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OFFICE OF THE INDEPENDENT BUDGET ANALYST REPORT

Date Issued: May 15,2008 IBA Report Number: 08-51
City Council Agenda Date: May 19, 2008
Item Number: 203

Fire-Rescue Business Process
Reengineering (BPR)

OVERVIEW

On May 19, 2008, the Fire-Rescue Department is requesting City Council approval of the
recommendations to improve efficiency and effectiveness identified in their Business
Process Reengineering (BPR) study.

The Fire-Rescue BPR was an operationally focused review which differs from a
traditional BPR, which focuses on process (i.e. performing fire-fighting duties). The
BPR also reviewed previous management decisions to determine if they were still in the
best interest of the City. These decisions included the use of four-person minimum crew
staffing, a 56-hour work schedule, a 28-day FLSA work cycle, constant staffing, and
EMT cross-training of all firefighters. Many of these issues have been repeatedly
discussed by the public and City Council in the past.

- FISCAL/POLICY DISCUSSION

The Fire-Rescue BPR is a detailed analysis that thoroughly reviews various scenarios,
and utilizes data obtained from benchmarking and national standards to determine the
most cost effective options for the City.

Significant cost savings were not intended as a result of this study; however, as part of
their review the department estimated a net savings of nearly $100,000 in Fiscal Year
2009. The savings of $163,665 associated with the discontinued use of overtime staffing
for the Light and Air Unit is offset by an increase of $65,260 for additional bomb squad
training hours.
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It should be noted that these cost impacts are not reflected in the Mayor’s Proposed Fiscal
Year 2009 Budget because the BPR had yet to be approved by Council. The IBA .
recommends these adjustments be included in the budget as part of final deliberations, if

approved by the City Council on Monday, Staff has expressed concern about reducing

overtime by the full $163,665 (an annualized cost) due to the timing of installation of the

compressors that enables the discontinuation of the Light/Air unit and subsequent

decrease in overtime. The IBA believes it is important to include the additional funding

needed to increase training hours. The City Council could consider budgeting only a

portion of the reduced overtime expense (-$65,260) to support the increased training hour

costs (+$65,260). This would result in a net zero impact on the City’s general fund

budget.

Constant Staffing

An area of extenstve discussion has been the utilization of overtime hours to ensure
appropriate staffing levels, commonly referred to as constant staffing. The BPR study
illustrates that significant fringe savings is achieved by paying overtime to an existing
position, versus hiring an additional full-time firefighter. The same conclusions were just
recently reached by the City of Poway, in which a consultant concluded that Poway’s
current use of overtime was “most economical”.

Constant staffing is a common, operational strategy used by Fire Departments throughout
the nation. It would be beneficial if in the future the budgeting of overtime expenses
associated with constant staffing be accounted for separately.

CONCLUSION

The IBA is supportive of the Fire-Rescue Department’s Business Process Reengineering
study and recommends Council approval. The IBA also recommends that the Council
consider including a portion of the cost impacts anticipated as a result of this BPR in the
Fiscal Year 2009 Budget, as discussed in this report.
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THE City oF San Dieco

Report 1o THE Ciry Councit

DATE ISSUED: May 9,2008 - REPORT NO: 08-077
ATTENTION: Council President and City Council

Agenda of May 13, 2008
SUBJECT: Fire-Rescue Business Process Reengineering Report
REFERENCE: Fire-Rescue Business Process Reengineering Final Report

REQUESTED ACTION: Acéept the recommendations of the Fire-Rescue Business Process
Reengineering (BPR) Study.

STAFF. RECOMMENDATION: Accept the recommendations of the Fire-Rescue BPR.

BACKGROUND: The Mayor has commenced Business Process Reengineering (BPR) efforts to
improve efficiencies, reduce the cost of City government and to maximize the services offered to
our residents. BPR focuses on optimizing the efficiency and effectiveness of operational processes
and functional work groups. On July 31, 2006, the City Council adopted QOrdinance O-19523,

- establishing a policy for the City of San Diego to reorganize the Departmenis of the City in order to
improve the level of services to the citizens of the City and reduce the cost of providing such
services.

This BPR focused on a review of the arganization’s management practices rather than the more
typical process-oriented analysis of most BPRs. The following topics were selecied for study:

1. Staffing Strategies 5. Hiring Practices

2. TeleStaff Staffing Program 6. Training Practices

3. Special Team and Specialty Station Assignments 7. Fact Finding Procedures
4. Dispatch

During the mid-term brief on this BPR, the Chief Operating Officer requested that a number of
fundamental aspects of how firefighter positions were staffed also be examined to ensure that past
management decisions continued to meet the tests of efficiency and effectiveness. Based upen this
direction, the following study topics were added to the BPR:

¢ Use of four-person minimum crew staffing for fire engines/trucks
Selection of 56-hour work schedule for firefighters
Selection of 28-day Fair Labor Standards Act (FLSA) work cycle for firefighters
Use of overtime (OT) in lieu of additional hiring to cover short-term firefighter vacancies
Cross-training of all firefighters as Emergency Medical Technicians (EMT)
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The fire agencies listed below were contacted to obtain survey/benchmark data on best practices

during this BPR.
Austin Las Vegas Sacramento
Dallas Miami-Dade '| San Francisco
Long Beach Qakland San Jose
Los Angeles City Orange County Seattle
Los Angeles County Phoenix

Many of the key findings of this BPR, as well as survey/benchmark data developed, are summarized
in this report. A listing of all BPR recommendations is provided as Attachment A while a detailed
analysis of the department’s staffing strategies is provided as Attachment B.

STAFFING STRATEGIES
Fire-Rescue’s use of OT to provide for constant staffing of fire stations has been the subject of
concern on the part of some who have taken note of the department’s comparatively large OT

budget and questioned whether the staffing strategies that result in the use of OT are the most

efficient use of tax payer

funds.

In response to these concerns, as directed by then Chief Operating Officer Ronne Froman, all
aspects of the department’s Operations staffing strategies were studied during this BPR. This
included a review of applicable labor law regarding the payment of OT, firefighter work schedules,
engine/truck company minimum staffing levels, the use of constant staffing to maintain minimum

staffing, training of firefighters as EMTs, and a review of Calendar Year (CY) 2006 staffing data to

determine leave usage and cost of hiring versus OT to fill vacancies.

Fair Labor Standards Act (FLSA) — 28-Day Firefighter Work Cycle

FLSA requires an employer to pay premium OT (1.5 times base rate of pay) for all OT worked
beyond a normal work cycle. For most employees this work cycle is 40 hours per seven day

week. However, Section 7k of the Act provides an exemption for firefighters allowing the

establishment of a work cycle of up to 28 days and up to 53 hours per week. The 53 hour limit
for firefighters means that at the end of the 28-day, or four-week cycle, they are paid premium
OT for all “hours worked” beyond 212 (4 weeks x 53 hours per week).

Recommendation/Conclusion: The department recommends refaining the 28-day

firefighter work cycle. As shown in the following table, the 28-day cycle used by the
department provides the least cost alternative of the cycles available because it allows for
more time off to be factored in to the calculation. This helps reduce the number of hours
eligible for premium pay to the minimum permissibie under the law.

FFLSACYCIE DA S FIES AV B HOWIESDEDEWSHKIScHedtle Hor R A0 THows iOwedi g
7 53 72 19
14 106 120 14
21 159 168 9
28 212 216 4
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56-hour Firefighter Work Schedule

SDFD firefighters work 24-hour shifts on a work schedule that averages 56 hours per week over
the 28-day FLSA work cycle. The 56-hour work schedule is the most commonly used schedule
of the agencies surveyed (8 of 14). The use of schedules with fewer hours worked would result
in the need to hire additional personnel, at significant additional expense. The use of a work
schedule with more hours than is commonly found in other cities could have the effect of
putting the City of San Diego at a competitive disadvantage in recruiting and retaining
firefighters.

Recommendation/Conclusion: The department recommends retaining the 56-hour
firefighter work schedule. Used in conjunction with the FLSA 7k exemption, the current
56-hour work schedule provides the most cost effective means of ensuring on-duty 24-hour
staffing 365 days a year.

Four-Person Fire Engine/Truck Company Staffing

Four-person staffing has been the standard for SDFD since its inception as a full-time paid
organization. Four-person staffing is also the norm for large metropolitan fire departments
nationwide (12 of 14 surveyed). Fire service studies have consistently shown that four-person
staffing reduces fire loss and keeps fires small due to the more rapid application of
extinguishing agent. Many of the principles that apply to the need for four-person staffing on
fire emergencies can also be applied to operations at a critical medical emergency or one with
multiple patients.

Recommendation/Conclusion: The department recommends maintaining four-person
minimum staffing of engine and truck companies. Four-person staffing is endorsed by
leading fire service management, labor and policy advisory organizations as providing the
greatest emergency response capability for communities while also providing for the safety
of firefighters. It is the most prevalent staffing level in use by major urban fire agencies.

Constant Staffing

The term “constant staffing™ refers to the practice of providing a replacement for a firefighter
whenever he/she will be absent for more than seven consecutive hours in a 24-hour work shift.
Constant staffing is used by all 14 survey/benchmark agencies to ensure minimum staffing
levels. Constant staffing can be achieved through the use of a staffing factor and/or OT. The
staffing factor is applied to budgeted firefighter positions to result in the hiring of additional
personnel to cover anticipated vacancies. Firefighters hired above the actual number of daily
positions required are scheduled to work in relief of absent firefighters throughout the City.

Recommendation/Conclusion: The department recommends continuation of constant
staffing. The same rationale that gives rise to the use of four-person minimum staffing
supports the use of constant staffing to maintain that minimum. In combination, these
practices lead to more efficient and safe delivery of emergency services.

Staffing Strategv: Overtime vs. Hiring
SDFD uses OT as the primary means to maintain minimum staffing levels in its Operations
Division when short term constant staffing vacancies occur. The department defines “short
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term” vacancies as those anticipated to last less than three months. The reason this staffing
strategy was chosen is because it is more cost-effective 1o have existing employees work OT
than it would be to hire or promote additional employees to provide coverage.

There are three primary factors that influence the total cost of each option: fringe rates applied
to each; OT premium payout rate; and flexibility in utilization of replacement personnel. While
the rates fluctuate over time, at the time this BPR study was conducted, the fringe costs
associated with the hiring of an employee were an additional 73% of salary while the fringe
costs for an existing employee working OT were an additional 9% of salary. Even with the
increased salary costs of OT (1.5 times the base rate), the greatly reduced cost of fringe
associated with OT makes the overall cost of OT much less than hiring an additional employee.

The rate at which OT hours worked are actually paid at the OT rate (1.5 times the base rate) also
impacts the cost analysis of hiring vs. OT. Under the 28-day FLSA cycle used by SDFD, in '
CY2006, firefighters were paid premium OT only 78% of time they worked OT. This was due
to firefighters® use of leave that reduced the number of work hours counted toward the premium
OT threshoid. As a result, the department’s effective (actual) OT pay-out rate was reduced from
1.5 times the base pay rate to 1.39 times this rate.

Lastly, the use of OT allows the department to “staff as needed”. Vacancies fluctuate from day
to day and seasonally. In CY2006, the constant vacancy full-time equivalent (FTE) fluctuated
from a low of 60 FTE to a high of 143 FTE over the 13 accounting periods. By using OT,
SDFD was able to use only the exact number of personnel needed to cover these vacancies with
no extra personnel carried on payroll at added expense.

Recommendation/Conclusion: The department recommends continuation of the use of OT
to staff short-term vacancies in lien of hiring additional personnel. In CY2006, this
strategy saved the City $3 million in personnel costs. These savings consisted of $1.7
million in direct cost savings and the avoidance of $1.3 million in costs that would have
been incurred by overstaffing if additional employees had been hired to fill these
vacancies, in lieu of using OT. Long-term savings in retirement costs, above those
reflected here, are also realized as a result of OT staffing not being subject to retirement
benefits associated with the hiring of additional personnel.

Cross-Training of Firefighters as Emergency Medical Technicians (EMT)

As a condition of being permitted to operate its own Emergency Medical System (EMS), the
City is contractually obligated by the County EMS Authority to maintain one EMT on each
first-responder unit. Since 1980, all San Diego Fire-Rescue firefighters have been cross-trained
to the level of EMT. Fire engines and trucks today operate with three firefighters cross-trained
‘as EMTs and one cross-trained as a paramedic. Thirteen of the 14 fire agencies
surveyed/benchmarked reported cross-training all firefighters as EMTs.

Recommendation/Conclusion: The department recommends that the current staffing
configuration of one paramedic and three EMTSs per engine/truck be maintained. While
there is no mandate for the City to maintain the additional two crewmembers at the EMT
level, or one at the paramedic level, this staffing configuration provides a higher level of
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care to the community and is consistent with the level of care found in similar
metropolitan fire departments.

TELESTAFF STAFFING PROGRAM
The TeleStaff staffing software program is the tool used by SDFD personnel responsible for
scheduling the work shifts for 978 Operations Division (e.g., fire fighting, helicopter program)
personnel. The program replaced a less capable custom software package and manual tracking
system. TeleStaff has greatly improved the efficiency, accuracy and documentation of department
staffing assignments related to the Operations Division. It has also increased access and

' convenience for department personnel as well as ensured the equitable allocation of OT
assignments. The vast majority of fire departments using TeleStaff that were surveyed used the
program in a similar manner to SDFD, with few major differences.

Recommendation/Conclusion: The department recommends expanding the use of TeleStaff to
the scheduling of all department personnel. In addition, the purchase of the reporting module
for the TeleStaff program would give staff the ability to automate many of the data gathering
and reporting functions currently done manually. This will cost $5,388, and can be absorbed
in the current budget. As management of the TeleStaff system is an adjunct duty of
firefighters assigned to the Airport Fire Station, no personnel reductions are possible as a
result of this expenditure; however, this will result in more timely production of management
reports and enable assigned personnel to devote more hours to required training and other
administrative activities. :

SPECIALTY TEAM AND SPECIALY STATION ASSIGNMENTS

SDFD provides the community with a wide variety of specialty services in addition its more
commonly known core missions of fire suppression and emergency medical response. These
services include response and mitigation resources for hazardous materials and explosive devices
incidents, fire/arson investigation, large scale disaster response, tactical emergency medical support
for SDPD SWAT, as well as specialized fire-rescue equipment maintenance. As compensation for
their additional trammg and responsibilities, firefighters providing these spec1allzed services receive
special pays ranging from 2.5% to 10% of their base salary.

SDFD’s use of “cross-staffed™ and “cross-trained” firefighter personnel has proven to be a cost
efficient method of providing these services without the need to hire additional specialized staff.
Existing equipment is shared when an engine or truck company is utilized to staff the specialty
response apparatus (e.g., HAZMAT). It is important to remain continually mindful that when an
engine or truck is being utilized for cross-staffing purposes, that equipment is now unavailable for
responders to use during the regular course of €mergency response.

This is illustrated in the table on the following page which shows the impact of cross-staffing
HAZMAT responses on Truck 44. A truck from another station must be dispatched to an
emergency response whenever Truck 44 is being used for cross-staffing purposes, potentially
resulting in a longer truck response time and delay in initiating truck activities at the scene of an
emergency.
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2005 | HAZMAT1 :

{2005 | HAZMAT 2 | 15!

{72005 | Total | 264; )

L : L : i

2006 | HAZMAT1 | 324 489.25;

2006 HAZMAT2 | 25 37.64|
2006 | Total | 349 526.89

: ; : i

i 2007 | HAZMATI | 322, 464.28!

[ 2007 | HAZMAT2 | 17; 22 45
2007 Total 339 486.74

Recommendation/Conclusion: The department recommends that response readiness impacts
be assessed as art of any decision to cross-staff emergency apparatus. In situations where the
criticality of the mission and/or the response activity levels suggest the need to create stand-
alone specialty units, a case should be made through the budgetary process to address these
issues.

Explosive Device Team (EDT)

A review of the EDT program revealed that assigned personnel have found it increasingly difficult
to meet the FBI's monthly 16-hour training requirement under the present training structure.
Currently, funding is provided for eight hours of dedicated training per month per technician. The
remaining eight hours of training must be performed while the technician is on-duty and cross-
- staffing a fire engine/truck at Fire Station 1. Due to workloads associated with their fire suppression
positions, this on-duty training is inconsistent, ineffective and reduces the efficiency of the fire
suppression units to which the technicians are assigned. Consequently, training often falls short of
the FBI required 16 hours per month. This shortfall in training hours results in technicians not being
able to maintain critical skills necessary to safely and effectively carry-out their high-risk duties.

Recommendation/Conclusion: The department recommends that an additional eight hours of
dedicated training be provided to EDT technicians to meet FBI requirements. This will cost
$65,260 annually.

Light and Air Apparatus (LA-1)
The Light and Air apparatus (LA-1 and LA-40) are used to refill all department self-contained

breathing apparatus (SCBA) used by firefighters. This refilling is done on a daily basis by personnel
assigned to Fire Station 1. Refilled air bottles are then delivered to the seven battalion headquarters
by the LA-1 operator for further distribution to the battalion’s units by the battalion chief. In
addition to this routine use, these Light and Air units can be brought directly to the scene of an
emergency to provide this capability, as well as emergency lighting. -~

One Light and Air position per shift (LA-1) is staffed with a specially trained operatorr at the rank of
Firefighter. The position is staffed for the first 12 hours (8 a.m. to 8 p.m.) of each 24-hour shift on
an OT basis. The second 12 hours of the shift is crossed-staffed with a Firefighter assigned to one of
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the three emergency response units at Fire Station 1. The cost of this OT staffing model is
$163,665 annually.

The department is purchasing air compressors for installation at the seven battalion headquarters.
Once these installations have been completed, personnel at the battalion headquarters will perform
daily refilling of air botties for all units assigned to the battalion. This will provide the opportunity
to eliminate staffing of a dedicated Light and Air operator under the OT model discussed above.

Recommendation/Conclusion: The department recommends that once the air compressor
installations are completed, OT staffing of the Light and Air unit be discontinued. Staffing for
emergency use of the Light and Air units to provide service at the scene of prolonged incidents
would then be provided by personnel assigned to Fire Stations 1 and 40 on a cross-staffed
basis, as is currently the case after 8 p.m. This recommendation will result in a maximum cost
savings of $163,665 in the first year (dependent upon date of prolect completion) and the full
amount annually thereafter

DISPATCH
SDFD operates two communications centers. The Fire Communications Center (FCC) is located in
a stand-alone facility in Kearny Mesa and is staffed on a 24/7 basis by civilian Fire Dispatchers -
(33), Fire Dispatch Supervisors (4), and Emergency Resource Officers/Fire Captains (3). The FCC
staff is responsible for Fire and Medical dispatching for the cities of San Diego Poway and Chula
(Qu:wra Basin) and is staffed 24/7 by uniformed llfegua.rd personnel The LCC is currently part of
the Boating Safety Unit (BSU) and dispatchers spend only part of their day dispatching. The
remaining shift is spent on patrol in Mission Bay or the ocean. During the night, however, there is
~one person continuously assigned to dispatch.

Four fire departments and one police department responded to the FCC dispatch survey.
Respondents included the Austin, Oakland, Orange County and Seattle Fire Departments and the
San Diego Police Department (SDPD). All of the respondents, with the exception of SDPD, were
smaller in size (staffing numbers, calls received, incidents processed, etc). Two are staffed with
only uniformed personnel. Two are staffed with uniformed-supervisors/managers but civilian
dispatchers. SDPD is 100% staffed by civilians. All of the fire department respondents handle
similar command and control duties to San Diego Fire-Rescue’s FCC. These include but are not
limited to move-up of emergency units to provide coverage, formulation and dispatch of strike
teams, weather monitoring and notifications to staff. Respondent’s average call processing times
ranged from 47 to 90 seconds (FCC’s average s 65 seconds).

Lifeguard agencies were surveyed to determine their 24-hour dispatching practices. Only one
agency had uniformed lifeguards handling 9-1-1 calls and dispatching 24-hours a day. The rest of
the benchmark agencies had uniformed lifeguards during the day hours but had civilian dispatchers
handle 9-1-1 calls and dispatching at night. One agency reported that they had uniformed lifeguards
handhng dispatching during the day but no dispatch after midnight.

Recommendation/Conclusion: Although opportunities for combining functions, technology
and/or positions between the FCC and LCC were discussed at length, and it was determined







