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EXECUTIVE SUMMARY 

Criminal justice agencies usually allocate 80 percent or more of 

their resources to meeting personnel costs. Criminal justice is thus 

a labor-intensive field, with productivity vitally dependent on the 

efficient and effective employment of personnel. Human-resource 

planning can be an effective managerial tool for helping administrators 

reach decisions about how most efficiently and effectively to acquire 

and to employ personnel. Additionally, some aspects of h~~m-resource 

planning are particularly useful in helping management to identify, 

to diagnose, and eventually to solve personnel problems. 

This executive summary provides a brief overview of the conte.nts 

and objectives of the Human-Resource P1a.nning Handbook prepared by 

the School of Criminal Justice at Michigan State University. The 

Handbook describes numerous human-resource planning and analytical 

techniques useful in criminal justice agencies, give~ directions for 

their use, and provides examples of their application in criminal 

justice agencies. Also, special techniques are provided to assist 

management in identifying, diagnosiitg, and eventually resolving 

personnel problems. The Handbook is designed to offer the criminal 

justice manager, personnel administrator, and planner a self-instruction 

guide on how to implement more effective means of planning for the 

agency's personnel component. 
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One way of visualizing the purposes and objectives behind the problems confront the agency? What are the causes of 

Human-Resource Planning Handbook is to consider the principal kinds these problems? What kinds of effects do these problems 

of managerial question.s that it attempts to provide answers for. A have on agency productivity (efficiency and effective-

few of these questions are: ness)? 

1. How can an agency examine what its personnel needs are? 6. What kinds of analytical techniques are available to 

How can these n~eds be substantiated or documented? . agency managers and planners who wish to diagnose not 

2. How can an agency v,alidly de termine and define the job s only existing personnel problems but also want to 

required to achieve missions, goals, and objectives? anticipate future personnel problems? 

How ~an it determine whether job descriptions validly 7; How can an agency go about identifying the major con-

reflect the nature of work currently done in the agency'? I' 

3. How can an agency assess its current employees? How I 

! can it determine what kinds of employees should be 

straints posed by budget and outside decision makers 

that circumscribe the agency's ability to acquire needed 

personnel? How can an agency g9 about determining 

hired (prior experie'itce, education, training, skills, whether any of these constra.ints are manipulable--

etc.)? How can employment qualifications be identi- removing them as constraints in acquiring and assigning 

fied and substantiated or validated? needed personnel? 

4. How can an agency assess its key personnel practices The Handbook variously deals with these and other prime questions 

(for example, r.ecruiting, selecting, training, and facing administrators charged with managing personnel. However, 

assigning personnel? What are the effects of these the Handbook is not prescriptive in the sense that specific solutions 

personnel practices OIl. the agency's ability to, main- are prescribed for specific kinds of human-resource problems facing 

tain a stable supply of qualified personnel to fill the agency. For important reasons that are pointed out in Volume I 

the agency's jobs? What effects do current personnel and in the first part of Volume II, the choice of a solution to any 

practices have on employees' morale, employees' given personnel problem is properly the responsibility of agency manage-

per~ormance, and employees' attitudes? mente Identifying viable solutions for problems such as turnover, 

5. How can an agency go about identifying and diagnosing or insufficient staffing, or poor employee performance must be done 

personnel-related problems? What kinds of personnel by management Horking within the constraints faced by the agency. 

vi vii 
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Nonetheless, the Handbook, its techniques for problem diagnosis, and 

its explanations of other human-resource planning techniques, can 

help point personnel administrators and planners toward discovering 

a range of viable solutions for agency personnel problems. 

Development of the planning handbook was supported with funds 

from the u.s. Department of Justice (LEAA) and was conducted in two 

phases. Phase I assessed criminal justice agencies' current capability 

and need of human-resource planning. Phase II, building on this 

assessment, focused on the development of an extensive handbook that 

would assist criminal justice agencies more fully to implement and to 

utilize human-resource planning techniques. 

THE HANDBOOK 

The Handbook is presented in three volumes (bound in eight parts 

for convenience in handling and use). A comprehensive index to the 

contents of these three volumes follows the executive summary. Used 

in conjunction with the index, the Handbook has been designed to allow 

managers and planners to choose those portions that are of most 

interest or are most needed. 

VOLUME I of the Handbook provides an introduction to human-

resource planning in agencies·--what it is, how it is carried out, 

and how it can help the agency manager. The material in this volume 

is written to be of interest alike to agency top management, to 

agency personnel administrators, and to agency planners. One principal 

objective of Volume I is for managers and planners to acquire a common 

overview about the definition, purposes, and uses of human-resource 
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planning in agencies. When managers and planners do not share such a 

basic understanding, planning tends not to be fully or appropriately 

utilized. 

VOLUME I I is bound in four parts and presents a means for com-

prehensively identifying and diagnosing personnel problems. It is 

designed to be of primary interest to agency personnel administrators 

and planners. Problem diagnosis is a very crucial and very practical 

part of human-resource planning. It is crucial because without good 

diagnosis, solutions to personnel problems cannot be adequately planned., 

It is practical because it focuses on what every manager spends most 

of his or her time doing--identifying and dealing with conditions that 

negatively affect the agency's ability to meet its goals and objectives. 

Practical tools are presented to help personnel administrators and 

planners conduct two types of diagnoses. The first type is an overall 

assessment of agency human resources--a general stocktaking whereby 

the agen.cy takes an overall look at its organization.al climate, its 

personnel practices, and i.ts ability to acquire, to develop, and to 

employ personnel. Three ready-for'-use diagnostic surveys are provided 

with directions: 1. ,an Organizational Climate Survey, 2. a Personn~l 

Practices Survey, and 3. an Environmental Factors QuestionnaiE~. 

Analysis of results from administering these surveys will provide 

administrators with an overview of the agency's strengths and weaknesses 

regarding its personnel processes and its ability to identify a.nd to 

deal with internal and external factors that affect its acquisition and 

use of personnel. This becomes essential background information for 
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later attempts to identify and to solve specific personnel-related 

problems. 

The second type of diagnostic tool presented is a step-by-step 

procedure that can be followed to diagnose specific personnel problems 

more pointedly. For example, the agency may have identified turnover, 

or an inability to attract qualified personnel, or poor performance by 

employees as problems needing special attention. Comprehensive 

diagnoses of the causes and effects of problems such as these is 

crucial if effective solutions to them are to be found. The diagnost.ic 

model provided offers a way of marshalling key agency thinkers and key 

information for diagnosing problems and for eventually finding solutions. 

VOLUME I I I is bound in two parts and is a resource guide intended 

primarily for use by agency personnel administrators and planners engaged 

in the more technical aspects of personnel administration and human

resource planning. Techniques such as job analysis, forecasting, 

selection validation, performance measurement (to name a few) are 

discussed. A common format is used throughout in presenting these 

techniques. First, the nature of the techniques and its prime uses 

are presented. This is followed by a consideration of the major 

technical and other supports required if the technique is to be used. 

Special attention is paid to factors that will limit an agency's ability 

to use a given technique, and alternatives a~e present~d for these 

situations. 
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BASIC DESIGN-FEATURES OF THE HANDBOOK 

A COMPREHENSIVE INDEX:, Few users will have the time or the 

need to use all the material in these volumes and do everything that 

is recommended. A comprehensive index or catalogue of materials to be 

found in all of the volumes is provided. Agency administrators and 

planners may use this index or menu-system as a means of quickly finding 

the portions of the Handbook that will be of most help. 

SELF-ADMINISTRATION: The materials have been written to 

optimize self-administration and self-learni'Q,g, and to minimize the 

need for outside help. For example, the diagnostic surveys found in 

Volume II have been designed for administration and analysis in house. 

Of course, some concepts or techniques will remain difficult to grasp 

and will ~equire additional reading or the use of consultants. For 

example, job analysis techniques di.scussed in Volume III are very complex 

and are generally out of the reach of most agencies to apply themselves 

without the help of outside experts. Nonetheless, the objective has 

been to maximize as much as possible an agency's ability to do human-

resource planning using in-house resources. 

PFWBLEM-FOCUSED APPROACH TO PLANN ING: With the exception 

of some of the sections of Volume I fN'heI'e many of the general concept.s 

and ideas about human-~esource planning are discussed, the Handbook 

is designed to h~lp managers and planners identify and diagnos~ concrete 

personnel problems (e.g., turnover, poor employee performance, inability 

to attract qualified personnel, EEO and Affirmative Action suits, and 

so forth). The emphasis, therefore, is on dealing with specific problems 

xi 
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as opposed to discussing human-resource planning from a conceptual WHAT IS HUMAN-RESOURCE PLANNING? 

point of view alone. In the most general terms possible, human-resource planning is 

VARYING LEVELS OF "BUY-INfJ'r, A i d'ff i hid genc es . 1 er n t e r nee the process of determining what an agency needs to do to ensure .that 

for and their ability to undertake human-resource planning. Agency it has the right number and kinds of people doing the right jobs, and 

size, environmental constraints, money, technical expertise, and the doing those jobs well. To accomplish this, human-resource planning is 

nature of human-resource problems confronted by an agency all affect composed of two distinct yet related activities. The first activity 

the level of planning needed and possible. Where possible, Handbook is called WORK FORCE PLANNING! while the second is labeled 

materials have been written to provide alternative levels and options STAFFING-NEEDS PLANNING. 

in the u~e of planning-related analytical techniques. Thus, there are Workforce planning analyzes the agency's need for personnel--how 

options presented-~different levels and kinds of analytical activities many and what types of people. It also analyzes the required missions 

possible. Managers and planners are free to buy in at the level deemed of the agency, determining the kinds of jobs that need to be done, 

most feasible and valuable. and what qualifications people who hold these jobs need. Workforce 

OUTS I DE CONSULTANTS: The handbook material, besides helping planning is crucial, for without it agency management has little firm 

ag~ncies become more informed about what can be done in-house, helps basis on which to justify the number and kinds of personnel hired 

identify conditions under which outside help is needed, what should be or how they are hired, assigned, and employed. 

expected of this outside help, and whom or what to look for. One Staffing-needs planning focuses on the various personnel adminis-

ce1'1tral purpose has been to provide agencies with the information trative actions involved in acquiring, developing, and assigning agency 

necessary to become more intelligent and critical consumers of work personnel. The processes and policies associated with personnel adminis-

done by outside consultants. Sometimes, agencies have not been able to tration (e.g., recruitment, selection, training, assignment, job design, 

sufficiently direct consultants about wh~t is needed or wanted. This compensation, and so forth) are closely tied to human-resource planning 

has frequently been the case, for ex.unple, when agencies sought outside because personnel administrative actions put human-resource plans into 

help in validating selection and promotional practices) or when conducting operation. Just as there is a need to determine what kinds and how 

job analyses. many people are needed (workforce planning), there is a need to determine 

and to plan the personnel actions required to acquire, to develop, and 

to employ personnel (staffing-needs planning). 
xii 
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Human-resource planning encourages and helps direct agency 

managers to take a "comprehensive" approach to personnel management 

and to the diagnosis of personnel problems. Factors affecting the 

need for and the availability of agency personnel are highly inter-

related. So, too, the numerous steps in the personnel administrative 

process are interrelated and interdependent. Human-resource planning 

techniques help managers and personnel administrators to consider 

these factors in a more interrelated and systematic way. 

WHY ENGAGE I~ HUMAN-RESOURCE PLANNING? 

Anticipating future requirements for manpower in the agency and 

forecasting future supplies of manpower are crucial to effective 

personnel management. Likewise, crime trends, budget forecasts~ trends 

in the economy, population trends and the like greatly affect the need 

for personnel, and they also influence the availability of personnel. 

Thus, knowledge of current environmental conditions and impending 

ct.langes in these conditions .is vital to planning agency personnel 

policy. Current agency personnel policies in the areas of recruitment, 

selection, training, and so forth, produce certain kinds of results 

today that mayor may not be appropriate or satisfactory in the future. 

Kn@wledge of both current results and likely future results produced 

by agency personnel administrative practice is, thus, also important. 

Planning-related analytical techniques pr~vide the agency m~nager with 

powerful tools not only to analyze present conditions and effects, 

but also to anticipate future conditions and effects. 

xiv 
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Besides making forecasts, human-resource planning also focuses 

on diagnosing personnel problems. A problem of poor agency performance 

or inadequate performance occasioned by insufficient, unqualified, or 

poorly utilized personnel requires agency managers first to diagnose 

the nature of and causes of the problem, and then to plan solutions. 

Several planning-related analytical techniques can help the manager 

in both of these endeavors. Additionally, human-resource planning 

not only helps to diagnose current personnel problems, but also to 

anticipate th~ emergence of personnel problems. 

The kinds of personnel problems that will arise in an agency are 

numerous, and the combination of problems nearly infinite. So too, 
~ 

the causes of personnel problems will vary greatly from organization 

to organization. 'Yhen we speak of personnel problems, we include 

conditions such as high turnover, poor employee performance, insufficient 

personnel, unqualified personnel, poorly trained employees, charges 

of discrimination in hiring and promotion, inability to attract 

qualified job applicants, constraints in assigning, reassigning, and 

promoting employees, and so forth. The numerous analytical techniques 

and tools ,described in the Handbook provide a basis for diagnosing the 

nature and causes of such problems and help identify and weigh 

potential solutions to them. 
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VOLUME 1 

AN INTRODUCTION TO AGENCY HUMAN~RESOURCE PLANNING 

Planning is a distinctly human thing to do. It appeals to com-

mon sense notions about acting rationally, but the actual processes 

involved ih planning, especially those involved in organizational 

planning, are seldom clearly thought through in advance by those 

about to undertake planning. 

Although our principal objective in the materials that follow 

is to consider human-resource planning in the criminal justice agency, 

we think it important to provide a frame of reference grounded on 

notions about planning in general. One thing that will become appar

ent qS we lay this foundation is that there are several ~pproaches 

and .orientations to planning, each with different implications for 

what is actually done when planning. Our approach to human-resource 

planning incorporates only certain of these alternative approaches. 

We thus wish to point out how our approach incorporates some of the 

alternatives and not others. 

In the pages that follow, we begin with some general notions 

about planning (a)\ terna tive definitions, varieties, and purposes) 

and then follow this with related comments about human-resource 

planning. This in turn is followed by a discussion of our particu-

lar approach, the empirical or observational data required for it, 

and the analytical techniques useful in securing and analyzing data 

for human-resource planning. All of this should pr0vide the reader 
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with needed perspective when reading and using other materials 

developed in this project. 

A variety of terms have been used to denote. the related set of 

activities that comprise human-resource planning. Manpower planning 

and work-force planning have been the terms most frequently used in 

the past. We have chosen the term human-resource planning, instead 

of manpower planning or work-force planning, because it more nearly 

includes the full range of planning activities that we think relevant 

to the planned management of agency personnel. Nonetheless, much of 

the existing literature uses the term "manpower planni~g" in roughly 

the same way that we use the term human-resource planning. Because 

we quote from the existing literature in the pages that follow, both 

terms will. be used as rough equivalents. 

The human resources of an·organization have been defined as all 

those in the external labor market that may come to join the agency, 

paid and unpaid agency employees, and consultants and other service 

1 providers. A consideration of human resources would normally 

include "their current levels of skill, ability, knowledge, and 

motivation,,,2 and we would take into account current and anticipated 

changes in these things. Thus, the concepts of human resources and 

manpower are not dissimilar but nearly synonymous, as the terms have 

come to be used. 

Nonetheless, there are those who draw a distinction between 

manpower planning and human-resource planning, owing to the histori

cal origins and initial limitations of the activity referred to as 
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manpower planning. Originally, manpower planning was limited pri-

marily to the forecasting of labor markets and job opportunities. 

These forecasts were focused on predicting quantitative needs for 

manpower and were not qualitative predictors of needs in any detailed 

fashion (that is, the predictions were primarily concerned with 
../ 

numbers of people needed or available and only peripherally con-

cerned with the knowledge and skills either needed or available.). 

Some still hold that manpower planning only concerns these things 

and that a broader and more appropriate term covering not only such 

forecasting techniques, but qualitative forecasts and planning's 

relationship to personnel administrative processes as well, would be 

3 human-resource planning. There is some utility in this suggestion 

because our impression is that there is rather widespread associa-

tion of the term "manpower planning" with the limited forms of fore-

casting as exemplified by the U.S. Department of Labor's Occupa-

tional Jobs Forecasts. Those who subscribe to use of the term 

human-resource planning see it as a better catch-all phrase standing 

for all kinds of planning that would be relevant to the issue of 

organizational human resources. 

DEFINITIONS) VARIETIES) AND PURPOSES OF PLANNING 

The ability to think about the future and to consider how 

action taken today may affect that future, or just thinking about 

what the future may become is what chiefly separates man from lower 

anima~.s. Thinking about the future and anticipating the need for 

action are central activities of planning. Collecting empirical or 

------
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observational data that help ground our thoughts in some reality is 

also an important part of the planning process. Thus, planning 

involves not only "future" thinking, but data collection and analy-

sis as well. 

The processes of planning sometimes appear so difficult and 

complex that planning is thrown aside and replaced with fatalistic 

notions like "what will be, will be." Too, crime and society's 

response to it is a tremendously complex issue; so thinking about it 

in any consciously rational sense and planning a response to it 

usually is hard. Complicating this is the fact that most criminal 

justice agencies are required to provide services and programs not 

strictly related to criminal events or behavior. Yet, if we ignore 

conscious and rational consideration of crime and organizational 

responses to it and also ignore planning other service and program 

requirements, we miss the opportunity both to anticipate and to 

respond to agency needs in a considered rather than a fatalistic way. 

Planning's chief role can be seen as "bridging the gap" between 

4 today and tomorrow. The act of planning is "any deliberate effort 

to increase the proportion of goals attained by increasing aware-

ness and understanding of factors involved • As such, plan-

ning is "an activity centrally concerned with the linkage between 

6 knowledge and organized action." Put another way, planning is "the 

,,7 h job of making things happen that would not otherwbe. Thus, w en 

we engage in planning, we seek to control the future through current 

8 9 actions, we seek to make current decisions more rational, and we 

10 seek to think things out before taking action. 

5 

Regardless of the particular twists that we might give to the 

definition of planning, common meanings emerge for the term. First, 

there is recognition that planning is future oriented, that it some

how links present Ltctions to future conditions. Second, there is 

either implicit or explicit mention of the conscious process of 

gathering information in support of making assertions about cause 

and effect. And third, there seems to be agreement that planning is 

action orien~ed, and primarily intended to affect the real world of 

things rather than simply the world of ideas. This last point is 

aptly, if bluntly, made in a 1979 report of the National Academy of 

Public Administration. NAPA noted that "planning differs from 

academic analysis, which mainly seeks understanding, in that plan

ning aims toward getting something done!. ,,11 Many popular notions 

about planning closely equate, it with control, and this seems most 

true when the subject is social or economic planning. This notion 

probably had more currency thirty or forty years ago12 than it has 
13 

today: The idea that planning can increase efficiency and effec-

tiveness has gained ascendancy over the simpler notion that planning 

is something that totalitarian regimes engage in. 

Unfortunately, it can easily be assumed from what has been 

written that planning is every thing. 14 Also, planning may not be 

easily distinguished from other thinking and analytical processes. 

A few of these other processes and their relationships to planning 

are discussed below. 
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PROCESSES RELATED TO PLANNING 

Decision-making processes and planning processes are closely 

related. Some think that planning fills a gap in decision making by 

"dealing with the future" and the negative repere:ussions of having 

15 only short-range or limited goals." Others have noted that deci-

sion making usually involves uncertainty and that planning is an 

16 effort to reduce such uncertainty. Yet, even though planning and 

decision making may be seen as intimately related, they can also be 

seen to differ significantly: The role of planning is to widen the 

range of information and choices made available for consideration by 

17 a decision maker, while the role of decision mak:l.ng is to select 

a particular choice or alternative. 

We may also see a connection between policy analysis and plan-

ning. Policy analysis is "the systematic investigation of alterna-

tive policy options and the assembly and integration of the evidence 

for and against each option.,,18 Policy analysis activities can be 

closely allied to some of the activities involved in the planning 

process because one of the things. a planner does :1.s to weigh the 

pros and cons of alternative policies. We can note some slight 

differences between ideas of planning and those of pol:l.cy analysis. 
Jr.;. 

·r. 
First, policy analysis is not qUite so particularly directed toward 

~'. 

the future as is planning, and the scope of policy analysis (usually 
., ... 

directed toward a specific policy) is normally not as broad as in 

planning. Planners normally give more explicit consideration to 

alternative future policies. In theory at least, planning includes 

----------
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a dictum to think "comprehensively" about the future and about impli-

19 cations of action taken today. 

The relationship between planning and the activity usually 

identified as problem solving is also apparent. We can describe 

problem solving as "basically a form of means-ends analysis that 

aims at discovering a process description of the path that leads to 

20 
a desired goal." Put more simply, problem analysis can include 

the discovery and treatment of differences between what we have and 

what we want. The difference between what we have and what we want 

is the problem. Problem-analysis approaches to planning can be very 

useful because although we often find it hard to agree on what we 

want (the goals), we can often secure a lesser form of agreement 

that something is wrong (that we don't like what we have). Problem 

solving is, however, an aspect of planning rather than wholly synony-

mous with it--principally because planners need sooner or later to 

develop some consensus about the goals involved in dealing with a 

problem. Nonetheless, problem analysis is a very useful and crucial 

undertaking associated with planning. 

We could well continue this line of discussion, relating plan-

~~ ning to other processes such as programming and budgeting and to the 

use of various analytical technj,ques. However, we have probably 

already made the :point that planning is related to several other 

processes. Planning is intendedly and explicitly more future-

oriented, comprehensive, information-widening, and choice-widening 

than are many of these other related processes. 
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STEPS IN PLANNING AND DIFFICULTIES IN TAKING THEM 

If we look at planning simply, it can be viewed as composed of 

two steps: (1) the determination of ends (what we want) and (2) a 

determination of means for getting there. This simplistic two-step 

process masks the considerable complexity involved, because goals 

are not always easily determined or agreed to. And there are often 

several alternative means or ways of achieving goa1s--a1ternatives 

that must ~e weighed by some criteria--and one of them must be 

,,'. :'. ~~ed according to some criteria and implemented. Thus, the 

simple two-step model of the planning process needs additional 

detail. The eight-stage planning process presented below, termed 

the "modern-classical planning model," provides a more detailed pic-

ture of what the planning process is supposed to be, at least in 

21 theory. 

1. Continuously searching out and identifying goals. 

2. Identifying problems (discrepancies between what we 
want and what we have). 

3. Forecasting uncontrollable contextual changes (what 
will things we cannot control look like in the 
future?). 

4. Inventing alternative strategies, tactics and 
actions (what are the alternative means?). 

5. Simulating alternative and plausible actions and 
consequences (what are the various effects of the 
various alternatives?). 

6. Evaluating alternatively forecast outcomes (which 
alternative means seem to give us "the most" of what 
we want, ending with the choice of one alternative?). 

~ 
.~ 
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7. 

8. 

Statistically monitoring germane conditions (keeping 
data for forecast up-to-date and monitoring imple
mentation of the chosen alternative). 

Feeding back information to future planning, simula
tion and decision making. 

9 

The idea behind these steps is that in fo110w'ing them a I p anner 

is seen to act rationally by gathering data and by logically consi-

dering and weighing alternatives using that data. However, although 

apparently a logical and orderly way to plan, the eight steps are 

hardly easy, because there are enormous complexities and difficulties 

in undertaking them. 

Continuously searching out and identifying goals is costly in 

time and money. Also goal ft h d d , s are 0 en ar to efine in any concrete 

sense (what does "providing justice" mean?), goals are not often 

consensually based (should corrections be punishment or rehabilita

tion oriented?), and goals are often conflicting (punishment

oriented goals and programs are counter-vroductive to rehabilitation

oriented goals and programs). 

Indeed, some have iloted that goals are commonly unclear and 

complex things, and that focusing attention on them is more likely 

t d 22 o pro uce conflict than consensus. Some have even gon~ further 

by asserting that it is impossible to achieve goal consensus on the 

basis of ~he aggregation of individual inter~sts (e.g., discovering 

where people agree).23 Th 1 i f t i h ' epa n ac stat people s preferences 

are subjective and will ordinarily differ. Thus, when we try to 

"identify" goals) we: identify instead several alternative goals, 

none of which can be rationally and objectively chosen as "the" 

.............................. ----------------------------------------------., .. --~------------------~------------......................... ----..... ----------------------------------------------------------------~------~---
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f d It is rarely ever obvious how a planne.r. is to. pre erre one. 

determine the relative importance of one goal over another. 

There are also important difficulties in dealing with the re

maining seven steps. For example, problem identification (step 2) 

would be a relatively straightforward exercise if goals were clearly 

known, but they usually are not. If we could agree with some speci

ficity on what we wanted (the goal), we could better define problems 

as the degree to which we have failed or are likely to fail in 

reaching them. So too, in criminal justice, planners often are pre-

t "This agency does not effi-sented with fuzzy problem statemen s: 

ciently use its reso11rces," or "vle are not making good parole deci

Bions." The reality of problem identification under these less than 

perfect conditions is that, probably, a planner will have some vague 

notion of how things should be, some incomplete information about 

current conditions, and a sense that "things just aren't quite right." 

And unless the planner can take an understanding of the problem 

beyond local generalizations, little may be accomplished. 

Forecasting the future (step 3) has not yet proved very suc-

24 hi k caution organizations not to make deci-cessful, and some t n ers 

25 i f i d f necessity. Inventing alternat ve sions very ar n a vance 0 

strategies (step 4) sometimes carries with it the notion that the 

search for alternat ves s ou e e • i h ld b xhaustive Yet, the costs in 

time and money and the limits on human cognition often make such a 

search impossible. And the need to arrive at real-world decisions 

"xh ti " in a timely fashion makes it imperative that the e aus ve 

, 
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weighing of alternatives turns into action at some point. Truly 

complete identification of alternatives is thus normally limited to 

a partial subset of all possible alternatives.26. 

Simulation (step 5) is also limited by cost factors and by 

cognitive abilities. Simulation is dependent on information about 

current conditions, future states, and causation; but our under-

standing of the real world is usually incomplete, particularly in 

how and why it changes. Thus, without perfect predictions, simula-

tions about the effects that various alternatives will produce become 

risky. 

Evaluating the alternatives (step 6) becomes mo~t problematic 

in the light of incomplete goal consensus, inadequate problem iden-

tification, and incomplete identification and simulation of alterna-

tive means. "Evaluate against what criteria?" is the first question. 

The second question concerns picking the optimal alternative when we 

know that all alternatives have not been examined in the first place. 

These and other problems associated with the classical steps of 

planning cast doubt on the idea that planning, characterized as 

eight logical steps, is possible at all. Clearly there are impor-

tant limits to rational planning, suggesting that pure rationality 

is impossible and that only a limited or bounded form of rationality 

in planning can be taken seriously as a model. The next section 

considers how this limited or bounded rational model for criminal 

justice planning might be characterized. 
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I., 

LIMITED RATIONAL PLANNING 

Though we may reject the pure-rationality model because it 

appears impractical, we need not reject the whole idea of rationality 

and its role in planning and decision making. Putting it inele-

gantly, the objective can be to try to be as rational as possible 

within constraints. Some kinds of situations permit closer adher-

ence to a rational planning process than others, but that does not 

alter the intent to be rational. And just because we intend for 

planning to be rational does not mean that it is as rational as it 

could be. Among other things, this means that we should stick as 

closely and as practicably as possible to the eight-step planning 

model, but how closely this process can b~\ followed depends on the 

situation--on the nature of constraints imposed by time, money, 

decision makers, and our ability to think things through. 

GOALS AND PROBLEMS 

Although we have discussed several limitations of planning in 

discovering purposes or goals, some idea of the goals to be attained 

or problems to be solved guides almost any effort at planning. The 

consideration of goals may only be implicit and founded on numerous 

assumptions, but even implicit goals and values can guide the defi-

nition of problems and the selection of means for achieving them. 

How do we know what our problems are unless we know what our goals 

are and which are threatened? For example, a police-agency planner 

may spend considerable time in developing an understanding of the 

various goals and missions pursued by the agency and thereby acquire 
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some reasonable knowledge about the relative priorities assigned by 

the agency to la.w enforcement (which crimes in particular), to crime 

prevention, and to other service missions. Knowledge of these goals 

and their relat:i;ve priorities can help to identify the principal 

objectives to b(~ pursued; and, later, this can serve as a guide for 

prioritizing which problems need most immediate attention, ~o what 

degree, and why. Clearly, defining goals and attempting to locate 

goal consensus is important. But there are often limits on our 

abilities to do much more than make general statements about goals 

from which the processes of problem definition and the discovery of 

alternative solutions can proceed. Problem-oriented planning can 

often provide additional help in making general statements about 

goals more explicit, concrete, and understandable. The contribu-

tion of problem-oriented planning is discussed below. 

PROBLEM-ORIENTED PLANNING 

Often, the need for planning arises out of the discovery of a 

problem. Although the second volume of these materials discuss 

problem-oriented planning in great detail, we wish to make a few 

introductory remarks about it here. 

The word problem may refer to an intricate and unsettled ques

tion, or it may refer to the difference between what we would prefer 

and what we have. Both meanings are applicable when considering 

planning's relationship to problems. The tough business of defining 

organizational goals is often given practical help in organizational 

planning when a problem is defined by the difference between 
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preferred states and actual states. In a way, t~e goal is defined 

as the resolving of the differences. In this kind of situation, 

purposive activity is undertaken (trying to solve the problem) 

despite the absence of clear goals. We may not agree exactly what 

the goal is, but we have a sense that something is wrong--that there 

is a problem. Planning can proceed by attempting to define the 

"generally perceived" problem and by locating and evaluating alter-

native solutions to it. 

For example, we may agree that giving the public prompt service 

is one of the goals of criminal justice agencies--say, police and 

judicial agencies. Few would seriously argue that this is not a 

reasonable goal, but there might be considerable argument about what 

the goal means operationally. Does it mean disposing of all service 

requests or calls for assistance within a certain amount of time, 

and, if so, what amount of time? Problem-oriented planning can take 

the general goal of prompt service as a given and begin to analyze 

those situations that would not qualify as providing service promptly. 

Possibly, the problem-oriented approach to planning will be tripped 

by frequent public complaints about the length of time it takes to 

provide certain kinds of services ~e.g., the amount of time involved 

in responding to calls for emergency services). Thus, although we 

may find it difficult to agree on exactly. what the goal of prompt 

service delivery is, we may find it easier to consider what it is 

E£!--examples of instances involving tardy service delivery. 

Charles Lindblom discusses a frequently occurring situation in 
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policymaking that seems to parallel this "problem-oriented" approach 

to planning. He notes that analysts and decision makers can often 

agree on a particular policy alternative "without their agreeing that 

it is the most appropriate means to an agreed objective.,,27 That 

this may be a cornmon situation, especially in criminal justice, is 

important to note. For example, with regard to judicial sentencing, 

there is considerable controversy over goals, or ends to be served. 

Should the primary purpose of sentencing be to punish, to rehabili-

tate, or deter, or to s'atisfy some notion of justice? Although there 

is great dis.agreement about such alternative goals, we may nonethe

less corne to agree that there are certain problems about sentencing 

and that these problems need to be treated. One such problem is 

sentencing disparity where, say, two extortionists in two separate 

cases with identical criminal histories and case characteristics 

receive radically different sentences: one is given probation and 

the oth(ar is given five to ten years in prison. At minimum, such 

sentencing disparity calls into question the even-handedness of 

justice. But more fundamentally, the problem of sentencing dis

parity may call our attention to basic goal dissensus. Probation 

might have been viewed as more conducive to rehabilitation, wh:l.le 

the prison sentence more in keeping with punishment. Focusing 

analysis on the sentencing-disparity problem may lead us to under-

stand better how alternative goals collide with one another to pro-

duce a serious threat to the basic goal of even-handed justice. We 

might not agree that punishment is to be valued over rehabilitation, 

--
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or vice versa, but we might find it easier to agree that uneven 

sentencing needs to be reduced somehow. 

The idea of focusing the planning effort on problems has 

received considerable attention in criminal justice planning efforts: 

A problem-oriented approach to planning, which relies 
heavily on the problem identification and analysis phase 
of the planning cycle, can help policymakers to formu
late goals and priorities in terms that are focused on 
specific problems and solutions. Criminal justice plan
ners have found it easier to galvanize cooperative 
efforts around problem-oriented goals and priorities 
rather than more abstract notions. It is easier to 
mobilize efforts toward the goals of reducing the number 
of commercial burglaries in the central city than around 
the more amorphous goal of "reducing crime and delin
quency."28 

Yet, there certainly are drawbacks to associating planning with prob

lem solving. First, it means that planning runs the risk of being 

almost entirely reactive, awaiting the emergence of a problem rather 

than anticipating or forecasting the problem. Second, solutions 

generated for the identified problem may, in the absence of clearly 

understood organizational goals and future conditions, turn out to 

be shortsighted. For example, attempting to solve an employee-

turnover pf·.vblem through significant salary increases may later 

return to haunt the agency in the form of long-term and unaffordable 

personnel costs. 

These are potentially severe tilhortcomings. But when the oppor

tunity for rational planning is severely limited, it may be the only 

basis on which planning can take place. Furthermore, planning does 

have 3 legitimate set of functions to fill in dealing with organiza

tional problems. These functions may be divided into three categories. 
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First, the planning apparatus may consist of an ongoing monitoring 

system with sensors set to detect emerging problems, particularly 

those kinds that do not readily make themselves obvious. A second 

part of the planning process concerns itseli with defining these 

problems by their magnitude, cause, duration, and so forth. A third 

part of the ~lanning process may be directed toward developing and 

recommending means for dealing with the problem. Therefore, 

"problem-focused" planning need not be only reactive, and it need 

not be shortsighted. 

FORECASTING) GENERATING) AND TESTING ALTERNATIVES 

Before turning to alternative ways of solving proble~s or attain-

ing goals, the rationally oriented planner gives thought to the future. 

Future-oriented thinking, or forecasting, is what chiefly distin-

guishes planning from several other related processes such as deci-

sion making and policy analysis. Future thinking is concerned with 

goals, problems, and relevant conditions, and in particular with the 

future context. Under the limited-rationality model of planning, 

the forecasting step is often carried out implicitly rather than 

explicitly, and often concentrates on a great deal less than achiev-

ing accurate prediction. Nonetheless, explicit consideration can be 

given to the future under the limited model by devoting various 

amounts of. time and resources tq the following questions: 

1. Are there identifiable trends (in crime, budgets, the 
economy', labor markets, population character:lstics, etc.) 
that will have implications for the organization? If 
so, what are they and what are the probable implica
tions? 



2. What kinds of constraints and opportunities will the 
organization face in the foreseeable future, and how 
will these affect the way in which the organization 
functions? 

3. In what way will adoption of each alternative affect 
the future? Will the alternative constrain available 
options in the future? 
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One way of guiding consideration of these questions is in a "problems" 

context whereby eXisting problems are examined in light of these 

"probable" futures, and the emergence of new problems is considered 

also. The validity and reliability of forecasting the future context 

will vary, but insofar as the future context is given some explicit 

treatment, problem-focused planning is not just reactionary, but is 

anticipatory as well. And it not only anticipates the emergence of 

new problems but carries an analysis of existing problems into the 

future as well. For. example, we will not be able exactly to forecast 

with certainty what the agency's budget will be next year or the 

one after, but we are often in a position to forecast whether there 

are likely to be significant increases or decreases. Armed with such 

general budget forecas~g, ~ontinuing and emerging budget-related 

problems can be considtlred. 

Once some view of the future has been generated, even if it is 

only a limited view with lit~:lted accuracy, planning can turn to the 

generation of alternative solutions to problems, or alternatives for 

achieving goals. It is rarely true that only one course of action 

is available for achieving some goal or resolving some problem. 

Usually, if we think about it long enough, several alternatives may 

present themselves, each with different consequences and, thul~, with 
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different capabilities for reaching the goal or solving the problem. 

As widening the choices available is a prime function of planning, 

so is making some estimate of which alternatives seem better than 

others and why. 

Ideally, what we ought to do in considering alternatives is to 

calculate the relative costs and benefits of all potential alterna-

tives. This can impose a tremendous burden on the planner, and there 

are really very few situations where the planner has the time, 

resources, and technical expertise to complete such a task. Indeed, 

Aaron Wildavsky has·commented on the negative consequences of being 

too thorough and comprehensive in generating and testing alternatives, 

noting that an attempt to be too rational is in effect irrational. 29 

It costs more and takes more time than it is normally worth. And 

certainly we would agree that the purpose of considering alternatives 

and their consequences is not to run ourselves into an analytical 

rat maze. 

By the same token, ignoring the more feasible and effective 

alternatives for future actions encourages myopia. Such myopia is 

the antithesis of planning~s intent to be as comprehensive as possi

ble, and may be likened to the views of some administrative analysts 

that policymakers should seek satisfactory rather than optimal solu

tions. 30 

In the conventional ideal of a rational decision, a deci
sion maker maximizes something--utility or want satisfac
tion, income, national security, the general welfare, or 
some other such value. But, as we have already noted, an 
exhaustive search for the maximum, for the best of all 
possible policies, is· not usually worth what it costs, 
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and may in fact be impossible of accomplishment. An 
alternative strategy, therefore, is not to try too hard-
to decide instead on some acceptable level of goal accom
plishment short of maximization, and then pursue the 
search until a policy is found that attains that level. 
One "satisfices" instead of maximizes .. 3l 

20 

It must be understood that an approach like this not only limits 

the search for the best alternatives but the goals themselves come to 

be pursued in a more limited fashion: The movement toward goal 

achievement becomes "incremental" and short, manageable steps are 

taken. 32 The original goal may be retained but its achievement is 

planned through a series of intermediate steps rather than through 

one giant step. 

REACTIVE) ACTIVE) AND COMPREHENSIVE PLANNING 

The ideal of planning is that it should be comprehensive and 

active. That is, all relevant variables should be taken into consid-

eration, all consequences anticipated, future conditions accurately 

predicted, and action planned and implemented to anticipate that fu-

ture. This is a laudible objective for planning, and one toward 

which, all other things being equal, we would normally strive. How-

ever, as we have shown that prediction is rarely accurate, there are 

often rather severe limitations on our ability to consider alterna-

tives and consequences, and the decision to take action normally 

lies outside the control of the planner and within the control of 

decision makers and policymakers •. The kind of planning normally or 

usually found in most criminal justice agencies is,. ~·s we migh~ 

d h ' i 33 expect, reactive, and not active an compre ens vee 
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There are several ways to view the meaning of reactive planning; 

one of the most useful is to see it as dealing with current problems. 

That is, planning done reactively awaits the emergence of a problem 

for which we then move to "plan" and to implement its resolution. 

This is in contrast to active planning where we more nearly antici-

pate the emergence of problems, and attempt to avoid or soften their 

consequences before they become a matter of reality. Active planning 

may also be seen as deliberate goal pursuit, where goals have been 

clearly identified and an optimal means for achieving them identi-

fied and implemented. 

Reac.tive planning does not lack. value. Certainly, there is 

nothing wrong with using planning strategies to resolve emergent or 

extant problems. And insofar as we view the existing problem com-

prehensively and take the future context into consideration, other 

aspects of planning do not necessarily suffer. Although there is a 

certain tai.nted quality to planning done purely or only on a reactive 

basis, reactive planning, if done properly, uses many of the same 

tools and analytical devices that are used in active plannins. And, 

deliberate efforts at reactive planning may create a climate of 

technical experience that allows, when conditions are right, for 

adventures by organizations into active planning. 

ALTERNATIVE PLANNING CONTEXTS 

We have not said that rational planning is impossible, only that 

it is unlikely to happen exactly as the classical planning model 

tells us it should. And although we have noted that much pl~Lning is 

reactive and often disjointed, hit-and-miss~ and incremental, the 
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question remains whether any form of rational planning is possible 

and practical. It is difficult to speak authoritatively o~ this 

issue because there is great variation among criminal justice agen

cies in how much they can undertake various forms of rational plan-

34 ning. Resources (time, money, expertise, and commitment to plan-

ning) are critical inputs to any rational planning process, and how 

much they vary will affect how far rational planning is undertaken. 

However, if we assume that decision makers have some interest 

in acting rationally and in planning for the future, and that they 

devote sufficient resources to the planning process, the degree and 

form of rational planning possible will depend on the clarity of 

goals and the knowledge available abo~t the relationships of means 

and ends. Goals may be clear and known, or they may be unknown and 

we may be uncertain about them. Likewise, means/ends relationships 

may be either clear or unclear. 35 Four possible contexts for plan

ning originate from these possibilities, and each is briefly 

described below: 

1. Clear Goals and Clear Means/Ends Relatio'nships. The oppor

tunity for rational planning is greatest when goals are clearly 

known and when means/ends relationships for achieving them are 

clearly known. We may not and often will not have perfect knowledge 

about these things, but our knowledge about both may be sufficient 

d h ht about the f uture and about alternatives to permit reasone t oug 

that appear most likely to produce intended outcomes. For example, 

the level and amount of information now available concerning the 
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provision of counsel for impoverished defendants is probably suffi-

cient to permit planners and decision makers at least 1;0 attempt to 

plan rationally in meeting the goal of free legal defense f,or the 

indigent. The goal has been sucessively defined by the Supreme Court, 

and several alternative programs have been implemented and e:valuated 

throughout the country and exist as models of alternatives. 

2. Unclear Goals and Unclear Means/Ends Relationships. The 

least opportunity for rational planning is probably available within 

this context. Using the eight-step classical planning model as a 

guide, we may note that almost none of the information requirE\d is 

available. The form of planning that results has been labeled dis- . 

36 jointed incrementalism or "successive limited comparison." Trial 

and error with small changes and little formal consideration of the 

future characterize thjs form of planning. The nature of problems, 

like goals, are not clearly understood, although the manager or plan-

ner may have an elusive sense about some thiT.1gs being wrong. The 

problem cannot be pinpointed or articulated, and even if it could be, 

there is no knowledge of proven technology that could resolve the 

problem. 37 For example, and as noted by James Q. Wilson, the Bureau 

of Prisons has neither clear goal consensus nor proven technology 

available to rehabilitate the criminal. 

3. Unclear Goals but Known Means/Ends ~elationships. This 

category is somewhat akin to problem-ori~nted planning as discussed 

earlier. Goals may be unclear or in conflict, but managers and 

planners have fairly clear ideas about what is wrong. Possible 
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alternatives for defining and addressing the problem exist, and know

ledge about these is sufficient to permit planning. A good example 

of such a condition is turnover. Agencies find it hard to set pre

cise goals with regard to turnover. Too little turnover may not per

mit enough new blond to enter the organization, while too much turn

over has obvious negative consequences. Yet, even without firm 

"turnover goals," agencies can sense a turnover-related problem, ca.n 

analyze its causes, and plan either to increase or to decrease turn

over as is appropriate. This remains a limited or bounded form of 

planning, however, as it is problem-resolution driven rather than 

goal-attainment driven. With this category and the next, the oppor

tunity for rational planning is available but to a limited degree. 

4. Clear Goals but Unknown Means/Ends Relationships. In this 

situation, planning takes a "research-oriented" bent. The goals are 

clear and known but how to achieve them is not. Planning tends to 

focus on developing effective means of achieving goals. There are 

several examples of such instrumentally-focused planning, including 

efforts of the scientific community during the sixties to discover 

the means to achieve President Kennedy's goal of putting a man on 

the moon by the end of the 1960s. From criminal justice, there are 

a number of examples, including the attempt to reduce contraband 

flow in correctional institutions to some "tolerable" level. 

These last two categories of contexts for planning, where only 

goals ~ means/ends relationships are clear (but not both), are com

mon in criminal justice, as much as they are in other social service 
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fields. Thus, the planning we should normally expect to find in 

these fields is limited in how much it can be rational--limited by 

either unclear goals or unclear means/ends relationships. Yet, as we 

have noted previously, both problem-oriented planning and research

oriented planning have valuable contributions to make in criminal 

justice; the contributions may not fit the ideal of the classical 

planning model, but they are nonetheless useful. Problem-.oriented 

planning done properly results in accurate problem diagnosis and, it 

is to be hoped, effective treatment. Research-oriented planning 

leads to discovering means for effectively achieving goals. More 

will be said about both of these orientations to planning in a sub

sequent section of this material. 

SUMMARY 

We have briefly addressed several issues that have to do with 

the general concept of planning. We have noted that planning is a 

future-oriented activity intended as a linkage between present action 

and future conditions, that it considers information about goals and 

the means to achieve those goals, and that it attempts some level of 

comprehensiveness in weighing alternative means. 

We compared planning to several related processes: decision 

making, policy analysis, and problem solving. Although similarities 

were noted, we distinguished planning from all of them in its more 

explicit concern for the future, its comprehensiveness, and its 

widening of information and choices available to decision makers. 

-
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We described the eight-step modern-classical model for planning 

as logical and as an ideal that nonetheless has limited application 

because we usually lack sufficient information and technical exper

tise to follow it with precision. We presented the outlines of a 

limited rational planning model based on several assumptions about 

the usual environments of planning in social service agencies such as 

those of criminal justice. Those assumptions of environment included: 

1. 

2. 

3. 

4. 

Agency goals are often only implicit, but when explicit, 
they may be unclear or conflicting. Nonetheless, even 
goals only implicitly understood offer guidance to 
diagnosing organizational problems and planning their 
resolution. 

Perfect prediction of the future in any context is 
impossible; planning may nonetheless consider probable 
futures by noting likely general trends, as well as 
constraints and opportunities lying in the future. 
This may provide a satisfactory if not optimal con
te~t within which to evaluate alternative means for 
goal achievement and problem resolution. 

Resource constraints (time, money, and expertise) 
make it exceedingly difficult to evaluate comprehen
sively all alternative means in order to find the 
optimal one. But a search for the "most promising" 
alternatives and an analysis of their "most likely" 
consequences reduces planning costs and still pro
vides us, more often than not, with useful alter
natives. 

Situations where both goals and means/ends relation
ships are clearly known and understood tend to be 
rare. It is more usual to find clarity in only one 
or the other, depending on the issue being addressed. 
The resulting limited forms of rational planning 
possible in these situations (research-oriented and 
problem-oriented) can make valuable contributions 
to the attaining of organizational goals and the 
resolving of problems. 
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In the major section that follows, we turn to a consideration 

of human-resource planning as a particular application of general 

planning processes. Among other things, it will be noted that the 

conduct of human-resouce planning suffers from the same kinds and 

types of limitations faced by planning in general. This will have 

implications for the kinds of human-resource planning subsequently 

described by us. 

HUMAN-RESOURCE PLANNING AND RELATED CONCEPTS 

Human-resource plann.ing has only recently developed as a field 

of specific study. As with most emergent fields, its boundaries and 

purpose are ill-defined. What we can see is an activity encompassing 

38 many specializations, each with many ramifications. There are, 

however, certain common themes that thread their way through most of 

the human-resouce planning literature and comprise a starting point 

for understanding what human-resource planning is. Three such themes 

have been identified by a noted human-resource planning researcher, 

39 and we will begin with these. 

The first theme is statistically oriented--matching the work 

force's supply of people to the job-defined demand for people. The 

second theme is people's motivations, aspirations and expectations, 

on which the supply of workers for any given occupation is vitally 

dependent. The third is the "balance between supply and demand"--

planning for the effective acquisition, development, and utilization 

of workers. 
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Dissecting these three themes, it seems clear enough that human

reS0urce planning includes forecasting and that it affects many of 

the traditional personnel administrative processes of recruitment and 

selection, personnel ~ssignment, employee development, employee com-

pensation, and the like. It is also implicit that human-resource 

planning may be very focused, analyzing requirements and processes 

associated with specific agencies, companies, or with individual 

people. It may also be very aggregative, analyzing such things for 

whole occupational groupings and sets of occupational groupings 

nationally (e.g., police officers, prosecuting attorneys, probation 

officers) • 

At average, personnel costs account for about 85 percent of the 

criminal justice agency budget; thus, agency costs are vitally depen

dent on the efficient utilization of human-resource. And as criminal 

justice is a labor-intensive field, productivity is dependent on the 

effective utilization of personnel. Human-resource planning is a 

tool for helping policymakers reach decisions about the acquisition 

and the most effective and efficient utilization of people to accom-

plish agency goals and missions. By its very nature, human-resource 

planning seeks to prevent, to avoid, to eliminate, or to reduce orga-

nizational problems tied to issues of personnel cost and productivity. 

Seen in this way, human-resource planning relates to the processes of 

decision making, policymaking, and problem solving fn the same way 

that we said planning in general related to these things. 

One way of viewing the purposes and objectives behind human-
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resource planning is to consider the principal kinds of questions it 

attempts to answer. Human-resource planning includes a wide-ranging 

set of procedures that address the principal personnel questions 

facing public agencies. These questions include: 

1. What kinds of people and how many of them are required 
by an agency, now and in the future, to accomplish its 
missions? 

2. mlat are the best means for recruiting, selecting, 
training, utilizing, and evaluating personnel, to 
secure the right numbers and kinds of people? 

3. What is the most effective and efficient assignment and 
organization of workers in the agency, for lJl8.ximizing 
productivity and attaining agency missions? 

4. What are the causes of personnel problems, either 
current or anticipated, and what are the solutions 
to these problems? 

5. What are tbe constraints posed by budgets, outside 
decision makers, and technical and moral limitations 
that circumscribe our ability to deal with these 
issues? 

DEFINING HUMAN-RESOURCE PLANNING 

The multiple objectives of human-resource planning can be rather 

succinctly summarized by drawing a distinction between human-resource 

planning done at the level of the economy and that done at the level 

40 
of the organization. Human-resource planning at the level of the 

economy is primarily concerned with planning the preparation and 

employment of the labor force for th~ jobs needed by society. Because 

jobs change with time (both the number and kinds of jobs required in 

a society), planning must be continuous, involving constant adjust-

ments in plans and programs to bring the overall supply of people 
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into balance with the demands and the needs overall for people. We 

can also see human-resource planning at the level of the economy to 

involve making and implementing policy about such matters as enlarg-

ing the job opportunities available to people, improving training 

and education, and generally improving the use of people. 

At the level of the organization we can view human-resource 

planning as having a similar purpose but focused on the needs of a 

particular organization itself. 

Manpower planning in organizatons is the process by which 
a firm insures that it has the right number of people, 
and the right kind of people, in the right places, at the 
right times, doing things for which they are economically 
most useful. It is, therefore, a two-phased process, by 
which we anticipate the future through manpower projec
tions and then develop and implement manpower action 
plans and programs to accommodate the implications of the 
projections. 4I 

We may observe two things about this definition of organiza-

tional human-resource planning. The first is that precious little 

seems to escape its purview. Insuring that an agency has the right 

numbers and kinds of people, and doing the right things for which 

they are most suited involves not only all aspects of internal 

agency personnel administration, but it also involves the agency's 

environment, particularly the labor market, the economy and budget 

authorities. A second observation is that this definition of 

organizational human-resource planning is consistent with the fea-

tures of planning described in the previous section. Implicit in 

the definition is that the organization needs to understand its 

goals and missions and that it needs to understand its personnel 
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requirements (means for achieving the goals and missions). There is 

also an explicit need to consider the future and forecasts of that 

future. Forecas~ing the future is the basis for determining what 

kinds of steps need be taken in order to meet that future (i.e., we 

anticipate the future and resulting work-force needs and develop and 

implement plans :md programs to accommodate the impli.cations of pro-

jections) • 

The primary relationship examined by human-resource planners, 

then, is that of the supply of human resources (what is available) 

to the demand for human resources (what is needed). This properly 

involves not only present supply/demand conditions, but forecasts of 

these as well. The human-resource planning process must, therefore, 

be closely concerned with obtaining relevant information related to 

present and future supplies for and needs for human resources. This 

is a quantitative and qualitative issue (numbers and kinds of people). 

One way of visualizing these information needs is presented in the 

list below: 

1. What are (will be) the goals and objectives of the 
organization? 

2. What are (will be) the organization and work tasks 
necessary to accomplishing the goals and missions? 

3. Who are (will be) needed to accomplish the work tasks? 

a. What knowledge and skills should they have? 

b. How many with each kind of skill are needed? 

4. What is (will be) the inventory of human resources 
available? 



a. Developed inventory: People who are appropri
ately trained and skilled and are employed by 
the organization. 

b. Undeveloped inventory: People employed in the 
organization but not sufficiently trained or 
skilled. 

5. What is (will be) the gap between the numbers and kinds 
of people needed and those trained and available within 
the organization? 

6. How available are (will be) developed, developable, and 
undevelopable workers in the labor market? (This is a 
measure of the supply of "raw materials" not at present 
possessed by the agency.) 

7. What are the alternative means available to bridge the 
gap between supply and demand, gaps existing either 
now or in the future? 
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At the beginning, we referred to the fact that planning is 

action-oriented, that to plan without taking action based on the plan 

is not really planning. Item 7 above, "bridging the gap between 

supply and demand," is part of the action component of manpower plan-

ning. Indeed, human-resource planning properly conceived is not 

simply making forecasts and determining gaps between supply and 

demand; it finally involves the implementation of pol:.tdes and pro-

grams that will address the forecast and any gap~ between supply and 

demand. 42 Thus, human-resource planning includes personnel management. 

The effective management of human resources must include: 

Identifying manpower requirements correctly, in line with 
organization-wide intent; controlling flows of manpower 
through the organization'itself and through the various 
job positions it contains--this probably includes most of 
the activities traditionally associated with personnel 
management, since conditions of employment, rewards, 
motivation, welfare, safety • • • might be interpreted as 
primarily designed to control this flow; developing over 
time the sum of skills represented in the labor force--

• 

the "learning curve" effect of experience and proper 
individual development rather than the initial train
ing of replacements feeding the flow of available 
manpower; progressively improving the adaptability 
and innovative power of the organization's human 
resources to accommodate the increasing pace of 
change on technological, economic and social fronts; 
attaining corporate goals in a manner acceptable to 
employees who unlike other resources have a right 
of veto upon organizational activity.43 

HUMAN-RESOURCE PLANNING AND MANAGEMENT 

Some researchers have explicitly distinguished human-resource 

management and planning by noting that the former is a continuous 

process of adjustment within an uncertain environment, while the 
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latter is generally taken to mean precision in forecasts and mathe-

44 rnatical exactness in doing so. This distinction is not very clear, 

but several writers have attempted to draw a distinction between plan-

ning per se and other management activity. These distinctions are 

worth explori.ng here because they may help us to understand why human-

resource planning is treated so broadly in the literature. 

Human-resource management is a broad concept that includes the 

development of policies governing the acquisition, development, and 

utilization of personnel and the implementation of personnel adminis-

trative processes to put those policies into force. Planning is 

intimately associated with both of these features of personnel manage

ment because it provides the information essential to make them work. 45 

The essential point of this is that manpower planning and personnel 

administration are not removed from one another; they form a logical 

sequence of events as depicted in the figure below: 
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THE HUMAN-RESOURCE MANAGEMENT PROCESS 

Measure supply/demand gaps Implement action programs 
and propose alternative and address supply/demand 
solution gap 

, 
~ 

Human-Resource Planning: Polic}lmaking: Personnel Administration: 

Collect and analyze Select a Acquire, prepare and 
requisite information ~ general ~ utilize personnel 
on seven central strategy for through the design and 
questions mediating implementation of 

supply/demand specific processes 

As viewed in the figure above, human-resource planning and per-

sonnel administration are not subsets of one another; rather, they 

are conceptually related processes linked under the general heading 

of manpower management. Human~resource policymaking is based on 

planning information and is a matter of formulating broad recommen

dations and requirements that form the general plan of action with 

regard to human resources. Personnel administration also makes use 

of planning-derived information, but personnel administration is a 

matter of the implementation of policies derived from policy~~king 

efforts. Recruitment, screening and selection, training and educa-

tion, assignment and reassignment, and personnel evaluation are 

examples of some of the important personnel administrative practices 

included here. 

This view of human-resource planning taken within the broader 

scheme of personnel management has been stated earlier by other 

35 

researchers and scholars. These researchers view manpower planning 

as leadi.ng to the construction of staffing plans that in turn lead 

to staffing and development, the measurement of organizational pfl.r

formance, and the production of results. 46 This view leads to 

certain suggestions about what the activities of manpower planning 

are: 

Activities of Manpower Planning 

1. Manpower inventory-·-to assess current resources (skills, 
abilities, and potential) and analyze current utiliza
tion of personnel. 

2. Manpower forecast--to predict future manpower require
'ments (numbers, skills mix, internal versus external 
labor supply). 

3. Manpower plans--to enlarge the pool of qualified indi
viduals by recruitment, selection, training, placement, 
transfer, promotion, development, and compensation. 

4. Control and evaluation--to provide closed-loop feedback 
to the rest of the system and to monitor the degree of 
attainment of manpower goals and objectives.47 

ORGANIZATIONAL HUMAN-RESOURCE PLANNING 

The U.S. Civil Service Commission's Bureau of Policies and 

Standards has addressed the issue of human-resource planning scope 

4r more directl~r by identifying three forms of planning activity: ' 

(1) manpower-planning analysis, (2) manpower-planning programs, and 

(3) organizational manpower planning. The first two categories 

associate the term human-resource planning with labor-market fore-

casting (determining how many workers are needed and how ma~y are 

avail.'ble in whole occupational groupings) and with the development 

-
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of governmentally sponsored programs affecting work-force levels. 

The third category is particularly important for our purposes in this 

chapter because it focuses on the human-resource planning under

takings within the individual agency. All three of the Commission's 

categories are discussed below. 

Manpower-planning analysis includes labor-force analysis that 

results primarily in descriptive statistics showing dimensions and 

components of various labor forces and how these dimensions and com

ponents have changed over time. Other aspects of labor-force analy

sis include analytical and projective studies that, along with re

lated factors, forecast upcoming features of the labor force. This 

kind of thing is typified by the Volume I report of The National 

Manpower Survey of the Criminal Justice System, where a particular 

projective model was employed to determine the number of criminal 

justice personnel that will be needed in various occupational group-

49 
ings five and ten years into the future. 

Manpower-planning program activity is "oriented toward the 
50 

development, administration and evaluation of manpower prograDs. 

Such manpower programs include efforts to improve the employment 

status of particular groups included under Affirmative Action/Equal 

Employment Opportunity Commissif)n programs. Other manpower programs 

may be concerned with issues such as gaps in the supply and demand 

of manpower and may include special government-sponsored programs of 

training, retraining, and professional education to help close these 

gaps. The Law ~nforcement Education Program may be viewed as an 
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example of a human-resource planning program instituted within and 

for the criminal justice system. The forty-seven state police 

officer standards and training councils' programs' may be viewed, in 

intention at least, to be human-resource programs as well. 

Organizational manpower planning is composed of two distinct 

yet related forms of planning activity. The first is dubbed "work-

force planning" by the Bureau and concerns analysis of the numbers 

and kinds of people W~10 are and will be needed to do the organiza-

tion 's T.Y'ork. The second activity is labeled "staffing-needs planning" 

and includes determination of the kinds 6f "future personnel manage-

ment actions" that will be needed if the organization is to secure 

the numbers and kinds of people it needs. The methodologies 

involved in these two related but different functions include the 

51 following: 

Work-force planning starts with forecasts of expected work 
load and worker productivity. From this, estimates are 
derived about the numbers and types of workers needed to 
meet the expected work load. Thus, work-force planning 
uses work-load and work-measurement data and derives a 
"required wprk force" plan. 

Staffing-n~eds planning starts with the manager's "required 
work-force plan and then estimates the personnel losses 
and shifts likely to take place during the planning period, 
and then deterniines what future personnel management action 
will be needed to provide the required work force. Th",lS, 
staffing-needs planning uses mostly personnel data and 
produces either suggested changes in management's work-force 
plan or summary estimates of what must be done to provide 
the required work force. 

There are, of course, several detailed activities that will 

need to be performed if work-force and staffing-needs planning are 
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to take place within the organization. The Bureau details these and 

they are presented below. As a unit, these activities largely com-

prise what human-resource planning includes at the organization level. 

1. Information Activities 

a. The regular transmission to personnel planners and 
administrators of detailed data on the work-force 
structure established or proposed by management. 

b. The regular transmission to management of the types 
of personnel management and staffing-needs planning 
information detailed under "Work-force Planning 
Functions" below. 

2. Analysis Activities. Provision should be made for the 
regular, scheduled analysis of manpower resources and 
personnel transactions data. This may include: 

a. Analysis of trends in the occupational, grade or 
skill level, and pay distribution of agency workers 
in various work categories, functions, and agency 
divisions. 

b. Analysis of the composition of the work force by 
such dimensions as age, sex, minority status and/or 
length of service. 

c. Projections of employee retirement losses and/or 
eligibility for retirement. 

d. Analysis of patterns and trends in outside hiring 
at entry and other levels. 

e. Analysis of trends in occupational advancement 
patterns, interoccupational flows, etc. 

f. Analysis of levels and trends of occupational and/or 
organizational loss rates due to quitting, transfers, 
occupational shifts, etc. 

3. Staffing-Needs-Estimating Activities. Provision should 
be made for the systematic estimation of current and 
future staffing needs in key agency occupations or 
specialties. This may include such specific activities 
as: 

a. Analyzing the net work-force changes that will be 
required under management's actual or proposed work
force plans. 

" 

b. Proj ecting the nl,!'inbers and types of vacancies 
that are l::U~~ly to occur because of such causes 
as turnover losses, death, disability, retirement, 
management actions, etc. 

4. Work-force Planning Activities. Provision should be made 
for the development and the transmission to management of 
personnel management and staffing-needs data and analyses 
needed for the effective performance of work-force plan
ning functions. This may include such data and analyses 
as: 

a. Detailed assessments of the feasibility of provid
ing management's proposed work force, based on 
labor market limitations, the numbers of employees 
in the training pipeline, etc. 

b. Detailed analyses of the means necessary to staff the 
proposed work force (extent of outside hiring at 
entry level necessary, amount of employee training 
or retraining needed, etc.). 

c. Estimates of the direct and indirect costs of the 
necessary personnel staffing actions (cost of 
recruitment, training, employee relocation, separa
tion and leave payments, etc.). 

d. Information on the impact of work-force cost esti
mates of new employee salary or pay schedules, job 
or occupation reclassification actions, employee 
grade distributions, etc~ 

e. Analyses of the impact of the proposed program of 
staffing actions on (a) the existing work force 
(advancement or retention opportunities for women, 
minorities, handicapped, etc.) and on (b) the 
organization's responsibilities for implementing 
public policies (Equal Employment Opportunity, 
upward mobility, older workers, veterans, etc.). 

f. Recommendations for changes in (a) management's 
work-force plans (occupational or skill-level trade
offs, etc.) and/or in (b) organization personnel 
policies or practices (policy on outside hiring, 
etc.) based on the above. 

5. Personnel-Program Plan~ing Activities. Utilization of 
the above-described data and analyses in the establishment 
of operational goals and objectives for the various per
sonnel administrative functions and in the development 
of personnel budget estimates. 
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Data-System Activities. Obtaining, recording, and furnish
ing the data needed to support staffing needs planning 
functions. Such systems should include specific provisions 
for obtaining and recording needed data on the work-force 
plans and proposals made by organization management as 
part of the work-force planning and budgeting process. 

Evaluation Activities. Staffing-needs planning systems 
should make specific provisions for the regular and sys
tematic evaluation of manpower-planning policies, proce
dures, and products, and of their contribution to the 
overall planning, budgeting, and personnel management sys
tems of the organization. 

APPLICATIONS OF ORGANIZATIONAL HUMAN-RESOURCE PLANNING 

Planning's applications or utility in dealing with various 

aspects of human resources are numerous but can be viewed as largely 

falling within several general categories. We describe each of the 

categories below in terms of some of the common activities that may 

fall within them. The list is not exhaustive but indicative. 

1 R Forecasts may focus on one or Forecasting Personne esources. 

more of the following kinds of iss,les: the availability of personnel 

(numbers and kinds) from the labor market; the availability of num

bers and kinds of personnel from within the organization; changes in 

the composition of the work force and the labor pool (e.g., aging, 

educational levels, etc.); changing work loads and resulting changes 

in needs for human -resources within the organization; projections of 

employee turnover rates; and projections of employee learning curves, 

dependent on time and e~erience in the job. These forecasts may be 

for a short time into the future, say a year, or for longer periods, 

say five or ten years. 
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Forecasting Relevant Environmental Variables. Crime trends, 

budget forecasts, trends in the economy, population trends and the 

like will greatly influence not only the need for manpow~r in crimi-

na1 justice agencies, but will also determine the availahJ:!ity of 

personnel and, more importantly, the conditions under which manpower 

will be available to the agency now and in the future. Forecasts 

of impending changes in these variables is thus vital to planning 

human resource policy in organizations. 

Forecasting Effects of Personnel Practices. Established or 

existing human resource practices such as those involving recruit-

Ulent, selection, training and development, assignment and reassign-

ment, and compensation and motivation produce current results that 

may not be the same in future periods: as conditions change, so do 

the effects of the practices. Thus, one contribution of planning is 

in forecasting the likely effect of existing personnel procedures 

under future conditions. Also, however, planning techniques can 

assist in viewing the likely effects of alternative personnel prac-

tices. For example, it has often been noted that when communities 

go through an economic boom, the availability of qualified applicants 

for jobs in some criminal justice agencies decreases (e.g., to fill 

guard positions in correctional agencies). This will have particular 

implications for where and how agencies recruit and for how they 

train and develop the recruits they do attract. 

Predicting and Projecting Human Resource Problems. A human 

resource problem may be defined as any situation where the gap bet\veen 
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th~ supply of personnel and the need for personnel is sufficient 

to endanger the organization's ability to perform its mission in an 

acceptable fashion. "Endanger" and "acceptable fashion" are. re1a-

tive terms depending on community standards and those of agency 

decision makers. However, planning has several distinct roles to 

play in dealing with such human-resource-re1ated problems. First, 

planning techniques can assist in predicting problems (e.g., high 

upcoming tunover due to retirements). This is so because planning 

seeks comprehensively to examine cause (means) and effect (goals 

attained or problems anticipated). Second, planning can assist in 

identifying and weighing alternative remedies to these problems; for 

example, planning can help at least to identify likely consequences 

of altering various personnel practices, looking at their effects in 

addressing the gap between personnel supply and demand (e.g., early 

and staggered retirement plans plus early hiring of key replacement 

personnel). 

Planning the Resolution of Existing Human Resource Problems. 

The previous four categories have all included the words "forecast-

ing" or "projecting" and imply that one of planning's chief contri-

bntions is looking toward the future and identifying implications 

for the organization. However, the term manpower planning or human-

resource planning is also applicable to examining alternatives and 

their consequences for dealing with existing organizational prob1ems--

problems that do not need to be anticipated because they are already 

here. None of the existing planning literature has dealt very much 

----------
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with this idea, but in our view it is a principal area of human

resource planning activity in many organizations. The next section 

will discuss some of the reasons for this, d b an a su sequent section 

will deal more pointedly with the features of planning's role in 

resolving e:Kisting agency problems. 

REALITIES OF ORGANIZATIONAL HUMAN-RESOURCE PLANNING 

What we have discussed thus far is the ideal of human-resource 

planning. We now turn to a consideration of how far the various 

aspects of human-resource planning have been applied to and have 

worked in organizational settings. One study of the use of fore

casting techniques in firms indicated that forecasting when done in 

private industry is used sparingly as a basis for anticipating bud

get needs, redesigning training programs, or planning the redesi.gn 

of jobs or plant expansion. A1th h hi f oug t s inding may be surprising 

to some, there are several reasons for it. On i h f est at orecasting 

techniques are largely based on past trends and regularities and the 

projection of these into the future. These allowances often cannot 

be properly anticipated or known and, thus, the forecasts become 

erroneous. Forecasting personnel requirements is hardest when the 

jobs involved are managerial, professional, or technical, Many of 

the occupational and job groupings in criminal justice agencies fall 

into these managerial, professional, and technical slots, making 

projections about human resource needs in criminal just-ice agencies 

somewhat more problematic than what might be the case in we11-

established private-sector industries, 
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These findings are consistent with statements made earlier in 

the section on general planning. There it was noted that "forecast-

ing uncontrollable contextual changes," step 3 in the classical 

planning model, had not often proven to be an easy or accurate under-

taking for agencies. But there is also substantial evidence to sug-

gest that the general level of forecasting activity engaged in by 

criminal justice agencies is limited and that cri,minal justice 

agencies oftener engage in planning the resolution of existing 

52 problems. 

This is not to suggest that forecasting and anticipatory prob-

lem solving are useless undertakings; rather it is to suggest that 

the environments for conducting human-resource planning in most orga-

nizations preclude these things being done easily or well. This may 

be especially true in criminal justice agencies where, as several 

observers have noted that a crisis environment often seems to per-

vade organizational and managerial decision making. The results of 

this are not only that planning efforts concentrate on disposing of 

the immediate problem, but also doing so in a timely fashion. 

"Timely fashion" can often impose a rush to judgment on decision 

makers, especially if the framework of data and analytical expertise 

are not already in place to allow for a rationally planned and rea-

soned approach to understanding the problem and to finding either 

optimal or satisfactory solutions to it. 
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Most of the more advanced and analytically or'j.ented forms of 

human-resource planning (such as forecasting) suffer from two diffi

culties: (1) the analytical techniques are not without error, and 

(2) normal agency environments are such to discourage their use. 

Actually, the reasons for low-level development and use of the more 

analytically-oriented planning techniques are a bit more involved 

than this. First, agencies have differing needs for the products of 

human resource planning; needs for planning analyses will also change 

over time within a given agency. Some of the factors influencing .' 
this are, the size of the agency, the degree to ,.,hich the agency and 

its community are and have been stable, and the degree of decisional 

flexibility given to agency managers to make human-resource policy 

based on planning analyses. Thus, an approach to human-resource 

planning must be flexible, rather than forcing on agencies an analy

tical sophistication which they do not need and are unable to use. 

Second, agencies have differing capabilities and face differing 

constraints in undertaking planning. Capabilities for data collec-

tion, data analysis, and decision making vary greatly from agency to 

agency and from situation to situation. Often, and even within a 

single agency, capability will change rapidly, dependent on the 

availability of key personnel and information for performing plan

ning functions, or on the availability of funds to support planning. 

Constraints ere imposed not only by such internal agency factors, 

but also by outside decision makers and policymakers who may actively 

support, neglect, or oppose attempts to introduce manpower planning 
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into decision making. Guiding an agency through an identification 

of its capabilities and constraints at any given time is a prerequi-

site to selecting an approach to planning. 

Even though the use of various analytical planning techniques 

will vary from agency to agency, it remains true that most agencies, 

if not all agencies, confront the need to undertake some form of 

human-resource plann:i.ng. Principally, and at minimum, this means 

organizing planning activities around key issues or commonly occur-

ring difficulties associated with the costs and the productivity of 

human resources. Some of these difficulties might include inadequate 

perforlMnce and productivity on the part of employees, cost ineffi-

ciencies according to some criteria, duplication of services and 

personnel, turnover, and many others. The resolutioi1 of these diffi-

culties will ultimately involve one or more of the personnel admin-

istrative processes of job and task design, recruitment and selec-

tion, training, assignment, personnel evaluation, and the like. 

STARTING POINTS FOR ORGANIZATIONAL HUMAN-RESOURCE PLANNING 

Returning for a moment to the earlier section on alternative 

planning contexts, two of those contexts are relevant for us in 

finding a realistic starting point for conducting agency-based 

human-resource planning. The two contexts are: (1) where goals are 

clear but means/ends relationships are not, and (2) where goals are 

unclear but means/ends' relationships are known. The point has been 

made that both of these situations preclude a fully rational 

approach to planning because that requires that both goals and 
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means/ends relationships are clear and known. 
However, the point 

was also made that these two situations are ones frequently en

countered by public organizations such as criminal justice agen-

cies. It is thus within these two contexts that development of 

agency-based human-resource planning has a bl reasona e chance of 

potential util~ty. Each of these contexts for manpower planning is 

considered below, and we end with some thoughts on how these two 

approaches might be merged into a single orientation for guiding 

organizational human-resource planning. 

When missions and goals are clearly understood but it is not 

clearly understood how to achieve those goals, planning 'takes on a 

research or discovery focus. That is, planning efforts concentrate 

on finding the alternative means for achieving those goals or accom

plishing those missions by collecting and analyzing data to deter

mine the likely consequences of each alternative. An example may 

help to clarify this. 

Consider the situation where a city police department is C(:l11-

fronted with the necessity of providing services to large newly 

annexed areas. The goals and missions involved are fairly clear-

that of providing services to the new areas. There may of course be 

some need for further clarity in goals, as the new areas may sig

nificantly differ from service areas already in the city (perhaps 

differing in popUlation demographics, and the socio-economic char

acteristics of the people and the businesses of that area). These 

differences may require an alternative mix of police agency programs 

and services than that required within present city boundaries. 
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This, together ~ith the need to provide services to more people over 

a larger area, will have obvious manpower implications. The objec-

ttve of human-resource planning becomes one of discovering the means 

by which these goals can be achieved through having the right numbers 

and kinds of personnel. 

The first phase of the "research" is related to work-force 

planning, using the previously noted terminology of the U.S. Civil 

Service Commission. Among other things, this involves collecting 

and analyzing information through mission analysis, need/demand 

analysis, organization design, role/task analysis and several others. 

Staffing needs planning (concerning the kinds of personnel manage-

ment actions that will need to be taken to provide the required work 

force) is related to the second phase in this "research-oriented" 

planning. This involves consideration of the recruitment, selection, 

development, and assignment procedures (among others) that will per-

mit attainment of personnel needs. Finally, both of these research-

oriented planning activities must be aware of political and techni-

cal constraints imposed on the agency. For example, although new 

areas may have been annexed, it may not be an option of the police 

agency to hire significant new and "needed" personnel. Research-

oriented staffing-needs planning may thus concentrate on devisirLg 

alternative assignment and organization designs to meet the new 

service demands. 

One of the problems often associated with planners who take on 

research activities is that the formal research-oriented education 

or training given them makes them believe that they will work as 
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"freelance intellectuals" and be employed to "provide rational solu

tions to clients' prob1ems.,,53 One result of this is that the plan

ner is often concerned with the technical aspects of problems, ignor

ing that technical aspects represent only one component of a com

plex political prob1em. 54 Thus, human-resource planning in the 

organizational setting must be acutely aware of not only \'!onstraints 

imposed by the political environment, but of the effects this has on 

finding alternative solutions to problems. The most cost-efficient 

and effective solution on purely economic grounds may be politically 

ineffective, inefficient, or just plain excluded. 

Human-resource planning done to address a specific and identi

fiable organization human-resource problem is related to research-

oriented planning. Problem-focused planning concentrates on dis-

covering what the problem is and how the problem can be addressed 

much in the same way that research-oriented planning concentrates on 

discovering the means to achieve a known goal. The difference is, 

however, that research-focused planning begins with an organizational 

goal to be achieved rather than an organizational problem to be 

solved. 

A human-resource problem may be that the agency is not able to 

attract qualified job applicants of sufficient number, or it may be 

that se; ,ction and promotion procedures do not withstand affirmative 

action tests, or it may be that the agency confronts high turnover 

levels that threaten agency performance. The objective of human-

resource planning under any of these circumstances is to discover 
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means by which these problems can be addressed. As such, problem-

focused planning involves discovering the kinds of personnel-

management actions that will have the desired effect; we have refer-

red to this above as staffing-needs planning. 

We may also clarify planning's role in problem solving by 

noting that "the work of planners is described more accura,tely as 

55 problem formulation than as problem solving." It is indeed rare 

that a given personnel problem can be described and ul'lderstood in a 

single way. Most problems have mUltiple meanings and multiple 

causes, and can be understood from alternative vantage points. the 

role of the human-resource planner becomes one of using "alternative 

responses to alternative views of the problem." It is up to deci-

sion makers to determine which view of the problem is to be given 

c'):edence and which response best treats the problem. Given this, 

problem formulation can be viewed as having the following elements: 

1. Identification and definition of problems in terms of 
their symptoms and effects. 

2. Identification of alternative causes o,f the problems. 

3. Identification of alternative solutions and their 
relative costs and benefits. 

The orient~tions of research- and problem-focused planning may 

be seen to merge when we consider that the prime role of each is to 

provide decision makers with infQrmation on alternative ways of 

either achieving goals or solving problems. Both are vitally con-

cerned with thiQ information-generation process, and both ar~ cen-

trally committed to finding the means/ends relationships that permit 
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goal achievement and problem resolution. Thus, for our purposes it 

may notbe necessary to maintain the conceptual distinction between 

problem-focused and research-focused planning. Both have essentially 

similar goals, that of providing rel~vant information related to the 

acquisition, development, and utilization of human resources. 

SUMMARY 

We are now in a position to put several ideas together and to 

corne up with a definition and purpose for organizational-based human-

resource planning. Organizational human-resource planning includes 

work-force planning and staffing-needs planning. This includes 

determinatjons of the numbers and kinds of people needed to perform 

agency work, and it includes determinations of the kinds of personnel 

actions and policies that the organization will need to follow to 

secure these needed personnel. Both work-force and staffing-needs 

planning include some notions of forecasting likely future conditions 

in the labor force and forecasting conditions that will affect the 

availability of workers for the agency. Organizational human-resource 

planning may be seen as both research oriented and as problem analy-

sis and resolution oriented. That it, it concentrates on finqing 

(researching) the agency work-force needs and on finding ways to meet 

those needs; human-resource planning also focuses on identifying and 

resolving threats to meeting those needs (focusing on potential or 

existing problems). The pr'1.me objective is to devise plans of action 

that assist the organization in developing policies and procedures to 

ensure that the agency, now and in the future, has the right numbers 

J 
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and kinds of people, doing the right things, in ways that are consis-

tent with the organization's achieving its goals and missions. 

HUMAN-RESOURCE DATA AND INFORMATION 

We now turn to a cOlisideration of the data and information 

normally required as a part of organizational manpower planning. It 

should be remembered that the collection of data and the production 

of information are centrally linked to planning's chief role of 

widening the range of infor~ation and alternatives brought before 

decision makers. One consequence of the "widening" function is that 

the kind of information and data necessary to fuel manpower planning 

can be extensive, stretchj';'"g beyond the agency to other agencies and 

to the broader environment of the agency. 

As noted earlier, thinking about or conceptualizing the future 

is a principal aspect of planning. The central proceases associated 

with planning (goal setting and problem identification, forecasting, 

and testing alternatives) are not, however, simply a matter of think

ing abstractly about the future. Rather, we nee.d data to base our 

plans on--data about past and present conditions, and about goals, 

forecasts, and alternatives for the future. However, a full and 

detailed treatment of data and their relationship to criminal jus-

tice human-resource planning could well occupy several volumes. 

Besides, not all important data are necessarily recognized at any 

one time
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so ~n awareness of the need for data and information must 

be flexible. Thus, our objective here is limited to providing an 

overview of the principal issues involved, dealing with two major 
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questions: (1) What does the term data mean in relation to organi-

zational manpower planning? (2) \fuat are the principal kinds or 

major types of data that a;r'.e important to it? 

GENERAL NOTIONS ABOUT DATA 
57 Most simply, data means "records of observations." Examples 

of data include the number of full-time people employed in a par-

ticular criminal justice agency, the inmate count at 12:01 a.m., or 

the number of traffic citations issued in the last year. Thus, data 

are records (written or ment~lly retained records) of our observa-

tions of events in the physical or real world. But "we do not 

58 observe everything that is there to be seen." 

Another basic notion about data is that a datum has no meaning 

by it$elf; it only has meaning, or is given meaning, insofar as it 

relates to ~omething else: observations only become data when they 

59 are interpreted in some way, within some set of conceptual referents. 

The full meaning of this proposition is complex, and we cannot deal 

with it here at all completely; but, most simply ·put;'. the implica-

tion is that an observation is given meaning by relating it to a 

concept (to our abstract thinking processes), and that when this is 

done, observations become data and also measures of concepts. 

The consequence of viewing data in this fashion is that a sim-

pIe observation can have different me.anings, dependent on the con-

60 
cepts being measured. For example, the meaning of unemployment 

level in a city will depend on what concepts, variables, or indica-

tors the observation is assumed to be measuring. Two alternatives 
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come readily to mind. One is that unemployment level is measuring 

the concept of "availability of workers" in the local labor market: 

the higher the unemployment level, the greater the availability of 

workers and, hence, the greater the potential for finding new 

employees for an agency (although all the unemployed may not by any 

means be suited to work in a criminal justice agency). An alterna-

tive is that unemployment level is a measure of the concept of eco-

nomic health: the higher the unemployment level, the less healthy 

the economy, leading, perhaps, to decreased agency budgets and, 

perhaps, to increased crime rates. 

There is also a distinction often drawn between data and infor-

mation: data are records of an observation, and information is 

"interpreted data.,,6l For some, the term "information" is "reserved 

f i ,,62 U i th to mean knowledge for the sake of purpose ul act on. s ng e 

example above about unemployment data, these data become information 

when, for example, they are interpreted to mean that a certain state 

of economic health or disease exists and this in turn is used for 

some purpose. 

If observations are given meaning through their relationship to 

concepts, it is also true that concepts are given meaning through 

the observations of concrete things or events that we choose to say 

"represent" the concept and that allow us to measure it. For 

example, consider the abstract concept of level of community juvenile 

delfn9uency. The concept will be defined by the set of indicators 

and data we choose to have collected. We might choose to collect 

data on the number of instances involving juveniles for all of the 

t, 
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following: (1) truancy, (2) runaway, (3) index crimes, and (4) 

nonindex crimes. Truancy and runaway are status violations, and a 

decision to collect data on these and thereby include them in our 

definition of juvenile delinquency will greatly influence the level 

of community juvenile delinquency measured, especially if we merely 

sum the number of events across all four categories. Imagine the 

effect, however, if all pieces of data involving status violations 

were put aside: the operational definition of community juvenile 

delinquency would be changed, and rather dramatically. Thus, a, sin

gle observation may have different meanings dependent on the concepts 

related to it, and concepts may come to have different meanings 

dependent on the data that we collect and say relate to the concept. 

When we set out to identify and to collect data for planning, 

we must be particularly careful to understand how our concrete mea-

sures and our recorded observations relate to concepts. For example, 

the planning goal may be to "improve agency performance by hiring a 

different kind of employee"; yet, how we choose to define perfor-

mance and to collect data about it becomes an important matter of 

choice: how we define it will say more exactly what new kind of 

employee we need to, hire. For example, do we define performance for 

a corrections agency as pumber of prison disturbances, as recidi

vism among released inmates, as a combination of these things, or 

what? If we define it simply as keeping disturbances down, the big, 

burly, or authoritative employee may be what we are looking for. 

If, on the other hand, we define it as lower recidivism rates, we 
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may be looking for personnel who have the ability to counsel, to 

train and to educate, and to "rehabilitate." 

Even when collecting data about apparently clearly understood 

matters, we must be careful that the data collected unambiguously 

measure what we intend that they measure. "The first step in identi-

fying and generating usable data must normally be to clarify . • • 

kdf ,,63 just what is being as e or. For example, data about employee 

promotions requires that the meaning of promotion be clearly under-

stood. Does promotion mean a raise in salary, or does it mean a 

64 change in job classification is required, or both. Or, what about 

tardiness in arriving at work; what are the conditions and character-

istics of time sufficient to record an individual as "tardy." Suf-

ficient attention to details in the defintion of concepts cannot be 

ignored. 

TYPES OF DATA FOR CRIMINAL JUSTICE ORGANIZATIONAL 
HUMAN-RESOURCE PLANNING 

One way of viewing the kinds of information necessary for orga-

nizationa1 human-resource planning is in the context of management's 

mission to create a coordinated, integrated, and productive emr1,ron-

ment in which the goals of the agency can be attained. To do this, 

managers typically manipulate three factors: resources, activities, 

and objectives. Collecting data and information about these factors 

becomes a prime concern in any planning exercise. These three fac-

tors can be defined as follows: 

1. Objectives are the goals or missions of an organization, 
or, in other words, the purposes for which the organi
zation was formed. 
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2. Activities are the work or tasks the organization 
undertakes to achieve its missions or goals; 

3. Resources are the material commodities expended in 
undertaking work or tasks. These materials may be 
measured in dollar costs and, for the most part, are 
the cost involved in buying things and hiring people. 
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Another way of viewing data requirements for organizational 

human-resources is in terms of the central processes of planning: 

goal and problem identification, forecasting, and generating and 

testing alternatives. Data needs under these rubrics include infor-

mation related to agency goals, missions, and performance (what they 

are, ways of measuring them, and observational data about how far 

they are or have been met). One type of data falling under this 

might well be connnunity-needs'-assessment data or opinion data from 

cOlnmunity and political leaders about missions, performance, and 

goa1s. 65 

We would also want to secure pertinent data on variables that 

would allow forecasting of agency and environmental conditions. In 

criminal justice this might include trend data on things such as 

population, crime, the economy, service demands, and budget. Volume 

6 of the National Manpower Survey of the Criminal Justice System 

included these variables and several others in its attempt to fore

cast criminal justice manpower needs. 66 The generation and testing 

of policy and program alternatives would not only require the inclu

sion of agency-based data and information of a wide variety, but 

data and information on findings from previous organizational experi

ments or from management- and policy-oriented pub1ications. 67 These 
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sources of data and information can provide ideas for new policy-

program alternatives, can indicate whether they have been tried and 

have worked in other places, and can show which circumstances appear 

necessary to making them viable. 

Another way of categorizing data for planning is according to 

the basic and important variables usually associated with planning 

analyses. The general classes of variables are briefly identified 

below, primarily in the context of doing human-resource planning in 

operational agencies; however, many of those data are important for 

conducting system-level planning as well. Although the categories 

are not exhaustive, they can be recognized as the "most jLmportant" 

ones. 

FIGURE 1 

ENVIRONMENTAL DATA 

Agency Missions and Goals Data in this category are usually 
qualitative and subjectively 
grounded. Data and information 
collected on missions and goals may 
come from several sources, including 
both internal agency and public and 
political sources. Information on 
missions and goals provides an 
anchoring mechanism for planning 
agency programs and for evaluating 
agency performance. 

Crime Data in this category often are 
expressed quantitatively in terms 
of levels of crime within detailed 
categories as well as in terms of 
crime trends, mathematically ex
pressed. Information related to 
crime provides a principal input to 
organizational and system planning 
and can be seen as a measure of 
demand placed on criminal justice 
agencies and systems. 

,), 
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Economic and Budget Conditions In their typical form, data on 
these variables are expressed quan
titatively, and often as trend data 
or information. Economic and bud
get data are principal means of 
measuring the level of potential 
and actual environmental support 

.? for the criminal justice system and 
its agencies. 

Population Characteristics Demographic data about the popUla
tion served are often expressed 
quantitatively and are about socio
economic mix, income, housing, 
education, race, etc. Inform.ation 
on population demographics may 
serve as indicators for determining 
the quantitative and qualitative 
nature of demands put on the system 
and its agencies--namely, numbers 
of people and kinds of people with 
associated needs for service. 

Public and Political Values 

Labor Market Conditions 

Data and information on public and 
political values are subjectively 
derived and affect not only agency 
missions and goals but agency and 
system program options. Informa
tion may focus on the qualitative 
aspects of political and public 
ideology and program preferences, 
or'they may be quantitatively 
expressed as degree of political 
and public support for various 
ideological positions and program 
alternatives. 

The availability of labor and the 
qualitative characteristics of the 
labor pool from which the agency 
recruits its personnel are primary 
among these data. 

FIGURE 2 

ORGANIZATIONAL DATA 

Work-Load Data 
Data in this category measure the 
amount and kind of work done by the 
agency. The data are usually 
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Job-Focused Data 

Employee-Focused Data 

Performance 
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expressed quantitatively as amount 
of work done, of various types or 
in various areas of the agency. 
Specific forms of data expression 
include number of work units per
formed in various categories, num
ber of personnel man hours consumed 
per work unit, and the like. 

Data and information here have to do 
with the nature of the work done in 
an agency and can be defined and 
divided into jobs that arecollec
tions of roles, tasks, and activi
ties. Job-focused data are often 
qualitatively based and appear in 
the form of words that describe job 
characteristics. There may also be 
quantitative elements in job descrip
tion data--such as the requirement 
of shooting at the 80% level, or of 
running a mile in 10 minutes or 
less. Some aspects of job-focused 
data are quantitative expression, 
as in specifying the number of jobs 
within certain categories, or in 
specifying the number of people 
needed wHh certain skills and know
ledge to fill certain jobs. 

Data and information in this cate
gory are qu~ntitative and qualita
tive expressions of the character
istics of employees--characteristics 
relevant to the performance of agency 
jobs and missions. One typical data 
expression involves the number of 
people within the agency who have 
various kinds of knowledge and skills. 
This information provides a basis 
for estimating the work and job poten
tial of the agency, and is important 
given that criminal justice i.s largely 
a labor-intensive field. 

Agency performance data is vitally 
concerned with measuring and deter
mining how far the agency is meeting 

), 

1 

11 
I: 
~ 
II 
Ii 
'j 
I 
I 
! 
1 

I 
I 
I 
I 
I 

Personnel System 

61 

its missions and goals. Performance 
data may be quantitatively oriented 
as in law enforcement agencies' 
traditional calculation of clear
ance rates. Subjective but quanti
tatively expressed ratings of 
agency performance by citizens or 
by clientele served can act as mea
sures of performance. 

Data and information about the prac
tices and processes associated with 
the personnel administration system 
(recruitment, selection, assignment, 
training, etc.) provide information 
related to whether practice follows 
policy and whether various practices 
are meeting their objectives. Also, 
data related to the numbers and 
kinds of employees leaving the 
agency and the reasons for such 
losses are important. 

Each of the categories of data is considerably more complex and 

contains numerous, more specific versions of data than has been indi-

cated in the above list. So too, the sources of these data vary 

greatly as do their form and content. The short sections below give 

additional specification to some of these general categories of data. 

ENVIRONMENTAL DATA 

Data on conditions and forces largely external to the criminal 

justice agency are important in conducting manpower planning analyses. 

An important but often elusive set of data is about the missions and 

goals of an agency. They are elusive because attempts to state goals 

in measurable ways often fail (precisely what does "enforcing the 

law" mean in a measurable sense, or what does it mean to keep inmates 

safe and secure?). But knowing what the prime missions and goals 

are, how to measure them, and how they change is important for 
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planning purposes. For example, if providing education to inmates 

so as to promote minimal levels of literacy becomes a new mission of 

a correctional agency, important programmatic, resource, and personnel 

consequences will ensue. More will be said about missions and goals 

in the section concerning performance data. 

Griminal justice employees are part of the larger local, state, 

and national labor markets. The characteristics of the local labor 

pool as well as the nature of competition from both public and pri

vate employers for qualified personnel obviously influence th:e 

availability of both numbers and kinds of personnel for t\"'~ agency. 

The plain fact is that no matter how essential skills and knowledge 

are defined for employees, and no matter what the work load of the 

agency, criminal justice agencies must compete with others for quuli-

fied employees. Data about sources of competition for employees are 

important, and can be secured in part through exit interviews held 

with employees to find out where they are going and why. A know-

ledge of competitive wage and benefit scales, of perceptions of the 

"att'.cactiveness" of oceupations ir. criminal justice compared to 

occupations amon<& competitors, and of unemployment rates (affecting 

the saturation of the labor market and the opportunity for alterna-

tive employment) are all examples of inf;ormation that at one time 

or another may be important to understanding not only the relative 

availability of people for jobs in the agency, but alsD what needs 

to be done in order to attract qualified individuals in sufficient 

number. 
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The kinds of information found in a labor-market information 

system may be limited or it may be quite broad. One proposed labor

market information system contains 36 major categories of data. The 

data ~ould be used to produce statewide aggregates, regional summa

ries, as well as local summaries. Included among the 36 categories 

are: 

- Establishment of labor demand, by occupation (total 
current job opportunities, e.g., number of job openings 
in a state in law enforcement agencies). 

- Indicators of labor supply, by occupation (e.g., number 
of individuals who have completed entry-level training 
programs and are waiting to be hired). 

- Anticipated short-term total labor demand, by occupation. 

- Anticipated longer-term total labor demand, by occupation. 

- Anticipated short-term labor supply, by occuaption. 

- Anticipated longer-term labor supply, by occupation. 

- Probable changes in the characteristics of the "typical 
job." 

- Probable changes in the characteristics of "worker cus
tomarily hired" in the occupation. 

- State and local employment trends. 

68 - Longer-term employment projections, by industry. 

Basic characteristics of the population served will influence 

not only the amount and kind of service expected of an agency, but 

will also influence the need for numbers and kinds of agency person

nel. Percentage of the population that is juvenile, unemployment 

rates, per capita income, percentage of the population recently 

inmigrating, cultural and racial composition of the population 
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served (to name a few characteristics) variously influence the 

amount of and kind of crime experienced, and ultimately the kind of 

69 services expected of law enforcement agencies. Changes in these 

population demographics may well require agency adjustments in basic 

mission, resource allocation, and programs. So too, composition of 

the local labor market, the health of the local economy, and that of 

the agency budget will greatly influence the agency's ability t~ 

attract and to secure qualified personnel. 

Primary data collection for population, labor market, and 

economic variables are not normally a responsibility of criminal 

justice agencies, as several official, public, and private sources 

of such data exist (U.S. Census, chambers of commerce, banks,survey 

d ti t) Nonetheless, these data research bureaus an corpora ons, e c •• 

sources will likely need some analysis and adaptation by criminal 

justice agencies to fit their human-resource needs. 

ORGANIZATIONAL DATA 

Data on work loads, jobs, employees, and performance are the 

Al-principal organizational data important for manpower planners. 

though there are other types of organizational data variously impor-

tant for planning purposes, these four categories are central to 

most planning. Each is considered below in further detail. 

Work-Load Data 

Gathering work-load data involves both determining the categor

ies or types of work being performed and counting the amount of work 
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performed in each category. Work-load data are particularly impor-

tant in organizational planning because work-load measures and data 

are one of the principal indicators of amount of demand being placed 

on the agency. 

It is often helpful to think of workload when considering 
manpower requirements • • • • Basically, the workload 
factor method means separating the work to be done into 
its discrete parts • • • • Each part is then forecast and 
converted into manning requirements by a conversion factor. 
This might be the number of man hours required to do each 
job which can be multiplied by the number of jobs and thus 
the total requirement for man hours obtained. It is not 
difficult 50 convert this into the number of employees 
required. 7 

Developing adequate measures of and data related to work loads 

is not as straightforward as it may seem. For example, in the law 

enforcement field there are great differences between what is offi-

cially recognized as the work of the police and what the police 

actually do. It is often presumed that police enforce the law and 

prevent crime; yet, any experienced officer will relate that great 

portions of time are spent "doing other things"--arbitrating domestic 

disputes, providing emergency services, rendering first aid, 

"counseling" and advising citizens, and the like. Measuring the 

work actually done by an agency and its personnel, or that expected 

of agency personnel, should normally include collecting data related 

to all of the more time-consuming of these types of duties. 

Being very accurate about measuring the kinds and amount of 

work actually performed can itself amount to a significant work load. 

Thus, some accommodation must be struck between securing data enough 
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to get a reasonable picture of agency work load and being cost effi-

cient in doing so. Because official descriptions of job duties and' 

statements of agency mission may be different from what individuals 

i i t i Securing data about work loads is actually do, a start ng po n n 

first to develop categories of work the actual work of the agency can 

be put into. Job-focused data secured through, say, a job analysis 

will help to substantiate empirically the kinds of work, tasks, and 

roles performed. 

Aside from the fact that work load categories should comprise 

i of the work actually performed, other a reasonably accurate p cture 

k ' data collection on work load efficient issues are involved in rna 1ng 

71 
and effective. ' Among these are the following: 

1. 

2. 

3. 

The kinds of work categories devised should permit 
something to be counted: the number of cases, the 
number of calls for service, the number of inmates 
processed, etc. Each instance or occurrence becomes 
one work unit. The number of work units performed 
becomes the work load in that category. 

The potential or actual volume of work performed 
in each kind of category should be sufficient to 
make it worth counting. Thus, it may not be worth 
the time to count infrequently occurring activities, 
especially if little personnel time is spent hand
ling them. 

Work categories should allow, where necessary, for 
distinctions being made that work performed within 
certain subcategories of a work-load category 
varies both in the kind of and amount of work done 
per work unit. For example, the amount and kind 
of "work load" involved in supervising 50 10w-riSlk 
probationers may well differ from that involved in 
supervising 50 high-risk probationers. 

The issue of differences within types of work-load categories 

is important. In a law enforcement agency, for example, one 
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traditional measure of agency work load is counting the number of 

calls for service and using this gross statistic as one measure of 

demand-induced work load. Yet it is clear that a call for service 

involving a noisy stereo is, on the average, less time consuming 

in man-hours than, say, a call involving a homicide. Of course, the 

number of calls for service involving serious crime is normally sig-

nificantly less than the number involving nonserious crimes, com-

plaints, or calls for emergency services. Thus, the aggregate number 

of man-hours involved with homicides is far smaller than the aggre-

gate spent on, say, complaints. 

Although there are differences in time and man-hours spent in 

nearly every particular instance of performing a unit work, the point 

in measuring these differences is not to split hairs so finely that 

every discrete work unit ends up having its own associated man-hour 

equivalent. Rather, the purpose is to recognize that broadly speak-

ing, there are significant differences in types of man-hour demands 

put on an agency when certain types of work are done. 

We must be careful, however, that the distinctions being made 

among kinds of work units within a given work-load class are valid 

distinctions, and that they have some basis in fact. For example, 

a correctional classifir.ation syste,m that involved categorieE) of 

high-, medium-, and low-risk inmates should validly represent real 

differences affecting subsequent man-hour requirements. We may, for 

example, choose to say that inmates with life sentences are high-

risk, and we may be willing to assume that custody of them will be 
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more problematic because they have nothing to lose in being hard to 

handle. Yet, many experienced corrections managers will testify 

72 
that "lifers" are often easier to deal with than 'are "short-termers." 

It is also important that agency records of work loads and work 

units validly and consistently measure things. For example, law 

enforcement agency dispatch records reflect what citizens "think" 

the problem is, while Reiss has found that the police officer on the 

73 
scene more often than not redefines the citizen's problem. Thus, 

simply using dispatch records and calls for service may not accu-

rately reflect either the real nature of the call for service or the 

subsequent work of the agency in dealing with it. 

An important caveat about work loads is that the number of work 

units performed does not by itself allow us to measure work load. 

Many people and many man-hours will often be involved in disposing 

of a particular work unit. For example, we might suspect that a 

call for service involving a UCR index crime could involve patrol, 

detective, clerical, and forensic personnel, each performing a 

variety of specific tasks. The reception and diagnosis of a single 

inmate will involve custodial, medical, and clerical personnel. 

Thus, a work unit (on~ call for service or one intake of a new inmate) 

is meant to stand for all these things. A good job analysis will 

allow an agency to determine how many people, doing what kinds of 

things, over what period of time are required on the average to 

dispose of a particular work unit. This kind of "average" analysis 

of the work involved in a particular work unit is usually sufficient 
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for planning purposes, and allows the planner to estimate changes in 

personnel and resource requirements, dependent on changes in work 

loads as measured by work units performed and demanded. 

The figures below contains sample work-load categories for moni

toring the level of demand placed on law enforcement, corrections, 

and court agencies. It is not intended that these sample categories 

be exhaustive, but merely illustrative of some of the types of mea

sures useful for keeping track of and categorizing work loads in 

these kinds of agencies. 

FIGURE 1 

SAMPLE WORK-LOAD MEASURES IN LAW ENFORCEMENT AGENCIES 
General Category 

Calls for service 

Arrests 

Traffic accidents 

Traffic citations 

Juvenile contacts 

Court man-hours 

Subcategories 

Index crimes 
Nonindex crimes 
Emergency services 
Complaints 

By patrol 
By detectives 

Property damage only 
Personal injury or death 

Detentions 
Number of juveniles 
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FIGURE 2 
SAMPLE WORK-LOAD MEASURES 

IN CORRECTIONS AGENCIES: INSTITUTIONAL 

General Categor~ 

New inmate intakes 

Number of inmates (perhaps in 
the form of daily inmate logs) 

Inmate man-days 

Inmate disciplinary cases 

Fixed post security requirements 

FIGURE 3 

Subcategories 

According to charge 
According to sentence 

Number classified as high risk 
Number classified as medium risk 
Number classified as low risk 

Involving criminal charges 
Involving prison rules 

SAMPLE WORK-LOAD MEASURES IN COURTS 

General Category 

Criminal proceedings 

Civil proceedings 

Juvenile proceedings 

Subcategories 

Cases filed 
Arraignments 
Pretrial motions 
Uncontested court trials 
Contested court trials 
Jury trials ' 
Bench time 

Cases filed 
Pretrial motions 
Jury trials 
Bench time 

Referrals 
Petitions 
Cases 
Bench time 

" 
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Job-Focused Data 

One of the most basic forms of data for organizational manpower 

planning entails knowledge of the jobs or work w:f.th:i.n the organiza-

Hon. Without data about the jobs done, we have little 'basis on 

which to understand and to plan qualitatively for personnel needs; 

we also have little basis for understanding whether what is actually 

done in the agency's work is consistent with the organization's 

goals and objectives. The various kinds of work done in an agency 

can be divided into jobs; the jobs in the agency can be seen as 

collections of roles, tasks, and activities that compose various 

jobs. Having this information gives us some idea of what either 

goes on or is supposed to go on in the agency. 

A related and importan.t kind of job-focused data is about the 

skills and knowledge required of people who fill these jobs or per-

form the various roles, tasks, and activities of the agency. Thus, 

data about the roles, tasks, and activities of a job are related to, 

but are different in form from, data about the skills and knowledge 

required to do the job. 

There is also a difference between data that tell us ,\qhat the 

jobs of the agency ~ and data that inform us what the jobs should 

be or will be. Sometimes this difference is ignored and data 

describing the current jobs are used inappropriately to imply what 

the jobs should be, or what the jobs will always be (and vice versa). 

This is a particularly dangerous thing to do, because in time, the 

nature of a job changes and with this comes change in the kinds of 



skills and knowledge required to do the job. For example~ the job 

in a non-treatment-oriented setting of a prison custodial officer 

that in a treatment-oriented one; if the will be different from 

t to treatment, the basic prison mission moves from non-treatmen 

d the J"ob will also change (see skills and knowledge required to 0 

the figure below). Job analysis is an empirically-based technique 

Can help avoid some of these problems and that, if properly used, 
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h "b 74 The figure below can help define the responsibilities of t e JO s. 

four basic types of job-focused data useful for manpowerpresents 

planning activities. 

FIGURE 4 
BASIC TYPES OF JOB-FOCUSED DATA 

Jobs Defined in Skills and 
Terms of Roles, Knowledge Required 
Tests, and Activities for Each Job 

Jobs Present Nature of Jobs Currently Required About the Way 
Skills and Knowledge Currently Are 

About What Jobs Future Required Should Be or Future Nature of Jobs Skill and Knowledge Will Be 

these points, indicating that jobThe figure above summarizes 

11 into four main categories, each with focused data most generally fa 

i t make to manpower planning. different purposes and contribut ons 0 

Employee Data 

Jobs are inanimate things. 

of something actually being done. 

People give jobs life in the selnse 

An important distinction bet'17een 

73 

job-focused data and employee-focused data is that the former tell 

us what is demanded in numbers and kinds of personnel while the latter 

tell us what the supply of the numbers and kinds of people is. Fol-

lowing are some of the types of employee-focused data that can be im-

portant. 

Number of Agency Employees. These are fundamental data, but 

when the gross statistics on numbers of employees are broken down, 

they become most important. For example, it may be important to know 

how many people are assigned to various job classifications, or how 

many people in the agency have what kinds of skills, or how many 

people are in each age bracket, or how many people have had what 

kinds of job experiences in the agency. The issue of job experience 

is interesting because knowing how many people have had what kinds 

of experiences may give us some indication of the "flexibility" to 

assign agency personnel from one job to another. 

Thus, "numbers of employees" must be associated with something, 

such as numbers in a particular job classification or numbers with 

a particular skill. Some of the ways in which numbers of employees 

data can be categorized and arranged for manpower-planning purposes 

include: 

1. According to age brackets (this may be important to 
estimating retirement dates, turnover, or availability 
of certain personnel to perform certain kinds of ,jobs). 

2. According to types of jobs (for determinations of the 
distribution of personnel across jobs and tasks, for 
laying the foundation for understanding where there 
are shortages or duplication, etc.) 



3. According to experience or skill categories (for 
estimating the qualitative dimensions of the 
agency labor force--this is addressed more thoroughly 
below under skill-bank data). 

Skill-Bank Data. An important aspect of understanding the 
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nature of personnel supply in the organization relates to knowing how 

many people, having what kinds of skills, knowledge, and experience, 

regardless of What may be required of them in their particular or 

current job, are currently available to the organization. This kind 

of data can be important for any of several reasons. First, it pro-

vides the basis for estimating the agency-wide supply of such things, 

and insofar as this information is linked to people and not to jobs, 

the supply of these skills and experience~ can be measured. This may 

be useful, for example, in building estimates of the flexibility of 

the agency to assign personnel. A second reason for having informa

tion linked to individuals is that it lays the basis for determining 

whether the individuals holding various jobs (requiring certain 

skills and knowledge) are in the right jobs. Thus, this kind of in

formation may become important and necessary to reassigning people to 

different jobs. Third, having this information becomes important to 

determining where the weak spots in the organization are--in person

nel skills and experiences, for example, pointing to particular needs 

in redirecting recruitment and selection practic.s. 

The kinds of information kept in a skills bank will vary greatly 

from agency to agency, depending not only on the type of criminal 

justice agency (e.g., law enforcement or corrections), but also on the 

particular mission of an agency (e.g., custodial versus rehabilitation 
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cOl~'rections) • Therefore, aside from the general categories of infor-

mation that would tend to be similar from agency to agency, each 

agEmcy must add the specifics that are peculiar to its jobs and its 

missions. Some of the more general categories of data included in 

sk:l .. lls banks (the ones that tend to be common and helpful to most 

cri:minal justice agencies) are the following: 

1. Education and training programs completed by employees. 
A record of training and education undergone can become 
an indicator of the kinds of skills and knowledge 
possessed by the employee. 

2. Certifications and licenses held by employees. This 
relates to legal authorizations for employees to per
form certain tasks. 

3. The employee skills questionnaire. A questionnaire, 
updated periodically and administered to employees, 
may request that they, by self-report, indicate a 
variety of skills or knowledge they think they possess. 

4. Prior job experience. As with records of education 
and training, this information can provide indicators 
of specific skills and knowledge. To be complete, the 
prior job history should include information on jobs 
held both inside and outside the agency. 

5. Job performance evaluations. This may be helpful in 
providing a qualitative measure of how much employees 
have been able to display and to utilize various 
skills and knowledge (assuming, of course, that per
formance-evaluation measures are valid). 

Developing a skills data bank cannot be undertaken without regard 

to the jobs or work of the organization and what skills and knowledge 

those jobs are supposed to require. The basis, therefore, for design-

ing a useful skU!.::) data bank (and particularly a skills question-

naire) is having sufficient job-focused data. With regard to the 

------------------~ .. ~.--. 
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employees' skills questionna~.re, the items appearing on the question-

naire ought to parallel to some degree the list of skills and know-

ledge taken from job-focused data. 

Two kinds of skills information should be kept on employees: 

general skills and instrumental skills. General skills are loosely 

defined as those that have broad application to a number of jobs and 

job settings, while instrumental skills are those limited to a 

narrower range of jobs, tasks, and roles. The list below contains 

a few examples of skill categories under the general and instrumental 

cla9sification: 75 

General Skills 

Communication ability: written and oral 
Mathematical fluency 
Problem solving and analysis 
Perceptiveness and sensitivity to. other people 
Social competence in dealing with others in various 

social situations 
Self-confidence and self-acceptance 

Instrumental Skills 

Skill in operating a specific tool or piece of equipment 
Mastery of certain technical information or techniques 

(accounting, psychology, computer programming, etc.) 
Experience in specific work contexts 

It should be kept in mind that these categories are only general cate

gories that require a great deal of additional specification when 

used as a guide for determining the particular categories of a skills 

inventory. 

One problem with skills data banks is that of "controlling" the 

amount of information placed within them; the range of conceivably 

relevant employee skills can be so wide that the skills data bank 
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becomes a data haypile and its use is therefore discouraged. Indeed, 

many organizations who have had experience with keeping skills data 

76 
banks report infrequent use, in part because of the data haypile 

phenomenon and in part because union contract and civil service con-

straints may make the use of most of the information for recruitment, 

77 selection, and assignment irrelevan.t. Most organizations have 

great amounts of personnel information, kept as a normal part of the 

. 78 personnel process, but use of this information is often lim1ted. 

A 1971 publication of the American Management Association, 

Personnel Systems and Data Management, proposed 18 general categories 

of information, with 182 subcategories, each of these with a myriad 

79 of additional categories of information to be kept on employees. 

One supposes that any serious attempt to fulfill such dat~\ require-

ments would actively discourage both collection and use of such data. 

Nonetheless, some basic data about employee skills should be kept as 

a means of estimating the nature of supply. 

Employee Job and Career Preferences. Data on employee job pref-

erences and career aspirations are often useful in understanding the 

dynamics of motivating personnel in the job; this would in turn pre-

sumably have some effect on productivity. When information of this 

type can be secured and entered into planning-related exercises, 

then recruitment and the assignment of personnel can take these 

matters into consideration. Conversely, not having this information 

makes it hard to know whether a producti,.rity problem is related to 

ha,,·:!.ng inappropriately skilled employees or to having sufficiently 

skilled employees who lack the motivation to do the work assigned them. 
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Performance Data 

Agency performance and the performance of individual employees, 

if properly and validly conceived, become the operational measures of 

goals and missions; performance data become the concrete indicators 

of the achievement of goals and missions. For example, we may state 

abstractly, as one goal of a sheriff's departm~nt: "To provide a 

physical environment and supportive services that protect and con-· 

tribute as much as possible to the physical and mental well-being of 

inmates." This may be a laudatory goal but one without much meaning 

unless it is given some concrete reference. One set of concrete 

references is provided by indicators that seek to measure the provi-

80 
sion of a proper physical environment for inmates' well-being. 

1. The number of crimes committed by inmates and having 
other inmates as victims 

2. The percentage of inmates attempting and/or committing 
suicide 

3. The number of sustained inmate grievances 

4. The number of reimbursed room thefts 

5. The number of critical incidents involving dangerous 
contraband (weapons and drugs) 

Although other measures may be more appropriate within a given jail, 

and although some questions may be posed about the validity of these 

particular performance measures, they nonetheless provide an example 

of how concrete performance indicators begin to describe the meaning 

of an "abstract" agency goal. A different set of performance indi

cators not only might produce different "results," but would differ

ently describe the meaning of the abstract goal as well. 
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Al though perio'n.."lance measures are important, the attempt to 

develop adequate alid fair measures of criminal justice agency perfor

mance has been most difficult. The problem is much more severe than 

it is in private industry where profit becomes a convenient and ulti-

mate measure. In public agencies, the measures are dependent on 

people's values, and values held are often different from one person 

to the next. For example, some hold that the mission of institutional 

corrections is secure incarceration; performance under this value 

system might be measured by the lack of escapes and disturbances in 

the prison environment. Others hold that the mission of institu-

tional corrections is rehabilitation; performance under this value 

system might be measured by the lack of recidhrism among released 

inmates. Finally, many hold that the mission of institutional correc-

tions includes, but is not limited to, secure incarceration and reha-

bilitation; performance under this kind of value system might be mea

sured by both the lack of escape or disturbance and by the lack of 

recidivism, but these may not necessarily be complementary to one 

another in achieving desirable ends. 

Performance criteria are often conflicting, if not properly 

interpreted. For example, law enforcement agencies may be seen to 

have law enforcement and crime prevention duties. One performance 

measure for "crime prevention" is how much the crime rate drops. A 

measure of "law enforcement" performance might be clearance rates. 

But if these measures are not properly interpreted, an improvement 

in one area may give the appearance of deterioration in the other: 
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increased arrests may be interpreted by some as poorer crime preven

tion because they take the measure of increased'arrests to mean higher 

crime levels (not a necessarily valid conclusion). 

Thus, the problem is that performance data are not always, or 

perhaps even usually, clear in what they mean. They are highly 

dependent for meaning on what goals or missions we say they are mea

suring. Traditional performance indicators of the "law enforcement" 

function include the concept of "cases cleared or solved." This 

concept is, however, not quite as straightforward as it may sound. 

Cases cleared by arrest as opposed to cases cleared by conviction are 

two different things, and in the latter case, getting a conviction 

is not by any means wholly within the powers of the police. By the 

same token, an arrest is not necessarily indicative (in the eyes of 

the law) that a case has been solved. Thus, although clearance-rate 

data may be "objective" and reliable, there may remain a problem of 

construct validity in that the meaning that we give the data is open 

to subjective debate. 

Another indicator of law enforcement performance sometimes used 

is the number and severity of complaints brought against the depart-

ment and its personnel by others. This too, however, requires inter

pretation because not all complaints are necessarily related to per

formance of the agency in meeting its prime missions. In other words, 

some complaints are related more to public relations than directly to 

the achievement of agency goals and mission as such. 

In measuring performance and in collecting data about it, dis

tinctions must be made between "work-load" data as a measure of 
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performance and performance in the sense of accomplishing missions 

and "doing the jobs well." Work-load measures only answer the ques-

tion about how much work there is. They don't tell us how w'3ll the 

job was done, and this relates more closely to what performance is 

typically supposed to mean. Answering calls for service or accepting 

new inmates are indicators of how much work. Clearance rates and 

lack of complaints (even given the problems with these) begin to 

measure the how well, or the quality of performance. Similarly, low 

levels of prison disturbances and inmate suicide may be measures of 

how well the institution is doing its job, although they are crude 

measures and sometimes misrepresent the achievement of other missions 

such as "rehabilitation." 

Ratings of agency performance given by clientele groups or the 

general public can sometimes be used as data in measuring agency 

performance. Surveys of citizens about service levels and quality of 

service rendered can provide such data. Evaluations of police and 

other services as solicited from victims are another source of such 

data. This kind of data is largely attitudinal (based on people's 

perceptions, beliefs and attitudes) and may be distinguished from 

data based on official records. This is not to say that public 

records are any less subjective as means of measuring performance; 

official records, although they may be accurate recordings of events, 

are nonetheless subject to gross interpretation. Surveys of clien-

tele attitudes may be as valid and reliable, making them objective 

measures of either people's attitudes or experiences. 
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Thus far, performance data has been discussed at the level of the 

agency; data about the performance of individual employees also become 

important as a basis for determining where there are particular 

problems in how well a job is being done, or how well a position is 

being filled. Data on individual employees may be aggregated in 

various ways to provide estimates about how well various parts or 

divisions of the agency are performing. 

Finally, it is worth distinguishing performance evaluations of 

individual employees from overall agency performance. Presumably, 

the sum of individual performances equates in some fashion with over-

all agency performance, although not precisely. However, data on 

individual performance (individual employee evaluations) are as 

important as data on overall agency' performance, because the indivi-

dualized data allow us to pinpoint trouble spots, either: in certain 

jobs or in certain individuals. Simply having data on overall agency 

performance levels may serve to mask some of these trouble spots, and 

may lead us to ignore existing or developing problem areas. 

SUMMARY 

In this volume we have explored the many facets of planning, 

especially those that focus on managing agency personnel. Planning 

in all its forms is future oriented; it is a conscious process of 

collecting information in support of making assertions about cause 

and effect; and it is action oriented. 
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Human-resource planning is the process of determining '''hat an 

agency needs to do to ensure that it has the right number and kinds 

of people doing the right jobs, now and in the future, and doing 

those jobs well. The principal analytical activities associated 

with human-resource planning are workforce planning and staffing

needs planning. Workforce planning analyzes the need for personnel-

how many and what types of people. Staffing-needs planning focuses 

on analyzing and planning the various personnel administrative actions 

that need to be taken to acquire, to develop, and to assign personnel. 

The principal analytical activities associated with planning 

include the determination of goals and the defining of problems, 

the generation and testing of alternative means and solutions, and 

forecasting. Planning is not easy to do because so many factors are 

involved in forecasting the future and because goals and problems 

are sometimes difficult to define. F th fi di ur er, n ng the means to 

achieve goals or to solve problems is often constrained by technical 

or resource limitations, and by other limitations imposed on the 

agency by its environment. Indeed, the usual situation confronted by 

agency planners is that key information of one kind or another is 

usually missing, making purely rational planning impossible. 

Purely rational planning is largely impractical, but we can try 

to be as rational as possible within the limitations imposed. Taking 

a limited rational approach to planning and to human-resource planning 

requires nonetheless that empirical data be collected and that certain 

forms of analysis be conducted. 



84 

Defining goals and attempting to establish goal consensus is 

important. But there are often limits on our abilities to do much 

more than make general statements about goals. In these situations 

problem-oriented planning may be the only form of planning possible. 

Under this form, planning proceeds by attempting to diagnose the 

problem and by locating and evaluating alternative solutions to it. 

Addit.ionally, problem-oriented planning tel,'lds to be very practically 

focused on those issues that most often confront the management of 

the organization and its personnel. 

Many kinds of data are essential to human-resource planning. 

Environmental data is important for underst.anding contingencies and 

constraints imposed on the agency from the outside--in particular 

those constraints that bound the agency's ability to acquire, develop, 

and assign human resources. Important environmental data include that 

about missions and goals, crime, economic and budget conditions, 

population characteristics, public and political values, and labor 

market conditions. 

There are also many kinds of organizational data important to 

human-resource planning efforts. These include work-load data, job-

focused data, employee-focused data, performance data, and personnel 

system data. A principal concern with all of these internal and 

external data is th~t they are collected in a valid and reliable 

manner and that they are valid and reliable indicators of reality. 

There are five principal applications of human-resource planning: 

(1) Forecasting personnel resources--analyzing both the availability 
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and the need for personnel now and in the future, dependent on 
, 

agency missions and work loads; (2) forecasting relevant environmental 

variables--analyzing trends in budgets, population trends, public 

values and so forth as these influence the d f d nee or an the availability 

of personnel; (3) examining the effects of personnel practices--

determining both the current effects and likely future effects of 

agency personnel practices in securing and holding the right number 

and kinds of personnel; (4) predicting and projecting personnel 

problems--identifying and diagnosing personnel-related problems in 

the agency; and (5) planning the resolution of existing hlli~an-resource 

problems--determining the causes of personnel problems and the personnel 

actions that are necessary to resolve them. 

Finally, the ideal of human-resource planning is to focus atten-

tion on personnel issues in a comprehensive fashion. The need for 

and the availability of human resources, and the problems associated 

with the personnel component of the agency are influenced by a complex 

array of agency and environmental factors. So too, the personnel 

administrative practices associated with recruitment, selection, 

assignment, performance evaluation, and the like are interrelated. 

Identifying personnel problems and searching for solutions to them 

requires that these complex interdependencies be taken into account in 

a comprehensive fashion. The human-resource planning materials that 

follow in Volumes II and III provide a framework for undertaking such 

comprehensive analyses. 
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