innovation-related policies—i.e., direct
funding and techr.’cal < wizipnce—werce examined in our own analysis.
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‘Chapter IV | n
LIFE HISTORIES STAGE 1: THE IMPROVISATION STAUE

A. OVERVIEW OF THREE STAGES

The framework of passages and cycles guided the collection of evidence from
19 case studies and 90 telephone interviews. In each of these efforts, the life history
of an innovation at a specific site was recorded (Chapter I listed these sites). On the
whole, the life histories sought to ascertain if and when the various passages and
cycles had occurred. In addition, rudimentary questions were asked about the
factors hypothesized to facilitate or hinder routinization.

The 19 case studies provided the fuller set of data regarding the course of
routinization over time. For this reason, thisbody of evidence was used in Chapters
IV, V, and VI to establish the basic outline of the routinization process. The use of
the case studies, as pointed out in Chapter I, had followed an explicit chain of
evidence. First, the data collected in the field had been dictated by an interviewer’s
guide that covered four general topics (background, description of the innovation,
status of routinization, and reasons for routinization status) and that contained
specific questions concerning passages and cycles. Second, each case study thus
consisted of parallel types of information about each innovation at each site, and
this allowed the uniform reporting of each case study, as illustrated by the narra-
tive case studies in Appendix C. Third, the narratives were then analyzed according
to the key events that had occurred, and these events were listed in rough chrono-
logical order.!

From this chronological listing emerged the first finding from the case studies:
each life history could be divided into three general stages—an Improvisation
Stage, an Expansion Stage, and a Disappearance Stage. The distinctions among
these three periods were not sharp ones. What was important was that the stages
were conceptually useful and that there were clusters of activities associated with
each stage, although the specific events that marked each period could vary from
case to case. Thus, even though innovations may have matured at different rates
and in a somewhat uneven manner, the three periods still gave some sense of stages
of growth, with the stages following in a temporal sequence.

The Improvisation Stage was the initial period during which an innovation
began to operate (following adoption), and no passages or cycles had to occur during
this period (although they often did in the various life histories). Instead, the main
theme was merely to keep the innovation operating at some meaningful level and
for some meaningful period of time. Usually, this meant that the innovation was
used to perform at least one or two functions through a calendar vear. The Expan-
sion Stage was marked by both the continued growth of the innovation and the
achievement of several passages or cycles. Finally, the Disappearance Stage in- .
volved the completion of the remaining passages and cycles, and the period was one
in which the innovation continued to be used but eventually lost its recognition as
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an innovation. During this last period, in other words, an innovation achieved the
status of standard agency practice.

The delineation of the three stages guided the grouping of chronologlcal eve::ts
in the life histories into thrae periods of time. The resulting table of events for each
of the 19 case studies is contained in i'able 6. This tabie was drawn directly from
the case study narratives—and represents the next step in the chain of evidence
from the case studies; the table thus serves as the basic source of evidence for the
findings in this and the neit two rhapters. To understand the table, the reader
should note that: (a) the periods follow in chronological order but (b) each pericd
raay represent a different duration of calendar time. What distinguished the peri-
ods from each other was the occurrence of specific passages or cycles. Certain of
these events tended to occur early in the life history, while other passages or cycles
tended to occur late. This information became the basis for distinguishing ameng
the three stages.

The remainder of this chapter and the following two chapters present the
findings regarding these three stages in an innovation’s life history. The chapters
are based on spec:fic citations from the case studies, as reflected by the key events
listed in Table 6. Specific passages and cycles are discussed in Chapters V and VI,
and each discussion ends with a summary tabulation of the passages and ¢ =8
achieved by each case study. Because the events in the table constitute the raw data
used in these tabulations, the key passages and cycles for each life histery are
indicated by a number in parentheses (the number refers to the passage or cycle
- number of the text). This notation will enable the reader to folwrectly the chain
of evidence from table of events to findings. -

Chapter VII then aggregates the passages and cycles achieved by each of the
case studies and, depending upon the number achieved, categorizes the 19 case
studies according to their degree of routinization. A similar procedure was followed
for establishing the routinization status for the innovations frera the 90 telephone
interviews. Most of Chapter VII is then dedicated to a summary wscussion of the
routinization process, taking into account an examination of the factors previously
hypothesized to explain the routinization status of each innovation. The conclu-
sions and their implications for future policy research are reported in Chapter VIIIL.

8. THE IMPROVISATION STAGE

The main characteristic of this initial period in"an innovation’s life was that
major operations were undertaken for the first time. It was the first time that
equipment was used and repaired, that practitioners and other employees received
training in using the innovation, and that new organizational procedures for the
innovation were developed. Because every local agency had its own unique tradi-
tion, staff, and situation within the municipal government, it was difficuit to plan
these activities precisely. Different factors were of slightly different importance
from agency to agency. Supporters of the innovation therefore needed to remain
flexible, resourceful, and patient as they established the initial routines. Above all,
thev had to be prepared to iraprovise. For instance, they had to know how to
balance their reliance on outside consultants and vendors for technical assistance
with their own ahility to make on-the-spot repairs. Because there were few prece-
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Four features in particular marked this initial period: practitioner exposure,
resource management, the nature of the key innovators, and the strategic choices
made by the innovators. Hevever, the Improvisation Stage did not have to involve
any specific passages or cycles (even though some passages or cycles may have
actually occurred in some case studies). The main goal of the Improvisation Stage,
in other words, was the organizing of certain activities without regard to the formal
organizational changes implied by specific passages and cycles. The activities were
often organized in an ad hoc and transient manner. The following discussion there-
fore covers these improvisation activities.

Practitioner Exgposure

Most innovations required knowledgeable initiatives on the part of service
practitioners. In schools, the use of CAI and CCTV depended directly on the initia-
tives taken by teachers in individual classrooms, and not just the actions carried
out by administrators and coordinators. Adoption and implementation therefore
took place at two levels, an administrative level that coordinated the entire system,
and the classroom level, where some teachers might ha‘e simply chosen to avoid
the.innovation even though it had been adopted at the administrative level. With
the Jet-Axe. breath testing, and MICU, practitioners had to learn how to use new
techniques that in some cases totally displaced traditional procedures. Only in the
case of police cornputers was it possible to initiate the innovation on the basis of
functions that did not-directly involve the street-level police officer (e.g., the statisti-
cal aggregation of Uniform Crime Reports to be sent to state or federal agencies).

Because of the key role played by practitioners, the improvisation period had
to include some opportunity for improvisation by practitioners. This frequently
took the fo.m of pilot projects and training that preceded the actual adoption of the
innovation. In all the CAI cases, for instance, small groups of teachers had opportu-
nities to experiment with CAI techniques. In Dallas, the opportunity was provided

"by a grant from the National Science Foundation that supported several CAI
terminals and computer time leased from a computer firm. In San Diego, a similar
opportunity was provided by summer projects funded by private sourzes. In Tampa
and Oakland, practitioners themselves initiated requests to school administrators
to purchase programmable calculatirs so that these could be tested in the class-
room. These opportunities generally resulted in a small group of practitioners
(usually matiiematics teachers) gaining knowledge of CAI capabilities. The spec1ﬁc
CAI applications, oi'course, were highly diverse and unstructured, but the exper:-
ence was then used as feecback to central administrators who were contemplaiing
the adoptxon of th- larger and formal CAI system. In most cases, the teachers were
able to provide specific information on the desirable characteristics of the core
computer that would st acconimodate CAI applications. In one case, San Diego,
these early teacher experiences actuz:.y led to the main initiatives and support for
purcnasing a CAI syctem entirely separate from the computer system that served
-admiistrative furn.:ions.

With other innovations, early pract.tloner exposure played an equally impor-
tant role. In the Lirmingham experlence the MiCU system was being installed for
the first time and had been adopted on the basis of strong top administrative
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Table 6

/

/
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Table of Events for 19 Case"'/Studies

A. Police Computers

I

Site Improvisation Stage Expanslon Stage Disappearance Stage Current Status
Mlani New police chief hired New chief hired (had helped plan | Data processing survives across- | Police department:

$20 atllion bond issue approved; | data processing system) (8,9) the-toard budget cils about 1,200 persons
{ncludes funds for second Second generation computers City population: about 340,000
generation computer (6) (PDPs) bedng installed. (1) On-1ine terninals being

) First generation computer (NCR | Data processing staff increase; {nstalled

Century 100) leased on local new civil service classitlca- No training yet for street
funde; batch processing only t :ons established (5) of f1cers
(2) New computer capacity tolieves

Extersal funds for special competition amonz applivalions |,
analyses ixpansion to dispacch and cace

Data processing estahlished as entry appiications : ill uge
separate organizational mait mobile, on=line terninals
() New forns developed

L% data nubnitted to scate on | Continued support from assistant
tapes to city manager Nﬁl-f‘

(1969-1973) New chief reviews printouts _,,,n~*("

hingelf ’,ﬂfmwﬂ'"”
(1974~ e
Tnd{anapolis First generation computer (IBY | Second generarion computer (IBY ! Data processing orientation Poldce department

1640) leased on local funds (2)

Data processing established as
separate organizational unit;
county clvii service positions
used (3)

Some technical assistance by a
consultant group

Deliberate replacement of old
forng as nev applications
are automated

(1964-1968)

30) leased (1)

Programers recruited fron sworn
staff (5)

Flrst generation of terninals
requires training procedures
for cletks and of ficers

Cage entry application fni:iated

County-city goverrment merger

Third generation computer (IB
370) leased; continued close
service support from vendor (4)

Data processing system and
county data processing system
ghare adoinistrative applica-
tions and serve as backups to

- each other; data processing
applcations expanded (6)

(1969-1974)

|
|

offered in police acadeny (7)
Second generation terminals
leased
New chief hired (had been head
~ of data processing system);
new departoent head (8,9)
Data processing survives budget
cut in department
Dispatch application being added
vith new minicomputer
(1973-

about 1,400 persong
City population: about 740,000
About 70 on-1{ne terninals,
{ncluding some second gener-
ation terninals (10)
External groups and agencles
use terminals and data (10)
No comprehensive manual

0o



Nashville

Boston

Flrat generation computer leased
on Jocal funds and does batch
processing only

Deputy chief desipns second
generation system and applies
for LEAA funds

(1965-1970)

First generation computer (IBM
10/30) leased on local funds
)

Data processing established as
separate organizational yait

(9)

CIvil service classifications
all covered under state civil
service gysten (5)

New data processing head ls
hired

Vendor provides maintenance ser-
vice throughout (4)

(1968-1972)

Second generation computer
(Unfvac 418) consists of two
cores, one for on=line and
the other for batch; each s
backup for other; leased on
LEAA funds (1)

Data processing established as
separate division (3)

New chief is hired and supports
data processing systen
(former chief had opposed it)

Vendor-provided sérvice suppert
18 ended {4)

On-the~fob training for clerks
and officers

014 forms are revised; data
processing applications are
expanded

Courty computer perforns admin-
{strative applications

(1971-1975)

Second generation computer (IBM
360/135) leased on local
funds; allows new applications
and {nterface with state
computer (1)

Congultant firm helps on sof tware

On-the=1ob training for clerks

Second new data processing head
{s hired (%)

01d forms are revised

Third generation computer
(Systems 1IT) replaces 360/135
and petforns message switching
to access city computer byt
implies no new applications

Initlation of computer dispatch
systen (two ninicomputers)
purchased with LEAA funds;
consultant firm helps on
goftware and planning

(1973-1976)

Data proresaing supported on
local funds; long-term lease
is up for reneval (2)

{1vi] service clagsifications
for data processing staff
being updated 5)

New data processing head is
hired (had been employed by
vendor) (9)

Data processing orientation
offered in police acadeny (7)

Training manual for using
terninals 1s implemented

(1976-

lata processing survives across-
the-board budget cuts

Computer dispatch system remains
separate from eity computer
and 18 being 1mplemented

New chief is hired and reviews
printouts hinself (had helped
fmplement I8K 360/135) (8)

(1971

|

Folice departmenc:
about 1,400 persons
City population: ahout 450,000
About 95 on-1ine terminalr (10)
Computer system 13 used by
other crininal justice
agencles In metropolitan
area (10)

Competition from county computer

Police department:
about 3,000 persons

City population: about 640,000

About 50 on-line terniuals, het
street officers have little
direct contact yet

ALl applications except dis-
patch are now processed by
clty computer

Udon continues to cppose data
processing systen

| No training yet for street

officers

o



B. Breath Testing

Lirg

Inprovisation Stage

Expansion Stage

Disappearance Stage

(inelnatl

o

e

|
|
|
t FARE progran
Circinnat! beconss site for
§2.1 alllion ASAP grant;
Brexii-+zers purchased and 12
traftis officers tralned,
videota es also used; traffic
comnander coordinates equip-
“ent Jocated in one sub-
| et
| tane technical assistance fron
“ederal offfefals
 “ate boatd of health offers
tralning and certification
free of charge
 Revislon in procedures manual
©and forns
" cse of vldeotapes discontinued
* State law does not mandate
| breath testing, but if such
) testing, dreathalyzers were
) only certified equipnent at
| the tine
| {1970-1974)
|
|
|
|

Traffic comander and Judge had
sought {mprovenent over
urinalysts

Chief decides to purchase two
Breathalyzers; one i3 backup;
nine officers trained; video-
tapes also used; 1ieutenant
serves ag coordinator (2)

State board of health offers
triining and certification
frec of charge

| State law does not mandate breath

testing, but chief mandates

that only Breathalyzer be uged

| Videotape procedutes entered {n-

| to department's standard oper-

| ating procedures

1 (1968-1972)

I

!

|
I

|

Traffic section participates {n | State board of health provides

refresher training and re-
certification

Offfcers n traffic section con~
tinue to provide all mainten-
ance (4)

Pollce depactment further de-
centralizes; breath testing
procedures incorporated {nto
all subdistricts (3)

 (1975)

Coordinator initiates own train-
Ing program for regular oper-
ators; state continues to pro-
vide training for senlor opera-
tors and refresher course (and
charges police department)

Procedures for breath testing
entered into department's stan-
dard operating procedures (3)

Haintenance provided by traffic
buresy (4)

Breath testing orientation {n
police academy

Third Breathalyzer purchased with

- S0-percent gtate funds; is used
a8 another backup (1)

{1973-1976)

Police department initiates
training i police acadeny,
{ncluding senior operators -
and refresher course (5,7)

 Flve more Breathalyzers purchased
vith 50-percent state funds,
one placed 1n each sub-
district; three old ones used
for training or backup; all
naintenance and supplies on
local funds (1,2)

Breath testing survives across-
the-board budget cuts

New police chief hired -

Trafflc commander (coordinator)
needs to spenc less time on
{nnovat{on

(197-

i
I
|
t
i
|
i
!
!
i

Breath testing survives budget
cuts; however, fower DI
arrests because of fewer
patrols

New coordinator (vho does not
tvafn) 1s hired (9)

(19.7-

Cutrent Status

Police department:

about 1,000 persons

City population: about 450,000

About 140 officers (most out-
side of traffic) can operate
and repalr equipnent (10)

About 3,500 DT arrests per
year and rising; other
payoffs identified in formal
gvaluation

Naintenance and repair officers

are still same incumbents

No changes {n clvil service
classifications or promotion
incentives contemplated; but
has {nternalized training
and certification

Police department:
about 500 persons

City population: about 270,000

About 43 officers (most in
traffic) can gperate and
repatr (10)

About 450 DNT arrests per year;
decldne from 800 in 1971

Location of training progran
uncettain

Other jurisdictions recelve
training and make some use
of Breathalyzer

No civil service changes or pro-
Totion {ncentives contemplated

L/
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Hemphls

Photo-electric breath tester
vsed (1953-1973); slow proce-

.~ dure and {nstrument does not
glve BAC reading; only one
stationary {nstrument

Traffic tommittee revievs pos-
sible mobile units

Innovation beging as jolnt
police department-sheriff
venture, with personnel costs
shared and DWL unit placed fn -
own metropolitan organization;

" twelve men transferred and
three gas chromographs pur-
chased; delay in delivery of

~ two nobile vans allows plece-
meal orfentation to new systen;
full procedure {s to have vans
arrive at a DWI stoppage on
gtreet by regular patrol
officer, and to conduct breath
test on the spot; state funds
uged for equipment (2)

Training and certification re-
quired by court; program run
by university, augmented by
state-funded course run by
VI unit

Full-time DNI coordinator
appointed

(1972-1973)

New police department chief {s
hired; more supportive than
predacessor

Tvo additional vang and gas
chromographs purchased (1)

New officers continue to be
assigned to DN from regular
police department ranks

Tachnical assistance from vendor

 only occasionally needed

DNT unit issues formal proce-
dures but not as part of de-
partnent's standard operating
procedures

One additional van purchased and
first two traded in; equipment
purchases continue to uge
state funds or sherif('s
office budget

OWE unit gradually assumes all
naintenance and repair re-
sponsibilities; many technical

- provlens slowly overcome (4)
(1974-1976)

Planning to trade in all five
vans and replace all gas
chromographs for new models

Police department faces budget
cuts, has difficulty paying
for of ficer overtine in DNI
unit

(1977-

Police department:
about 1,500 persons

City population: about 630,000

Twenty-one officers, five vans,
and three squad cars are all
part of separate police d:-
partment-sheriff unit

About 8,000 DNI arrests and
rising (10)

Revenues from DWI fines (about
$100 per case) go to city or
county, but not used to ex~
plicitly offset budget expen-
ditures for DT unit

Sherdff's office takes care of
most adninistrative procedures

No elvil service changes or
promotion incentives

e9
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C. Monile Intensive Care Units (MICU)

Site

Improvisation Stage

Expangion Stage

Disappearance Stage

Current Status

Dallas

J

Bleningham

Clty had contracted with funeral
homes for private ambulance
service :

Anbulance comittee (medical and
wunictpal representatives)
formed (1969)

Proposal for county-wide system
defeated (1971)

Hayor and council {mplement MICU
In fire department #ith ordi
nance and revenue-sharing
funds; 16 vehicles provide EMT
tramsport only; 150 zen
trained by medical school:
coordinated by officer who be=

- trme chief of ambulance
diviston (2,6),

Anbylance division forned ISQ%

i flre departoent (3)

| MICU expansion with 120 para- :)

nedics trained fron EHT; .
revenue-shating funds for

| equipnent ‘

Ofticers certifled by state, re-
celve extra'pay for being
MICU-trained

City and vendor offer {nitial
technical assistance

(1972-1974)

Advisory MICU comnittee formed
(1968) by eity ordinance

Large federal MICU grant not
funded (1969)

MICU initiated with DHEW funds;

- one vehicle; local funds sup-

" port after first year, as well
as purchase of two more
vehicles (1,2,)

Head of MICU comnittee (outside
fire departcent) initfates
treining and coordinates with
state

Flve department chief and deputy
chlef are sirong supporters,

select exemplary trainees
(1373-1974)

Seven new units eventually added;
one unit supported by private
donation

More fire officers given NICU
training

Fire departsent increases mafn-
tenance staff to repair MICU
vehicles and equipment; worn
out parts replaced and updated

New forns developed and updated

Fire department no longer de-
pends on external technical
assistance (4)

New chief hired and is more sup-
porrive (had been head of
planning and research)

(1975-1976)

Training continues at university
(70 certified paramedics,
nore being trained, although
all units fully staffed)

Three more vehicles purchased

Civil service classifications
established for paramedics (5)

Fire department changes name to
{nclude "Raseue Service" (6)

Pararedd: assignment part of
fre duysrtnent promotion
lodder, favolves small addl-
tional pay (8

State MICU regulei.ons incorpo-
rate fire [epartment's exper-
fence

(1975)

HICU helps fire department avert
acrpss-the-board budget cuts

Training program continues free
of charge to fire department,
expands tojother municipal-
{ties by charglng fee

Revision {n promotional structure
for of ficers considered

(19m-

Second generation of Lifepaks
being installeq

Clvil setvice classificatlon
being sought for MICU coord-
{nator

Fulltime MICU coordinator es-
tablished and new {ncumbent
appointed; creates standard
procedures bulletins (4,9)

Fire officers begin large-scale
¢{tizen training program In
card{o-pulmonary resuseitation

MICU helps fire department avert

acrons-the-board budget cuts
(1976)

Fre department: about 1,400
persons

City population: ahout 850,000

About 17 active and 6 reserve
NICU units cover entire city

%gmunfmeuhMthm-
port

Other communities use system

Original chief of ambulance
division {s still same Incum-
bent; not all procedures
fornally docunented

O

Fire departnent: about 600
persons

City population: about 300,000

About six active and one reserve
MICU units cover entire city

No transport service, which 1s
still private

MICU responds to about half of
all fire department calls

Head of MICU committee 1s still
same incunbent

& &
P



Denver

General flospital begins own
HICU systen (1973)
Fire, epartaent is asked by

 Fire department continues to
consider ¥ICU training for own |

personnel

General Hospital to ini:iate ‘ (1977-

HICU to one outlylng commun- |
ity all training (14 officers)
and equipment covered by fed-
eral funds and administered by
General Hocpital; paramedics
recelve extra pay, covered by
fire departzent funds

Only low number of calls for
this unit

General Hospira' withdraws train-:
ing, certifice:{on, and suppart{

after one yeat: 1ire department,
service ends |

General Hospitai, and not ¢.ate, ;
plays cettification role

(1975-1976)

Fire department: about 950
pELSons \

City population: about 520,000

No MICU unite currently 1y
operation under fire depart-
gent

General Hospital operates HICU
vith ibout 11 units

()
)

SS9



D. Jet-Axe

Site

Improvisation Stage

Expansion Stage

Disappearance Stage

Current Status

Roi'vester

Omaha

Comnissioner (of fire bureav)
has academy test Jet-Axe and
decides to purchase ten Jet-
Axes with local funds; slx more
Jet-Axes purchased ghortly
thereafter; fire officers
trained In fire stations (1,2)

New procedures incorporated into
teaining manual (3)

Trucks carry Jet-Axes but then
transferred o chiefs' cars

(1972-1973)

Chief decides to purchase four
Jet-Axes with local funds; ffre
of ficers trained in fire sta-
tions twice a year; film used
to facilitate training (1)

Training begins 1n acadeny

Chiefs' cars carry Jet-Axes;
assistant chief administers
on daily basis

Tvo more Jet-Axes purchased,
United to largest model (2)

(1972-1974)

Fire bureau becomes departnent;
new chief, vho had direct
experience with Jet-Axe, re-
places comissioner

Jet-Axes transferred from
chiefs' cars to spectal eguiy-
ment truck that responds tr
all fires (10)

$ix more Jet-Axes purchased (i)

Training beging in acadeny
(1976; had been no new trainses
for 2 1/2 years); new
head of acadeny appointed

(1974-1476)

Use of Jet-Axes incorpotated
into fire departoent's gtan-
dard operating procedures (3)

Two more Jet-Axes purchased
(1975) (4)

Four more Jet-Axes purchased
(1976)

(1975-197)

Training continues {n fire sta-
tions and acadery (7)
(1977~

Training continues in fire sta-
tions and acadeny (7)
(1977~

e

Flre dapartment: about 675
persons

City population: about 300,000

Sixteen Jet-Axes used in total
(six for training, ten for
fires)

No maintenance, reorganization,
or nev forns needed

Use of Jet-Axes declining

29

Fire department: about 525
persons

City population: about 400,000

Stx Jet-Axes used in total (two
for training, four for fires)

No maintenance, reorganization,
or nev forns needed

No turnover of chlef or. ussis-
tant chief




E. Computer-assisted Instruction (CAI)

Ste [oprovisation Stage Expansion Stage Disappearance Stage | Current Status
Dallas NSF grant for (AL, ten terninals | New comptroller hired (had been | CAI coordinator's position District: about 140,000 stuc. *s
and computer time purchased data processing director) (8) BMmemmMmm-mmemmamwwm
from privite cospany; data Second generation CAL computer ment .+ About 10 on-1ine CAI terainils:
processing director courdi- (Burroughs 6700) acquired on | (1977 ' tine oversubscribed (10)
nates (3) lease-purchase with local Drill-and-practice, problen-
N Flrst court-ordered school de- funds; nore terminals (1) solving applications
' segregation helps CAT . Two other CAT computers (Hew- Considering CAl~oriented
Firgt generatior. CAI computer lett~Packard and PDP) pur- nathematics textbooks
; (Burroughs 5500) acquired on chased with external funds; Competition with administrative
: lease-purchase with local additional applications and application for computer time
funds (vas second generation | teruinals ‘ Moptior and vse stil] at
for administrative applica~ | New CAI coordinator hired (9) teaches  d¥jaretion
tion); 18 CAI terninals pur- | First mathematics CAI supervisor In-servic.  ..aing not yet
chased with external funds appointed (5) formali.e! -
‘mmmmmammmm State certifies advanced com-
(2,4) puter mathematics courses (6) 0
First CAL coordinator appointed | Second court-ordered school w
Flest round of in-serviee train- | desegvegation: inpact on CAL
ing for CAI operation’
(1968-1973) (1974-1976)
Nakland Six high schools purchase pro- | Two new data processing directors District: about *" 1(" students
‘ gramable calculators on local |  hired in quick succession City population: iovr *e,000
funds ‘| In-service training offered fbout 13 terninais (sam sin-e
| State grant to J elementary sporadically-by-data. progessing 1 1970), time undersuce tbed
. schools for 15 terminals; directors  Main CAL application s .ouputer
plagued by breakdowns and only | Several indlvidual CA projects programig
operates for 6 months with external funds begin and No strong top administrative or
Flrst generation Al computer end at individual teacher's practitioner support for Cii
(Honeywell 6025) purchased init{ative
with local funds (was third (1873~

generation for administrative
application); 13 terninals
used o replace progranmabl;
calculators (2,4)
Trial with computer payroll
application is unsuccessful
(1962-1972) '

—3

=




Tanpa

San Dlego

Hathematdcg teacher uaes pro-
gremmable caiculator, becemes
mathematics supervisor and
encouragen (Al

Firat generation Cal couputer
(184 370/133) purchased on
local funds (vas fourth gener-
atlon fer administrative
application); 9 termingls
leased on curriculum {vnds;
core is compatible with
county computer (2,3,4)

Aathenatica supervisor coorii~

nates (AL applications and
offare ve round of fn-service
training /5)

Grants froa LEAA and Tile III

support spesiflc CAL applica-

tions
(1970-1575)

Mot .umer projecty for CAI
sprngored by data processing
departmest; other test nroj-
eets on private funds

led guperintendent hired and
diatrict is decentr.lize’

Mathematics tetchers convince
datz processing departv.nt to
ex:»ud furds (and principals
to pool funds)

Firat gener.iion CAL computer
(HP 2000) acquired on 4-year
leage~purchase from scher’

“unds; data proceseing ¢ utt- |

nent provides services ‘al-
t{al {i=service training; each
'+ 1l part{cipating schools
has ime shate coordinator
(2,3,8)

{1969-,173)

One schen! purchases mini-
computers to add single
terninal; funds from sehoof
building budget (6)

Yo turmover {n elther data
procesaing director or mth-
enatics supervisor since out-
set

New conputer belng consideryd

(1976~

!
I

Central.computer (I3¥ 370) for
administrative applicaticn
{nto {ts third or fourch gen-

| eration b 1s separa‘e frea
rAl

Secord a6d third CA* rocputers

‘ (HP 20008) acquire: s same

| arrangeent o lasg; o

. terninals in all; externsl

J agencior buy tize and use cim

l

terminaly (1)

Datu precessing qepartment
asaigrs full-time CAI coord-
{nator

\ speclal CAL account was estck-

1{ahed within data oxucesaing

departnent, facilitatee uge
nf goue federal funds

| Tn-service tra‘ning tomaiized

| with credits, extra pay, main=

tenance/repe's conranent (1)

! Bond 1s.e approved: provides

| sddt nal funds for CAI hy

i fnc.uing terminals ag standard

l

building equipment (6)
| Second generation of terminals
purchased and applications
expanded
(1974-1975)

4 tew schools drop out, but ;
hardware transferred to
other schools

CAI resource teacher hired with
CETA funds; will eventually |
be funded from local sources |

CAI costs to decline because of |
completion of lease-purchase
agreenents

Clvil service classification for
CAT coordinator updated (5) |

Curriculym department beging
adoption of CAl-oriented
textbooks

Data processing department enters
fornal service contracts with
gchools

Teachers with CAI training given
edge in transfers to new
schocls (8)

(1976~

|

|
v0tstriets

City population: about 280,000

About ten terminals {same since

1972); resicual demand for
computer time unclear
Computer programing and cou-
puter mathemat{cs only CAl
applications
Coordinator in curriculun de-
partoent from beginaing

Digtricts
{ity population: about 700,000

! About 60 terninals (10)
! External agencies use CAI

conputer

| Drill-and-practice applications

about 120,000 students

about 120,000 students



F. Closed Circuit Television (CCTV)

Site

Imnrovigation Stage

Expansion Stage

DiaLppearance Stage

{urrent Status

Onaha

Portland

ESEA Title IIT grant for medis
center; university professor
18 innovator; CC™V arograms
with nicrovave craneuission and
dial-access syter for three
high schools; technical diffi-
culties n installing system;
position descriptions estab
lished for staff; not much
{n-gervice training for (CTV:
CCTV 18 speclal projact in
television department (5)

Local vocational education funds
used to develop television
studlos CCTV gtaff turns over
completely

System modified to use ITFS, but
delay in obtaining FCC approval
to use ITF3 chamnels for digl-
tal signals (needed to call
specific prograns to be shown)

(1967-1972)

State-federal grant to Improve

~ education to disadvantaged

students uged In part for (CTV
to nine elementary schools;
television prograns Integrated
with regular curriculum; CCTV
coordinator appointed; in-ser-
vice tralnlng for teachers (4)
District decentralizes, orig- .
ina] pfoject discontinued;
new foordinator appointed and
operation assigned to centzal
nedia departnent (3,)
(1967-1979)

. fications; television produc-

Haintenance difficultias (vendor
located n distant city)

Grant ends; local funds used
until budget cuts eliminate
systen (1975); instead,
district upgrades studfo (2)

Typen of prograns had increased,
e.g., Ubrary of 400-500 tele-
vision programs had accumu-
lated

Few teachers exposed to systen;
lttle student {ncentive to
use {t

(1973

Third conrdinator appointed, de-
velops ITV; classrooms use
VIRs independently; vocational
televigdon production program
init1atéd in magnet school;
both state and local funds
uged; {n-service training
of fered (2)

ITV system becoming routinized
wlth budget bupport, equip-
nent updating, service expan-
glon and civil service classi-

tion progran now mandated by
board of education
(1974-

District: about 33,000 students
City populatfon: about 355,000 -
CCTV system served media centers

In three high schools (includ-
ing one parochial), but {5 no
longer being used

[T in {ndfvidual classrooms now

Not core application (used for
individual supplementary
Instruction in cavrels of
nedia center)

oL

t

District: about 62,000 students

City population: about 380,000

ITV, but no current CCTV system

At peak, CCTV covered all class-
roons in uine elementary ,
schools; covered regular
currfculup




Rochester

State grant for CCTV matched
by local bond 1ssue; about
| 1,300 television ets;
operation adnindstered by
separate television depart-
ment with part-tine coordi-
nator; takes several years
to get all schools wired;
contractor provides some .
{nitfal technical assistance
Full-tiue coordinator hired
(1963-1%6) -

Clvil. service claselfications
established for televisicn
personnel] (5)

Fifty-two schools recetving
prograng; not part of basic
curriouium

siperintendent and coordinator
leave district

Neu coordinator hired

Transtlon to 211 local funds (2)

Huch equipment beconing outdated

Contdaued union opposition and
budget cutbacks force new
superintendent to discontinue
operation

Television department and staff
disbanded

Individua] schools continue to
uge (CTV on &n {nternittent
basis

(1967,

Distriet: about 41,000 students

Clty population: about 300,000

A few schools use remants of
(CTV systen that once served
51 schools

ot core application (typing
L5 maln subject); alvays con-
sidered a spectal progran

Negl1pible teacher training;
(CIV staff mainly recruited
from outstde distriet; no
provision for equipment
deprociation

(CTV not Integrated with curtic-
ulun department
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MICU units. The candidates were naturally selected from among the most talented
officers; but in addition, the new program Aeliberately involved officers who had
several years’ experience in the depar:ment (rather than new recruits or those
about to retire), so that the paramedic functions would be established at the outset
as an important set of activities from the viewpoint of other officers in the depart-
ment. , )

These initial practitioner opportunities were merely the beginning of the neces-
sary longer-term support for the innovation by practitioner groups. Fven though
there was often a “creaming” effect—i.e., the initial participants were the most
highly motivated and skilled pra'ctitioners—the hope was. that practitioner use
would spread and implicit support for the innovation would gradually increase.

There were two innovations wherP in part because of the nature of the innova-
. tion, such a process of practitioner \exposure was not entirely possible. In one case,
CCTV, the technical requiremenfs’for practitioner involvement were assumed to
be minirnal because television was thought to be an easy technology for most people
to use. (It was later found that teachérs could sven have difficulty in turning on and
tuning their recelveré’s However except for Portland, practitioners were not heavi-
ly involved in the central planning or implementation of the CCTV operation in the
case studies. There was little in-service training for teachers, and the central oper
ation was administered by technicians who were part of a-media or television
department and who had little contact with the-formal school curriculum. As a
result, the CCTV. system tended to be, seer. as an outsiders’ innovation, one that
could even threaten the teachers’ role in the classroom. At one site (Rochester),
such lack of integration of practitioners into the CCTV operation provided the basis
for teacher opposition to the innovation,\and the teachers’ union argued against the
innovation in budget negotiations over a‘rperiod of years. This opposition eventually
led t¢ the demise of the CCTV operation\ even though the system at one point had
involved television programs being cabIed over three channels and into over 1,000
television sets. ‘

The other innovation where it was d‘ifﬁcult to develop practitioner exposure
was the Jet-Axe. This was because the explosive device is consumed during detona-
tion and costs about $125 per unit. For demonstration or training purposes, fire
departments were unwilling to detonate \more than a few Jet-Axes. In actual
firefighting, the need for the Jet-Axe only arises sporadically (i.e., only in fires
where an especially impenetrable door or \*'all has to be opened). Therefore, even
. though formal training was widespread—in both Omaha and Rochester the experi-
enced ﬁreﬁghters received instructions as \part of their routine training in the
firehouse and new recruits received trammk in the academy—the actual experi-
ence with the explosive device was limited tola few firefighters. Unless it is possible
to provide practitioners with dgirect expOSulé to an innovation—an experience for
which classroem instruction or the viewing of a film cannot serve as substitutes—it
is difficult to allow practitioners the opportumty to test and improvise, much less
to generate support for such an innovation. !

i
i
Resource Management ‘

To support an innovation, funds were required to purchase or lease the appro-
priate equipment, tc cover staff time to operate the innovation, and to cover train-

94
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ing costs (both the costs of the training staff as well as the time allotted to the
trainees). Flexibility and improvisation in the use of available funds were again
dominant features of the early period of the inncvation in our case studies: In fact,
the most important feature was that there were few hard"jules regarding the most
effective procedures for resource management. :

External versus Internal Funds. A pressing policy iscue for federal officials
has been whether the availability of external funds—provided by federal or state
agencies—can facilitate the innovative process. Because this appears as such a
crucial issue, Table 7 enumerates *i:2 specific case study sites and the use, if any,
of external funds to support the Improvisation Stage. (This tabulation is indepen-
dent of the question of whether the passage to local funding was later achieved or

Tabie 7

Sources of Funds for 19 Case Studies

/
P

y Ailditional Adiitiounal
Type of Main Source of - External Funds External Funds
Innovation/Site initial Funds b:fore Adoption? after Adoption?
Pélice Computer
Miami Local No : - Yes
Indianapolis Local : No No
ashville Federal No No
Boston Local No Yes
Breath Tegting e
Cincinnati ‘Federal Yes Yes
Akron ., Local - No Yes
Memphis " State No No
MICU
Dallas Federal No Yes
Birmingham Federal No No
Denver Federal No ' No
Jet-Axe
Rochester Local : No No
Omaha Local No No
caL
Dallas . Local/Federal ] Yes Yes
QOakland Local No . Yes
Tanpa Local No No
San Diege diocal Yes Yes
CCTV ) .
Omaha Yederal Yes Yes
Portland State/Federal No No
Rochester State No o Yes

®ror example, specif{ic projccts or equipment purchases that were
funded from state, federal, or private sources. These external funds did
not provide the dominant suppo=t for the innovation, ' however.
7



gy

74

-\

not.) The table indicates the wide variety of patterns for using external funds. In
two cases, Cincinnati and Roehester, the innovations were funded with large
amounts of external funds as part of high-visibility demonstration projects on
breath testing (the Alcohol Safety Action Program of the U.S. Department of
" Transportation) and on CCTV (a state program to encourage educational appli-
cations of telecommunications). In both cases, the site was visited by many officials
from other jurisdictions during the first few years of the innovation’s lifetime. In
other cases, federal or state funds were available as general revenue-sharing funds
(e.g., Dallas, MICU) or categorical project funds (e.g., Birmingham, MICU; and
Memphis, breath testing). In about half of the cases, however, local funds were the
entire source of support, whether from a bond issue (e.g., Miami, police computer)
oi from an agency’s operating budget. Morepver, this mixed pattern was also true
of small pilot projects or specific federal prﬁjects that may have preceded or fol-
lowed the adoption of the larger innovation. Typically, th/ese\s‘nla]]ef‘projects were
for specific applichtions of the larger innovation. For iffstancej;in Tampa, specific
CAl projects were initiated and completed with f'un'dst:om thé((.@. Law Enforce-
“ment Assistance Administration and the U.S. Office &f Educationt(jq‘it]e IIT), but
these projects were only two applications in thetiarger CAI system.”

Overall, Chapter VII will show that the availability of external funds ivas not
related to the ultimate outcomes of these case studies—i.e., number of passages and
cycles achieved. There were cases where federa! funds were associated with innova:
tions that eventually changed radically (e.g., Portland, CCTV) as well as that grew
steadily to a routinized operation (e.g., Dallas, MICU). There were also cases where
there were similar outcomes even though one had federal funding and the other
did not, a contrast that appeared most strongly for two of the breath testing cases,
Cincinnati and Akron. '

The reason that the use of external funds did not appear to make a difference
in predicting any_simple pattern of outcomes was that, where there was a local
desire to innovate, the innovators acted in a resourceful manner and sought funds
from the most readily available sources, whether external or internal. In most case
studies, the funds vaed to support the initial operation came from more than one
source—e.g., more than one local budget category or even more than one local
agency. This approach was niost easily illustrated by the diverse sources of finan-
cial support for the initial training of practitioners. With the two health-related
innovations (MICU and breath testing), thef state public health agency or a local
hospital often performed the training function, with no charge to the relevant fire
or police department. In other cases, departmental resources were used to imple-
ment on-the-job training or in-service training. In yet other cases, external funds
were used either to reimburse the training staff or to cover the work time of the
trainees. In all cases, the important objective was simply to establish an initial
round of practitioner training, so that some small group of practitioners would be
readily available to operate or to use the innovation. .

External funds were often used to purchase equipment, which would reduce the
initial outlay for the innovation by the local agency. ..owever, even here there was
no simple. pattern. For computer systems, for instance, if funds for outright pur-
chase were not available, a local agency did not have to rely on external funds but,
could consider an annual leasing arrangement, a long-term (e.g., seven-year) lease,
or a lease-purchase agreement. All of these alternatives were used in the various
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case studies. Furthermore, a computer termina‘f could be considered part of the
standard equipment of a-school building, and capital funds could be used when a
building was being upgraded cr a new wing constructed. In fact, the innovator who
considered the only option to be a binary choice between external or internal funds

severely limited his or her abflity to improvise. The skilled innovator could always
" identify a variety of sources from which funds could be made available.

Managerial and 'Fechnical Resources. More important thin the dis-
tinctions concerning the source of funding was the ability of an ifinovation to obtain
anether type of resource: managerial support at the administrative level where
resources were allocated, and technical support at the level where the use of specific
resources could be monitored. The'administrative level involved.a top policymaker
—city council member, the municipai executive, or an agency head—who could
allocate funds for a specific project or purchase. The successful innovation had the
support of at least one such policymaker who was willing to take the risks and to
approve budget expenditures at the cutset, when there was little evidence concern-
ing the potential success or failure of the innovation. This was true, for example,
whether the outlays were for new Jet-Axes and were part of the routine purchasing
procedures of an agency, or whether the outlays were for a minicomputer that had
to go through the capital budget precess.

Two other comments should be made about this top policymaker. First, “top”
1s a relative term. In a decentralized school district such as San Diego, the top
policymakers were the principals of each school, as these were the administrators
who had to make the key decisions for resource allocation. The innovators and
interested practitioners in San Diego correctly concentrated on convincing the
principals of various schools to pool their resources to acquire the first CAI comput-
er. In centralized school districts, the appropriate policymaker was at the district,
and not the school, level. For computer systems in school districts and police depart-
ments, for instance, the head of data processing or of administrative services
fulfilled such a role. For other municipal agencies, the top policymaker was the
agency head but could also be a"person outside the agency. In Dallas, for example,
the MICU program was initiated as a result of public and political concern over
poor emergency services. The innovation began when the mayor and city council
approved a new budget item on behalf of the fire department; the chief of the
depdrtment, though supportive, did not necessarily play an active role in this major
resource allocation decision. :

Second, the support of the top policymaker, while necessary, was by no means
a sufficient condition for ultimate success. In Rochester, the CCTV system..was
initiated both because of the availability of state funds as well as the enthusiastic
support of the superintendent. In fact, the superintendent not only allocated the
necessary resources but also actively used the CCTV system as part of his adminis-
trative functions. Nevertheless, the CCTV operation ceaseda couple of years after
the superintendent vacated his position. Although the presence of a top policymak-
er’s support could not guarantee the success of an innovation, the absence of such
support did debilitate it. This was especially true in Oakland, where the CAI system
evolved without such support. and without much central coordination; as a result
(and for other reasons to be cited later), CAI was not widely used. In other cases
{e.g., Nashville, police computer), lack of support by the agency head was offset by
strong support by a deputy head. The main point was that there needed to be active
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support by some top administrator, whether an agency head, a deputy, or someone
outside of the agency. When support was totally lacking among all these individu-
als, an innovation was in trouble.

Technical support at the operating level was a necessary complement to the role
of the top policymaker. The operating level was where day-to-day decisions regard-
ing the innovation were made, and the required support was much more of an ad
hoc nature but the person who worked at this level, usually the coordinator of the
innovation, needed to-have a cooperative relationship with the top policymaker.

The technical support functions at this level covered a variety of tasks. First,
the coordinator had to have immediate access to rescurces for repairing and main-
taining the innovation. Often, this meant that the coordinator had to be able to
make instant repairs for equipment malfunctions. CAl, police computer, CCTV, and
breath testing equipment specifically called for continual monitering and mainte-
nance. Where internal capabilities were lacking, an on-site vendor providing ser-
vice as part of the original purchasing agreement served as a substitute. The
vendor needed to be as accessible as possible, however, to avoid long periods of
downtime. In several case .studies, service representatives of the vendor either
routinely contacted the agency on a daily basis or even had a desk in an agency
office from which to work. In the cases of the Nashville and Indianapolis police
computers, the vendors even assigned full-time personnel to work with the agency.
Whether external assistance was used in this manner or not, the supervisor had to
be sufficiently skilled and to have a flexible time schedule to attend to any malfunc-
tions immediately.

Second, the supervisor had to estimate the need for supplies and replacement
parts, taking special care not to over- or under-order. Here, the relationship with
the top policymaker was important, for if the supplies required substantial outlays,
administrative approvals had to be obtained without delay. For the Jet-Axe, for
instance, it seemed to be no coincidence that in both case studies the head of-the
agency was both the technical coordinator and the top policymaker. The cost of the
Jet-Axe precluded maintenance of a large-scale inventory, and agencies generally
kept only three or four extra explosives in stock; when the Jet-Axes were used for
training or firefighting, rep]acement,s.kﬁ?o\be obtained quickly, and the head of
the agency was in the best posiiion both to monitor the use of the Jet-Axes and to
initiate the new purchase requests.

Third, backup equipment. was set aside wherever possible, even if this meant
that the innovation did not provide full coverage at the outset. In Akron, although
two Breathalyzers were initially acquired, one was immediately defined as a back-
up for the other; for MICU and CCTV, reserve equipment was essential. For com-
puter systems, however, the core unit could not easily be replaced for repair, and
the entire system was sometimes inoperable for the duration of a repair.

Fourth, the supervisor often had to design and initiate the first round of practi-
tioner training sessions and th* s had to be able to identify resources to support such
sessions. The assista.:+ from other agencies in.providing MICU and breath testing
training has already been noted. In relation to other innovations, however, the
burden of developing the curriculum, scheduling the training sessions, and locating
fiinds to pay for trainee work time all fell on the shoulders of the supervisor. In
several CAl innovations (e.g., Tampa, Dallas, and Oakland), the first round of
practitioner training was organized on an informal basis and was not integrated

4
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into the formal in-service training curriculum. Such integration, if it was to occur
at all, occurred during the later periods of the innovation’s lifetime. During the
Improvisation Stage, the main task was merely to organize and conduct an initial
round of training.

In general, competent resource management involved a cooperative relation-
ship between a top policymaker who controlled agency resources and a technical
supervisor who dealt with the innovation on a daily basis. In some cases, these two
roles may have been performed by the same person, whereas in other cases the
roles may have been divided between the h#ad of an agency (or even someone
external to it) and a line officer in charge of the innovation. Both roles were impor-
tant. One was needed for access to significant agency resources that required ex-
tended budget justificatiods and a certain amount of risk-taking in allocating re-
sources before an innovation had a chance to prove itself; the other was needed so
that these resources, as well as others that could be obtained from existing equip-
ment pools and excess inventory items, could effectively serve the daily needs of
the innovation. Once again, the key ability in performing these tasks was impro-
visation—to find the resources to maintain the innovation. During this early period,
the innovation was kept operating'at some visible level as much as possible, even
though the outcomes were not yet assessable.

Nature of the Innovating Team v

Previous research has repeated]y\emph'a‘sized the importance of an active,

dynamic, and charismatic person to serve as an innovator. Ha--2ver, the case

- studies showed that such a single person was not a necessary figure for mosf
innovations. When respondents were asked to identify the person or persons who
actively initiated support or put together the main elements for operating the
innovation, the response was frequently more than one individual. As suggested by
the discussion on rescurce management, although there were a number of specific
functions that had to be served by a person involved with the innovation, these
functions did not have to be served by the same person. These functions ircluded:

 Understanding the needs of an innovation and taking the initiative to
identify and allocate specific resources for the innovation (this initiative
may be taken by someone inside or outside of the agency).

¢ Coordinating the use of the innovation with existing procedures and prac-
tices (e.g., designing practitioner training, developing relevant appli-
cations for the innovation, or integrating new vehicles or equipment with
existing facilities). ' ‘

o Technically mastering the innovation, whether for instructing others or
for maintaining the operation of the innovation.

To this extent, the case studies revealed a much richer and detailed description of
the innovative role than the stereotypic “charismatic and hardworking” person.
Tabie 8 identifies the person or persons associated with these innovative func-
tions. The table shows that only in a few cases was the innovator a single individual.
In most cases, there was an innovation team, although this does not imply that the
team members made explicit alliances. For inatance, for MICU, where medical
expertise had t¢ be combined with the functions of the fire department, it was
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Table 8

Innovators Identified for 19 Case Studies

1

)

Persons Iden:ified with Innovator-Functions®

Type of

Person(s)
outside Agency

Head of Agency

Deputy Head or
Other Major
Bureau or
Division Head

Official(s)
within Agency

Innovation/Site

Police Computer

)ﬂami
Indianapolis
Nashville
Boston

Breath Testing

Cincinnati
Akron
Memphis

MICU

Dallas
Birmingham
Denver *

Jet—-Axe
Rochester
Omaha

CAL
Dallas
Oakland
Tampa
San Diego

CCTV

Omaha
Portland
Rochester

vy

"

~ N

NN~

24
W

aEach Y = an individual.

bDiEficult to identify any innovator.

“Heads (principals) of decentralized units with full control over resource

allocation.
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essential in all cases to have some medical advisory committee or local hospital
official working as part of the innovation team. This group or individual guided the
technical implementation of the MICU units, arranged for paramedic training for
fire officers, and developed the communication system between the fire department
and the emergency medical facility. The presence of such a group or person is
indicated by the check marks in the first column of the taple. (In Denver, the
external official actually dominated to the extent that fire officials played a passive
role in the innovation.) ’ : \

In most cases, an innovation tétam was composed of a top policymaker andta
technicz] operator, whose roles have been described in the previous section. For
police computers, an official external to the agengy {e.g., the mayor and a council
member in Nashville) sometimes played the former role, while a deputy chief or
division-head played the latter. For CAI, the top policymaker was usually the
director of the data processing section who made the major acquisitions and estab-
lished the initial applications, whereas the technical;operator was another official
within either the curriculum department or the data processing section. (This
combination is indicated by the double check marks for Dallas and Tampa in the
last columr of Table 8.) In a'small number of cases (Denver, MICU; Omaha and
Rochester, Jet-Axe; Oakland, CAI; and Portland and Rochester, CCTV), the innova-
tor was either a single individual or nonexistent.

The innovating role was a critical one, whether served by an individual or by
a group. This was because the innovation was bound to encounter serious problems
that could not be anticipated, and knowledgeable and resourceful individuals often
had to be available to make fast; on-the-spot decisions. Until such problems had
been enccuntered several times apiece, they could not be treated routinely; thus,
1t was best if there was little turnover among the incumbents who filled the innova-
tor roles. Modified service applications, new equipment, and procedural changes
could be implemented and monitored only if there was some continuity among the
members of the innovation team. This need for continuity led o an important
observation: When the Improvisation Stage for an innovation extended beyond the
average period of an incumbent’s tenure, leadership turnover was likely to occur,
thereby creating difficulties for the inncvation. An example was the highly qualified
agency official, who might have remaired in a specific position for only three years
before being promoted; similarly, the terms of most elected officials usually did not
exceed four years. From this perspective, the most easily incorporated new technol-
ogy should probably require an Improvisation Stage of not more than two or three
years.

Strategic Choices

The activities during the Improvisation Stage were guided by three srrategleq
that appeared to be associated with case studies whose innovations later achieved
more passages and cycles. These strategies were to maintain a narrow initial scope
for an innovation; to deliberately and carefully eliminate the traditional practice,
if any, displaced by the innovation; and to reduce the job threat to practitioners in
using the innovation. ‘

Scope of an Innovation. The previous sections have identified the need to
avoid as much downtime as possible and to minimize the Improvisation Stage to
two or threeyears. Both of these objectives were more easily served if the innova-
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tion had a narrow scope during this period. Narrcw scope implied that the innova-
tion was not used for all the possible applications or implemented for all the rele-
vant districts in an agency.

In two cases, for instance, the operation of MICU (Birmingham and Denver)
began with a single vehicle. In the third case, the innovation began with several
vehicles, but followed a deliberate, tvwo-phase plan in which basic transport service
(which was not previously provided by the agency) was first implemented, and
paramedic services were then added about a year later. Similarly, even in the most
successful cases, the breath testing innovations were initiated on a subdistrict basis;
only later was the innovation applied throughout the department.

For computer systems, narrow scope implied a limited number of apphcatlons
as well as the selection of those applications that were easy to implement. The early
applications of police computer systems, for example, included the automation of
reported crime data and the storing of records for outstanding warrants, traffic
violationg, and stolen vehicles. Only later was it advisable to add records for stolen
property, criminal histories, or even the department’s own property management
and personnel records, all of which involved much larger and more complex infor-
mation bases. Naturally, individual police departments varied in the degree to
which each of these files, previously maintained by manual entry and sorting, was
suitable for automation or involved officers who would resist the use of the comput-
er. The key task was to identify those files that had been adequately maintained
manually, that were not difficult to transfer to computer formats, and that were
under the supervision of a cooperative official, and to avoid those files that had the
opposite characteristics. Such a strategy was followed in most of the case studies
where, for example, the more difficult applications such as computerized dispatch,
case entry, or criminal history systems did not appear until later, if at all.

There were several benefits from maintaining a narrow scope for the innova-
tion. With a n"arr\ow scope, the innovation was more likely to be operated at a steady
pace. The innovation was also not likely to overextend its resources or the capabili-
ties of the innovator and technical staff in charge of maintaining the innovation.
However, there was a psychological payoff as well. If narrowly defined, an innova-
tion could be more quickly labeled as functlonal than if it were broadly defined. The
Rochester CCTV case provided a negatwe illustration of this point: The CCTV
system was defied so ambitiously at the outset that numerous schools and class-
rooms were included in the anticipated coverage. After three years from the start
of a five-year grant, only 60 percent of the classrooms had even been wired; after
four years, it was 90 percent. The innovation was thus still not fully operational

after several years. Moreover, the major effort dt}rmg tkis long period of time went
into the physical implementation of the system, thereby potentially drawing re-
sources away from other essential activities such as practitioner training or the
integration of specific television programs into the formal curriculum. Ir contrast,
an ' :novation whose scope was narrowly defined could initially corfsolidate support
and later expand to other activities or subdistricts, which was the pattern followed
by most of the successful case studies.

Deliberate Elimination of Superseded Procedures. This second strategy
was often overlooked. Innovators attenided to the development of new practices in
relation to an innovation, but they forgot that conversion was facilitated if the
superseded practices were simultaneously eliminated. With computer systems, the
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replacement-elimination procedure was perhaps best known. After a computer file
had been estabhished and provided information reliably, the old manual files could
be destroyed. If the manual files were allowed to be maintained in parallel with the
computer gystem, they could certainly serve as a backup system; however, their
preservation also remained a threat to the routinization of the new computer
system. ' ‘ ,

The elimination of superseded practices required a deliberatg effort and did not
automatically follow the installation of new practices. For instance, all innovations
required new organizational procedures that were reflected in the use of new forms
(e.g., data entry forms, case report forms, or other organizational forms). When the
new forms were satisfactorily being used, a few innovators systematically discard-
ed the old ones. In Indianapolis, as new applications were automated and new forms
created, specific orders were given: (a) o destroy the old forms still in inventory
and (b) to cease printing the old forms. This was an explicit action that prevented
the staff from retuining to the previous practices. Similar actions included the
remnval of old equipment or the reassignment of specialized personnel associated
with the superseded practice. For example, breath testing innovations usually
displaced traditiopal urinalysis procedures. Because breath testing did not require
a chemist (which Yrinalysis did), the assignment of othe‘r'-responsibilities to the
chemist made it moye difficult for an agency to revive the urinalysis procedure on
a full-time basis. Ip’the long run, an effective displacement tactic was to encourage
sufficient turnover among operating personnel so that few could recall how to carry
out the superseded practice; alternatively, an ethos could be developed whereby
few individuals desired to revert to the old practice.

Naturaliy there were some innovations such as the Jet-Axg that actually repre-
sented “add-on” services, and where no existing practice needed to be displaced. In
these cases, the elimination procedures were not relevant but other factors, espe-
cially the one discussed next, became more important.

Reduction of Job Threats to Practitioners. The importance of practitioner
exposure has already been emphasized. For any innovation, practitioners need to
gain direct experience in using the innovation. They need to understand its
capabilities and implications for their everyday behavior and, in particular, to
develop confidence that the innovation will not be a long-term threat to their jobs.

Many technological innovations for public services have, in fact, been promoted
by federal agencies partly on the basis of potential job savings or reductions. The
early development of CCTV and CAI, for instance, assumed the major payoff to be
the provision of more individualized instruction for each student. This was pre-
sumed to relieve a teacher from spending too much time with a given student on
tasks, such as drill-and-practice, that were valuable to the student but time-consum-
ing-to the teacher. In the short run, specific teaching jobs were not necessarily
threatened; however, in the long run, these technologies could be interpreted as
displacing the need to add new positions. Not surprisingly, teachers initially viewed
CCTV or CAI with skepticism. Any such skepticism was overcome in the case
studies wherever teachers had ample opportunities to use the innovation (e.gs
Dallas, Tampa, and San Diego, CAI; and Portland, CCTV). The teachers found that
the innovations really dia not displace their work but actually increased demands
for their time and made some of their tasks easier. For instance, the majcr CAI
application was the initiation of new courses—computer programming and ad-

'y
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vanced computer science. The expaizded curriculum meant greater demands on
teaching time (and potentially more jobs). Moreover, in some of the courses, en-
thusiastic students developed programs to assist veachers in their regular math-
ematics courses. For instance, in one case study, advanced mathematics students
wrote programs that altered the numbers for different problem sets, so that a
teacher could have multiple versions of the same test. The teacher could then
administer these versions to the same class and thereby reduce the opportunities
for cheating, which had become an increasing problem. In fact, the successful use
of CCTV and CAI generally expanded the teachers’ resources, and these innova-
tions did not necessarily reduce the need for teaching time. This observation may
disappoint those policymakers who might have expected innovations to produce
savings in manpower. However, the important point is that local innovators should
strongly encourage practitioner use of the innovation, so that practitioners can
learn about their own benefits from the innovation.

Some innovations, of course, actua]]y displaced practitioner time. Thls was
especially true of breath testing operations. Under the traditional urinalysis proce-
dure, an officer had to spend mdhy hours on a single DWI suspect. The suspect
would have to be brought into the station to produce a urine sample, during which
the officer was required to be present to observe the sample being given in order
to'prevent fraud (for female suspects, a matron had to be employed for the same
“'purpose). The officer then had to deliver the specimen to the city laboratory, fill out

the appropriate forms, and appear in court. The use of the Breathalyzer, whose test
only takes a few minutes and entirely replaces the need for the trip to the city
laboratory, markedly reduced the amount of officer time per DWI casc. The innova-
tion was thus a timesaving device and could, in theory, threaten job positions in the
long run. However, this was not the outcome in any of the case studies, because the
new convenience in using the Breathalyzer encouraged officers to make more DWI
arrests. Although officers spent much less time per DWI case, they initiated many
more cases. As a result, an officer could actually spend more time in court and away
from patrol, a situation that even led to officer complaints about downtime at one
site (Cincinnati). Nevertheless, the point is that even a timesaving innovation,
especially if it eliminated duties that were unpleasant or boring, did not need to
threaten jobs. The innovation could result in increased efficiency and thereby lead
to new service applications or demands that more than offset the initial time saved.
Acceptance of the innovation, however, was strongly facilitated by encouraging
direct exposure and experience to the innovation on the part of practitioners.
Finally, some innovations were add-on services because they created new de-
mands for practitioner time or skills without displacing any traditional practices.
In such situations, encouragement of practitioner use helped to demonstrate that
the innovation could actually preserve jobs in times of budget cuts. This was true
in both MICU cases (Dallas and Birmingham) that ultimately became more routi-
nized, where both fire departments averted budgetary cuts affecting all municipal
agencieg because of the added function. T_he installation of MICU services had
increased the number of calls for the fire départment and had given the officers an
additional responsibility that the community valued. The Jet-Axe was also an
add-on service—i'e., the traditional methods for breaking into a structure could not
“(and should not) be displaced. Because the Jet-Axe did not displace any previous
practice, an innovator could not follow the strategy of eliminating the agency’s
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ability to perform the previous practice. However, because the Jet-Axe was only
used infrequently, practitioners could not gain mugh direct experience in using the
innovation. Such conditions made it much more difficult to incorporate the innova-
tion. ‘

Summary

In summary, the Improvisation Stage marked the beginning of an innovation’s
life history. The decision to adopt th= innevation occurred before the Improvisation
Stage actually began, and hence has not been covered by the discussion. Instead,
the aggregate pattern from the case studies has suggested some of the features of
the Improvisation Stage: the need to expose practitioners to the innovation, the
need to keep the innovation operating as consistentlv as possible, and the need for
flexible management of resources. For all these requirements, it was important that

“the persons directing the innovation simply accomplish the tasks and be able to
make on-the-spot decisions; it was not necessary for formal organizational proce-
dures to be established or for major organizational changes—e.g., passages or
cycles—to be made. These latter objectives, however, did increase in importance
during the next two stages in an innovatign’s life history, as covered in Chapters.
V and VL



Chapter V
LIFE HISTORIES, STAQE 2: THE EXPANSION STAGE

'This middle period in the life of an innovation presented the first critical tests
for routinization. Whereas the Improvisation Stage had been marked by activities
associated with the initial operation of an innovation, no oxganizational passages
or cycles had been required. In contrast, the Expansion Stage, as revealed by the
case studies, included several critical passages and cycles; these involved the formal
integration of the innovation into an agency’s regular organization and procedures.
For specific life histories, some of these passages actually occurred in the Impro-

visation Stage, and others were delayed until the final period in the life history. The

main point was that for any given case, some passages or cycles needed to be
achieved during this middle period.

The most appropriate types of passages or cycles for this middle peried ap-
peared to be those that could be accomplished within a brief organizational time
span—e.g., less than a year. For instance, the development of new maintenance and
supply procedures to serve an innovation could occur in most agencies within a few
months. In contrast, a change involving'a new training component in a police
academy took more time to implement becauS; the change had to be planned and
approved, and then had to await the appropriate academic cycle hefore being
initiated. The Expansion Stage, then, was marked by passages and cycles related
to thie continued growth of the innovation (e.g., the installation of a new generation
of equipment), as well as to those that could organizationally be achieved quickly.
Although it was still important f6r an innovation to remain operational throughout
this period, the main attention of those supporting the innovation shifted from
operational to organizational concerns. In short, there were several passages and
one cycle that were generally achieved, and the Expansion Stage was thus charac-
terized by the following types of events:

« Increases in the number and scope of applications involving the innova-
tion. -

« Equipment turnover and updating (cycle).

« Transition from external to internal funding and budgetary support for
the innovation (passage).

« Formal changes ir: the organizational identity of the innovation (passage).

« Development of stable arrangements for the maintenance and supplies
needed by the innovation (passage).

« Initiation of internal personnel classifications or certification procedures
to cover the new specializations associated with the innovation (passage).

The first type of event was the occasion for developing further support for the
innovation and identifying potential service payoffs from it. The last five types

represented five specific passages ‘or cycles.
[ \_‘

Increases in the Number and Scope of Applic&itions

Most of the innovations in the case studies began by operating at a level less
. 84
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than their full capability. Most commonly, an innovation was applied to some
subpart of an agency’s operations to see whether it would first work on a smaller
scale, and if 80, expansion to all parts of a district or department generally followed.
As pointed out in the previous chapter, a narrower scope was probably even wise
at the outset. During the Expansion Stage, however, the innovations were extended
and made availablé to all parts of the organization. Thus, where a breath testing
or MICU system had only becn 6per4ting in one of several subdistricts, the expan-
sion {(even if phase& over 4 period of time) eventually covered all subdistricts. In
Cincinnati, for instance, such expansion not only took the form of coverage for all
subdistricts; the number of officers being trained as breath testing operators was
also increased so that the officers in other parts of the department, and not merely
in the traffic section, could use the breath testing equipment and follow the full
procedures for processing DWI cases. If such extension did not occur during this
stage, the innovation was more likely to be considered a special project of‘some sort,
and this reduced the chances for routinization. _ :

sThere were at least two other ways in which an innovation’s scope could be
expanded. The first was applicable to all types of innovations: Once the initial
procedures and applications had been established, the innovation could be used by
agericies or parties outside the host agency. Thus, in Indianapolis and Nashville,
the police computer systems were used by other criminal Justice agencies in the
metropolitan area besides the police department. (In Indianapolis, one computer
terminal was programmed to provide only crime analysis data and was actually
used by neighborhood groups in conjunction with the city's neighborhood action
program.) Similarly, other jurisdictions used the Akron breath testing equipment
and shared the terminals in the San Diego system; for MICU, other agencies began
to use the Dallas training program (and were Eharged_ for the training costs); and
in Birmingham the fire officers began a wide-scale citizen training program for
‘cardiopulmonary resuscitation, a technique that went beyond the standard notion
of basic first aid. The use of the innovation by outside agencies and parties served
several important purposes: Service demands for the innovation were increased; a
broader base of support was developed; and the innovation itself began to be
perceived by others as an integral function of the host agency.

The second way of expanding an innovation was more apolicable to those
innovations that have been labeled as “functionally flexible” (see Chapter II). For
police computer and CAI systems in particular, once the initial applications had
been successfully adopted, the computer system was then expanded and applied to
other aspects of the agency’s operations. In Miami, Indianapolis, and Boston, for
instance, computer-assisted dlspatchmg was a new apphcatlon being installed at

the time of the case study. This new apphcatlon was more complex than earlier-

ones; however, the computer staff was mainly able to cope with the new application
because of its experiences with earlier ones. The Dallas and San Diego CAI systems
were likewise continually exrandec to include new curriculum subjects and hence
new groups of teachers and students, but this was not the situation in either
Oakland or Tampa. In theory, such expansion to new applications was also relevant
for CCTV and MICU systems, which have been defined as functionally flexible
innovations. None of the innovations was able to accomplish such expansion in the
CCTYV case studies, however, in part becapse of the difficulties encountered with the
first set of applications. The only exception was in Portland, where the appli. ions
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for using classropm television increased—but in the context of a new instrugtional
television (1 system that happened to displace the original CCTV system. Ex-
cept for the*expansion in Dallas and Birmingham already cited above, the basic
mnovatlon in the MICU systems was not as functlona]ly flexible as the other types
of innovations.

Once again, the Jet-Axe stood out as the Smg]e innovation that was so limited
in its use that meither an expansion in scope nor in type of application occurred.
Given the functignal rigidity%f-»the innovation, the only feasible goal at any site
would have been to increase the use of the Jet-Axe in firefighting situations, so that
more firefighters could gain direct experience with the innovation. However, the

- actual frequency of application had leveled off in both Jet-Axe case studies.

In summary, increasesin the nuinber and scope of applications provided impor-
tant opportumtles for expanding the support for anjnnovation. The support was
a result of additional clients or practitioners havmg the opportunity to use the
innovation, as well as the identification of new service benefits beyond those, if any,
associated with the initial round of applications. Together with the activities during
the Improvf’satlon Stage the expansion in scope of applications thus formed the
context within which several key passages were to be made. Five such passages or
cycles are described in the remainder of this chapter. For each of the five, the

“discussipn leads to a summary status list, indicating the actual status of each case

study for the particular passage or cycle. (The entire list may be found in Table 9
at the end of this chapter.) As previously noted, the descriptions reflect the aggre-
gate pattern among the case studies. (based on the summary table of events in Table
6 in 'the previous chapter), and spec1ﬁc passages or cycles for specific cases may
have occurred chronologically earlier or later; these deviations, however, did not
alter the eonclusions to be drawn about the general life history patterns.

Equipmer?t\ zurnover and Updating \
- Many innovations bmdoppoxjtunities for expansion in relation to the up-

dating and acquisition of specific pieces of equipment. Equipment turnever there-
fore served as an appropriate cycle in making progress toward routinization. Natu-
rally, efforts had to be mdde to gain administrative support to update existing

-equipment or to acquire new pieces; but once such support had been generated, and

once the acquisition procedure had been used for one or more generations of
equipment, the very practice of updating equipment became an integral part of an
agency’s operatlons

No innovation facilitated the equipment turnover process more than computer
systems, whether for police or for school use. All police computer systems in the

. case studies went through at least two and sometimes three or four generations of

core computer equipment. Such changes usually relieved increasingly competing
demands for computer time and were also linked to advances in the state of comput-

- er technology. Typically (but not always), the first generation of computers used by

an organization had a small memory capacity and was only able to accommodate
batch processing (e.g.. an IBM 1401); the second a.nd third generation computers
had larger memory capacities and were able to accommodate batch and on-line
processsing (e.g., IBM 360 and 370 systems); and the fourth generatlon involved the
acquisition of separate core computers for specialized functions (e.g., minicomput-

" ers for message sw1tchmg or for computer-assisted dlspatch) By this definition-of
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equipment turnover, the Nashville and Miami police computer had used two gener-
ations of computers; Boston, three; and Indianapolis, four. For the core computers
in CAI systems, Oakland, Tampa, and San Diego had all implemented only one
generation of CAI applications (though the computer system was in a later genera-
tion with regard to administrative applications), and Dallas, two. Thus, the CAI
systems had not-involved as many equipment cycles as their police counterparts.
In on-line computer systems, the terminals could also be updated as a result of
increased demands and improvement in the state of the technology. Such turnover
was difficult to assess because an agency was unlikely to change all its terminals
at the same time; however, in a few cases (Indianapolis, police computer; San Diego

. and Dallas, CAl), significant numbers of new types of terminals had been acquired

following the initiation of the computer system. For San Diego, the turnover in
terminals had compensated in patt for the lack of turnover in the core equipment,
so that both the Dallas and San Diego CAI systems may be regarded as having
fulfilled a prime requirement of the Expansion Stage, whereas the Tampa and
Oakland CAI systems did not. , _
Innovations besides computer systems provided a more limited opportunity for

" equipment upgrading and turnover. In theory, CCTV systems could involve updat-

ing of receivers as well as recording and transmitting equipment. More efficient
portable television cameras, for instance, have been continually developed and
could be among the new equipment to be included for a CCTV system. However,
because two case studies (Omaha and Rochester) did not survive their initial diffi-
culties, such updating never became an issue; in Portland, updating did occur to a
limited extent but the CCTV system was converted to an ITV system, and for the
purposes of this study did not qualify as a turnover in equipment. Similarly, MICU '

~systems could also be subject to updating. New generations of vehicles were possi-

ble, as were changes in the life-support equipment carried within the vehicle. Such
updating did occur in both Dallas and Birmingham; the latter involved the acquisi-
tion of a new generation of monitoring and telecommunications equipment (i.e.,
Life-Paks). '

For the other technologies, breath testing equipment and the Jet-Axe, no updat-
ed versions of equipment were relevant (although there were new models with
minor modifications). The original equipment was generally suited to serve any
expansion in service needs, and few improvements had occurred in the state of the
technology. However, for such innovations, new equipment was nevertheless ac-

"quired in the form of additional units. Thus, in Cincinnati and Akron, purchases

of new Breathalyzers occurred in the Expansion Stage, even though these new
units were virtually identical with the original models. The new units were used
to replace the older ones, which in turn were used for backup or training purposes.
Similarly, th~ Memphis breath testing operation involved successive purchases of
new equipment and the original equipment was eventually traded in for credit
toward those purchases. For the Jet-Axe, additional purchases were also made
several times in the years that followed the initiation-of the innovation. For the
breath testing and Jet-Axe innovations, the new acquisitions thus performed the
same function of establishing the practice of updating equipment, even though the
equipment itseif did not represent a technologically new generation.

Table 9 includes a summary of the status of each case study for this first cycle.
Wherever a new generation of equipment was installed, or wherever at least one
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sequential purchase of similar equipment was made, the case study was regarded
as having achieved this particular cycle. (This table should also be referred to for
summary tabulations for each of the remaining passages in this ghapter.)

Transition from External to Ihternal Budgetary Support

No passage has received more attention from federal policymakers than the
transition from external to internal funding. Many federal policymakers have
viewed the transition from soft to hard money as the major sign that an innovation
has been routinized. Thus, the transition has been interpreted to mean that a local
agency will support an innovation on a lasting and permanent basis. The transition
appears appropriate for the middle period of a life history, because if there have
been external sources of funding, such funding generally expires after three to five
years, forcing a local agency to face the decision concerning local funding. However,
the case studies indicated that this transition, although important, was only a part
of a much more complex set of organizational changes. In other words, transition
from soft to hard monies may have been a necessary but was not a sufficient
condition for routinization. The other passages and cycles covered in this and the
tollowing chapter appear just as lmportant to any operational definition of routlm-
zation.

It has already been noted that local funding support occurred at the outset in
at least half of the case studies (see Table 7 in the previous chapter) but that such
support was not correlated with the ultimate stccess of the innovation in achieving
passages and cycles. For those innovations that had been externally funded at the
outset, all but one (Denver, MICU) eventually made the transition to internal funds.
Thus, the costs of staff support, expenditures for supply and maintenance, and the
acquisition of new equipment were all ultimately supported in some way out of an
agency's own budget. In two-cases (Nashville, police computer; and Dallas, MICU),

the transition was made easier by the fact that the external funds (from LEAA in
" the first case and from general revenue-sharing in the second), had not ever been
specifically identified as a separate part of the agency’s budget; administratively,
the expenditures for the innovation had been incorporated from the outset into the
agency’s regular budget, with the knowledge that the overall city bucdget was being
reimbursed from an external source. This procedure helped to prevent the innova-
tion from becoming overly identified as an externally funded project, even though
in one case (Nashville) the external funds were part of a long-term, five-year grant.
Regardless of the budgetary mechanism, however, the main point is that all but
one of the innovations in our case studies eventually received full local budgetary
support. Such support tended to occur early in the life of the innovation (in many
cases, during the Improvisation Stage) but did not preclude subsequent budget cuts
or even the cessation of the innovation. The three CCTV experiences may be most
instructive in illustrating the reasons why the transition to hard money was not a
sufficient condition to assure routinization. |
In one case (Portland), a district-wide decentralization occurred after the CCTV
innovation had been initiated. The original CCTV system had been organized on
a centralized basis, and television programs had been transmitted to nine schools
whose students had been predominantly from low-income families. In the decen-
tralization, these nine schocls became parts of different subdistricts, and each
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subdistrict had enough autonomy to determine its own priorities; the CCTV system
was not sufficiently important for any single subdistrict to maintain the full system.
As a result, even though the CCTV system was being suppcrted by local funds, the
innovation actually changed to an ITV system, whereby individual teachers could
use over-the-air programs or videotapes for viewing in the classroom, but there was
no transmission of programs from one classroom to another or from one school to
another. Furthermore, a television production project was developed as part of a
high school vocational education curriculum, in which both state and local funds
were used. The ITV system was thus more compatible with the decentralized
organization of the Portland school district than was the original CCTV system.
Changes in the innovation occurred, in short, independent of whether the innova-
tion was supported by external or internal funds.

In Omabha, the CCTV system was originally supported by a federal grant and
local funds were then used when the federal grant expired. The system, however,

" had encountered a series of difficulties throughout its Improvisation Stage, includ-
ing technical difficulties in installation, early turnover among key CCTV staff, and
delays in obtaining FCC approval to use certain chaniels for transmitting the
digital signals needed to summon a television program. Moreover, the CCTV appl
cations had not beer highly integrated with classroom teaching; the main appli-
cation was the installation of special carrels in the media centers of three schools,
so that stiidents could vie v television programs as a supplement to their classroom

© instruction. As a result, {ow students or teachers came into contact with the system.
Those that did often encountered a system that was not functioning properly. Local
funding for the project ceased when, under constrained budgetary conditions, the
school district decided to use its resources to upgrade a television studio that had
become part of the vocational education curriculum. The CCTV system thus had
not achieved sufficient priority to avoid being affected by budgetary cutbacks.

In Rochester, the initial support for the CCTV system came from both state
funds and a local bond issue. The proportion of state fundmg systematically de-
clined over a five-year period, and when the state funding was terminated, the
entire system became locally funded. The iritial conditions in Rochester were more
auspicious than those in Omaha. The system was technically sound, reached nu-
merous classrooms, and was strongly supported by the s:hool supermtendent
Nevertheless, under similar subsequent pressures to reduce budgetg as in Omaha,
the CCTV system was discontinued. ‘This appears to have. been attributable to
several factors: The CCTV system had not been used for core curriculum subjects
(typing was the main subject); it had aroused practitioner and thus union opposition
because it appeared as a job threat; it had not adequately accounted for the rapid
depreciation of the television equipment; and the supportive superintendent was
replaced. Moreover, observers at the site noted that the Rochester.system had been
initiated at an early time (in the mid-1960s), when there were few attractive educa-
tional television programs such as “Sesame Street” ne E]ectnc Company.”

. It may beargued that these case study expenences were madvertent]v affected
by the peculiar budgetary trends that have existed for the last 20 years. During this
time, most local agencies first experienced significant budgetary growth, which was
then frequently followed by severe cutbacks. The argument could be made that
these conditions have made hard funding an exceptionally vulnerable character-
istic; that under normal conditions of less rapid growth and contraction, the transi-
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tion to hard money would be sufficient for routinization. The case studies suggest
otherwise. They suggest that, on the contrary, budgetary cutbacks provided a
strong and important test for routinization: If an innovation had become truly
routinized, it should have achieved a sufficiently high priority to withstand even
severe cutbacks. This was certainly the experience in several case studies, where
police computer systems (e.g., Miami, Indianapolis, and Boston), hreath testing .
(e.g., Memphis and Akron), and MICU systems (e.g., Dallas and Birmingham) all
survived budgetary cutbacks. Although operations were reduced in cther agencies,
or even in the same agency, the innovation remained largely unaffected.

In summary, local funding was an important early step in the routinization
process. However, routinization requires an innovation to survive other organiza-
tional passages and cycles in addition to the transition to hard money (see Table
9).

Formal Changes in the Organizational Identity of an Innovation

A third way in which organizational integration occurred was for an innovation
and its staff tobecome a part of the appropriate organizational unit with an agency.
Achievement of such organizational status was necessary if the innovation was
ultimately to disappear as an innovation and to become part of “‘standard practice.”
Moreover, the creation of such organizational status frequently occurred when the
innovation was initiated, so that the passage should at least have cccurred during
the Expansion Stage. However, the attainment of various organizational arrange-
ments was a difficult transition to assess. The difficulty stemmed from the fact that
there were at least four possible organizational arrangements:

1. The innovation became the basis for a new unit that did not achieve
formal recognition as a standard organizationa] unit but remained a “‘spe-
cial project.”

2. The mnovat10n became the basis for a new unit that did ac‘ueve formal
recogmtlon as a standard organizational unit.

3. The innovation became a formal responsibility of an existing unit or
agency official who served as coordinator.

4. * The innovation had no organizational status and no special coordinator.

The first problem was that, although the least desirable outcome for any innovation
was to remain a “'special project,” it was often difficult to distinguish such status
from the second organizational arrangement listed above—i.e., formal recognition
as a standard organizational unit. Agencies had different procedures for making
formal organizational changes, and some of these changes were artifactual (i.e., in
name only) and were reversible. Nevertheless, no matter what procedures were
involved, it was important for an innovation to avoid “special project” status after
the Improvisation Stage; again, the best examples of this shortcoming were the
CCTV innovations in Rochester and Omaha, where there were no formal changes
and where practitioners and administrators perceived the CCTV systems as special
~ projects that were not part of the core organization. In Rochester, a formal televi-
sion department had actually been created to administer the CCTV system but was
later disbanded. - .

A second problem was that different organizational arrangements were rele-
vant for different innovations, depending upon the type of innovation and how it
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was us<d a% a particular site. For breath testing, for instance, the appropriate
arrangement was probably the integration of the innovation into the responsibili-
ties of an existing unit, the traffic bureau or section. This was because tho breath

testing innovation was intended to displace an old function (urinalysis} and was

therefore located in the same organizational unit that had administered ¢ke old
function; this was indeed the experience in two of the case studies on breath testing.
In the third case (Memphis), however, a separate city-county unit had been estab-
lished because the innovation served both the city and the metropolitan area;
officers were assigned from both the police and the sheriff’s departments to serve
in this hybrid unit. Although adoption may have been made easier by developing
a hiybrid unit, and altnough the old function had been displaced, this organizational
arrangement was now potentially vulnerable to problems in either the police or the
sheriff's departments, and hence the appropriate passage was not regarded as
having been fully achieved. In both Jet-Axe case studies, the innovation also pro-
vided an alternative to an existing function (the use of crowbars and axes) and was
therefore organizationally placed at the same level, which involved practitioner
adoption and use but no formal organizational unit; bécause the innovation created
no new administrative demands, no formal coordinator position was needed.

Police compute; svstems, however, invcived sufficient new equipment, skills,
and procedures that a separate organizational unit appeared to be.more appropri-
ate. The formation of such a unit occurred in all four case studies on police comput-
ers (and generally occurs in relation to the administrative functions of school
computers). With' MICU systems, the orgamzatlonal issues were more complicated.
MICU may be administered as a separate service within the fire department, in
which case a separate organizational unit, such as the ambulance division in Dallas,
appeared appropriate. MICU ‘may also be administered, however, as a service
provided within the context of'existing ladder and engine companies, in which case
integration into an existing organizational unit, as in Birmingham, was more ap-
propriate. ‘

" For educational innovations, the problem of organizational arrangement raised
an extremely sensitive issué. To the extent that both CAI and CCTV systems were
considered innovations that would help classroom teachers, there needed to be
some organizational integration of these systems into the central curriculum de-
partment of the school district. A CAI system, for instance, may be totally adminis-
tered by the curriculum department, with technical assistance from the data pro-
cessing unit'(which was usually part of the district’s administrative services). At
a minimum, the CAI coordinator was frequently a member of the curriculum
department, and not merely a member of the data processing unit. The reasons for
such a close association were that lasting modifications in the curriculum, which
mean the adoption of new practices and changes in the definition of what consti-
tutes the core curriculum, appeared only to occur (but were not guaranteed) when
the curriculum department had sanctioned the change and given it a high priority.
In this regard, the four CAI case studies varied considerably: The San Diego and
Tampa systems succeeded in integrating CAI with the curriculum department;
Oakland had not; and Dallas had appointed a mathematics coordinator in the
curriculum department and was also in the process of making the overall CAI
coordinator a part of that department. The innovation was actually in a problemat-
ic situation in Oakland because CAT had no organizational status, even as a special
project, nor was there any formal CAI coordinator.
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In summary, formal changes in organizational identity were important to the
long-term survival of an innovation (see Table 9). Though such changes were diffi-
cult to assess, the following points appeared to be the most relevant:

« Identity as a “special project” was curtailed as soon as possible after an’

innovation had been initiated.

« The appropriate organizational arrangement for innovations that dis-
placed older functions was integration into the existing organizational
unit that administered the older function.

« The appropriate arrangement for innovations that provided new func-

tions was the creation of a new organizational unit. :
. For educational innovations that attempted to change classroom instruc-
tion, direct integration of the innovation into the curriculum d‘partment

of a dlStI‘lCt was an important passage. .

N

Stable Arrangements for Maintenance and Suppiv

Most of the innovations required some maintenance or supplies to keep the
innovation operating. Maintenance involved routine preventive care and cls anmg
as well as the specific repairs needed by a’ piece of equipment. The supplies were
the consumable items (e.g., special paper for computer systems, drugs for an MICU
kit, or chemicals for a breath testing device) that' were an integral part of the
innovation, and an agency had to make some provision for keeping such supphes
in its mver‘tor) '

During the Improvisation Stage, the point has alrea-ly been made that part of
the innovator’s key responsibilities was to insure that appropriate maintenance
and supplies were available, whether through'an outside vendor or through direct
assistance by a person inside the agency. However, the main accomplishment
during the Improvisation Stage was to keep the innovation operating, no matter
what ad hoc procedures had to be used to obtain the necessary maintenance or

supplies. In contrast, during the Expansion Stage, the procedural or organizational

aspects rose in importance; the goal was not only to keep the innovation operating
but also to establish a dependable procedure for providing maintenance and sup-
plies. The procedure did not take a long time to establish, and hence the transition
was best handled during this part of an innovation’s life history, althcugh individ-
ual cases again varied.

Stable arrangements for maintenance and supply still frequently required out-

~ side assistance from a vendor or service company. Such assistance, however, was’

now part of a long-term arrangement that was not just linked to the initiation of
the innovation. A typically unsatisfactoryarrangement, in contrast, was one in
which the service contract was for a relatively short-term—e.g., a one- or two-year
“"shakedown” period, with no assistance planhed beyond that period. Alternatively,
some stable arrangements were entirely based on internal resources, meaning that
the maintenance responsibilities were assigned to some unit inside the agency
(generally but not always the maintenance shop), and that supphes were acquired
through the regular purchasing practices of the agency. K K
The development of internal capabilities was preferable over continued reli-
ance on an outside vendor. However, certain types of innovations could only rely
on long-term service agreements with external sources. Computer systems, for
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instance, presented the clearest case for continued external assistance. Whether the
core computer had been purchased or leased, most local agencies did not have the
capability for repairing computer equipment, and service contracts of some sort
(e.g., as part of the leasing arrangement) had to be negotiated.-Thus, in all case
studies involving CAI and police computers except for Miami, the routine use of
such service contracts was evidént. Some contracts covered the computing equip-
ment; other contracts were with the telephone company and covered the mainte-
nance of the lines connecting various terminals with the core computer. In alll cases
except Miami. the expenditures for the service contracts became readily accepted
as part of the regular costs of operating the innovation, and the item was rarely
questioned in budgetary réviews. (In Miami, a major new generation of computer
equipment had just been installed, and the service was still part of the initial
installation agreement; however, there was no reason to believe that a satisfactory
long-term arrangement would not emerge.) For computer systems, then, the devel-

opment of long-term service arrangements with outside vendors (even if renewable
annually) constituted the appropriate passage for maintaining and supplying the
innovation. Several case studies; however, went even one step further: the estab-
lishment of a compatible and complete backup computer. In Indianapolis (police
computer) and Tampa (CAI), for instance, the agency’s computer and the county
computer were designed to be compatible; each could serve as a reserve unit for
the other. Boston (police computer) had a similar arrangeraent with the city com-
puter, and in Nashville (police computer), there were actually two core computers,
one for on-line and the other for batch applications—but each core computer was

- capable of performing the other’s functions.

For other types of innovation, including most of the remaining ones that were
part of this study, internal capabilities were sufficient for servicing the inr.ovation.
For instance, in Dallas (MICU), in which the MICU vehicles were repaired and
maintained by the fire department’s regular maintenance shop, specific increases
in the maintenance staff were made by the agency to accommodate the new func-
tions. Similar arrangements were established in Birminghum. However, not all
case studies were able to establish regular procedures for using such internal
capabilities. In CCTV systems, for instance, much of the repair and maintenance
fell on the staff of the audio-visudl department or special television production staff
that had been hired in conjunction with the innovation. Staff turnover and inherent -
equlpment def‘ects led to the neg]ect of mamtenance and repair in Romester and
Omaha. '

For the three breath testing"case studies, maintenance and supplies were gener-
ally provided directly through the operating unit concerned with the innovation
(e.g., an officer in the traffic department), and not through the agency’s mainte-
nance shop. In these cases, however, the agency had to be aware of the tradeoffs
*etween having one officer conduct all service and repair (which ensures more
consistent treatment of the equipment), and having a larger number of operators
trained to perform such services {which ensures that the services would survive
personnel turnover). In all three case studies, the agencies had actually done both;
a single officer tended to have the main responsibility, but the training for new
breath testing operators included specific iustructipn regarding maintenance and
repair, and these operators were therefore in a4 position to replace the active
incumbent if he left the agency or took a new position. As for the Jet-Axe case
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studies, satisfactory arrangements only required that the fire departments estab-
lish adequate purchasing procedures because individual Jet-Axes were entirely
consumed by use and hence involved no maintenance or repair.

In summary, the Expansion Stage was the appropriate time for developing
self-sufficient procedures for maintenance and supply. Although a key objective
was still to make whatever repairs were naeded to keep the innovation operating,
a complementary organizational goal was now relevant: The procedures for mainte-
nance and supply became a part of standard agency operations and were not merely
based on ad hoc arrangements. Where such ad hoc arrangements were eliminated
and replaced, the mnovat10n successfully achieved another passage (see Table 9).

& \

Internal Personnel Classifications or Certlﬁcatlon Procedures

A fifth way in which innovations became integrated into local service agencies
was through the development of new personnel examinations and classifications to
cover the special skills related to the staffing requirements of the innovation. This
change occurred either through civil service classifications or through formal train-
ing and certification procedures (see Table 9). In either case, the middle period in
the life history was an appropriate time to initiate such procedures on a permanent
basis. This:was because it could take two or three years to establish new personnel
classifications, so that an early start was helpful. At the same time, the initiatives
were difficult to make during the Improvisation Stage because of the instability of

- different roles and the lack of time and experience '1eeded to assemble the neces-

sary documentation.

Civil Service Changes. In some cases, skills were new to an agency but might
have existed int the employment market at large; in other cases, the skills reflected
technological advances that had resulted in the creation of new personnel special-
ties. In a computer innovation, for instance, the staff included keypunch operators,
programmers, and other technicians related to the operation of the computer sys-

" tem. For many cities, job classifications for these skills already existed in the

county-wide (e.g., Tampa, CAI; and Indianapolis, police computer) or even state-
wide (e.g., Boston, police computer) civil service system. Integration into a specific
department was thus a matter of using these existing classifications. For other
mtdes (€.g., Miami and Nashville, police computer; and Dallas and San Diego, CAl),
new classifications were developed within the appropriate agency’s civi! service
system. Advances in the state of the technology with computer systems, however,
also required an ability to update classifications—e.g., from keypunch operators to
data entry clerks. This updating occurred at the city level if such skills were needed
by several city agencies, or it occurred in relation to a spemﬁc department such as

. the police.

The development of appropriate personnel classifications was necessary to the
long-term survival of the innovation for two reasons. First, such classifications
allowed an agency to make the skills related to an innovation pa:t of the regular
staff of the agency, facilitating the allocation of permanent positions for these staff.
Secondly, these classifications provided the agency with an ability to compete in the
employment. market for persons with the relevant skills. In the CCTV cases, for
instance, the establishment of the appropriate classifications allowed the CCTV
systems to pay higher salaries to the necesssary specialists. Conversely, in a com-
puter system, if a systems analyst function could, for instance, only be filled by
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persons who were classified as programmers, it was less likely that the agency
would be able to recruit the appropriately skilled person at' a suf’ﬁc1ent]y high
salary.

External Training and Certification. Some innovations called f‘or an expan—
sion in existing staff skills rather than new civil service c]assxﬁcatlons This oc- .
curred, for instance, with MICU or breath testing, where the innovation could be
staffed by existing police or fire officers but where ‘such officers required special
training or certification beyond their initial civil service qualifications: In these
cases, the certification procedure (usually estab].shed by the state) played.a compar-
able role to that of developing a new.-civil service c]asmﬁcatlon It was thus impor-
tant to formalize the certification procedure and.in most of: the case studies on
these two innovations, not only had such formalization occurred but there was-also
a new procedure developed for refresher training and recertlﬁcatlon A paramedlc
for the Dallas ‘MICU ‘operation, for instance, received initial training from the .
- medical school, was certified for a two-year period by the state department of public’

health (upon passing an examination), was given a two-week refresher course, and-
was then recertified for,another two years (upon passing an examlnatlon again).In -
Birminghamn, a paramedic not only had to follow these tralnlng and certification
procedures but the paramedlc position had also been estahllshed as a civil service
classification. : " '

The need to rely. on tralnlng and certification- procedures however, made the
innovation” somewhat more valnérable thanif civil service classifications were
established: This was because tralnlng and cemﬁcatlon were often prov1ded by
external agencies (such as a pubhc health department or a medical school), and:
there was no ready assurance: that the extemal agency would continue its participa-
tion. For this reason, the lnternallzatlon of certification procédures was considered -
‘a part of the definition of a satisfactory passage. This only occurred in one MICU
case (Birmingham) and in one breath testlng case (Cincinnati). At the latter site,
certification had become part of the reg'ular program of the police academy; officers
who served as teachers in the academy received their certification (as teachers)
from the state pubhc health depanment In. another breath testing case (Akron),
training was done internally but not as part of the po]lce academy curriculum. The
officer who did the training had also. been certlﬁed through public health agencies

. but had just retired at the time of thé case study, -and his replacement had not yet
been certified to conduct, the approprlate training. Thus, the.nature of the training
progran’s continuation was uncertain. Slmllar]y, in the third breath testing case
{Memphis), the certification program was operated by a local university and had .
not been internalized. In one MICU case (Denver), the cessation of the innovation

.occurred with the withdrawal of the general hospital that had provided training
and certification. The fire department actually had little choice, because there was
no state training or cemﬁcatlon program to use-as-an alternative.

Classification for the Coordinator. One position that usually required a new
classification, whether through the civil service system or through formal training
and certification from an external source, was the coordinator or supervisor of the
innovation. This person had the day-to-day responsibility for the innovation, and
no matter how the innovation was organized, this coordinator position or its func-
tions was generally new to the agency. Although an incumbent could begin serving
in this capacity during the Improvisation Stage without an official personnel clas-
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sification, such action had to occcur in the long run. The coordinator role was
sometimes defined as an entirely new position (e.g., Dallas and San Diego, CAI), or
it was integrated as a formal responsibility cf an existing official (e.g., Cincinnati,
breath testing). Because of the importance of formalizing the coordinator’s position,
a critical test of the first coordinator for an innovation, in fact, was whether he or
she could establish the appropriate training, certification, or new classification
procedures so that the next incumbent could be hired. o

Summary

The Expansion Stage provided the first real tests for the routinization of an
innovation. For innovations that were becoming routinized, the achievement of five
passages or cycles generally occurred during this stage: equipment turnover and
updating, transition from external to internal funding, changes in organizational
identity, internalization of maintenance and s&pply capabilities, and initiation of

_personnel classifications and certification procedures. Although a particular inno-
vation might not have accomplished all these passages or cycles during the Expan-
sion Stage (and some of the innovations might have accomplished the passages and
cvcles earlier), subsequent routinization was more likely to be achieved if more of
these events had taken place. Conversely, an innovation that had expanded without
accomplishing any of these organizational tasks was not likely to achieve status-as
a part of an agency's “standard practice.”



Table 9 f

Summary of Passages or Cycles During the Expansion Stage

—

' Type of
Tnnovat fon/Site

Passage or Cycle 1

Passage or Cycle 2

Passage or Cycle 3

Passage or Cycle 4

Passage or Cycle J

Achieved Equipment
Turnover or
Sequential Purchases

Achieved Transition
to Support by
Local Funds

Achieved Appropriate
Organizational
Status

Achieved Stable
Arrangement for
Maintenance & Supply

Internalized Person-
nel Classification

Yes No

Yes No

Yes No

No

or Certification

Yes No

s

Police Computer

Miami
Indianapolis
Nashville
Boston

Breath Testing
Cincinnati

~ Akron
Memphis

MICU
Dallas
Birmingham
Denver

Jet-Axe
Rochester
Omaha

CAL
Dallas
Oakland
Tampa
San Diego

e
Omaha
Portland
Rochester

-
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- -
—~ U T T

-

Yes
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-
—
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Table 10

- Summary of Passages or Cycles Durizsg the Tisappearance Stage

Passage or Cycle 6

Passage or Cycle §

Passage or Cycle 9

Passage or Cycle 7

Passage or Cycle 10

Changes in Prc-otion of Eventual (Late)
Organizational Internal Personnel Acquainted|  Turnover in Attainment of
Type of Governance Training i'rogram with Innovation Key Personnel Widespread Use _
Innovation/Site | Yes ~ Ko Yes No Yes Mo Yes No Yes No
Police Computer .
Miami / / / / /
Indianapolis /. / / / /
Neshville / / / Y /
Boston / Y / / /
Breath Testing
Cincinnati / Y / / /
Akron / / / / /
Memphis / / / / Y
M
Dallas / - / / Y
Birningham / W / / / \
Denver / T / / /
Jet-Axe
Rochester / / / / K ‘
Omaha . / / / /
A
CAL:
Dallas / / A / /
Oakland / / . /. /-
. Tampa / V /o / /
San Diego / y / | / Y
o
Omaha / / / / /
Portland / / / / /
Rachester / / / / /.
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| Chapter VI '
LIFE HISTORIES, STAGE 3: THE DISAPPEARANCE STAGE

The main theme of the final period in the innovation life histories was the™
cessation of the innovations’ identity as an innovation. This meant that the func-
tions involving the innovation continued, but they were no longer regarded as
peculiar, special, or ad hoc. Where routinization was achidved, the functions were
established as a standard part of agency practice. Thus, “disappearance” connoted
a final shift in the innovation’s perceived status; it did not mean that the innovative
functions had been terminated by the agency. B

1t'is obviously very difficult to define this final shift. In general, if one were
tracking the life history of an innovation from ifs inception, there might always be
a tendency to find some remnant of the innovation that could continue to be labeled
as a new function. An insight inte the process is provided, however, if one examineg
an agency's current practices and retrospectively attempts to identify those func-
tions that were once inngvaticns. Such a retrospective view makes the shift more

‘apparent. An example may be helpful. In most urban police departments, the use

of walkie-talkies by patrol officers would now be perceived as a regular part of
police practice. The walkie-talkies are a standard part of the patrol officer’s equip-
ment, the procedures for using the walkie-talkie are taught as part of every patrol
officer’s basic training, and the communications functions served by the walkie-
talkies are an integral part of everyday procedures. If police departments were now
precluded from having walkic talkics, the entire department, including both the
top administrators and the patrol officers, would probably object to the removal of
part of its “normai” service capabilities. This entire array of conditions constitutes
a routinized practice. Yet, walkie-talkies were clearly once an innovation (most
police departments only began using such equipment about 20 years ago); more-
over, a new type of walkie-talkie (e.g., a minicomputer that allows both voice and
digital communication) would now be considered a “new” innovation.

Similar examples may be found in other local service agencies. Specific prac-

tices for usin g such items as audio-visual equipment in schogis, call boxes and patrol

cars in police departments, or any number of fire'extinguishing instruments in fire
departments were all once innovations. They all now éppear as part of standard
practice, often accepted not only by agency officials but also by the public as a
standard part of the deﬁnitioh of a contemporary service agency. In other words,
the retrospective view provides clear evidence that numerous innovations have
now become incorporated into the functions of an agency such as a police depart-
ment. Taking a very long-term perspective, a standard textbook on police oper-
atioris has summarized many law enforcement changes in 2 way that best illus-
trates the retrospective view (Wilson and McLaren, 1972):

Police methods have changed greatly during the past hundred years. The
police today use almost every co -zeivable means of transportation and
.ccmmunication. The horse patrol and nightstick gave way to automobiles
containing teleprinters, helicdpters with television, and jet flying belts.
Modern communication centers tape-record telephone messages and com-
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plaints as well as radio dispatches . ... Police dispatchers now have access
to computer-based visual-display terminals giving identification data,
records of wanted property, and other information of great tactical value.
Telephonic devices can automatically record onto dictating marhines re-
ports made by officers from any telephone, and these reports can be tran-
scribed onto a master from which any desired number of copies of the
report may be reproduced. These systems are gradually replacing the typ-
1ing of reports by the officers themselves as well as eliminating the frequent-
"~ ly illegible copies of reports that resulted from the use of carbon paper.
Television-based filing and retrieval,systems now permit nearly instantane-
ous capture, storage, and random-access retrieval of documents with resolu-
tion high enough to permlt classnﬁcatlon of fingerprints transmitted by the
system.

Examples of this final shift, or “disappearance” of an innovation, are thus readily
apparent retrospectively. The problem posed when tracking specific life hist.ries,
however, is to identify the operational changes that are associated with the shift.
Once again, the notion of specific passages and cycles was relevant; the more pas-
sages that had been achieved by an innovation in this final stage of its life history
and the more cycles that had passed the more that disappearance appeared to have
occurred. Based on the case studles at least ﬁve types of passages and cycles were
relevant:

« Changes in organizational governance—i.e., the rules affeciing the basic
definition of the service agency’s functions and responsibilities (passages).

o Internalization of all training procedures so that new practitioners con-
tinually learn how to use the innovation (passages).

e Promotion of personnel who are acquainted with and support the innova-

_tion (cycles)

o Even‘ .al turnover in the key personne] directly coordinating the iInnova-
tion (cycles.) :

« Expansion of the use of the innovation to the full range of possible service
users (cycles.)

The remainder of this chapter elaborates on each of these passages and cycles and
the experiences found in the case studies. As in the previous chapter, a summary
status table (Table 10) is presented at the end of this chapter.

Changes in Organizational Governance

The role of any agency is defined by certain rules of governance—e.g., the
language in state legislation or city ordinances, an agency’s own standard operating
procedures, a provision in a collective bargaining agreement, or a public mandate
such as a bond issue. Although such rules can be changed and reversed, the time
needed to make such changes is often a period of years. In the case studies, innova-

.tions were integrated into agency practice by becoming part of such rules. This

change c¢ould require much time and effort, but once an innovation was integrated
in this manner, further reversal could take even more time and effort, and hence
routinization was much more likely to occur. The lengthy period needed to make
such a passage meant that changes in organizational governance could occur late
in an innovation’s life. However, it sometimes occurred as part of the Improvisation
Stage because such changes were part of the initial adoption of the innovation.
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In most of the case studies, the use of the innovation resulted in changes in
standard operating procedures. Revisions in the procedural manual of the agency,
for instance, were part of the implementation of the breath testing innovations in
Cincinnati and Akron. Such changes, however, can often be ignored or revised
without great difficulty, and thus other governance changes were more potent and
only these were counted as sufficient for a passage to have been achieved (see Table
10). A city ordinance, for instance, defined the role of the police computer system
in Indianapolis and the MICU systems in Dallas and Birmingham and provided the
basis for budget requests for these innovations; a bond issue explicitly included
support of the police computer system in Miami, and Miami also instituted an
arrangement whereby its regular crime reports to the state were physically con-
veyed in the delivery of a computer tape, and not merely reports or printouts; and
CAI terminals in Dallas were purchased as part of the schoo! district's compliance
with court-ordered desegregation, establishing CAI as an integral part of the school
system—i.e., the terminals could not be used for non-CAI purposes nor could CAI
be allowed to fall into general disuse without ralsmg issues of noncompliance with
the desegregation order.

Other variations existed as well. In San Diego, CAI terminals were made part
‘of the standard equipment for new school buildings, so that the terminals could be
purchased with funds from a bond issue. A similar change occurred in Tampa,
where CAI terminals (and hence minicomputers) were purchased with capital
funds in conjunction with the construction of a new wing to an existing school
building. In school districts, other changes in governance involved the certification
of specific courses in the curriculum (e.g., Dallas’s advanced computer mathematics
course received state certification), and ultimately, the adoption of new textbooks
that were in part based on the innovation (e.g., CAl-based textbooks were being
considered by the San Diego district).

For most MICU and breath testing innovations, state certification procedures
and stafdards reinforced the use of the innovation. New state laws, for instance,
- set certain standards for using breath testing equipment, mainly by establishing
the BAC level for defining an intoxicated condition. Perhaps the most dramatic
change, however, occurred in Birmingham, where the success of the MICU Systerﬁ
caused the fire department tu change its name to “fire and rescue squad,” in explicit
recognition of the new functions being performed as a result of the innovation;
subsequent review of the agency’s budget automatically assumed the additional
workload imposed by the MICU service, and not mere]y that associated with
firefighting.

Unlike some previously descrlbed passages and cycles (e.g., equipment turn-
over, external to internal budget support, formal organizational identity, and stable
supply and maintenance procedures), which tended to be necessary but not suffi-
cient conditions for routinization, these changes in organizational governance ap-
peared to serve as an important component of routinizatio-:. Unfortunately, a
particular innovation did not always have an opportunity to be part of a revision
in a rule for organizational governance. Most innovations, in fact, may not have
such opportunities and will have to rely on the aggregate effect of other factors to
attain routinization. Nevertheless, innovators concerned with establishing an inno-
vation on a long-term basis constantly sought opportunities to change the rules of
governance as an effective means of achieving routinization.
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Internalized Practitioner Training

The Improvisation Stage stressed the peed for'some initial practitioner training
to use the innovation. An important objective then was merely to expose as many
practitioners as possible to the innovation-and to be certain that sufficient staff
personnel could properly use the innovation. As a result, an important step during
the Improvisation Stage was the establishment of some training sessions, either
conducted by the agency itself or even conducted with the assistance of an outside
vendor. ,

In contrast to the training needs of the Improvisation Stage, there was a need
during the later stages in the innovation life histories to develop a regular, ongoing
training program. No matter how many times a training program had been repeat-
ed, there were certain transitions needed before routinization could occur. For fire
and police departments, the bulk of the practitioner’s initial training took place in
. the fire or police academy. Therefore, training r2quirements associated with an
innovation had to become part of the academy’s curriculum in order to routinize
" the training. In addition, fire departments offered regular training sessions in the
firehouse, usually to keep certain firefighting skills in practice and up-to-date.
Training requirements in relation to an innovation were therefore also integrated
with these other activities in the firehouse. For school districts, the initial practi-
tioner training occurred during the practitioner’s formal college or graduate educa-
tion. Because such university programs were not directly linked to specific school
districts, as was the academy to a police or fire department, it was difficult to expect
university curricula to change quickly in relation to the training requirements for
an innovation (although such change in the curriculum would probably constitute
a potent transition for routinizing an innovation). A more frequent outcome was
that in-service training programs, allowing a teacher to update and broaden his or
her skills once on the job, gradually reflected the training related to an innovation.
Such integration was an important passage. Whether training involved the acade-
my or in-service programs, the incorporation of specific curricula tended not to
occur until late in an innovation’s life history; time was needed to identify the
training resources, to organize the specific training lessons. and to gain approval
for such activitiea. Furthermore, the process could be prolonged because the gov-
erning board and the teaching staff often drew their memberships from the older
practitioners in an agency, and such persons were not always likely to adopt posi-
tive attitudes toward new practices. ¥For these reasons, the transition from ad hoc
to regular training programs typically occurred during the Disappearance Stage.

The two Jet-Axe case studies both accomplished the transition into the fire
academy and the firehouse curricula. In Rochester, the training in the academy had
actually been delayed because there \were no classes for new trainees for two years
due to budgetary constraints. As soon as enough new students were admitted to
constitute a class, however, the academ¥ program was enhanced to include a few
hours of training cencerning the use of the Jet-Axe. To the extent that movies,
lectures, and manuals sufficed, all new firefighters were taught about the Jet-Axe
and its operation; of course, as previously mentioned, little actual practice was
possible beacause of the few Jet-Axes that could be detonated in training demonstra-
tions.

Similarly, other types of innovations also resulted in changes in the training
program in the police or fire academies, but in a less organized manner. For police
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computers, Indianapolis and Nashville (but not Miami or Boston) established orien-
tation programs for data processing, so that all new officers in the academy would
be able to use available terminals or otherwise take advantage of the computer
resources of the department. For breath testing, Cincinnati and Akron were both
able to install orientation programs.for all new officers in the academy (i.e., so that
all new officers would be aware of the procedures even if they were not to become
actual breath testing operators); Cincinnati also provided the formal training for
breath testing operators as part of the academy’s curriculum. Training for breath
testing operators in both Akron and Memphis, however, continued to be provided
by external groups—a state health department in one case and a university in the
other. Such external training, which was also used in the MICU cases, can often
be adequate in the long run. However, there is always the possibility that the
external source, especially if not a city agency, will be unable to provide the training
(or may change the ground rules for providing the training) at some future date,
and thus the passage to internal training programs was still considered to be
essential for routlmzatlon and was not considered as having been achieved in these
cases. .
With the educatlona] innovations, in only one case (San Diego) was there any
evidence of formal changes in in-service programs. In all other cases, although -
some in-service sessions were held, and in some cases were even conducted regular-
ly, the formal program appeared not to have been affected. In contrast, the San
Diego system provided CAI training as a formal part of the in-service program,
with specific credits given that could also result in increased salaries. The training
program, incidentally, also included some lessons on the maintenance and repair
of the CAI terminals.

Wlthout successful passage into internal training programs it is difficult to
conceive of aninnovation becoming a part of “standard pracmce " The very notion
of such a body of standard practice implies that practitioners learn to do things a
particular way in their initial training that enables them to become practitioners.
If an innovation demands some special skills, and if learning these skills is not part
of the regular curriculum, the skills may always be considered somewhat external
to standard practice. Hence the use of the innovation may also be perceived as
falling outside the core activities of an agency. In sumnmary, some significant por-
tion of the training ultimately had to become part of the practitioner’s initial
education, either in a fire or police academy or in a school of education, for the use
of an innovation to become fully routinized (see Table 10).

Promotion of Personnel

A major cyclic activity in organizations is the promotion of personnel from one
rank to another. Most employees may have three or four promotions during their
careers. For local service agencies, these promotions were the main sources of new
recruits for all but the entry-level positions. This is due to the existence of personnel
policies that disfavor lateral entry and that instead rely heavily on promotion from
within the ranks. The consequent closed nature of local service agencies is a char-
acteristic shared by police departments, fire departments, and school districts alike;
persons outside the agency are only likely to be recruited at the very beginning of
their service careers (e.g., qualifying by taking a civil service entrance examina-
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tion), or at the top of the agency, where new appoiutees are usually selected by the
mayor or city council and hence frequently involved ~andidates from outside the
agency.

Due to the genera] pattem of vertical mobility, promotlons of persons directly
familiar with-the innovation were qulte likely to occur during the later stages of
an innovation’s life history ‘Such promotions were important to the innovation’s
routinization for two reasons. First, if an official that had been using the innovation
and had been pleased with it was promoted such an official was likely to support
the innovation from the vantage point of his or her new position. Often, this new
position involved greater managerial power, and support for the innovation conse-
quently became more solidified. Thus, in three of the four police computer case
studies (all but Nashville), a new police chief was appointed after the innovation
had been operating for several years. In each of these three cases, the new police
chief had previously been an officer within the department, and had directly helped
to plan or implement the police computer system. In one case (Indianapolis), the
new chief had actually-been the coordinator of the computer system in his prior

-position. In these three cases, the promotions meant that the top executive in the

agency was more supportive of the innovation, more likely to make personal use
of it (e.g., reviewing computer printouts), and more sophisticated in seeking new
service applications for it; of course, a concomitant development was that the
agency head could also be more careful and critical in budget and other reviews of

‘the innovation’s services. However, on balance, promotlon meant increased sup-

port for and acceptance of the innovation. '

Similar promotions to executive level positions, involving persons who had
direct contact with an innovation, were potentially possible with tie other types of
innovation but only occurred in one case study besides the police computer cases. .
This was a CAl innovation (Dallas), where the incumbent originally involved with
the data processing system then became the comptroller of the school district. From
this new vantage point, the compiroller made more supportive decisions concern-
ing the use of the school computer both for administrative and for CAI appli-
cations.

The second way in which promotions were important to an innovation’s routini-
zation involved the practitioner rather than the top executive; practitioner promo-
tions or transfers (from one subdistrict to another) could incorporate the skills in
using the innovation as criteria for promotion or transfer. In only two case studies
did this occur to any degree. In Birmingham (MICU), the paramedic position was
integrated into the ger.eral promotion ladder from one officer rank to another. In
other words, service 23 a paramedic gave an incumbent additional credentials for
being promoted into the next-higher rank. In San Diego (CAJ), teachers were
transferred to new chools in part on the basisof their CAI experience. Although
such transfers did not require a CAI background, at least the function was per-
ceived as part of the desirable credentials for the transfers. In a third case study
(Dallas, MICU), a modified promotion ladder, integrating the paramedic position
with regular fire officer ranks, was under consideration but no action had taken

| place by the end of the case study.

The occurrence of both tvpes of promotional changes—of individuals to top-
level positions and of practitioner-level promotions or transfers—clearly put an
innovation in an advantageous situation. Moreover, these promotions were cyclic
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events, so that the longer an innovation was in use, the more likely that individuals
acquainted with the innovation were to be promoted. After a long period of time,
the systematic promotion procedures can, of course, result in the replacement of
nearly the entire staff of an agency. This will not only produce broader support and
familiarity with the innovation, but in the long run it may lead to the eiimination
of any knowledge of agency practice before the innovation was initiated. Because
this is clearly a long-term development, survival over promotion cycles was regard-
ed as a characteristic of the Disappearance Stage of an innovation (see Table 10).

Eventual Turnover of Key Personnel

A. some poin. in an innovation’s life history, the key personnel who initially

supported or implemented the irinovation may leave their positior:s. Such turnover
in the agency head’s position or the coordinator’s position represented a critical
event in an innovation’s life history. If turnover occurred too early, before an
innovation had been operating properly, the innovation’s survival in the agency
was severely threatened, and the innovation could fail to achieve later passages or
~ cycles. If turnover failed to occur at all, however, this was also detrimental because
the innovation could have become permanently associated with a specific group of
persons rather than with the agency as a-whole. This latter situation strikes at the
heart of the “institutionalization” problem, for institutionalization or routinization
ultimately means that an innovation can survive in an organization without the
continued: support of the same individual or group of incumbents. Too often in
recent years, for instance, an innovative mayor or police chief has taken office and
initiated many new practices. When the term of office of this person has expired,
the incumbent has taken a position in another city, and the innovations in the
‘original city have ceased. The innovations, in short, were only associated with a
particular incumbent and not with the general role of the mayor’s or police chief’s
office. . :
Turnover in the role of the innovation’s key personnel therefore represented
another important organizational cycle; two, three, or more incumbents could se-
quentially replace each other in a given position. For routinization, the turnover
issue is a compiex one. There must be very little turnover at the outset—i.e., during
the Improvisation Stage—but it was desirable to have some turnover in the later
periods—i.e., during the Disappearance Stage. The later turnover was often as-
sociated with other important organizational changes. For instance, if there had
been no turnover, it was less likely that all key procedures had been fully document-
ed. Only when a new coordinator took over was an agency put to the real test of
showing that it could keep the innovation operating without the assistance of the
initial coordinator. What was therefore important in assessing turnover was not
merely to record the number of turnovers, but also to note when such turnover
occurred in relation to an innovation’s life history (see Table 10).

Turnover in the data processing coordinator’s position was found in all police
computer case studies. Moreover, the turnover was not disruptive; the core comput-
er continued to increase in size or to add applications, and the computer system
continued to achieve other important organizational passages. The new data pro-
- cessing coordinators were all persons who had previously served in more junior
capacities (e.g., assistant coordinator) in relation to the innovation. In one case
(Nashville), the new coordinator had been a member of the vending company that
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had provided the computer equipment to the police department. Naturally, the -
turnover in all cases was marked by some transition problems and adjustments in
personal relationships. However, the'main accomplishment was that the innova-
tion was no longer identified with the original incumbent alone. Moreover, the new
coordinator often brought new ideas for expanding the use of the innovation. In
short, the turnover showed that the innovation was now a part of the agency’s
practice independent of any single incumbent, and furthermore that a line of
succession had been established for providing future coordinatnrs.

Turnover did not occur as uniformly in the other innovations in the case stud-
ies. A new coordinator was appointed in the later phases of the Akron breath
testing innovation, but no such turnover occurred in either of the other breath
testing cases. In Cincifinati, however, the success of the innovation had gradually
allowed the traffic commander who was doubling as coordinator to spend less time
on the innovation. Similarly, new coordinators were appointed in the later period
of two other innovations (Birmingham, MICU; and Dallas, CAI), but not in any of
the other cases. In a few of those other cases (Oakland, CAL; and Omaha, Portland,

-and Rochester, CCTV), turnover among key personnel occurred early in the life

history and appeared to have negatively affected the operation of the innovation.

‘Expansion to Fuli Range,of Potential Users

. A final characteristic of the Disappearance Stage was for an innovation to be

: adopted by the fuil range of potential users. This characteristic again strikes at the

heart of routinization: If an innovation is only being used by some special subset
of practitioners even though its functions are theoretically applicable to all practi-
tioners, the innovation will continue to be regarded as special and not part of

-standard practice. “Staridard practice,” in short, implies practice by all.

Unfortunately, without a detailed analysis of specific organizational practices
that would demand far more fieldwork than was possible, it was extremely difficult
to determine whether an innovation had reached its full set of potential users. The
propositions reflecting full use, if it could be measured, might be as follows:

o For police computers, the computer system is used for a large number of
applications; for each application, such as traffic citations, all practitioners
involved in processing new entries or reports use the computer system and
do not rely on any manual system that duplicates what the computer can
do.

e For breath testing, all tests for DWI are conducted with breath testing
equipment, with urinalysis or other older practices used as a supplement
but only for specially defined situations.

o For MICU, an MICU unit responds to all calls for fire and non-fire emer-
gencies.

« For Jet-Axe, the equlpment is used wherever barrlers of a certain type
(which, however, are extremely difficult to define) are encountered in
firefighting.

e For CAl, all teachers for a given subject (e.g., mathematlcs) mtegrate CAI

* into their classroom activities if CAI programs have been developed for
" that subject; more desirably, CAI programs are developed for numerous
subjects, and all teachers for these subjects use CAI.

e For CCTV., the conditions are the same as those just mentioned for CAIL
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In lieu of assessing the extent to which any site had achieved these conditions,
certain proxy or substitute indicators had to be developed. The general notion was
to assess the size of the innovation at the time of the case study in relation to the
size of thé innovating agency or its clients. If an innovation involved an on-line
police computer system, for instance, it was assumed that, regardless of the types
of computer applications, some minimal number of on-line terminals would have
to be present for the innovation to be regarded as having achieved full or near-full
use.

The field observatlons for each case study led to specnﬁc 1mpressnons concerning
the level of use of an innovation. Although these i impressions were ‘initially subjec-
tive ones, the case studies were then categorized according to whether widespread
use or partial (or no) use had been observed. These observations are summarized
in Table 10, and represent the final judgments regarding the attainment of wide-
spread use for the innovation in each case study. These subjective Judgments were
then made operational by observing that, if certain features of each innovation

. were selected, the following cut-off points appeared to characterize the fully utilized

cases:

s For police computers, the ratio of on-line terminals to police employees
was 1 terminal for about every 40 employees in the police department.

« For breath testing, the number of trained breath testing operators was
about 1 trained operator for every 100 employees in the police depart-
‘ment.

« For MICUs, there was about 1 MICU vehicle for every 100 employees in
the fire department.

« For Jet-Axes, there was an average of about three Jet-Axes used per year
by the-fire department for the duration of the life of the innovation.

« For CAI, the ratio of computer terminals for CAI use was 1 terminal for
about every 2,500 students in the school district.

o For CCTV, the ratio of television receivers connected to the CCTV system
was about 1 receiver for every 300 students in the school district.

Among the police computer case studies, two sites (Indianapolis and Nashville) had
achievzd full use, but two (Miami and Boston) had not. In Miami, on-line appli-
cations were just being implemented at the time of the case study in conjunction
with the acquisition of a new computer system; in Boston, the computer system had
been fully utilized at one point in its life history, but the Boston city government
had taken over the major computational responsibilities several years ago, leaving
the police department with two functions: a computational ability to perform mes-
sage switching and therefore to act as a user of the city’s system, and an emerging
computerized-dispatching application that was being 1mp]emented at the time of
the case study.

Similar contrasts were found for four of the five remaining types of innovations.
The Denver MICU case never involved more than two vehicles under the control
of the fire department; only six Jet-Axes had ever been detonated in total by the
Omabha fire department over a five-year period; the Oakland and Tampa CAI sys-
tems had not expanded to more than about a dozen classrooms throughout the
whole school district (Oakland had 13 CAI terminals and Tampa had 10); and none
of the three CCTV systems were currently being used as CCTV systems, although
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full utilization had been achieved at one time in Rochester and the Portland system
was being fully used, but as an ITV and not a CCTV system. For the last innovation,
breath testing, all three sites were operating at a full level. In all, 10 of the 19 sites

had attained widespread use at the time the case study observations were made

. (see Table 10).

Summary .

_ The Disappearance Stage was the final period in an innovation’s life history.
During this period, the remaining passages and cycles occurred that ultimately led
to the full incorporation of an innovation. Innovative practice had become standard.
practice. :

Five passages or cycles have been discussed: changes in organizational gover-
nance, internalization of training programs, promotion of personnel acquainted
with the innovation, turnover of key personnel, and attainment of widespread use
of the innovation. Most of the passages involved multi-year time lags between the
initiation ard completion of the passage; similarly, most of the cycles occurred less
frequently than on an annual basis. Thus, it was considered appropriate that these
passages and cycles were characteristic of the Disappearance Stage. If one com-
pares Table 9 (from the previous chapter) with Table 10, noting the degree to which
the passages and cycles had been achieved by the 19 case studies, the proportion
successfully attaining any given passage or cycle for the Expansion Stage was
generally higher than the proportion for the passages and cyzles in the Disappear-
ance Stage. To this extent, the observations from the case studies illustrate the
distinction between the two stages.

A fully routinized innovation was therefore characterized by the attamment of
all ten passages and cycles—five in the middle period and five in this last period.
If all ten had been attained, the innovation was no longer likely to be considered
an innovation, and its functions had been established as standard practice. In other
words, an outsider analyzing the agency’s operations would now regard such func-
tions as an integral part of the agency’s work.’

* This assertion can, of course, be easily tested by assessing the perceptions of new practitioners
entering an agency (or of other persons acquainted with the agency); however, such testing was beyond
the scope of the present inquiry. In general, it would be predicted that practitioner and admlmstrator
perceptions would acknowledge the practice as standard
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Chapter VI{
EXPLAINING ROUTINIZATION

A. ASSESSING THE DEGREE OF ROUTINIZATION

What does it mean for a new service practice to become routinized? The preced-

* ing chapters have described 19 life histories that have emphasized the occurrence
~ of specific passagesand cycles. These organizational events have been used to assess

the deg{ree of routinization, with the process appearing to progress through three
stagesi-an Improvisation Stage, an Expansion Stage, and a Disappearance Stage.
Table f\l shows these three stages and the total passages and cycles achieved in the
19 life histories. - ) :

The more passages or cycles that a given innovation has achieved or survived,
the more routinized the innovation has become. In other words, if one examines

. specific agency practices and distinguishes subjectively according to the degree to

which- each practice appears to be part of an agency’s everyday—i.e., routine—
business, the subjective impression appears to be confirmed by accounting for the
number of passages or cycles achieved in relation to each practice. Under the
specific conditions governing any given agency and innovation, some passages and
cycles may be more important than others. However, for the aggregate analytic
purposes of the present study, each of the ten passages or cycles has been assumed
to carry an equal weight in defining the degree of routinization of an innovation.

Tdble 11

Surhmary of Passages and Cycles in an Inrovation’s Life History

Passage . Number of Case Studies
or Cycle Achieving Each
Number Life History Stage Passage or Cycle

Improvisation Stage . \v//
(no necessary passages or cycles)

Expansion Stage

1 Equipment turnover 13
2 Transition to support by locsl funds 18
3 Establishment of appropriate

organizational status ‘ 14
4 Establishment of stable arrangement for

supply and ‘maintenance : 15
5 Establishment of personnel classifications

or certification 12

Disappearance Stage

6 Changes in organizational governance 7
7 Internalization of training program 6
8 Promotion of personnel acquainted with the

ignovation 6
9 ——~Turnover 'in key personnel 7
10 Attainment of widespread use 10
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This framework for assessing routinization is essentially a structural one, re-
flecting the organizational status of a particular innovation or practice. The pas-
sages and cycles are specific organizational activities that are observable and that
define the organizational status of a practice. Such activities have been largely
ignored in pr!evikous research, and thus the main focus of the present study has been
to define—perhaps for the first time—such explicit and discrete organizational
events. At the same time, no attempt has been made to develop corroboratory

-perceptual or attitudinal evidence. Yet, in the final analysis, a routinized practice

is one that has achieved a certain organizational status as well as one that is
perceived as “standard” or “normal.” The accumulation of relevant perceptual
evidence may be seen as a task for further research.

Routinization Scores and Ratings

Given this structural approach, the degree of routinization of the 19 innova-
tions was summarized in terms of a routinization score and rating, based on the

" number of passages and cycles achieved by each innovation. This score was simply

a summary tabulation of the passages or cycles achieved by each innovation, as

.presented in Tables 9 and 10 of the previous two chapters. The final tabulation i1s

shown in Table 12. The ratings were created by assigning the innovations to three
groups, based simply on a one-third division among the-scores: 7 to 10 passages or

Table 12

Ratings and Routinization Scores for 19 Innovations
(Case Studies)

Type of
Case Study Innovation Rating/Routinization Score
Highly routinized

Indianapolis Police computer 10

Birmingham | MIcU 9

Dallas CAL 9

San Diego CAI 9

Nashville Police computer 8

Miami Police computer 7

Boston Police computer 7

Cincinnati Breath testing 7

Moderately routinized

Akron " Breath testi’ny )

Dallas MICU 6

Rochester Jet-Axe 6

Omaha Jet-Axe 6

Tampa “CAT 5

Memphis Ereat testing 4

Portland . coTv 4

. : Marginally routinized

Oakland CAI 2

Omaha CCTV 2

Rochester CCTV 2

Denver MICU 0 =

o
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cycles (highly routinized); 4 to 6 passages or cycles (moderately routinized); and 0
to 3 passages or cycles (marginally routinized).

The summary scores indicated that, of the 19 innovations, many (all four police
computer systems; Birmingham, MICU; Cincinnati, breath testing; and Dallas and
San Diego, CAI) had already achieved a rating of highly routinized. At the same
time, several other innovations (Denver, MICU; Oakland, CAI; and two of the three

. CCTV.innovations) had only begun to be routinized and were rated as marginally

routinized. The remaining innovations all fell in the middle range and were rated
as moderately routinized. This distribution of the scores, it should be remembered,
was in part a result of the procedure used for selecting the 19 case studies. (The
selection process had deliberately screened for a stratified sample according to the
age and use of various innovations; see Chapter 1.) -

A similar procedure was applied to the 90 innovations covered by the telephone
interviews. The telephone questionnaire included the same ten passages or cycles,
but the responses to three could not be used because of ambiguous or inaccurate
wording in several questions.! For instance, although a detailed question was in-
cluded concerning turnover in key personnel (passage or cycle No. 9), the specific
dates of such turnover were not identified, and it was'impossible to say when the
turnover had occurred in the life history of the innovation. For this particular cycle,

the time of occurrence is extremely important to routinization—e.g., turnover that -

occurs too early in the life history may have negative effects. For the seven remain-

-ing passages or:cycles, however, the 90 innovations were similarly ranked ‘accord-

Ing to the total number of passages or cycles that had been achieved.

There were variations in the application of the passages and cycles to each type
of innovation, due to the fact that different questionnaires had to be used for each
innovation. For MICU and CCTV, all seven remaining passages or cycles were used
in constructing the routinization score. For police computers and CAI the mainte=
nance and supply measure (No. 4) was not precise enough to distinguish initial
versus longer-standing arrangements; thus, these two innovations had routiniza-
tion scores baséd on six passages and cycles. The equipment turnover—i.e., dates
of new purchases (No. 1)—and maintenance and supply (No. 4) questions were not
included in the Jet-Axe interviews, and the personnel classification (No. 5) and
operating funds (No. 2) que iions were inadvertently omitted from the breath
testing interviews. As a result, the routinization scores for these two innovations
were based on five passages and cycles. Despite these differences, however, the

‘scores for the six innovations were all weighted to a 7-point scale for purposes of

comparison. These scores, ranging from 0 to 7, were then used as the basis for
dividing the innovations into the three rating categories—highly routinized (5, 6,
or 7), moderately routinized (3 or 4), and marginally. routinized (0, 1, or 2). Table
13 shows the numbers of innovations in each of these three groups, by type of
innovation. N '

The data indicate that about 34.4 percent of the telephone cases fell into the

_ ! Of the original ten pagsages and cycles, questions on changes in organizational governance (No. 6),
promotion of personnel acquainted with the innovation (No. 8). and turnover in key personnel {No. 9),
were eliminated from the analysis because of this problem. If these same passages or cycles were
eliminated from the case study data, the resulta for the case studies would have been altered, but only
slightly: The Miami and Boston police computer cases would have dropped from highly to moderately
routinized, and the Rochester and Omaha Jet-Axe cases would have increased from moderately to
highly routinized; all the remaining cases would have remiained in their original rankings.

133

'



O

ERIC

Aruitoxt provided by Eic:

112

Table 13

Routinization Ratings for 90 Innovations
(Telephone Interviews)

Rating

Type of ) 1 Highly I Moderately Marginally

Innovation ‘ Routinized Routinized Routinized
Police Computer 3 7 .3
MICU 4 8 4
CAl 5 ’5 6
cCTv 5 6 i 3
Jjet-Axe 6 8 ' 1
Breath Testing 8 7- 1

Total 31 A 41 18

highly routinized category, 45.6 percent into the moderately routinized category,
and 20.0 percent into the marginally routinized category. Among the types of
innovations, the breath testing and Jet-Axe cases tended to be more routinized, and
the police computer and CAI cases tended to be less routinized. In contrast to the
case studies, it should be remembered that these telephone interview results were
based on a random sample of innovations. Thus, the distribution of routinization
outcomes may be considered representative of the universe of innovations adopted,
as defined in Chapter L

Routinization and the Age of an Innovation

The first question that followed the assembling of these routinization scores and
ratings was whether there was a simple relationship between routinization and the
chronological age of an innovation. The older innovations might have been the
more routinized ones, and this alone might have accounted for the pattern of scores.

In order to examine this proposition, the data from the case studies and tele-
phone interviews were both arrayed along two dimensions: the median age of all
the innovations? versus the degree of routinization. Table 14 shows that the
hypothesized relationship did not exist. For the case studies, the age of innovation
made no difference in predicting the degree of routinization; for the telephone
interviews, there was even a slight tendency in the opposite direction—i.e., the
younger innovations tended to be more routinized. In sum, the degree of routiniza-
tion was not related to the chronological age of the innovation.

? The median age was defined separately for case studies and telephone interviews and foreach type
of innovation. Thus. for instance, the age of a particular telephone Jet-Axe interview was compared to
the median age of ail telephone Jet-Axe interviews. Other definitions of age were also tested (e.g., simply
comparing all innovations four years or older versus those younger than four years), but these did not
alter the results. The reader may wish to further examine the age dimension by tabulating the age of
the 19 case studies as presented in Table 6.
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Table 14

Age of Innovation by Degree of Routinization

Source of , Degree of Routinization
Evidence Marginal - Moderate 1 High -
|
Case Studies (n=19) ! ‘
Above median agea 2 ] 3 1 4
! | ‘
Below median age | 2 i 4 [ 4
l 1
Telephone b | [
Interviews (n=82) i !
Above median agea 12 ! 20 ’ 13
Below median age 5 i 17 | 15

3Median defined independently for e'ac[l"tyi)e of innovation.
b s ’
( No information on age for eight cases.

B. ROUTINiZATION AND DIFFERENT TYPES OF INNOVATIONS

1

‘Relationship to Six Typés of Innovations

A preliminary examination of these scores and ratings from both the case
studies and the telephone interviews revealed that there were no systematic varia-
tions among routinization outcomes when. the six different types of innovations—
police computer, MICU, CAI, CCTV, Jet-Axe, and breath testing—uwere compared
with each other. This is an important observation, because a potential conceptual
limitation of the passages and cycles framework was the degree to which certain
passages or cycles might have been irrelevant for some types of innovations. If
certain passages or cycles were irrelevant to the use of Jet-Axe, for instance, the
Jet-Axe scores would have been artificially lower than those of the other innova-
tions. An item analysis for each of the ten passages or cycles, however, showed no
such irrelevancies, with one exception—rules of organizational governance may
not be expected to change as a result of the use of the Jet-Axe, and indeed, this
passage was not achieved by the two Jet-Axe case studies. However, even if the
routinization scores for these two case studies were to be adjusted for this irrele-

vant passage (see Table 12), the overall rating of the innovations would not be

different.”

Another potential example of this prohlem might be (incorrectly) inferred from
the case study data (Table 12) where, for instance. there was a tendency for the
police computer cases to be among the highly routirized and the CCTV cases to be
among the marginally routinized innovations. Such a result could have reflected

AN

? It should be remembered (from footnote 1 of this chapter). that the governance passage was one
of three omitted from the routinization scores for the telephone interviews for all types of innovations,
due to measurement difficulties. Thus, the Jet-Ax+ cases were no different from the other innovations
in the~ﬁnul routinization score.

v
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some inherent bias in applying the passages and cycles framework to these two
types of innovations, independent of the actual degree of routinization that had
occurred in each case. However, this pattern tended to be reversed in the telephone
interview data (Table 13), so that there is little support for the original inference.
Moreover, the overall association between the type of innovation and degree of
routinization in the telephone interviews was weak and not statisticaily significant.
It therefore seems that the passages and cycles framework did not create any
artificial (and undesirable) discrimination among different types of innovations.
Nevertheless, a distinction should be made between the conceptual biases (which,
it is argued, are few) and the measurement problems (which, as indicated by the
difficuities in defining some of the passages and cycles in thé telephone interviews,
nezd to be overcome in a more effective manner in future studies).

- Where the types of innovations did make a difference was in explaining how
routinization occurred. Thus, although there was no distinctive variation in routini-
zation outcomes according to the six types of innovation, the degree of routinization
appeared to have been achieved for each type for slightly different reasons. These
differences were suggested in the previous three chapters. However, the major
generalizations seem to be related to the three groups of innovations described in
Chapter II:

o Task-specific innovations. :
o Task-diverse (service-only) innovations.
.« Task-diverse (service and -administrative) innovations.

(It should be recalled that the Jet-Axe and breath testing innovations were in.ended
to represent the first group;the MICU and CCTV innovations, the second; and the
CAI and police computer innovations, the third.) :

Task-Specific Innovations

What is important about the three groups is that different factors were predict-
ed to be important for each group. Thus, the three groups were not by themselves
__predicted to be dlﬁ'erent.lally associated with routirization. Rather, within each
grou)g,full’range of routinization scores and ratings was possible. The main
predictions were that different organizational conditions would be important in
accounting for the degree of routinization within each group. For the task-specific
innovations, the general conditions were hypothesized in Chapter II to include:
widespread practitioner acceptance, visible service payoffs, and minimal retraining
needed for practitioners. The findings are consistent with these initial hypetheses.
‘ Widespread Practitioner Acceptance. First, a major limitation of task-spe-
cific innovations was that they could not (by definition) be used for a variety of
applications to promote widespread practitioner acceptance. In fact, the Jet-Axe
and breath testing innovations were each used to perform only a single major
task—blasting through an especially difficult wall or barrier in one case, and testing
DWI arresceesg,in the other. Because of this limitation, it was important that, for
routinization to proceed, zuch tasks were performed as frequently as possible in an.
agency's daily work activities. Thus, the innovation’s inherent limitations in per-
forming a diverse array of applications was compensated by a repetitive number of
occasions upon which the single relevant application was performed. Many of the
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limitations of the Jet-Axe appeared to stem from the fact that the innovation could
not be used for a diverse set of applications, but the single application for which
it is relevant also did not occur very frequently in firefighting activities. Under such
conditions, it was difficult to establish widespread practitioner acceptance simply
because few practitioners had opportunities to use the innovation. Breath testing
innovations, in contrast, were also limited to a single application, but DWT arrests
occurred frequently in a police department’s everyday activities.

Visible Service Payoffs. Second, the experiences with the twé? task-specific
innovations showed that the important characteristic of service payoﬂ‘s was that
they be “visible” from the practitioner’s viewpoint. The payoffs.did not have to be
reflected in the measures commonly used by evaluation researchers. Epr instance,
cost-savings may be a significant payoff identified by an external evaluator, but
such savings are not necessarily the relevant measures for practitioners. (Among
other things, cost-savings by a public agency may not be visible to the individual
practitioner.) What was more important was that, in the eyes of practitioners, the
innovation produced a concrete improvement in performing a specific task—
whether by improving performance or by reducing the time, physical effort, incon-
venience, or even distastefulness involved in performing the task. Thus, the adop-
tion and implementation of a task-specific innovation is actually the collective
result of individual decisions made by individual practitioners; each practitioner
may even be regarded as a separate adopter, whose actions can undermine or
facilitate an agency’s initial decision to adopt an innovation.

Retraining for Practitioners. The case study results did not strongly support
the hypothesis that for task-specific innovations, routinization would more likely
occur if the needs for practitioner training were minimal. The breath testing inno-
vation, for instance, involved considerable training, certification, retraining, and
recertification requirements; f‘urthermore individual practitioners also became se-
nior operators—i.e., persons certified to teach others to become breath testing
operators. A task-specific innovation could, in short, involve complex and extended
retraining. Practitioners enthusiastically undertook such retraining where the per-
ceived payoffs were sufficient and where ample time and opportunity werxset aside
for the retraining experience.

Task-Diverse Innovations

»
— The two remaining groups of innovations were clustered together because of
Ythe finding that competition for an innovation’s resources by different applications
did not appear to play an important role in the routinization process. it had been
hypothesized that, for task-diverse (service and administrative) inriovations, strong
competition between the service and administrative applications would reduce the
tendency toward routinization. This group of innovations was therefore to be distin-
gulshed from task-diverse (service-cnly) innovations. However, the case study evi-
dence indicated that competition could also occur among the service applications,
even where no administrative applications existed. Such competition did not differ
from that between service and administrative applications. Similarly, analysis of
ihe te'enhone interviews also indicated no differences on this point. For this reason,
the two groups of task-diverse innovstions did not appear to be as different as
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originally postulated, and they are treated as a single group in all subsequent
discussions.* _

For the task-diverse innovations, the general conditions that appear to influ-
ence the routinization process were hypothesized in Chapter II to include: support
from agency administrators, a large number of service applications, support from
a core group of practitioners, an active innovator to promote applications, and
ample opportunities for practitioner training. In general, these conditions overlap
with the ten hypotheses suggested as important for all types of innovations, and
these conditions are therefore covered in the next subsection. However, several
conclusions that appear to be specific to task-diverse innovations can be made at
this point. . ~

Role of the Coordinator. First, although all types of innovaticns may benefit
from a strong and capable coordinator, the role was more important for task-
diverse than for task-specific innovations. This is because the former by definition
involved a variety of potential applications and hence a variety of organizational
actors and procedures that needed to be coordinated. Thus, whereas the need to
coordinate a task-specific innovation such as the Jet-Axe could be accommodated
within the everyday duties of the chief of a fire department, and breath testing
innovations could be coordinated by an officer such as the commander of the traffic
division (who also had many other duties), task-diverse innovations such as CCTV
or CAI all required a senior official whose full-time duties were the coordination of
the particular innovation. The coordinator did not have tc be the same person as
the innovator, who had initially garnered the support needed to adopt and imple-
ment the innovation; the coordinator, however, was likely to fill a new role within
the organization. This meant that the successful passage related to new personnel
classifications was more important for ‘ask-diverse rather than task-specific inno-
vations.

Practitioner Support. Second, because the task-diverse innovations involved
a number of applications, and because a different group of practitioners was likely
to be connected with each application, the task-diverse innovation could ultimately
derive support from a variety of practitioner groups. Such support occurred if the
practitioners were pleased by their experiences with the innovation, and if new job
assignments and professional development opportunities were increased. (Note
that these payoffs were still not those generally used by external evaluators.) Thus,
the task-diverse innovations had a potentially different base of support, from that
of task-specific innovations. For instance, CAI systems derived support from math-
‘ematics teachers, science teachers, or other school staff, depending upon which
applications were attempted in any given school district. What was important was
the intensity of support from the relevant subgroup rather than, as in the case of
task-specific innovation, widespread support throughout the ageuncy.

Increase in Applications. Third, task-diverse innovations had a greater pos-
sibility for diversification and growth than task-specific innovations. This meant
that purchases of new generations of equipment had to be planned carefully to
anticipate increased needs. At the same time, premature purchases had to be

* This finding may still need further testing. It may be that the distinction becomes important when
more than one agency or jurisdiction is involved with the innovation. However, because such cross-
agency or cross-jurisdictional arrangements were deliberately excluded from the present study. the
distinction between the two groups of task-diverse innovations may not have been given a fair chance
to emerge. .

133



117

/
avoided, and new generations of equipment could not be added so fast that agency
personnel had little chance to get accustomed to the new equipment. In general, the
addition of new applications had to be continually balanced against the acquisition
of new equipment, and this activity required a continued atter:ition and skill that
was not needed for task-specific innovations. ’

Summary

The results showed that no simple relationships existed between the six types
of innovation and the degree of routinization. The type of innovation did make a
difference, however, in‘explaining how routinization took place, and here the key
distinction was between task-specific and task-diverse innovations. The task-spe-
cific innovations were much more heavily dependent upon a high frequency of use,
visible payoffs tosindividual practitioners (which were not necessarily the same
types of payoffgﬁdentiﬁed by managers or evaluation research teams), and some-_
what independent adoption decisions by individual practitioners. The task-diverse
innovations, in contrast, relied more heavily on the role of a full-time coordinator,
needed to draw intensive practitioner support bui from smaller groups of practi-
tioners, and needed to be carefully managed in relation to the acquisition of new
equipment. The research implications of these two different experiences with task-
specific and task-diverse inrovations will be described in Chapter VIII.

C. FACTORS ASSOCIATED WITH ROUTINIZATION

The earlier description of the passages and cycles framework included ten
factors that were hypothesized to facilitate routinization (see Chapter III). Briefly,
the ten factors were that an innovation covered or had:

Core application in an agency’s activities.

Minimal competition for resources among different applications.
Service payoffs.

Prior need, either from crisis conditions or chronic service deficiencies.
Client support (support from residents who directly benefited from the
innovation’s output).

Community support (support from residents in the community as & whole).
Top administrative support within the agency.

Practitioner support within the agency.

Active innovator support.

10. No adversary group that specifically opposed the innovation.

SR

w®e

All ten of these factors were examined as part of each of the 19 case studies. In
addition, questions concerning most of the ten were included in the telephone
interviews. Throughout, the analysis consisted of simple associations between each
factor and the degree of routinization. Because of the crude measures used (most
were nominal or ordinal scales), no attempt was made to conduct any multivariate
analysis (which generally requires ordinal and integral scales).® The findings should

3 For an example of the n’(ultiynriate regression or correlational fechniques thatlcan be applied to

organizational studies when the appropriate measures have been developed. see Yin, Heald. and Vogel
(1977). - *
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therefore be considered as forming the basis for further testing when better mea-
sures have bgen developed.

Case Study Results

Review of Individual Hypotheses. The results may first be discussed for the
case studies.-To facilitate the discussion, Table ‘15 summarizes the presence or
absence of each factor for the 19 case studies. For two of the factors (minimal
competition and actifie innovator), there was not much variation among the case
studies, with most having both conditions present (16 out of 19 case studies for the
former, and 17 out of 19 for the latter). Thus, nothing conclusive can be drawn about
these two factors in distinguishing among the three degrees of routinization, but
it may be that both factors must be present in all cases to facilitate any type of
routinization.

Three other factors had sufficient variation but no apparent relatlonshlp to the
degree of routinization. These included the presence of service payoffs and client
support, and the absence of an adversary group. Of these factors, it should be
pointed out that in only one case study (Cincinnati, breath testing) was there a
formal evaluation effort to define the service payoff. In all the other cases that had
a payoff, the presence of the factor was based on informal reports to the case study:
team of the perceived savings or gains that had been made.

. Of the remaining factors, two had a weak relationship to the degree of routini-
zation (prior need and community support). The prior need factor could have been
based on either a crisis or emergency situation (e.g., Birmingham’s fatalities that
led to increased demand for an MICU system) or a chronic and gradually eroding
situation (e.g., the rising crime rate in Indlanapohs that increased the need for a
computer-based reporting system, or the slowly rising rate of traffic accidents in
Akron that led to mcre]glsed concern with drunken driving). However defined, the
prior need factor was only important because it was notably absent among the
marginally routinized cases; Jt-was not a frequently present factor in the highly
routinized cases. The community support factor appeared only weakly related to
routinization because of the small number of case studies for which this factor was
relevant. Residents in general, it s; 1ld be recalled, were not found to be aware of
such innovations as police computers, CAl, or even breath testing. Given a low level
of awareness of an innovation, little support from a community can be expected. °

Finally, three factors appeared to have a substantial relationship to the degree
of routi:iization. These were the use of the innovation for a core application, the
presence of top administrative support, and the presence of practitioner support.
For the core application factor, the case studies are almost arrayed precisely, with
the exception of the Boston (police computer) and Memphis (breath testing) cases.
In Boston, the computer system was not regarded as having involved core appli-
cations because most of the computer applications did not affect the everyday
operation of the agency; in Memphis, a core application had evolved, but the
_situation was only marginally routinized, perhaps because the breath testing oper-
ation was not formaily a part of either the police department or the sheriff's
department but was shared by the two. .

For the administrative support factor, the case study results were also in the
predicted direction, but with three exceptions: Nashville (police computer), Dallas
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Table 15

) Presence of Ten Factors Hypothesized to Facilate Routinization’
(Case Studies
' Ten Factors Hypothesized to Facilitate Routinlzation
Strbng Support for Innovation by: | Yo
Degree ofjf b Type of Core Minimal' c : ' Adninis- | Practi- | Active | Adversary
RoutinizationSite |Tancvation {Application|Conpetition| Payoffs” |Prior Need | Clients Comunity | trators ‘| tlorers | Innovator | Crowp
I

Hgh

Tndiangpolds (10)] PC + + 4 4 + + $ 4 4
Birminghan (9) MICU + + + t t ¥ 4

Dallas (9) CAL ¥ ¥ + $ 4 4
San Diego (9) CAT - 4 4 ' 4 4
Nashville (8) . | I + + + 4 4 4

Hiand {7) ¥ + $ 4 t + $ 4
Bogton (7) K + ¥ 4

Cincionatd (1) | BT + + 4 + 4 4 4
Hoderate

Akeon (6) ) + + $ 4 " 4
Dallas (6) MICU + + + + 4

Rochester () J-A + 4 4 4
Ongha (5) JeA 4 ¥ 4 4 +
Tanpa (5) . (Al + +
Hemphis (4) B + + + 4 4 4 N
Portla‘gd (4) (W + + +
Harginal -

Oakland (2! (Al 4 ' |
Omaka () 0Ctv N + L4+ 4
Rochester (1) | OOV |- b ' |

Denver (0) MICU t $ + J +

"Mhe presénce of these factors is Indicated by a plus (+) symbol in the table.
bThe toutinization score for each site is shown in parentheses.

“parceived” payoffs, not the result of any evaluation (see text).
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(MICU), and Rochester (CCTV). In both Nashville and Dallas, agency officials were
not enthusiastic about the innovation at first. However, there was considerable
support for the innovation by officials in the executive or legislative branches
outside the agency, and officials within the agency eventually accommodated it. In
the Rochester case, the CCTV system received extremely strong support, although
the system only became marginally routinized.

For the practitioner support factor, there were also three case studies that were
exceptions to the predicted relationship: Miami and Boston (police computer), and
Memphis (breath testing). In Miami and Boston, neither site developed extensive
on-line use of the computer system at the time of the case study, hence few practi-
tioners had opportunities to use the system. However, in both cases there were L A
reasons to believe that this situation would change, because both sites were install-
ing newer computer systems. The Mempbhis exception reflected the same condition
previously described—the innovation appeared to have had many factors facilitat-
ing routinization but such an outcome was perhaps delayed by the hybrid organiza-
tional status of the breath testing unit.

Summary Interpretation. The relationships of these individual factors to the
routinization outcomes supported the conclusion that, for routinization to occur,
every innovation needed some person(s) in the agency to serve as an active innova-
tor. The importance of the innovator was reflected by the fact that the majority of
the case studies (17 out of 19) had a person(s) who brought information about the
innovation into an agency, developed internal support, and helped to promote the -

conditions necessary for the agency’s initial use of the innovation. The innovator

was not necessarily the adopter (who made the decision—if it was a singular -
decision—to try the innovation within the agency) or the coordinator (who ulti-
mately guided the actual use of the innovation). ¢r a single individual (several
people often shared the role). The innovator or innovative team was nevertheless
the initial point of entry into an agernicy for initiating a new practize.

Given an active innovator, an innovation was more likeiv to become routinized
if it involved a core application and had the support of otirer persons within the
agencyv—i.e., the top administrators and some practitioner grcup. Some 2xternaj
conditions, such as the prior need for the innovation or conumnity support for it,
only weakly affected routinization; other externzi conditions, such as client sup-
port, did not appear to affect routinization. The general pattern of rasults therefore
supported the overall interpretation that, as long as an innovation ccversd & core
application, the main factors facilitating-or retarding routinization were internal
and not external to the agency. Innovations appeared not to become routinized
without acceptance by practitioners and support from top administrators.®

The potential importance qf the core application attribute should not be over-
looked. An innovation coverec‘cx core application if it displaced some existing
function (e.g., substitution of computer for manual operations) or if it was a new
function that publicly redefined the basic mission of an agency (e.g., expansion to
firefighting services supplemented by emergency rescue). If a policymaker is inter-
ested in encouraging innovation, the first task should thus be to focus on those
innovations that involve core applications. Many innovations. such as CCTV, may

* It should be noted that the study has only been concerned with routinization. Thus, no inferences
should be made regarding the factors facilitating adoption. There may have been any number of such

. factors, but these were not examined as part of the present study.
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only potentiallyinvolve core applications and must therefore be explicitly designed
at any given site to cover such applications. This might be done by integrating the
use of CCTV with the mandated curriculum—e.g., the regular English classes that
_ cover reading,’ spellmg, or grammar. If explicit attempts are not made, the innova-
tion may only involve. e]ectxve courses—or worse yet no formal courses at all—and
is less likely to become routlmzed

. Telephone Interview Results

The telephone interviews also included questions covering six? of taese ten
factors. This allowe a further checking of the preceding findings but through the
use of the 90 telephone sites rather than the 19 case studies.

The analysis involved the coding of the six factors as present or absent for the
innovation at each site, based on the relevant questions in the telephone interview.
The results were then arrayed in a 2 X 3 matrix for each factor (presence or absence
of the factor versus the thice degrees of routinization as previously defined in Table
13). The arrays or contingency tables were subjected to associational analysis, with
gamma scores (which can range from —1.00 to 1.00) used to measure the strength
of the re]atlonshlp between the f'actor and routinization.® These gamma scores are
shown in Table 16.

The pattern of scores indicated general agreement with the case study findings.
Basically, those findings had shown that three factors—the use of the innovation
as a core application, top administrative support, and practitioner support—were
most closely associated with increased routinization. The telephone interview re-
sults in Table 16 weie similar to the case study findings because two of these same
factors had the strongest relationship to routinization (even though one of the
statistical differences was only significant at the p < 0.10 level), while the third
factor was one of those that had no applicable data. In short, the data from the 90
sites also showed that the core application and practitioner support factors were
related—albeit weakly—to increased routinization, and that none of the other fac-
tors appeared to have made much of a difference.’

D. ROUTINIZATION AND EXTERNAL SUPPORT

. The main conclusion from the case studies and the telephone interviews has
been that routinization was largely affected by internal rather than external fac-
tors. This general theme was reinforced hy an examination of two other external
factors that pol’ :ymakers have typically hoped would facilitate the use of innova-
tions: external v.nancial and technical assistance.

Amongthe case studies, external financial assistance was defined in three ways.

" The other four factors could not be covered due to the problems of defining the factors adequately
in a-telephone interview. -

* A gamma score can vary from 1.00 (perfect posi uve assomauon) to — 1.00 (perfect negative associa-
tion), and thus has the same interpretation as a correlation coefficient (r). The gamma statistic. however,
is used whenever data involve ordinal and nominal scales. as in the present study.

® As previously noted, no multivariate analysis was attempted because of the weakness of the
measures. However. simple associational analysis (independent variable x independent variable) was
conducted and showed that this basic result—the importance of the core application and practitioner
support factors—appeared not to be an artifact of strong collinearity between the two factors (in which
case one might argue that only one factor was really important).
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\ Table 16 K/

Relationship Between Ten Factors and Degree of Routlmzatlon
(Telephone Interviews)

\\Qésociation between Factor
and Routinization Rating
Gamma Degrees of
Factor Scoref Freedom (X?)a
Core Application .59 \\ 2 5.30b
Minimal Competition -.37 ‘ 2 4.21
Service Payoffs -.15 4 2.85
Prior Need n.a. - -
Client Support n.a. - -
Community Support ) .11 - 10 8.97
Administrative Support n.a. e -
Practitioner Support .58 f\ 7.16°
Active Innovator n.a. _— -
No Adversary Group .20 2 - 1.66

%The gamma score indicates the strength and direction of the
relationship between two variables, with the possible scores ranging
from 1.00 (perfect positive assoclation) to -1.00 (perfect negative
association). The x2 1s used to glve the reader some idea of the
level of statistical significance of the gamma score, even though
the collection of telephone interviews was not a random sample. The
x levels should therefore only be used as a guideline for inter-
preting the data.

by < 0.10

°p < 0.05
n.a. = no avallable data (see text for explanation)

The first covered the use of federal or state (but not local) funds, where such funds
were the main support in initiating the innovation; the second, funds for discrete
projects preceding adoption; and the third, funds for discrete projects after adop-
tion. The distribution of the case studies according to these three definitions was
shown in Chapter IV (see Table 7), and these same data are repeated in Table 17
but with the case studies now arrayed according to their degree of routinization.
The data show that there was little relationship between the use of external funds
(for whichever of the three definitions) and the degree of routinization. A similar
analysis was conducted for technical assistance, with no relationship found be-
tween the presence of such assistance and routinization. This is not to say that
either funding or technical assistance was unimportant in individual cases—just
that it made no. difference in the pattern of scores for the entire group of cases.

Among the telephone interviews, there were also questions covering external
financial support ‘and éxternal technical assistance. The gamma scores indicating
the association between these factors and the routinization outcomes are shown in
Table 18. The results show that there was no statistically significant relationship
between either of these external factors and routinization. (The use of external
funds was defined in terms of the presence of funds at any time in the innovation’s
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Table 17

Use of External (State or Federal) Funds
External Funds|Externmal Funds|External Funds
Used as Main for Specific for Specific
Degree of Type of 'Source of Projects be~ [Projects after
Routinization/Site |Innovation|Initial Funds |{fore Adoption Adoption
High .
Indianapolis (10) PC
Birmingham (9) MICU + .
Dallas (9) CAl + +
San Diego (9) CAI + +
. Nashville (8) PC +
Miami (7) PC +
Boston (7) PC +
Cincinnati (7) BT + + +
Moderate .
Akton (6) BT +
Dallas (6) MICU + : +
Rochester (6) J-A ’
Omaha (5) o J-A
Tampa (5) CAI
Memphis (4) BT + +
Portland (4) CCTV +
Marginal
Oakland CAI +
Omaha CCTV + - + +
Rochester (2) CCTV + +
Denver (0) MICU +

%The presence of these funds i1s indicated by a plus (+) symbol in the
table.

bThe routinization score for each sire is shown in parentheses.

[

life history; technical assistance was defined in two ways—initial and continuing
technical assistance.)

The findings from both the case studies and the telephone interviews indicated
that external assistance—whether in the form of financial or technical assisiance—
was unrelated to the degree of routinization. This finding was congruent with the
conclusions regarding the importance of internal factors from the previous discus-
sion covering the teén hypotheses.

One possible explanation for why the external factors may not be a significant
correlate of routinizatior comes from the case studies. In the case studies, it was
observed that some external assistance resulted from requests, proposals, or other
initiatives taken by local officials; on some occasions, as in the Birmingham (MICU)
case, the officials even actively and continually sought such support, although an
initial grant request had been turned down. Other external assistance (financial and
technical), however, resulted from initiatives made by a person outside the agency.
Such an outsider could have been a federal official, a state or county official, or a
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- Table 18

Relationship Between External Factors and Degree of Routinization
' (Telephone Interviews)

Association between Factor
and Routinization Rating

Garma Degrees of a
Factor Score Freedom (x%)

Presence of External
Funds at Any T}me in -.05 2 1.67
the Innovation's
Life History
Presence of External
Teciinical Assistance .22 2 1.20

to Initate the
Innovation Only

Presence of External
"Technical Assistance -.05 ' 2 0.07
on a Continuing Basis

95ee Table 16 for definition. None of the x7 scores 1s statis-
tically-.significant.

member of a private vendor (e.g., computer firm). Whether external assistance
followed from local or external initiatives might have had strongly contrasting
effects on routinization. Yet, it was very difficult to establish the actual facts regard-
ing who had initiated what. The data collection measures merely noted the pres-
" ence or absence of external assistance it did not distinguish among the initiating
agents, which may therefore account for the failure to find any relationship.

E. ROUTINIZATION: WHAT IT ALL MEANS

The Meaning and Incidence of Routinization

Organizational change ultimately involves the process by which new practices
become standard business in a local agency. Whether the process s called routiniza-
tion, institutionalization, incorporation, or some other term, it is central to all
organizations, not just local agencies. Moreover, any attempt to deal seriously with
organizational change must be concerned with this long-term perspective. In the
past, too much attention has been paid to the initial phases (adoption and im-
plementation) in the change process, often to the cetriment of an organization,
which may have suffered many short-term disruptions but gained no long-term

" benefits. It has also been argued that the routinization of new practices has become

a particular concern of local agencies because of the changing urban conditions in
this country. Many traditional agency practices in education, public safety, and
other neighborhood services have been made obsolete, and both local and federal
officials have pressed for change. But in dealing with local agencies and their
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po]1t1ca1 and social environment, it 1s ‘doubly important to be concerned with long-
and not just short-term effects. -

The main contribution of this study has been to describe, in operational terms,
the routinization process. Because this has not been done before, the study has
necessarily relied more on observations from a set of 19 case studies, but cor-
roborating evidence has also been presented from a set of 90 telephone interviews
with local officials. The case study observations allowed for a more flexible probing
of local conditions, even though each case study followed the same basic outline,
which was necessary for later aggregation. The operational terms in which routini-
zation has been described are based on ten passages and cycles—the key events in
the life history of a specific, innovative practice.

The point at which a practice becomes “routinized” cannot be defined in any
absolute sense. In fact, any organizational practice, no matter how longstanding,
1s always susceptible to replacement by some innovative procedure. This is both the
dynamic and frustrating nature of organizational life. Rather than search for an
absolute definition, this study’s approach has been to distinguish among three
relative degrees of routinization—innovations that have become highly, moderate-
ly, and cnly marginally routinized. The innovations that were defined as highly
routinized were those that developed local budgetary support, formed appropriate
personnel classifications and organizational identities to sustain the innovation,
established supply and maintenance procedures, and coped with the inevitable
process of equipment replacement and upgrading as innovative practices expand-
ed. Such innovations also accomplished other passages and cycles not generally
achieved by the moderately or marginally routinized innovations. For instance,
regular training programs to teach practitioners to use the innovation were estab-
lished; personnel who supported the innovation were promoted into the higher
ranks of the organization; rules of organizational governance were frequently
changed to accord the innovation an integral role in the agency’s mission; and there
was even turnover among the key personnel operating the innovation, indicating
that the new practice had not been dependent on a specific set of individuals. These
were the conditions—i.e., passages and cycles—that characterized routinization.

In addition to the creation of the passages and cycles framework, another key
to the study has been the identification of a specific set of innovations, and the
tracing of the life histories of these innovations in individual agencies. The life
histories have been divided into three periods of time: the Improvisation Stage
(during which the innovation becomes operational and new practices are actually
established in the local agency), the Expansion Stage (during which the first set of
key passages and cycles occur), and the Disappearance Stage (during which the
innovative practice remains but becomes so much a part of normal practice that
it is no'longer regarded as an innovation). The life histories in our sample of case
studies often extended over a period of 10 to 15 years to cover all three stages. For
this reason, a deliberate choide made in the study design was to identify and select

‘a“sample of “old” innovations, and then to trace life histories in a post hoc or

historical manner. Aithough organizational memories may be difficult to tap, this
procedure avoided the even greater uncertainties that follow from tracing "new
innovations forward in time.

On balance, it was found that a large percentage of the innovations had attained
the status of being “highly reutinized ” Eight out of 19 case studies (42.1 percent)
and 31 out of 90 teieghone sites {:34.4 percent) fell into this category; conversely, 21.1
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percent of the case studies and only 20.0 percent of the telephone sites fell into the
opposite category of “marginal” routinization. These results are notable in two
respects. First, they indicate that many innovations in these two samples—one a
stratified sample (the case studies) deliberately chosen to create variation in routin-
ization outcomes, and the other a random sample (the telephore interviews)—have
lasted arfd become a virtual part of standard practice. Such encouraging results
mean that local agencies can innovate and'may not be the baations of “resistance °
to change” that they have beer typically construed to be.

Second, the percentage of highly routinized innovations is much higher than
that found in a recent study of federal innovations in education (Berman and
McLaughlin, {977 and 1978). That study found that none of the innovations had
lasted. longer than the period of initial federal funding, thereby leaving a much
more pessimistic view of innovation. The apparent discrepancy in findings may
have two rather simple explanations. First, the present study has focused on tech-
nological innovations, whose hardware components were easier to trace than the
organizational innovations that marked the Berman and Mcl.aughlin study. The
choice of technological innovations, as described in Chapter II, was deliberately
made to facilitate the life history approach.'® Second, this study has also sdmpled
from innovations that had not necessarily been initially supported by federal funcs. -
In fact, about half of the innovations in the case studies were locally initiated and
supported. ‘From the local perspective, then, many innovations can be and have
been adopted, implemented, and routinized. These simply may not be the innova-
tions included on the agendas of federal agencies.

The Conditions that Lead to Routinization

The major conditions that lead an innovation to become routinize  all appear
to be internal to the specific local agency. This is not necessarily an unexpected
outcome, but it does suggest that external initiatives (as in a federally initiated
agenda) are either limited or will have to be designed with a greater degree of
sophistication. & )

The specific internal conditions involve the role of an innovator (or innovator-
team), who must develop agency support for the innovation and establish the
appropriate skills and resources for initially operating it. Among the other impor- .
tant initial conditions, some group of agency practitioners must be trained to use
the innovation and to begin using it as frequently as possible, preferably in relation
to regular agency.practices rather than s a special project.

Routinization is now likely to proceed further if the innovation becomes part
of a core agency practice. One way of defining a core practice is if the innovation
cisplaces an old practice. Under this definition, the new practice can be routinized
more effectively if the capability for carrying out the old practice is systematically
removed after the new practice has been installed. This dual tactic is often forgotten
by those supporting an innovation, who rightly focus on installing rew practices but
who negligently fail to attend to the policies needed to terminate the old practices.
Another way a core practice is established is when the innovation expands the
agency’'s original array of services. Under this definition, the new practice can be

' Unfortunatelv, the Berman and McLaughlin study included few technological innovations, so
there was almost no overlap in the samples of that study and this one.
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routinized more effectively if the expanded array is formally recognized in a 1e-
vised version of the agency’s inandate. Thus, those supporting the innovation must
work for changes in an agency’s rules of governance, as reflected in a city ordi-
nance, a bond issue’s definitien of the standard practices that may be financed, or
even a-perceptual shift reflected in a new agency name or defense in municipal
budgetary reviews. '

Throughout its early life history, an innovation must continually gain increased
support from agency practitioners. This support will result in part if the innovation
coversa core practice. However, the innovation must «iso’operate effectively. Here
it may be important to distinguish between task-specific and task-diverse innova-
tions. For the former, an effective operation must usually be proven in terms of the
individual practitioner’s own use of the innovation. Furthermore, some of the
criteria by which the practitioner judges an innovation—e.g., convenience, reduced
physical effort, additional sense of safety on the job, or elimination of distasteful
tasks—are different from those typically held by external evaluators. Thus, for
task-specific innovations, external evaluators will not always predict correctly
~ whether there are service payoffs. For task-diverse innovations, the role of the
coordinator becomes critical; one of the major objectives of the coordinator is to
identify specific applications and practitioner groups to which the innovation can
be directed. Practitioner support may thus come from ary number of subgroups in
an agency but is still not likely to be based on the programmatic criteria—e.g.,
response time, lives saved, changes in student achievement—typically used by
external evaluators. {The findings showed that these types of service payoffs and
any external evaluations played a negligible role in routinization.) One possibility
is that the task-diverse innovations draw practitioner support to the extent that the
innovation provides an expanded employment base—i.e., more jobs or job assign-
ments. Naturally, the new work must be compatible with the practitioner’s profes-
sional status and aspirations. The main point is that there may be bureaucratic
rather than service efficiency incentives at work, and little is known about the
bureaucratic incentive system. ‘

Finally, an important internal ‘condition is the specific support of top agency
administrators. These administrators are usually an essential part of the key deci-
sions about &n innovation—e.g., to adopt and undertake it,to make staff available
on some ad hottrangement (e.g., overtime or special hours), or to make budgetary
funds available; 'éch year. Without administrative support, most innovations will
rail t« become roytinized (the main exceptions are the task-specific innovations that
may initially Be”adopted by individual practitioners at no cost to an agency). The
administrators appear also to respond to bureaucratic incentives. If an innovation
permits an expanded agency budget, for instance, the administrator may have a
strong incentive for routinizing the innovation. However. again little is known
about the bureaucratic incentive system of top administrators, especially given the
confluence of actors—e.g., union representatives, staff from the municipal execu-
tive’s office, and local legislators who are involved in determining agency policies.

In contrast to these internal conditions, external financial and technical assis-
tance were consistently found to be unrelated to the degree of routinization. This
does Dot mean, however, that local agencies can or will innovate as easily without
such external assistance. More likely, the lack of relationship was due to the inabili-
ty to distinguish between two very different conditions—where local officials active-

)
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ly pursue external assistance and where such assistance is the result of initiatives
by a federal granting agency or other external agen:. External assistance may in
fact be important to routinization if such assistanc 2 matches local needs and agen-
das. Further research is needed, howevir, to ideatify the initiating 6f'§cia] and the
extent of match between external and local agendas. !

Overall, these findings and observations mav lead to an improved basis for
dealing with routinization in the future. in particuldr, there mz} be some ways in
which federal policymakers ca:: avcid the extreme positi- ns of appearing to imnose
federal agendas on local agencies, cr merely dis‘ributing f‘uhﬁfgn'a formula and
cevenue-sharing basis. The first extreme can lead to undesired clashes and a failuie
t6 deal with local needs in the long run. Béwever, the second extreme cu: lead to
a failure to innovate at "' even where innevation appears needed. Further re-
search on the design of more effective strategies is the subject of the final chapter.
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Chapter VIII
DIRECTIONS FOR FUTURE POLICY RESEARCH

The discovery of how new practices become routinized by local service agencies
can potentially lead to more effective puklic policies—whether to facilitate or inhib-
it routinization. To the extent thdt the present study has broken new ground,
however, the main findings still require corroboration by further research. New
studies should especially focus on the passages and cycles framework with regard
to other innovations and life histories; this and other specific suggestions for future
research are the topic of this chapter.

The main purpose of further research would ultimately be to provide advice to
improve public policy. Thus, the general direction of future research should be to
sharpen the key conclusions and to apply them to specific policymaking needs. The
followihg discussion covers the dual nature of the policy audience, further research
on routinization strategies, and further research to facilitate the role of federal
mission agencies.

A. DUAL NATURE OF THE POLICY AUDIENCE

Public policy regarding local services has traditionally been a strictly local
matter—i.e., determined by the political and administrative priorities within each
local jurisdiction. Any policy lessons on routinization would thus ordinarily be
directed to municipal executives and legislators, local agency heads, and staff per-
sons who serve as coordinators for specific innovations. Because local services are
still controlled by suci: decisionmakers, this is the main audience for whom new
policy research must continue to be designed.

A second policy audience, however, has become more important with the in-
creased participation of federal (and to a lesser extent, state) agencies in local
service delivery. In some fields, such as highway construction, this type of participa-
tion has existed for some time. In other fields, such as education, law enforéement,
and fire-suppression, federal participation has been reiatively new and has followed
the enactment of major legislative initiatives—e.g., federal aid to education (1965),
federal law cnforcement assistance (1968), and recently enacted legislation on fire
sa:cty administration (the National Fire Prevention and Control Administration in
the Department of C¢ imerce). As a result, there are now any number of federal
decisionmakers who are also concerned with improving the delivery of local ser-
vices. Moreover, local service practices can now be substantially affected—though
not always in predictable ways—by the actions of these federal officials. Fuiure
policy research should therefore also attempt :: serve this second group of decision-
makers, who may include federal mission agency heads and their staffs.

These two policy audiences operate from two diﬁ'ef\e.nt perspectives.! For this
reason, two somewhat different research agendas need to be developed. In general,
further elaboration of specific routinization strategies is likely to be directly rele-

: ’
' A brief description of these differences is found in McLaughlin and Berman (1975).
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vant to a local service agency and local decisionmaking needs to be only indirectly
relevant to federal decisionmakers. The latter group will need to modify its own
bureaucratic routinization processes through the use of federal policies in order to
implement changes at the local level. Thus, the needs of this second policy audience
also require further research on the efficacy of various fede®T policies. Such re-
search is deait with separately after the discussion on routinization itself.

B. FURTHER RESEARCH ON ROUTINIZATION STRATEGIES

The findings in Chapter VII have already been summarized in terms of the
meaning of routinization and the conditions that lead to its occurrence. These
findings may now be integrated into a broader depiction of the innovative process,
to identify directions for tuture policy research. From the point of view of a local
service agency, the key policy questions for adopting and routinizing an innovation
might be framed in the following order:

1. When should innovative practices be considered? In other words, wtat

service problems are most likely to be successfully deal. with by the
_ initiation of new practices?.

2. How should an innovation, once adopted, be used in order to increase the
likelihood .of routinization? . ‘

3. What organizational procedares must be explicitly changed in order to
accommodate an innovation in increasing the likelihood of routinization?

4. What is the range of situations or innovations to which any of these
guidelines can be generalized?

The research needs are presehted according to this sequence of questions.

Research on the Adoptxon of Innovations

-

Local agencies are continually confronted with a wide range of prob]ems some
dealing with basic service deficiencies (e.g., declining educational achievement
scores) and others dealing with administrative management (e.g., a work overload
in a clerical operation). At the same time, intermediary organizations (e.g., profes-
sional associations or extension and change agents), federal agencies, and industrial
groups have identified a wide array of innovations, or presumed “solutions” to local
problems. The local agency decisionmaker thus hasa complex priority-setting prob-
" lem: How should he or she determine what types of innovations are appropriate

for what types of problems? :

These initial questions regarding the criteria for adoptmg an innovation were
largely ignored by the present study. This was a deliberate omission in the research
design, because so much previous research had already focused on the adoption
process. Such existing research has generally concluded that the adoption of an
innovation is most appropriate when (see Rothman, 1974, pp. 417-483):

o The adopting agency has a professional staff structure, is less formally
organized, and is decentralized.

o The innovation being adopted has a perceived relative ad"antage over
and is less complex than other innovations or the status quo{is compatible
with the adopting agency, and is easy to communicate.
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» The use of the innovation is supported by opinion leaders and peers (prac-
- titioners) outside the adopting agency.

Further research on adoption is nevertheless needed. In particular, studies of
adoption behavior have usually focused on the diffusion of specific innovations;
what is needed instead is further study of local agencies and the situations or
problems that give rise to the need to innovate. In short, whereas the typical
adoption study has focused on solutions (i.e., innovations), more work is needed
from the perspective of problems (i.e., needs). '

Once a problem framework has been developed, one facet of the present study
that might be explored in further studies of adoption is the distinction between’
* task-specific and task-diverse innovations. When local needs have led to a task-
specific innovation being considered for adoption (i.e., an innovation limited to a
single service application), the more important criteria may have to do with practi-
tioner receptivity and support. Research should focus on the importance of the
following factqrs which have been suggested by the findings in the previous chap-
ter: - ‘

o The degree to which the innovation matches the priorities perceived by
practitioners.

 The informal reaction of small groups of practitioners in the agency who
have been given an opportunity to test the innovation.

» Evidence that the innovation was previously well received by practi-
tioners in other jurisdictions.

A task-specific innovation is likely to go unused (even if agency management has
“adopted” the innovation) if these {actors tend to be negative.

In contrast, whep a task-diverse innovation is considered for adoption (i.e., an
innovation that is potentlally relevant to a variety of service applications), the more
important criteria may_have to do with the staff capabilities for coordinating the
innovation. Thus, research should focus.on the following factors:

« The presence of a staff person who can serve as coordinator, which in-
cludes the ablhty to manage as well as to assist in repairing the innova-
tion: -

o . The degree to Wthh the innovation is of sufficient orgamzatlonal mgmﬁ-
cance that a coordinator who does well can be rewarded with one or more
promotions while still working with the innovation.

« The presence of someone who can-vork with the coordinator (if not the
coordinator himself) to identify the best array of initial service appli-
cations for the innovation, and who is sensitive to the development of
intense (but not necessarily widespread) practmoner support for the inno-
vation.

The supposition from the present study is that a task-diverse innovation is likely
to fail if there is no capable coordinator or coordinating team, and if as a conse-
v;uence there is heavy turnover in this role during the first few years in the innova-
tion’s life. Conversely, highly significant innovations can attract talented coordina-
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tors, who may be able to grow with the innovation and to make substantial career
advances based on success with the innovation.?

Research on Strategies for Routinization: 1. Ways of Using
the Innovation

No research can address the issue of whether, and under what circumstances,
local agencies should seek to routinize a new practice. Thus, the gresent study has
provided no information about the “appropriateness” of such a course of action;
moreover, there are certainly many situations when the initial experiences with an
innovation might be sufficiently negative that routinization should not be allowed
to occur. At the same time, it is very difficult to specify for any given situation those
innovations that should or should not be routinized. The divrsity of local condi-
tions and innovations precludes any general statements, and research can therefore
offer few normative guldelmes ‘Instead, the assumption throughout the text has
been that agency decisionmakers have already deemed routinization desirable—
i.e., that they have already decided t6 make an innovation part of standard agency
practice. Given this decision, several findings from the present study appear wor*h
corroborating in further research.

First, the findings have suggested that, at the outset, it is essential for the
innovation to become fully operational for at least a few complete tasks, so that
agency personnel can learn what the innovation can do. Only when an innovation

‘i operational can it develop an identity that others, even if peripherally involved,

can describe and to which existing agency practices can be related. Chapter IV
pointed out that one way of better assuring that the innovation became operational
was to limit its initial scope; so that only a subset of activities was performed or
only a small portion of the agency was ifltiglly involved. This strategy has been
referred to. elsewhere as "under—innovéting.”“ .The limited scope, however, did
include some completed tasks, so that the use of the innovation was associated with
concrete outputs, even if they were not the ultimate payoffs by which the innova-
tion was formally evaluated.

Second, the findings have suggested that the initial use of the innovation
should involve as"much direct contact with practmoners as posszble Here, it is
again useful to distinguish between task- specific and task-diverse innovations. For
the task-specific innovations, direct contact appeared to be facilitated if the innova-
tion was related to a highly repetitive agency function. If the opportunity for using
the innovation only occurred infrequently, practitioners had little practice in using
the innovation, and few people had direct contact with it or were able to learn its
functions. For task-diverse innovations, direct contact appeared to be facilitated if
the coordinator identified several service applications that involved an enthusiastic
subgroup of agency practitioners. Often, these applications had emerged because

2 The extreme claim would be that some practitioners’ major career advancement has often been
based on a successful experience with a single, significant innovation. Often, such a individual can rise
to the very top of an agency (as in the recent trend for data procassmg officers to advance to the heads
of law enforcement agencies).

* See Lambright and F’lynn (1977). However an important difference is that the present study only
regarded "under-innovation™ as an interim strategy; ultimately. the innovation must achieve full utiliza-

. tion tpassage or cycle number 10). otherwise it will always be regarded as a special situation (e.g.. a
demonstration project) and not as a standard practice.
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some subgroup had supported the innovation’s adoption in the first place. Under
such circumstances, this subgroup was likely to be highly motivated to help make
the innovation become operational.

Third, as the innovation becomes operational, close attention should be given
to the possible ways for expanding its use. Even a task-specific innovation presented
some flexibility in this regard, for an agency did have some discretion in performing
certain activities more often than in the past (e.g., more stringent enforcement of
laws pertaining to persons who drive while intoxicated or issuance of parking
violations). Where such flexibility existed, those supporting the innovation could
press for the highest frequency of service use. A task-diverse innovation, of course,
presented a wide variety of opportunities for increasing the number or frequency
of service applications. Coordinators of the innovation sought to identify these new
applications and to extend the innovation’s functions to cover them. Each new
application did require additional effort and resources, but these requirements
were more than offset by the additional practitioner support that occurred.

A critical consideration throughout these initial and expanded activities was
whether the innovation could be used as part of the agency’s core practices. The
“core,” as noted in Chapter VII, covered situations in which an innovation dis-
" placed a traditional function or created a new function that was then associated
with a redefinition of the agency’s basic mission. An innovation could also cover a
core practice by serving a well-established need that had previously gone un-
fulfilled. Certain innovations lend themselves to becoming a part of core practice,
simply by virtue of their inherent functions. However, other innovations, mainly
of the task-diverse type, presented certain choices among applications. In such
cases, the courdinator or other supporters of thie innovations could direct the use
of the innovation to core applicaticus. Actions were also taken to eliminate the
superceded practice, where relevant, as effectively as possible.

Finally, throughout the initial and expanded use of the innovation, explicit
attempts should be made to identify payoffs in terms that practitioners can directly
experience. In the case studies, these included convenience, reduced time and effort,
job safety, service changes that may make a job more stimulating, and other
outcomes that were not necessarily the types of payoffs significant to formal evalua-
tions. The more that practitioners could experience these payoffs, the more they
supported the innovation. Sometimes the payoffs to the practitioner were siinilar
to and correlated positively with formal evaluative outcomes—e.g., a speedier and
more effective response to health emergencies (an outcome which practitioners can
directly experience and will find rewarding) was related to an increase in lives
saved {an outcome with which formal evaluations are likely to be concerned). There

were occasions, however, when the practitioner payoffs were unrelated to evala- ..~

ation outcomes. For example, an educational innovation might make a teacher'’s
work easier or more convenient (or more fun) but produce no service benefits such
as students’ educational achievement or other educational outcomes. Under such
circumstances, the findings suggested that the routinization process could still
continue. )

Research on Strategies for Routinization: II. Organizational Changes

The use of an innovation in the various ways described above should lead to
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its growing support among practitioners and agency leaders alike. The argument,
in short, has been that when an innovation is used frequently, performs a core
practice, and has payoffs meaningful to practitioners, both the practitioners and
higher officials within an agency will try to make the innovation an integral part
of agency operations. The routinization process was further facilitated, however,
if certain organizational changes were also explicitly pursued. These changes were
not important during the early period in an innovation’s life history, when the main
goal was to make the innovation operational by whatever improvisation was neces-
sary. The organizational changes did increase in importance, though, after the
initial improvisation period had transpired. Again, the findings suggested the need
for further corroboration along the following lines. '

The key organizational changes were related to the resources needed by most.
innovations. Most innovations required budgetary support, maintenance and sup-.
plies, trained personnel to administer and operate the innovation, and explicit
organizational procedures for linking the innovation to other aspects of agency
operations. In general, the innovator or others seeking to routinize the innovation
attempted to implement the specific organizational changes that would provide the
innovatioi: with these resources. At the outset of an innovation’s life history, ad hoc
or temporary changes, such as a special in-service training program, sufficed. Inthe
long run; however, the changes had to be integrated with existing agency proce-
d"  8.The goal, in short, was to establish budgetary support for the innovation that
w: . no different from the budgetary support for the rest of the agency’s operations,
to establish training programs that were a part of the practitioners’ regular train-
ing, tc have the innovation included in procedural manuals or cther rules of gover-
nance that also covered all other agency practices, and so on. In some cases, the
innovaticn not only needed to be incorporated into such procedures but also affect-
ed them--e.z., a computer innovation affected the way an agency organized its
budgeting aystem. In such cases, the routinization process was more complicated,
and innovators had to deal with a duai task-—i.e., incorporating an innovation into
a set of organizational procedures but also changing the basis for such procedures.

A mujor distinction throughout sll these organizational changes was that some
changes required more Jead timne than others. {This refers simply to the procedural
mechanics of making organizaticnai changes, and not necessarily to the time need-
ed to develop political or bureancratic suppart for such changes.) The fastest
changes often involved maintenance and supply procedures or formal reorganiza-
tions of an agency’s structure. Changes that required more time to implement were
the establishment of personnel classifications, the creation of major modifications
in an agency’s rules of governance (as reflected in the passage of a city prdinance
or a new bond issue), and the eventual promotion of personnel acquainted with the
innovatioir. Chapters V and VI have distingniished between these faster and slower
organizational changss by differentiating between the Expansion Stage in an inno-
vation’s life history a1d the Disappearance Stage in the same history. Because of
the léng lead *ime, certain organizational initiatives had to be made as early as

sible during the inncvation’s life history; to ignore the development of personnel
reclassification actions, for instance, anly delayed the eventual creation of the
appropriate personnel positions and classifications needed by the innovation.

For innovations that attempted to affect educational practices, it was especialty
important that, above and beyond the development of support among practitioners,
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the organizational changes were made in collaboration with the curriculum depart-
ment (or its equivalent) in the school district. Few changes in core educational
practices appear to be made without such collaboration, and most innovations
requiring teacher retraining or the redefinition of teaching assignments must also
be approved by the curriculum department. In addition, the curriculum depart-
ment usually had close links with agencies in higher levels of government (i.e., state
agencies) that regulated the governance of the school district by granting accredita-
tion, establishing standards, or developing lists of specific textbooks for teachers to
adopt. Although these observations regarding the role of the curriculum depart-
ment may appear obvious, the findings of the present study shewed that, in many
instances, supporters of an educstional innovation were unaware of the critical role
played by the curriculum department, and many efiorts were wasted because they
were not directed at the curriculum department.

Whatever organizational changes were pursued, those supporting the innova-
tion had to deal with a varied group of agency personnel. Each organizational
_area—e.g., budgetmg, personnel, maintenance and supply—had a slightly different
power and staff structure, even within the same agency and had to be confronted
separately. To this extent, the negotiation of each organizational change was best
regarded as an independent task. The composition of the innovating team needed
to be enhanced during the Expansmn Stage to include sufficient expertise to deal
with each task.

In summary, these preceding organizational changes were found to be impor-
tant elements of any rcutinization strategy. Further research, testing these notions
with other kinds of innovations and in agency settings different from the ones in
the present study, would be helpful in corroborating or disproving these findings.

Research on Strategies for Routinization: IIL Perceptual and
- Attitudinal Changes

As previously noted, routinization finally occurs when both organizational and
perceptual changes have been accomplished. The organizational changes are re-
flected in the passages and cycles and have been the main concern of the present
study. However, further research.is needed to investigate the perceptions and
attitudes of various groups—practitioners, administrators, and the citizenry—with
regard to a range of service practices.

In a longitudinal research design, perceptual norms might be assessed when'a
practice was new and then compared to those norms prevalent when the practice,
on the basis of organizational characteristics, appeared to be routinized. The pre-
dicted outcome would be that the perceptions would change over the course of the
innovation’s life history, and that there would be a perceptual counterpart to the
progression through tlie Improvisation, Expansion, and Disappearance Stages. An
alternative design would be a cross-sectional one, in which perceptions of various
practices would be asarssed. There, the predicted outcome would be that those
practices that had already achieved the appropriate passages and cycles would be
perceived as “standard practice.” Whatever thi design, the main point would be to
assess perceptions toward practices whose organizational status had also been
explicitly defined according to the passages and cycles framework.
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C. RESEARCH ON THE ROLE OF FEDERAL MISSION AGENCIES

The policy implications of this further research on routinization have been cast
in a form that is presumed to be directly applicable to the needs of local decision-
makers. Thus, any corroboratory evidence from-new research will hopefully give
direct guidance to a local agency head, staff person, or coordinator of some innova-
tion. '

The research on routinization as described, however, does not provide explicit
guidance for action by federal decisionmakers. For federal officials to take advan-
tage of any new knowledge regarding the routinizaticn process in local agencies,
the general relationship of federal mission agencies to local service agencies must
first be taken into account.* The revelant federal mission agencies are those federal
departments that encourage and support local innovation. These include:

e The Department of Housing and Urban Development (e.g., programs to
support local government innovation in general).

o The Department of Health, Education, and Welfare (e.g., programs to
encourage educational and health innovations).

o The Department of Justice (e.g., programs to assist law enforcement agen-.
cies and support innovations in criminal justice practice).

» The Department of Commerce (e.g., programs to support innovations in
the fire service).

« The Department of Transportation (e.g., programs to improve local trans-
portation services).

Because of their position in the intergovernmental structure, the federal mission
agencies can only work indirectly to influence the routinization process in local
services.

The Role of Federal Agencies

Any attempt to describe the policy implications for federal mission agencies
must be introduced by a discussion of the rationale for federal intervention. This
is because local service problems and practices are essentially the purview of local’
(and in some cases, state) governments and agencies, and the federal role in this
context has not always been clear and has frequently been challenged. However,
it may be claimed that federal mission agencies do in fact have a major responsibil-
ity in supporting innovation—and hence for selectively promoting or discouraging
routinization—in local government practice. This responsibility is based on several
" needs created by the innovative process that cannot be fulfilled by state and local
governments acting alone, namely the need for: :

« Supporting research and development (R&D) on innovations that may be
-applicable to local needs. ,

« Promoting transference and diffusion from site to site, including the crea-
tion of networks of technology agents.

» Conducting evaluations.

* Increasing attention has been given to problems of implementing federal programs at the local
" level. See. for example, McLaughlin and Berman (1975), Hargrove (1975), Rein and Rabinowitz (1377).
and Bardach (1977).

- | 159
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o Assisting local jurisdictions to deal with problems deemed national in
significance.

Supporting Research and Development (R&D). Successful use of innova-
. tions by local governments depends first and foremost on high-quality and respon-
sive R&D. Federal laboratories, field agents, and technology centers, as well as
federally sponsored university research, constitute a nationwide R&D resource.
Although these resources may primarily serve other objectives, as in the case of
- NASA installations, the R&D expertise can of'ten provide essential technical guid-
ance for state and local efforts.

In this regard, it should be noted that the Jet-Axe innovation was a direct
spinoff from technology originally developed for aerospace functions. Similarly,
there have been any number of “*hardware” and “software” innovations that have
received initial federal support and have then been found to be useful by loca!l
service agencies. A primary function of federa! mission agencies therefore contin-
ues to be the support of specific R&D efforts that will produce innovations for local
service agencies.

Promoting Transference and Diffusion. Many local governments share
similar problems and experiences. Yet, there are so many governmental units at
the, local level that communications among these units is often haphazard. One
community may already have developed a basic approach to a problem that can
also benefit another community, even though the second community will still have
to modify the approach to suit its unique needs. Without a good comraunications
network, the transference and diffusion of ideas and solutions will be mininal. A
second role of federxl mission agencies is therefore to support and improve the
transference and diffusion of ideas from one local site to another.

Federal support for diffusion can take either of twc forms. First, the federal
government can encourage the dissemiration of information cn specific innovative
ideas and technologies. An information clearinghouse or the sponsorship of confer-
ences and workshops would be examples. Second, the federal government can
explicitly support the development of communications networks. This can take the
form of support for extension agents® or for professional associatinns, such as the
International City Management Association an.. the International Association of
Chiefs of Police. Support can also be given to emerging groups, such as the emer-
gency medical professions, that deal with new local functions.

Whether for disseminating information on specific technologies or for network-
building, the rationale for federal support is based dlrect]y on federal, and not local
concerns. This i3 because presumably there is a shared set of problems that goes
beyond the boundaries of an individual city. In other cases, there may be a com-
munications system that is actually a naticnal network, involving officials from
many c1t1es or states. The network is therefore a resource thai only the federal
government can nurture.

Conducting Evaluations. Evaluative information is needed to provide feed-
back on project performance and accomplishments. Such feedback may be used to
allocate resourcesin the future. However, most local governments are not equipped

* For example, the National Institute of Education is currently assessing the development uf educa-
tional extension agents and the Department of Energy is examining the role of energy extension agents;
both developments generally follow the model of the existing agricuitural extension service.
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to perform such functions as evaliv: tion research. Nor would it be appropriate for
every local unit to have its own evaluation staff. Such a reszource would be difficult
to develop and would be poorly v:zd. Bec;uise very :necialized skills are often
required and are not frequently available, it is equaily appropriate for federal
agencies to support the evaluation of local service practices.

For evaluation, federal agencies can serve as an information resource to local
governments, recommending specific evaluators or providing guidance on the lat-
est state-ofthe-art in evaluation research. In addition, federal agencies can support
specific evaluative efforts that cover more than a single city agency. Such efforts
can make more economic use of special evaluation skills. Thus, evaluative feedback
can be made available to.many -ities that participate in a single, larger-scale
evaluation supported by the federal gevernment. Finally, federal mission agencies
can support research on improved evzluation methods. Such methods are needed
to assess both organizational and service impacts, as well as to assure that evalua-
tions are conducted as efficiently and effectively as possible. ‘

Dealing with Problems of National Significance. A fourth rationale for
federai interventior is based on the federal role in assuring that services are
r:sponsive to national needs—e.g., health care, compensatory education, new mass
transit facilities, or prevention of crime in the streets—because of their national
significance. Even though the problems can only be confronted at the local level,
federal resources can nevertheless be mandated by the Congress and large-scale
programs mounted by the executive branch.

Among the innovations covered by the present study, it has already been noted
that three—~MICU, CAI and CCTV—were in part supported by federal funds under
just such a rationale. In addition, federal involvement in the breath-testing innova-
tion has also been based on a similar rationale—i.e., the rising national rate of
automobile accidents due to drunken driving.

Summary of Federal Role in Relation to Routinization. Theof four ra-
tionales for federal intervention in agency practices can all be related t¢ e routini-
zation process. Where the federal mission agencies are concerned wicnh the im-
plementation of a specific innovation, for instance, the concern should extend to the
point of routinization or institutionalization: Otherwise, a local agency may be
unnecessarily disrupted by having to adopt an innovation that is later discarded
out of negligence. Naturally, the policy implications that draw from the process are
dual-edged. There may be some occasions where routinization should be disrupted,
and federal mission agencies can use the same knowledge about the routinization
process to create such a disruption. The point of research on routinization would
be to provide guidance on how the process can be facilitated or retarded once
decisionmakers have selected the desired outcome, rather than to indicate when
and where routinization was appropriate (or from whose point of view)®.

Research on Federal Intervention Strategies

On the surface, federal mission agencies have a variety of policy mechanisms
to influence innovation (both positively and negatively). These mechanisms include
(but are not limited to): :

® The text does not deal with the potentially conflicting situations that may arise when it is in the
interest of some parties to routinize a practice but contrary to the interests of other parties.

-
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o Revenue-sharing or noncategorical funds to local agencies.

« Funds for extension agentsor professional associations to encourage inno-
vation among practitioners. S

« Funds for developing specific innovations.

+ Funds for testing specific innovations at specific sites (e. g., a demonstra-
tion project).

Federal agencies may also set specific performance standards for local practice,
thereby providing an indirect incentive for innovation, and any number of federal
regulatory actions (e.g., school desegregation) can affect both innovation and rou-
tinization.

_Political reality probably demands that the entire array of mechanisms contin-
ues to be used. Some may receive more emphasis than others, but it is difficult to
imagine a whole type of mechanism being completely eliminated. Thus, although
there has been a shift from categorical to noncategorical programs in the last
decade (beginning with the Nixon administration), the categorical programs are
unlikely to be dropped entirely. In other words, the realistic policy alternatives are
not to choose among the mechanisms but to improve each mechanism in its own
way to facilitate the adoption and routinization of new practices. Any improve-
ments i1 using these mechanisms will require policy research on such topics as: the
synthesizing of lessons from various local experiences; allocating and monitoring
the use of federal funds as routinization occurs or fails to occur; and developing a
better understanding of local agency processes rather than merely supporting
specific innovaticns.

Synthesizing the Lessons from Local Experiences. Local govemments
may each operate in unigue historical and political settings, but this does not
preclade them fromn having numerous common experiences. For instance, as a
result of the energy crisis of 1973-74 and the continually rising costs of energy since
then, many school districts discovered that they shared common problems in oper-
ating school buildings and attempting to conserve energy.” Clearly, many different
agencies—as our case studies only begin to suggest—have also had common experi-
ences with the routinization of specific innovations.

Federal agencies need to develop new but simple ways of synthesizing the
lessons from these experiences and using them in designing any federal programs
aimed at improving local services. For routinization, the issues to be covered might
include the development of:

o A policy-typology of innouvations, extending far beyond the simple dis-
tinction between task-specific and task-diverse innovations, which would
allow officials to understand what pohcy lmphcatlons if any, have been
consistently associated with differeat types of innovations.

e A refined understanding of the career paths of local innovators ard coor--
dinators, to determine what types of paths are most closely associated
with successful routinization. (For instance, the findings of this study
suggested that the stereotypic urban innovator who moves too rapidly
from one jurisdiction to another will facilitate the adoption of many inno-
vations but may fail to promote routinization.)

? For a fuller description of local service experiences related to energy consumption, see Yin and
Gwaltney (1977).

-
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* Insights into the most (and least) transigent cycles and passages in local
agencies so that future innovators may be forewarned about the need to
make early plans for certain types of organizational changes.

These and cther topics should be explicitly examined by synthesizing existing
research. Ultimately, the lessons drawn can be incorporated by federal agencies
into their own programs—e.g., making ‘new awards for demonstration projects,

-promoting (to the extent necessary) R&D on certain types of innovations, or en-

couraging professional asgociations to undertake innovative activities.
Unfortunately, recent research on federal management practices has suggested
that federal agencies have had difficulty in synthesizing = ‘ssons from the r vast.
Totally new demonstration programs, for instance, have been initiated in one fed-
eral department without any reference to experiences with similar programs in
other departments. High rates of personnel turnover among federal officials have
also helped to create a degree of inconsistency within the same program. How these
and other problems of federal management are resolved remains to be seen. How-
ever, it may be that greater burdens than in the past will be placed on those federal

- agencies—e.g., the U.S. Office of Management and Budget or the National Science

Foundation--that cut horizontally across substantive program areas.
Allocating and Monitoring the Use of Federal Funds. Previous research

-has differed ih drawing conclusions about the role of faderal funds in local service

innovation. Many studies, including the present one, have concluded that there is
no consistent pattern between the availability of federal funds for a project and the
outcomes of that project.® Other studies, examining different federal programs or
a“different sample of projects, have in contrast found federai funds to facilitate
desirable outcomes.® N

These conflicting results can be’explained if one distinguishes between indis-
crimihate and impotent effects. Indiscriminate efects occur when there is no dis-
cernible pattern across an array of projects; impotent effects occur when there is
no measurable effect for any single project. The conflicting results from previous
studies, as weil as the case study examplesin the present research, suggest that the
main discovery has been one of indiscriminate but not of impotent effects. In other
words, there have been numerous instances in which a specific innovative experi-
ence was critically assisted by some federal funds, so that the funds were hardly
impotent. The negative findings that often emerge are of the aggregate patterns
across numerous projects—which include many situations in which federal funds
were mdlscnmmate]y applied—and the negative or null experiences served to
(statistically) offset the positive or successful experiences. An important question
for further research is therefore to identify those situations in which federal funds
can have a potent effect on local innovations.

For reutinization, this could lead to major advances in applying federal furds
rnore discriminately. Presently, most awards of federal funds {where funds are not
distributed on a strictly formula basis) 4re based on grant or contract applications
that oniy emphasize the early steps in tl.e innovative process. For instance, appli-
cations may provide considerable d=tail about hov/ a project is to be ctarted and
implemented bat give no clue as to any routinization plans even when a multi-year

" For example, s2e Lambright aod Flynn ({377,
* For example, see Bingham (197€},
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award is involved. The only lo-ng-term concern, if any, is whether thef&j is a plan

for local funds to eventually substitute for the initial federal funds in \upporting
the innovation. The present findings have suggested that federal agencies should
alert applicants to the need for achieving certain tasks that we have called passages
and cycles, and that applicants should present preliminary plans for achieving
these tasks. At the outset, the plans may be'no more than a sketchy outline.
However, after the first six to nine months of a project have passed, these plans
could be described in greater detail.

Some of the questions that might be raised from the perspective of a federal
official in evaluating an application and in monitoring subsequent progress might
include the following:

Y

INITIAL FACTORS

1. Does the type of innovation suggest the need for a full-time coordinating
role? If so, )

2. What is the proposed coordinator’s background, turnover history, and
relationship to agency practitioners?

3. Isthere any evidence that the proposed project fits the umque needs of the
local agency at this point in time?

4. Isthere an adequate training prog1 am for the first cohort of users of the
innovation?

5. Does the proposed project staff have a technical grasp of the innovation,
and is there a plan for dealing with maintenance, repair, upgrading, and
depreciation problems?

ORGANIZATIONAL FACTORS

1. What steps have been taken to avoid status as a special project {e.g.,
avoiding special budget lines, temporary personnel appointments, or a
special organizational unit that does not match existing agency unitg)?

2. How isthe innovative practice to be assessed, and do these criteria include
meaningful payoffs in terms of practitioner needs?

3. How does the innovative practice compare with other agency priorities for
ultimately using local funds?

4. How is the innovative practice to be integrated with existing personnel
classification and certification procedures?

5. What are the possibilities for personnel promotions as a result of using or
administering the innovation?

6. What is the plan for making changes in the regular practitioner training
program to incorporate whatever new skills dre needed to use the innova-
tion?

A dilemma that arises in applying these questions to any award or monitoring
procedure, however, is that federal intervention can become so cumbersome that
local projects will have difficulty in simply getting started. Thus, further research

is needed to show how the concerns reflected in these illustrative questions can be
addreacad withnnt anrh interforence Far svamnle the rantinization anestiong
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progresses. The federal officials will have to think in longitudinal terms to develop
a series of changing criterie for monitoring local progress, clearly going beyond ¢he
current attention to writing effective Kequests far Proposals (RFPa).1°

Developing a Better Understanding of Local Agency P\rocesses. Skepti-
cism has continued to grow about the benefits of federal intsivention for iocal
services.!! Thi: is partly because \he large-scale federal programs of the 196Cs were
accompanied by unreasonably high expectations (which, one author has pointed
out, ha e not been typically applied to defense expenditures—where many federai
dollars may be wasted in testing 2 new system such as the B-1 bomber).!? In
addition, fede‘ral programs have often entailed long delays and bureaucratic
harzwsment, to the point that capable local agencies are now “capable” not only in
the sense of being able to provide service but also in being able to obtain federal
grants.

More disappoirting, the Washington view of urban service problems is still
poorly informed about local agency processes—i.e., the way that local agencies
conduct their everyday business. The importance of the textbook adoption process
(usually involving a state and local eduCatlonal agency), for instance, went unap-
precjated throughout early attempts 'to reform education.'” No matter what reform .

%req might be considered by federal officials or outside experts, the implemen-
tation of new service practices can only occur through the use of existing organiza-
tional procedures such as the textbook adoption process.

Any fzderal interventior: program must therefore be design=d around the exist-
ing contit of local agency uperatlons This context includes the sbservation that
local agency operations: -

e Are often designed to serve patronage and not perform:nce criteria;

o Have low rates of lateral entry, so-that the senior officials of an agency
have often spent their entire careers within the agency; -

¢ Are vertically connected to the intergovernmental system through a maze

of county, regional, state, and federal agencies; and yet

» Retain certain functional similarities across different local jurisdictions
(e.g., police departments in two different 1unsd1ctlons retain a basic resem-
blance to each other).

knowledge about this context and about local agency services. For the routinization
process, research is needed for at least four purposes:

o - To corrohorate the present findings in an independeut study or studies.
o To determine the'degree to which the findings can be generalized to other
types of innovations and public or private organizations.

1% For an illustrative discussion of how to 1mprove RFPs for soliciting evaluation research, see
Weidman (1977).
' For instance, see Pressman and Wildavsky (1973) and Bardach (1977).

'* W. Henry Lambright. Governing Science and Technology, Oxford University Press, New York,
N.Y., 1976.
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» To elaborate the routinization proceses in greater detail, covering both the
various outcomes and causal {actars.

+ To develop more refined measures of organizational change, so that mul-
tivariate analysis can be conducted in the future.

The first two purposes could both be served by the same study or series of studies.
The research design should include explicit attempts to replicate a portion of the
present findings by selecting at least one or two of thie same innovations, as well
as attempts to extend the findings by selecting other innovations and other types
of organizations for study. It +~ould be particularly useful to know whether: (a) the
routinization process that has been described here is.limited to local services—and
is fourd in privatelocal services as well as public local services {e.g., private police,
pﬁvage schools, private sanitation collection); (b) the routinization process is a
characteristic of public crganizations—and is found in federal as well as local
_agencies; or {c) the process is even more generalizable to a wide variety of organiza-
tions and innovations.!*

For the third and fourth purpcses:of e]aboratmg the routinization process in
greater detail and developing better measures of organizational change, a schemat-
ic drawing can provide a common basis for discussing specific types of furtlier
research. Figure 2 shows the main stages in the life history of an innovation, as the
innovation changes over time from a new to a standard agency practice. The
highlights of the life histor y are the three stages shown in the three boxes, with
each stage defined according to the achievement of certain passages or cycles. Most
of the relevant organizational forces that move an innovation from one stage to
another are briefly listed next to the arrows supporting each stage, and a circle is,
used to represent those situations in which a traditional practice has been displaced
by the innovative practice. Of course, the fully routinized practice (represented by
the Disappearance Stage) can itself become a potentia! candidate for dlsp]acement
vy yet another innovation at some later date.

A major priority for further research would be to determine the general muta-
bility or immutability of the routinization process in greoter detail, with interwal
measures that would facilitate multivariate anaysis. It may be, for instance, that
certain early condi.ions during the decision to ad~pt will supportively facilitate the
ul‘imate routinization outcomes. If so, policymakers would have a potent instru.-
ment for change because the conditions surrounding ihe adoption step might be
easi.y manipulated. There is an interesting problem that arises from this mutability
issue. On the on~ hand, routinizatior. appears to be a fragile process, with many
innov::‘ion life histcries bec. iming abortive before full routinization has been
achieved. On the other hand, many service practices appear to be extremely diffi-

- cult to supplant or terminate once they have become routinized.!® These apparently
disparate organizational pi:enomena may ultims:2ly be explained by the same set
of factors; that is, the same ne¢iv knowledge that will make routinization a less

4 One easily implemerted research strategy to test these notions would be to develop a cross-
sectional design. in which "standar.? practices” are analyzed in operatior..l terms in a w.de variety of
organizations and with a wide variety of practices (that had once been innovations). if the simple
descriptive resalts were si:nilar o the present findings, the basic argument for a highly generalizable
routinization theory would have been established, snd further studies could explore the actual process
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fragile process is also likely to make program termination an easier achievement
for policymakers. .

Research should also focus on the specific importance of individual passages
and cycies and the factors that lead to their achievement. Because the present study
was ihe first to explore the routinization process, an explicit assumption had to be
made regarding the equal importance of each passage and cycle. However, certain
passages or cycles may in fact be more critical than others, giver specific types of
innovations or agency settings. Wherever this is the case, intervention techniques
can be designed to be more precise and effective. Taking but one example, the life

history of an innovation during the Expansion Stage may be critically impeded or
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pal civil services operate very slowly, it may therefore be essential that some
groundwork be conducted during the Improvisation Stage; further, federal agen-
cies or other supporters of the innovation may want to have early signals that such
personnel changes are possible and might want to include information about the
existing personnel procedures in early reviews of the innovation’s progress. If an
agency has had chronic difficulties in obtaining new classifications of any sort, the
supporters of the innovation will have been forewarned that extra efforts will have
to be made or that routinization if not likely to occur.

D. CONCLUSIONS ON FURTHER POLICY RESEARCH

The findings of the present study should be regarded as but one source of new
information for policy guidance. Other research and experiences will alzo have to
be integrated to develop a firmer set of directives. Nevertheless, the study has
suggested many steps that, if confirmed by further research, will allow local policy
officials to assess and influence routinization.

For federal mission agencics concerned with improving local services, policy
implementation will involve both the suhstantive steps directly related to routiniza-
tion as well as improvements in federal program management itself. Regardless of
the firmness of our knowledge about routinization, no routinization strategies can
be pursued unless federal agencies are also prepared to organize themselves more
eﬁ'ective]y&o synethsize the lessons from local experiences, to become morge sophis-
ticated in allocating and monitoring the use of federal funds, and to suppoft further
research on local organizations. v

The problem of delivering neighborhood services to residents—i.e., ensuring
public safety, increasing environmen:.l safety, and providing adequate educa-
tional, public health, sanitation, and recreational services—has now become a prob-
lem for governments at all ievels. It is impossible to return to the simplistic era
when municipal governments alone could manage these services. Intergovernmen-
tal coordination has become a fact of life, but the design of effective policies can only
be based on an improved understanding of how actual service practices emerge and
become routinized.
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