
P U B L C TECHNOLOGY 

Mi'ASURl'MENT 
AN INSTITUTIONAL 

PERSPECTIVE 

FROM STATE AND LOCAL 

TRANSPORTATION AGENCIES 

0 
llSDeporlmeat 

11111111 

N C. 



Notice 

This de>cument is d1ssem1nated under the sponsorship of the Department of 
Transportation 1n the interest of 1nforrnat1on exchange. 

The United States Government assumes no liability for ,ts contents or use thereof 



Te~hnl~al Report Documentation Pa-
1 Repo,1 No 2. Govemment Accession No 3 Recap,en!'o Catalog No 
FHWA-OP-02-049 

4. Tille and Subtitle S, Report Dale 

Perfonnance Measurement: An lnstirutional Perspective Augnst 2002 
from State and Local Transportation Agencies 

6 Performing Organization Code 

7 Aulllo~s) a. Perform,ng Organization Report No 

Pnblic Technology, Inc. 

9 Performing O,gan=t1on Name ond Add<0$0 10 Wo!l< Unf No (TR.A.IS) 
Public Technology, Inc. 
1301 Pennsylvania Avenue, N.W. 11 Contract or Gran! No 
Washinton D.C. 20005-1793 DTFH6l OO-X-00016 
12 Sponsoring A\jency Name and Addre,. 13 Type of Repoo, and Period Coveted 
Federal Highway Administration - Office of Operations 
U.S. Department ofTransportation 
400 Seventh Street, S.W., Room 3404 
Washington, D.C. 20590 14. Sponso11ng Agency Code 

FHWA HOP-I 
15 Suppk>menlary Notes 

16 AJ>Sl<oct 

Government agencies throughout the United Slates face ever-increasing scrutiny of goverrnnental 
efforts that affect the public or use public funds. At the local level, this scrutiny is greater as the 
prvximily between lhe customer and governmental agency is increased. In transportation agencies 
across the fifty states, this focus is especially pronounced. Almost everyone is exposed to the 
outcomes of public works and transportation agencies on a daily basis. 

Public a"areness and politicians' concerns hci.ve spurred government agencies in many U.S. cities and 
counties to reassess the services they provide, the customers they serve and the manner in which they 
provide the service. Many agencies have begun to measure the activities and report on the results. 
'lhat use varies from community to community. Some localities measure, others measure and report, 
still others measure. report and align these results with their resources and goals. This white paper i~ 
designed lo facilitate the efforts of government agencies throughout the country that are considering 
performance measurement or planning to farther existing performance measurement efforts. 

17 ~ Woe<j 18. Dlslrbul1on St.temen\ 
Performance Measurement, Transportation No restrictions. This document is available to the 
Management and Operations, Ne~ds Assessment, public from: 
Baldrige Criteria, Florida Sterling, Minnesota The National Technical Information Service Department of Transportation, Montgomery 

Springfield, Virginia 22161 County, Maryland. San Jose, California. 

19 Secu"IY cia .. if (of th,s ,aport) .0 Secu"'y Class,! {of u,., page) 21 No of 22 Price 
Unclassified Unclassified Pagoo 

,2 
Form DOT F 1700.7 (8 72) Reproducllon of completed page authonzBd 



THE EVOLVING ; 

DIALOGUE FOSTERED 

BY U S UOT HAS 

MOVED OPERATIONS 

ANU SYSTEM PER-

FOR"ANC~ IO TH[ 

fOREFRONT OF GOV-

EHNM~NTAL THINKING 

REGAROINO TH~ ~FFI-

Cl ENCY /\NO EFFEC-

TIVFNESS 0> ·1 Ii[ 

NATION'S COMPLEX 

WFB OF MOBILITY 

J\CKNOWLEDGMEN r S 

Acknowledgments 

Performance Measurement in Local Govemmenl Transporta/Jon was researched 

and authored by Peter B Fleischer under the direction of Robert Hicks, Managing 

Director at Public Technology, Inc. (PTI ). PTI 1s the non-profit research and tech

nology arm of the Nattonal League of Cities, the National Association of Counties, 

and the International City/County ManagementAssoc1at1on. Through its Urban 

Consortium Transportation Task Force, PTI receives federal funding to introduce 

transportation technological innovations and best practices into city and county 

government. This white paper is designed to fac1l1late the efforts of government 

agencies throughout the country that are considering performance measurement 

or planning to further existing performance measurement efforts. 

Since the year 2000 the U.S. Department of Transportation (U.S. DOT) has fos

tered a national dialogue highlighting the importance of ongoing transportation 

system management and operations This evolving dialogue has moved opera

tions and system performance to the forefront of governmental thinking regardmg 

the eff1c1ency and effectiveness of the nation's complex web of mobility. One PTI 

white paper addressed operations and management at the city and county level 

Many transportstion officials agree that performance measurements should be the 

focus of the next operations discussion 

Much of the national dialogue focused on selecting performance measures that 

would be accepted by system owners and operators. as well as debating the mer

rts of a federal system that would set up degrees of accountab1l1ty. However. little 

emphasis was placed on how a state or local government implements a perform

ance measurement process from an i~st1tutional perspective. This report seeks to 

shed light on this perspective. 

Nal1onw1de research and trends analysis have been combined with case studies 

of local approaches to performance measurement. based on in-depth d;scuss1ons 

in several U.S. communities The report offers city and county government leaders 

useful approaches and alternatives for establishing an effective performance 

measurement culture 

The authors extend their apprec1a1'on to PTl's Urban Consortium Transportation 

Task Force members for their assistance and guidance. and to the many individu

als within city, county and state government who freely offered their wisdom and 

expertise. 



P E R F O R M A N C E M E A S U R E M E N T 

AN INSTITUTIONAL PERSPECTIVE 

FROM STATE AND LOCAL 

TRANSPORTATION AGENCIES 

Developed by 

Public Technology, Inc 
For the US DOT 

Federal Highway Admirnstrat,on 

Published August 2002 

Order this and other publications at the PTI Online Bookstore: 

http;//onlinetransactions.pti.orglpublications_stora/ 

-0-



PUBLIC AWARENESS 
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TRANSPORTATION AGENCIES 

Introduction 

Government agencies throughout the United States face ever-increasing sc,utiny 

of governmental efforts that affect the public or use public funds. At the local level 

in contrast to the national level, this scrutiny ,seven greater as the proximity 

between governmental agency and customer is increased 

In transportation agencies across the fifty stales and throughout the world that 

focus is especially pronounced. Almost every American, from Nome to Florida and 

from Honolulu to Maine, 1s exposed to the outcomes of public works and tran:,.. 

portation agencies on a daily basis. 

Citizens need adequate drinking water and properly maintained roads to work, 

shop or play Freight must be transported and delivered and trash and wastewater 

recycied or processed. These essential services are a continuous requirement. 

Consequently. residents and businesses are both aware of local government"s 

public works and transportation efforts and concerned about performance. Local 

elected officials are also concerned. New York's two-term mayor John Lindsay 

almost saw his career end 1n a snowbank when his agencies failed to clear snow 

promptly from city streets in neighborhoods where more than two million people 

lived. Road rage on California's notoriously congested freeways has led to and 

exacerbated ongoing political pressure on transportation professionals in the 

greater Los Angeles area In San Jose. California the city manager notes that 

congestion is among his c1ty·s biggest challenges. 

Public awareness and politicians· concerns have spurred government agencies 1n 

many U.S. cities and counties to reassess the services they provide. the cus

tomers they serve and the manner in which they provide the service. Many agen

cies have begun to measure their act1v1ties and report on the results A recent 

Public Technology, Inc needs assessment found that 49% of the surveyed com

munities use performance measures to manage transportation service delivery 
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PERFORMANCE 
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TO LONC-TERM IMSRO\/[-

MENTTHATWll I ENDURE 

POLITICAL AND ECONOMIC 

CYCI.FS 

That use varies from community lo community. Some local1t1es measure. others 

measure and report, still others measure, report and align these results with their 

resources and goals. 

Severn! agencies have gone even farlher. transfotming their perfotma11ce meas

urement systems into a key connector between olected of11dals local budgets, 

managers of agencies and employees. This linked system. driven by systematic 

and ddrnled knowledge ab<Jut the performance of selected vital services. provides 

feedback to all clements of the chain Agen~-y heads establish performance meas

urement systems Employees know how they are performing relative to pm-deter

mined goals and targets Managers have a predictable process for adm1nistrat1on 

Elected oflic1als can connect performance rnsults to surveys of voter (customer) 

satisfaction. They can then make informed votes for budgets lhat reflect both the 

wishes and the reality of their const1tuenc1es· needs. 

One image of a properly functioning performance measurement system and cul

ture emerged at a "Results Management" briefing conducted 1n Minnesota. The 

Administration Group, a catchall department 1nclud1ng Facilities Human 

Resources, and Information Technology detailed its progress. Cynthia Williams of 

the customer management group noted that "putting together a performance 

measurement system was like creating a quill." 

UnFortunately performance measurement, however well implemented, cannot 

make politics disappear Carefully selected goals and tilrgets may be pushed 

aside for "special" goals. Unions retain influence on the development and deploy

ment of the performance measurement process In response to cr1s1s, budgets 

may be suddenly chopped by some arb,lrary percentage without regard for the 

finely crafted link between operat,onal performance, strategic plan and funding 

Unplanned "change· and the ·pol1t1cal system" are 1nev1table. Nevertheless per

formance measuremflnl can lead to lonw-term improvement that will endure pol1t1-

c,al and economic cycles. 

Performance measuroment. fully considered. does not come easily Those who 

have made significant progress may have spent years designing, testing and 

,mrlementing their systems. These cities and counties are the first to admit that 

more went wrong u,an rtght. All acknowlcdgo lhe need for a performance champi

on w1th1n the bureaLJcracy. They stress the need for one or more elected oft1cials 

who ma1nta1n a sustained belief 1ro U1e bflnefits of performance measurement over 

the long term "whether or nut they understand i(." 
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Performance measurement innovators advocate pol~1cal stab,lity and neces.sity for 

media support. These innovators have dealt with employee reluctance, long pro

curement cycles or poor consultant guidance that may have delayed necessary 

computer and software deployments. 

Those who persevere do eventually enjoy positive results which are often presented 

in terms of outoomes rattler than outputs. As an example, tons of asphalt produced 1s 

an 1nfenor indicator to new lane miles rated safe by the experts and smooth by the 

voters Some locallties have discovered that they can save money and resources by 

not "over-achieving· or performing beyond targets and expectatirns. 

Successful agencies expend considerable effort to survey both customer satisfac

tion and employee sat1sfact1on. The performance of pollticians and managers 1s 

perpetually measured unofficially by voters and employees. In the opinion of one 

industry consultant, · the leadership that does not survey or seek to understand 

the views of its constituents and workforce denies itself knowledge that the public 

already knows: II does so at great risk 

Successful performance measurement programs produce the added benefit of 

enhanced job satisfaction for employees. Employees respond to a culture of clear 

goals, performance targets and result-based management as long as accountabil

ity 1s not synonymous with blame or pointless bean counting Despite a muc/7-

feared notion that a cascade of reports and data collection will be used to target 

poor performers. the opposae can occur Employees can and do embrace per

formance measurement as a means to self-esteem and personal betterment. The 

data collected can lead to encouragement, additional resources, and support for 

new ideas and apprnaches they may initiate. 

Human resources in government agencies have long been an untapped frontier 

for progress, hence productivity improvement. The key to reaping this harvest is 

through employee morale and satisfaction In the city of San Jose, Calilornia 

employees freely admit they once worked half as hard as they do today They 

proudly point to their stat1st1cal performance as an outcome of performance meas

urement. But an effective performance measurement system 1s only superficially 

about numbers: it 1s profoundly about people 
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Methods and Approaches 

Performance measurement is introduced to government agencies through a num

ber of avenues. These approaches range from "grass-roots" efforts by agency 

personnel to introduce performance measurement from within, to 'top-down" man

dates from elected officials o, department heads. At all points on that range, 1I is 

common for agencies to hire professional consultants to guide strategy and/or 

support implementation. 

Agencies also rely on well known and respected criteria-based management 

approaches including Total Quality Management, Baldrige, Sterling or the statisti

cal process-oriented Six-Sigma method Many localities try a combination of meth

ods, and some agencies now use mulllple overlapping approaches stemming 

from earlier aborted or failed attempts to introduce performance measurement. 

To introduce or implement performance measurement in transportation one might 

use approaches tned in other governmental agencies or profit and not-for-profit 

making ventures. The s1m1lanties across all sectors include the need to focus on 

measures of effectiveness rather than levels of act1v1ty, the need for performance 

champions at all levels w1th1n an organization, and the importance of aligning an 

organization's activities desired results, strategies plans and resources. 

Changing an organization's management culture, including its personnel policies, 

reward structures and the role of the middle manager is a desirable. but difficult 

extension of the performance measurement effort. 

There are clit1cal differences as well Private sector ent1t1es often find it easier 

than do public agencies to align hiring and firing and rewards and bonuses with 
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FIGURE 1 

organ1zat1onal measures of effectiveness such as sales. It 1s often easier for pri

vate concerns to make the many 1mt1al and ongoing ad1ustments that contribute to 

continuous improvement in planning and processes Profit and not-for-profit enti

ties may seive fewer masters. Consequently, they often can realign their 

resources, activ1t1es and plans with more speed and less scrutiny. 

Governmental agencies tend to exist in a context where change of almost any 

sort 1s subject to oversight, crit1c1sm. budgetary l1m1tat1ons and confi1ct or lack of 

resolution about goals Those responsible for 1nit1at1ng perform-

EREOUENCY_DF PROBLEMS ance measurement in a governmental agency must carefully 

choose which of numerous act1v11ies are appropr1ate for measure

ment and what results are unambiguously des1l"OO. When serving 

many masters, as do most governmental agencies, ~ 1s not 

always clear what result will be deemed effective or desirable 

Accidents 

Congestion/Flow 

'' .17% 

.. 15% 

Infrastructure Improvements/Additions 13% 

Customer SaMfaci1on . 

Incidents 

Speeding 

Emergency Response 

Transit Reliabdity 

... 13% 

.9% 

.8% 

.6% 

',.5% 

Smee PTI Ope,a1,on, NcOOs A=ssmc"1 Somme, 2000 

When compared with other governmental agencies, 1mplemenl1ng 

performance measurement 1n transportation agencies is made 

more complex because many of them have been measuring 

act1v11les for a long time. For decades, transportation agencies 

throughout the country and organ1zat1ons that obseive or guide 

these agencies such as the Federal Highway Adm1rnstration 

(FHWA) and university-based transportation institutes have measured vehicle 

count, lane"miles built, and hours o1 delay. There is no shortage of activity, num

bers or data. 

Agencies need, however, to make sense of the information, and to turn the ,nfor

mat1on into knowte<lge and the knowledge into results At FHWA, considerable 

effort 1s expended trying to improve the transportation system by blending infor

mation, insight and real concerns. Having 1dent1fied public safely and incident 

management as foremost concerns within a long list of important transportation 

issues, Vincent Pearce, a FHWA transportation specialist, notes "Public safety and 

incident management are forcing a revolution in the perspective people bring to 

their th1nk1ng about transportal1on Crashes cause a loss of 50--60% of capacity. 

Getting public safety agencies to work with transportation is a high priority.'" 

Among Pearce·s goals is to share insight that helps agencies rank priorities. 

Pearce argues, "Performance measurement enhances a locality's ab1l1ty to know 

which areas to attack.'' He counters tho argument that measurement 1s merely an 

accounting exercise, slating. "Well-documented stat1st1cs lead to increased budg

etary resources. Performance measurement is a wsy for agencies burdened by 

nsmg demand and limited resources to increase productiv;ty ·· 
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Along with 1nc1dent management and safety, congestion is commonly cited as a 

major threat to the performance of the transportation system. A Public Technology, 

Inc. survey of local transportation and elected officials undertaken 1n 2000 sum

marized the frequency of problems shown in Figure 1 The PTI survey echoes 

FHWA thinking The concerns listed above are indicative of FHWA performance 

priorities. 

At the Texas Transportation Institute {TTI), a prominent university-based trans

portation think tank, researchers study congestion 1n the context of economic 

development and public safety. Fifteen years ago, TTI created a "Congestion 

Index" to measure and compare mobility levels in si~ty-,,ight cities around the U.S. 

allowing for performance comparisons over time within a city. 

Tlm Lomax, a TTI research engineer, sees the Index as "a means of getting infor

mation to cities and counties so that local officials and public works personnel can 

use the data for budgetary dec1s1ons.'' TTl's 2001 study focused on hours of delay, 

off peak vs. peak time. and travel time rel1ab1lity. Lomax notes that congestion is 

perceived by the public as an accelerating phenomenon-the absolute level of 

congestion being less important than any recent up-tick. As Pearce does, Lomax 

notes that incident management is the critir;al short-term variable regarding traffic 

fiow. He cites the "number of days when there 1s an 1nc1denr as an important 

determining factor. 

Incident levels, a classic transportation measure, have profound and direct effects 

on travel time rel1ab1l1ty, which in tum has an impact on economic activity and 

commercial performance. Excessive congestion levels that affect emergency vehi

cle response time also negatively affect public health, due to increased auto emis

sions which pollute the air. These are just two examples of the far-reaching impli

cations of transportation system performance. 

Performance measurement may be brought to government agencies in a number 

of ways. Some agencies attempt to introduce it from within. Others seek profes

sional consultants as advisors and guides to assist implementation. Still other 

agencies rely on well-known and rsspeded approaches such as ths Baldrige, 

Sterling or statistical process--0nented Six Sigma methods. Many localities try a 

comb1nat1on of methods. 

Baldrlge Criteria for Performance Excellence 

The Baldrige Criteria are named for Malcolm Baldrige, Unned States Secretary of 

Commerce from 1981-1987. The Baldrige Foundation seeks to honor Amerir;an 

companies that have attained extraordinarily high levels of quality pertormance. 

The Baldrige Criteria focus primarily on the goals of pnvate sector concerns. 

THE BALDRIGE 

FOUNDATION SEEKS TO 

HONOR AMERICAN COMPANIES 

THAT HAVE ATTAINED EXTRA-

OROIN/\RILY HICSH l~ELS OF 

QU/>.LITY PERFORMANCE. 
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FIGURE 2 
BALDRIDGE CORE 
VALUES A.ND CONCEPTS 

1) Visionary leadership 

2) Customer driven 

These corporate standards serve as a baseline and reference point for many sub

sequent programs aimed at performance 1n governmental organizations. 

Criteria are intended to provide a valuable framework to assess and measure per

formance in terms of the customer, products and services, as well as operational, 

human resource, and financial areas. 

There are two Criteria purposes These are, first, the delivery of ever-improving 

value to customers, resulting in marketplace success: and, second, the improve

ment of overall argarnzat1onal effectiveness and capabilities. These purposes are 

worth re-reading Loaded into these two pithy objectives are 

numerous statements of priorities, goals and strategy that seek to 

drive corporate behavror. Much of this can apply to public efforts 

3) Organizational and personal learning 

Baldrige details core values and concepts shown in Figure 2 that 

stem from the overall purposes. 

4) Valuing employees and partners 
Each of the values or concepts is worth slow, careful considera

tion Many books have been written on each of the eleven listed 

items. Nationwide, executives have devoted extenscve resources 

to turning these buzzwords into active sources of change within 

their organizations. 

5) Agility 

6) Focus on the future 

7) Managing for innovation 

8) Management by fact 

9) Public respcms1bility and cit1zensh1p The Baldrige Quality Program Criteria aims to help an organiza

tion by aligning resources, improving communication. improving 

productivity, improving effectiveness and achieving strategic 

goals. 

10) Focus on results and creating value 

11) Systems perspective 

Florida Sterling Criteria 

The Florida Sterling Criteria have their roots in the Baldrige Quality Program. The 

Florida Sterling Council has, over the yearn, adapted the Baldrige Criteria to 

include the efforts of government and non-profit ent1t1es. Forty-two states around 

the country have adopte<.I state-level quality award programs including New York's 

original Excelsior program and Minnesota's Council for Quality Florida establ;shed 

its program 1n the early 19gQ"s. 

The Sterling Challenge 1s a self-assessment that any Flonda organ1zal1on may 

choose to undergo under the guidance of the Florida Sterling Council. The 2002 

Sterling Criteria for Organizational Perlormance Excellence identifies and weights 

seven categories of management practice. Florida Stert1ng is based on the origi

nal Baldrige criteria and weights Figure 3 shows a comparison of weights for 

each criterion. 

The major shift, as described by Jim Sherlock, senior awards administrator at the 

Florida Sterling Council, 1s the lessening of the weight (33% down from 45%) 
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given to business results and the resultant increase in the relative weightings of all 

other categories. Process management and leadership received the greatest 

increases. 

Sterling also lists eleven core values and concepts that are the "embedded beliefs 

and behaviors of high-performing organ1zat1ons. • Flonda Sterling insists on a s~e 

v1s1t to ensure that the organization can rece,ve "top-notch' feedback. 

Scoring in the self-assessment "an anecdotal, non-systematic approach with an 

anecdotal, undocumented deployment earns a 0% score A score of 100% goes 

for a "preventative. fact-based, integrated, quality system that has been systemati

cally refined through several evaluation and improvement cycles to meet all cur

rent and changing business needs.'' This system incorporates "innavative 

processes .. with many refinements:· 

The fee for an organi.:ation with more than 250 employees lo submit a Florida 

Sterling appl1cat1on 1s $3,500. The site vjsit fee is $1,000. 

Consultant/Expert Advice 

Numerous performance measurement oonsullants con-

duct business throughout the U.S., and many of these 

have extensive experience in the field and impressive 

credentials as practitioners. For a state, county or city 

with a budget for consultants. knowing how they oper

ate can be useful 

----

Leadership 

Strategic planning 

FIGURE 3 
COMPARISON 
BETWEEN 
FLORIDA STERLING 
AND BALDRIGE 
CRITERIA 

FLORIDA BALDRIGE 
STl!RLING CRITERIA 

150 points 125 points 

100 points 85 points 

Customer and market focus 100 points 85 r,oints 

Craig Holt, a state and locsl government performance 

measurement consultant. describes his approach as 

"results, not activity focused." He advocates the align

ment of strategic plans, key foci and specific measures 

of performance. For Holt, the proper agency leader 

thinks and uses measurement. understinds that suc-

lnfarrnat1on and analysis 

Human resource focus 

Process management 

Business results 

cess takes time, and requires the alignment of priorities He sees the middle manag

er role as "a difficult challenge as they will require the most change in what they do" 

Peter Hutchinson, president. Public Strategies Group. has extensive experience in 

both !he private and public sectors. He 1s a firm believer 1n l1sternng to customers. 

"The c11'zens we serve are constantly and relentlessly measuring government. If 

we do not measure aur performance, then we 1n government will know less than 

our citizens do. Resisting performance measurement 1s not an option" 

Hutchinson also believes in priorities. Governments should not "try to know every

thing and then figure out what is important. That's backward. Start with the out-

100 points 65 r,oints 

1 00 prnnts 85 r,oillls 

120prnnts 65 r,oints 

330 prnnts 450 points 
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comes to be produced." He asks, "is what you care about [the same as] what the 

citizens care about?" Asked how an agency gets started on performance meas

urement, Hutchinson answers unequivocally, "get in a room with your customers." 

T.J. Browne IS a project manager with the Sterling Institute. The Sterling Institute 

(not affiliated with Florida Sterling) provides management, employee and organi

zational training and development services Browne focuses on organizational 

development, including priorities and plans for orgarnzat1onal renewal. Browne 

studies the reasons employees leave organizations, noting that employee reten

tion is a major component in service quality 

Browne says. "When employees quit, they are usualJy quitting their managers, not 

their 1obs." He notes, "Supervisory oommunications skills are often a governmen

tal organization's biggest human resource vulnerab1l1ty." 

ASKED HOW AN AGENCV GETS STARTED. __ ~_ 

ON PERFORMANCE MEASUREMENT, HUTCHINSON ANSWERS UNoQUIVOCALLY, 

"GET IN A ROOM WITH YOUR CUSTOMERS.' 
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Views From the Field: 
Florida 

I £
he State of Florida ranks among the fastest growing 

ates in the United States. In 1950, the popuJation 

s 2.8 million. By 1980, it was 9.7 million and by 

1999 it had surpassed 15 million residents. This five fold 

increase in fifry years contrallts with New York State's growth of 

twenty percent during the same period. Florida's road system is 

extensive. The driving distance between Florida's extremes-Key 

West and the Alabama bonier-exceeds eight hundred miles. 

Miami and the state capitol in Tallahassee are 460 miles apart. 

With rapid population growth comes the challenge of ma1nta1n1ng infra

structure in the face of heavier than expected use, handling ever-high

er levels of congestion and planning for even more growth. The need 

to plan and stay ahead of the cul\le is a challenge for the state and for 

its Department ofT ransportation (DOT). 

Florida's state government began to look seriously at "quality" perform

ance in the early nineteen eighties. QualTech was contracted to teach 

top managers through a Quality Improvement Program (QIP). 

Eventually, the program was "rolled down" to the middle and other 

FIGURE 4 
MOST COMMON 
CUSTOMER 
CONCERNS 

At night visibility of roadway 

markings/striping 

"Good" ratings ranged from only 

59% of the elderly to 63% of 

residents to 81 % of tourists 

Timely completion of con

struction projects 

"Good" ratings ranged from 32% 

of residents to only 50% of the 

elected officials. 

Congestion and travel 

"Satisfied" ratings ranged from 

28% for congestion in D1str1ct 

Six to 80% for travel between 

c~1es in District One. 

Roadway smoothness 

"Satisfied" ratings ranged from 

53% in District Three to 78% in 

District Four. 
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managers. At the heart of the OIP was team leadership training and team fac1lita

t1on. The ultimate goal was to empower everyday employees to make changes 1n 

their own processes. Daring as this was, the first impediment was teaching middle 

managers to get out of the way and training top managers to understand the ~ux 

then occurring in the realms of the middle managers. 

In late 1997, Florida DOT took the Sterling Challenge. After a 1998 site vis~, the 

visiting Sterling team declared Florida DOT to be at an "opportune juncture" The 

department 1nst1tuted a se11es of two-day training sessions for top managers, and 

for three summer months, the DOT executive board was 1ntens1vely famil,anzed 

with the Florida Sterling approach The executive board includes the DOT secre

tary, two of his appointees and the district secretary from each of DOT's eight 

regions In September of that year, the board voted to adopt Sterling, 

The department faced four essential and immediate tasks: 

1) Establish a strategic planning process 

2) Define the organization's mission, vision and values 

3) Create a system to monitor and report results 

4) Improve the overall leadership system and the opportunities 

for individual improvement 

Two organizational/information needs were identified: 

1) A survey of employee satisfaction 

2) A survey of customer satisfaction 

Six departmental teams were fom1ed to initiate and advance the above listed 

essential tasks as well as the two surveys. Understanding DO Ts existing leader

ship system and implementing improvements to 1t was detem11ned to be an impor

tant first step. 

It was necessary to relate information systems to decision-making processes 

Observations from the teams suggested that data collection be more closely 

l<nked to the strengths, weaknesses, opportunities and threats analysis (SWOT) 

Linking these would move DOTS ex1st1ng perfom1ance measurement apparatus 

and analytical reporting systems within the context of the organization's overall 

needs and prioribes. 

As part of Ille effort to enhance the leadership system, the group created detailed 

job descriptions for the d1stricl secretaries and defined "core competencies" for 

that important post Implied rn this d,fficult move was a belief that organizational 

effectiveness needed to be the essential measure for these pivotal posts. Since 

district secretaries are positioned to translate DOTs high-level statewide priorities 
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into operational act1v1ty, their leanings could be political or managerial. The teams 

leaned toward emphasizing the latter. 

A third improvement was to create an anonymous e-mail route for questions or 

suggestions by DOT employees to the DOT secretary The DOT secretary, in turn, 

was obligated to respond to each 1nqu1ry in a public manner. This step enhanced 

employee morale, communications and leadership accountab1l1ty. 

A fourth observation from the teams suggested that DOT surveys did not ade

quately segment its customers. A subsequent needs assessment produced six 

user-based requirement types: 

1) Residential traveler 

2) Visitor 

3} Commercial driver 

4) T ransportat1on disadvantaged (elderly, etc.) 

5) Elected officials (mclud1ng public safety) 

6) Property/business owners 

DOT also 1dentrt1ed three markets (rural, urban and transitioning) and three geo

graphical segments (north, central and south). A fifty-four cell grid (6x3x3} was 

used to focus on the segmented customer needs 

W,th the fifty-plus segments identified, the department hired a consultant to cre

ate, distribute and analyze a customer survey in February 2001. Surveys were 

conducted by telephone calls to Florida residents, commercial concerns, and U.S. 

visitors. DOT also mailed surveys to government officials and "well-elders" and 

hand-delivered and d1stnbuled surveys to property and business owners. 

In assessing the results of these surveys, Florida officials note that there 1s only 

one year of this customer preference data The next customer survey will take 

place 1n 2002. Most experts stress that preference ratings are best understood 

over time through trends shown 1n a series of sucii surveys. The most commonly 

mentioned customer concerns appearing on the survey responses are identified in 

Figure 4, page 15. 

One of the lowest ratings found in the surveys came from government and public 

safety officials 1n District Six (the greater Miami area). When rating "input during 

design" of construction pro1ects, this district indicated only 30% satisfied. No other 

district in the state was below 50% 

As a result of this markedly low rating, according to Ken Leuderalbert, manager, 

Florida DOT Quality lrnt1at1ves Office. Florida DOT has eleval..cl input dunng 

design to be a measure on the statewide strategic plan At night roadway v1sib1l1ty 

and timeliness of construction completeness were similarly elevated 

FLORIDA DOT 

><AS ELEVATED INPUT DUR-

ING DESIGN TO BE A MEAS-

URE ON THE STATEWIDE 

STRATEGIC PLAN. 
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FIGURE 5 
CONSTRUCTION OFFICE 
PERFORMANCE MEASURES 

Florida has taken further steps. Officials have created a one-page "Report Card" 

summar;z,ng the Customer Satisfaction Survey In addition. statewide results are 

available on the Internet at www myllorida.com. 

While customer surveys are generally considered to be an essent,al part of a 

comprehensive performance measurement system. it should be noted that sur

veying the public may yield fickle and sometimes contradictory results. When 

asked to rate travel on the Florida Highway System, residents in all seven d1st11cts 

1nd1cated in a range of 81-84% that "posted speed l1mfts on the state highways 

system" were reasonable. The same survey showed that not many Florida resi

dents (20-30%), felt that "most vehicles remain within the speed l1m1ts.'' 

Between September 1998, when the DOT Executive Board adopted Florida 

Sterling and November 1999, most Sterling activity was confined to the Executive 

Construction Office Performance Measures 
for All Contracts Passed Through Fourth Quarter Fiscal Year 2000/2001 
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Offices of Florida DOT After a November 1999 Executive Slrateg,c Planning 

Session Retreat, a "rollouf to the districts began with a statement of six strategic 

ob1ect1ves: 

1) Improve customer sat1sfact1on 

2) Improve and track customer complaints 

3) Improve project delivery 

4) Implement a results based management system 

5) Improve employee satisfaction 

6) Develop an effective leadership system 

In the spring of 2000 the rollout began Each of the districts participated in a 

Sterling Deployment Workshop About 40 district staff attended, inciuding all man

agers, from office managers to the d1str1ct secretary. Sterling was explained and 

the program-to--clate was reviewed. A district champion was selected for each of 

the objectives Most importantly, a framework to link the Sterling process to district 

action plans and departmental strategic objectives was introduced. 

Unfortunately, in April 2000, the executive committee was forced to slow down the 

Sterling process amidst a statewide economic slowdown. Each Florida agency 

had to draw up reductions of five percent per year over five years. Sterling was 

still viewed as "an essential way to make a good organization better" but 1t was 

put on the back burner. Only 1n March of 2001 did Sterling move forward again. 

By late 2001. Florida DOT indicated progress on a number of performance meas

urement efforts including road travel reliability, customer complaint tracking. and 

core process mapping. 

Given Florida's heavy population and ,ts geographic e><l:ents, Florida DOT is now 

focused on travel time reliability. To tllat end, the Florida DOT Office of Planning 

created a Mobility Performance Measures Program to measure, describe and ulti

mately improve tlle movement of people and goods throughout the state The pro

gram evaluates the quantity of travel quality of travel, accessibility and use of 

transportation systems 

In this case, reliability is defined as the percent of travel on a corridor that takes 

no longer than the expected travel time plus a certa;n acceptable additional time." 

It should be noted that "expected" and "acceptable" times vary according to the 

time of day. Data to feed the rel1ab1l1ty measurement system comes from sources 

including inductive loop detectors. 

DOT uses these reliability measures to gauge the performance of various stretch

es of the Interstate System. According to Anita Vandervalk, former manager of the 

Transportation Stat1st1cs Office, recently gathered reliability measures show 1-4 in 

... RELIABILITY 

IS DEFINED AS 'THE PERCENT 

OF rRAVEL ON A CORRIOOR 

T><ATTAKicS NO LONGER THAN 

THE EXPECTED TRAVEL TIME 

PLUS A CERTAIN ACCEPTABLE 

ADDITIONAL TIME." 
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FIGURE 6 
LEAl)E:RSHIP AND HUMAN RESOURCES l'RAC.TICES SURVEY 2001 

Results for the Composite Group of ail Respondents 
Table 3.3: Comparison of 2000 and 2001 Results Ranked by Difference in !rem Average 

"" "" Qifferen.oe 

" Alternate work schedules provided when needed to help employees ' '" 2.01 on 

" Supervisor has discussed my pay concerns and questions with rne 1.56 1.42 0,14 

" Supervisor meets to discuss group's performance, solve problems ' "' 1.74 0,09 

" People's pay 1s 1n line wii:11 their respons1b1l1ty and pertormance ,,. 0.87 0.09 

" Equipment is maintained when needed 1.93 1.85 0.08 

" Recognition given for a job well done ' " 1.30 0,07 

• I know how well I am doing; have 1nformat1on to measure progress ' " 1.81 0.06 

" Promolions based on partormance and ab1l1ty 1.39 1.33 0.06 

" My group has msources needed to produce good results 1.61 1.56 0.05 

" I have authority I need to achieve results expecied of me 1.96 1.91 0.05 ,. We have good ways of measunng our most important goals 1.71 , ee 0.05 

" I get helpful and timely feedback on my performance 1.71 1.66 0.05 

" Supervisor encourages tind1ng new and better wort< mothods 1.94 ' '" 0.05 

" High standards of perto,mance 1.77 , n 0.04 .. My supervisor treats employees with respeci 2.16 2.12 0.04 

• Identified customers and how to meet their expecia1ions 2.03 ,.oo 0.03 

' Supervisor ensures group members have needed knowledge and skills 2.02 ' " om 

" Group works on lasting improvements, not 'quick ftxes" 1.80 1,77 000 

" Worf< 1s well planned 1n our work group 1.87 ,~ 0,03 

" People can decide & take action on their own; do not wait to be told 1.95 ' " om 

" Recognition for working together 1.59 ' ;; '" " Supervisor asks for our ideas 1.79 1.76 0,03 

" Supervisor gwes anention to physical cond1t1ons of work area ' " ' " 0,03 

' Good use made of people and other resources ' 00 ' '" '"' " I am kept well informed about what is happening in my part of DOT '·" 1.61 Co, 

" Work group uses customer 1nformat1on to improve quality ' " 1.89 0.02 
~ I get sat1sfaciion from my work '" ' " '"' " Supervisor demonstrates importance of quality 1n day-to-day actions 1.91 1.89 Co, .. DOrs managers fairly administer the seleciion proc<>Ss ' ;; 1.53 0.02 
00 Supervisor concerned about employees' overall well being '" 1.99 '" ' Access to 1nformat1on I need 2.02 2.01 '" " Supeiv1sor has discussed group m1ss1on/goals ' " 1.89 0.01 

" Work conditions meet DOT safety standards '" 2.20 '" " We have common goals: people not just concerned about own group 1.47 1.46 '" " Poor pertorrnance is not tolerated ' w 1.68 0,01 

' Push for daily work does not prevent addressing long term needs ' '" 1.76 000 

" Know how my work contributes to group and DOT goals ' " 2.17 000 

" People can let supervisors know views about things !hat affect them 1.91 1.91 000 

" Results e,pected of me are reasonable 2.09 2.10 •0.01 

' I get the training I need when I need 1t 1.92 1.94 -0,02 

" I like my job 2.36 ''" -0.02 

' Clear about whafs e<pectad of me 2.12 '" -0.03 

" You can believe what management tells you 1.57 '"' -0.03 

" Proud to belong to work group and DOT 2.24 '" -0.03 

" ProJecis consider effects on environrnentlcommunity 1.94 ' ,. -0.04 

" Since last year"s survey. I have seen improvements 1.43 1 .47 -0.04 

" DOT acis as a good servarll lo the community it serves 2.05 '" -0.04 

" Award progr~ms effective 1n recogn1z1ng, rewarding r>9rtormanco 1.29 ' " -0.05 

" Tra1n1ng and development available to all employees 1.82 1.89 -0.07 

• Understand DDT m1ss1on and goals 2.05 'rn -0.11 

" Not d1tt.cult to find out about job and career opportun1t1es 1n DOT 1.76 '"' -0.11 

" DO T's secretaries will uso survey results to improve pracitces 1.49 ' " -0.18 

" DOT changing; many new and batter ways we will serve the public 1.37 ' " -0.36 

Total 96.48 96.10 0.38 
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the v1c1mty of Orlando performing at acceptable levels despite a statewide trend 

toward increasing hours of person delay and congestion statewide. Florida's rapid 

population growth compounds DOT's daily mob1l1ty challenge. In fact. a stated 

DOT goal is "to not let the rate of delay get worse" 

Vandervalk. a trained engineer and planner, described how Florida evaluates its 

rural road segments differently from its routes in congested areas. 'In rural areas.· 

she notes. there will be a comfort index. sometlling akin to the number of times a 

driver has to take off the cn.Jise control" Appropriately, the concept of a smooth 

ride varies from place to place Just as the concept of an ·expected" trip length 

vanes with the time of day 

Vandervslk outlined a goal to eventually link ITS data. reliability measures, the 

departmental Strategic Plan and the 2020 Florida Transportabon Plan. "Through 

the performance information,'' she states, "we want to identify trends that will 

guide our long term plans and move us toward our long temi goals" 

Progress has also been made 1n core process mapping, which details the intricate 

series of act1v1ties 1n planmng and implementation Charts have been created for 

the Planning Process, Contract Document Production, Transportation Facility 

Delivery and Transportation Systems Maintenance and Operation. Figure 5 (on p. 

18) is an example of a chart that shows contracts passed within each Florida DOT 

District Office through the fourth quarter of FY 200012001. 

Challenges 

Florida DOT seeks to break down departmenfal walls among the construction 

design, planning and maintenance groups Too often rivalries or "hidebound 

parochialism" interfere with overall objectives Leuderalbert sees any measure on 

a process map as a departmental measure rather than one 1nit1ated by an 

individual. 

Eleven "key" performance measures are used in discussions between the gover

nor's office and the DOT secretary. These are: 

I I External customer satisfaction ,, External customer complaints 

" Employee sat1sfact1on ,, System safety 

S) System cond1t1on 

C) Percent growth 1n alternative travel 

n System performance 

" Construction pmJect time changes ,, Construction cost changes 
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10) Delivery of work program 

11) Organizational effectiveness 

DOT has conducted an employee satisfacikrn survey 1n each of the last three 

years. This IS an invaluable window into the thinking and altitudes of the depart

ment's most valuable resourca---lts personnel. The maxim, "Be careful what you 

ask for. you may get n; is appropriate. DOT has seen some discomforting survey 

results. 

Florida's Leadership and Human Resources Practices Survey asks thousands of 

respondents detailed questions about jobs and attitudes about those Jobs (see 

Figura 6, page 20). Interestingly, the highest response went to "I like my JOb.'' The 

lowest, by far, went to "people's pay IS in line with their responsibility and perform

ance." Between 2000 and 2001, the fastest drop 1n ratings occutTed 1n response to 

the assertion "DOT changing; many new and better ways we will serve the public.'' 

In fact, the 2001 Executive Summary states, "a very large percentage of FOOT 

employees have little or no recent personal evidence of improvement as a result 

of the survey, especially in areas that may be presenting the greatest frustration 

for them, i.e. the ways they are being managed day-to--day" The report provides 

only one overall recommendation-"step up poor managerial performance." 
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P E R F O R M A N C E M E A S U R E M E N T 

AN INSTITUTIONAL PERSPECTIVE 

FROM STATE AND LOCAL 

TRANSPORTATION AGENCIES 

Views From the Field: 
Minnesota 

~ , esse Ventura has taken a vigorous and active approach to the r~ 
t one to .shy away from controversy, Minnesota governor 

_It,"' management of Minnesota's tweniy-liv<, cabinet agencies. 

These govemmen1al depanments including agriculture, indwtry, finance 

and uansportation have been drn.llenged to incorporate a "results man· 

agement'' approach into their daily operatioru. Their policies and budgets 

will also be assessed for results under the govern.or's Big Plan. 

Tom Mos.s, a graduate of Harvard's Kennedy School of Government and a former 

deputy oommis.sioner with the Minnesota Department of Human Services. was 

apprnnted to d11ect the "results" process. Moss. an affable and focused man, leads 

a weekly results review meeting. All agencies are expected to attend. Each week 

selected agencies present their progress. 

In September 2001, the state's Administration Agency presented ,ts results and its 

progress 1n establishing a results oriented process Administration includes infor

mation technology, fac1l1ties management. personnel and twenty other support 

functions 

The agency has identified fifty-nine cnt,cal "outcomes" Deputy commissioner 

Kirsten Cecil knows there will be many more. She also knows that a catchall 

agency like Administration faces a daunting challenge ,n a results-based perform

ance measurement environment. The agency, wijh its diverse, non-synergistic 

responsib1l11ies that often lack popular support, is routinely taken for granted. 

MNDOT ... 

PERFORMANCE MEASUREMENT 

CHAMPIONS ENVISION A OOT 

GUi□W BY PERCEPTION INFOR-

MATION COMING FROM CUS-

TOMER SURVEYS, COST OF 

IMPROVEMENT OATA STEMMING 

FROM ACTEVITY-BASED COSTING, 

QUANTIFIABLE OUTCOME MEAS-

URES AND THE USUAL DOT 

EXPERTISE AND JUDGMENT 
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FIGURE 7 

Administration's customers are primarily other governmental agencies. Recently, 

following efforts at Minnesota Department of Transportation (DOT), the administra

tion department began to craft service agreements with the agencies that depend 

on Adm1n1strat1on's outputs These arrangements are particularly vexing in a gov

ernmental conte><I: Few governments, state, county or local. have the necessary 

"marketplace" to match internal supply and demand efficiently. The "pnce' to regu

late and balance these inter-agency interactions and transactions is rarely under

stood. 

The best American businesses find these internal transactions, cost accountings 

and interdepartmental price arrangements e><l:remely complex to track or administer 

In government, it is often tradition, r,ower struggle or executive fiat that determines 

the shape of the relationship. 

THE "DASHBOARD" 

Rrldge Condition 6-7-01 

Trunk Hlghlllilg Prlntlpill ftrterlillS 
Bridges 20 feet and Over 

5% Poor 
65% Good 

2% Poor 

Bridge Structural Condition 

40%Good 
B% Poor 

·'"~;'llplu ',, _Ii.,_,.. • 
50% Good 

5% Poor 

: . ,' ..., 

.- . ·' ' 
: Green, .11. . 

Bridge Geometric Rating 

So,cce Ofl,ce of Badges & S'"-°''"' Badge Maaagemeat Ua; 

T 11rgets for Ille Year 201 ?: 
Structural Condition 
Geometric Rating: 
Load Capacity: 

;a 65% Good and 2°10 Poor 
.c 50% Good rum 5% Poor 
2: 50% Good and 0% Poor 

PertorlTlilflce (JanuanJ, 2000): 
Structural Condition: 
Geometric Rating: 
Load Capacity· 

40% Good 
0.5% Poor 

57.2% Good and 3.9% Poor 
46.9% Good and 6.1% Poor 
42.2~~ Good and 0.1~~ Poor 

50% Good 
0% Poor 

Bridge load Ctll)dcity 
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Tom Moss understands that he may be asked to help the governor play that refer

ee or judging role For now, he 1s content to get his agencies up to speed for the 

act1vtt1es they largely control and produoo internally. With some reservation, he 

focuses on MnDOT. which is out in front of many of M,nnesota's agencies. 

Though as Moss says, "they can sometimes be a bit smug about their ability to 

measure performanoo. They can easily, and have been doing so for a long time. 

measure road lanes paved and asphalt poure<l, but when it comes to something 

complex like establishment of a multi-modal alternative, they start to full short." By 

comparison. measuring the performance of the people who care for foster children 

or the progress of those children 1s hard. 

Minnesota·s Department olTransportat1on began tracking performanoo measure

ment around 1992 The DOT has been tracking indicators, usually output meas

ures, for years The volume of poured asphalt as a measure of activity has long 

been a staple of how DO Ts nationwide manifested proof of their hard work and 

tangible progress. In Minnesota today, such activity and output measures are 

avoide<l in favor of outcome measures. 

According to Dennis Feit, the director of the Office of Performance Planning and 

Measurement. "we now try to focus on outcomes such as how our customers per

ooive our work. For example. does the customer rate the streets smooth. safe, or 

cleared of snow in a timely fashion? But," continues Fert. "we cannot leave it up to 

the customer entirely. With all due respect, customers often do not fully under

stand many aspects of engineering, particularly as~ involves safety So we rely 

also on the advice and counsel of our engineers as we establish our outcome 

goals and performance targets. We also have to take into account the views of 

our planners and budget personnel. After this, clear communication IS required to 

explain to our customers why we do what we do and how 1I will improve trans

portation 1n Minnesota" 

An example of this comes from a recent study of ramp meters 1n the Twin Cities 

The study shows that metering was effective 1n reducing crashes and pollution 

while increasing average speeds on the freeway system But, according to Fe~. 

"because customers did not understand how ramp meters were designed to help 

and because they were experiencing longer waits to enter the freeways, they 

were very unhappy with the level of metering" As a result of the public reaction, 

Mn DOT was not able lo return metering to the pre-study levels. According to 

Cambridge Systematics. which performed the study, millions of taxpayer dollars 

are lost each year because of the addnional pollution, property damSlge and lost 

time caused by the reduced metenng. Mn DOT concludes that "an investment 1n 

communication to explain the facts and advantages of ramp metering would yield 

a sign~1cant payback 1n terms of reduced pollution property damage and travel 

time" 

A COMPLETE .. 

PERFORMANCE MEASURE-

MENT SYSTEM 11-11/0LVES 

DEPARTMENTAL EMPLOY

EES AS WELL AS cue.. 

TOMERS, MI\W>GERS AS 

WELL AS COMMISSIONERS 

I~ AODITION. SUPPORT 

FROM LOCAL ELECTEO 

OFFICIALS IS NEEDED 
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MnDOT's Office of Investment Management team includes Mitch Webster, a plan

ner, and Abby McKenzie, director of Statewide Planning and Analysis. Their goal 

1s to advance use of performance measurement in MnDOTs long-term capital 

planning These performance measurement champions envision a DOT guided by 

perception information coming from customer surveys, cost of improvement data 

stemming from activity-based costing. quantifiable outcome measures and the 

usual DOT expertise and judgment 

Activity-based costing, according to Feit, "would allow us to know the full cost of 

each service to DOT for any incremental improvement. So 11 the public wants 

smoother roads or less congestion, we will be able to tell both the public and our 

commissioner the cost of that improvement." By cost, Felt is refemng to both the 

actual dollar cost and the very important concept of opportunity cost, the single 

most valuable opportunity gNen up when a choice 1s made when a choice 1s 

made, the opportunity cost 1s the next best alternative or 'lradeoff." 

Feit hopes that robust performance measurements will enable all Mn DOT man

agers to know the real cost of choices and the ltkely change ,n outcomes that 

stem from those changes Feit knows that "11 we devote the necessary resources 

to improve the timeliness of snow-plowing on the primary arterials to the desired 

target (62% within 12 hours), then we may have to accept a decrease 1n the time

liness (to 45%) on the secondary arterials. Feit hopes thal soon Mn DOT will be 

able to present this cost-based target driven chrnce of outcomes to Mn DOT man

agers in each district. 

Performance measures can also help guide tradeoffs among competing needs for 

long-term capital investments. Minnesota's Twin Cities metropolitan area has the 

most severe congestion ,n the state, but rural areas have problems with safety 

and longer distances to markets. McKenzie states, "by using pertormance meas

ures to demonstrate how far current funding can move us toward achieving trans

portation goals, policy makers can better decide how to allocate resources or. 

more importantly, assess the need for additional transportation funding.·· 

MnDOT plans continuous improvement 1n its ab1l1ty to understand its consumers' 

expectations and preferences Tom Moss has stated that he wants each of the 

agsnc,ss to improve their surveying techniques and the mnge of m8tters sur

veyed. He has not, however, mandated a "one method fits all" survey regime 

"Each agency needs to evolve its own unique set of questions for its unique set of 

customers" The best survey results will be produced when the people most closo

ly connected to service supply and service demand think through that relat1onsh1p 

and fashion their view of the necessary tracking and evaluating questions. Over 

time, these agencios will make the surveying process more scientific. This will 

enable them to reduce duplication of effort and create economies of scale. 

-®- ~ekf-OkMANCE M[ASUREMENT /\N INSTITUTIONAL PERSPECTIVE FRCW ST/\TF ANn I OGAI TRANSPORTATION AGENCIES 



Back ,n the Office of Performance Planning and Measurement, Dennis Feit has 

taken a personal interest in improving the techniques for displaying performance 

results and turning performance data into tools that sernor managers can use to 

create change and improvements. Feit developed a three-a,lor, pie shaped chart 

called "the dashboard" that graphically details a department's performance in 

regard to a spec1f1c target or 1nd1cator (see Figure 7). The colors red, amber and 

green, using a traffic light theme. correspond to performance that IS inadequate, 

cautionary or good, respectively. The scheme caught on within the department. 

Throughout the offices and corridors of Mn DOT, red, yellow and green pie slices 

announce ind1v1dual units' pride in performance. 

Feit was pleased to learn that others ,n his department modified the original three

slice pie, creating a fourth slice The new slice, also in amber, highlights perform

ance 1n excess of the target. This slice represents work that, by virtue of exceed

ing a target. deprives other functions within the agency of resources needed to 

improve inadequate results Feit now uses the improved dashboard. 

Minnesota DOT has gone a long way toward defining Big Plan results Still, 

Minnesota has a long way yet to go. A complete performance measurement sys

tem involves departmental employees as well as customers. managers as well as 

comm1ss1oners. In addition, support from local elected officials IS nEttlded. The 

changes needed are organizational and political. 

The full incorporation of a performance measurement system requires a belief 

within the government that performance measurement is a long term commnment 

and that important employee and managerial values are linked to the perform

ance-based system. In Minnesota, there was talk about the "411 days" that 

remained in the Ventura administration. There seemed to be a sense that if the 

governor did not run for and win a second term, the performance regime could 

change. A new governor would either reJect or modify 11. In any case. the bureau

cracy shows normal signs of being reluctant to expend too much effort on 

changes that might be jettisoned soon thereafter 

Tom Moss noted that public recognition for efforts that improve performance is a 

goal. While important it is not clear that employee recognition is enough 

Minnesota has not yet taken the awkwsrd and admittedly difficult steps of survey

ing, or meaningfully awarding its employees. Nor, for that matter, has Minnesota 

gone so far as to survey or change the way ,ts managers conduct their jobs. 

Performance bonuses are not part of the program 
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P E R F O R M A N C E M E A S U R E M E N T 

AN INSTITUTIONAL PERSPECTIVE 

FROM STATE AND LOCAL 

TRANSPORTATION AGENCIES 

Views From the Field: 
Montgomery County, Md. 

• ::. orth ofWashington, D.C. The county, with its 900,000 

•untgomery Collllty, Maryland spreads to the west and 

.~ sidenrs, is densely populated and largely suburban. Many 

residents commute to the District of Columbia. In recent years, job 

growth along Washington's famous Beltway has shi~ed both housing and 

commuting patterns away from the city center. The following is a 

snap.shot of what's trucing place within the county. 

In 1994, the Department of Public Works and Transportation (DPW&T) began to 

publish "Journey to Excellence," a document h1ghl19hting DPW&T act,ons and ini

t,at,ves. The vision, mission and principles are s131ed in large bold letters early in 

the dQCUment. The vision mads, "We aspire to be a team founded on the belief 

that success is the result of a dedicated pursuit of excellence and customer sat1s

fact1on. We also aspire to be a place where employees are involved, empowered 

and appreciated to the point that they come to work energized to try their new 

ideas, and go home wanting to talk about what they accomplished that day.· 

DPW&T's principles state the following 

We will 

Serve our customers with excellence 

Support our employees 

Strive for continued improvement 

• T real each other with respect 

• Do the right thing 
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Celebrate successes 

Have fun 

Montgomery County faces a number of challenges even as it incorporates these 

lofty principles into its daily operational routines. In Montgomery County, the OffLce 

of Management and Budget (0MB) directs the voluntary, 31-agency performance 

measurement effort. While the Health and Human Services Department 1s in the 

lead, other county departments including DPW&T have made strides. John 

Greiner, an 0MB spec1al1st, was hired with a focus on enabling middle managers 

'to develop the measures they need to manage.'' Bruce Meier, 0MB budget man

ager, says, "I would rather go more slowly to get the managers to buy in." 

Montgomery County's history with quality programs may tum out to work against 

the county's current preferences. In 1992, a Total Quality Management Program 

(TOM) was introduced Top managers received ten days of training. All other 

employees were trained for at least five days Departments were promised that 

they would share 1n any savings yielded by improved performance 

TOM faded out as directors changed. Budget crunches ate up the promised sav

ings. Cy111cism crept in. 

The current program ,s heir to that cynicism. Some county managers cite a lack of 

training Others say 0MB 1s not responsive or flexible. Still others see the current 

performance effort as "management du jour.' 

The deputy director for transportation policy, Edgar A Gonzalez, notes that the 

DPW&T merits 16 of the 151 pages 1n the April. 2001 edition of 'Montgomery 

Measures Up"-the definitive summary of Montgomery County performance 

efforts. F,ve of these, residential resurfacing, bus trans,t,commuter services, park

ing garage maintenance and streetlight maintenance, were transportat,on 1nit1a

t1ves. For residential resurfacing, the "Measures Up" document included outputs 

(lane miles resurfaced), ,nputs (dollar expenditures), the projected resurfacing 

cycle and the efficiency (average cost per mile). For the Ride On bus program, 

measures include passengers transported, expenditures, on-time performance 

and cost per passenger Street lighting measured olilages, elapsed time to repair 

and cost of repair In each case the m,ss,on and desired community outcomes 

were cited prior to the measures. In all ttlree cases, the desired outcomes com

bined a quality of 1118 enhancement with a safety objective 
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P E R F O R M A N C E M E A S U R E M E N T 

AN INSTITUTIONAL PERSPECTIVE 

FROM STATE AND LOCAL 

TRANSPORTATION AGENC ES 

Views From the Field: 
San Jose, California 

1
·1n San Jose, a team of traruiportation managers, led by Wayne Tanda, 

former dir.:ctor, Dcpattment of Transportation, is in the midst of 

transforming the department Tanda, a thirty-year San Jose govern

ment veteran, was committed to a vision for his department. The Baldrige 

Criteria inspired his efforts. 

Tanda described the log,c that links his organization's strategic plan its strategic 

goals, actions, measures and outcomes He willingly devoted sufficient resources 

to measurement to enable the department to keep track of 1\s progress. Tanda 

voiced his vision of the "DOT Way" as "an organization where every member will· 

ingly strives to exceed the expectations ol ,ts customers, in the most productive 

manner, while the department supports the development and well-being of each of 

its members." 

From this vision stemmed four strategic goals: 

1) Exceed the expectations of our customers 

2) Make continuous improvement an intnns,c part of our culture 

3) Create a highly skilled workforce 

4) Support the well-being and development of every colleague 

Departmental actions and core services emerged from these goals. The 27 opera• 

t1onal activities are now subject to performance measures, each of which is evalu

ated for actual condition, timeliness, customer satisfaction and cost effectiveness. 
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FIGURE 8 

Training at all employee levels is an essential and ubiquitous component of San 

Jose's approach In addition to academic offerings. DOT sponsors consultant 

efforts and team-based act1vit1es designed to cross-train and share experience 

The goal, according to Tanda was to enable employees to solve their own work

place problems or ask for the necessary resources to do so. Said Tanda, "they 

knew best whether they needed Excel training, computer software or another 

jackhammer" 

City of San Jose Se mice Deliuery Framework 

... 
Mayor & City Council 
policy setting and 
investment direction 

• "Big-picture" of 
community 
conditions 

Strategic business 
plans 

Cross-departmenta I 
management 

• Departments' 
key lines of 
business 

• Translation of 
CSA plans to 
action 

• Departmental 
management & 
accountability 

• Aligns to CSAs 

Front-line 
service delivery 

Make 
improvements 

Work unit 
management & 
accountability 

• Aligns to oore 
services 

CITY Of SAN JOSE 
SERVICE DELIVERY 

& accountabil,ty 

Aligns to v1s>0n 

_FRAMEWORK -------

As a result of Tanda s progress at DOT, "Investing ,n Results (IIR)" has been 

applied to all sixteen of San Jose's departments. Under the leadership of city 

manager Del Borgsdorf, c1tyw1de perfom,ance measurement ,s becoming the 

nom,. The focal point of liR is meeting customer needs. Borgsdorf, who came to 

San Jose from Charlotte, North Carolina's innovative municipal government. 

spoke of a perfom,ance measurement system that focuses on vision, not account

ability. He said, "the days of performance measurement as a tool for 'gotcha· are 

over.' The San Jose program has had the full support of mayor Ron Gonzales 

and the city council. 

The Investing ,n Results effort led to the identification of seven cross-departmental 

"City Service Areas (CSAs)" The CSA's provide a fon;m for strategic planning, 

setting policies, and making investment decisions. CSA-level decisions are carried 

out at the departmental core and operational service levels. San Jose takes lhe 

CSAs so seriously that the city council reorganized ,ts own committee sln;cture 

along CSA lines. 
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City Service Areas combine the operations of two or more city departments. For 

example, the Transportation Services CSA is a Joint operation of six departments. 

The departments plan together, budget together, lobby the council together and 

most importantly, report their performance together Duplication of effort, placing 

blame on others. and the all too fam1l1ar cry "it's not my job'' are reduced 

The CSA for Economic and Neighborhood Development, charged with growth 

management, neighborhood preservation, employment and housing opportunities, 

includes city agencies focused on planning, economic development, housing, pub

lic works and cultural services. Their Joint respons1b1lity is to maintain San Jose's 

econom,c base and the attractiveness of its communities. These CSA outcomes 

require combined efforts. 

The four CSA outcomes for transportation services are: 

1. Viable choices 1n travel modes 

2. Convenient commute to workplace 

3 Efficient access to major activity centers 

4 Transportation assets/services that enhance community livability 

Like agencies elsewhere in San Jose and throughout the U.S , there were many 

employees and long-term managers who saw this effort as yet another half-heart

ed. half-baked idea from top management that would be partially implemented, 

half-used and forgotten after the next change of mayor. council or comm,ss1oner. 

As a partial means of addressing that pervasive suspicion, the Department of 

Transportation had managers rate themselves anonymously among four cate

gories. These are: 1. commitment: 2. exploration: 3. rejection or- 4) doubt 

Charges of cynicism or cult-like behavior aside, these ratings led Tanda and his 

team to reassess the environment. Based on employee behav,m, reviews, and 

routine manager-employee interaction, several employees were reassigned. Old 

teams were dispersed. 

In Tanda's nine years at the helm, 150 suspensions, term1nat1ons or demotions in 

a 550-person department took place In general, department staff viewed these 

actions as supportive of the higher level of expectations that had become the 

departmenrs norm. When new hires and replacements are considered, 1\ appears 

that Tanda, by virtue of longevity and. of course. vision, was able to inculcate his 

philosophy throughout muc/1 of his agency 

The agency's employees to a person can cite the departmental goals with a 

striking air of ownership and confidence The supervisor of San Jose's three-per

son pothole repair crew and the team that affixes stripes and markings to the 
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TO MAKE 

PERFORMANCE MEASURE-

MENTWORK, THESE INDI

VIDUALS NEED TARGETS 

AND OUTCOMES Tl-lAT ARE 

UNO~RSTANDABLEAND 

MEANINGFUL. 

pavement know their goals. their relative performance and where they fit ,n the 

performance measurement scheme. 

The much-discussed concept of empowerment also comes into play. Jose 

Obregon, San Jose DOT deputy director, detailed empowerment in the following 

example. "We were preparing to enter ,nto a public-private compet1t1on to see 11 

markings could be better done by the private sector Our fifteen-person team was 

motivated and they wanted to keep their jobs. When faced with a choice of how to 

cost effectively 11.1n the marking operation, the team opted to self-manage by cut

ting a senior maintenance worker and replacing him wrth $60,000 of materials and 

equipment They implemented a redesign of our pavement marking installation 

process. The combined decisions simplified reporting, improved morale, and led 

to a higher qual<ty product more efficiently produced" The team won the compet,

t,on and improved its results by more than 160% 

San Jose tries to follow through with financial rewards for good performance 

Manager,; who meet or exceed their performance targets are eligible for bonuses. 

The amounts are conservative and there is multid1reciional pressure on this evolv

ing 1ncent1ve system. For example, in 1999. the San Jose Mercury News blasted 

the crty council for providing bonuses of $5,00D to a number of managers As a 

result, the city revamped ,ts pay for performance system that jncludes adjust

ments in salaries and non-cash awards like vacation days. 

The department uses recognition as a means to show apprec,at,on. For rank and 

file employees, there is a schedule of awards and prizes that includes restaurant 

meals, etc. In rewarding individual efforts, DOT must find a balance between hon

oring a few stars, which may tend to offend others who have contributed, and rec

ognizing large number,; of employees, which may have the effect of diminishing 

the importance of the reward Determining the appropriate honors and awards can 

be d1fflcult. Tanda noted ironically, 'we probably did a dozen things that alienated 

people to make them happy" He was not afraid to be wrong sometimes. 

San Jose's agencies now rely extensively on customer and performance surveys. 

A survey of city residents identified the six most serious issues as: 

Traffic congestion 28% 

Affordable housing 25% 

Education 

Public transportation 5% 

Crime 4% 
Street maintenance 3% 
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More detailed questioning revealed that neighborhood pedestrian safety was the 

quality-of-life item most frequently rated poor or e~tremely poor Street mainte

nance was the most poo~y rated item among eleven specific city services. 

The survey also found that San Jose residents viewed traffic 1n their own neigh

borhood as "acceptable" by a 2-1 margin over "unacceptable" When rating rush 

hour traffic on local freeways the "unacceptable" rating was five times higher than 

the accep!Eble. 

The most common responses for improvement in city services were: 

1) Reduce congestion/improve traffic flow 22% 

2) Housing prices 14% 

3) Mass transit 12% 

4) Roads (repair/expand) 8% 

San Jose residents showed a clear link between what they perceived as the most 

serious issues and what tl7ey most wanted their elected officials and government to 

do about tl7ese issues. Specifically, they wanted transportation issues addressed, 

and a disproportionate number saw public transit as the best way forward 

' 
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P E R F O R M A N C E M E A S U R E M E N T 

AN INSTITUTIONAL PERSPECTIVE 

FROM STATE AND LOCAL 

TRANSPORTATION AGENCIES 

Pulling it all Together 
Through Alignment 

A fundamental process in conducting performance measurement 1s alignment. 

Alignment 1s the process of making sure that the various performance system 

components fit together property. When aligned. all the elements relate to each 

other logically, are mutually supportive and are comprehensible to management, 

employees and the public alike. In alignment, strategic plans, operations, and tar

gets are coordinated and integrated. 

Alignment in performance measurement terms mearis lhat an orgariizaliCMl knows its 

desirBd outcomes, makes plans 1D adiieve them, !Ekes actions that drecity and specifically 

lead to their attainment, arid measures lhe results of those adions. 

Reaching alignment and remaining 1n alignment require ongoing organ,zat,onal 

effort, support and focus. At the outset, many government agencies discover that 

they are engaged 1n numerous act1vit1es that are not consistent with their desired 

outcomes. Some agencies may find it difficult to identify rank and choose priori

ties among their desired outcomes 

Agencies that are pe<petually "fighting fires,'' changing leadership facing arbitrary 

budget cuts or needing to be all things to all constituencies may never achieve al1gn

ment. Alignment assumes an agency has internal stability and the ability to choose pn

ontJes and make dec,s1ons. 

ITS and Performance Measurement: 
Automating the Data Collection Process 

To create an efficient, long term performance measurement culture, local govern

ments need to overcome several challenges posed by the cost of data collection 
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ALIGNMENT 

ASSUMES AN AGENCY HAS 

INTERNAL STAEILI fY AND 

THE ABILITY TO CHOOS[ 

PRIORITIES AND MA.KE 

DECISIONS 

and the need for automation of links between data collection and the performance 

measurement system. Many existing performance measurement systems rely on 

self-assessment and on manual systems of data capture and link Agencies gen

erally devote their l1m1ted automation resources to overdue and long-proven 

needs, rather than to "the latest new idea,' such as performance measurement. 

Interestingly, the data collection aspects of various Intelligent Transportation 

System (ITS) efforts, once themselves the "new kids on the block," are now auto

mated. These systems are capable of feeding operational data directly to the per• 

fom,ance measurement system In fact, one of the oldest ITS applications, freeway 

management through loop detectors and ramp meters, is a common example. 

Glen Carlson, a metro traffic engineer at the Minnesota DOT State Traffic 

Management Center, describes the links between operational performance data 

and the ITS system Cartson details the automated feedback system that lmks the 

1ntell1gent technolog;es of ramp metering and loop detectors to the ongoing com

puter•driven assessment of congestion and freeway performance. 

As freeway traffic 1n the Minneapolis metro area builds over the course of the 

morning rush hour, sensors 1n the road bed (there are 4.000 of these loop detec

tors within the Transportation Management Center's 240 lanes of freeway) record 

the increasing levels of lane occupancy and volume. Algorithms analyze this dala 

in relation to previously established thresholds for given segments of the TMC 

grid. When segment thresholds are reached, 1nd1cat1ng a degradation in opera

\1onal performance-or at least the likelihood that such a degradation will soon 

occur-the computer signals a change in the ramp metering rates at the meters 

and ramps upstream" of the noted bottleneck. By changing the ramp cycle, the 

pace of entry of new cars onto the freeway system is slowed. This diminishment 

in volume serves to retard the degradation of operational performance until the 

relative balance of road capacity, density and car volume is restored, leading to 

improved system performance 

Of course in the real world it does not always work so smoothly. Sometimes vol

umes build up past design thresholds, even with slowed ramp meters, and free

way performance drops markedly. Weather, incidents. potholes, and traffic vol• 

umes may all be factora. 

Experts such as Carlson can observe both the information process and the feed• 

back loop that links volume detection, ramp metering speed and freeway system 

performance. Multt-<:olored maps in the TMC show roadway segments in red, yel

low and green based on the flow and pace of traffic. Though a 'black box" algo

rithm automatically mon~ors the data and triggers adjustments, the engineers are 

able to monitor both the ITS and the performance measurement activities 

Incidents are observed and ma1ntsnance 1s planned with the dais. 

-------®- PERFORMANCE MfASUREMENT AN INSI II UI IONAL PERSP[CTIVE FROM STATF ANO LD<-AL TRANSPORTA~IONAGENCIES 



P E R F O R M A N C E M E A S U R E M E N T 

AN INSTITUTIONAL PERSPECTIVE 

FROM STATE AND LOCAL 

TRANSPORTATION AGENCIES 

Conclusion 

Interviews with state and local officials confirm that improvement does not occur 

overnight. The process that begins with measurement is 1terat1ve. It takes time 

and often repeated efforts The change occurs in waves and, once begun, it is 

necessary to keep the effort up and the pressure on A key phrase is "continuous 

improvement." The results can be extraordinary and far-reaciiing. 

Within a department. change fiows from the efforts of the performance measure

ment "champion" to his or her managers and to their employees It may also flow 

"up" to senior departmental management and the loc:al,ty's pol1t1cal leadership-

the city manager, city council or mayor With each successive penetrating wsve 

the clustered concepts of performance, measurement, accountab1lity. continuous 

improvement, and self-<ampowem,ent take hold and support each otl7er. Negative 

forces ranging from ·'gotcha" mental1t1es to measurement fixation lose hold as an 

organization migrates from a focus on "what 1s wrong'' toward an emphasis on 

"what needs to be done" to make things right. 

The role of the middle manager changes. By empowering employees to make 

decisions and achieve agency targets tl7at they may have been involved in sel

ling, the classic relationships among employee, agency head and middle manage

ment are transformed. In the classic model, mjddle managers dominate organiza

tional infom1at1on pathways, using knowledge and the ab1l1ty to collect it and dole 

,tout as power Stripped of tl7at monopoly on infom,at1on-about goals, targets -

the middle managers must become facilitators focused on organizational needs, 

rather tl7an empire builders. 
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In many places lacking robust performance measurement, managers who fail to 
meet targets are often not penalized while those who exceed targets are frequent

ly not rewarded In fact, it is not uncommon for managers who fail to meet targets 

to be 'rewarded" with more resources (personnel and/or budgetary) so that they 

can meet their goals. In classical bureaucratic realms, more money and people 

equate to more status and. 1n a practical sense, they provide the manager w,th 

greater organizational power 

The manager who exceeds targets. meanwhile, often is greeted by the 

pol1!1cal/bureaucratic system with either a higher target for next time or a cut 1n 

resources Adding insult to inJury 1s the real12at1on that the resources and hence 

the power and status, have been transferred from the "succeeding" manager to 

the "failing" one 

In a performance based culture, the manager who fails to meet targets (assuming 

thal performance measurement has been in use for a while and that targets have 

been developed and modified over time) IS penalized w;th a smaller span of 

responsibility and fewer resources. Similarly, a successful manager is rewarded 

with broader responsit>1l11ies and perhaps more resources Ideally, pay and perks 

would change too. 

As important as ensuring continuity is the need to change the role of employees 

and managers in this new performance world The average employee. the man or 

woman who drives a truck, lays asphalt, reconfigures a traffic signal or puts 

stnpes and markings on the roads is the front line soldier 1n the war for perform

ance To make performance measurement work, these 1ndiv1duals need targets 

and outcomes that are understandable and meaningful. They need to t>elieve in 

the idea that higher targets are good for customers, departments. the managers 

and even the employees. 

Change in a governmental agency requires political and societal support. Unions 

represent employees and the unions interact with the public, the press and elect

ed officials Elected officials determine broad direction and are sensitive to both 

the public and the press The press informs the public and may or may not t>e 

supportive of the actions of local elected offir-1als and agencies. In short, to effect 

change. electod officials need to champion the effort, and efforts should t>e made 

to give the press information on a continuous basis so that ii remains supportive 

Aligning responsib1l1ty with demonstrated capab1l1ty, aligning resources with the 

w1ll1ng and capable, aligning pay and perks with performance and results 1s the 

model that dnves the successful performance measurement culture. 11 ,snot easi

ly attained but when it is, organizations can happily do more with less. 
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Appendices 
Commonly Used Terms and Definitions 
(From Howard Rut,m Consultants, vr,rw.netmain.comiusfpm) 

Alignment-A slnnlur&d process that formally and 1n dela,I l,nks 
agencyl,;,m,munrty qools to performance targeOS lo the deployment 

of agency ,e,au,ccs It 1s an rteralve P'"''"' -,s,ng p.,rformanc,o 
measores a11d results 

Baldrige Criteria A set of standards es1atJl,shad to guide corpo, 
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