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INTRODUCTION

The Community-Oriented Pelicing (COPS) pilot workshop series
has been developed by ICMA through a grant from the National
Institute of Justice. The purpose 1is to provide municipal
executives with an overview of policing that emphasizes COPS. It
has been approximately ten years since COPS was recognized as a
viable alternative to what is now called traditional policing.
Much has been learned in these past ten years. This workshop is a
composite of information based upon the experiences of this
nation’s most progressive law enforcement agencies.

This source book 1is provided as a supplemental text for
workshop participants. It complements the work book which serves
as the foundation for the workshop. In this manual are selected
readings from various distinguished researchers, authors and
practitioners. All the materials have been carefully seiected on
the basis of their relevance to police work and, more specifically,
their insights into community-oriented policing.

We are grateful to each of the authors whose work appears in
this manual. Also, we wish to acknowledge the advisors, trainers
and staff listed on page vi, who assisted in the development of
this pilot training. We thank each and every one of them for their
vision, concern, and courage as they contribute to the incremental,
but fundamental changes occurring in the delivery of a critical
public service, policing.

E. Roberta Lesh

Director, Police Programs

ICMA

777 North Capitol Street, N.E.
Washington, D. C. 20002-4201
(202)962-3575 FAX: (202)962-3500

September, 1991
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ABOUT THE NATIONAL INSTITUTE OF JUSTICE

The National Institute of Justice 1is the research and
development agency of thg U.S. Department of Justice established to
improve the criminal justice .system and to prevent and reduce

crinme.

Specific mandates established by Congress in the Omnibus Crime
Control and Safe Streets Act of 1968, as amended, and the Anti~Drug
Abuse Act of 1988 (Public Law 100-690) direct the National
Institute of Justice to:

Sponsor special projects and research and development

programs that will improve and strengthen the criminal
justice system and reduce or prevent crime;

Conduct national demonstration projects that employ

innovative or promising approaches for improving criminal
justice;

Develop new technologies to fight crime and improve
criminal justice;

Evaluate the effectiveness of criminal justice programs,

identify programs that promise to be successful if
continued or repeated, and recommend actions that can be
taken by Federal, State, and 1local governments, and
private organizations and individuals to improve criminal
justice;

Develop new methods for the prevention and reduction of

crime and delinquency, and test and demonstrate new and
improved approaches to strengthen the justice system;

Provide to the Nation’s justice agencies information from

research, demonstration, evaluations, and special
projects;

Serve as a domestic and international clearinghouse of

justice information for Federal, State, and local
government; and

-1i-



L Deliver training and technical assistance to justice

officials about new information and innovations developed
as a result of Institute programs.

The Director of the Institute is appointed by the President
and confirmed by the Senate. The Director establishes the
objectives of the Institute, guided by the priorities of the
Department of Justice and the needs of the criminal justice field.
The Institute actively solicits the views of criminal justice
professionals to identify the most critical problems confronting
them and to develop projects that can help resolve them. Through
research and development, the National Institute of Justice will
search for answers to what works and why in the Nation’s war on
drugs and crime.

Charles B. DeWitt
Director .
National Institute of Justice
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ABOUT ICMA

Founded in 1914, ICMA is the professional and educational
organization for more than 7,500 appointed administrators and
assistant administrators serving cities, counties, regions, and
other local governments. The membership also includes directors of
state associations of local governments,. other local government
employees, members of the academic community, and concerned
citizens who share the goal of improving local government. ICMA
members serve local governments in the United States, Canada,
Australia, New Zealand, the United Kingdom, and other countries.

Mission and Goals

The purposes of ICMA are to enhance the quality of local
government through professional management and to support and
assist professional local government administrators
internationally. The specific goals that support this mission are
to

1. Support and actively promote council-manager government
and professional management in all forms of local government

2. Provide training and development programs and
publications for local government professionals that improve their
skills, increase their knowledge of 1local government, and

strengthen their commitment to the ethics, values, and ideals of
the profession

3. Support members in their efforts to meet professicnal,
partnership, and personal needs

4, Serve as a clearinghouse for the collection, analysis,
and dissemination of local government information and data to
enhance current practices and to serve as a resource to public
interest groups in the formation of public policy

5. Provide a strong association capable of accomplishing
these goals.

—-iv—-



Program and Activities

To meet its goals, ICMA has developed and implemented a number
of programs, including member publications, professional
activities, books and other publications, and management
information services. Activities include but are not limited to
annual awards program, annual conference, citizenship education,
contract and grant research, international management exchange
program, local government consortia and special interest programs,
public policy, survey research, and training institute.

For further information, contact ICMA, 777 North Capitol
Street, N.E., Suite 500, Washington, D.C. 20002-4201, 202/289-
4262, FAX 202/962-3500.

William H. Hansell
Executive Director
ICMA
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The New Model for the Way
the Police Do Their Job

Camille Cates Barnert and Robert A, Bowers

ently about how they do their job. The

results could be significant for those of
us who manage local govéernments and se¢
substantial resources going to police forces
(often at the expense of funding other ser-
vices). No longer can we assume that our col-
leagues in policing will deploy resources and
do their jobs in familiar patterns. Consider
the following.

s ome police have begun to think differ-

Some police have begun to think differently
about how they do their job. The results
could be significant for those of us who
manage local governments. . ..

In Austin, police educate citizens about po-
lice practices through a 12-week academy.
Police are walking beats, working out of
neighborhood centers, organizing crime-watch
programs, and working with school chil-
dren—all to build better partnerships with
the community.

In Tulsa, under the banner of community
policing, patrol officérs organize an apart-
ment complex to reduce thefts and burglar-

Camiile Cates Barnett, Ph.D., is city manager of Austin,
Texay. She is a2 member of the Executive Session on Policing,
Harvard University's John F Kennedy School of Govern-
ment, Robert Bowers i3 the assistant director of finance and
administration, Houston, Texas,
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ies, work closely with public housing tenants
to combat drug trafficking, and form a so-
phisticated task force to end assaults by hate
groups.

In Baltimore County, Maryland, the ban-
ner is Citizen Oriented Police Enforcement,
or COPE. There, a task force of four dozen
petice officers works with citizens to combat
the fear of crime. Research shows that fear is
spawned not only by the incidence of actual
felonies but also by such signs of disorder in
a neighborhood as vandalism, bands of rowdy
youths, graffiti, and abandoned cars. So the
police work to prevent or reverse cycles of
neighborhood deterioration that invite crime,
added decay, and apathy.

In San Diego, using what is calied prob-
lem-oriented policing, the police are moving
department-wide to have street officers seek
out the underlying auses of crime and disor-
der problems and alleviate them. For exam-
ple, the police are seeking ways to prevent
small groups of recent migrants both from
being victims of fires in nearby canyons and
from turning to drunkenness at a neighbor-
hood shopping center when they don't find
day work.

In Newport News, Virginia, where the
term problem-oriented policing first came to
prominence, the police have used the ap-
proach to address problems ranging from
spouse abuse to street prostitution. For exam-
ple, the police attacked prostitution in a
neighborhood by striking a deal with a local
judge. The judge put prostitutes arrested in-
the neighborhood on prebation with the pro-
viso that they no longer frequent the area, If
they did so, their probation would be immedi-



ately revoked and they would go straight to
jail. Problem solved. Prostitution was elimi-
nated in the neighborhood. (For more in-
formation on Newport News, see William
Mitchell’s article beginning on page 13.)

In New York City, the department has
CPOP teams in each of the city’s 75 pre-
cincts. The acronym stands for the Commu-
nity Patrol Officer Program; like the other
programs, its goals include building solid, sus-
tained police-community relations, restoring
citizens' sense of safety, and getting the po-
lice to identify and attack the problems that
underlie groups of criminal incidents.

A New Model of Policing

These programs should not be mistaken for
tinkering at the edges of police tactics or be-
ing short-term public relations efforts. They
are the result of attempts by some of the na-
tion’s most innovative police departments and
leaders to respond to real and chronically per-
sistent problems of crime, fear, drugs, and ur-
ban decay. The programs represent a wave of
police thinking and experimenting that is
developing a new model of policing.

The new model could mean a watershed
change in how the police are trained, man-
aged, and deployed, and in how they deal
with citizens. Could because perhaps only a
few score departments as yet have begun to
examine and adopt parts or most of what is
most frequently called community policing.

The community policing model—a new
paradigm of policing—has these principal el-
ements: (1) partnership with the community,
(2) participative management, (3) problem
solving, and (4) visionary leadership. But it is
still in its formative stage, and no singie defi-
nition of community policing is generally ac-
cepted. Because the Houston Police Depart-
ment helped to pioricer develepment of
neighborhood-oriented policing (the local
name for community policing) in the early
1980s, the department’s definition is cited
frequently.

Neighborhood-oriented policing is an inter-
active process between police officers as-
signed to specific beats and the citizens
that either work or reside in these beats to
mutually develop ways to identify problems
and concerns and then to assess viable solu-
tions by providing available resources fyom
both the police departments and the cum-
munity to address the problems and/or
concerns.!

What does all this mean? Several years
ago, a police chief gave this example of how
- he interprets community policing.

When there’s a disturbance on the street
and we're arresting someone, we don’t dis-
perse the crowd. We no longer tell those
who’ve gathered to go back to their busi-
ness and let us take care of ours. We say,
“Don’t leave. Stay here. This is your com-
munity and we want you to know what's
going on. This is why we’re arresting this
person. If you know anything that would
help us to solve these problems, please let
us know.”

A Major Break with Police Custom

This chief’s remarks denote a major break
with the ways the police customarily operate.
Most of us in local government management
are familiar with police departments that be-
have along traditional lines. They are central-
ized and bureaucratic; there is a division of
labor and unity of control, Police officers as-
sume a measured distance from citizens, This
remoteness is caricatured as necessary to ob-
tain “Just the facts, Ma’am.” On the streets,
police perform routine patrol while waiting to
respond to 911 calls for service. The police
function is seen overwhelmingly in terms of
crime control.

The new community policing model pro-
vides marked contrasts, nowhere more so
than in organizational design. The traditional
style of policing relies on a strong chain of
command. The assumption is that those in
the higher ranks of a police department know
more than those in the lower ranks. At best,
only lip service is given to the notion that
“patrol officers are the backbone of
policing.”

Community policing not just calls for but,
if it is to be successful, demands decentraliza-
tion of authority. To a considerable degree,
patrol officers are to be freed from the fetters
of down-the-line control. They are told to
think for themselves, be generalists, seek the
underlying reasons for crime and disorder
problems in a neighborhood, devise solutions,
and apply them.

The Three Eras of Policing

An historical perspective is helpful in under-
standing what is meant by community polic-
ing. George L. Kelling and Mark H. Moore,
leading criminal justice scholars and col-
leagues at Harvard University’s John E Ken-
nedy School of Government, distinguish the
emerging era of community and problem-
solving policing from earlier eras. In a paper
prepared for the John E Kennedy School’s
Executive Session on Policing, they write:

The political era, so named because of the
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close ties between police and politics, dated
from the introduction of police into munici-
palities during the 1840s, continued
through the Progressive period, and ended
during the early 1900s. The reform era de-
veloped in reaction to the political. It took
hold during the 1930s, thrived during the
1950s and 1960s, began 10 erode during
the late 1970s. The reform era now seems
to be giving way to an era emphasizing
community problem solving.?

The accompanying tabie notes the
attributes that Kelling and Moore assign to
each era. The reform era stressed a “profes-
sional” crime-fighting style of policing that
relied heavily on routine patrol in cars, rapid
response to calls for service, and criminal in-
vestigations. But research published during
the past 15 years has shown that doubling the
number of cars patrolling the streets did not
affect the levels of serious crime or fear of
crime; that rapid police response did not af-
fect the probability of making an arrest; and
that forensic technology contributed less to
the investigative process than the stories of
crime victims and witnesses.

Evidence such as this served to undermine
the beliefs and practices of the reform era.
So did such other factors as rates of crime
and the fear of crime that started to spiral in
the 1960s; choruses of complaints from mi-
norities that the police did not treat them
fairly or with adequate protection; the civil
rights and antiwar movements that chal-
lenged the police; and myths of the reform
era that could not be supported. One myth
was that police officers had and exercised lit-
tle discretion. Another portrayed the police as”
solitary crime fighters needing little help
from the community.

As Kelling and Moore note, the police
strategy of the reform era “was unable to ad-
just to the changing social circumstances of
the 1960s and 1970s.” So emerged commu-
nity policing with its four elements of part-
nership with the community, participative
management, problem solving, and visionary
leadership.

Partnership with the Community

Partnership with the community is a basic te-
net of community policing. It is a principle

Political Era Reform Era

Community Problam-Sclving Era

Legitimacy and
authorization

The police
function

Organizational
design

External
relationships

Demand
management

~ Principal programs
and technologies

Measured
outcomes

Primarily political Law and police

professionalism

Crime control, order Crime control
maintenance, broad social

services

Decentralized and
geographical

Close and personal

Managed through links
between politicians and
precinct commanders and
face-to-face contacts
between citizens and foot
patrol officers

Foot patrol, call boxes, and
rudimentary investigations

Maintaining citizen and
political satisfaction with
social order

Crime Reports)

Adapted from: *The Evolving Strategy of Policing,” Kelling and Moore?

Centralized, classical
scientific management:
division of labor and unity
of control, bureaucratic

Professionally remote

Channelled through central
dispatching activities

Automotive preventative
patrol calls for service,
telephones, radios

Crime control (Uniformed

Community support (political) law,
professionalism

Crime control, crime prevention,
problem solving

Decentralized, task forces, matrices

Consultative, police defend values
of law and professionalism, but
listen to community concerns

Channelled through analysis of
underlying problems

Foot patrol, problem solving, team
policing, crime watch groups

Quality of life and citizen
satisfaction




that acknowledges that the police alone can-
not solve the complex problems of crime,
fear, drugs, and urban decay that so afflict
our municipal life. So police must create
partnerships with communities.

These partnerships imply shared power and
require changing relationships between the
police and citizens and within police depart-
ments. They mean that the police must ask
communities what they want and what they
think of the police. Consulting communities
means that the police:

¢ do not alone define the problems facing
communities or devise tactics for resolving
them

e may lead or initiate, but not unilaterally
control, the process of partnership

@ support and encourage citizen self-help

e accept that their effectiveness depends on
cooperation svith the community and that a
main measure of their performance is com-
munity satisfaction,

The police begin to see themselves not just
as enforcing law and maintaining order—the
traditional police missions-~-but also as serv-
ing a mediative role in communities and pro-
viding service. In a sense, citizens are not just
criminals, victims, and witnesses, but also
customers.

Participative Management

Police departments typically are organized in
classic bureaucratic hierarchy that is rein-
forced by military trappings of rank and
chain of command. Community policing sug-
gests significant modifications in bureaucratic
organizational structures by encouraging
collaboration among the ranks and by using
task forces and temporary organizations to
deal with specific problems. Problem defini-
tions and strategies come from the bottom up
as well as from the top down. For police de-
partments that are implementing community
policing, there can be changes in organiza-
tional structure, reward and evaluation sys-
tems, recruiting, training, job descriptions,
and deployment strategies.

The matter of police discretion illustrates
how community policing encourages partici-
pative management. It not only acknowledges
that police officers have a wide range of dis-
cretion, but calls on them to use it. Patrol of-
ficers are in the best position to see probiems
first hand and, with proper training and guid-
ance, are in the best position to. obtain in-
formation vital to analyzing problems. If the
information they gather is to be used effec-
tively, patrol officers must participate in the
police department’s decision making that ad-
dresses problems. Their job must not be

viewed narrowly as responding to calls and
making arrests to reduce crime but viewed
broadly as using their discretion to help solve
problems that produce or contribute to crime.

The community policing model implies
changes in how police depariments are evalu-
ated. Traditional measures include reported
crime and arrest rates, response times to calls
for service, the number of traffic citations,
and crime clearance rates. Criteria for eval-
uating a department dedicated to community
policing include citizen satisfaction with po-
lice service, the rate of citizen complaints
against the police, and quality-of-life factors.

Criteria change also for evaluating individ-
ual officers. They include the ability to assess
and solve problems and officer effectiveness
in relationships with diverse groups and indi-
viduals and in participation within the depart-
ment. A chief who is moving his department
into community policing says, “I no longer re-
ward acts of valor, but rather for going the
second mile.”

Community policing also suggests changes
in recruiting police officers. “I recruit for ser-
vice, not for adventure,” says a police chief
dedicated to community policing, Training is
also affected. In one department, both sworn
and civilian personnel were required to take
40 hours of community policing-related in-
service training.

And community policing provides new
roles for administrators and managers. The
emerging model calls for them to spend less
time in command and control functions and
more time in assisting officers as they work
with the community to identify and solve
problems.

Problem Solving

Solving problems is an essential element of
community policing. It reflects an attitude
captured in In Search of Excellence by
Thomas J. Peters and Robert H. Waterman,
Jr.

Treat people as adults. Treat them as part-
ners; treat them with dignity; treat them
with respect. Treat them—not capital
spending or automation—as the primary
source of productivity gains.?

Thus, in community policing, officers on
the street are expected to do more than run
from call to cail. They are trained and ex-
pected to see patterns, not just a series of un-
related events. The patterns of events that
make up the problem, the analysis, and po-
tential solutions to the problem are discussed
with police management and the community.

An example of the type of problem solving
that community policing can foster occurred



in Houston during implementation of Project
Qasis, a precursor of the department’s neigh-
borhood-oricnted policing effort. Project Oa-
sis was a program designed to address qual-
ity-of-life issues, including crime problems. A
low-income housing project was chosen. The
police departmerit and other ¢ity agencies,
working with community residents, analyzed
problems confronting housing project resi-
dents. The department focused on drug deal-
ing. Patrol officers worked their normally as-
signed beats and shifts, but were allowed out
of service for as long as needed to work in the
housing project. Increased community con-
tact combined with more traditional enforce-
ment tactics led to a dramatic reduction for
calls for service and in shifting drug traffick-
ing out of the neighborhood.

Visionary Leadership

Perhaps the most significant implication of
community policing is the type of leadership
it demands. To the extent that it is growing,
community policing is taking hold because of
a group of police leaders who share a vision
and are working hard to impart that vision to
others. These leaders are seeking to transform
the organizational cultures of police depart-
ments by managing through a set of values.
Values can set the direction of an organiza-
tion, give it purpose, and unite its members in
a-common puspose.

Mark Moore and Robert Wasserman, an-
other Kennedy School colleague, distinguish
the values of community policing from those
of traditional policing.

Traditional Policing

» Police authority is based solely in the law.
Professional police organizations are com-
mitted to enforcement of that law as their
primary objective.

» Communities can provide police with assis-
tance in enforcing the law. Helpful commu-
nities will provide the police with informa-
tion to assist them in carrying out their
mission.

o Responding to calls for service is the high-
est police priority. All calls must receive
the fastest response possibie.

» Social problems and other neighborhood is-
sues are not the concern of the police un-
less they threaten the breakdown of the so-
cial order.

e Police, being experts in crime control, are
best sujted to develop police priorities and
strategies,

Community Policing

e Community policing is committed to a
problem-solving partnership: dealing with
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crime, disorder, and the quality of life.

¢ Under community policing, police service
delivery is decentralized to the neighbor-
hood level.

¢ The highest commitment of the community
policing organization is respect for and sen-
sitivity to all citizens and their problems.
Community policing values the skills of
positive social interaction, rather than sim-
ply technical application of procedures to
situations, whether dealing with crime, dis-
order, or other problem solving.

» The community-oriented police department
views both the community and the law as
the source of the department’s authority.

» The community-oriented police department
is committed to furthering democratic val-
ues. Every action of the agency reflects the
importance of protecting constitutional
rights and ensuring basic personal freedoms
of all citizens.*

The values of a community policing organi-
zation are not those of elite law enforcers iso-
lated from citizens and neighborhoods. They
are values that are inclusive and supportive,
based on respect and interdependence be-
tween the police and the community, They
convey a sense that communities do not have
to be victims, that a partnership between po-
lice and citizens can make & marked differ-
ence in reducing the problems of crime,
drugs, fear, and urban decay.

Relatively few police leaders scattered
around the nation have incorporated these
values into a vision that is establishing the
new community policing model for the na-
tion. They are experimenting with ideas that
seem to work. What police are doing is apply-
ing some management concepts that focus on
the customer. Where their still-evolving
model leads them could determine the na-
ture, goals, and effectiveness of municipal po-
licing for decades to come. For the rest of us
in local government, this new way of policing
could play a principal role in determining
how government affects the quality of urban
life.

'“Developing a Policing Style for Neighborhood-Oriented
Policing: Executive Session #1," T. N. Octtmeier and W. H,
Bieck, Houston Police Department, 1987, p. 8.

*Kelling, George L., and Mark H. Moore, *The Evolving
Strategy of Policing,” Perspectives on Policing, No. 4, Na-
tional Institute of Justice, U.S. Department of Justce, and
the Program in Criminal Justice Policy and Management,
John F. Kennedy School of Government, Harvard University,
November 1988.

} Peters, Thomas J., and Robert H. Waterman, Jr., In
Search of Excellence, Harper and Row, New York, 1982, p.
238, .

‘Wasserman, Robert, and Mark H, Moore, **Values in Po-
licing,”" Perspectives on Policing, No. 8, National Institute of
Justice, U.S, Department of Justice, and the Program in
Criminal Justice Policy and Management, John F. Kennedy
School of Government, Harvard University, November 1988.
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Community Policing:
A Practical Guide for Police Officials

By Lee P. Brown

Like many other social institutions. American police depart-
ments are responding to rapid soctal change and emerging
problems by rethinking their basic strategies. In response to
problems such as crime, drugs. fear. and urban decay. the
police have begun experimenting with new approaches to
their tasks.

Among the most prominent new approaches is the concept of
community policing. Viewed from one perspective. 1t 1s not a
new concept; the principles can be traced back to some of
policing’s oldest traditions. More recently. some ot the impor-
tant principles of community policing have been retlected in
particular programs initiated in a vanety of places within
police departments.

What is new is the idea that community policing is not a
particular program within a department. but nstead should
become the dominant philosophy throughout the depantment.
Exactly what it means for community policing to become a
department-wide philosophy and how a police executive can
shift an organization from a more traditional philosophy 10 a
community-policing philosophy has been unciear.

Our experience in Houston is beginning 1o clanfy these
issues. We are developing a clear. concrete picture of what it
means o operate a police department commutted to a philoso-
phy of community policing. We have also learned how to
manage the process of evolution rowards a philosophy of
community policing. And we are leaming how the basic
administrative and managerial systems of the department

Author's Note: Special thanks ure expressed to Lt. Timotiy N
Oenmeter for his initial rescarci, wpon winch s essay
is hased.

This is one in a senes of reponts onginally developed with
some of the leading figures in Amencan policing dunng their
penodic meeungs at Harvard University s John F. Kennedy
Schooi of Government. The reports are published so that
Americans interested 1n the improvement and the future of
policing can share in the information and perspectives that
were part of extensive debates at the School's Execunive
Session on Policing,

The police chiefs, mayors. scholars. and others invited to the
meetings have focused on the use and promise o1 such
strategies as community-based and problem-onented policing.
The testing and adoption of these strategies by some police
agenctes signal important changes n the way Amernican
policing now does business. \What these changes mean for the
wellare of citizens and the fuifillment ot the police mission in
the next decades has been at the heart of the Kennedy School
meetings and this sertes of papers,

We hope that through these publications police otficials and
other policymakers who atfect the course of policing will
debate und challenge their beliefs just as those ot us in the
Executive Session have done.

The Executive Sesston on Policing has been developed and
admumnistered by the Kennedy Schoot’s Program in Criminal
Jusuce Policy and Management and funded by the National
Institute of Justice and private sources that include the Charles
Stewant Mott and Guggenherm Foundanons.

James K. Stewart
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must be changed to accommodate and encourage community
policing. The purpose of this paper is to make this experi-
ence available to the field, and to give concrete, operational
content to what are otherwise mere abstractions and
possibilities.

The origins of community policing

Houston's interest in community pelicing as an overall phi-
losophy of policing did not spring full-blown from any
particular person’s mind. Instead. it has emerged from the
evolution of police thought. That police leaders are challeng-
ing the assumptions they have held for several decades
should not be construed as an attempt to debunk all that has
worked well for many years. Rather the rethinking should be
seen as a sign of police leaders’ commitment to ensuring that
the strategies they adopt will be viable not only now but in
the future as well. Only by refining what works well and
scrapping or reshaping what no longer meets the commu-
nity’s needs can police departments face up to the problems
and deliver the services that citizens deserve and should
expect.

¢ & - . . police leaders are challenging the
assumptions they have held for several
~decades . . . 2 :

The evolution to community policing is not complete. What
is commonly called traditional policing remains this coun-
try's dominant policing style. From its introduction in the
1930's through the 1970°s, when it reached its peak of
popularity, traditional policing has developed a number of
identifying characteristics. such as the following;

® The police are reactive 10 incidents. The organization
is driven by calls for police service.

® /nformation from and about the community is
limited. Planning etforts tocus on intemnally gener-
ated police data.

® Planning is narrow in its focus and centers on
internal operations such as policies, procedures, rules.
and regularions.

® Recruitment focuses on the spirit of adventure rather
than the spirit of service.

Patrol officers are restrained in their role. They are
not encouraged or expected to be creative in address-
ing problems and are not rewarded for undertaking
innovative approaches.

® Training is geared toward the law enforcement role
of the police even though officers spend only 15 to
20 percent of their time on such activities.

® Management uses an authoritative style and adheres to
the military model of command and control.

® Supervision is control-oriented as it reflects and rein-
forces the organization’s management style.

® Rewards are associated with participating in daring
events rather than conducting service activities.

® Performance evaluations are based not on outcomes
‘but on activities. The number of arrests made and the
number of citations issued are of paramount
importance.

@ Agency effectiveness is based on data—particularly
crime and clearance rates—from the FBI's Uniform
Crime Reporis.

® Police departments operate as entities unto them-
selves, with few collaborative links to the
community.

¢ ¢ Traditional policing gave citizens a
false sense of security . . . Fortunately for
the police profession, the 1970°s fostered
a full-scale attempt to analyze a host of
policing issues.

For 40 vears. traditional policing ostensibly served the public
well, primarily because it was seen as a marked improvement
over the policing style it had replaced—one that was charac-
terized by negative politicat control and widespread corrup-
tion. Traditional policing gave citizens a false sense of
security about police officers’ ability to ensure the safety of
the community. That the policing style might not be as
etfective as it seemed came into sharp tocus by the middle
1960’s and early 1970’s when riots and protests exploded
with rampant regularity across America. As citizens and
police officials alike watched the scenario unfold. probing



questions were raised about the apparent inability of the
police to prevent—or at least control—such outbreaks.

By the time the 1960's arrived, it was increasingly clear that
both elected officials and the public knew little about the
police and their operations. The situation called for decisive
action and led to the formation of a number of commissions to
examine the events surrounding the riots and to offer recom-
mendations for improving police operations. The commis-
sions’ discussions included topics ranging from violence in
cities and on college campuses to criminal justice standards
and goals.

The attempts to remedy what was seen as an intolerable situ-
ation, however. were not confined to meeting-room discus-
sions. Massive amounts of money for pelice operations and
research were funneled through the Federal Law Enforcement
Assistance Administration as part of the Government's re-
sponse to the concern.

Fortunately for the police profession. the 1970°s fostered a
full-scale attempt to analyze a host of policing issues. The
extensive research effort. which continued into the 1980°s,
produced findings that prompted many thoughtful police
professionals to rethink how best to use police resources.
Some of the more significant findings are described beiow:*

® [ncreasing the number of police officers does not
necessarily reduce the incidence of crime nor
increase the proportion of crimes that are soived. The
relationship that does exist is between crime and
adverse social conditions. such as poverty. illiteracy.
illegal drugs, unemployment. population density. and
social heterogeneity.

Random patrol produces inconsistent results. It does
not necessarily reduce crime nor enhance an officer’s
chances of apprehending a criminal suspect. It also
does not bring the police closer to the public or
reduce citizens’ fear of crime.

The use of foot patrols (a popular tactic of community
policing). on the other hand. has been shown to reduce the
fear of crime though not necessarily the actual number of
crimes that are committed.

® The assignment of one officer per patrol car is just as
effective and just as safe as the assignment of two
officers per car. The number of crimes commirted
does not rise. and the number of criminals appre-
hended does not fall when officers patrol solo. Nor
do officers face a greater risk of injury or death when
they travel alone.

Saruration patrol reduces crime by temporarily sup-
pressing the illegal activities or displacing them to
other areas. |

® Seldom do patrol officers encounter a serious crime
in progress.

® Rapid response is not as important as previously be-
lieved because there generally is an extended delay
before citizens call the police. A rapid police re-
sponse is important only in the small percentage of
cases where a life is being threatened or apprehension
of the suspect is possible. Citizens are satisfied
instead with a predetermined response time upon
which they can depend. For incidents that are minor
and do not require an officer’s presence at the scene,
citizens are satisfied with alternative methods.
such as having the incident report taken over the
telephone.

® Criminal investigations are not as successful as previ-
ously believed. Because crimes are more likely to be
resolved if the suspect is apprehended immediately or
a witness can supply the person’s name. address, or
license-plate number or recognizes him in a photo-
graph. successful investigations occur when the
suspect is known and when corroborating evidence
can be obtained for arrest and prosecution. A key
source of information about crimes and criminal
suspects is the public.

Additional proof—beyond the reams of data generated by
researchers—that time-honored policing strategies were inef-
fective came in the form of a widespread fear of crime
among citizens, record-high crime rates. and record-high
prison populations despite the availability of more officers
and more tunds for law enforcement efforts. As a result, pro-
gressive police adminisitators soon began to question the
efficacy of traditional policing strategies. Their review of the
situation heralded the beginning of an incremental transition
to community-oriented programs and thus the beginning of
Phase I of community policing.

Two phases in community policing:
from programs to style

The growing awareness of the limitations of the traditional
model of policing stimulated police departments across
America to experiment with new approaches to reducing
crime. stilling fears. improving police community relations.
and restoring community confidence in the police. For the
most part. these experiments were conceived and executed as
discrete programs within traditional departments. That is. the



6§ ... begun with fanfare, they pro-
duced important results, and then they

faded ... YD

programs were typically initiated as a response 1o a particular
problem, involved only a small fraction of the organization.
were time-limited, were explicitly identified as experiments,
and were subject to particularly close scrutiny by research-
ers. Often the programs had their own champions and
cormmand structures within the departments.

Examples of these programs include the foot patrol experi-
ments in Newark. New Jersey, and Flint. Michigan: the
problem-solving project in Newport News. Virginia: the fear
reduction programs in Houston, Texas. and Newark: the
Community Patro} Officer Program in New York City: the.
Directed Area Responsibility Team experiment in Houston;
the community policing experiment in Santa Ana, California:
the Basic Car Plan and Senior Lead-Officer programs in Los
Angeles: and the Citizen-Oriented Police Enforcement
program in Baltimore County, Maryiand. Often these
programs had a curious fate. They were begun with fanfare.
they produced important results. and then they faded within
the departments that had initiated them. These programs. and
their fates. constituted Phase  of the'field’s experience with
community policing. They taught two important lessons.

First. the programs taken together pointed toward some new
frontiers for policing. They taught the field that if it viewed
incidents as emerging from problems. then new avenues for
contributing to the solutions of the underlying problems
opened up. They taught the field that fear was an important
problem in its own right, and there were things that police
departmenis could do to reduce fear quite apart from
reducing actual criminal victimization. They taught the field
that the community could be an important partner in dealing
with the problems of crime. fear. and drugs and that to build
that partnership with the community. the police had to find
more effective ways of interacting with the community and
responding to their needs. These basic ideas provided the
intellectual foundations for the emerging new conceptions of
community policing.

Second. the ultimate demise of many of the programs
showed the difficulty of trying to operate programs that
embodied some of the important principles of community
policing in the context of organizations whose administrative
systems and managerial styles were designed for more
traditional models of policing. It secemed clear that if the field
as a whole or any police department within the field were to
succeed in implementing communuty policing. it wouid have
to be as an overail philosophy of the department.

The development of community
policing in Houston

Houston took these lessons to heart. We were tempted by the
potential of community policing, but worried about the tend-
ency of individual programs to collapse after they had been
operating for a while. [t was also hard to see how onre could
move from a department committed to traditional policing

to a department that had adopted community policing as a
philosophy. Our solution to these problems was to follow the
experience of the field and to understand that the implemen-
tation of community policing in Houston would also have to
have two phases.

Phase I of community policing is the impiementation of pro-
grams designed to provide the public with meaningful ways
1o participate in policing efforts. The initial phase does not
require a complete change in the organization's operating
style. Phase I1, on the other hand, does require the organiza-
tion to make such a change.

Because Phase I invoives only the implementation of
individual programs, the systems that support the organiza-
tion's policing style~-such as recruitment, training, perform-
ance evaluation. rewards, and discipline-—do not change. In
other words. the individual programs are separate entities
that do not involve the entire department or affect the entire
community.

€ 6 Phase I, however, involves more
sweeping and more comprehensive
changes. 29

Phase II. however, involves more sweeping and more com-
prehensive changes. [t is not merely programs that are being
implemented—it is the department’s style that is being re-
vamped. Unlike individual programs. style affects the entire
department and the entire community.

The Houston Police Department evolved from Phase [ to
Phase Il over a 3-year period starting in 1982. The depart-
ment operated under a set of values that emphasized problem
solving and collaboration with the community. It also
redesigned its patrol beats to reflect natural neighborhood
boundaries. Most important. though. were its experiments
with a variety of community-oriented programs that resulted
th greater community involvement with the department.

At the end of the 3-year evolutionary period. the departme.t
made an oryanizational commiiment to adopt commaunity



policing as its dominant operating style. The department’s
experiences during Phase I were invaluable and made the
transition to Phase [I much easier, for the individual pro-
grams enabled the department to accomplish the following:*

® Break down barriers to change.

o Educate its leaders and rank-and-file members on the
merits of community policing.

@ Reassure the rank-and-file that the community
policing concepts being adopted had not been
imported from eutside the department but instead
were an outgrowth of programs already in place.

® Address problems on a small scale before making the
full transition to community policing.

® Reduce the likelihoed that members of the depart-
ment would reject the concepts of community
policing as “foreign™ or not appropriate for the
department and the community.

¢ Demonstrate to the public and elected officials the
benefits of community policing.

® Provide a training ground for community policing
concepts and strategies.

® Create advocates among those persons who would
become community-policing trainers.

® Demonstrate its willingness to experiment with new
ideas.

Based on Houston's experience. it is clear that organizations
that have not operated Phase I community policing programs
will have to begin Phase 1 with a clear understanding of
what community policing is and how it differs from tradi-
tional policing. '

Although it is an operating style. community policing also is
a philosophy of policing that contains several interreiated
components. All are essential to the cornmunity policing
concept and help distinguish it from traditional policing.

Results vs. process. The first component of the community
policing philosophy is an orientation toward probiem
solving. Embracing the pioneering work of Herman Gold-
stein.’ community policing focuses on resuits as well as
process. [ncorporated into routine operations are the tech-
niques of problem identification. problem analysis. and
problem resolution.

Values. Community policing also relies heavily on the
articulation of policing values that incorporate citizen
involvement in matters that directly affect the safety and
quality of neighborhood life. The culture of the police
department therefore becomes one that not only recognizes
the merits of community involvement but also seeks to
organize and manage departmental affairs in ways that are
consistent with such beliefs.

Accountability. Because different neighborhoods have differ-
ent concerns. desires, and priorities. it is necessary to have an
adequate understanding of what is important to a particular
neighborhood. To acquire such an understanding. officers
must interact with residents on a routine basis and keep them
informed of police efforts to fight and prevent neighborhood
crime. As the communication continues, a cooperative and
mutually beneficial relationship develops between the police
and the community. Inherent in this relationship is the re-
quirement that officers keep residents abreast of their
activities. This ensures accountability to the community, as
well as to the department.

Decentralization. The decentralization of authority and struc-
ture is another component of community policing. Roles are
changed as the authority to participate in the decisionmaking
process expands significantly. The éxpansion of such
authority in turn makes it necessary to alter organizational
functions throughout the department.

Power sharing. Responsibility for making decisions is shared
by the police and the community after a legitimate parrner-
ship—one that not only enables but also encourages active
citizen involvement in policing efforts—between the two
groups has been established. Passive citizen involvement will
not suffice. Active participation is essential because citizens
possess a vast amount of information that the police can use
to solve and prevent neighborhood crime. Power sharing
means that the community is allowed to participate in the
decisionmaking process unless the law specifically grants that
authority to the police alone.

¢ & Individual neighborhoods are not
placed in multiple beats. 99

Beat redesign. Beat boundaries are drawn to coincide with
natural neighborhood boundaries rather than in an arbitrary
fashion that meets the needs of the police department. Indi-
vidual neighborhoods are not placed in multiple beats. If
questions arise about the neighborhood to which a citizen
belongs. that person is asked to help the police determine the
neighborhood with which he identifies.

-10-



Permanent assignments. Under community policing. shift
and beat assignments are issued on a permanent, rather than a
rotating, basis. This allows the beat officer to become an
integral part of the community that he has been assigned to
protect. When a beat officer is reassigned to another area. his
replacement is required to participate in an orientation period
with the outgoing officer. During this time the outgoing
officer briefs his replacement on the contacts he has made and
the knowledge he has gained over the past several months or
years, thus providing a continuity of service to the
community 's citizens.

©6... .beat officers . .. must be given the
authority to make decisions ... 99

Empowerment of beat officers. Rather than simply patrolling
the streets. beat officers are encouraged to initiate creative
responses to neighborhood problems. To do so. beat officers
must become actively involved in the affairs of the commu-
nity. In addition. they must be given the authority to make
decisions as they see fit, based on the circumstances of the
situation. This empowerment reflects the trust that police
leaders have in their officers” ability to make appropriate
decisions and to perform their duties in a professional.
productive, and efficient manner. :

Investigations. The premise that neighborhood crime is best
solved with information provided by residents is an aspect of
community policing that makes it necessary to decentralize
the investigative function and focus on neighborhood, or area-
specific. investigations. Cenrralized investigations. however,
cannot be eliminated entirely as these are needed to conduct
pattern- or suspect-specific cirywide investigations. Both lev-
els. despite their different focus. are responsible for develop-
ing a knowledge base about crime in their area and for
developing and carrying out strategies designed to resolve
crime problems. Investigations under community policing,
however, are viewed from a problem-solving perspective.*

Supervision and management. Under community policing,
the role of persons at all levels within the organization
changes. For example, the patrol officer becomes the “man-
ager” of his beat. while the first-line supervisor assumes
responsibility for facilitating the problem-solving process by
training, coaching, coordinating, and evaltuating the officers
under him. Management's role is'to support the process by
mobilizing the resources needed to address citizen concemns
and problems. In carrying out this roie. management needs to
be not only flexible but also wiiling to allow officers to take
necessary and reasonable risks in their efforts to resolve
neighborhood problems and concerns.

-11-

Training. Also changed under community policing are all
aspects of officer training. At the recruit level, cadets are
provided information about the complexities and dynamics
of the community and how the police fit into the larger
picture. Cadet training also enables the future officer to
develop community-organizing skills, leadership abilities.
and a problem-solving perspective based on the understand-
ing that such efforts will be more effective if departmental
and community resources are used in concert,

Supervisory training. on the other hand. is designed to
provide the skills needed to facilitate the problem-solving
process. This is accomplished by training officers to solve
problems. coordinating officers” activities. planning commu-
nity-organizing activities, and mapping out criminal investi-
gations.

Because they must be the leaders of the changed roles that
characterize community policing, management personnel's
training includes the further development of leadership skills.
including the ability to excite people about the concept of
community policing.

... management personnel’s training
includes . . . the ability to excite people
about the concept of community

policing. 99

Performance evaluation. With the changed roles for all per-
sonnel comes the need for a revised system for evaluating
officer performance. Rather than simply counting numbers
(e.g.. number of citations issued. number of arrests made.
number of calls handied). performance quality is based on
the officer’s ability to solve problems and involve the
community in the department's crime-fighting efforts, The
criterion then becomes the absence of incidents such as
criminal offenses, traffic accidents. and repeat calis-for-
service.

Managing calls-for-service. Inherent in the community po-
licing philosophy is the understanding that all police re-
sources will be managed. organized, and directed in a
manner that facilitates problem solving. For example, rather
than directing a patrol car to each request for police service.
alternative response methods are used whenever possible and
appropriate. Such alternative techniques include the taking of
incident reports over the telephone. by mail. or in person at
police facilities: holding lower-priority calls: and having
officers make appointments with an individual or a group.
The result is more time available for officers to engage in
problem-solving and community-organizing activities that



lead to improvements in the quality of neighborhood life.
Equally important. officers will be able to remain in their
beats and handle those calls that require an on-scene
response.

6 & Officers now are expected to develop
innovative ways of solving neighborhood
problems. 99

The Houston Police Department is committed to community
policing and is in the process of implementing it with the
name of “‘neighborhood-oriented policing.” It is a policing
style that is responsive to the needs of the community and
involves the redesigning of roles and functions for all
departmental personnel.

One significant role change is that of the beat officer. No
longer is his job structured solely around random patrols and
rapid response to routine calls-for-service. Officers now are
expected to develop innovative ways of solving neighbor-
hood problems. [nherent in this expanded role is the need for
increased communication and interaction with the people
who live or work in the officer’s beat.

For more than a full year now. the department has been
engaged in its version of community policing. resulting in a
wealth of experience and insignts that can be used to
construct a definition of community policing. By definition
then. community policing is an interactive process berween
the police and the communiry to mutually identify and
resolve communiry problems.

Inherent in this definition is a rather dramatic change in the
traditional orientation of the police toward the public. The
formal separation of the police from the public no longer
suffices. What is called for under community policing s the
formation of a union between officers and citizens murually
committed to improving the quality of neighborhood life.
The formation of such a parmership requires the police to
develop appropriate management systems. use available
resources more effectively. and work with the community to
resolve problems and prevent and control crime.

When considered in light of the necessary reorientation of
management attitudes toward the public. community policing
also can be thought of as a management philosophy. As such,
community policing provides a conceptual framework for
directing an array of departmental functions and requires
management personnel to do the following:
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® Ensure cooperative interaction among various depart-
mental functions.

® Ensure collaborative interaction between officers and
citizens so that a consensus can be reached on what
needs to be done to improve the quality of
neighborhood life.

® [ntegrate the desires and expeciations of citizens with
the actions taken by the police to identify and address
conditions that have a negative effect on the quality
of neighborhood life.

© Ensure that all actions are designed to produce
planned results.

® Begin addressing a number of organizational issues
(such as determining the exact nature of manage
ment’s responsibilities, deciding which activities best
enable management to carry out its responsibilities.
and establishing an accountability svstem for
monitoring progress and documenting results).

The Houston experience has shown that community policing
is a better, smarter, and more cost-effective means of using
police resources and that a new culture in which officers.
supervisors, and managers strive to become a part of and not
apart from the community is needed as well, Thesé findings
serve to illustrate the dual nature offcommunity policing.
That ts. it embodies both an operational philosophy and a
management philosophy, and each benefits not only the
police but also the community. The benefits to the commu-
nity are as follows:*

¢ A commitment to crime prevention. Unlike tradi-
tional policing, which focuses on the development of
efficient means of reacting to incidents. community
policing strives to reaffirm Sir Robert Peel's premise
that the basic mission of the police is 10 prevenr
crime and disorder.

® Public scrutiny of police operations. Because
citizens will be involved with the police. they will be
exposed to the “what.” “why,” and “how" of police
waork. Such involvement is almost certain to prompt
critical examinations and discussions abour the
responsiveness and efficiency of police operations in
addressing the community's problems.

® Accountability to the public. Until the advent of com-
munity policing, officers were accountable for their
actions only to police management. Now officers also
will be accountable to the public with whom they have
formed acooperative partnership. Because citizens will
be involved in activities such as strategic planning,
tactic implementation. and policy development. police



personnel will need to become more aware of and more
concemned about the consequences of their actions.

® Customized police service. Because police services will

be localized. officers will be required to increase their -

responsiveness to neighborhood problemsandcitizens’
concemns. As police-citizen partnerships are formed and
nurtured, the two groups will be betterequipped to work
together to identify and address problems that affect the
quality of neighborhood life. For their part. police
officers will develop a sense of obligation or commit-
ment to resolving neighborhood problems. The phi-
losophy underlying traditional policing does not pro-
vide for such a commitment. :

® Community crganization. The degree to which the
community is involved in police efforts to address
neighborhood problems has asignificant bearing on the
effectiveness of those efforts. In other words. the suc-
cess of any crime-prevention strategy or tactic depends
on the police and citizens working in concert—not on
che or the other carrying the entire load alone. Citizens
therefore must learn what they can do to help them-
delves and their neighbors. The police. in tum. should
take an active role in helping citizens achieve that
i “objective.
The benefits of community policing to the police are as
follows:®

© Greater citizen support. As citizens spend more time
working with the police. they leamn more about the
police function. Experience has shown that as
citizens' knowiedge of the police function increases.
their respect for the police increases as well. This
increased respect. in turn. leads to greater support
for the police. Such support is important not only
because it helps officers address issues uf community

1 safety but also because it cultivates the belief that the

police honestly care about the people they serve and
are wiiling to work with all citizens in an attempt to
address their concemns.

® Shared responsibility. Historically the police have
accepted the responsibilicy for resolving the problem
of crime in the community. Under community polic-
ing, however, citizens develop a sense of shared
responsibility. They come to understand that the
police alone cannot eradicate crime from the commu-
nity—ithat they themselves must play an active role in
the crime-fighting effort.

® Greater job satisfaction. Because officers are able to
resolve issues and problems within a reasonable
amount of time, they see the results of their efforts

fairly quickly. The net result for the officer is
enhanced job satisfaction.

1

© Better internal relationships. Communication prob-
lems among units and shifts have been a long-
standing problem in police agencies. Because com-
munity policing focuses on problem solving and ac-
countability, it also enhances communication and
cooperation among the various segments of the
department that are mutually responsible for address-
ing neighborhood problems. This shared responsibil-
ity facilitates interaction and cooperative relation-
ships among the different groups.

® Support for organizational change, The implemen-
tation of community policing necessitates a change in
traditional policing roles and in tumn a change in func-
tional responsibilities. Both modifications require a
restructuring of the department’s organizational
structure to ensure the efficient integration of various
functions, such as patrol and investigations. The
changes that are needed include new management
systems, new training curriculums and delivery
mechanisms, a new performance-evaluation systern. a
new disciplinary process, a new reward system, and
new ways of managing calls-for-service.

Questions asked and answered

In their book Communirv Policing: Issues and Practices
Around the World. David Bayley and Jerome Skolnick urge
police leaders to be cautious about the success of community
policing. It is advice well taken. The process of going from a
traditional style of policing to a community-oriented style is
not an easy task. [t therefore is essential to identify, acknowl-
edge, and address any obstacles or legitimate concerns that
might impede the transition. Some of the questions most
often raised about community policing are discussed below.”

® [s community policing social work?

Community policing calls for an expansion of the role of the
police in that it focuses on problems from the citizen's point
of view. Experience has shown that the concems of citizens
often are different from what the police would say they are.
For example, before listening to citizens' concemns became
routine, officers assumed that the public worried most about
major crimes such as rape, robbery, and burglary. After
talking with the people who live and work in their beat.
officers found that the community's main concemns were
quality-of-life issues such as abandoned cars and houses,
loud noiscs. and rowdy youngsters.

It is for this reason—the need to address citizen concerns—
that the role of the police has been expanded. This is not
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& & Rather than being soft on crime,
community policing is a more effective
method ... 99

meant to imply, however, that the police are expected to
solve the problems by themselves. On the contrary. it means
that the police should be able tc do at least one of two things:
mobilize the community to solve the problem (e.g., organize
a neighborhood clean-up program) or enlist the services of
the appropriate agency to address the problem (e.g., the city
Public Works Department to clean away debris).

Concems that such activities are akin to social work are ill-
founded. The police officer’s expanded role does not even
come close to meeting the definition of social work. As a
profession, social work is an ongoing and often long-term
relationship between the social worker and the client. This is
in contrast to the usually short-term, problem-focused rela-
tionship that develops under community policing.

o Will community policing result in less safe
neighborhoods?

By any standard. the police working alone have been unable
to control crime effectively. Experience has shown that
increased citizen involvement results in more efficient cnme-
conirol efforts. The success of Neighborhood Watch groups
is but one example of the effectiveness of making crime
fighting a joint effort. Other programs. such as Crime
Stoppers. have led to the solution of many serious offenses.
Becaise community policing includes the public as a full
parter in the provision of crime-prevention and crime-
fighting services. it stands to reason that public safety will
increase rather than decrease.

o Wil officers be reluctant 1a enforce the law under
community policing?

Among the tenets of community policing is the need to
develop a close relationship between beat officers and the
people who iive and work in that area. In most neighbor-
hoods only a small percentage of the population commuts
illegal acts. The goal of community policing is to become a
part of the law-abiding majority and thereby develop a
partnership to effectively deal with the law-violating
minority.

Experience has shown that if police work closely with the
*good” citizens. the “bad” ones are either displaced or driven
out of the area. It therefore is incorrect to suggest thar as the
police develop close relationships with the citizens in their
beat, law violators will not be arrested.
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® [s community policing saft on crime?

The police always will have as one of their primary roles the
enforcement of laws, Under community policing, police offi-
cers not only will have an expanded skills-base at their
disposal, but they also will have access to a previously
untapped resource—input trom members of the community.
The two resources together provide officers with a most
effective means of enforcing the laws and should eliminate
any concems that community policing will weaken officers’
ability to perform this task. Rather than being soft on crime.
community policing is a more effective method for fighting
crime,

¢ & Will community policing result
in unequal services to minority
communities? 99

Because community policing calls for the wailonng of police
services to meet the unique needs of each neighborhood.
minority cemmunities can expect [o receive better, rather
than unequa. services. This is not to imply that one commu-
nity will receive preferential treatment at the expense of
another. Rather. it means that each community will receive
services that are appropriare 1o its particular problens,
concerns, and priorities.

o Will communiry policing result in police corruption?

Experience has not shown nor even suggested that commu-
nity policing leads to corruption. For corruption to arise.
there must be a culture ripe for its development, and such
certainly is not the case with community policing and its
emphasis on police officer professionalism. expanded
discretionary decisionmaking authority, trust in officers’
sound judgment and good intentions, and officers’ accounta-
bility to law-abiding citizens. This does not mean. however,
that the police can ignore their responsibility to detect and
respond to corruptive influences and incidents should they
accur.

o Will access to community policing be distribured
fairiy?

This question would be appropriate only if community
policing were no more than a program: however. it is an
overall operating stvle and philosophy of policing. Nowhere
among the tenets of community policing is there anything
that would. in and of itself, result in the unequal distnibution
of services between the poor und the aftluent. By its very
nature. community policing calls for the appropriate detivery
of services to all neighborhoods.



& Will community policing require more resources?

Because community policing is an operating style and not a
new program, no additional officers are needed. More
pertinent is the issue of how the agency's resources will be
used. Experience has shown that community policing isa
more cost-effective means of using available resources than
is traditional policing for iwo reasons: community participa-
tion in the crime-control function expands the amount of
available resources. and the solving of problems (rather than
responding again and again to the same ones) makes for a
more efficient deployment of combined police and commu-
nity resources.

® s community policing antitechnology?

The use of high-technology equipment and applications is
essential to the efficient practice of community policing.
Without high technology, officers would find it difficult to
provide the level and quality of services the community
deserves. Computer-aided dispatching. computers in patrol
cars. automated fingerprint systems. and on-line offense-
reporting systems are but a few examples of the pervasive-
ness of technology in agencies that pructice community
policing.

® Will older officers resist community policing?

Experience with both community-oriented programs and
community policing as an operating sryfe has shown that
older officers are more likely to accept community policing
than are younger officers. The maturation that comes with
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age plays a significant role in older officers’ greater willing-
ness to adopt the new policing style. Research has shown
that younger officers tend to become police officers because
they are looking for adventure. As officers grow older, they
become less interested in action and more interested in
providing services.

Conclusion

As an operating style, community policing evolves and exists
in two phases. Phase I involves the implementartion of com-
munity-oriented programs designed to improve the ability of
the police to address problems such as crime, drugs, fear, and
urban decay. These programs. nowever, are not intended to
involve all members of the department or all members of the
community, Phase [ also is marked by a continuity in the
organization's operating style and the systems that support it.

© & Because community policing becomes
the dominant service-delivery style, the
corresponding support systems must
change as well. 9

Phase [I involves significant changes in the police mission
and the organization’s operational and management philoso-
phies. Because community policing becomes the dominant
service-delivery style. the corresponding support systems
must change as well.

The transition, however, is not instantaneous: rather, it is
evolutionary. An institution that traditionaily has delivered
services on the basis of time-honored conventional wisdom
cannot be expected to easily or quickly adopt a new method
of operating.

The phase of community policing in which an agency finds
itself should not be used as a criterion for evaluating the
agency. Experience has shown, however, that implementing
Phase II is easier if the agency has had experience with
individual community-oriented programs.

Because community policing is relatively new as a style of
policing. questions have been raised about its effectiveness.
Any doubts, however. should be put to rest. Experience has
shown that community policing as a dominant policing siyle
is a better. more efficient, and more cost-effective means of
using police resources. In the final analysis. community
policing is emerging as the most appropriate means of using
police resources to improve the quality of life in neighbor-
hoods throughout the country.
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How Local Governments Are
Providing For Our Safety

ublic safety is a crucial service

that local governments provide

for their citizens. Public safety
servicescovera wide range, from lifesav-
ingemergency medical servicestoseem-
ingly unimprnant parking enforcement.
These services are highly visible, and
because they are funded by taxes, the
public demands ihey be provided effi-
ciently and effectively. Local govern-
ment officials are continuously search-
ing for the best methods to provide these
services for their citizens.

To study the various ways that local
government officials are providing
public services, ICMA conducted the
survey “Profile of Alternative Service
Delivery Approaches” in February and
March of 1988. The results show that
cities and counties are using a variety of
inrovative, cost-saving programs to meet
the particular necds of their communi-
ties. Public safety is one of the service
arcas that is rapidly changing, in part
because more efficient and manageable
programs are being created.

Comprehensive Crime
Prevention Programs

Although trained law enforcement offi-
cials are the core of any local
government’s crime prevention program,
citizen awareness and involvement are
important components of successful
crime prevention programs.

The author thanks the local government managers and
depaniment heads who coninbuted to this Special Data
Issue.

Dover, Delaware. This city, with a
population of 28,000, has a comprehen-
sive program for crime prevention. Corp.
Robin Case, who heads the city's crime
prevention unit, implements the various
community programs sponsored by the
Daver Police Department, Dover has
eight public high schools, three nursing
homes, four colleges, the Dover Air
Force Base,and countless civic and youth
organizations. Due to the diversity of
the Doverresidents and the unit’s sirong
commiunent to crime prevention, the
main focus of many of the programs is
on personal safety. To achieve the per-
sonal safety goals that the police depart-
ment has identified, numerous educa-
tional and victim assistance programs
and neighborhood waich groups have
been formed.

For the younger people in Dover, the
crime prevention unit offers bicycle
safety, pedestrian safety, buckleup, and
drug and alcohol awareness programs.
When the officers speak at these pro-
grams, they arrive in full police uniform,
which helps reinforce in the childrens’
minds that police officers are friendly
and the ones 10 look w0 when children
find themselves in a crisis situation.

In the Dover community there are 16
very active neighborhood watch groups.
The crime prevention unit provides them
with information on burglary preven-
tion, home security measures, and occu-
pant protection plans. City funds cover
the expenses of neighborhood watch
signs, and private donatons from com-
panies and businesses in the city meet
the other expenses of running the pro-
grams. In addition to setting up and
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administering the watch groups, the
police publish alistof the crimes thatare
commited in the watch areas, to further
heighten citizen crime awareness.

The most unusual tool that the crime
prevention unit uses to communicale its
crime prevention message is a five-foot
computerized robot named Sgt. Safety.
Corp. Case operates Sgt. Safety by
remote control; she relays voice mes-
sages to children in malls and to the
elderly in nursing homes. Often shop-
ping mallsare targeted asa place for Sgt.
Safety 1o broadcast its message. Corp.
Case hides and directs the robot by
remcte control toward the people she
thinks should hear the city's crime pre-
ventioninformation. She often quizzes
children on what 10 do when talking to
strangers and tells them the importance
of wearing seat belts. Sgt. Safety has
also been known torace wheel chairs for
fun at nursing homes, an application the
city surely did not foresee.

Kansas City, Kansas. Anexiensive
crime prevention program in Kansas
City (Pop. 162,000) inciudes ncighbor-
hood watch programs, youth block
watch, victim assistance programs, and
community crime prevention packages
that are given out Lo lower income resi-
dents and paid for by the city. Withiits
own funds and contributions from the
Depariment of Justice, Kansas City has
$90,000 in its budget for this purpose.
One of the special approaches taken by
Kansas City ' is to provide security de-
vices 10 low-income families that ac-
tively autend the neighborhood watch
programs. The city has had great suc-
cess with this method of getting neigh-



borhoods and families involved incrime
prevention. The city also provides free
safety lighting for dangerous areas that
do not have adequate lighting such as
alleys and the backs of houses. After
residents apply for the free lighting for
their homes and the community, the city
evaluates the various needs. Approxi-
mately 40 to 50 lights are provided cach
year in unsafe areas as a result of this
program,

Kansas City's Youth Block Watch is
a program that educates children on the

dangers of city living and shows them
whom to look for when searching for
safety. The police officers who run this
program emphasize to the children that
they notice many things that adults do
not, and for thisreason children can help
the city by identifying suspicious -per-
sons and activities. Children in Kansas
City are leaming through the police
department that they must take care of
and look out for one another when going
to and from school and at other times
when they are not closely supervised.

On February 1, 1989, the city estab-
lished a drug hotline in the police depart-
ment enabling citizens to anonymously
call in information about drug dealers
und drug-related activities. Since the
hotline was created, the city has re-
ceived approximately 100 calls each
week. The city emphasizes that this
program alone cannot stop the flow of
drugs into the community, but it can
raitle the established drug markets by
forcing the dealers to change locations,
cutting into their profits, and discourag-
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ing overall use. The program’s intent
has been to discourage the irate citizen’s
vigilante activity against drug dealers
by providing a system to report drug
users and dealers.

Largo, Florida. A unique crime
prevention program called “business
watch” has been implemented in Largo,
Florida (Pop. 62,000). It is offered
through the police department as an
educational tool for local businesses in
the waron crime, The program is funded

. and staffed by the city. Due to a small
but efficient staff, the program has re-
sulted in a high crime apprehension rate
in participating shopping districts. The
officers target malls and other high
profile shopping areas that are good
locations for different types of crime;
then police provide the store employees
with training to identify shoplifters, spot
credit card fraud, and handle these situ-
ations when they have been identified.
The philosophy of the training staff is to
coverexiensively one shopping areaata
lime.

Emergency Services

There are many types of emergencies
that fall under the public safety domain:
medical, criminal, and fire. Frequenty
an emergency comprises all of these
elements, such as a fire in a crack house
with the inhabitants suffering from bums.
Consequendy, some local governments
involve several departments in provid-
ing emergency services.

Lincoln County, Oregon. A public-
private agreement that greatly enhances
the city’s ability to respond Lo emergen-
cies has been developed by Lincoln
County, Oregon (Pop. 37,000) and the
Pacific Power and Light Company. To
assist law enforcement agencies in
combatting crirne, reporting medical and
fire emergencies, and identifying suspi-
cious persons, all radio-equipped ve-
hicles from the county’s public works
department and the power company’s
numerous service vehicles report such
activities 1o their respective dispatchers
who then relay the messsage 10 the local
police authorities. Gary Donnelly of
Pacific Power says it is the “most suc-
cessful public-private venture initiated
in this area in the last 15 years.” The

program has resulted in the police aver-
aging two calls a day from "radio help,”
and it has increased cooperation be-
tween the police department and the
local utility company and renewed citi-
zen commitment to fighting crime,

Ashland, Kentucky. Recently Ash-
land (Pop. 27,000) implemented an auto-
mated emergency-alert system, called
the Public Emergency Alert System.
PEAS, as this system is known, elec-
tronically notifies key personnel in an
emergency situation directing their ini-
tial movements to rapid response and
recovery. The system alerts the news
media, disaster and emergency service
agencies, and off-duty public safety
personnel. Only one employee is re-
quired to activate and monitor PEAS,
and the alert system can cover several
zeographic areas. In addition to emer-
gency situations, the system provides a
crime alert to businesses and checks on
the welfare of elderly and home-bound
citizens who live alone. PEAS is ex-
pected to save the city thousands. of
dollars by streamlinipg emergency and
crime alert procedures.

Wake County, North Carolira. In
providing emergency medical services
for its citizens, Wake County (Pop.
365,0000) combines its own paid EMS
staff with the nine volunteer rescue
squads that exist throughout the county.
Wake County provides a large subsidy
for the rescue squads and helps maintain
the highest level of expertise possible in
the paramedic positions. To accomplish
this, the county offers major assistance
in training and developing the paramed-
ics into highty skilled workers. In addi-
tion, the county funds and helps main-
tain half of the equipment needed by the
volunteer squads.

Largo, Florida. Dedicated to pro-
viding the best, most inexpensive emer-
gency medical services for its citizens,
Largo, Florida (Pop. 62,000), decided
that 1o continue its high caliber perform-
ance, it must look at alternatives to the
traditional manner of providing these
services. As a result, in 1985 the city
decided to create Advanced Life Sup-
port Systems (ALS), which combines
the city’s paramedic and fire personnel
into one force. Since the city was going
to pravide these services anyway, the
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administrators felt that to minimize la-
bor costsand to provide the best possible
emergency medical service (EMS), they
would include the paramedics with the
firefighters on one piece of equipment.
Typically there are five crew members
on the ALS vehicles—-three firefighters
who are also emergency medical techni-
cians and two paramedics who provide
the technical life-saving assistance.
Largo has five such vehicles, each ca-
pable of carrying up to six persons at a
time. Phil Davis, administrative assis-
tant for the police department, remarked
that this system has created much more
productive firefighters since they now
respond to EMS calls as well. Of all the
calls the ALS units respond to, 70% are
EMS related. The public safety person-
nel are kept busy and productive. In
addition to theirresponsibilities with the
ALS vehicles, the firefighters of course
respond to emergency fire situations.

Mesa, Arizona. In order to make
better use of its resources, the Mesa
(Pop. 152,000) fire department started
serving its citizens with special emer-
gency response vehicles. The program
began in 1976 with the primary purpose
of providing the community with highly
visible multi-purpose fire patrol units,
The patrol units carry out various duties,
but the most frequent task is assisting
motorists with disabled vehicles. Capt.
Bruce Weimer, training officer in the
Mesa fire department, said that one of
the unit’s goals is to stop stranded
vehicles from becomingahazard o other
vehicles. To do this, the trucks carry
five gallons of gas and some basic tools
1o assist stranded vehicles. The opera-
tors of these vehicles are not concemned
with major repair jobs, only with pro-
viding enough assistance 0 get the
vehicle off the streets and into a garage.
When motorists need minor repairs or
gasoline in order to get to a service
station, the fire patrol units are right on
the spot to assist.

In addition to standard vehicle serv-
ice, the multi-purpose units’ duties in-
clude rapid response to fireand medical
emergencies, fire prevention inspections,
inclement weather patrol, and many other
public service programs. The commu-
nity service vehicle program uscs read-
ily available departmental resources,



including five Chevy S-10 pickups that
normatly would be underused. Station
personnel are used to staff these ve-
hicles, but staffing at the station does
not suffer because of these vehicles’
emergency response capabilities. Many
emergency scenes are reached more
quickly by having the community serv-
ice vehicles out on patrol.

Wake County, North Carolina.
Mentioned earlier, thiscounty provides
fire services 10 its citizens through the
use of twenty-one volunteer fire depart-
ments. The county has no paid firefight-
ers. Each district provides operating
funds for its fire department through
local taxes and cther methods. But to
ensure that the firefighters are provided
with proper and up-to-date training, the
county offers each district the opportu-
nity to attend numerous training ses-
sions free of charge and provides the
department with a small subsidy for
operations. In doing sothe county spends
litde on the actual programs yet is help-
ing provide quality service for its citi-
zens.

Marion County, West Virginia.
Ambulance service needs have changed
in the past 18 months for Marion County
(Pop. 64,000). Recently the county’s
Cooperative Ambulance Service ex-
panded its function to convalescent
centers. ‘The patients in private resi-
dences and in the convalescent centers
throughout the county are transported in
emergency sitwations through a coop-
erative effort between theregular county
ambulance service and the centers. The
county has arranged for special phone
numbers for these individuals to call
when assistance is needed from the
paramedics who have training in aiding
the eiderly. These paramedics are the
same volunteers who are a part of the
county’s regular EMS program.

Downey, California. Downey (Pop.
86,000) finances a second paramedic
unit without using additional tax dollars.
The city has an innovative way of pro-
viding this service by charging a fee for
emergency transportation to the hospi-
tal. Residents can be billed after the
service has been used or can pay an
annua] subscription fee of $14 per house-
hold. Over 14,000 houscholds are now
involved with this program, and it has

been a huge success. High school serv-
ice clubs and other youth groups helped
the city distribute information about the
program. The revenue generated by the
program pays for approximately 90% of
the cost of the second paramedic unit.

Prisons

A great deal of media publicity is given
1o prison overcrowding. However, spe-
cia] programs that allow prisoners o go
back into the community before their
sentences have been served have also
generated negative media  attention.
Some local governments have estab-
lished successful prerelease programs
that meet several goals.

Worcester County, Massachusetts.
Like many other jurisdictions around
the country, Worcester County (Pop.
661,000) is having difficulties with

prison overcrowding. To help relieve
the stress of overcrowding, the county
has developed the correctional opportu-
nity advancement program, COAP. This
isa prerelease program thatis targeted to
individuals whocan pass the strict clas-
sification criteria, which include astipu-
lationthat the crimes the individual com-
mitted were not violentor sexual crimes.
When the individuals are chosen for this
program, they are issued an electronic
wrist band that enables a computer 1o
track their movementsand allows social
workers assigned to their case to keep in
constant contact. The COAPparticipant
must create a daily itinerary and is al-
lowed to work and have some mobility
under strict program rules. There are 26
individuals participating in this program.
They are notonly expected to behave in
an exemplary manner, but they must
also pass drug and alcohol urine tests.

Table 1 SURVEY RESPONSE
No. of Cities No. of Counties
cities reporting counties reporting
surveyed %of surveyed %at
Classification (A) No. (A) (B) No. (B}
Total, all cities and counties .......3,259 1,311 40.2 1611 370 22.9
Population group
250,000 and over 27 458 167 54 323
50,000 - 249,999 ........... 203 48.7 612 177 289
10,000 - 49,999 893 39.9 744 118 15.9
Under 10,000 ....cciveieern comrnes 188 346 88 21 23.9
Geographic region'
Northeast .............coo o veceveneeennnn. 914 262 287 180 44 244
North Central .........cceevenin.ne... 924 385 417 499 101 204
SOUN ..o 877 382 436 731 167 228
WSt .. 544 282 518 200 58  28.9
Metro status?
MO ....ccvvcevivrerreerire e venenes 2,372 945 398 644 187 29.0
NONMEWO ... crcrereree e 887 366 379 967 183 189

'Geographic regians: Northeast - the New England
and Mid-Atanu¢ Divisions, which include the
states of Connecticut, Maine, Massachusets,
New Hampshire, New Jersey, New York,
Pennsyivaria, Rhode Island, and Vermont; North
Central - the East and West North Cental
Divisions, which include the states of liinois,
Indiana, lowa, Kansas, Michigan, Minnesota,
Missouri, Nebraska, North Dakota, Ohie, South
Da¥ota, and Wisconsin; South - the South
Atantic and the East and West South Central
Diwisions, which include the states of Alabama,
Arkansas, Delaware, Flonda, Georgia,
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Kentucky, Louisiana, Maryland, Mississippr,
North Carolina, Oklahoma, Scuth Carolina,
Tennessee, Texas, Virginia, and West Virgimia,
plus the Districto! Columbia; West- the Mountain
and Pacific Coast Divisions, which snclude the
states o! Alaska, Anzona, Calfornia, Colorado,
Hawau, Idaho, Montana, Nevada, New Mexico,
Oregon. Utah, Washingion, and Wyoming.

! Metro stalus: Melro - those cities and countes
located within @ metropoltan statisncal area
(MSA); Nonmelro - those aities and counties
that are located outside of an MSA.



Parking Enforcement

Although parking enforcement is not an
urgent priority when weighed against
life-threatening public safety issues,
parking regulation monitoring and en-
forcement may bring in welcome reve-
nue for local governments.

West Valley City, Utah. In West
Valley (Pop. 92,000) handicapped citi-
zens often complained about people
misusing handicapped parking zones at
area shopping locations. Dueto staffing
shortages in the police department, en-
forcement in‘these shopping areas was
often neglected. Previously citations
could only be issued for violations on
public property like municipal parking
lots, but a strengthened state law allows
citations to be written for violations of
handicapped parking on private prop-

erty. The city decided to train handi-
capped persons who were enthusiastic
about issuing parking citations on a
volunteer basis. Officer Dan Campion
says there are 22 participants in the
program, and they write about 500 tick-
ets a year genecrating $22,500 for the
city. The participanis patrol, write cita-
tions, and attend quarerly training
meetings. They also coordinate with
service organizations to encourage more
handicapped parking zones where they
are needed.

Summary

It is evident from the cases described
thatlocal govemments are creating more
efficientand cost-effective public safety
programs. In this effort, public officials
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are experimenting and involving citi-
zens who depend on these services—
together public eraployees and citizens
are putting safety first,

Appendix: Methodology

The “Profile of The Alternative Service
Delivery Approaches—1988" survey
instrument was mailed to all municipali-
ties 10,000 and over in population. A
random sample of every eighth munici-
pality was selected from those munici-
palities under 10,000 in population. All
counties over 25,000 in population re-
ceived the survey instrument and a ran-
dom sample of every eighth county was
selected from those counties under
25,000 in population. Table 1 showsthe
survey response rate,



Table 2 LOCAL GOVERNMENT SERVICE DELIVERY APPROACHES—PUBUC SAFETY

Survey respondents are included in the table
only if the particular data shown in the table
are applicable to the respending municipality
or county. Those jurisdictions that deliver all
services by loca! govemment employees are
not listed. The term municipality refers to
cities, towns, boroughs, villages, and town-
ships.

FTEs: The actual number of full-time equiva-
lent personnsl is shown in this column, This
number was oblained from the U.S. Bureau
of the Census and reflects 1986 data.

Totai general expenditures: The amount,
which is reflected in $ millions, comprises alt
expenditures of the local govemment, ex-

Key

m Municipality

¢ County

E Service delivered entirely by local
govemnment employees

¢ Contact with another local government
for service delivery—intergovernmental

¢luding utility, liquor stores, intergovernmen- agreements
Populailon estimate: The population esti- tal payments, and insurance trust expendi- p Pnvate firm
mates are based on 1986 figures reporied by turas, { Franchise
the U.S. Bureau of the Census for municipali- s Subsidy
fies and 1985 figures for counties. The v Voucher
amounts are reflected in thousands., W Volunteer
h Self-help
i Incentive
.. Servica not provided or data not available
.‘\\0&
\0@ 53<\\§ x°\ @ -
& & o xg & &
F o FE &S s & & S
o & > (b < > & 90 & s 60 &O -l\\(g © ‘00 (\CP
& & & F ¢ PRSI U I @ 8 @ O & of
R R 4 T P FP L e @P'osp“g F & &@;&0 Se
& ® & £ T ES £ P & fF S
g ¢ F Q X EE T A F @ Q ¥ & &
ALABAMA .
AUBURK. v evevevvacanenns m 30 291 11 h E E .. € .. £ E €
BIRMINGHAM. .. .......... m 278 3,460 218 U E .. p .- .. P .. p p
CULLMAR..coitnneennnnn. m 13 227 12 p,l E E .. .o £ P E E E
EUFAULA..... seveusseean m 13 117 4 E E £ l L E . E E E
FAIRFIELD vouonnrnvnnns m 13 103 9 E E p ‘e E p E . .o
HUNTSVILLE.....vvnennn. m 163 3,486 172 A E E . . £ .o E E p
BADISON..covvemssenenas c 234 626 29 | E E .y .. .o E E E
OXFORD....... herrenense m 11 99 5 .. E E E E E P £ E E
PRATTVILLE......... Y | 21 . .o 5,1 E E E E E .. E E £
VESTAVIA RILLS......... m 16 . . E E E N E .o g E E
ALASKA
MATAMUSKA SUSITMA...... c 39 842 108 .. [} { { L . . . E £
ARIZONA
APACHE. ccvvcncnvnesvens c 59 223 29 E E E g g v, . E E E
COCKISE........ iemreann c 92 627 37 € E . g g . E p E
GLENDALE .. vvvvrvwnconan m 114 985 68 s g 3 E ‘e .e . . p E
LAKE HAVASU CITY....... m 18 198 11 p £ E p . E .- . ..
MARTCOPA. .\ vvmenecnnsa. C 1,885 8,511 636 E 3 .. . E p E E p
PEOCRIA.....u... tecansas m 17 .. .. E [*] E E .. E . 13 E
PHOENIX..... ereaeaan .m 83 9,230 79, E E E E £ g p . p p
PIMA. tvevetnssonannnaes C 594 <4,623 388 p £ PR E p g p q,p,1 p
PIMAL,vcncansorannnennn c .99 1,106 50 . g.p.0 .. ‘. . . . E £
PRESCOTT...... voesenenedll 22 357 12. h £ E E .. E . q P E
SCOTTSDALE...... seevasal o9 970 124 E P p p p E ., . £ P
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ARIZONA (CONTINUED)
TUCSON . verranernnnnnnns m 359 4,447 291 | E E E E E . 9 p p
YUMA. . uvevneiaronnannns m 47 474 e ee .e e .e . . . g E oo
ARKANSAS
CAMDEN..cecnancscnnsass m 17 150 5 p E E .. .e E p .e E E
FAYETTEVILLE .ovuvununns m 40 336 22 | E £ .. .. £ p E P E
HOPE..vseaosocnacsvanns m 10 106 3 h E E p,f,s p.f,s E p .o g,i .o
JACKSONVILLE. ... vvuaunee m 30 434 17 1 L L E f E p,f E E E
MILLER eeeevecnvovenans c 39 .. .. E l l t <] . . g .. ..
OSCEOLA......ccunuen . m 9 115 4 { { g,l g,l v . . g E
PULASK] v averiennnennnns C 356 778 59 E E . .. .. E P £ 3 £
SHERWOOD........ Ceveean m 15 93 3 E E .e .e E .. g P, E
CALIFORNIA .
ADELANTO.... feavecensee m [ .. .. E E E E f E 3 . E E
AGOURA HILLS....ccacvuuns m 17 13 6 h .. .. . .s .o .. .o .o
ALAMEDA...v.eevannnnans € 1,209 9,108 688 E 3 E . .- E . E £ p
ANAHEIM. .. ...cvvenviaas m 241 2,092 175 ¢ g E E p E -] 9 £ E
ARCADIA....ocvvvnciann m 48 313 25 E E E E E E p . B .o
ARCATA..icvevervanrinen m 14 88 8 E £ . . p E p . E E
ARTESTAcucrnceonnnocuns m 15 .. .. g g g g9 . g . . P g,i
ATHATER. v evevnvnnenennn m 20 79 5 1 E gl .. .. E E . p E
- BELL GARDENS........... m 317 89 e e . .o .e .- .o . . o] E
BELLFLOWER...c.cvvurens m 59 100 12 g g g . ‘e E e . E .e
BELMONT..ovvvevennnnnns m 25 120 8 \ . . . t . . E E
BERKELEY...vvuunnnn. Lo.m 104 1,498 91 E E £ E . E p 3 £ £
BEVERLY HILLS.....c.... m 34 708 85 1L,h E E E E E P g p p
BRERTWOOD . .oovvuovaas wall ) .. e - E g .e . .. E ] . E E
BUENA PARK....vevvannns m 66 381 31 € E E E .. E [¢] . E E
BURBANK....... e m 89 1,066 93 L,h g E E E E P 3 £ E
BUTTE. covvnneeannnasans c 167 1,551 105 E E g g g . .o E E .e
CAMPBELL. ceeenenaraoancn m 34 174 12 € E E E E E P . P ..
CARPINTERIA............ m 12 . .. E E .. . . £ p . p E
CARSON..covevnnn reenene m 88 356 42 g . e . p . E E
CERES . vneecveneensanans m 18 70 5 L,h g L p. . E .o t E
CHINO. covvevinniennnnnn m 51 208 18 E .. g .o E .. . E E
CHULA VISTA......ocnots m 119 480 36 E E E f f E P E E
CLAREMONT...... cerisave m 35 155 12 € E .. .. . E .. . <] .e
CLOVIS. wirerrncarnunnns m & 249 15 E E E p .. E £ . p E
COLTON. et ienevnnneines m 29 252 23 ,h g E E . E p g E ve
COLUSA...cvnns resemncen m g . E g £ .o E p 9 E £
CORONADO. .\ evnvnsnnnnns m 21 .. 3 E E £ p E p p p
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CALIFORNIA (CONTINUED)
CULVER CITY..cevovenasm 40 532 53 E E E E E E p E E E
DALY ClTY.eveeeccncnesa 83 448 38 h E 3 9 . E p .o p .e
DAVIS..ccivncaunascces il 41 278 e s E E E .e E P . E E
DINUBA....vvevenceeceas 1 66 5 L,h E E t p.l E p .e E E
DOWNEY..cvnirasvncanenstl 85 434 33 E E E E P E p . p .
DUARTE.ceccncacassonaas 21 44 % g,l 9 g 9,p.\ p 9 P ] E E
DUBLIN..vieeseveccnessal 19 .e . g 9 . .e .e g p . ] p
EL CENTRO.....cceeeee..m 28 ~ 565 33 (,h . E p .. - " E E
EL CERRITO.....ccccese.m 23 109 8 t,h .s . .. . E P ve E .
EL MONTE...vccevecnnesat 97 386 25 E E 13 f f E P .. E .
EL PASO DE ROBLES...:..m 14 92 7 E E { .e .. E f . £ E
EL SEGUNDO...ccvcesavse.il 15 .. .. i,h 9 E E E 3 » .o p 3
ESCONDIDO..cncuvrucvesaall 84 51 38 E E E E f e s . € .
EUREKA..cvvevecnnncansal 25 229 17 4,h E E o] .o 3 . .o E E
FAIRFIELD..cvncvnenvaaetl 69 350 43 E E E .e . E p . E E
FOLSOM..evuvvnnoeensanam 18 110 9 1 E L £’ E { { .. E p
FONTARA...... svescessea 55. 244 20 1 g g . . E .. . P E
FORT BRAGG..0seucneanaotl 6 47 3 E E E .. . E P E £ ..
FREMONT cevvnveossncessm 154 637 160 E E E f .. E . . [} E
FULLERTON..eccveavevss.m 109 718 49 E E E E . E .o E .. P
GARDEN GROVE......... ..m 135 622 45 E 9 E E . E .e .. £ ..
GARDENA......eovnvenaen m 49 375 .. E g E E E E f g E E
GLENDALE . vvevennnnanns m o 156 1,416 82 E E p P E p g p p
GLENDORA .. .ccosennsecestl 41 190 15 h E .o . .e E .e g p .e
HAWTHORNE. . . covuuvas R 61 331 31 E g E . p E p ‘e E .
IMPERIAL..covvervennnnn c 107 1,121 68 E E E p . .. . E € E
INGLEWOOD, .... teeesacas m 103 790 76 E E |3 E .. E E E p E
IRVINE. ... ... eeeeenen m 8 58 54 E g ] 9 ] E p .. p E
LA HABRA...cvvnuveneces m 48 265 20 E E E E E . g E .
LA PUENTE....conveeeonnn m 34 32 5 g g .. .e 9 . p .
LAFAYETTE...venvsuuennn m 23 .e < 9 g .. .o .. E . .o .
LANCASTER. . nveevnvenss 64 s 3 g .. . .. ] . E ..
LARKSPUR. s vcevenainn oo oM 11 4b 5 E E E g 9,p E p . p E
LAWHDALE....vcvvvicnens m 26 66 .. - 9,p g g g p g 9 . £ g,p, 1
LEMON GROVE.....ce0veun m 22 . .. @ g 3 E g . .o E .o
LEMOORE..cvnuns - m 12 55 b... g L L .e . . g E E
1 1 m 44 321 20 € E E - E . E f .
LOMITA ceenivecnncnans m 20 . ... g g g g g E p ‘e E ..
LONG BEACH. .., vveiuvsn w306 4,795 452 E E E E E E E E p E
LOS ALAMITOS..c.vvnenns m 12 57 .. E 13 g 9 9 £ p E
LOS GATOS..correreessune m 28 172 22 E E . .e .s E . p E
HADERA.....conennsunann m 26 171 8 E £ E .. p E P . 3 E
MANHATTAN BEACH........ m 35 222 18 p . E P P 3 p,f g p E
MODESTO.eusuaseess- weeam 133 881 7 E . . e .o E . .s p E
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* CALIFORNIA (CONTINUED
MONTEREY . oo cemsanas m 30 277 26 E E . . E .e g g,i -
MOORPARK.:veven ceeebees m 16 11 .. g .e 0e . .e g .. .. p .
MORGAN HILL......... e..om 21 97 10 E E E P p E p v E E
NAPA...... N c 105 981 59 .. g, | g,p, ! P.S g .o E E .
NEVADA...cocevciiaseassl 71 688 43 g g g . . .. .e E P E
NEWARK. coevnnannancaaaatll 37 167 17 p E E g,p g,p £ p .o p .
NORWALK. . cvvevencaaanao 90 262 1? ¢ g g g g g .. .. E E
NOVATO..veenenocnnnnnas m 46 149 9 E E .o . .. E p E E
OCEANSIDE......... eeeeem 99 843 57 h E E E E E f . p £
ONTARIO...ciununrannann m 11 677 53 E £ E . p E P . E .
ORANGE . vevevcsvoncsnns m 101 627 39 1 E E E E . .o E .
ORIMDA...evvununs RN 17 .e .. bL,h .. .e .. . E p .. p .
OXNARD..... veneensn eee.m 127 919 73 1 E E E .. E P .o E E
PACIFICA.cvveruenensnn. m - 37 184 12 E E E E p,f E .. . E p
PALM SPRINGS...ceauvean m 31 494 46 h E E E 13 .o . P .
PALMDALE....cvevecnes eeem 27 78 25 g,l g g . . g 9 .. E .
PALO ALTO.ccvvvecneness m 56 973 66 | 1 E E p E p . p p
PARADISE..eveiveenaonnss m 25 90 5 E E [ E . E p E E
PARAMOUNT . v vvvecaccnns m 43 123 2 g .. .e .. .. g g . p E
PETALUMA...cocvvucanane m 39 218 19 E E E E E E .. . p .
PISMO BEACH............ m 7 49 4 E E E P E P .- P 3
PLACENTIA....ccveaes, m 38 140 10 E g .. . e E . .. p E
PLACER,....vcvennnennn. C 143 1,485 93 E E g P p E p E p P
PLEASANT HILL.......... m 28 111 12 E E .o . " E p .- E E
PORTERVILLE...civvennse m 24 169 10 E E E E E . .. p 3
POWAY cvueicenseenannne m 38 176 12 g 9 E p p g p g,i
RANCHO CUCAMONGA....... m 76 120 28 g g .. .. g .. . p
RANCHO MIRAGE,......... m 8 38 .. g g g g g g p . P p
RANCHO PALOS VERDES....m 47 35 ee e .o .e . . g .o .e o}
REDDING...covvevnnnnnnns m 51 509 28 E E E p E p . p
REEDLEY.voveenensceneans m 14 68 4 | 13 g . . E P g E P
RIALTO...vccninn. Veeens m 5S¢ 245 20 E g E E p £ .- . p E
ROLLING HILLS ESTATES..m 8 . .. g g g oo g g p g,i
ROSEMEAD...... Cerensaan m 48 44 9 g g g g g .. . .. p .
ROSEVILLE....cvvavans oo 30 356 19 E E E E . E . E f f
SALINAS..eenvennenaeens m 97 577 40 E .. 3 p,f p,f E . .. E E
SAN BUENAVENTURA....... m 83 564 46 E E £ .. . E p g p p
SAN CLEMENTE........... m 33 239 16 E E E E p E p . . .
SAN DIEGD..ceveurenn.. .m 1,015 7,963 58 E E E p P E p . E p
SAN FERNANDO........... m 20 . E E ] g ‘e E p g E E
SAN GABRIEL..:veuvvrnnn m 33 155 .. E E E 3 E E p E E E
SAN JOSE...... seresenss m 712 4,453 478 E g E E .. £ .. E p
SAN MARINO...cccvuvunne m 14 .o . E E E E E E p P p E
SAN MATEOD....ccivvnennsn m 81 595 48 € € 3 p,f E . .e p p
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CALIFORNIA (CONTINUED)

SAN PABLO..c.cvucisaena 22 106 21 g .. . .. E . .. p E
SANGER. cesceeceacsnacaafl 14 . .. E E E E E E [+ E E .
SANTA MON/CA,...eee....m 93 1,346 81 E E 3 p p E P £ £ £
SARATOGA . e ccenvnsnconasll 30 55 6 g g .e . .e 9 g . p .e
SEAL BEACH.ceuersernrsam 27 128 1M R E g a,p,f g,p E p.f E P
SEASIDE..eeuunernnnses.m 37 138 2 E g E .. E £ p p

SOUTH LAKE TAHOE.......m 21 239 15 1 E E 9,p p g p . E

SOUTH SAN FRANCISCO....m 52 395 34 E E £ E P E E .o E
STOCKTOM. .. vvvuienean. . 183 1,372 92 E E E € 9 p p

SUISUN CITY.,evnuvennn .m 17 &3 3 E g t l . E .. v .s .
SUTTER.vavssaonrssseessl 59 699 43 .. L l . e p E E ..
TEHAMA..ocoarosonsranesl 45 594 3% i,h g 9 g9,p,s p,S E p E E E
THOUSAND OAKS..........m 93 363 33 g g . . . g 9P .. p B
TULARE . evrevacoeessessC 287 2,693 218 h g g,l .e 9,p E [} P E
UNION CITY....cnvveneo.m 51 172 15 E E E g,p . E p .- p ..
UPLAND .. caseenneennssaam 57 299 25 1 g £ R, . E p,i .. E E
VISTA e rvvranuoennnenn m 48 186 19 g g E E E E p . E E
WALNUT...... eveeenns mo 21 e .. 8 g g . . 9 .. . E .
WASCO. oecoeerannsrsnnssl 12 . .. .g,t e . .e . 9 ve .o p.,v .
WHITTIER . vecuancncenass 3 379 25 wv,t E .. .. . E g p .
WOODLAND ¢ e eeverencanes.m 34 209 .. E g E p . E p . p .

COLORADG

ADAMS i uvsusncsvencanann c 278 1,285 - g . .e . ve . p .. p
BOULDER. . vvverursonsas .m 76 852 58 E E E p . E . e P E
CHAFFEE s vevconnnnesns ..C 13 .. .. E E . .e . . P E E E
COLURADOD SPRINGS.......m 273 4,426 155 p,i E E p .. t . - p .
DENWER. 0 voeas cresteaes m 505 11,232 711 L,h E E E p E p,f E p P
DOUGAAS e e eeennrnnesnns C 39 ‘267 .. E 9 .. g p g P E
DURSESD . e v evvveecennans m 13 .. .. E g E E . E .e 9 P E
[IEAREL o o J m 31 465 39 E E - E E E E E g E [¢]
ESTES PARK...... PR m 3 76 .. E 3 v . E P E E E
FORT LOLLINS........... m 74 924 69 E E . ‘- f ve p,s p
GARFIELD..oviiinnnan., c 27 220 .. E £ g,p - g - E p E
GLEKINX) SPRINGS....... m 5 104 .. E ‘e v v 3 P . E .e
JEFFERSON. e v inencnnanen C 427 1,631 132 E E . . . E .. E p E
LAFAYETTE.cvuvrnnennream . 12 8 .. E .. .. . £ . . p ..
LITTLETON. cevivnennnens m 32 322 24 g E E 13 f E . .. . E
LONGMORT v evevnuenn. PN | | 49 488 41 E E E o} p E . E E ‘e
NORTHGLENN. «.0evvuuvass m 30 208 o f g - . . E P g E f
PUEBLO.....cu.s cesessesm 101 874 .. E 3 E P . E . E
TELLER..neevvesnnvmnans c 12 102 .. E £ l . E ‘e E E
THORNTON. covenesovennns m 46 405 .. E E 13 E [} E p . p
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COLORADO. (CONTINUED)
WESTMINSTER...cvevsuas M 67 493 .. L,h E l p.! E p E p E
YUMA. ¢ ieevnnansaononnn m 3 35 2 .. £ L g ] .. .. . p .
CONMECTICUT
AVOY, L iievearnnsesccass i3 380 16 L,h E s, E f E p .e p,l .e
BERLIN.civvuvaonnnnsaae 16 397 19 E E t p.l e E p . E E
BLOOMFIELD....vve™ PR | 20 617 23 { . l l E P . E E
CHESHIRE..v.vvas coeneasl 24 578 27 h E L .. .. E p . p E
DARIEN. .ecvecrersensasall 18 530 27 p,l E t . E p . p p
EAST HARTFORD......c...m 49 1,393 51 E E E { . E p g E P
ENFIELD.vvvesene FPIAFIN 43 1,109 39 E E g, ! E E E p g p .o
GLASTOHBURY . v csaceensaal 26 948 27 E E s, ! P s, 1 E p . E .o
HAMDEN....cerveaccsneas 52 1,254 55 E E t p - E [ .o E E
MADISON...cvveencncassal 16 403 16 E E .e p,s ve E . . p .s
KANCHESTER.weceaunscnsal 50 1,382 50 E E l E P E p . E E
MANSFIELD.vevnnnanosan .M 20 222 1% .. g,s g,s g,s g,s g .. . E .o
NEW BRITAIN...cvveusasam 72 1,635 7 1 E E ‘e . E p 3 E
NEW HAVEN.....occvnnnee m 123 4,177 228 E E E E .o E p .o E ..
NEWTOWN..... cescasassns m 21 534 20 E E L l { E .. ‘e E E
NORTH HAVEN.......v0v..m 22 653 29 E o] t 1 p E p e p ..
NORWALK.eeenuvanreennee m 77 2,021 101 .. E E p p . .. p
PLAINVILLE....ovvrenns .m 17 373 15 .. E l . . 13 p E .o .e
PRESTON....... crnnens ..m 5 87 31 p { l t . P .. P ‘e
ROCKY HILlL.e.ovo... PN | 16 346 17 € E t p,l p.l E p E p E
TOLLAND . oo eveivnnennnen m 1 287 10 g g E t .. . E 5s
WATERTOWN. ... . ceveces.am 20 513 20 E E E g . E .. P £
WEST HARTFORD...,...... m 58 1,618 79 E £ £ .. .. 3 P . p ..
WETHERSFIELD...........m 26 604 25 E E l p,l p,t E p E E
WILLINGTON...ucvvvenenn m 5 90 4 .. t t v v .. E .
WINDSOR...cuvnnn seesasel 26 717 28 E E L L l E . . E E
DELAWARE
DOVER....evn.. evenanae m 23 318 9 p,t 3 p,v E .. E .. E E
KENT.ovniiennns ressvave c 105 197 12 .. g g,s,l g,l g,p,s, L .. e ve p E
NEWARK......cuvns sesens m 24 228 9 g 9 .. [} . E p .e
SUSSEX.+viveceanns Cesene c 110 226 13 .. g .s . .. .. . E E
WILMINGTON....cvnvennns L] 70 1,362 8 E E E . . E p g p
FLORIDA
ALTAMONTE SPRINGS...... m 29 343 PO . .. p,f E ve .o p ‘e
BOCA RATON...... sureene i 59 886 . E E E E R E f p p
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FLORIDA (CONTINUED)

BROWARD ceveeeceeasnanssC 1,142 6,517 526 E E { p,s .. - E ve E E p
CASSELBERRY.c.cvausacae 19 166 .. E E E E p E p . p E
CLEARWATER . ...cuvveeacs M 98 1,371 89 E g E E .o E f .. E ..
COCOALceeiuinnnsaaraaesl 19 250 . E E E E . E - . E h
COCOA BEACH....cccve...Mm 12 173 .. E E . E g .o E .o .o E E
COLLIER.cvancavseasassC 121 1,227 64 E £ g E E E p E E ..
COOPER CITY..eversenoum 16 er .. E g E . . g f .. £ £
DAYTOMA BEACH..........M 58 808 33 E E E - E . E f .o E £
DE LAND..ccivveeneeen..m 18 234 7 € E E E .- £ . . p E
GREENACRES CITY...o0ven m 24 . .. E E E .o P E [} -] E E
GULF BREEZE.veeccoceescl é .e .. E g, t { .. E P .. p o]
GULFPORT . eccencsnnsaesall 12 127 .. E E t E e E .o . E E
HALLANDALE.....cc0vse..l 37 436 20 v g E E E E p.f .. E p
HERMANDO:evveneereansasC 78 212 36 E E E p p .. P P p E

HILLSBOROUGH.veeeeu..s.C 776 8,744 562 \,h g g,V g,p 9.,p g.t 3,p g p

HOMESTEAD....... vesenedl 22 638 .. E E . . o] .. L

INDIAN RIVER...........C 81 527 27 h E g g,l g,p,l  E p E £

JACKSOWVILLE...........m 610 .. 434 g g,p E E q E 9.p 3

JACKSONVILLE BEACH.....m 19 284 .. | .. £ - g .. p.f P

KEY WEST.vcevanoas RPN ] 25 316 16 E E E - .. E o] .o E

KISSIMHEE..... cesananea m 26 499 E E E £ E E e . E

LAL. ceecevcocavsconssns c 133 588 23 E E E p,s B, S E p E p

LAKE WORTH........ veeeum 27 520 4T E E E p p E .. . E

LARGO.eccsunse esinean ..M 62 581 29 g,p,L,h g g,p,h g,f E f .e E

LAUDERRILL. . cevvieanaeam 43 267 s 9 E £ p p g p . E

LEESBURG.+.vsusvrssaisen m 14 288 .+ p,h E E .. . E p s E

LEON. oveuuannsvona PO o V£ 678 38 E g g e .. E p E E

MARION..vevevccvnonnvane c 171 627 37 E E L g g . .. E E

MIAMI BEACH..... ersaaes m 95 1,443 102 E E E E . E £ .. p

MOHROE . cevsvecenonansss 4 73 574 39 E 3 t t | E . 3 E

HASSAU. . euavncanrannnes c 42 269 .. .. E E E .. . E p

HORTH LAUDERDALE....... m 23 158 .. - E 9 E g E f . E

NORTH MIAMI....... R 43 448 .. g,l g .o ve £ . .e £

NORTH PALM BEACH....... m 12 e et E E E .o E .. . p

OCOEE...cvewve. sesescnes m 12 100 e L E . g g .o .e g E

OKALOOSA ., . tuvevracennen c 141 618 . & [*} . E E g os L [}

OPA-LOCKA...... e m 15 142 .. L,h g .. . .. 3 p . p

PALATKA..©ueeveenennn.m 40 - E E 9 g E I £
PALH BAY..... vevrevsene m 46 281 10 E E E g,p . E . . E E
PALM BEACH. v vuerenenn. m 11 349 .. L,h £ 3 3 . E p . & E
PAHAMA CITY.vuenenann.. m 36 449 19 € E E . . E .. P .
PARKLAND . e vvvenenen vessil 1 . .. E E E . . E P E E
PINELLAS..cvvinenen.n, C. 815 3,805 424 E 13 . p p  E p E p )

PINELLAS PARK..vvnuenn. m 41 360 .. E 13 E £ .. E . a3
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FLORIDA (CONTINUED)
POLKeuurveasanensrensssC 377 2,749 134 g9,h g g.h E .. .. . E E E
PORT ORAMNGE..... R | 30 284 10 E E E g . E p - p E
PORT ST. LUCIE..ccvuvs. m 35 143 5 E 9 . .. . E P .. e 3
RIVIERA BEACH..cccevea M 28 372 .. h E E E E E P . E .
ST. AUGUSTINE..eveuarsat 12 233 .. E E g . s E .o ‘e p E
ST, JOHNS...cvenenuves 73 492 29 | E L E E E . E E E
ST, PETERSBURG.........m 239 2,791 127 »p 3 E g .. E p .. p p
SANFORD .. vvvvenvevasvos i 30 302 12 E E E p . E p .. E E
SARASOTA...vvevesesasa.C 248 1,348 75 E g g,l g, ! g,! E .e g p g,i
SUNRISE.icenonus ceeacnn m 53 544 32 E E E E E E p,f .. E E
TAMPA. cccvesnnencneannn m 278 3,870 265 h E E p p E p 9 p p
TEMPLE TERRACE......... m 12 160 .. h E { 9 g,f E P g E E
VENICE.vovavsnnnoncanns m 14 205 10 .. E . . . E E g g,1 g,i
VERO BEACH....c0vevsc..m 18 473 . E E g .. . E . .. E .o
WILTON MANORS.....cve0el 12 72 .. E g E .e .o € . .s E E
GEORGIA
ALBANY .. ivecancsnnnacen m 85 1,162 33 E E E g g .e ‘e . g,i E
AMERICUS. covenaiecnassn m 16 182 . E E E .. .. E p . g, i .
CARROLL e venennvnnnane ..C 65 172 .. & E { f f e . E E E
CLAYTON. .cvevuus veasase c 171 1,081 58 E E E E E . E E E
COLQUITT . evnreranannans c 37 109 | L .. g g E «e E E E
FAYETTE.icvesvnvncennns c 47 190 . L,h E { L . E p E E E
FOREST PARK..... veseens m -18 218 6 E E E E E E P E p E
FORSYTHe oo vinrnvenennns C 38 140 ve on E E p p .. - E E e
FULTON . ecvernenenesnnes C 623 3,892 7309 p,t E E q9,p q,p .e .. p E p
GARDEN CITY...... e m 9 45 .. E g L l L E £ E E p
GORDON...... R P o 33 137 .- E E E p p .. . E e P
HINESVILLE......... renam 16 154 & L,h E 3 .e . E p .. E E
LA GRANGE......v.... coam 27 378 45 E E E p p E . 3 p ..
LIBERTY . cncovuons cesens [o 42 160 e e E g E . . .. E p E
LOWNDES........e. RN o 74 252 14 € E t s . . p E E p
PERRY ceivrrecoarnsnnnsa m 1 .o . E E E g . E . ] E .
ROME. .. iverninocensonn m 31 576 16 E E E £ . E p g,s £ .
SAVANRAH. .ceovueecannne m 147 1,729 80 £ E P .o . g .. g p p
TERRELL. seeveiincarnninn c 12 . E g g,l g g .e . E E ..
THOMAS. ...... tecesecnis c 38 . g,l .e E € .. . 3 E E
WILKES. . envernunnennnns c u . . E g { g 9 .- p 3 3 E
IDAHD
BANKOL: .ivveveens PP o 68 627 32 E E . .s s E .. E E E
BOISE CITY...... wemesus m 108 727 49 L . E E E .o .o E E
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IDAHO (CONTINUED)
COEUR D'ALENE..........m 25 173 10 € E E . .. p . E E
POCATELLO...uenunn.n ..m bk 380 15 E 3 E 9 g E .. . p .
TWIN FALLS......ccvveaum 28 168 8 E E .o - .. E P E P .
ILLINOIS
ADDISOH...0ne. PRI k3 190 12 E g . .. E p g p E
ARCOLA..cuuuruneanann. 3 - .. . . f E . .. £ E
ARLINGTON HEIGHTS..... .M 70 457 25 E g g E E E . E E E
BARTLETT......... ceeeen m 16 63 5 E p .- .. E P E E 3
BLOOMINGDALE...........m 13 91 6 & E .. .. . E p .. p E
BUFFALO GROVE.,........m 27 138 . .. E g E £ E E p .. E E
 CHAMPAIGN..............C 171 562 22 E g . .. . . . E . ..
CRYSTAL LAKE...........m 20 139 13 E E v v v E . .. E -
DEERFIELD............ .mo 17 116 5 E E .. . . E p E g,i ..
DOWNERS GROVE.......... m 42 283 21 E E E E E 3 P . E E
ELGIN..ueuun.s ceeverens m 72 a2 25 E E E E E E p g £ E
ELK GROVE VILLAGE...... m 32 310 .. 8 g g P E E P E p £
ELMHURST...... Ceemeeaes m 44 297 19 1 . 3 P p E P e P p
EUREKA..covuvnsvannans | 4 i7 .. E g .. . E .e .. E E
FULTON. e iennnennnss e 4 . .. E g .- . . E . ; 3 E
GLENWOOD - e evvennnnsass m 10 e« .. E E 3 P . E .. E E
HAZEL CREST.......ee... U FA e .. E E l E L t P . p,L E
HOMEWOCD .. . ...... ceeeen m 19 .. .. E £ t t L E .. p .
JACKSONVILLE..eunn..... m 20 178 7 p .. . .. . . . .. ..
N1 TR {3 S m 76 598 50 h E E £ E E p £ E E
KANKAKEE . .+ veunannnss C 98 264 9 E g .. . t E P E
LA GRANGE PARK.........m 13 e L E { a.p g.p E .. .. E E
LIBERTYVILLE........... m 17 106 8 E E E E E P . P ..
LINCOWN. .« venneaennnnsn m 15 R - 3 E . E p . p E
LINCOLNSHIRE........u.. m 5 3% .. h g .. .. .. E p . E h
LOMBARD ... o.vieeennvunn m 33 224 18 & g E £ E E P . p .-
MOLINE..couermnnennnn.. m 45 905 46 E E £ £ E P .. p E
MORTOM GROVE.....veuv.. m 23 185 12 1 g g 3 E E f E P E
MOUNT MORRIS........... m 3 .. .. E E .. .. t . .. E .-
MOUNT PROSPECT......... m 53 289 22 E g E 3 E P p
MOUNT VERNCH........... m 17 155 9 L,h E .. E .. E . . £ .
NORTHBROOK. ...c.vun.... mo 32 247 20 E g E £ £ E .. . p p
G'FALLON. 1 everrasnnnne. m 15 56 3¢ E £ E E E E g E £
OAK FORESTwveveerronn.n m 27 g2 5 g E E E E E p,f .. E p
ORLAND PARK.....eeenn.. m o 26 e e .. .- .. . . P
PALATINE..cevenunrun.s .m0 32 206 18 3 E E E. E .. .. p E
PARK RIDGE.....crvnnnss m 38 235 14 £ E E E p 9 E E
PEORTA-everarnnnnnnn ..m o 117 910 65 E £ p .. E . . E £
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ILLINOIS (CONTINUED)
PEORIA..occvcananns ....C 183 720 36 E g . . p E g,i g,i
PLAINFIELD.veeeeoncenns m 4 30 .. E E .. .. E p . E
QUINCY . uveeoavcennncann m 40 402 19 p,l! E E p .e t p .o g,i 3
RANDOLPH. .coeesvvanennn c 35 .. [ .e .. p .e .. E . ..
RANTOUL icvoncnccnnnnen m 21 101 10 E E E E E E f E E E
RIVER FOREST..ccveseces m i2 .o . E E E E E E p . p E
RIVERWOODS. .invoncsases m 3 1 e 9 g g9 g ‘e g .. P g,
RCCK ISLAND.....ccvvevss m 45 462 31 L E E E E E p g E E
ROCKFORD.,.vvvuenn veeesm 136 1,044 69 1 g E E l p .o p E
ROLLING MEADOWS........ m 22 B .. E E E E E E P g E E
ROUND LAKE BEACH....... ] 14 69 2 E g .. e .. £ g9.p E E E
ST. CHARLES.....c......m 18 163 8 g E E ] E - . . .
SCHAUMBURG .. . ... ceveens m 60 414 20 E E E E E £ p,f E E £
SKOKIE..evaseennes PURNPN | 60 518 28 . E E E .. E o] . E .e
STEPHENSON.. . cececnenen c 49 223 8 E g,l g,l l L .. P E E E
STONE PARK...... secaans m 4 . E g E E E E . g E E
STREAMWOOD . v o venvvesens m a . .. E E . E E E p g p [+]
TAYLORVILLE...cveuvennsn m 1" 106 4 .. l . t E p g E E
TINLEY PARK....cvueinns m 28 9% 7 E E E . £ p p . .
VERNON HILLS...cceven-. m 12 . .. E 13 . . . E P . E P
WEST CHICAGD...cenveans m 13 80 14 E g .o . . E .. . E ..
WESTCHESTER..cuinavennn m 17 . .. E E E . E P . p E
WHEATON..ccveccnencnnee m 46 226 1% E g E p p E . . p .
WILMETTE.....ccu.. RN | 27 220 . E E E E E E o) E ..
WINMETKA coveeinenrnnne m 13 170 .. E E E E E E p E p 3
WOOD DALE..civvneenvann m 1 67 13 . .. . .o . . . p ..
WOODRIDGE..e0vuun PR ] 24 109 12 E E . .. E B g,1 .
INDIANA

BEDFORD v v v evarcoannns m 1% 172 5 E E E . E .. . p E
BLOOMINGTOM. v cvvuennnsns m 53 513 20 L E E .. E . .e E E
CRAWFORDSVILLE......... m 14 201 6 1 E E E E E . g E E
ELKHARY . iecvnvrennsnnns c 146 691 45 E E .o .o E p E E E
EVANSVILLE cevuucueenans m 129 1,180 56 E 3 p p E p . .
FRANKFORT s vnvcnecansan m 15 200 6 E E E E E p g g,i E
HAMILTON. wvoeevonnncnns [ 9% 616 32 gq,p g g.,p 9,p g E .o E
HENRY evsnvnencnncnnnns c S0 704 26 E E .. g g ‘e . E . ..
HOBART .o frseesaenans m 22 149 7 1 E E E E E . E s e
LOGANSPORT ¢ viveenacanan m 17 260 .. E E E g E p .o E E
MARTON. i vvnennnnnnnnnnn m 36 302 12 E E E . E p g p E
MISHAWAKA . ccvvivvennnnn m 41 426 13 .. E E E E l p g E
MUNSTER. .evu.. [ ..M 173 113 8 E E E E E E p .. p ..
NOBLESVILLE....ovunenen m 15 95 [ E E .e 13 .. .. .
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INDIANA (CONTINUED)
TIPPECANOE........ veee.C 126 416 18 E E .. .. s . . E p,l E
1OWA
ANKENY..... enaeaeene . 17 91 9 E E l t { € p . p .
AUDUBON. . ceveevenennnan m 3 .. .. E g L L .. £ .. p .
BOONE...cvecses cececaan m 12 .e .. h E .. . . .. . E E .
BREMER..vevecen. ceevsea c 24 .. .« E E S S 3 £ E E E
BURLINGTON......c...... m 28 247 1% E E 3 E E E . . P 3
CLIRTON..coernsennnnesn m 30 217 15 E g g9 E E E - p .
DAVENPORT...... ceeevens m 99 905 64 E E E . . E [} .. E E
DUBUQUE....seveneseeenaC 91 375 20 .. . . . E P E E .
FORT MABISOH...cccvuuss m 12 135 8 E E E E .. g E E
IOWA CITY..eivinannen.. m 50 472 27 E E E . .e E P . E E
KNOXVILLE. coinninnannns m 8 52 .. E E t L { E . . . .
MARION. ..vtnoneccnniasns m 21 106 .o Lh E L P P E p . 9,p,1 E
MARSHALL..cvcnvenanann c 41 234 12 € E .. P p .. E .o ..
MARSHALLTOWN..... creenas m 26 213 13 & 13 E P . E . .. E E
MUSCATINE.....ccvuunnn. m 24 487 18 p E E - .- E o] g P P
OSKALOOSA....c.vuen R | 1 100 15 € E E E E E . o] E
POTTAWATTAMIE.......... c 28 265 17 L . . g g .. E .. .o
RED DAK...covvninnanaan m 6 48 6 E g l E E E .. . ..
L{o(v) s SN c 157 442 27 E E .. . p.f, L £ p E p E
SHELDON.....ivvvnens, ..m . 5 31 2 E £ v v v E . E E
SIOUX CITY.eeniaenansn. m 80 767 56 E E E p o] E P E E
STORM LAKE....cevvnenns m 9 . ... E g E £ [} .. E o
URBANDALE.......vcuinn. m 20 102 6 E E E p E p E g,i E
WAVERLY .. v eeennnlonens m 8 . 3 g t L E p 3
KANSAS
1
ATCHISDN.f, ............ m 11 109 6 E 3 E E £ P 1 E E
BUTLER.cveverctvacnionnn c 48 .o . E 13 E E E E . E g,i ..
DODGE CITY...co0evvunns m 20 152 10 E E £ £ p E E
FATRWAY cvnsuvevneannns m 5 e .. h g ve P p .
GARDEN CITY...ovuveuren m 23 209 27 p E g .. .. p . h p
GREAT BEND......vcn. soom 17 162 9?21 E L E E E P E
HESSTON.. vvuvenvunennns m 3 . .. E g L l L E p .. p .
JOHNSON . vevanvnvnenein C 318 1,389 75 ¢ g g g g .. p E E 3
JUNCTION CITY.......... m 20 227 8 p,v E £ E E E p g p E
KANSAS CITYuuunvinnens. m 182 1,90 164 s,l,h E 3 E .. P p g E 2
LABETTE.ivnernronanons c 25 366 246 E E t L £,s .. e ! E ‘e
LAWRENCE. . .ovvvnnnans m 56 781 42 g E E P . E P . . E .
LIBERAL s venesrevnnnnns m 17 138 8 i,h E t E E P q E E
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KANSAS (CONTINUED)
MC PHERSON.............m 12 150 17 E E E g g E . .. E .
MC PHERSON....cci0easeal 28 122 9 E E g,v g,p .e E p 3 g,p, 1 .
MANHATTAN,....c0envee..m 34 238 26 g g E . . g p g E ..
MERRIAH....iivenenvassel 11 69 5 E .e l g, l g,l E P .. p E
OLATHE...c.e0vvne- cecensl 47 353 45 1 g E g 9 E p E E p
OTTAWA. vcvervrnnnnaossell 1 136 7 E E E “e .. E .. g,s E .
PARSONS.cceaunese [P | 13 144 5 E £ E . .. E .o g E E
REND..veurcernnns ceeessC 65 258 15 E 3 E p.l p.l E p £ E E
SABETHA. cccvavoncencnes m 2 .. .. E E v . .e E .. E E
SHAUNEE .. ..cvrnennes ool 30 108 & E g E g g E . .e E E
SMITHa e eveoesnsennansasll [ 57 2 E E g P p .. .o E E E
TOPEKA.caveerceneanssat 119 1,424 8 E E E 9,p . g p . . ‘e
WINFIELD...vvevvvnenae.m 12 373 17 E E E E E E. p E p E
WOODSOM. . eecasesvnscesasl 4 . . E E E E E E P E E
KENTUCKY
ASHLAND.....cevuvennnnn m 26 380 .. E g,s E E . o] E
BEREA...ccvvnnens ceeeaeM 9 60 .. E E E 13 .o E .e . P ..
BOMWLING GREEN....... oM 41 479 25 ,h E E E .. E P .o E E
CARTER.....eeeenenaaasC 25 66 . E g . E .. E .. ..
DANVILLE. .cv.veuesinvea 13 .. .. E E E .e .. E P . [+ E
ERLANGER. .ecrevenracnns m 15 36 2 E E L t . E p .o £ E
FLORENCE. .. c.vvveneecns m 18 52 10 E g L g,l l E p g P E
FORT THOMAS............ m 16 7 3 E E E £ E E p .. p 3
GALLATIN...cocveernnnes c 5 .o ce ua E { l { . . E s .
HENDERSON. .. .cvcvnneans m 26 406 11 E E E S [ E . .t E E
HOPKINSVILLE...... PN ] 29 322 9 E [¢] E . . E f g E E
NEWPORT cviveceanrenoans m 20 .. .. E E E .e E p . ‘e ..
OUENSBORO. . .icennnnenns m 56 1,976 62 E E E g <] E p . E E
SPRINGFIEID...cevvnenn. m 3 .. .. E E { ‘e . E . E E
WARREN....sveneras vesaaC 82 108 9 .. E h .s .. . .o .
WEBSTER. . veienirenannns C 15 51 .. g g,lt g,l { { . p
LOUISTIANA
ALEXANDRIA....... [ m 51 860 27 L E E . . E E E E
BEAUREGARD .. vivavsvwenn o 33 195 15 . .o .e . . .o g g,i .o
DENHAM SPRINGS..... m 1 133 5 .. E E . .. P E . E
GRETNA..coiineriennnnnn m 21 230 11 E e L E E p .e P ..
JERNNINGS. . evivviannnane m 13 .. . E E E a9,p . E P E E E
KENNER. vovevveinvicannen m 76 572 36 E E l . . E p E p
LAFAYETTE...o.cvnvnsnns c 172 736 45 .. e o] . .. . g 2]
140 548 27 .. i l . 9 E ..
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LOUISIANA (CONTINUED)
ST. CHARLES.......vvens ¢
SHREVEPORT + v .eveveunenn m
SLIDELL.uuerenennennonad
THIBOOAUX e sveunnns. .o.m
MAINE
BANGOR . « e e nvvnnnnnennn m
BRUNSWICK. e s evnvnnnnnen m
HERMON . v s eevannnns Y
MADAWASKA .+ v vveneeeers
MOUNT DESERT...eevevn.. o
PORTLAND . s vensnnnnnnns m
SANFORD. e vvrunnn. cerees m
SOUTH PORTLAND...... e
STOCKHOLM. « v ennennenns ™
WASHINGTON .+ eeeeevnnn.. c
WINDHAM. . ovieeeennnnn. m
MARYLAND
BGZIE...... Cereeeeeneas m
CALVERT . e enneeennnenns c
CARROLL...... ereeeenas c
CECILurenrrenennnnenens c
COLLEGE PARK...........m
CUMBERLAND . v vsueaennns m
FREDERICK. v0vsvvnnnnn.. m
HOMARD . e esnennnnnnes c
MONTGOMERY « . vvennennns c
PRINCE GEORGE'S........ c
ROCKVILLE. e uennnnnn... m
SALISBURY .+ ssennnennnn. m
TAKOMA PARK............ m
WASHINGTON. o vvenenns ... c
HASSACHUSETTS
AGAWAM. . e e ovnnanancnnns m
AMESBURY . ...''eevenennn. m
ANDOVER . v vseienannnnns m
ASHLAHD .. .vvicnnnncnns m
AUBURN. . ov v evmnnnnnes, m
BARNSTABLE .. vuunnnnen. m
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68 1,57
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Table 2 LOCAL GOVERNMENT SERVICE DELIVERY APPROACHES—PUBLIG SAFETY

continued
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MASSACHUSETTS (CONTINUED)
BARNSTABLE...ccevvaue..C 171 337 11 g,p g . .o . .. . . g,i p
BELMONT...voveeeusnas.am 25 686 28 E E 3 P P E p .. £ .
BILLERICA,..cosuncrcaesll 38 967 42 E E E (3 .o E p ve E .o
BRIDGEWATER. cevnusenessll 8 321 14 .. E £ E E E P g g,i g,i
CAMBRIDGE........ serese 91 3,452 173 E £ £ E . P E p . E E
CANTON...covcvnancnasas 18 472 21 E E E 3 E E p g E E
EASTHAMPTON...ccvecnans m 16 350 12 E E E E E E f E E E
GREENFIELD.vcveaserenans m 18 533 17 E E E E P E P g E E
HOPKINTON....... ceseena m 8 187 6 1 E E E E t .. g E E
LAWRENCE..c.eirerannen m 63 2,035 87 1 .. . .. .. 9 . .. E E
LEXINGTON...ccevvnvneem 29 846 42 E E E E E E f .. P E
MILLBURY..... erasecesslh 12 270 11 .. E . p P E p . E E
NEEDHAM....... [P m 27 1,093 46 E E E E E E . 9 E .
READING..scvvnaanes eeuom 23 680 25 E E E P E 3 .e g p .
REHOBOTH..cocvecnncannn m 8 178 6 E E E § l . .. . ..
ROCKLAND..vevvvennacar-m 15 427 17 E E E 13 E E P .. E E
SHREWSBURY....cununeenn m 23 559 23 .. 3 E’. p .. .. .o . E .e
SOMERSET cvvvevass vesavs m 18 538 22 E E E E E E p .e E .o
SOUTHBRIDGE...ecnvaennn m 17 351 26 E E E E E E p g E E
SUTTON. ..... chsesseenes m 7 144 E E E p P E p E P .
TOWNSEND .. cvcerraevecan m 9 46 v,h E v v \ ¥ .. E E E
WALPOLE.....c.us tenenes m 20 488 25 E E E E E E p g g,i E
WESTHOOD. .. cvvsevnnnans m 13 369 23 E E E g 9 p .. . p p
WORCESTER. .ccovennnennn m 158 6,080 251 p,l,h E € p P E f .. p p
WORCESTER. . vvevanevnnns € 661 647 20 .. .o g .. .. E E E
YARMOUTH . o evvvnnnnnans m 20 198 21 E E E E p g E .
MICHIGAN

ALBION..ceumeeeienennn. m 10 3100 13 E E E . . E p .. E
ALMA...... creveseasaras m 9 87 4L E E L .. .o E . E
ANN ARBOR.....eeeneanns m 108 1,063 &7 E E E £ iy E p - p P
ARENAC..... [ c 15 e e e .. .. .o L .o E E
BAD AXE...i..... peeseans m 3 .. .. E g t g9 9 E p E .
BARRY . vonoveeirnonnnons c 48 327 14 E E . . . p E p .
BAY CITY.....ccieennnn mo 40 416 31 E .. E .. . E P p .
BERRIEN..ecveneranannn. C 164 1,218 &9 E E . . . .. .. p E
BIRMINGHAM. ......ccaue > oM 21 202 16 1 E l ] .o E p E E .
CABILLAC. ... civienvune. m " 102 S h E § .. . E .s E E
DEARBORN. . cncesncinsas m 86 913 70 {,h E E E E E p E p
DETROIT.cvienienennnnan m 1,086 19,487 1,194 g,p,! E E p p E P g p P
EATON...occvennnn. veeenC 91 295 20 E .. . E p E E .
FARMINGTON. . .oevvennnn. m 10 57 4 E E E B E . .. p E
FERNDALE...cuvyuvnnsanren m 25 182 13 E E p P g o E .
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Table 2 LOCAL GOVERNMENT SERVICE DELIVERY APPROACHES—PUBLIC SAFETY
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MICHIGAN (CONTINUED)
FRASER.vvevecrenresenssl 14 94 6 E E E 13 . E p . E ..
FREMONT . .oieiinevecanaatt 4 .s .. E g E E .. ‘e . . E E
GRAND TKAVERSE.........C 59 4858 26 E E . P <] E .. E E e
GRANDVILLE.....c..uvou.m 16 67 5 E E E E . E .o . P E
GREENVILLE......c0vueasm 9 ‘e . E € E . € f - E P
HARPER WOODS...... cesssM 15 . .. E E 3 E E E p g P E
ISABELLA. .. vvevarvnanaaC 54 171 26 E E . . . . . E p P
JACKSON. s veeenasnconss m 38 398 22. E . 3 . . E p .. E E
KALAMAZOO...vensens ....C 218 822 62 p P .e .. . E p p p p
KENTWOCO...... PR | 36 109 8 E . E E . E P .. p E
LEHAWEE....ccvenunae ...C 89 572 23 E g .. P .s .. P E E E
MADISON HEIGHTS........m 34 224 21 L,h E E P p E p .. p .
MARINE ClTY..nveavoneeam 4 34 2 E «e .. .o P .a .e . E E
MECOSTA..evvsnsnessnssC 38 . oo L : .e { L . e E E .
MIDLAND..... csieocsenss m 36 357 18 1L,h E E g9,p g9.,pP . p g E E
MONROE.cuceerunnonneane m 22 272 17 E 9 E E £ .. - P .
MOUMT CLEMENS.......... m 19 163 13 E E E P E P .. p .
NORTHVILLE. ccvieernnns Cem é 53 3 E E E p P E p E .e ..
NORTON SHORES....vcnnus m 21 82 6 E g E .. . E .e E .
OAK PARK...... ceceanaen m 31 204 18 1 E £ P p £ p s p E
OTSEGD. cscucieiononcens c 16 .. .. E E . g .. .. 3 E .e
PLYMOUTH..covvivnennnen m 10 78 7 E E E p E p . p p
ROYAL OAK.eevveninnnnnn m &7 383 32 4Lh E E E l p.f ] p p
SAGINAW......c0uns PR | 72 660 44 E g E £ .e . E E
SAGINAW. . ocvvrvnnanins m 37 106 8 E g E . .. p . E E
ST. CLAIR....cerrnnne. c i 751 68 E E .e o] .. .. B E P £
TRENTON....... ceeenn oM 21 199 111 .. E E E E .. E 3 p
TROY . iriienncannasanans m &7 380 39 1 E \ p p E p E p p
WASHTENAW. vvvaenrnnnnns € 266 1,218 87 E E g f E f P P E
WAYHE .o eecnnnnnennnnnns m 21 .. . E E £ E E E P E
WESTLAND . c.ovvnvinnnnns m 81 403 24 E E . E E . E p -
YPSILANTI..eovevivannns m 23 139 9 T E E . 3 P E
>
MINNESOTA
ANOKA . v e veemrnrnnnenens m 15 135 7 1 E l . E p .. P E
ANOKA. . ovevrinnnnnnnns c 221 1,040 7t g 9@ E .. . .. .- E E ..
APPLE VALLEY........... m 28 103 12 E E v S s £ p p E
BLAINE . cieiinrrevnae A | 34 103 10 -€ E . E P .. E ae
BLOCMINGTON, s covuvnnes m 86 49 50 1 L t p.l 3 p E p E
BROWN. o eocevenennnnnnns c 28 130 9 E E .. .. g .. E 3 e
BURNSVILLE....civnnenns m 41 172 42 E E E E E e g E E
CARVER . .cvevevernen veeesl 4% 239 17 ¢ E o] E E E E E
CASS.iinivennesnnnanen [ 22 219 18 E £ .. .. E P E E E
COON RAPIDS...evuvunsan m 41 201 34 g,l,h L . . E .. .. E £
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MINNESOTA (CONTINUED)
COTTAGE GROVE.......... m 21 86 ¢ E £ E E E E [o] .. E E
CRYSTAL..eervvrnnnnnnn .m 25 103 1 E E E .. . E E p p
EAGAN.....cinveeasne . | 32 89 20 E E l p, ! p E p g E E
FAIRMONT .. evseavnaseasal 12 121 7 p g E - p E p g q,p,i ..
FERGUS FALLS......c0eee m 12 105 11 E E E S .a E P . E E
FRIDLEY ccvvevecannacasel 29 145 22 g g E .o .. E P g 3 E
HENNEPIN....vvvune.ee..C 988 7,705 606 .. E . E E E .. E p p
HOPKINS . . ieieennneans .M 14 96 7 E E t L <] E <] g E E
INVER GROVE HEIGHTS....m 18 66 9 E .e .e . E . .e P E
MANKATO. ccevovevonncans m 30 247 % E 3 g . . E p .. E .
MINNEAPOLIS....c.iveene m 358 4,557 451 (,h E t 9 . h f . P P
MOUNDS VIEW....eiveonns m 13 .. .. E g p .. . E .o .. p E
NEW HOPE...voevacancoasl 23 7 9 E 9 E g . E 9 p E
NEW ULM...vuenuscacens 14 160 10 £ E E p p g . e E E
NORTH ST. PAUL......u. oM 12 60 3 E g £ . E E .. .. E E
NORTHFIELD..evurinnoaeam 13 219 16 € E . P E p P o
PIPESTONE. ceveuvenne .ot 5 .o .. E .e . . .e 13 P g .. ..
RAMSEY.....cu0.. cevanis m 1 21 3 E g ] .- .. E p .o p £
RICHFIELD. civvevneanes 37 270 16 € E E [} ae E p . E ve
ROSEVILLE...ecvececnns. N 35 131 561 h g L p p E p . E E
ST. CLOUD.cvuennnnnnses .m 43 326 28 g,l,h g E p . E ve . .o E
ST. JOSEPH.u.sunusnnn . .m 2 1 g { t { E p . £ ..
ST. LQUIS....... veseeasC 202 2,663 150 E E . . E g [+] E
ST. LOUIS PARK...veveus m 43 233 21 E E E .. .o E P .o E E
WEST ST. PAUL.......... m 18 8 T E g £ P p E p . E E
WILLMAR..... D 16 596 29 E E t { L E p g E ..
WOODBURY . eevvvrennnnens m 14 51 9 E g E E E 3 . E E
MISSISSIPPI
BILOXI...... [P | 48 449 21 E E E p P E p g p ..
CLEVELAND .. ovvevnnnnann m 15 9 7 1 E E . . E o] .. E £
CLIHTON. teenencvaanannn mo 19 109 6 1 t t L t E E E p
FRANKLIN. cveivvsnnnanas c 9 134 5 E E l g 9 E . E .. E
GULFPORT ceonveernrannns m 43 1,297 55 p,h E E g9,p,s . . . p E
HINDS. . icrvreniinninnes c 260 1,608 63 E E E L E E E E
LAMAR. . ieivienannnnnss c 27 .o .« E E s s E E 13 E
LAUREL...evveeinnan veeem 21 369 10 E E . 3 .. p E
MC COMB......vvvnnannns m 12 571 19 1 E E . . E p E E E
MADISON. .. veennrnnnnn. C 50 207 8 € £ { p . .. . 3 .. ..
MERIDIAN..cooveecvenss oM 43 604 17 p,L,h E E g ] E g E p
MORTON. ... eeennnnnn ceom 3 e .. E E t . . E p E E E
PASCAGOULA....... ST ] 31 320 13 1 E E .. .. E P E € E
VICKSBURG...2vneeencnss m 26 396 9 E E E E 3 ‘E P g E p
WARREN. . eeevvveancannes c 51 198 10 € g 9,5 E P E 3 E
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MISSISSIPP]. (CONTINUED)
WAYNE. . ccievcincanannesl 20 260 10 L L . .. ..
MISSOUR]
ARNOLD..svvivincereeesa 20 93 5 E g .o .. . P E E
BELTON..... P | 15 83 6 E E g g 9 E P .e
BERKELEY.vuevanvrnnoaasoll 17 136 6 1 E E P P p 13 E
BRIDGETON........... .m0 18 134 7 E E . . P E E
CARTHAGE..occacnvnncass m 1 316 9 E E E E E o] E £
COLE.eeiacnrannas coneesl 63 140 S L,h . .. E E
CRESTWOOD. covcacunas eesl 12 105 f E g E E ‘e E E
CREVE COEUR.....ccovea 9 .o .. E E ae .a E E
FULTON. cevenveninnaeneam 10 150 L,h E E . P g,p. i
INDEPEMDENCE...........m 113 967 39 1 13 E p .. 3 £
JEFFERSON CITY.cvoneans m 36 318 17 .. - .s . . .. .e
JOPLIN.covvvevnanuvnnse m 40 352 17 € E E E E
KANSAS CITY..... cevee..m 641 7,408 425 E E E 9.p g,p p E
KIRKSVILLE e veenancess m 17 128 5 E E E .. . E E
LEE'S SUMMIT....c00nu0e m 36 213 11 E E E E E E o
MAPLEWOOD........ weesasil 10 80 3 E E E E E .. E E
MOBERLY . veeversnaneesna 13 146 5 E E E .. . E E E
O'FALLOH. .. iviiennnns m 12 60 8 E E .e .. .. ] € E
PETTIS..cvevcnnans veosl 36 m 4 E E .e E N E g, g,i
POPLAR BLUFF...cavoneas m 17 222 5 h E E . .e p p
RICHMOND HEIGHTS....... m 1 . .. P . .o . . g E E
ROLLA.cicienncecnns R | 13 167 6 g,p E E g .. . E E
ST. CHARLES...vcennnunn m 42 300 15 E E E g <] E E E
ST. JOSEPH...cvvesunnnn m 75 633 30 E E E .o e E E
ST. LOUIS.icueecanasnen m 429 7,928 434 s,l,h E E E E E £ p
SPRINGFIELD..vavsvanvens m 137 2,134 75 L,h E E .e . E P o]
UNIVERSITY CITY....v.ne m 43 309 12 .. .e .. L .e E E
MONTANA Y
BILLINGS........ cesenne m 80 669 50 p E E E .. E .
DANIELS...cvvivnnvnss P 3 .e .. E E L { L E .
GREAT FALLS.......cu.e. m 57 432 22 E E E . . E E
HELEMA...... ereinerans m 25 228 13 E g E p E E
MISSOULA:......cnnan... m 34 248 I | g . E [¢] e g,
MISSOULA...cvvevanannns [ 78 425 36 | E .e . € E
YELLOWSTONE..ivvuenn AP 4 120 496 48 .. g E E E
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NEBRASKA
CHERRY..oveeviaocnseassl 7 125 L g .. .. g,t g,! .. . E E .e
FREMONT . evvvveeacann. .m 24 215 .. E E E . E E p .- . E
HALLcoeveaancasnnnnvenel 49 193 9 | . . . 9 e . E E .
KEARNEY . cveveeceoasseeeM 23 148 .. E E l .. .o E .o .o E .e
LINCOLN. ccvvnrnvncocace m 183 2,885 88 E E E . .e E p .e E 3
O MEILL.sediinenannessa 4 26 .. E g E L t E p g E E
SCOTTSBLUFF.vunen.. ceem 14 132 .. E E l . . E ) p.t E
NEVADA .
CARSON CITY-ORMSBY.....m 36 737 ox oa E E P E p E E E
CHURCHILL....... cessans c 15 193 .. E E { .. .. .e .e E p,t .n
CLARK.esesvres eeenaaes c 570 6,751 527 g g l E .e 5 p,i p g,p, i P
NORTH LAS VEGAS........M 50 435 23 1 g E E .. E . E p E
SPARKS...vveenn recesans m 52 379 p E E E . £ . g p E
NEW HAMPSHIRE
BERLIM.veeecveincnnanns m 12 348 15 .. .o .e .. . .. .e g . ve
CLAREMONT . ovvvaonnrs co.m 14 122 11 E E 3 p p E p . € E
CONCORD.vovevnaesasenssl 32 459 24 E E E E £ E .. .e o] E
EXETER..ccvenrnnsnn R | 12 103 5 E E E E p g . g P p
HAMPTON . cvseseasanrenesM 12 122 8 E E E E E E p g E E
KEENE..ccvvrreacnananns m ?2 262 11 E [°] E E E E P .o E E
LACONIA...ivevnevannnnn m 17 478 16 E E E E E E p . E E
MEREDITH........ veraus .m 5 . .. E E l P .e . ‘e . E .o
ROCKINGHAM. ...ocncnuurs C 222 482 1% .. E .. . .o . .. g .o ..
SOMERSWORTH. .... vervee.m 1 265. 14 E E £ p p E p . p .
NEW JERSEY
ATLANTIC CITY...ocvunen m 36 2,632 85 E E & p p E E E E E
BERNARDS..oovvevncncens m 15 108 8 E E { L ( E .o . E .o
BLOOMFIELD. .., ... P m 48 482 20 E E E l . 3 f . E E
BRIDGEWATER. . evuvusnn.. m .29 193 10 E E . .. .. t p . P -
CINMHAMINSON. ..ovvunen.. m 16 . . E E L . l E p .. p E
CLIFTON..... fereneneasan m 76 1,267 61 E E E E E E f E p E
DUMONT . v vcenavennvseans m 18 78 5 E § L .. { E .a . E E
EATONTOMN . e v vevnan veseM 13 94 E E E E E P . E E
EDISON. .o vvnvenncncainn m 82 1,745 94 E £ L,h .. E .. g E 3
ESSEX.vurneneanen Ceeene C 842 8,018 538 E E . . £ p E p £
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NEW JERSEY "(CONTINUED)
EWING.eeieeencsnanaseadl 35 201 11 E L E g,t gl E . . £ E
GARWOOD . ecvevoesnnnoasl 5 .- e n L . .. . .. . q E E
GLEN ROCK....coeveeesa.mm 1 .o e e E t t { E .. . .o E
GLOUCESTER...cv.es.....C 212 1,518 7 .. .. g . e .o ., . £ E
HACKENSACK . cvcvoaeresssil 36 1,015 44 E 3 E L t E f . E E
HADDONFIELD...cc0c0veaem 12 111 5 h E E E E E f B P E
HAMILTON....... PR | ] 87 450 37 E E .e p.l g, E f . E E
HAZLET .o naisanancansadll 23 83 5 E E g . .e E P E E p
HILLSDALE . cvvreseense sl 10 6% 4 E E L . cs E .e . p E
MAPLE SHADE..... ceevsan m 20 74 4 E [*] [*] p,t p.t E ] . € E
ABERDEEN..covevenesaeae 19 103 5 E E E E E E p E E E
MEDFORD . ceoccesnscessem 20 99 4 E : 3 p, L E .. .. 13 .o
MIDDLESEX.eeavneesaesaal 638 4,915 230 .. oo . .. .o .. . £ p E
MIDDLETOMN . coveunrvoneell 69 357 22 s,| s, L s, L s, l s, E P g p p
MOWTCLAIR..0..eeeeseo..m 38 1,218 42 E 3 E .. . E . 9 p p
MOORESTOWN. . cevreivaa oM 16 152 7 E g .. .o e .. E g
MORRISTOWN. ... coavaeiae m 17 187 15 ,h E v v v .o [} . E .o
MOUNT HOLLY....oevwweeem 11 o0 o0 L . . . 3 . g 3 -
HOUNT LAUREL...ovvvuene m 25 114 5 1 .. .e L L E p . £ E
MOUNT OLIVE..ccvveunss.i 19 123 6 E E 3 L L E . E E
NEW MILFORD...cvovseseel 16 .. .. E E E g ae g - .. p g,p, i
NEWARK. « v v vannnnnnnnnss m 316 4,882 280 p E E E g E p . p p
OAKLAND.. v v vnvernnenns Lmo 9% 6 E E t . { E p . P .
OCEAN CITY..... ceusesesil 15 265 16 € E E l E p .. E E
PEQUARNOCK. s vcvesinnse oM 13 102 4 E E E p 2] oo ne . E E
PISCATAWAY....ocnveses 43 266 1% | E l . e E . . E .e
RAMSEY . ..vvvrnnnnns ceem 13 96 6 E E E . 3 p . E 3
RANDOLPH........ asoosen m 19 105 5 E E E L L E . P E
RINGWOOD ... veovvacosnnas m 13 - 90 5 E E 3 s, { E p g E E
ROCKAWAY ...vivrnensns vl 20 110 7 g E E p,v E p E E
SADDLE BROOK..... RPN 14 77 5 E E E v E P . E ..
SADDLE RIVER.......... .m 3 - 3 L . E BY s P,V .
SECAUCUS..cevvvnnnnnnns mo 15 1572 13 E E E p p ., E P E .
SOMERVILLE .. ssecsvornes m 12 102 & E E { .. . E P . .o e
SOUTH BRUNSWICK........m 22 203 "o, E t 1 { .. . . p p
SOUTH ORANGE VILLAGE...m 16 199 9 E E E 3 t ] . P E
TEANECK...uveveseennon..m 38 376 16 .. .. .. t { g p £ p 3
TENAFLY . oenennennnnnnn moo13 121 6 .. £ t . E E f g E ..
TRENTON. v e ennnancnnns m 91 1,635 137 1 £ £ gt a,t E p .. p P
UNION CITY...covvnnnn. .m 56 655 26 E E E 13 E E p E E E
VERONA...ovienvnrnansns ] 14 113 5 E 3 13 t L E P E p E
VINELAND . c.vuvnnnes Le..m 54 1,766 16 E E E L t E - 3 3 p
WALDWICK s v ivvanevannan m 10 55 5 & E L t { E P . E ..
WALL..... erreeareaeen, m 20 140 5 - { t { 3 p . E E
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NEW JERSEY (CONTINUED)
HOCOBURY ¢ vvvvevsncaesaam 10 99 3 E g E g . E .. g
WYCKOFF.ueevsvsveneeeo.m 16 103 6 E E E l { E p -
NEW MEXICO
ALBUQUERQUE............m 367 5,227 360 E E E P .o E . E g,i
AZTEC. v esrnnvacnanseall 7 63 2 E 9 v . . E . .e E
CARLSBAD.....ccvivenvnam 28 288 11 E E E E E E g E
DONA ANA....ecvounaeaa 0 123 934 42 € E E s . . .o E E
EDDY.ererennseaonaessasl 52 142 8 g,l 2 .o . oo . . E .o
FARMINGTON.....cavveeem 39 688 9 E E E E . E .e q E
LAS CRUCES...cceevusee.m 54 715 41 E E E P p:s E p g,s .
LAS VEGAS..scverensseaa 16 177 6 g,l g E p.,s .e E .e 9
LOS RANCHOS DE ALBUQRQ.m 3 6 1 9 l .. L ve g g .o
ROSWELL aveoaneaasnasasel 44 510 27 p £ L g9,p,f,s  a,p,s E . s
HEW YORK
AMSTERDAM. ......... reesll 21 .o .. E E E { .. E P E E
. CANANDAIGUA.....cccu00ae m 12 104 .. E E v .o S,V E o E E
CAYUGA.evinoeennenscaedl 80 801 58 E g, l g, g,l .. .e . E E
CHESTNUT RIDGE.........m 8 .. .. g “e . .- . . . .. ..
CLINTON...... viessenanasl a1 814 55 .. g . . .o .. .. 15 3
CORNING..ccaeennens S ] 12 .. .. E E E 3 S E P E E
EAST ROCKAWAY.....c0eu m 1 .. s e E E E E E . . E
FAYETTEVILLE..... eeveadl 5 .o e s . L L l .o . .o E
FULTON. e vvicncavannaas [ 55 557 32 E E £ . p,s . .o 9,v E
GENESEE..cvveenvnssnnsn c 59 848 47 h E g, e g, g p
GENEVA.....c..uvneee .| 16 .o .. E E E . . E P g E
ILION. . i vieenanrannnns m G .. .. E E E E E E p.Vv E E
JAMESTOWN. .. ... ceesnees m 35 1,135 52 p,t E E p .. E . [} p
JEFFERSON. .evuverunnnns t 91 7% 60 .. g g g . . E p
LANCASTER. ... vevunesnn m 13 . . E ‘e 13 .e E o] .o E
LINDENHURST.o.veanns ve o 27 81 e e .. . g, l { g p . .
LIVINGSTON. .o cvevcnonns o 59 572 33 .. e} . .e .. g
LOCKPORT s evvenconnnnsss m 25 286 .. E E E E E .e
MAMARONECK 2« e vvevuinnss m 17 188 8 E E E L t E p .
MONTGOMERY o vevacaionns c 52 711 38 E E g . T. ‘e . E
NEW PALTZ....c0cveinwa.m 5 21 e e . l h h E .o
HEW ROCHELLE......... «om 69 794 .. E E E P p E o] .
NEWBURGH...ccvvrereunns m 24 281 15 .. - . .. . .. P .
NIAGARA FALLS.......... m 65 937 68 E E E P P E p g
NORTHPORT....... ceanens @ 8 .. .. E E E E E E p e .
ONEIDA....... Peeeainnna C 249 2,027 152 .. .- . e . - s E
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MEW. YORK (CONTIRUED)
ONEONTA..veuvernnnes..m 16 107 .. E E E E E 9 p 3
ONONDAGA.......cre.....C 463 5,659 422 p,l,h E . . . E E E
ORANGE.....evvenveenn..C 282 2,220 155 g.p { 1 . E E P E
OSSINING.v.veuvennee..m 21 145 L. .. .. 1 .. E .. E ..
OSWEGO..uvvseennneneeem 19 366 23 E g E E E E E E
OTSEGD..aevuveeneeasaal 59 570 .. .. £ - - .. E p £
PALHYRA. ..vivvvevuenseal 4 .. «. 9 .. E p.t 9 ve -] E
PLATTSBURGH............m 21 261 .. E 9 E p E . E ..
POUGHKEEPSIE...... vee.um 30 . 406 .. E E E p E .. E P
ROCHESTER. v cevnvrnnnen. m 236 7,698 407 E E p E . P P
SCARSDALE...... seessaeat 18 250 15 E g g . E . p E
SCHENECTADY ... vvuvenn.. m &7 895 .. 1 E E . E . E E
SOLVAY.uuuevnrnnnnnaenem 7 79 3 E E t . £ . E E
STEUBEN..eveeeeveeeet..C 97 811 55 p g,t . . E p p
SYRACUSE...v.veenaasrn M 161 5,498 268 E E E . E g a,i .
TOMPKINS .vvun.ns. veeee.C BB 763 47 .. E g p, 1 .. E p ..
TUCKAHOE .« vsvernnnnn.. m 6 62 ... E .. t E .. E ..
ULSTER. cevererrnrmnnnan € 164 1,728 103 Lbh  L,h .. £ p £
WHITE PLAINS......... ..m 45 967 64 E £ P E . £ E
WYOMING. ouvueinnennnnen cC 41 676 . 3 g - . E E E
NORTH CAROLINA
ALAMANCE........... ceelC 102 2,436 79 .. E t t . 3 E E
ALBEMARLE..........euws. m .15 24t . E g E E .. E E
BEAUFORT vvevunennsnenns C 44 1,266 37 E E .. . .. E p E
BRUNSWICK. e vuernnnnnnen C 48 1,288 45 E E . l E .. E ..
BURLINGTON. . vvuvennsn. m 37 502 15 E E £ .. E E .
CALDMELL.evvsvvnnvnnsns C Y0 1,99 55 L,h E E . E ..
CARTERET..euuvvnennnnns C 51 1,083 . 37.. E .. s,h .. 3 E
CARY......... Ceeeeeeens m 31 272 .. E E 3 . E . E .
CATAWBA. .vvuvnvennnenns C 135 3,363 11 E £ .. e . € E ..
CHAPEL HILL............ m 34 360 .. h .. p . E . p E
CHARLOTTE.veeunvrinnens m 352 3,930 217 ,h E E .. E ¥4 p p
CLEVELAND . .vvverrrnnens C 87 2,383 74 g g q E g £ E E
CONCORD .+ evvnnrunenn. ..m 20 38 17 E E E .. E .. p £
CUMBERLAND +vvvvnennnns. C 259 8,673 205 E E g E .. E E E
DURKAM. s vvvevrvrannanns m o 114 3,415 .. E E E . E .. E E
DURHAM....... ereanenn C 167 4,589 147 € g l s, 1 p F E p
FORSYTH. eivnunannnns ..C 260 5,946 198 E E L p E p
FRANKLIN....0uvues ries € 3 909 27 1 £ . ‘e ‘. E p ..
GOLDSBORD, +ovnvernnnss. m 35 384 . E 3 P . E . £ E
GREENSBORO....ccvveanes m 159 2,185 80 g,p,l E E g E p
GREENVILLE ..uuvnrevnn.sn m 39 729 .. E E t . E . . .
GUILFORD....... eeeeans ¢ 328 8,226 287 E E { p E E p p
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NORTH CAROLINA (CONTINUED)
HALIFAX..cveeenenecenssl 56 1,824 57 g,p g g, E E g,i
HENDERSON. . ceaevcnseessl 67 1,917 64 E . .. E E .e
HICKORY ccvvecencaanaaesll 26 449 .. E E E . P E
HIGH POINT . icevcncaseadt 67 1,093 40 L E E .o P p
HILLSBOROUGH. . cneneeeaail 4 . E .o v .e E .o
JACKSONVILLE...... P ] 29 334 ce an .e . .o f E
JOHNSTON e vneveanserasal 78 2,311 72 E E e E P [3
KANNAPOLIS........ ceeeum 32 68 .. E E £ . p .
LAURINBURG. . cvnvvens ool 12 .o . E E E E E
LENOIR. veenveinicananns m 14 254 .. E E E .o E €
LINCOLN. v auerenennnenns C 46 1,078 36 | E s, 1 E p, a,
MECKLEMBURG............C 451 11,667 431 g g g.p, ! E p E
MONTGOMERY v evvencae seesl 24 663 19 E E l E E ..
NAGS HEAD...evvew. seeeafll 1 .o .. E . £ .o E 3
NEW BERN..... tmescaecan m 9 251 . Lh E l . E 3
ONSLOM. . vivennnnaannes € 127 2,355 71 E E h E E ve
ROCKINGHAM. .. .vovinnns m 9 122 4 .. g E . . E E
ROCKY MOUNT . .cvvcuvuanes m 48 722 .. E E E p .o E E
SANFORD . e vrvvnnnnnnnns m 18 205 6 E E E p .- E E
SCOTLAND.....c0u vuesal 34 1,048 30 E g,l . E 3 E
STANLY ttvvicencnnnnnnae c 50 1,243 41 .. E .. £ E E
STATESVILLE. . civvennans m 19 351 11 E g E .e “a .o
TARBORO...vconneravannn m 10 172 o ol E E . E E
TRANSYLVANIA........... c 26 651 19 E g { E E .s
VANCE...ccivnnensannnnn c 39 1,170 36 E E E E p .o
WAKE. .t cieienannnnnan +.C 365 8,23¢ 311 h g s, E o] P
MILKES. civiiieecnnans +.C 61 1,629 48 L E .o E . .
WILSON. . ovivvnvnnnnannn m 35 588 . E g 3 .e E p
WINSTON-SALEM. ... ..., m 168 2,119 91 L E E - P E
NORTH DAKOTA
BISMARCK..iveveinnennnn m 48 415 21 p E E E [} E
DICKINSON. ccveveneannn. m 17 1 7. E E E E ..
MANDAN. . .covnenuoaennas m 16 87 4 ., E E <] . E E
VALLEY CiTY.oiiennnnnn. m 8 66 3 E E E .e E E
WILLISTON...cvvuvncnnnne m 16 151 1" 3 . E g E .
OHIO.
ALLIANCE ..o vvivnnnnnns m 23 172 16 E E E .e . E E E ve
BEAVERCREEK. . v uuvennnn m 34 75 4 1 E [°] g g E g E E
BEDFORD . .veevvennennnns m 15 150 9 E 9 E P E E [A] .. .o
BELLEFONTAINE.......... m i2 .e . E E E E E -E .. E E
BLUE ASH.....cocveusnnn m 10 126 13 € g E E E E [} E o]
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OHIO (CONTINUED)
BRUNSWICK. .oeveivavannn m 29 76 5 1 E E E E E .. g p E
CANTON......... sesesnen m 89 1,021 48 | E E E E E .o . p ‘e
CIRCLEVILLE..vcvueeess 12 193 4 E E E L . E p g t ..
COLUMBUS..e.coeuvvsn...m 566 6,471 350 L E E E . E p p E E
CONNEAUT..... cesrnesnes 13 141 4 E E E E E E p E E E
CUYAHOGA. . civveuannnaes C 1,445 13,791 &89 .. E . . . . .. 9 E E
DAYTON...covvivnnnnnes «m 181 2,615 148 1 E E E E E P .. E E
DELAWARE. ...ccciinennen m 19 .o .. b E E E .o E « [*] E E
DELTAcereenrencancsnnnn ] 3 .o .. E ] E E E E .. . E £
FAIRBORN....cevvunonsen m 28 220 10 v - E E E p g p E
FOREST PARK....... evensin 18 62 7 1 g t l p, i E .o g E E
FREMONT .. ccvnvncnnn . 17 151 6 E E E g . E .. . E E
GARFIELD HEIGHTS....... m 33 232 12 € E E E E E p E E ‘e
GOLF MANOR.......c0.e ..M 4 .o .. E E L L . E v E E
HAMILTOR. . eeeennnnoane m 64 696 33 E E E E E .o .. p p
KNOX.ceenooenoosananans c 48 277 % g gt .. .. . . . £ E .
LEIPSIC.civcannnscnncen m 2 .. .. g 9 E .o E .. p E
LUCAS...cocvecccnaan wesosC - 462 2,773 143 E g .. g,p e E P £ € E
LYNDHURST....cc... vonsefl 17 115 8 1 E E E E E - g E E
MANSFIELD....ccvnevnnns m 51 534 33 L,h E E E e E . E E E
MAPLE HEIGHTS..........m 29 234 11 E E E E E E . E P p
MARIETTA. coveereninnnns m 16 .. .o pt E E E E E . p E
MASON....vu.s cveens | 1 .. .. E g P p p E P ] p E
MAYFIELD HEIGHTS.......m 20 . .. E E E E E . 9 .e E
MEDINA.......... ceareve c 7 600 29 .. E .. . . . E E p
MIDDLETOWN......uuennen m 4 484 30 E E E E <] p E p P
MONTGOMERY .. .vavensaeaC 566 3,651 266 E E .o .o . E p g P E
© O NEWARK. ..eveevancananns m 41 345 16 1 E E E .. E f g E p
NORTH OLMSTED.......... m 36 368 22 .. E E E E E p g E E
OREGON...convencencnnn om 18 157 E E E E .o E P E E
ORRVILLE..ccvneuvunnne m 8 146 5 E E E P . 3 ve .. E E
OTTAWA. . oevncarannnnann C 40 443 15 E t . e E . 3 p E -
OTTAWA HILLS........... m 4 . .. g g g g .. E e E p Lo
PARMA HEIGHTS.......... m 23 127 6 .. £ E E E € p g E E
SHARONVILLE............ m 1 75 6 E ¢} E g E E .o .. E E
SHEFFIELD LAXKE......... m 10 44 2 E E E E E E p g E E
SPRINGDALE..cooveenuans m 1 72 4 E g £ p p E . . P E
SYLVANIA..... cneesrsans m 16 107 7 E g .. . .. E p g P E
TALLMADGE...... voseawen m 14 101 5 E E E E . E . <] E .
TOLEDO..euvunne.. waeseem 344 3,204 181 L,h E E .. . E p g P g,p,i
THINSBURG..ovvennn. S| & 66 5 1 E E t \ E P E P .
UNIOH: ceinsncoconannnsne m 5 . .. E g g 9 g E .. .. p .o
UNIVERSITY HEIGHTS..... m 15 .o .. L,h E E E £ E p E E E
URBANA. .covereversneans m 11 105 4 E E v v v E p 9 E E
WARREN .. covuieevnananes m 53 516 22 s,t E E . E . £ E E

..4 5__



Table2 LOCAL GOVERNMENT SERVICE DELIVERY APPROACHES—PUBLIC SAFETY

continued
&
o @
y 5;:\ Q@'f.‘ & . Q’&ﬁ daéa& ‘}O«o‘:’ . .
. ~p° 9(\&0 5 0&(9 &(& @P& @ o i bﬁzﬁ\ y G\@ S (péa:&o\ ,g“\@ @9 QQ Qd)(:\& s z&(\
&P & R 1§$° & L& Lo § O a2 S A
s\;“"b & & F G FF @ :@@@v‘? Aoy & & P&
OHIG (CONTINUED)
WASHINGTON..cooueucnnsom 13 . . L, E E . .. E . 9 E ..
WEST CARROLLTON........m 13 78 5 E E E E E E ‘e E p E
WESTERVILLE...oevnuaer.m 27 195 8 E E E E p E p e E E
WHITEHALL. . ovuuevaen. .m 23 v .. E 3 E E . E p g E .
WICKLIFFE. seniusnsoeaasl 15 105 7 L,h E E E E E p g E E
VILLOUGHBY......0.c....m 19 216 13 E E £ E £ E p E E p
WYANDOT..0veevnenseaansC 23 e ee e E . 3 E E .. E p 3
XENIAutusuoesoanoannnns m 24 188 8 E E E E .. E .. - p E
OKLAHOMA
ARDNORE. ...+ eeevnesanem 25 624 .. E E 3 s s E .. E E E
BARTLESVILLE.......... .m 30 397 18 p,l E E E .o E .. E g,i g,i
DEL CITY.envraannreor.am 26 196 7 E E E .. . E . 9 E E
DUMCAN. o vvacnanansacas m 22 276 8 h e . .o .o .. .e .s .. ..
EDMOND «eevnneannaenennn m 51 49 2% E E ' E . E . E E
EL RENO...cecvvenaeeas..m 17 268 8 E 3 . .. E .. .. E £
GUTHRIE. viverneneeres.om 12 131 5 .. E 3 E 3 E p E E £
MC ALESTER........... .m 19 697 .. E E E E E i .. .. E E
MIDWEST CiTY...........m 53 987" 64 E E E E E E p E E E
NEWKIRK, ovvenennannnnn. m 3 32 1t . .. . .. - . .- Ve .o
SAPULPA. . u.eun... ceeee.m 18 168 .. L,h E 3 .. - E . E E £
TAHLEGUAH.......... cee.m 13 358 9 E E E g g 3 . E 3 3
TULSA..vnu... cemereeees m 37 4,149 336 E E E E - E p g P £
WARR ACRES.......... werem 10 . .. E E E E .. E p,f g ‘e ..
OREGON
ALBAMY.. .\ eevuvnuenn..m 29 226 13 E g £ E £ E p E P ..
ASHLAND .. .evvvnvnnnn. .m 16 251 11 p,t E £ E .e E .. .o E £
BROOKINGS, ..ccveevevesem 3 35 e v E v v v E e E E E
CORVALLIS.....eenvovee.m 40 322 23 E E t l { E p . P £
FOREST GROVE........... m 12 105 6 .. .. ( .. . - p .. p ..
GRANIS PASS.....co.,...m . 17 109 . E 3 E . .. 3 .. .. p ..
GRESHAM.......... ceeeeam 39 199 14 E g E E .- E p . p E
HERMISTON......cveeaveem 10 73 .. E £ £ E t - E p 3 3 p
HILLSBORO....cvcueeu..om 31 173 10 g, .. g 9.p .- E .. . .- .
JACKSON . e v vnevnens ...C 140 570 30 E E. .. p P . . E .. ..
JOSEPHINE..0vvennunn.. t 68 355 18 ., . Ve .. . .. .. £ P E
KEIZERwieiuroownanns U 20 27 .. E g .o .. .. £ [} . P ve
LAKE OSWEGD...o0vevnrus m 26 232 .. E E E f f 3 p - p p
LAHE.e.viinaassoeny..C 263 959 81 { E . .. .. 3 p E E ..
LEBANON. . veverrnunnnnns m 10 ee .. E E E E E £ p ‘s .o ‘"
LINCOLH. ...\ veeeeesaC 37321 15 g1 L .. . .. E . 3 p E
LINCOLN CITY.vevrennss.m 6 65 .. E E .. - ‘e E p e E E
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OREGON (CONTINUED)
MARION. .covenenonnnns .. 215 744 &2 L g ‘e - . E p E p E
MEDFORD ., vvoouenvecnnnnas m 44 337 .. E £ E .. .. p . g E p
OAKRIDGE. .cvevvseeranns m 3 . .o L E { L t E .. g P E
ONTARIO...cirncennens oM 1mn 90 .. L,h E £ p .e E . . P .
PENDLETON....cvuvvennnn m 14 130 .. h E E E E E P .. p
PORTLAND toevvevnannccns m 388 ¢+£,281 308 E E E . .. E .. g p p
SALEM..vevereronacnacns m 9% 965 .. plL,h E E E E p . .. E -
SPRINGFIELD.vceeovecsas m 38 422 .o L g E E E .o . g E E
TIGARD..eciveonnnnnanne m 19 74 g 1 g ve E . . t .
TUALATIN.cvvenninennes m 1 56 5 E .. .. . E P . P E
WOODBURN. s cvsvvvnsnueasl 1 103 4 E E . .o .o E p .. E €
PENNSYLVANIA
ALLENTOWN. .. .cvesnnncnn m 104 901 57 E E E P . 9,1 E
AMBLER. ceavvsresnnnecen m 7 41 1 E g . ] E .e .
ARMSTRONG....oeevevnnns c 79 379 13 .. g <] . . .. E E
ASTON.coivusrncansnions m 15 .. .. E - . . .. . ‘e P ..
BEAVER...occvesnnannnes c 193 494 39 .. E .. . .. E p E
BENSALEM........ eeeen .m 57 129 9 E g s, s, s, E ‘e .e E E
BETHEL PARK...cevanuvsus m 34 125 7 E E L g g E P g P E
BETHLEHEM.............. m 70 (724 24 E E [ E E E p . E E
BLAIRSVILLE......u0nuee m 4 26 1 E E .o P P E . .o E E
CHELTENHAM........ PP | 36 200 146 E E L L l E .e 9 i g, i
CHESTER. . .eueenrununnns m 4 379 20 E E E . - E P p 3
CUMRU. . vvenvnannnns N 12 30 3t g t . . o] .. E p
DERRY.esvvemensacinanss m 18 65 4 € E g, g,l g, E P . E E
DOVER. . eevemracannnnnns mo 15 15 2 .. .. L t P . E ..
EAST NORRITON.......... m 13 42 4 E Q s s .. E - . E P
EPHRATA....0cvesuns ceeas 11 72 4 E g t { L E 9 E p
ERIE.eeunesroneniennnns m 115 1,109 50 E E 3 p .. 9 p . E E
FAIRVIEW. .cvvveenrnnann m 13 33 2 E .o .o l t .. . E E
MURRYSVILLE.eeeeinanssn m 16 48 3 h £ L L l E P E E
GIRARD ..evveeeeninnnnss m 3 15 1 € p E 3 .. .. .
GROVE CITY...evnnennnn. m 8 &7 2 E E t .. . E .. E . .e
HARRISBURG .. euevunnn.s m 52 71 3% € E L s s 3 P . p E
HARRISON. .. ccvvecnvanns m 12 32 2 .. € L .. .. E E E .o
JIM THORPE.....u0venn.. m 5 e E .. ( ( E . E ..
KINGSTON. . oveennacanes m 15 Ie4 3 p E l . E p g g, l,h,i g,i
LOWER MERION...covvun.. m 60 413 27 € E .. . E P . E E
MEADVILLE. . veuseevanans m 14 150 6 E E L .. ‘e E f g E E
MIDDLETOWN. .venernnannn m 12 . oo L .. t l t - . P €
MONESSEN. e vvnrrnnnnn-. m 10 52 2 & E { .. p £ p g 3 E
MONROE.....ccvenennnnen c 83 278 10 .. s . 5 . .. . E E E
MONTGOMERY ¢4 ovvvnennecs m 6 » .. h g L . B E .o P .
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PEMNSYLVANIA (CONTINUED)

MOON.eovsannucsossnsansl 20 53 3 E E 9 g E
NEW KENSINGTON.........m 18 7 6 E { { l .o E
HORTHAMPTON. . .ieveeve.o.C 234 1,235 49 .. p .. . . ..
PETERSescevevnsoreneca.ml 14 48 3 E E g,l .e E
PLYMOUTH...vv0u™ cesense m 17 .o .. E 13 E t l E
PORT CARBOMN...avcvoaass m 3 .o .. E l L { .. E
RADHOR . ccvswv - cersraas .ol 29 147 g E £ s, .. s, 1 E
RIDLEY.sascerensocnnnans m 34 127 6 E E L { { e
SCOTT . eneceennnsannecnn m 19 . .. E E L t { E
SPRINGFIELD..vocvnavenee m 20 77 4 wv,i g i . . i
STATE COLLEGE.......... m 34 176 8 E E .o P, L E
STOWE........ tesasean ..m 9 .e .. E E L .o .s E
SUNBURY .. ocenavennnnce m 12 43 2 1 E .. . . E
TOWAMENCIN. .. coaveuenns m 13 . e oa 3 L . .e .e
TREDYFFRIN:..vevaonas . | 25 89 8 1 g t p.t . .o
UPPER GWYKEDD....... aes 10 .e e ae 13 l .. . .
UPPER MERION..... veneen m 26 148 9 g,p ] l . . E
UPPER PROVIDENCE....... m 10 17 1 E .e t . e E
UPPER ST, CLAIR..... ool 19 .., .. E E { { E
WARRINGTON......cenunee m n . .. E v v v v E
WASHINGTON. ccovavaoanes c 213 686 35 .. .. .. . .o
WEST CHESTER....... P ] 19 96 12 E E L E
WEST MANCHESTER........ m 13 31 3 E .. l .. . E
WESTMORELAND....cc0nuns c 381 1,304 66 . E . .- ‘e
WHITEHALL . iooienennnnas m 22 97 5 E s f,l f,s, L p
WHITEMARSH. . ovvevinoane m 15 61 4 E { l { .
RHODE ISLAND
CRANSTON..eovnicavsnans m 74 1,895 76 E E g E E E
LINCOLN. sieevinencnnnens m 18 393 16 E E .o t l p.
HEWPORT . .ccvivevannenns m 29 853 33 E E E E E E
PANTUCKET e evvvneanens m 73 1,582 7% E E € p . E
SOUTH CAROLINA

ANDERSON....ovsveinanns ¢ 141 357 17 1 . .e p.t p,t ..
CHARLESTON. . covivenanan m 69 1,320 71 E E E . E
CCNWAY......... R m 14 92 .. E E E .s E
GREERVILLE.....ovvunnns m 57 847 28 E E E ‘e . E
HORRY v avvsvnsnnnnnnana c 1A 520 27 E E E E E E
LANCASTER. . e vavenavnne m 10 121 4 E E E . E
LEXINGTON..vcvevnancnne C 170 1,593 &7 E E E p p E
MYRTLE BEACH. ......... m 28 361 .. E E l E g,l E
MNORTH AUGUSTA......u.un m 15 124 .. E £ E .. E
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SOUTH CAROLINA (CONTINUED)
ORANGEBURG. o v cnvsennne c 87 1,123 40 g,l,h gl .. l t .. P g g,i E
ROCK HILL..coivvueansaam 42 516 o L E E . .. E .. E p
SALUDA........ P 1] 3 . .. E .s t . . E .o E .e
SIMPSOMVILLE........ | 1 58 .. E 3 E oe . E .. . P E
SPARTANBURG.......... ..C 213 2,817 .. E E t l L . . E E E
WEST COLUMBIA..........m 11 99 .. E E E . .. E P .. E E
YORK e enuwenonunsoacoans c 21 258 .. 30 E E { . . . E E .o
SOUTH DAKOTA
BROOKINGS....cneecesesel 15 386 2 .. E t E E E .. ..
HURCN..coceeennecnnss ..M 12 112 6 g E E . .. .. g .o .
LYMAN. . cevvenennanaes ..C 4 30 1 € £ E { L E p . E .
MOODY...... ereseaiasan c 7 37 1. s . s . .o E .
PIERRE...cvvinenannens .M 13 119 4 E E t P.S s .. E ..
VERMILLION........c.... m 10 87 4 E E E E E p . E E
YANKTON. cceviiecaannnne m 12 121 6 1 E t g,l .. E . E E E
TENNESSEE
BRENTWOOD . o evvvvnsnenns m 13 .. e ae . . . e .. .. p .
BRISTOL...eovevenennnnn m 23 672 21  g,p E E v .. E p g E E
CLAIBORNE. . vvvuvrnnnnns C 27 83 20 E .. .. g .. E p ..
CLARKSVILLE.,cevaennns .m 61 476 17 E E ] g g P g E E
COFFEE..conveerncunnnns c 41 478 5 p,v v Y E E v P E E E
ELIZABETHTON....vuvnen oM 12 462 13 P E g g £ p . E E
GERMANTOWN. .. .cvune ooom 29 188 .. E E E E g E . E E E
HENDERSON.....vvuvevnns m 4 . .. E g E .e E .o g E
1113133 (N c 29 791 26 .. .. . s E E . .
KINGSPORT . v vveecucnans m 31 1,101 41 p,l,h E E L E o} 13 P E
KNOX. o oeeernnevininnnns C 330 3,325 148 .. g .. p.s . E E p
MC MINN....eovnnnunnns c 43 792 24 E g t B E E
OAK RIDGE....covevenea. m 27 821 32 E E E . P 3 [+] E
PARIS. . ciiiirnannnas m i1 .. .. E E E .. E P . E E
ROBERTSON......... vesssC 40 1,000 31 .. E . E E ve . g E .
SEVIERVILLE....... ... m 5 .. .. E E E . . E p .. E - E
WILLIAMSON......vuuuts C 72 1,428 69 . g { . L E g,p,l,h p
TEXAS
ALLEN. .everennnnnnnnnn. m 15 87 7 1 E t . E P E
AMARILLO...... esieeena m 166 2,811 111 E E € E .. E . 9 E E
ANDREWS . cveevnniinnevas m 14 .. e L E t E E E . .e E ..
ARANSAS PASS........... m 8 ‘e .. g,p, 1 E L P p E fa E E p

-49-



Table 2
continued

LOCAL GOVERNMENT SERVICE DELIVERY APPROACHES-—PUBLIC SAFETY

&
r,\ \o‘i@'&\t} N é\\ @Qe
& o T s & o & & S
(;\\o(‘ ;\\ooe" 6@!} ..\,_&cb Q“ 6\60 \!:Q\Q Q(“\db\\ qu,é:‘j’\oo QQG\O @e& 906(96&0 ‘gp é @‘: cg\qgi;bo& eo)
N\ | @ Q PN . W. . LR 39 o
& & & o Kol (I S FF T
TEXAS (CONTINUED)

ARLINGTON........ vees..m 250 1,886 120 g E E E P E E p P
ATHENS..ccvevennnnnnns .m 11 B .. E E E .. . E P .e . .
AUSTIN.ccionenvonsnans .m 467 9,778 472 E E g 3 f E p . =] p
BASTROP . cvvivinnnnnnns [ 37 .o .. E E .s s s .. e E E .o
BAYTOWN.........e vesesol 63 494 30 p E E o] p E .. E P ae
BEAUMONT cvveivsavasens m 120 1,278 67 g E E p p [} .o .e p p
BELLiveeirevenancensens c 175 480 23 E E g g g E ] E E E
BELLAIRE . euueveresnnnns m 15 176 11 E E 3 E E E p £ p E
BENBROOK .« auecrennanens m 17 79 4 h .. E L t E p E E E
BROWNWOOD. ......... vee.m 19 .. . p E £ .. e E .. E E E
BRYAM...covunnnnnn woes m 62 755 27 E E E E E ‘e g E E
BURLESON..veoouvvnnes eam 17 .. .. E E { . . 3 E . E E
CALDWELL. . .vcvvncnnens m 4 .. E g £ . . E .o .. E E
CIsco....... reesanss ool 4 .. . E f E .. . E E E
CLARKSVILLE..ceivennnen m 5 .e .. E E E .. E . E P E
CONROE...cvcinsnanns ve.m 21 280 16 | E E . E . E E .
CORPUS CHRISTI......%w. m 264 3,089 143 .. e .o . . .o p e P p
CORSICANA.......covvuvne m 24 244 7 E E E p,s p,s E . E p E
DALLAS....ce0eeus N m 1,006 14,500 619 i t,i L, i p,i i p,i i - ..
DEER PARK....vvvvrvsnnn m 25 190 11 E t L E E E .o .. E E
DENISON....ivvvvieenene m 25 269 10 € E E E E E p £ E E
DENTON.....0vuveuns A | 46 1,076 44 E E E E E E . g E .
ECTOR. eeeevnenscncnnens C 133 1,518 66 E E gl g g E p E .. E
EL LAGD. . vcveunannaanns m . 3 .. .o E E p.t p.t p.t E p g p E
EULESSueecvnaveocasnnas m 28 226 10 € E E .. £ p E E ..
FAIRFIELD.vuvnnnnrnnnnn m 4 e . E £ E g g E £ .. p E
FOREST HILL....cvnvunns m 13 .e .. E E E E E E p E E £
FORT WORTH........ seea.m 415 4,915 258 L E E E .. p ..
GAINESVILLE....vivvunnn m 14 . ..  h E E .e .. E P g E £
GARLAND c.ocvviivinnnnnes m 177 1,461 8 h E E E p E P E E E
GRAND PRAIRIE.......... m ' 96 663 41 E E E p.f,s p.f,s E p .. E E
GRAREVINE.....ccovvunes m 21 230 25 E E E p P E .. g E E
GRAYSON. cveecnvrananns [ 98 324 12 € E g g,f,i g,f,1 g g E P .e
GREENVILLE............. m 25 297 1M1 E E £ g E f ve .. E
GROVES. .. vvnuernennnnns m 16 106 5 E g E E p g E E
GUADALUPE. ... counnnen c 57 172 7 E g, L g 9 . E E E
HAYS . i ieiiiiiienanans c 61 . l i g,! gl g E E E h
HEDWIG VILLAGE......... m 3 PR . g g ¢} E P E [+ E
HENDERSON......cvvunnn. m 12 . E E E p p,s E p g g,i g,i
1 c. 27 .. <t 3 L ; E E p, ! E
HURST e ivveeinnvnnnannns m 34 267 13 1 { L e p l p .. t E
JACKSBORG. . .ovvvnnannnn m 4 E g L g,l g, l E . E E
JEFF DAVIS.....vvuvnnes c 2 .o N L l { l g q,p E E
KERRVILLE.+.evvuenunnnnn m 20 . .. pt £ E p p E p p
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TEXAS (CONTINUED)
LA PORTE..c.vucevens N ] 24 .e .. E E L E E .o p g p o]
LAMESA. coeueennne PR | 12 - «» Lh E E . . £ p E p E
LAREDO. cnvveaencnas weem 197 1,172 39 E E E E E E P .. E E
LEAGUE CITY.euenrennns .m 23 170 8 E E { 3 l E . E E .e
LEWISVILLE....... PP | 28 327 i5 L,h E E E E E . E E E
LIBERTY.uvevenoeenasnessl 55 227 10 L,h s,l .. p, L P . .. E p E
LONGVIEW. cceeannnee R ] 74 751 28 E E E £ E E f E E E
MC ALLEN.c.vervvivsnees m a3 805 38 t.h g E P.s P.S g . . p,l .
MC KINNEY....euew... ...m 18 189 13 € E E E E E p g P ..
MARBLE FALLS....cuvvnns m 5 A E t t l L g p 3
MARTIR. coevsenncenaanes c 5 .. .. E E L . . . .o E E E
MESQUITE..veneeveinsnne m 77 732 40 E E E E E P 9 p E
MIDLAND s evvcvnnenennastl 98 922 58 p,t,h 13 E E .. E . E E .
MINERAL WELLS.......... m 16 .. .« E E { E E E .e E 3 E
MISSION....... erserassl 31 218 6 1 E E .e p,s .. .. .. E E
PAMPA..... O m 22 .. .. E £ E p P E p E p .
PARKER . ceavevunn RPN of 60 . .. h E s, i s, .. g f E f E
PLANO........ P | B b | 901 50 E £ E E E p.f € E E
PORTLAND.coevieeeecsane m 12 .e ..o L E L E £ E P g £ £
REAL.vsieeeoncosvevennns C 3 .e .. E 3 . .. . . . E E E
RICHWOOD ceoevenevonanse m 3 - .. 9 .e g . . . e E E
SAN BEMITO. . eiveennenns m 22 156 4 E E 8 . E . .. E ..
SMITH.voeveennnen P c 152 419 20 E E t s .. .- E E E
SHYDER. . cvveruaarencnas m 14 .. .. E { l P,S p,s E p . E E
SULPHUR SPRINGS........ m 14 «s . .. E £ E . . E P . E E
TERRELL..vvennernanenne m 14 116 6 E E L p p E E E E
TOM GREEN...oveennonenns c 98 293 12 E E L t .. . E E ..
TRAVIS (i iteivennenncnns c 551 1,541 107 E [+} E E p E E E
TYLER .. vvereeneonnnacas m 3 8%0 46 p E E p p E P .. E .
UNIVERSAL CITY......... m 1R 82 3 E E E 9 g E P g p p
UNTVERSITY PARK........ m 23 .e .. E E E £ E E .. g - .. .
VICTORIA....... Ceeeeaen c. 7 992 33 E £ .. g g . p £ p E
VIDOR..iivtevanensannns m 12 .. .. E E . .. E .. .. E
WALKER. ccvevvrnnnsnnnns c 54 181 5 t q g,l g g .. p E p ..
WEATHERFORD ... ovvuen... m 14 180 £ E L E g,s E f . E £
WEIMAR. ccvcovenanrennes m 2 E L { E . - .
WEST UNIVERSITY PLACE..m 13 ‘e .. E E 3 E E 13 P E P E
WHITE SETTLEMENT....... m 16 87 3 E E E - E . E E ..
WICHITA FALLS.......... m 100 991 38 .. E E o] p E p . E .
UTAH

CEDAR CITY..... eesenan m 12 66 5 g .. g ‘e .e <} .e .o .. .
KAYSVILLE .. cevcsennnsnn m 12 44 2 E g L . .. E [} . E E
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UTAH (CONTIRKUED)

LAYTON...vunen. veeses..m 35 106 0 10 E £ £ 3 . E p P .
LOGAN. s evsrenasanensane m 29 229 1% E g E E E E .o E E
NEPHI..ovoernannnnns aaem 4 30 o L 9 E . . E .. . p

OREM.vvvoavenaciceens .on 62 304 17 p E E E p E p g p .e
PAYSON..veceecnoacan eeam 10 66 3.. .. v v v E p g P ..
ROY.cereerionaannnnn cum 26 81 7 E E E E E E p . p E
SALT LAKE..0veuvnnea...C 703 3,322 232 |,h t g,l p .. .. .. { l 3
SPANISH FORK.....cennns m 1" 73 7 E g E E E £ .. E .
SPRINGVILLE....covcunns m 13 105 6 E E E v v E e E E
TOOBLE. vevinvatcnannnas c 29 133 2 i L L t E L . E g E
UINTAH. e veevaneennennnn C 26 176 18 E 3 9 .. .. . £ p ..
WASHINGTON...vvevnss ... 39 77 4 .. E L . . . E p P
WEST JORDAN....coavessol 44 144 9 E . E -] E g E .

VIRGIMIA

ALEXANDRIA. «euvuninnnns m 107 3,387 208 E £ E E . E P .. p p
ARLINGTON. . evrvrunneras m 156 4,918 245 ,h 3 t ( E p E P p
ARLINGTON. .cvu.nan. . .0 159 .. 25 .. . . . . .. . .- p E
AUGUSTA........ caeesena c 52 1,278 41 E E s, s, l E p E E P
BEDFORD . v eavensacancsns o4 39 963 25 E E .o . .. g g E E E
BUCHANAN....covavannss. c 36 1,177 45 E 13 { . p, | .s . £ E E
CHRISTIANSBURG. .:...... m 12 93 3 E E E .. . E P .. .. -
DANVILLE...cceuenenne . 45 1,775 59 E E E s, 1 . E . g E 3
DIRMIDDIE. . ceivavunnnnn c 21 549 18 E E { ve . . E E ..
FAIRFAX...covuenennnn.. m 20 298 31 E g g 9 g E p g p E
FALLS CHURCH........ veem 10 431 18 E 9 g 9 g E P g p E
FAUQUIER.....cnvun. ....C 42 830 28 E E t t .e .. . E L .
FRONT ROYAL....... veeeam 12115 6 E g g,l gl .. E p . £ F
HAMPTON...... ceeeanaees c 126 .. 156 L £ 3 t t { p 3 p p
HARRISONBURG. e evvunvas m 26 689 19 E E E ¢ E . . E E
HENRICO....connevnnn.. C 196 5,641 249 L,h E E L L E E E E
LYNCHBURG. v vvvnmnnaens m 67 2,219 8 L,h £ E E E E p E . K
MANASSAS...crvinnernans m 17 630 22 E E v v .e E p E P E
MONTGOMERY..cconu. eeneal 66 1,215 39 E g { { L .. E £ E
PETERSBURG. ccovrevnenns m 41 1,579 52 L E E L . E E .e .
PORTSHOUTH. o euvnecnenns c M .. 162 p,t,h E E p p E p E 3 £
PRINCE EDWARD.......... C 17 37 7 1 g 1 t S . E 3 ..
RAPPAHANMOCK . ..svvasnsn c 6 188 4 .. { .s L t .o E E £
SPOTSYLVANTA.eeverrnnn. C 39 999 40 h 3 s, s, s, | E . g E £
STAFFORD. covvevrnennnnn c 50 1,284 46 E E t l l E . E E E
STRASBURG. v vvievunenas m 2 22 1 E { l l E P .. E .e
SUFFOLK. v uvennennessnsam - 49 1,617 51 L E t t ! E . 3 p E
VIENNA. .o iiiiaenns m 17 152 7 E E . . E P .e E E
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VIRGINIA (CONTINUED)
VIRGINIA BEACH.........m 309 9,957 386 1,h E l t L L,h p,f g.p:l g,p,i 9,p,1
WAYNESBORQ.w.veosnneesa 15 558 26 E l L . E . g E .o
WISE ecnrovennnassnseasl 45 1,124 45 E .o .o .o .a E E g,i
WASHIKGTON
ABERDEEN. cvenvicevens .o 17 184 9 1 E E E E E ce . ve ..
BELLEVUE....... cerneees m 81 81 53 E E E 3 £ E p g p p
BELLINGHAM. +eouevennnn. m 45 552 30 f,l E E g,f f f . g E £
CENTRALIA....vvunns NN - | 12 131 5 g,p,l .. E £ p E P g g,i £
CHENEY....... veeaseasss m 8 61 3 Lh . t,h p,t p, L 3 .. 9 £ E
CLARK.evvnnennnaennesol 211 988 48 E 3 .. .. .. E f E p p
CLARKSTON. v cvevencoaaesil 7 .o .. E E E .s E .e .e p €
DES MOINES....c..... P | 13 54 3 E E 9 . E p E E E
Tei:7 1T S .C 53 322 18 L,h .. .. . . { .. . .. .e
ISLAND .. cuuus ceenne «esC 50 240 12 .. g,p { .- . .. .. . . ..
KENNEWICK . e euenanrans .39 229 15 L,h . 3 E p E . .. p E
KENT. e iinecncncnonnnns m 26 390 29 p,l g E g9,P g,p E p g o) E
LACEY....... tecesenaans m 16 95 7 E g g g .. E p g E E
MASOM. s cevcanaccnacnnas c 36 218 10 E .s i . .a .. E E E
MEDINA...oviienneenreeem 3 . . E .. .. o . E . .o p E
MERCER ISLAND.......... m 21 151 11 1 E { L E . . P £
MOUNTLAKE TERRACE...... m 16 109 8 g e 3 E E . . E E
NORMANDY PARK....... oom 6 . .. E g g g E ] P .
OAK HARBOR..veecevavnsel 13 82 4 E E L . ¢ . E .o ..
OLYMPIA. cverercrenenns m 30 324 .. E . 3 g .. E . g E E
PASCO..covvrcinennannn oo m 19 131 8 E ] E E E E . g p .
PULLMAN. . ovvrvinensnne m 23 123 8 1 E E E E E .. <] E E
QUINCY........ ceenseens m 4 30 2 € g g, g,t E . . E p
REDMOND...... Crecencsas m 27 197 18 E 9 gq,p E . g E E
RENTOM.coveaunens. R 33 407 36 ] g9 . E . 9 P,V P,V
SHELTON..onvuvuannnnas ) 8 75 3 E E p p E o) e E E
SNOHOMISH. cenieviannens C 389 1,349 95 .. . .. . . E . E o] g,i
SPOKANE .. .veeennnnnnns m 173 1,783 107 L,h g E b, f p.f £ p . E .
WEST VIRGINIA
CHARLESTON....... e m 58 932 42 E g E 1 p,l £ g P £
MARION. . nnvcevnavearans C 64 136 8 h E t l p,t S E [ E
RINGO. o evvnenevnnennns c 37 9% ... E .. P p .. . - p E
ST, ALBANS...civnvnnns m 12 160 t E { E . E E 13
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WEST VIRGINIA (CONTINUED)
VIENNA. cvesvnsiaeaceassM 1" 55 2 E E L B . E . 13 Ve
WEIRTON.cveeveneennnnae m 24 247 13 E E E E . [°] . ..
WISCONSIN

BELOIT....... ceesse RN | 34 375 20 E E E E p E P p E
BOSCOBEL...vevesnn PN 1} 3 .e e as L . o .. . E .o
BROOKFIELD .. vieevaconass m 33 258 18 E £ E E E p . E E
BROMN..uveuveernnene .l 187 1,078 60 .. .. .. .. . . P p
COLUMBIA..vvecrencnsans c 45 367 15 E E .o .o E P E E E
CUDAHY . eveveresnnanans .m 19 150 9 E E E .e E E p . E E
DANE.ccisectvecsannnes .C 345 1,552 1264 .. E .. L,i t,i E .e £ 9,1 g,l
DE PERE...cvuveecacaasel 16 154 16 E E E £ E E .o .o p E
EAU CLAJRE..cvrvucnnnas m 55 601 31 E E .. E E E p .. E E
EAU CLAIRE....000un R 83 465 26 E g . .. .o . p 3 E 3
FOND DU LAC....c..vvnvee m 37 412 30 E g E E E .. g, g,i
FOND DU LAC... 000unens c 90 640 32 E E g E ‘e E £ P
FRANKLIN. . cveeisennaans m 19 90 11 E E E g E E p .o E E
GERMANTOWN. .. vevnnnnnas m 12 .o .. E E -E E E E . .o =] E
GRANT e enenneenennns .. 51 423 1., . . . .. .. . E p E
JANESVILLE........ cee.m 52 454 31 E E E 3 E E p .. P E
KENOSHA. .. vvvennrennnn. m 7S 718 46 E . E E . E . E p
MANITOWOC. .o eveinnvanns m 33 419 19 .. .o E .. . g E E
MANITOWOC. s eevvenvaanas c 82 703 30 E g . . . E v E
MARIMETYE. . .ovemiuanan c &1 43 .. g g . ‘e 9 g 9 E E
MARSHFIELD . ..v0ivvevensam 20 246 16 E E E E E E P .. E E
MENASHA.. ... ovivanennn m 15 175 12 & g E . .o E . E .
MENOMONIE. .. covvvennain m 13 117 8 E E E - E . - P .e
MEQUON. . .\enenren.s veeem 16 e E E .. . E  .p A £ £
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Tabie 2 LOCAL GOVERNMENT SERVICE DELIVERY APPROACHES—PUBLIC SAFETY
continued
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Other Special Data Issues in the Alternative Service Delivery series

Culture, Recreation, and Health - Ensuring the Quality of Life

Quiteoften, the quality of life for citizens of a particular community is reflected in the availability of recreational activities, cultural
events, and health services. But how many local governments rely on volunteers and subsidy programs to provide these services?
This SDI shows how local governments nationwide handle

e Recreation services and facility maintenance Parks landscaping and maintenance
Programs for the elderly Library services
Public health programs Cultural/arts programs

Homeless shelters and related food programs
Drug, alcohol, and mental health programs
and facilities

(40300) $29.75

Sanilary inspection and rodent control
Child welfare programs
Animal control

Administrative and Management Services - How They’re Delivered Today
Because more and more local governments have bégun using computers, fewer communities contract out their data processing
services. This SD/ lists the ways in which individual cities and counties provide data processing.and other support functions such

astax bill processing, tax assessing, delinquent tax collection, labor relations, title record/plat map maintenance, and legal services.
(40298) $29.75

Public Works Service Delivery Approaches in Use Today

Individual city and county listing plus a series of short case studies show how jurisdictions use contracting, volunteers, subsidies,
franchises, vouchers, self help, or incentives to provide local public works services including

Solid waste disposal e Strect repair

Street and parking lot cleaning ¢ Snow plowing and sanding

Traffic sign and signal installation and management ¢ Tree trimming and planting
Management and maintenance of heavy equipment, ¢ Inspection and code enforcement
emergency equipment, and other vehicles e Operation of parking lots and garages
(40297) $29.75
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SAMPLE

Community Involvement Brochure
Tucson, AZ Police Department

TEAM TUGSON . .. Together, we're better!

We can make Tucson better. Think about it!

We Can: » Work with neighbors to clean up our homes and

¢ Take an extra minute to help a neighbor ' streets...making them safer and more attractive

¢ Share our time and talents with charitable » Call on City government to assist with
organizations reighborhood projects

e Help out 2 hours each week at our neighborhood o Learn to fight crime and drug abuse...making
schools our homes, schools and neighborhood parks safer

Don't put it off any longer...Join TEAM TUCSON today with a telephone call to CIVICS at 791-4655 or
to the Volunteer Center at 327-6207. If you wish to volunteer with the Tucson Police Department,
call them directly at 791-4404.

TEAM TUCSON Needs You! When zveryone plays a part, we all wini

-56- .



Community-Oriented
Policing

When Professor Herman Goldstein of the University of
Wisconsin Law School developed the concept of
problem-oriented policing (also known as community
policing and neighborhood-policing), he must have
envisioned what an important role this theory would
have on the future of police work. Professor Goldstein’s
theory is based mostly on what seems to be a common-
sense way of approaching crime problems in the com-
munity, that is, to address the problems that cause or
encourage criminal activity, not merely to enforce the
laws that prohibit such activities. At the heart of every
community-oriented policing program is this concept.

In theory community-oriented policing is straight-
forward and easy to understand, but in many places
implementing such a program has proven difficult and
time consuming because for decades police work has
generally focused on highly traditional and rigid law
enforcement tactics. These traditional tactics generally
include the police officer responding to a call from help
from a citizen, then recording all the relevant data sur-
rounding the case, then attempting to solve the individ-
ual crime. "“But if responding to incidents is all that the
police do, the community problems that cause or ex-
plain many of these incidents will never be addressed,
and so the incidents will continue and their number will
perhaps increase,’’?

Three elements must be present before a crime can
be committed: someone must be motivated to commit
the crime; a suitable target must be present; the target
must be (relatively) unguarded.? Community-oriented
policing works to eliminate one or more of those ele-
ments, reducing motivation or opportunities for in-
dividuals to commit crimes. Indepth analysi¢ of the
factors that encourage crime can lead to a successful
crime reduction program. For example, in community-

The author wishes to acknowledge the invaluable help received
from John E. Eck, the Police Executive Research Foundation; Lt, Bill
Smith, San Bernardino Police Department; Sgt. Mike Masterson,
Madison Police Department; Chief Lee P. Brown, Houston Police
Department; and Chief John H, Cease, Morgantown Police
Department.

The author of this month’s report is Michael A,
Ereeman, a research assistant jor ICMA’s Inquiry
Service and an MPA candidate at George Wasliington
University.
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Getting to know community residents is one of the strategies

community-oriented departments use to gain citizen support,
{Alexandria Police Department, Alexandria, Virginia)

oriented policing, after responding to many requests
for service in a particularly dark alley, the police might
take steps to improve the lighting to reduce the oppor-
tunity that exists for thieves and robbers to attack
people.

Community-oriented policing is easily linked to the
"broken window’’ theory (invented by well-known
police theorist James Q. Wilson), which holds that
simply fixing broken windows, improving lighting,
and cleaning up an area that is associated with high
crime has a much greater impact on reducing crime and

. the opportunity to commit crime than merely assigning

more police personnel to the area. By fixing these
"broken windows,”” whatever they may be, the com-
munity slowly regains pride in living in the area. As a
result, citizens who once feared the streets begin to
come out and use them again, reinforcing the com-
munity’s ..pport for the police and community-
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Private citizens become the eyes and ears of the lice department
when good relations exist between police officers and neighborhood
residents. (Alexandria Police Department, Alexandria, Virginia)

oriented policing. In the past several years many com-
munities have experienced tremendous benefits from
community-orientec: police programs.

The benefits that come with comrunity-oriented
policing are numerous. Almost immediately the police
department establishes a better rapport with the com-
munity. Police officers enter an area that is experiencing
high rates of crime and become not only law enforcers,
but social agents who are really concerned about the
community’s problems and the reduction of crime and
fear. When police officers become involved in the com-
munity at this level, they become community organizers,
planners, and educators. This not only benefits the
community but it gives the individual police officer
increased job satisfaction. It does away with some of the
frustrations commonly associated with the public’s
image of the police as unresponsive and the feeling that
traditional police tactics have no lasting effect on crime.
Community-oriented policing introduces philosophical
changes in the nature of police work that allow police
executives to implement more modern managerment
practices that would be ineffective in the traditional
highly centralized, bureaucratic organizational struc-
tures existing in many police departments. These prac-
tices include allowing lower ranking officers to become

more involved in crime reduction programs and *‘mid-
level managers can further encourage effective and
innovative efforts by rewarding the officers who under-
take them.”” Instead of concentrating on ticket writing
and responding to calls, officers become problem
solvers and innovators who are seen by citizens as com-
munity leaders. The entire police department must
shift its focus from “‘internal efficiency to external effec-
tiveness.’’> The end result is that police officers and de-
partments learn how to work together with the citizens
they serve, within the department and with other
police departments and other local government agen-
ces. United police efforts benefit society and the
department, as citizens begin to wholeheartedly sup-
port the efforts of the police department.

Crime is often concentrated in minority sections of
cities and in public housing. A community-oriented
method for dealing with crime can be helpful in these
particular areas because community-oriented policing
generally improves strained relations between minority
citizens and the police. With time, these areas gradually
begin to become more participatory in community
events and planning. This approach makes perfect
sense because undoubtably the citizens living in these
high crime areas KNOW what the local problems are
and have good ideas about how to deal with them, and
community-oriented policing gives these citizens an
outlet for their suggestions and fears.

The city manager, county manager, or elected of-
ficials can provide the impetus for community-oriented
policing programs. Community-oriented policing should
not be an initiative of the police department alone. It
takes a coordinated effort to successfully plan and
implement such a program. The role of the local gov-
ernment administrator is often a unique one: he or she
must have the ““vision’’ and dedication to see that the
program is planned and enacted in a manner that will
be substantive and meaningful. The administrator
must orient the employees to think in a totally new way
and provide them with the time and resources to act in
accordance with the new program. Ultimately the chief
administrator must be the risk taker.

Undoubtably the citizens living in
these high crime areas know what
the local problems are and have
good ideas about how to deal with
them. ..

To succeed in community-oriented policing, the
local government administrator, with support from the
police department, must first introduce the idea to the
mayor and the council as a program that is needed and
can be successfully run in the community. Often this
selling job consists of merely introducing the idea to the
right council member or the mayor, who will shepherd
it through the council’s agenda. When the time is right,
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the administrator then begins the planning process,

which includes recruiting key personnel to plan for the
implementation of the program. Identifying key per-
sonnel is one crucial aspect of planning for community-
oriented policing; another is creating a realistic time
table to work from and mandating that certain changes
are going to be made by certain dates. Lieutenant Bill
Smith, San Bernardino Police Department, a veteran of
community-oriented policing, telis local government
officials that are considering such a program to “‘just do
it—don’t waste time studying the problem forever, seta
time table and stick to it, delegate tasks to responsible
parties: you either pay now or you pay later with inter-
est”’ He is saying that government officials should not
waste tirme studying and analyzing the problem to the
point of ineffectiveness. He suggests that they lock to
other communities for assistance and guidance and,
above all, learn from others’ miistakes. There are many
cities that are experimenting with community-oriented
policing, and there is a great deal of information on the
subject. Instead of recreating what has already been
done, a local government can look at what these com-
munities who are experienced in community-oriented
policing have achieved and take a lesson from their
failures.

It is crucial in implementing a community-oriented
approach that all of the various local government de-
partments become involved. The local government
administrator’s job does not end when the police de-
partment becomes interested in community-oriented
policing; the administrator must include influential and
interested personnel from the fire department, the code
enforcement department, the building and safety de-
partment, and the planning department in the design
and implementation stage to create a successful pro-
gram. The police are the most visible entity in com-
munity-oriented policing, but the other departments
can be just as important in reducing the opportunities
for criminal activity. For example, if the task is to rid an
area of vacant housing that has become a haven for
drug users and sellers, it is equally important to include
the powers of the fire and code enforcement depart-
ments iri condemning and razing these structures.

At the core of community-oriented policing is
developing a problem-solving process that all employees
in the department can use. In developing their problem-
solving process the Police Department in Newport
News, Virginia, came up with a four-step process:

Scanning: As part of their daily routine, officers are
expected to look for possible problems.

Analysis: When they notice a problem, officers then
collect information about it. They rely on a problem
analysis guide developed by the task force, which
directs officers to examine offenders, victims, the social
and physical environment, and previous responses to
the problem. The goal is to understand the scope,
nature, and causes of the problem.

Response: The knowledge gained in the analysis stage

is then used to develop and implement solutions. Of-
ficers seek the assistance of other police units, other
public and private organizations, and anyone else who
can help.

Assessment: Finally, officers evaluate the effectiveness
of their response. They may use the results to revise
the response, collect more data, or even redefine the
problem.?

MORGANTCWN POLICE CEPARTMENT:
The Community Action Ccmmitiee

Morgantown, West Virginia (population 26,000), is a
unique community made up of permanent citizens and
businesses as well as the University of West Virginia.
The police department must be as responsive as pos-
sible to both the permanent residents as well as the stu-
dents. In 1984 Chief John H. Cease and then Vice Presi-
dent Dr. George Taylor of West Virginia University
founded the Community Action Committee (CAC).
The CAC is a facilitating body that strives to keep the
communication lines open between the police, the uni-
versity, local government officials, local businesses, and
the student population. It is an informal group that sees
its informality as a crucial element in the problem-
solving process. The meetings remain open to all inter-
ested parties and are regularly attended by the press.
Typically the meetings attract 15 to 20 committee mem-

The local busmess commumty shows its zzppreczatxon foran ofj‘rcer
on the downtown beat. (Morgantown Police Department,
Morgantown, West Virginia)
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bers. The group meets twice a month from mid-August
thru April and monthly during the summer—the sched-
ule corresponds with the University calendar. The
meetings are held in the student union from 8:00 a.m.
to around 9:15 a.m. and refreshments are provided.

During each meeting new members are introduced
and are allowed to voice their concerns to the commit-
tee. Some of the topics are merely informafional while
some are introduced with the intention that the com-
mittee should act. When problems are introduced in
this committee, the attendees act as problem solvers,
expressing their opinions and proposing possible solu-
tions. When unusual or special problems arise the
group may decide to hold a special meeting. Examples
of problems that have been discussed in these circum-
stances are the proposed building of a major power
plant in the center of the city and how to deal with
rowdy and often destructive students at a yearly cele-
bration held in the city. Chief Cease stresses the im-
portance of having all the groups that can influence
community problem solving represented at the CAC
meetings; it is a mistake, he says, to assume that busi-
ness interests are radically different from those of the
students and the university—he feels that effective
problem soiving should be a joint effort of many seem-
ingly unrelated parties.

““We gradually get to know each
other and establish levels of trust
that are advantageous to all when
a crisis occurs.”’

"“Perhaps the single most important benefit to local
government officials has been the establishment of on-
going communications and relations with our counter-
parts in the business, student, and academic com-
munity. We gradually get to know each other and
establish levels of trust that are advantageous to all
when a crisis occurs,’”” says Chief Cease. The CAC has
done an excellent job of remaining cohesive despite
many changes in membership due to office changes,
students graduating, or key community leaders relocat-
ing. Chief Cease says that the media has played a key
role in relaying to the public what issues are potential
problems for the community and what types of solu-
tions are being looked at. An important aspect of
Morgantown’s dedication to community-oriented
policing has been their willingriess to share their experi-
ences with other cities experiencing the same problems.

Police Ride-Along Program:
The Inter Fraternity Council

The police ride-along program started as a general ride-
along program for university news media writers who
reported problems that students caused in the town.
Many of the responses the police were making were to

fraternity houses on the university property, These
offenses were usually the results of parties: underage
drinking, noise, and disorder. After repeated offenses
and displays of tempers on the part of students and
police, some members of the inter-fraternity council
(IFC) volunteered to join in on the ride-along program
to witness firsthand what the police officers had to deal
with on typical weekend nights. This began during the
1984-1985 school year.

The approach was simply to take an IFC officer in
the police car whose beat included the majority of the
fraternity houses where many of the problems were
arising. The interaction between the officer and the
volunteer did a great deal in breaking down the stereo-
type that many of the officers had about the university
students and vice versa. This interaction greatly re-
duced much of the tension. More important, the IFC
officer acts in an official capacity in easing relations
between the police and the fraternities: when an inci-
dent is reported, the IFC officer initiates the contact
with the ‘‘offending’’ fraternity and requests the
assistance of that fraternity to solve the problem with-
out the use of police intervention. If the fraternity
refuses to heed this warning from their peer, the police
will intervene. At this point, the IFC officer maintains
the role of witness in the further proceeding between
the frat and the police, to judge whether the fraternity is
treated fairly by the police. Often the IFC officer uses
this information when the [FC decides to issue a sanc-
tion against the fraternity for violations of university
policies.

In addition to the ride-along program, the police
work with the fraternities and sororities in an educa-
tional program designed to make the students aware of
the laws that particularly apply to them, the local
criminal process, their responsibilities, and the services
available to them through the Morgantown Police De-
partment. Volunteers sign a written waiver of liability
and are given some basic informational training on the
department and get to know the personnel. Baseball
hats for the IFC officers with a police-fraternity logo on
it help publicize the partnership.

The Police Beat Program

In downtown Morgantown large numbers of students
coexist with non-university residents and retail busi-
nesses. There are also several recreational strips, which
include restaurants and bars and other student-oriented
businesses. Some of these neighborhoods were identi-
fied by police department computers as high activity
areas ideally suited tp patrol by officers on foot. During
football weekends and other periods of heavy activity
especially, extra police presence is needed. The police
department decided to bring back the beat officer to
help keep order in these areas.

The department currently has an extensive ‘*beat”
officer program. The downtown beat officers follow
specific job requirements that are different from those
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for the ordinary police officer. The requirements specify
that the officer must attend mainstreet business meet-
ings, meet his constituents, and become heavily in-
volved in the numerous activities in thé area.

The beat concept allows the officers to become
familiar with the area, its business owners, the resi-
dents and the particular problems that arise in that area,
and the beat officers are there before the outbreak of
problems. “’A long history of benign neglect and the
practice of sending in the troops after the problems
began made the program difficult to sell in the begin-
ning,’’ says Chief Cease. After hand-picked officers
were chosen and late night activities gradually became
more peaceful the program really began to take off.

In the beginning of the ‘““beat”” program, the of-
ficers participated in a media wall-along: the officers
interacted with students, attended classes and parties
and generally made the community aware that they
were going to be around to help on these busy nights.
In addition, the police department lobbied hard to
improve lighting in the neighborhood, improve street
cleaning, install decorative lamp posts, and install
chains to channel pedestrian traffic along safe routes.
The beat officers have also become very involved with
the community business groups. They regularly attend
their meetings and are often extremely helpful in solv-
ing problems.

’Students now come to expect the beat officer with
the coming of the fall semester. By the end of the first
year, it is interesting to note how many students know
the officers by name and vice versa,’” says Chief Cease.
Overall the program has worked extremely well and the
city is very pleased with the program.

MADISON POLICE DEPARTMENT:
The Process of implementation

(This section is based on material supplied by the Madison
Police” Department, including ‘‘Planning Report for the
Experimental Police District,’”” 1988.)

During the past seven years, the police department
in Madison, Wisconsin (population 170,000), has gone
through an organizational transformation, particularly
in the areas of service delivery and management. The
first step in implementing the change was the creation
of the officer advisory council, which makes decisions
on matters such as the ‘selection of semiautomatic
weapons, choice of patrol vehicles, uniform apparel,
and so on. With the establishment of this decision-
making body, Madison began to create a participatory
environment and it now has considerable employee
input into decisions affecting the police organization
and its work force. Recently the police department
undertook an extensive examination of the citizen com-
plaint system and the promotional process.

In addition, Madison has slowly integrated com-
munity-oriented policing and problem-solving into its

EXHIBIT 1—Mission Statement and Leadership
Principles—Madison, Wisconsin

VISION OF THE
MADISON POLICE DEPARTMENT

‘We are a dynamic organization devoted to
improvement, excellence, maintaining
customer safistaction, and operating on
the Principles of Quality Leadership.

MISSION STATEMENT

We balieve in the DIGNITY and WORTH of ALL PEOPLE.

@ & o & & 2

We are committed to:

PROVIDING HIGH-QUALITY, COMMUNITY-ORIENTED
POLICE SERVICES WITH SENSITIVITY:

PROTECTING CONSTITUTIONAL RIGHTS;

PROBLEM SOLVING;

TEAMWORK:

OPENNESS;

PLANNING FOR THE FUTURE:

PROVIDING LEADERSHIP TO THE POUICE PROFESSION .

We are proud of the DIVERSITY of our work force which
permits us to GROW and which RESPECTS each of us as
individuals, und we strive for @ HEAITHFUL workplace.

10,
4.

12.
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PRINCIPLES OF
QUALITY LEADERSHIP

. Belleve in, foster, and support TEAMWORK.

. Be committed to the PROBLEM-SOLVING process;
use it and let DATA, not emations, drive decisions.

. Seek employees INPUT before you make key decl-
sions.

. -Believe that the best way to improve the quality of
work or service is fo ASK and LISTEN o employees
who are doing the work.

. Strive to develop mutual RESPECT and TRUST among
empioyees.

6. Have a CUSTOMER orientation and focus toward

employees and cifizens.

7. Manage on the BEHAVIOR of 5% of employees

and not on the 5% who cause problems. Deal with
{he 5% PROMPILY and FAIRLY.

8. IMPRQVE SYSTEMS and examine progesses before

blaming people.

9. Avold “top-cdown,” POWER-ORIENTED decison-

making whenever possible. .

Encourage CREATIVITY through RISK-TAKING an< be
tolarant of honest MISTAKES.

Be ¢ FACILITATOR and COACH. Develop an OPEN
atmesphere that encourages providing and
accepting FEEDBACK.

With teamwork, develop with employees agreed-
upon GOALS and a PLAN to achieve them.
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services. In 1984 a planning group was formed that con-
sisted of both commissioned and civilian members of
the department who had at least 15 years of service
remaining with the department. This group examined
events, developments, and trends in the Madison
social setting that could effect the delivery of police
services in the future. After a year of study, the commit-
tee submiitted a report outlining three primary themes,
citing the need to:

* Get closer to the people they serve

» Make better use of available technology

* Develop and improve health and wellness in the
work place.

In 1985, the department announced the decision to
initiate a community-oriented policing style. Integrat-
ing such a new.program into the operations of a police
staff of more than 400 would be an overwhelming task,
so Madison decided to initiate a small, visible program
to begin with. In the fall of 1985, the experimental police
district project (EPD) was formed by reassigning per-
sonnel from more traditional areas. In the beginning
eight police officers were assigned tc small geographic
areas to answer calls for service, conduct follow-up
investigations on non-assigned criminal investigations,
and maintain neighborhcod order on top of their pri-
mary duties of providing community organizing,
problem-solving, and other “‘high-touch’” services.
Madison Police Chief Couper’s definition of the EPD
. staff provides the best insight into Madison’s philosophy
of community-oriented policing: ‘‘Police who function
. as community workers and organizers, and work along-
side citizens to help them prevent, resist, and eliminate
crime and disorder in their neighborhoods.”

It was very coincidental and helpful that the city
government had simuitaneously launched a program
called the City of Madison’s Quality and Productivity
Program. The basic goal of the QP program is to im-
prove the quality of services to the city’s citizens. By
interacting with their “customers,’’ city staff identify
where the quality of service needs improvement.
Behind the QP program is the understanding that the
people who are most closely involved with work pro-
cesses are in the best position to identify and develop
ways to improve these processes. The QP project brings
together key personnel who work with each other to
identify problems with work processes, to clarify
causes of these problems, and to recommend actions to
improve the work processes. After discussion, the
police reached a consensus that the newly created
experimental police district project would greatly bene-
fit from the city’s QP program.

The next task the planning group undertook was
establishing criteria for selection of members for the
EPD team. Using a nominal group process, the group
identified selection criteria (Exhibit 3). After deciding
what characteristics would be most desirable in the can-
didates applying for positions in the experimental

police district, the next task was determining eligibility
for selection to the project team. There was debate over
whether to consider only candidates who had expressed
interest in the department’s community-policing efforts
from the beginning, or to expand the selection process
to include all departmental personnel. After consider-
able discussion there was still no consensus on this

EXHIBIT 2—EPD Project Steps—-Madison, Wisconsin

1986 1.0 Develop Mission Statement:
1.4 Define overall purpose

1.2 Identify the decisions and tasks
already known to us

1.3 identify future areas of
decision-making

1986 2.0 Identity Target Pairot District
2.4 Develop criterla for selection

2,2 Research all of the possibilities
utilizing develcped criteria

2.3 Presenitations, discussions,
decision

1987 3.0 Analysis of Area
3.4 Calls for service
3.2 Crime profile

3.3 Other service providers: neigh-
borhood associations and othar
organized groups

Ongoing 4,0 Customer Ressaqrch

4.4 Identify internal customers and
create a mechanism o get
thelr input on an ongoing basls

4.2 ldentify external custorners
and thelr needs

4.3 ldentity vendors and thelr
impact

Ongoing 5.0 Declsion-Making!

5.4 Devslop agenda of decisions
to be made

5.2 Develop criteria for and select
a suitable station

Ongoing 6.0 Implementatien
6.1 Selection of personne)
6.2 COrieniation of personne
6.3 Start-up :

Constant 7.0 Evaluation
7.4 Plan
7.2 Do
7.3 Check
7.4 Act
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issue, s0 a vote was called and the group voted to open
up the selection process to all Madison police personnel.

Next a selection committee was formed, which
then developed five potential methods for selecting
project team members. Again after much debate and a
vote by the participating officers, the planning group
designated a selection committee consisting of three

EXHIBIT 3—Project Team Criteria—
Madison, Wisconsin

Total Votes

Criferia Score Recelved

1. Members commitiees

—flexible 128 15
2. Representatives of all

work groups within

department—commis-

sloned and non-

commissioned 118 17
3. Demonstrated skill

level in group process

and inter-personal skills 28 16
4. Broad rangs of

experience (fime-on}

from most senior to

least senior Q7 16
5. Prior demonstrated

Interest in change 89 15
4. Prior fraining/knowl-

edge in project devel-

opment and reseasch 84 14
7. Maximum number in

project team of 8-10

persons 80 14
8. Representative of work
force composition 61 1

Q. Someone familiar with
manpower allocation,
budget, and opera-

tional logistics 54 13
10. Somecne familiar with

city’s QP program 44 Q
14. Writing abillty 34 8
12. Wiling to accept staff

assignments 30 8
43. Account for individual

talents 24 -9
13a Statistical background 24 4

14. Pecple invoived in

project remain willing

to stay with experiment

during implementation

if needed 24 é
45. Union Input 11 4
16. Volunteers from work

areas affected by

project 10 2

persons: one captain, a union representative, and
one planning group member. A memo was circulated
throughout the department announcing plans for the
formulation of a project team to develop the EPD con-
cept. The memo provided an overview of the EPD con-
cept and specified target dates for planning and re-
search, as well as for implementation. The memo
addressed the relationship between the EPD project
and the city’s QP program and described the role of
project team members were expected to play. The
memo also announced that all interested personnel
were eligible to submit an application for consideration
as a project team member.

The selection committee reviewed resumes and
letters of interest from each applicant, looking for
experience, education or relevant outside interests and
activities. A Likert scale was developed (5—excellent;
4—good; etc.) to rank each applicant’s paper qualifica-
tions. The second part of the selection process was an.
interview to assess each candidate’s reasons for want-
ing to participate. At the conclusion of the interview
process, the selection committee combined the scores
from both portions and then ranked them, to select 11
project team members.

A separate project coordinating team was desig-
nated by Chief Couper to provide leadership and sup-
port to the project team. In addition to Chief Couper,
the coordinating team included other top management
personnel, but it was a radical departure from other
coordinating teams, most of which are the “natural’’ or
existing departmental management team or a group
that includes only managers directly affected by the
project. ’

Responsibilities of the coordinating team were
described as follows:

» Work with the project team to develop and refine a
written project mission statement

» Assist with the development of and approve the
project team'’s general plans

e Provide the project team with the resources it needs

* Regularly meet with the project team leader to
discuss progress reports

¢ Remove barriers to the project team’s progress

¢ Approve and facilitate changes recommended by
the project team.

-

Now that the personnel had been chosen for the proj-
ect, the next step was to formulate a plan for the direc-
tion of the project. This included a self-evaluation of the
police department, noting its negative and unrespon-
sive aspects. The project team came up with a list of
problems they planned to change in the new com-
munity-oriented policing program. They found that
many of these problems were common to all organiza-
tional structures, and although the problems were not
unique or surprising, the exercise provided the officers
an opportunity to express their dissatisfaction with the
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current system. It was the first step in moving to intro-
duce a formula for successful change.

After much debate and study, the members choose
an area of town with a wide variety of cultural and
ethnic groups, including Caucasians, African Ameri-
cans, Native Americans, Asians, and Hispanic Ameri-
cans. The upper region of the district contains a large,
off-campus student population from the University of
Wisconsin. The area is represented by eleven neighbor-
hood groups and three business groups.

In April and May of 1987, the project team con-
ducted an ‘‘external customer’” research effort de-
signed to solicit citizen input to identify problems or
concerns of the neighborhoods. Eight community
meetings were held, two meetings in each of the four
EPD districts. Project team members served as facilita-
tors for each group and recorded their responses. In
each meeting, the facilitator solicited ideas by going
around the table several times in brainstorm fashion,
and then condensed the list of problems and concerns
by having the citizens combine similar problems. After
the problem identification exercise, the group was
asked how the police can work with the citizens to solve
the specific problems they had identified. Some sug-
gestions were for patrol officers to get out of their cars
more, to get to know the neighborhood children better,
and to focus on drug and alcohol problems more. As
important as these suggestions were, the acceptance
the citizens showed for the police officers was even

23] i&"'e;.;.x; Sy%\.)#"\.*w‘n;,w}" .
Police officers on horseback and on foot build relationships
of mutual trust with community residents. (Madison Palice
Department, Madison, Wisconsin)

EXHIBIT 4—Customer Survey—Madison, Wisconsin

The Madison Police Department's Experimental
Police District was established in January 1988,
One of our goals Is to achieve a closer relation-

“ship with the community we service. Recently an
officer or detective from the Experimental Police
District handled or did follow up on @ case in
which you were involved. The officers or detec-
tives would now like fo receive feedback from
you on the quality of service you experience.
Please take a moment to complete the questions
below and return in the enclosed postage paid
envelope.

1. NUMBER OF CONTACTS WITH THE MADISON POLICE IN

THE LAST 12 MONTHS:
one two three or more
2. WHAT WAS THE NATURE OF YOUR MOST RECENT
CONTACT?

| called to report a problem or incldent.

i was the victim of a crime or offense.

| was a witness to a crime or incident.

1 was Involved in a motor vehicle accident.
—__ | requested information from the Department.
. }twas arrested or Issued a citation, *
—. I was contacted about a problem or
disturbance.

| was Involved in another way with the
Depariment (please specify the nature of
your cther contacts)

3. PLEASE RATE YOUR MOST RECENT CONTACT IN THE
FOLLOWING AREAS OF SERVICE:

VERY
EXCELLENT GOQD FAIR POOR POOR
a. Concem

b. Helpfulness

¢. Knowledge

d. Faimess

8. Solving the
Problem

f. Pulting you
at ease

Q. Professional
Conduct

h. Rasponse:
Time

4, PLEASE CHECK THOSE THAT APPLY TO YOU:

1 AM: —_—— male — .. female

MYRACEIS: ______ white black
— . Hispanic . other

MY AGEIS: _____ under17 —— 18-20
— 2424 —_—25-39

40+ .

| EARN: undér §5,000-_____ $§5-19,000

—$20-34000 ____ $35,0000r
more
Thank you for your feedbackl ’
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. more important: they invited the officers to neighbor-
hood block parties for the first time; nearly every per-
son offered to help and expressed the support for the
police that until then they could only assume existed.
Many successful programs have come out of Madison's
community-oriented policing program. The develop-
ment of a customer survey to monitor the quality of ser-
vice citizens are receiving from the police and a “neigh-
borly’” warning program for speeders that was a joint
effort by the police department and a neighborhood
watch group.

HOUSTON POLICE DEPARTMENT:
Neighborhood-Oriented Policing

(This section was written by Lee P. Brown, Chief of Police,
Houston Police Department, Houston, Texas.)

Located in the southwestern United States, Houston
ranks as the country’s fourth most populous city. It also
is perhaps one of the most diverse in terms of ethnic
composition. Of the city’s 1.7 million residents (3.5
million in the Houston metropolitan area), 28 percent
are black, and 23 percent are Hispanic. Because of the
city’s proximity to Mexico, most members of the
Hispanic community are of Mexican heritage. Houston
also is home for an increasingly large number of Asians,
particularly Vietnamese immigrants.

Vaiues

To provide police services to the Houston community,
which spans a land area of approximately 600 square
miles, the Houston Police Department has roughly 4,300
officers. Since 1982 the nature of the services they
provide has been based on needs as expressed by
citizens themselves.

A departmental assessment was launched in 1982.
Individuals and community groups were asked to dis-
cuss their concerns about policing in Houston. Based on
the data collected, the department prepared a plan of
action that not only outlined the reforms needed to im-
prove the delivery of police services but also articulated
a set of ten values the department would use to guide
the revamping of current programs and policies and the
formulation of new ones. At the time, the documenta-
tion of a set of values was unprecedented among u.s.
law enforcement agencies.

The department’s values were designed to be con-
sistent with its mission of enhancing the quality of life in
Houston: by forging cooperative working relationships
with the community and working within the framework
of the Constitution to enforce the laws, preserve the
peace, reduce fear, and provide for a safe environment.

Taken as a whole or individually, the ten docu-
mented values represent ideals that the department
believes will benefit not only itself but also the citizens
of Houston. Because these values are the basis upon

which the department’s policing decisions are made
and because an increasing number of American cities
are developing values of their own, three of the
Houston Police Department’s values will be discussed
here, Each should help illuminate the department’s
philosophy of policing and highlight the trend toward
community-oriented policing.

Value 1: Police/citizen cooperation. One of the keys to
controlling crime is the development of tooperative
working relationships between the police and the citi-
zens they serve. The department’s message to the citi-
zens of Houston is that crime is not a problem the police
alone can solve—that the community has an extremely
important role to play in efforts to fight neighborhood
crime.

Such a strategy, however, differs from the norm of
traditional policing, which considered police officers to
be professional crime fighters who saw no need to
involve citizens in crime-fighting efforts to any great
degree. The department’s decision to change course
indicates its recognition of crime as a problem that can-
not be solved without the active involvement of both
the police and citizens.

Why people commit crime, however, is still open to
debate. Some theorists believe that biological factors
cause crime—that criminal behavior is an inborn charac-
teristic. This is known as the ‘’born-criminal’’ theory.
Other theorists believe that social and economic condi-

.tions cause crime. Between these two extremes are

many variations with varying degrees of emphasis on
sociological, psychological, or economic factors as the
causes of crime. .

What is certain is that no one individual or group—
not even the police—can control the causes of crime.
The problem of crime therefore must be addressed by a
partnership between the police and the community.

Value 2: Crime prevention as the first priority. Forany
organization to meet its goals, it must set priorities. In
Houston, the number one priority is crime prevention.
The rationale for such a choice is obvious: It is more effi-
cient to prevent a crime from occurring than to set the
police machinery into motion after a citizen has been
victimized. The focus on crime prevention, however,
does not mean that the department has abandoned its
efforts to enforce the laws and solve those crimes that
do occur. An aggressive law enforcement program
designed to apprehend those persons who choose to
violate the law will continue unabated.

Value 3: Use of police resources to reinforce the con-
cept of community and neighborhoods. Social analysts
in the United States have said that citizens of this country
are concerned about what goes on in their community
and that they are relying less on government and more
on themselves to improve the quality of life at the neigh-
borhood ' level. The Houston Police Department
believes the self-help movement is a positive trend and
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has pledged to use its resources to reinforce the concept
of community and enhance the quality of neighborhood
life.

Programs

With the department’s values now in place, the next
step was to translate these concepts into actions (i.e.,
the delivery of police services on the streets of Houston)
and into a comprehensive policing style. Over the past
six years, the department has experimented with a
variety of programs to determine what works and what

does not work. In the area of decentralization, four of -

these programs have proven to be highly successful:
the Directed Area Responsibility Team, the Fear Reduc-
tion Project, the Positive Interaction Project, and Project
Oasis.

Because the city of Houston encompasses such a
vast land area, one of the police department’s major
efforts has been the decentralization of police services.
This has been done by dividing the city into four dis-
tricts. A new police station will be built in each of these
districts by the mid 1990s, and this network of regional
police facilities will function in conjunction with a cen-
tral facility in downtown Houston. Each station’s deputy
chief will be responsible for delivering police services to
his particular area.

Directed Area Responsibility Team. The preparation
for decentfalization began in 1983 with the implementa-
tion of several innovative programs. The first of these
was the Directed Area Responsibility Team (DART), a
pilot project based on the concept of team policing.
Used briefly during the 1970s, team policing relies on
the expertise of more than just patrol officers to address

Officers and community residents discuss mutual problems.
{(Houston Police Department, Houston, Texas)

citizens’” concerns and fight crime. The department'’s
adaptation of the team-policing concept brought to-
gether the expertise of patrol officers, detectives, crime
analysts and crime-prevention specialists. As a group
they worked to address the concerns of Houston citi-
zens as identified in the department’s 1982 assessment
of community needs.

An evaluation of the three-year experiment found
the DART program to be extremely effective in
responding to citizen concerns such as fear of crime.
Comments from Houston citizens about feeling more at
ease within their neighborhood provided convincing
evidence that the strategies employed brought positive
results. Some examples:

* The use of one-officer cars rather than two-officer
cars not only doubled the number of cars in circula-
tion within the DART area but also shortened re-
sponse times to calls-for-service since more units
were available to respond.

¢ The crime rate went down, and the clearance rate
went up because officers were able to remove law
violators from the streets of Houston.

e Citizens’ ratings of the quality of life in their neigh-
borhood improved grealy.

* Officers’ attitudes toward their job improved as the
gains accomplished through the DART program
reinforced the positive image of the police in the
minds of the community and the officers themselves.

Fear reduction project. In 1983, the U.S, Department of
Justice sponsored a national research study to deter-
mine what police agencies could do to reduce citizens’
fear of crime. Two police departments—Houston and
Newark (New Jersey)—were selected as the demonstra-
tion sites.

Each department independently developed a com-
plement of programs to meet the city’s unique needs. In
Houston, there were five: Victim Recontact, Cornmunity
Organizing Response Team, Direct Citizen Contact Pro-
gram, Neighborhood Information Network, and Police
Community Centers. Each is described below:

 The Victim Recontact program was implemented to
determine whether ditizens’ fears would be lessened
if the police tended to the needs of crime victims in
addition to targeting the resources of the criminal
justice system on the offender. Police officers were
instructed to call recent zime victims and ask them
if they had any problems the police could handle
and whether they had any additional information
about their case.

¢ Another strategy the department tested was the
use of a Community Organizing Response Team
(CORT). Officers were taught how to organize
neighborhood residents around quality-of-life
issues. What these officers found was surprising.
Residents were more concerned about the signs of
crime (e.g., juveniles loitering on street corners,
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abandoned buildings, vacant lots filled with weeds
and uncut grass) than they were about major
crimes {e.g., burglary, robbery). CORT officers
therefore focused their attention ont helping resi-
dents find and use city and community services
- designed to address the problems identified.
* The Direct Citizen Contact program allowed of-
ficers to use their uncommitted time {i.e., the time
- when officers are not responding to calls for ser-
vice) to meet and talk with the people on their beat.
Officers knocked on residents’ and business
owners’ doors and said, ‘I am Officer Brown. [ am
your police officer for this neighborhood. What
concerns do you have?”’
The Neighborhood Information Network provided
residents with firsthand information about crime in
their community. The department distributed a
newsletter to the approximately 2,000 people living
within a designated communi! * Each month, resi-
dents were given tips on how t0 prevent crime and
a block-by-block listings of ‘crimes committed in
their neighborhood. No longer were area citizens
forced to rely on secondary sources, such as the
news media and other citizens. With information
received directly from the police department, they
were able to develop an accurate and balanced
picture of crime and the measures being taken to
combat problems.
¢ The final strategy involved the use of a community
center, or storefront;, patterned on the Japanese
Koban system. Officers assigned to the center pro-
vided a variety of police services designed to meet
the specific needs of the target neighborhood’s
2,000 to 3,000 residents. A number of other com-
munity centers have since been established through-
out Houston.

Each center is strategically located to provide residents
with maximum accessibility. Officers assigned to the
centers take complaints, write reports, give crime-
prevention tips, and answer residents’ questions about
dty services. These officers also serve as a backup
unit when an arrest is made and a prisoner must be
transported.

The Direct Citizen Contact program
proved to be the most successful in
reducing citizens” fear of crime.

At the end of the test period, each strategy was
evaluated by the Police Foundation, a research organi-
zation with headquarters in Washington, D.C. Results
of the evaluation showed that some of the strategies
were successful in reducing citizens’ fear of crime while
others were not. It is important to note, however, that
most of the programs implemented required no addi-
tional expenditure of finandal resources.
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Neighborhood policing includes helping residents find and use
community services. (Houston Police Department, Houston,
Texas)

Of the strategies tested in Houston, the Direct Citi-
zen Contact program proved to be the most successful
in reducing citize'ns’ fear of crime. Also highly success-
ful was the community-center strategy. The study
showed that citizens were less fearful of crime because
the officers assigned to the center interacted with the
persons who lived and wcrked in the area.

Positive Interaction Program. The Positive Interaction
Program (PIP) also seeks to involve citizens in policing
efforts, Cited by the Police Foundation as one of 18
exemplary programs around the country, the PIP helps
citizens and police officers forge a working relationship
geared toward the identification and resolution of
neighborhood problems. Each substation captain is
required to organize his neighborhood and to meet
monthly with area leaders, such as civic club presi-
dents, business owners, and religious officials. During
the meetings, citizens can discuss neighborhood prob-
lems with the police captain responsible for that area.
The captain then assumes responsibility for addressing
the problems with available police resources.

For their part, beat officers attend meetings of
neighborhood associations. They try to stay as long as
possible, but even a five-minute appearance makes a
significant difference if the citizens attending the meet-
ing get to know their officers and the officers get to
know the citizens in their beat. The result is better
police/citizen relationships,

The PIP, however, is more than a problem-solving
vehicle. It also has an educational function as com-



EXHIBIT 5-Traditional vs. Community Policing:
Questions and Answers

Question; Who are the police?

.

Question: What Is the relationship -

of the police force to other pubilc
service departmenis?

Question: What is the role of the
police?

Question: How Is police efficiency
measured?

Question: What are the highest
pricritles?

Question: What, spacifically, do
police deal with?

Questlon: What determines the
effectiveness of police?

Question: What view do police
take of service calls?.

Question: What s police
professionalism?

Quaestion: What kind of
intelligence is most important?

Gluestion: What is the essential
nature of police accountability?

Quesflo}r: Whof Is the role of
headquarters?

Question: What is the role of the
press ligison departmeni? -~

Questicn: How do the police regard

prosecutions?

Traditional

A government agency principally
responsible for law enforcement.

Priorities often conflict.

Focusing on solving crimes.
By detection and arrest rates,

Crimes that are high vaiue (e.g..
bank robberies) and those involv-
Ing violence,

Incidents.

Response times.

. Dedal with them oniy if there Is no

real police work to do.

Swift effective response to serious
crime,

Crime Intelligence (study of par-
ficular crimes &r series of crimes).

Highly centralized; governed by
rules, regulations, and policy
directives; accountable to the
law.

To provide the necessary rules
and policy directives.

To keep the “heat” off opera-
fional officers so they can geton
with the job.

As an important goal.

Community policing

Police are the public and the
public are the police; the police
offiers are those who are paid to
give full-ime attention to the
duties of every citizen.

The police are one department
among many responsible for
improving the quality of life,

A broader problem-solving
approach.

By the absence of crime and
disorder.

Whatever problems disturb the
community most.

Citizens’ problems and concerns,
Public cooperation.

Vital function and great
opportunity.

Keeping close to the community.
Criminal intelligence (Information
about the activities of individuals
cr groups).

Emphasis on local c:ccoumcbilny

- 10 community needs.

To preach organizational values.

To coordinate an essential
channsl of communication wl'm
the sommunity.

As one tool among many,

Source: “implementing Communtty Policing,” Perspectives on Policing series, published by the Naticaal Institute of Justice, 13.S.
Depariment of Justice, and the Pragram in Criminatl Justice Policy and Management, John F. Kennedy School of Government,

Harvard University, Novemnber 1988.
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munity leaders take what they have learned about
police activities back to their organizations. This allows
the department to reach thousands of people who
would be missed if officers tried to speak with each
person individually.

Project Oasis. Another project undertaken to meet the
department’s goals is Project Oasis. Central to the proj-
ect is the oasis technique, a comprehensive system for
improving living conditions and the quality of life in
neighborhoods blighteu by vandalism, illegal drugs,
burglary, theft, assault and other crimes.

The technique was developed by the Oasis Institute
inFort Lauderdale, Florida, The theory behind the tech-
nique is that if ’good’’ things are placed in blighted
areas, the ““good’” things can infiltrate the “’bad’’ things
and transform the area into something better.

The project’s target area was one of Houston's
worst public housing projects—an area where crime
and drugs were such serious problems that even police
officers did not want to go into the neighborhood. For
the people who lived there, it was a grim situation.
Application of the oasis technique meant mmarshaling
the resources of the Houston Housing Authority and
other government agencies to install locks on doors and
put up lamps on the area’s streets.

By working with area residents to devise solutions
to the problems, the police enhanced their presence in
the area (with no increase in personnel). The crime
problem was reduced, drug dealing was curtailed, and
the number of calls for service coming from the target
area dropped by 60 percent. Many of the resources that
once had to be funneled into the project could now be
used in other areas.

Policing Style

The programs discussed above all share two common
* traits: they are neither citywide nor departmentwide in
scope. However, they serve as a key element in the
development of an overall operating style known in
Houston as neighborhood oriented policing. The pro-
cess of adopting a new policing style began in October
1986 when the first of several executive session meet-
ings was convened. Approximately 30 members of the
department—from patrol officers to police chief—met
for two months to review the department’s experience
with community-oriented programs and to determine
the feasibility of developing a new style of policing.
Committee members also looked at the depart-
ment’s mission and values, at what was being done in
other parts of the nation and the world, and at two
decades worth of police research. By raising questions,
debating the issues, and bringing in consultants, the
comumittee was able to determine how the city of Houston
should be policed in the future. ‘‘Neighborhood
oriented policing’’ was selected as the name for the
department’s new policing style and management
philosophy.

In the Direct Citizen Contact program, officers knock on residents’

doors and introduce themselves, (Houston Police Department,
Houston, Texas)

Neighborhood oriented policing. The new style is
rooted in the belief that effective prevention and control
of crime is dependent upon interaction between citi-
zens and police officers as they work to identify and

‘ resolve the neighborhood’s crime and noncrime prob-

lems. As an active partner in the struggle toimprove the
quality of neighborhood life, citizens combine their
resources with those of the police to attack crime and
the fear of victimization.

The following elements of the neighborhood polic-
ing philosophy distinguish it from rore traditional
styles of policing:

* Joint police/community efforts to achieve common
goals

* Jointidentification of the neighborhood’s crime and
crime-related problems

¢ Joint identification of solutions to the neighbor-
hood's crime and crime-related problems

* Use of both police and community resources to
address identified problems.

This philosophy challenges many of the theories asso-
ciated with traditional policing practices. For example,
the notion that random preventive patrols effectively
control crime is replaced by the acknowledgement that
random patrols produce random results. Houston
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police officers therefore are expected to devote their un-
committed time to performing self-directed and struc-
tured activities that attempt to address neighborhood
problems.

Neighborhood-oriented policing also requires police
officers to assume a multiplicity of roles rather than the
single role of crime fighter or keeper of the peace.
Because of the uniqueness of individual neighbor-
hoods, officers must learn to become nejghborhood
managers, crime prevention specialists, planners,
problem solvers, community organizers and skilled
communicators. Development of these skills is essen-
tial to the officer’s ability to form working partnerships
with the citizens in his or her beat.

The roles of sergeants and lieutenants must change
as well. Instead of spending all their time on the tradi-
tional task of controlling their officers’ activities and
their working environment, sergeants must encourage
participatory management, facilitate group cohesive-
ness, become resource allocation specialists, and above
all else, become coaches capable of developing each
officer's maximum potential.

As shift managers, lieutenants must work to elimi-
nate bottlenecks that impede the attainment of results.
They also must learn how to manage multifunctional
teams, assume more responsibility for strategic plan-
ning, and become more actively involved in mobilizing
community participation toward the prevention and
control of neighborhood crime.

Neighborhood-oriented policing is a results-oriented
management process with an explicit focus—namely, to
integrate the desires and expectations of citizens with
actions taken by the police department to identify and
address conditions that have a negative effect on the
city’s neighborhoods. Meaningful interaction between
police officers and citizens is essential if consensus is to
be reached on what needs to be done to improve a par-
ticular neighborhood.

Neighborhood-oriented policing therefore requires
administrators to be more flexible in providing otficers
with opportunities to interact with neighborhood citi-
zens, The Houston Police Department facilitated the
interaction process by organizing its districts and beats
along neighborhood boundaries. Officers are respon-
sible for providing services to a particular neighbor-
hood and then become accountable to that community’s
residents.

'James Q. Wilson and George L. Kelling, **Making Neighborhoods
Safe,’” The Atlantic Monthly, February 1989.

Lawrence E. Cohenand Marcus Felson, **Social Change and Crime
Rate Trends: A Routine Activity Approach,’’ Amencan Spciological
Review August 1979, pp. 588-608.

3John E. Eck and William Spelman, /*The Police and the Delivery of
Local Government Services: A Problem-Oriented Approach,”
working draft, 1989, p. 17.

*Eck and Spelmar, p. 9.
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How to Fight Pear

Improving Policing: A Problem-Oriented Approach
by Herman Goldstein

Abstract

The police have been particularly susceptible to the "means over
ends” azyndrome, placing more emphasis in their improvement
efforts on organization and operating methods than on the
substantive outcome of their work. This condition has been fed by
the professional movement within the police field, with its
concentration oa the staffing, management, and organization of
police agencizs. More and more persons are questioning the widely
held agsumption that improvements in the internal management of
police departnents will enable the police 10 deal more effectively
with the problems they are called upon to handle. If the police are
1o realize a greater retwn on the imvestment made in improviag
their operations, and if they are to mature as a profession, they
must concern themselves more directly with the end product of
their effcrts.

Meeting this need requires that the police' develop a more
systematic process for examining and addressizgz the problems that
the public expects them to hancdle. [t requires identifying these
problems in more precise terms,. researching each problem,
documenting the nature of the current police response, assessing
its adequacy and the adequacy of existing suthority and resources,
engaging in a broad exploration of alternatives to present
responses, weighing the merits of these alternatives, and choosing
from among them.

Improvements in staffing, organizavion., and rmaaagemcat remain
important, but they should be achieved--and may, ia fact, be more
achievable~-~within the context of a more direct concern with the
outcome of policing. .

Complaints from psassengers wishing to use the Bagnall to Greenfields bus
service that *the drivers were speeding past queues of up to 30 peopie with a
smile and 2 wave of s hand” have bees met by a statement pointing out that "it
is impossible for the drivers tc keep their timetable if they have to stop for
passengers”.)

All bureaucracies risk becoming 8o preoccupied with running their
arganizations and getting 3¢ involved in their metheds of operating that they
lose sight of the primary purposes for which they were created. The police seem
unusually susceptible to thia phezomeaon.

Cav of the most popular new developments in policing is the use of officers
as decoys to apprehend offenders in high-crime aress. A speaker at a recent
conference  for police sdministrators, whea sskad to summariza new
developments in the field, reported on & sixteen-week experiment ia his sgeacy
with the use of decoys, aimed at reducing street robberies.
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The Problem-Oriented Approach

-

One major value of the project, the speaker claimed, waz its contribution to
the police deparument’s public image. Apparently, the public was intrigued by the
clever, seductive character of the project, espscially by the widely publicized
demonstrations of the makeup artists’ ability to disguise burly officers. The
spesker also claimed that the project greatly increased the morale of the
personnel working in the unit, The officers found the sssignmesnt excitiog and
challenging, a8 welcome change {rom the tedicus routine that characterizes go
much of regular police work, and they developed a bigh esprit de corps.

The effect on rubberies, however, wags much less clear. The methodology
used and the problems in measuring crime apparently prevented the project staff
from resching agy firm conclusions. But it was reported that, of the 216 persons
arrested by the unit for robbery during the experiment, morz than half would not
bave committed a robbery, in the judgment of the unit members, if they bad'not
been tempted by the gitustion presented by the police decoys. Thus, while the
total impact of the project remaing unclesr, it can be said with certainty that the
experiment actually increased the aumber of robberiesby over 100 in the sixteen
weeks of the experiment.

The sccouant of this particular decoy project (others have clximed greater
success) it an especially poignant reminder of just how serious an imbalaace
there iz within the police field between thes interest in organizational sad
procedural matiers and the concem for the substance of policing. The
assumption, of course, is that the two are relsted, that imprc;vements in internal
management will eveatually increase the capacity of the police to meet the
objectives for which police agencies are created. But the relationship is not that
elear and direct and is increasingly being questioned.

Perhaps the best example of such Qquestioning relates to response time.
Tremendous fesources were invested during the past decade in personsel,
vebicles, communications equipment, and new procedures in order to increase
the speed with which the police respond to cslls for assistance. Much less
attention wag given in this same period to what the officer does in handling the
variety of problems he confronts on arriving, aibeit fast, where he is summoned.
Now, ironieally, even the value of a quick response is being queniouod.z

This article summnarizes the nature of the “means over ezds” syndroame in
policing and explores weys of focusing greater attention on the results ol
policing--on the effect that police efforts have on the rroblems that the police
are expected 1o handle.

Tha "Means over Ends® Syndrome

Until the late 1960s, efforts 1o improve policing in this country concentrated
almost ' exclusively on internal management: stresmlining the Orgs=izatics.
UPgrading personnel, modemizing equipment, and establishing more W“f""“‘"
Oferating procedures. All of the msjor commentators oa the police since the
beginaing of the century--Leoshard F. Fuld (1909), Raymond B. Fosdick (19151,

»
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August Vollmer (1936}, Bruce Smith (1940), and 0. W. Wilson (1950)~~stressed
the need w0 improve the organization and management of police agencies, Indeed,
the emphasis on intemal management was so strong that professional policing
was defined primarily as the application of modern management concepts to the
running of a police deparunest.

The sharp increase in the demands on the police in the late 1950s
{inereased crime, civil rights demonstrations, and political protest) led to
sevaral national asseszsments of the state of ;:u::licinz.s The published fiodings
contained some criticism of the professional model of police organization,
primarily because of its impersonal character and failure 1o respond to legitimate
pressures from within the community. Many recommendations were made for
introducing a greater concern for the human factors im policing, but the vast
majority of the recommendations that emerged from the reassessments
demonstrated a coatinuing belief that the way to improve the police was to
improve the organization. Higher recruitment standards, coliege education for
police personnel, reassignment and reallocation of personnel, additional
training, and greater mobility were proposed. ‘ngut the management-dominated
concept of police reform spread and gained greater stature.

The emphasis o©n secondary goals--on improving the organization--
ccatinues to this day, reflected in the prevailing interests of palice
administrators, in the factors considered in the selection of police chiefs and
the promotion of subordinates, in the subject matter of police periodicals and
texts, in the content of recently developed educational programs for the police,
acd evea in the focus of major research projects.

Al one time this emphasis was appropriate. When Yollmer, Smith, and Wilsen
formulated their prescriptiona for improvaed policing, the state of the vast
majority of police agencies was chaotic. Personnel were disorganized, poorly
equipped, poorly trained, inefficientr, lacking sccountability, and often cerrupt.
The first priority was putting the police house in order. Otherwise, the endless
crisez that are produced by an orgsnization out of coauwol would be touwally -
coasurming. .Wi't.hcut a4 minimum level of order and accountability, an agency
cannot be redirected--however committed its administrators may be 1o
addressing more substantive matters.

What is troubling is that administrators of those agencies that have
succeeded in developing a high level of operating efficiency have not gone on 10
coucern themselves with the end results of their efforts--with the actual impact
that their: suweamlined organizations have on the problems the police are called
upon to haadls.

The police seem to have reached a plateau at which the highest objective to ‘
which they aspire is administrative competence. And, with some scattered
exceptions, they seem reluctant to move beyond this plateau~~toward creating &
more systematic concern for the end product of their efforts. But swrong pressures
generated by several new developments may now force them to ds so. .
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i. The Financial Crisis

The growing cost of police services and the financial plight of most city
governments, especially those under threat of Proposition 13 movements, are
making municipal officials increasingly reluctant t0 appropriate still more money
_for police service without greater assurance that that their invesument will have
2o impact on the problems that the police are expected to handle. Those cities
that are already reducing their budgets are being forced to make scme of the hard
choices that must be made in weighing the impact of gsuch cuts oa the nature of
the service rendered to the public. :

2. Research Findings

Recently completed research questions the value of two major.aspects of
police = operations--preventive pawol sad investigations conducted by
detectives.’ Some police administrators have challenged the findings:® others are
awaiting the results of replication.7 But those who concur with the results have
begun 1o search for altarnatives, aware of the need to measure the effectiveness
of 3 new response before making a substantial investment in it

3. Growth of & Consumer Orientation

Policing has not yet felt the full impact of consumer advocacy. As citizens
press for improvement in police gervice, improvement will increasingly be
measured in terms of results. Those concermned about battered wives, for
example, could not care less whether the pcolice who respond to such calls
operate with one or two officers in a car, whether the officers are short or tall,
or whether they have a college education. Their attention is on what the police
do for the battered wife.

4, Questioning the Effectiveness of the Best-Managed Agencies

A number of police departments have carried out most, if aot all, of the
numerous recommendations for strengthening a2 police organizaticod and enjoy a
national reputation for their efficiency, their high standards of personnel
selection and training, and their application of modem technology to their
operations. Neverthieless, their communities apparently continue to have the
same problems as do others with. less advanced police agencies.?

8. Increased Resistance to Organizational Change

Intended improvements that are primarily in the form of organizational
change. such as team policing, almost invariably run into resistance from
rank-and-file personnel. Stronger and more militant unions have eagaged some
police administrators in bitter and prolonged fights over such chanz:s.:* Becau~=
the costs in termms of disruption and discontent are so great, pol:
administrators initiaung change will be under increasing pressure 10 demonstr:
in advance that the results of their efforts will make the suuggle worthwhile.
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'Azainst this baekground, the exceptions.to the dominant concern with the
police organization and its personnel take on greater significance., Although
scattered and quite modest. a number of projectis and training programs carmed
out in recent Years have focused on a single problem that the public expects the
police to handle, such as child abuse, sexual assault, arson, or the drunk
driver. - These projects and programs, by their very nature, subordinate the
customary priorities of police reform, such as staffing, management, and
equipment, t0 8 coacern :Ibout s specific problem and the police response to it.

Some of the earliest support for this type of effort was reflected in the
crime-specific projecta funded by the Law Enforcement Assistance
Administration.!! Commumities--not just the police--were encouraged to direct
their attention to s specific wpe of crime and to make those changes in existing
operations that were deemed necessary to reduce its incidence. The widespread
move to {ashion & more effective police response to domestic disturbances'is
probably the best example of & msjor reform that hag, as its principal objective,
improvemeat in the quality of service delivered, and that calls for changes in
organization, staffing, and training only a2s these are necessary to achieve the
primary goal.

Are these scattered efforts a harbinger of things to come? Are they 2 naturat
development in the steadily evolving search for ways to improve pelice
operations? Or are they, like the programs dealing with sexual sssault and chiid
abuse, simply the result of the sudden avsilability of funds because of
imtensified citizen concern about a specific problem? Whatever their crigin,
those projects that do subordinate administrative considerationa to the tazk of
improving police effectiveness in desling with ‘s specific problem have a
refreshing quality to them.

WHAT IS THE END PROODUCT OF POLICING?

To urge 8 more direct focus on the primsry objectives of a police agency
requires spelling out these objectives more clearly. But this is noc easy task.
given the conglomeration of unrelated, ill-defined, and often iaseparable jobs
that the police ar= expected t¢ bandle. )

The task is complicated further because 30 many people believe that the job
of the police ig, first and foremost, to enforce thé law: to regulate conduct by
applying the criminal law of the jurisdiction. One commentater on the police
recently claimed: "We do not say to the police: ‘Here is the problem. Deal with
it.” We say: ‘Here is a detailed code. Enforce it.™? In reality, the police job is
perhaps most accurately described 33 dealing with ::x'cn:;lems.’3 Moreover,
enforcing the crimisal code is itself only 2 means to sn sad--one of several that
the police employ in getting their job done.' The emphagis on law enforcement,
therefore, is nothing more than a continuing preoccupation with means.
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Considerable effort has been invested in recent years in attempting to define
the pelice function: inventorying the wide range of police responsibilities,
categorizing various aspects of policing, and identifying some of the
characteristics common to all police tasks.'S This work will be of great value in
refocusing attention on the end product of policing, but the fact that it is stils
going on is not cause to delay giving greater attention to substantive matters. It
is sufficient, for our purposes here, simply 1o acknowledge that the police job
requires that they deasl with a wide range of behavicoral and socisl problems that
arise in a community~-that the end product of policing consists of dealing with
these problems.

By problems, 1 mean the incredibly broad range of woublesome situations
that prompt citizens to tura to the police, such as street robberies, residential
burglaries, battered wives, vandalism, speeding cars, runaway children,
accidents, acts of terrorism, even fear, These and other sirmilar problems are the
essence of police work, They are the reason for having a police agency.

Problems of this nature are to be distinguished from those that frequently
occupy police administrators, such as lack of manpower, inadequate supervision,
inadequate training, or strained relations with police unions. They differ from
those most often identified by operating personnel, such as lack of adequate
equipment, frustrations in the prosecuticn of criminal cases, or inequities in
working conditions, And they differ, too, from the problems that have occupied
those advocating police reform, such as the multiplicity of police agencies, the
lack of lateral entry, and the absenceof effective conuwols aver police conduct.

Many of the problems coming to the attention of the police become their
responsibility because no other means has been found to solve them. They are
the residual problems of society. It follows that expecting the police to solve or
eliminate them is expecting too ruch. It is more realistic to aim at reducing
their volume, preventing repetition, alleviating suffering, snd minimizing the
other adverse effects they produce,

Developing the Overall Proceas

To address the substantive problems of the police requires developing =a
commitment to & more systematic process for inquiring into these problems.
Initially, this calls for identifying in precise terms the problems that citizens
" look to the police to handle. Once identified, each problem must be explored in
great detail. What do we know about the problem? Has it been researched? If so,
with what resuits? What more should we know? ls it a proper concemn of
government? What authority and resources are available for dealing with it? What
is the current police response? In the broadest-ranging search for solutions.
what would constitute the most intelligent response? What factors should be
consjdered in chonsing from among altermatives? If a new response is adopted,
how duzs one go about evaluating its effectiveness? And finally, what changes,
if any, does implementation of a more effective response require in the police
organizatiocn? '
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This type of inquiry is pot foreign 1o the police. Many departments conduct
rigorous studies of administrative and operational problems. A police agency may
undertake a detailed study of the relative marits of adopting one of several
different types of uniforms. And it may regularly develop military-like plans for
handling special events that require the assignment of large numbers of
personm-.l.15 However, systermatic analysis and planning have rarely been applied
to the specific “behavioral and social problems that constitute the agency’s
routine business. The situation is somewhat like that of a private industry that
studies the speed of its assembly line, the productivity of its employees, and
the nature of its public relations program, but does not examine the quality of its
product.

. Perhaps the closest police agencies have come to developing a system for
" addressing substantive problems has been their work in crime analysis. Police
routinely analyze information on reported crimes to identify patterns of criminal
conduct, with the goal of enabling operating personnel to apprehend specific
offenders or develiop strategies 10 prevent similar offenses from occurring. Some
police deparuments have, through the use of computers, developed sophisticated
programs t0 apnalyze reported crimes.V Unforiunately, these analyses are almost
always put 10 very limited use-~to apprehend a professional car thief or to deter
a well-known c¢at burglar--rather than serving as a basis for rethinking “he
overall police response to the problem of car theft or cat burglaries.
Neverthelass, the practice of planning operational responses based on an
analysis of hard data, now a familiar concept 10 the police, is a helpful point of
reference in advocating development of more broadly based research and
planning.

The most significant effort 10 use a problem orientation for impreving police
responses was embodied in the ¢rime-specific concept initiated in California in
1971% and later promoted with LEAA funds throughout the country. The concept
was made an integral part of the anti-crirn_e program, iaunched in eight cities in
January 1972, aimed at bringing about reductions in five crime categories:
murdey, rape, assault, robbery, and burglary.w This would have provided an
excellent opportunity t0 develop and 1est the concept, were it not for the
cornmitment that this politically motivated program carried to achieving fast and
dramatic results: a2 5 percent reducticn in each category in two years and a 20
percent reduction in five years. These rather naive, unrealistic goals and the
emphasis on quantifying the results placed s heavy shadow over the program
from the outset. With the eventual abandonment of the projects, the
erime~specific concept seems 1o have lost ground as well, However, the national
evaluation of the program makes’ it clear that progress was made, despite the
various pressures, in planning a community’s approach to the five general crime
categories. The “crime-coriented planning, implementation and evaluation"
process employed in ail eight cities had magy of the elements one would want to
in¢lude in a problem-oriented approach to improving police service.?®
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Defining Problgms with Greater Specificity

.

The importance of defining problems more precisely becomes apparent when
one reflects on the long-standing practice of using overly broad categories to
describe police business. Attacking police problems under a categorical
heading--"crime" or “disorder,” "delinquency.” or even "violence"-~is bound to be
futile. While police business is often fusther subdivided by means of the .labels
tied to the criminal code, such as robbery, burglary, and theft, these are not
adequate, for several reasons. .

First, they frequently mask diverse forms of behavior, Thus, for example,
incidents classified under "arson” might include fires set by teenagers as a. form
of vandalism, fires set by persons suffering severe psychological problems, fires
set for the purpose of desuwoying evideace of a erime, fires set by persons (or
their hired agents) to collect insurance, and fires set by organized criminal
interests to intimidate. Each type of incident poses a radically different problem
for the police.

Second, if police depeand heavily oa categories of criminal offeanses to
define problems of concern to them, others may be misled to believe that, if a
given form of behavior is not criminal, it is of no concern to the police. This is
perhaps best reflected in the proposals for decriminalizing prostitution,
gambling, narcotic use, vagrancy, and public intoxication. The argument, made
over and over sgain, is that removing the criminal label will reduce the
magnitude and complexity of the police function., freeing personnel to work cn
more serious matters and ridding the police of some of the negative side effects,
such as corruption, that these problems produce. But decriminalization does
notrelieve the police of responsibility. The public expects drunks to be picked
up if only because they find their presence on the sueet annoying or because
they feel that the government has an obligation to care for persons who cannot
care for themselves. The public expects prostitutes who solicit openly on the
streets to be stopped, because such conduct is offensive to innocent passersby,
blocks pedesttian or motor traffic. and c¢ontributes to the deterioration of a
neighborhood. The problem is a problem for the police whether or not it is
defined as a criminal offenss.

Finally, use of offense categories as descriptive of police problems implies
that the police role is restricted 1o arresting and prosecuting offenders. In fact,
the police job is much broader, extending, in the ‘case of burglary, to
encouraging citizens to lock their premises more securely, to eliminating some
of the conditions that might atwraet potential burglars, to counseling burglary
vietirms on ways they can avoid similar attacks in the future, and to recovering
and retuming burgiarized property.

Until recmntly, the police role in regard to the crime of rape was perceived
primarily. 28 respdnding quickly when a report of a rape was received,
determining whether a rape had really occurred (given current legal definitions),
and then attempting 1o identify and apprehend the perpetrator. Today, the police
role has been radically redefined 1o include teaching women how to avoid attack,
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organizing transit programs 10 provide safe movernen:s in areas where there is a
high risk of attack, dealing with the full range of sexual assault not previously
covered by the narrowly drawn rape statutes, and--perhaps = most
important-~providing needed care and suppcrito the rape victim to minimize the
physical and mental damage resulting from such an attack. Police are ncw
concerned with sexual assault not simply because taey have a direct role in the
arrest and prosecution of violators. but also be=cause séxual assault is a
community problem which the police and others can affect in a variety of ways.

It seems desirable, at least initially in the development of problem-solving
approach to improved policing, to press for as detailed a breakdown of problems
as possible. In addition to distiaguishing cifferent forms of behavior and the
apparent motivation, as in the case of incidents commonly grouped under the
heading of "arson,” it is helpful to be much more precise regarding locale and
time of day, the type of people involved, and the type of people victimized. .
Differeat combinations of these variables may presznt different problems, posing
different policy quastions and calling for radically different solutions.??

For example, most police agencies already separate the problem of purse
snatching in which force is used from the various other forms of conduct
commonly grouped under robbery. But an agency is likely to find it much more
helpful to go further--to pinpoint, for example, the problem of teenagers
snatching the purses of elderly women waiting for buses in the downtown section

" of the city during the hours of early darkness. Likewise, a police agency might

find it helpful to isolate the robberies of grocery s:i:ores that are open all night
and are typically staffed by a lone attendant: or the theft of vehicles by a highly
organized group engaged in the business of waasporiing them for sale in another
jurisdiction; or the problem posed by teenagsrs who gather around hamburger
stands each evening to the annoyance of neighbers, customers. and management,
Eventually, similar problems calling for similar responses may be grouped
together, but one cannot be certain that they are similar until they have been

- analyzed.

In the analysis of a given problem, one m'ay find, for example, that the
concern of the citizenry is primarily fear of attack, but the fear is not warranted,
given the pattern of actual offenses, Where this situation becomes apparent, the
police have two quite different problems: to deal more .effectively with the actual
incidents where they cccur, and to respond to the groundless fesrs. Each ealls
for a different respoase.

The importance of subdividing problems was dramatically illustrated by the
recent experience of the New York City Police Deparument in its effort to deal
more constructively with domestic disturbances. An experimental program, in
which police were trained t0 use mediation techniques, was undertaken with
obvious public support. But, in applying the mediation techniques, the
department apparently failed to Jdistinguish sufficieatly those cases in which
wives were repeatedly subject to phbysical abuse. The aggravated nature of the
latter cases resulted in & Suit against the dsparunent in which the plaintiffs
argued that the police are mandated to eaforce the law when any violation comes
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to their atteption. In the settlement, the department agreed that its personnel
would no‘t-an:mpt to reconcile the parties or to mediate when a felony was
committed.Z? However, the aet effect of the suit is likely to be more far reaching.
The vulnerability of the department to criticism for not having dealt more
aggressively with the aggravated cases has dampened support--in New York and
elsewhere-=for the use of altermatives to arrest in less serious cases, even
though alternmatives still appear to represent the more intelligent response. )

" One of the major values in subdividing police business is that it gives
visibility 1o some problems which have traditionally been given short shrift, but
which warrant more careful attention. The seemingly minor problem of noise, for
example, is typically buried in the mass of police business lumped * =ther
under such headings as "complaints,” "miscellaneous,” "nc~-criminal inc 1ts,”
or "disturbances.” Both police officers and unaffected citiz2ns would mos .kely
be inclined to rank it at the bottom in any list of problems. Yet the number of
complaints about noise is high in many communities~--in fact, noise is probably
among the most common prohlems brought by the public to the ;:olicc:..23 While
some of those complaining may be petty or unreasconable, many are geriously
aggrieved and justified in their appeal for relief. Sleep is lost, schedules are
disrupted, mental and emotional problems are aggravated. Aparunents may
become uninhabitable. The elderly woman living alone, whose life has been made.
miserable by inconsiderate neighbors, is not =asily convinced that the daily
intrusion into her life of their noise is 1. less serious than other forms of

_inurusion. For this person, and for many like her, improved policing would mean a
more effective response to t{xe prcblem of the noise created by her neighbors.

Researching the Problem

Without a tradition for viewing in sufficiently discrete terms the various
problems making up the police job, gathering even the most basic information
about a specific problem--such as complaints about noise--can be exwemely
difficult.

. First,”"the magnitude of the problem and the various forms in which it
surfaces myust be established, One is inclined to turn initially to police reports
for such information. But overgeneralization in categorizing incidents, the
impossibility of separating some problems, variations in the reporting practices
of the commumity, and inadequacies in raport writing seriously limit their value
for purposes of obtaining a full picture of the problem. However, if used
cautiously, soma of the information in police files may be helpful. Police
agencies routinely collect and store large amounts of data, even though they may
not use thermn to evaluate the effectiveness of their responses. Moreover, if
needed information is not available, often it can be collected expeditiously in a
well-managed deparument, owing to the high degrée of centralized conuol of
field operations.

How does one discover the natures of the current police response?
Administrators and their immediate subordinates are not a good source. Quite
naturally, they have a desire 10 provide an answer that reflects well on the
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agency, is consistent with legal requirements, and meets the formal expectations
of both the public and other ageacies that might have a responsibility relating to
the problem. But even if these concermns did not color their saswers, top
administrators are often so far removed from street operations, in both distance
and time, that they would have great difficulty deszribing current responseas
accurately. :

Inquiry, then, must focus on the operating level. But mere questioning of
line officers is not likely to be any more productive. We know fram the various
efforts to document police activity in the field that there ix often treraendous
variation in the way in which differeat officers respond to the same Lype of
incident.?® Yet the high value placed on uniformity and on adhering t formal
requirementas and the. pressures from peers inhibit officers from candidly
discussing the manner in which they respond to the multitude of problems they
handle--ezpecially if the inquiry comes from outside the sgency. But one cannot
afford to give up at this point, for the individualized practices of police officers
and the vast amount of knowledge they acquire about the situations they handle,
taken together, are an extremely rich rescurce that is too often overlooked by
those concerned about improving the quality of police services. Serious research
into the problems police handle requires observing police officers over 2 period
of time. This means accompanying them as they perform their regular
assignments  and cultivating the kind of relationship that enables them to talk
candidly about the way in which they handle specific aspects of their job. -

"The differences in the way ia which éolice resporid. even in dealing with
relatively simple matters, may be significant. When a runaway child is reported,
one officer may limit himself to obtaining the basic facts. Another officer,
sensing as much of a responsibility for deszling with the parents’ fears as for
finding the child and locking out for the child’s interests, may endeavor to
relieve the parents’ anxiety by providing information about the runaway problem
and sbout what they might expect. From the standpoint of the consumers--in this
cass, the parents-~the response of the second officer is vastly superior to that
of the first.

In handiing more é¢omplicated matters, the need to improvise has prompted
some officers to develop what appear to be unusually effective ways of dealing
with specific problems. Many officers develop a unique understanding of
problems that frequently come to their attention, learning to make importaant
distinctions among different forms of the same problem and becoming familisr
with the many complicating factors that are often present. And they develop a
feel for what, under the circumstances, constitute the most effective responses.
After careful evaluation, these types of responses might profitably be adopted ss
standard for anm entire police agency. If the knowledge of officers at the
operating level were more readily available, it might be useful to those
responsible for drafting crime-related iegislation. Many of the difficulties in
implementing recent changes in statutes relsting to sexual assault, public
drunkenness, drunk driviog, and child abuse could have been avoided had police
expertiae heen tapped,
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By way of example, if a police agency were to decide to explore the problem
of aocise, the following quastions might be asked. What is the magnitude of the
problem as reflected by the aumber of complaints received? What is the source of
the complaints: iadustry, traffic, groups of people pgathered outdoors., or
neighbors? How do noise complaints from residents break down between privates
dwellings and apartment houses? How often are the police summoned to the same
lecation? How often are other forms of misconduct, such as fights, atuributable to
conflicts over noise? What is the responsibility of a landlord or an aparunent
hnuse manager regarding noise complaints? What do the polic? now do in
responding to such complaints? How much of the police procedure has been
thought through and formalized? What is the authority of the police in such
situations? Is it directly applicable or must they lean on somewhat nebulous
suthority., such as threatening to arrest for disorderly conduct or for failure to
obey a lawful order, if the parties fail to quiet down?: What works in police
practice and what does not work? Are specific officers recognized as more
capable of handling such complaints? If so, what makes them more effective? Do
factors outside the control of a police agency influence the frequency with which
complaints are received? Are noise complaints from aparunent dwellers relacted o
the manner in which the buildings are constructed? And what influence, if any,
does the relative effectiveness of the police in handling noise complaints have
on the complaining citizen’s willingness to cooperate with the police in dealing
with other problems, including criminal conduct traditionally defined as much
more serious?

Conside=rable knowledge about some of the problems \yir.h which the »olics
suuggle has been generated outside police agencies by ecriminolegists,
sociclegists, psychologists, arnd psychiatrists. But &s has been pointed out
frequently, relatively few of these findings have influenced the formal policies
and operating decisions of practitioners.zs Admittedly, the quality of maay such
studies is poor. Often the practitioner finds it difficult to draw ocut frém the
research its significance for his operaticns. But most important, the police have
not needed to employ these studies because they have not been expected to
address specific problems in a systematic manner. If the police were pressured
to examine in great detail the problems they are expected to handle, a review of
the literature would become rQutine. If convinced that research findings had
practical value, police adminigswators would develop into more sophisticated
users of such research; their responsible criticism could, in turn, contribute to
upgrading the quality and_usefulness of future research efforts. .

Explaring Alternatives

After the information assembled about a specific problem is analyzed, a
fresh, uninhibited search should be made for alternative responses that might be
an improvement over what is currently being done. The nature of such a search
will differ from past efforts in that, presumably, the problem itself will be bertter
defined and understood, the commitment to°'past approaches (such as focusing
prirmmarily on the identification and prosecution of offenders) will be shelved
temporanly, and the search will be much broader, extending well beyond the
present or future poteatial of just the police.
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But caution is in order. Those intent on improving the op=raticas of the
eriminal justice system (by divesting it of some of its curreat burdens) and those
who are principally occupied with improving the operating efficiency cf police
ageneies frequently recommend that the problem simply be shifted to some other
a2gency of goverament or to the private sector. Such recommendations citen glibly
imply thzt a health deparument or 8 social work agency, for example, is better
equipped to haandle the problem. Experience over the past decade, however,
shows thazt this is rarely the case.”® Merely shifting responsibility for the
problem, without some assurance that more adequate provisions have been made
for dealing with it, achieves nothing.

Police in many jurizdictions, in a commendable effort to employ 2lternatives
1o the crimirnal justice system, have arranged 10 make referrals to various social,
health, and legal agencies. By twying into the services provided by the whols
range of other helping agencies in the community, the police in these cities have
taken a giant step toward improving the quality of their response. But there is a
great danger that referral will come to be an end in itself, that the police and
others advocating the use of such a system will not concem themselves
adequately with the conzequences of referral, If referrzl does not lead 1o
reduciag the citizens’ problem, nothing will hava been gained by this change. It
may even cause harm. Expectations that are raised and not fulfilled may lead o
further frustration; the criginal problem may, 23 a consequence, be compounded;
and t=e resulting bitterness about government services may fesd the tensions
that develop in urban areas.

. . -

T=ze sesrch for alternatives obviously need not start from scratch. There ig
much 10 build on. Crime prevention efforts of zome police agencies and
exparimants with developing altematives to the criminal justice system and with
diverting casgses from the 3ystem should be reaszssessed for their impact on
specific problems; those that sppear 10 have the greatest potential should be
developed and ;:rvcmated.27 Several altermatives should be explored for ezch
problem. ) .

1. Pb_y"sical and Technical Changes -

Can the problera be reduced or eliminated through physical or technical
changes? Some refer to thiz as part of a program of "reducing opportunities” or
“targer hardening.” Extensive effort has alresdy gone into reducing, through whsa
design, factors that contribute to behavior requiring police attention. & Improved
locks on homes and cars, the requirement of exact fares on buses,” and the
provision for mailing social security checks directly to the recipients' banks
exemplify recent efforts to conuol crime through this slternative,

What sdditional physical or technical changes might be made that would
have an effect on the problem? Should such changes be mandatory, or cas they be

- voluntary? What incentives might be offered to encourage their implemeatatiosn?
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2. Changes ig the Provision of Government Services

Can the problem be alleviated by changes in other govermment services?
Some of the most petty but annoying problems the police must handle originate in
the policies, operating practices, and inadequacies of other public agencies: the
scattering of garbage because of delays in collection, podr bousing conditicns
because "of lax code enforcement, the interfersnce with traffic by children
playing because they have not been provided with adequate playground
facilities, th'e uncapping of hydrants on hot summer gights because available
pools are closed. Most police agencies long sgo developed procedures for
relaying reports on such conditions to the appropriate governrment service. But
relatively few police agencies see th-:r role as pressing for changes in policies
and operations that would eliminate tn= recurrence of the same problems. Yet the
police are the only people who see znd who must become responsible for the
collective negative consequences of current policies,

3. Conveying Reliable Information

What many people want, when they turn to the police with their problems, is
simply reliable information.® The tenant who is locked out by his landlord for
failure to pay the rent wants to know his rights to his property. The car owner
whose license plates are lost or stolen wants to know what reporting obligations
Be has, how he goes about replacing the plates, and whether he ¢an drive his car
in the meantime. The person who suspects his neighbors of abusing their child
wants 1@ know whether he is warranted iri'reponinz the matter 0 the polics, And
the person who receives a serizs of obscene telephone calls wants to know what
can be done about them. Even if citizens do not ask specific questions, the bsest
response the police can make to many requests for help is to provide accurate,
concise information.

4. Developing New Skills among Police Officers

The greatest potential for improvement in the handling of some problems is
in providing police officers with new forms of specialized training. This is
illustrated by several recent developments. For example, the major component in
the family-crisis intervention projects launched all over the counwury is
instruction of police officers in the peculiar gkills required to de-escalate
highly emotionsl family quarrel's. First aid training for police is being expanded,
consistent with the current trend toward greater use of paramedics. One
unpleasant task faced by the police, seldom noted by outsiders, is notifying
families of the death of a family member. Often, this problem is handled poorly.
In 1976, a fillm was made specifically 10 demonstrate how police should carry out
this rxzs;:uansil::ility.31 Against this background of recent developments, one should
ask whether specialized waining can bring about needed improvément in the
handling of each specific problem.
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8. New Forms of Authority

D& the police need a specific, limited form of authority which they da not
now have? If the most intelligent response to a problem, such as s person
causing & disturbance in a bar, is to order the person to leave, should the police
be authorized to issue such an order, or should they be compellied t0 arrest the
individual in order to stop the disturbance? The same question can be askad
about the estranged husband who has returned to his wife’s apartment or about
th.e group of teenagers annoying passersby at a streat cormer. Police are called
upon to resolve these common problems, but their authority is questionable
unless the behavior constitutes a criminal offense. And even then, it may not be
desirable to prosecute the offender. Another type of problem is presented by the
intoxicated person who is not sufficiently incapacitated to warrant being taken
into protective custody, but who zpparently inteads to drive his car. Should a
police officer have the authority to prevent the person f{rom driving by
temporarily c¢onfiscating the car keys or, as a last resort, by takiag him into
protective custody? Or must the officer wait for the individual to get behind the
wheel and actually atterupt to drive and then make an zrrest? Limited specific
authority may enable the police to deal more directly and intelligently with a
numbeyr of comparable situations. . '

6. Developing Yew Comrnunity Resources

Analysiz of a problem may l2ad to the conclusion that assistance is needed
from another government ‘agency. But often the praoblem ig not elearly within the
province of an existing agency, or the agency may be unaware of the problem or,
if aware, without the resources to do anything about it. In such cases, since the
problem is likely to be of little concern 10 the community as a whole, it will
probably remain the responsibility of the police, unless they themselves take the
initiative, 33 a sort of community ambudsman, in getting others to address it.

A substzatial percentage of all police business involves dealing with
persons suffering from mental illness. In the most acute cases, where the
individual may cause immediate harm to himself or others, the police are usually
authorized to initiate an emergency commiunent. Many other czses that do nat
warrant hospitalization nevertheless require some form of attention. The numnber
of these situations has increaszed dramatically as the mental health system bas
begun tresting more and more of its patients in the community. If the conduct of
these persons, who are being taught to cope with the world around them, creates
problems for others or exceeds community tolerance, should they be referred
back to a mental hexlth agency? Or, because they are being encouraged to adjust
to the reality of the community, should they be arrested if their behavior
constitutes a criminal offense? How are the police to distinguish between those
who have never received any assistance, and who should therefore be referred to
a menta]l health agency, and those who are in community treatment? Should 2
community agency establish services for these persons comparable to the
crisis~-intervention services now offered by specially organized units operating
in some cammunities? .
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Such crisis-intervention units are among a number of new resources that
have been established in the past few years for dealing with several
long-neglected problems: detoxification centers for those incapacitated by
alcohol, shelters and counseling for runaways, shelters for battered wives, and
support services for the victims of sexual assault. Programs are now being
designed to provide a better response to citizea disputes and grievances,
another long-neglected problem. VYariously labeled, these programs set up
quasi-judicial forums that are intended to be inexpensive, easily accessible,
and geared to the specific needs of their neighborhoods. LEAA has recently
funded three such experimental programs, which they call Neighborhood Justice
Centers.5? These centers will receive many of their cases from the police.

Thus, the pattern of creating new services that bear a relationship with
police operations is now well «stablished, snd one would expect that
problem-oriented policing will lead to more services in greater variety.

7. Increased Regulation

Can the problem be handled through a tightening of regulatory codes? Where
easy access to private premises is a factor, should city building codes be
amended to require improved lock systems? To reduce the noise problem, should °
more soundproofing be required in construction? The incidence of shoplifting is
determined, in part, by the number of salespecple employed, the ananner in which
merchandise is displayed, and the use made of various antishoplifting devices.
Should the police be expected to. combat shoplifting without regard to the
merchandising practices by a given merchant, or should merchants be redquired by
& "merchandising code” to meet some minimurn standards before they can turn to
the police for assistance? .

8. Increased Use of City Ordinances

Does the problem call for some community sanction iess drastic than a
eriminz® sanction? Many small communities process through their loecal courts, as
ordinance violations, as many cases of minor misconduct as possible’Of course,
this requires that the community have written ordinances, usually pattgmed after
the state statutes, that define such miscoaduct. Several factors make this form
of processing desirable for certain offenses: It is less formal than crirminal
aztion; physical detention is not necessary; cases may be disposed of without a

.court sppearance; the judge may select from & wide range of alternative

penalties; and the offeander is spared the burden of a criminal record. Some
jurisdictions now use 2 system of civil forfeitures in proceeding against persons
found to be in possession of marijuana, though the legal status of the procedurs
is unclear in those states whose statutes define possession as criminal and call
for a more gevere fine or for imprisonment.

.
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9, Use of Zoning

Much policing involves resolving disputes between those who have
competing interests in the use made of a given sidewalk, street, park, or
neighborhood. Bigger and more basic conflicts in land use were resolved long
ago by zoning, a8 concept thatl is now firmly established. Recently, zoning has
been used by A sumber of cities 1o limit the pornography stores and adult movie
houses in & given srea. And 2t least one city has experimented with the opposite
spproach, creating an adult entertainment zone with the hope of curtailing the
spread of such establishments and simplifying the management of atteadant
problems. Much more experimentation iz needed before any judgment can be made
83 10 the value of zoning in such situations. )

Implementing the Proceas

A fully developed process for systematically addressing the problems that
make up police business would call for more than the three steps just
explored--defining the problem, reszearching it, and exploring alternatives. I
have focused on these three because describing them may be the most effective
way of communicating the nature of a problem-oriented approach to improving
police service. A number of intervening steps are required to fill out the
processes: methods for evaluarning the effectiveness of current responses,
procedures for choosing from among available altermatives, means of involving
the community ia the decision making, procedures for obtaining the spproval of
the municipal officials 10 whom the police are formally accountable, methods for
obtaining any additional funding that may be necessary, adjustments in the
organizaticn and staffing of the agency that may be required to implement an
agreed-upon change, and methods for evaluating the effectivenes of the change,

How does & police agency make the shift 1o problem-criented policing?
Ideally, the initiative will come from police administrators. What is needed is
nct a single deciszion implementing s specific program or a single memorandum
announcing a unique way of running the organization. The concept represents a
new way of looking st the process of improving police functioning. It is a way of
thinking about the pelice and their function that, carried out over an extended
period, would be raflected in 21l that the administrator does: in the relationship
with personnel, in the priorities he sets in his own work schedule, in what hs
focuses ¢n  in addregsing community groups, ia the choice of training
eurriculums, and in the questions raised with local and state legisiators. Once
introduced, this orieatation would affect subordinates. gradually filter through
the rest of the organizatior, and reéach other adminisirators and agencies as
well,

An administrator’s success will depend heavily, in particular, on the use
made of planning staff, for systematic analysis of substantive problems requires
developing 2 capacity within the organization to collect and znalyze data and to
eonduct evalustions of the effectivensss of polics operaticas. Police planners
(now employed in significant numbers) will have to move beyond their traditional
concern with operating procedures into what might best be characterized ss
"product resesrch.” ) :
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The police adrninistrator who focuses on the substance of policing should be
able to c¢ount on support from others in key positions -in the police field.
Colleges with programs especially designed for police personnel may exert
considerable leadership through their cheice of offerings and through the subject
matter of individual courses. In an occupaticn in which so0 much deference is
paid to the value of a college education, if coliege instructors reinforce the
impression that purely administrative matters are the most important issues in
policing, police personnel understandably will not develop their interests beyond
this concern. )

Likewise, the LEAA, its state and local offspring, and other grant-making
organizations have a unique opportunity to draw the attention of operating
personnel to the importance of addressing substantive problems. The manner in
which these organizations invest their funds sends a strong message 1o the
palice about what is thought 1o be worthwhile.

Effect on the Organization

In the context of this reordering of police priorities, efforts to improve the
staffing, management, and procedures of police agencies must continue.

Those who have been suongly committed to improving policy through better
administration ‘and organization may be disturbed by any move to ‘subordinate
their interests to a broader concern with the end product of policing. However, a
problem-oriented apprcach to polics improvement may actually contibute in
several important ways to achieving their objectives.

The approach calls for the police to take greater initiative in attempting to
deal with problems rather than resign themselves to living with them. It calls for
tapping police expertise. It calls for the police 10 be more aggressive partners
with other public agencies. These changes, which would place the police in a
much more positive light in the community, would 2lso contribute significantly to
improving the working enviroamenat within a police agency--an environment that
suffers much from the tendency of the police to assume responsibility for
problems which are insolvable or ignored by others. And an improved working
environment increases, in turn, the potential for recruiting and keeping qualified
personnel and for bringing about needed organizational change.

Focusing on problems, becsuse it is a practical and concrete approach, is
actractive to both citizens and the police. By contrast. some of the most frequent
proposals for improving police operations, because they do not produce
immediate and specifically identifiable results, have no such attraction. A
problem-oriented approach, with jits greater appeal, has the potential for
becoming a vehicle through which long~sought organizational change might be
more effectively and more rapidly achieved.

Administrative rule making, for example., has gained considerable support
from policy makers and some police administrators as a way of structuring police
discretion, with the ¢xpectation that applying the concept would improve the
quality of the degisions made by the police in the field. Yet many police

-administrators regard sdministrative rule making as an idea without practical
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significance. By contrast, police administrators are usually enthusiastic if
“{rivited to explore the problem of car theft or vardalism, And within such
exploration, there is the opportunity to demonstrate the value of structunag
police discretion in responding to reports of vandalism and car theft. Approacked
from this practical point of view, the concept of adminstrative rule making is
more likely 10 be implemented.

Long-advocatad changes in the structure and operations of police agencies
bave been achieved becauxe of a concentrated concern with a given probiem. The
focus on the domestic disturbance, orginally in New York and now elsewhere,
introduced the generalist-specialist coancept that has enabled many police
agencies to make more effective use of their personnel; the problem ia
conuolling narcotics and the high mobility of drug sellers motivated pplice
agenciezs in many metropolitan areas to pool their resources in special
investigative units, thereby schieving in a limited way one of the objectives of
those who have urged consolidation of police agencies; and the recent interest
in the crime of rape has resulted in widespread backing for the establishment of
vietim-support programs. Probably the support for any of these changes could ot
have been generated without the problem-orientad context in which they have
been advocated.

An  important factor contributing to these guccesses is that =»
problera-oriented approach to improvement is less likely 10 be reen as a direct
challenge 10 the police establishment and the prevailing police value system. As
2 conseguence, rank-and-file persdnnel, do not resist and subvert the resulting
changes. Traditional programs to improve the police--labeled as efforts to
“chapge.,® "upgrade,” or “reform™ ' the police or  to “achieve minimun
standards”--require that police eofficers openly acknowledge their own
deficiencies. Rank-and-file officers sre much more likely to support am
innovation that is cs3t in the forrn of a naew response 10 an old probiem--a
problem with which they have struggled for many yeara and which they would
like to see handled maore effectively. It may be that addressing the quality of the
police product will turn out 10 be the most efective way of achieving the
objectives that have for so long been the goal of police reform.
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The police chiefs, mayors, scholars, and others invited to the
meetings have focused on the use and promise of such
strategies as community-based and problem-oriented policing.
The testing and adoption of these strategies by some police

We have found it useful to divide the history agencies signal important changes in the way American

of policing into three different eras. These eras policing now does business. What these changes mean for the
I welfare of citizens and the fulfillment of the police mission in

are dlstln.guust?ed from one an‘Other by the the next decades has been at the heart of the Kennedy School

apparent dominance of a particular strategy meetings and this series of papers.

of policing. The political era, .SO naned ??Cause We hope that through these publications police officials and

of the close ties between police and politics, other policymakers who affect the course of policing will

dated from the introduction of police into debate and challenge their beliefs just as those of us in the

municipalities during the 1840's, continued Executive Session have done.

through the Progressive period, and ended The Executive Session on Policing has been developed and

during the early 1900's. The reform era administered by the Kennedy School’s Program in Criminal

: : . Justice Policy and Management and funded by the National
f Y 8 y the
developed in reaction to the political. It took Institute of Justice and private sources that include the Charles

hold during the 1930's, thrived during the ' Stewart Mott and Guggenheim Foundations.
1950's and 1960's, began to erode during the

late 1870's. The reform era now seems to be James K. Stewarnt

.y L. N Director
giving way to an era emphasizing community National Institute of Justice
problem solving. U.S. Department of Justice
. L. Mark H, Moore
By dividing policing into these three eras Faculty Chairman
dominated by a particular strategy of policing, Program in Criminal Justice Pohcy and Management

John F. Kennedy School of Government

we do not mean to imply that there were clear Harvard University

boundaries between the eras. Nor do we mean
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that in those eras everyone policed in the same
way. Obviously, the real history is far more
complex than that, Nonetheless, we believe
that there is a certain professional ethos

that defines standards of competence,
professionalism, and excellence in policing,
that at any given time, one set of concepts

is more powerful, more widely shared, and  *
better understood than others; and that this
ethos changes over time. .

Mark Moore: This paper analyzes stages in the evolution
of the concept of policing. It is both an analytic framework
and a historical analysis. When we last presented the paper,
people had difficulty with the distinction between the
community policing of the future and the political policing
that we imagine as a relic of the past.

Jim Wilson described the central challenge of community
policing as protecting the gains that resulted from profession-
alism, and the separation of the police from political influ-
ence without expanding the distance between the police and
the community,

+

Kenneth Newman: As a police chief who sat on top of
policing in London, [ think it leaves out very important
dimensions of policing—for example, the way in which
policing problems have evolved over the last two decades,
particularly in relation to terrorism and organized crime,
[t seems to me that we are ignoring a whole superstructure
of crime which is at the base of policing. We are talking
about fundamentals, but are virtually ignoring many of the
evolutionary factors about policing.

1'am not sure the paper catches the ful] weight of the “sea
change” that is taking place, If you are looking for a rubric
for the change, it is something like the “mobilization of the
citizenry in their own defense.” It is receiving expression in
the whole range of activities like neighborhood waich and
business watch. T have no doubt the whole concept has
extended in America as it is extending in Europe, that you
are getting areas of functional surveillance like cab watch,
where you hamess the eyes and ears of the cab trade to the
purposes of crime prevention.

You have hospital watch; you have programs like crime
stoppers, where you mobilize the business community

to support policing. Now, this has a very deep political
significance, too, because in England these neighborhood
watch groupings, although they began as local units, are
aggregating to regional and national units, You now have
the formation, I believe with the sponsorship of the Home
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Secretary, of a natipnal crime prevention organization
which will actively encourage these aggregations of
citizens’ mobilization.

Now, that is a very important, evolutionary *sea change” that
is-not captured in what we are saying here about policing,

Mark Moore: Chips Stewart has often articulated that there
is a frontier of policing that demands regional consolidation
or the creation of specialized capability to take on more
serious kinds of problems.

Kenneth Newman: Now, about terrorism and organized
crime. You must deal with those matters because there 15 an
intimate relationship between the superstructure of organized
crime and what happens in communities,

In some of those communities you find that condominiums
are owned by organized crime, as are shopping parades.

You can find a substantial part of the economic infrastructure
is dominated by organized crime. We have to spell out how
the organization for community policing interacts with the
different kind of organization, the more highly centralized
organization, that you need for dealing with those matters,

-

Michael Smith: When Sir Kenneth was speaking, I was
thinking about a paper that Zach Tumin presented" 1o this
group. In that paper, he reached for a way of lodging the
authority. and 1o some extent the strategy, of law enforce-
ment in ideas of “community™ that were different from the
political forces at play at a given moment in a given locale,

It struck me, when Sir Kenneth was talking, that organized
crime and terrorism are indeed properly encompassed within
the community policing idea because it is the restoration,
maintenance, and nurturing of the institutions that are
important to community life, which is law enforcement's
function. Described that way, *community” lends both
authcrity to what is done and strategic content to the way

in which it is to be done.

It does not suggest that patrol officers in beats ought to

be handling the terrorism function. To that extent this paper
may be misleading. But the idea of community goes well
beyond the idea of the beat officer or the idea that commu-
nity organizing can lend authority to the police. One might
argue that it is the vision of community life, held by the
larger society, that lends authority to the community
policing idea.

1. Zachary Tumin, “Managing Relations with the Community,”
Working Paper #86-05-06, Programvin Criminal Justice Policy and
Management, John F. Kenriedy School of Govemment, Harvard
University, November 1986.



In retrospect, the reform strategy was
impressive. It successfully integrated its
strategic elements into a ccherent paradigm
that was internally consistent and logically
appealing. Narrowing police functions to crime
fighting made sense. If police could concen-
trate their efforts on prevention of crime and
apprehension of ¢criminals, it followed that they
could be more effective than if they dissipated
their efforts on other problems. The model

of police as impartial, professional law
enforcers was attractive because it minimized
the discretionary excesses which developed
during the political era. Preventive patrol and
rapid response to calls for service were
intuitively appealing tactics, as well as means
to both control officers and shape and control
citizen demands for service. Further, the
strategy provided a comprehensive, yet simple,
vision of policing around which police leaders
could rally. The metaphor of the thin blue line
reinforced their need to create isolated
independence and autonomy in terms that
were acceptable to the public. The patrol car
became the symboi of policing during the
1930's and 1940’s; when equipped with a
radio, it was at the limits of technology.

it represented mobility, power, conspicuous
presence, control of officers, and professional
distance from citizens. .

Patrick Murphy: It troubles me that on the very first page,
it says: One, political; two, reform; and three, community.
I do not think there was a reform era in policing, except for
California, where they were and still are so far ahead.
Dusiing the era thatis labeled reform, there were a lot of
other things happening. Vollmer, Wilson, and Parker’s
effect on American policing was a major happening.

You cannot talk about American policir{g without talking
about J. Edgar Hoover and his enormous contributions.

T attended the FBI National Academy in 1957, and for the
first time in my career, I had the opportunity to spend 12
weeks with people from other police departments. The

- exchange of knowledge that went on was so eye-opening
to me, after 10 or 12 years in the greatest police department
in the world, that it was almost shocking to find out about
how advanced somie departments were.

If we are talking about the history of policing in the United
States, we have 10 talk about Federal assistance, We have to
talk about the crime commissions.

Edwin Meese II: I think the paper is good, but perhaps a
shade grandiose. Suggesting that we have “a whole new era”
to be compared with the reform era is too grand an approach.
It is only one component of the whole picture.

I like the term “strategic policing” because we have been
talking about the deployment of field forces. However, a
very important aspect that Ken has repeatedly mentioned
is the idea of analysis and intelligence as explaining how
you use these people and how you use the information that
they get.

We have not talked very much about how to support these
deployed field forces in the community, with specialist
services that are going to focus on homicide, citywide
burglary rings, car theft rings, and organized crime and
terroristn, We have neglected to talk about these except
when we said, “If we do not have the other resources of
the department readily available to those people in the
comrmunity, the citizens are not going to be happy.”

If we talked about community-involved policing as a part
of a new era of policing, rather than being the total denomi-
nation, many of the concerns raised here would disappear.
Everybody would realize that this is a very important
contribution which, along with other things happening in
the police field, marks a new era of strategic policing in
which people are thinking about what they are doing.

Herman Goldstein: There should be some additional
acknowledgment of these other concerns. Having deliberated

that reflect the views of some members can be issued.

I certainly do not agree with everything in this paper, but

I assume that there will be a caption that will say that not
everyone buys into this. While it reflects the benefits of these
deliberations, it is the work of the authors and not the total
product of this group’s work.

Hoover wanted the FBI to represent a new
force for law and order, and saw that such
an organization could capture a permanent
constituency that wanted an agency to take a
stand against lawlessness, immorality, and
crime. By raising eligibility standards and
changing patterns of recruitment and
training, Hoover gave the FBI agents

stature as upstanding moral crusaders.

By committing the organization to attacks

on crimes such as kidnapping, bank robbery,
and espionage—crimes that attracted wide
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publicity and required technical sophistication,
doggedness, and a national jurisdiction to
solve—{oover established the organization's
reputation for professional competence and
power. By establishing tight central control over
his agents, limiting their use of controversial
investigation procedures (such as undercover
operations}, and keeping them out of narcotics
enforcement, Hoover was also able to maintain
an unparalleled record of integrity. That, too,
fitted the image of a dogged, incorruptible
crime-fighting organization. Finally, lest anyone
fail to notice the important developments within
the Bureau, Hoover developed impressive public
relations programs that presented the FBI and
its agents in the most favorable light. (For those
of us who remember the 1940's, for example,
one of the most popular radio phrases was,
“The FBI in peace and war"—the introductory
line in a radio program that portrayed a vigilant
FB! protecting us from foreign enemies as well
as villains on the “10 Most Wanted" list, another
Hoover/FBl invention.)

Struggling as they were with reputations for
corruption, brutality, unfairness, and downright
incompetence, municipal police reformers found
Hoover's path a compelling one,

Oliver “Buck” Revell: The myth has grown up that J. Edgar
Hoover in particular, and the Bureau in general, sought to
limit itself to simple crimes in order to gain positive public-
ity. That myth is inaccurate. The Bureau of Investigation was:
founded in 1908 with 32 people, so that the Attorney General
would not have to use Secret Service agents. Congress had
prohibited the Attorney General from using Secret Service
agents to conduct investigations for the Justice Department,
Its jurisdiction was essentially the Mann Act, prostitution,
and various crimes. that the Attorney General designated.
When Hoover came in, in 1924, as a young attorney, the

FBI had grown to about 200 people and was primarily
conducting investigations for which no other entity had a
particular responsibility. Very rapidly, as laws were passed,
and the Interstate Acts were among the first, the Dyer Act
and so forth, they were given to the Bureau.

Ihave done quite a bit of research in Bureau files and
archives,and I do not know that any Federal offense was
ever declined or shunted off to another agency, with one

exception. Back in the sixties, Hoover was asked if he
wanted to take on the Bureau of Narcotics. He indicated

that the FBI and the Bureau of Narcotics should not be
combined because drug offenses are crimes of a very
different type and require a single dedicated agency. That
was in an era when we did not have the mixture of drugs
throughout criminal activity. And second, he did not want the
corrupting influence of drugs on FBI agents. That is

how this myth has grown up.

The role of the National FBI Academy as a force within
American policing has been raised by Pat Murphy. The
Academy brought police together for the first time, allowed
them to exchange ideas, and created the awareness that
experimentation was taking place in various departments.
The Academy made it appropriate for law enforcement
officers to pursue academic review of their activities and

- established that law enforcement could leamn from the
. example of other organizations.

The IACP (International Association of Chiefs of Police)
made a very important contribution in centralizing certain
police services, such as the identification process, which
became the Identitication Division of the FBI, the National
Laboratory, and so forth. And UCR (Uniform Crime
Reports) is another contribution, of course.

If you are going to talk about the evolution of law enforce-
ment in the United States, these themes are very important
to the overall progress.

James “Chips” Stewart: I want to compliment George
because he captured the essence of the issues in one of
his other articles better than anybody else has. However,
1 think that this particular paper is flawed in the way it
characterizes policing,

Lee Brown handed out a pamphlet about his new police
substation. In it, a paragraph says, “What has happened here
is not a revolution but an eyolution that will change policing
and the management involved in providing that policing.”
That captures more of what we are doing than George
Kelling’s statement of community policing does.

One theéme of the evolution in policing might be the use of
force and the law. The political era’s concept of force could
characterize police as 800-pound gorillas who sit where they
want to sit. Political era police are the law and they manage
through intimidation, selective use of force, and harassment.

In the reform era, there is a reaction to this personal and
arbitrary use of force. The police become very defensive
about their use of force; they use the rule of law as authority
for their actions. They did not use the rule of law during the

" political era at all, In fact, they very rarely appealed to the

courts when policing the community.



The reform era saw a tremendous movement of the courts
into the arena of policing. The courts’ impact on reform

. policing has been enormous and it is neglected in this paper.
The law authorized police actions and courts reviewed them
in the context of the law, not the community nor politicians.
This influence ought to be included.

The civil rights and antiwar demonstrations can be seen as
an extension of the reform movement. They are an effort
to extend legalistic control over the police, The police and
their use of force had to be authorized by the rule of law, .
not politics.

Now we are moving into what George characterizes as the
community era. I would describe it as problem oriented.
Ed Meese articulates it as strategic policing as does Sir
Kenneth, 1 believe. I look at it as an era when police took
a proactive approach to their work, in terms of seeking out
problems in the community so that they can have impact
on them:

The reform era, I believe, directed police to rely exclusively
on the criminal justice system and to operate within a
narrow, legalistic frame of reference. This coincided with
an explosion in crime that overloaded and overburdened the
criminal justice system.

The police believed they could not do much because
they were not empowered by law and the courts to do it.
The public began to say “no, we want more from our
police,” and the demands of the public forced us out-of
this legalistic envelope.

Community or strategic policing relies not just on the law to

solve crime problems, but on a spectrum of solutions, some

of which lie in the criminal justice system. Other solutions
are in the community, the private sector, volunteers, and a
whole host of resources beyond the justice system,

Another thread that goes through this evolution in policing is
the use of discretion, who controls it, and how it is informed.

These themes—discretion, the use of force, and the law-—
are better ways to approach the description of this evolution.
They capture what the group really has in mind and address
a pumber of the areas of concern that have been brought up.
In continuing to use the term “community policing,” we
unnecessarily narrow the evolution that we all perceive is
taking place. '

I agree with Sir Kenneth that there has been a sea change in
public attitudes and the police are part of that change. I think
the paper falls short of reflecting that change accurately.

Mark Moore: These are very articulate criticisms.
Let me say why we keep talking about this phrase
*“community policing.”

Let us imagine, for a moment, that there are two different
fronts on which new investments in policing are likely

to be made. One lies in the direction of more thoughtful,
more information-guided, more active attacks on particular
crime problems. Some are local crime problems like
robbery and burglary, and some turn out to be much bigger
problems for which additional resources need to be brought
to bear. These would include organized crime, terrorism,
and sophisticated frauds.

That is one frontier. In many respects it is a continuation
of an increasingly thoughtful, professionalized, forensic,
tactical-minded police department.

The other front is the developing theme of how to strike up

a relationship with the community so that we can enlist their
aid, focus on the problems that turn out to be important, and
figure out a way to be accountable in a world in which the
story about being accountable for the full and fair application
of the law is no longer a plausible story. And we want the .
freedom to deploy a variety of remedies in addition to the
simple application of the law and we want to be able to talk
to somebody about whether we are doing that satisfactorily.

The first strand is captured by notions of strategic and
problem-solving policing. The second strand is captured
by the concept of community policing.

‘We all know that when you try to move an’organization,
only a certain amount of energy can go into new investments
and the construction of new capabilities. My judgment is
that the problem solving-strategic thing will take care of
itself because it is much more of a natural development in
policing. If you are going to make a difference, you ought

to describe a strategy that challenges the police in the areas
in which they are Ieast likely to make investments in reposi-
tioning themselves. That is this far more problematic area

of fashioning a relationship with the community.

Given the opportunities for improvements and advancement
along both fronts, that wouid be the argument why one front
might be described in a slightly exaggerated way compared

with the other, The other front is going to take care of itself.
The one that you want to talk about is the hard one,

The paper is not a whole description of what is going on,
it is naming the most problematic thing that needs to be
worked out.

Allen Andrews: Then the paper needs to say that, and I hope
that it would not be exaggerated, but emphasized.

I have several concems about the history. “The thin blue
line,” to my recollection, arose in the sixties, as crime almost
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exploded about our ears and, to be perfectly frank, you
academics were at war with us as to whether there was a
real crime increase, The police felt that they were standing
_alone, talking about a crime increase that everybody said
was not happening. And then, of course, we had disorder to
boot, unprecedented in the careers of most of us ir: service
at that time.

T have a concern about the statement “the community need
for rapid response to calls sometimes is largely the conse-
quence of police selling the service.” I do not recall it that
way and I have been mixing with police chiefs for nearly
30 years. The fact is that you have had an evoiution here.

Learning from Hoover, police reformers
vigorously set out to sell their brand of urban
policing. They, too, performed on radio talk
shows, consulted with media representatives
about how to present police, engaged in
public relations campaigns, and in other ways
presented ats image of police as crimefighters.
In a sense, they began with an organizational
capacity—anticrime police tactics—and
intensively promoted it.

Allen Andrews: The advent of the motor car permitted
police to get to some places with the speed that they could
not before. As the motor car developed, it became inevitable
that the public wanted more response, asked for it, and police
responded. It just makes common sense. There are a lot of
incidents occurring; you are expected to get there. The
impact of the Depression arrived in American cities and

on police, There was not a reform movement demand for
efficiency to abolish foot patrol—these things developed
because of money pressures. Police chiefs went down
fighting over the issue of abolishing and retracting foot
patrol. In 1954, New York City had Operation Twenty-Five,
a major experiment to demonstrate that foot patrol was still
valuable and that cutting back foot patrol was a costly
mistake in results, although it saved money.

Yet the paper portrays the reform police chief calling foot
patrol “an outmoded, expensive frill.” Ultimately it got that
" way, and I have said it myself. But, by then, it was an issue
of reversing the tide,

Daryl Gates: Well, I have-to agree with Allen. Those of
us who are older read this and find it just does not fit the
history. For example, our response time has always been

poor principally because we have a very small police
department and an awful lot of area to cover and we found
that there are many other things that need to be done besides

. answering calls. We try very hard to answer emergency

calls quickly, but it is difficult.

[ have a'hard time fitting the history of policing, as I know
it, to the pattern that [ see in this paper. The eras carved

out in the paper are not precise at all, For example, in 1969
we began the basic car plan. In 1970 we were fully imple-
menting the basic car plan—that was community-oriented
policing. The neighborhood watch—we were meeting with
the people. In the early 1970’s the entire operaticn went to
team policing. Three thousand people were involved in team
policing—detectives, traffic, everything that we did. In 1973,
we decentralized our department.

Also, when we talk about these reform areas, we talk about
ridding the police of political control. If anyone here believes
today that political influence does not prevail in major cities
in this country, you are deluding your<elves.

Chiefs today are unfortunately deeply tied to politics and
politicians. It’s a very sad commentary on local policing.
How do chiefs refer to their mayor? “My mayor.” “Is your
mayor going to win this election? Yes, I think she is going to
win; yes, I think he is going to win." And if they do not, that
is the last time we see that commissioner or that chief. Gone,
because of political whim, not his or her performance as a
chief. So, if you do not think politics are tied into policing
today, you are being very, very foolish.

George Kelling: Let me respond: little has been said that

I disagree with. Alien and I would interpret some things
differently, Because I look at it from the outside, [ interpret
the role of the FBI differently from Buck Revell and maybe
Ed Meese. *

What we are talking about is a model. To the extent that
a model is adhered to or not is of less concern than the
extent to which it is a model which the profession identifies

“with and presents as its ideclogy. Of course, there are wide

variations. Certainly, the reform era did not get politics out

_ of policing.

Yet, we all believe that it is heresy to say that politics
should influence the decisions of police and the allocation
of personnel, or anything else. But we all know that happens.

What I tried to examine was the development of a set
of myths that dominate the profession and against which
the profession measures itself, the central beliefs of the
occupation.

You may not have had 911, but did have rapid response to
calls for service; 911 has come to’symbolize that. The paper |
is an attempt to characterize stages of history by the ideology
which dominated.
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Edwin Meese III: I think that you are trying to reduce this
to an academic definition which is not helpful for either
the public or for the people working in the field. Some of
us are concerned that these definitions are too rigidly
compartmentalized.

You suggested that it is *heresy” to say that politics guides
police decisions. Well, it is not heresy, because in our
discussions we are substituting new political forces—the
community and the people in the community—for the old
political forces, which at one time were the mayor or the
party leaders. More recently, after reform, the political
influences are the people in police work themselves.
Mayors and others still have a great deal to say, but the
police professionals have a firmer grasp of implementation.
This is an evolution of understanding rather than strictly
compartmentalized periods.

Francis X. “Frank” Hartmann: George, what do you hear
in this conversation?

George Latimer: I hear two levels of criticism. One
concerns the historical accuracy of the facts. The more
fatal criticism is related to the model itself, that it is not
as encompassing as the current challenges. And I hear
the mixing of words, for different purposes. Daryl Gates
describes politics of a kind which will always play a role.
Ed Meese has introduced the notion of a different kind of
politics, a good kind of politics, if you will. Not that a
minority cannot threaten you with violations of people’s
rights, but it is different from the “ward heeling” system.
That is what Ed is saying. .

James “Chips” Stewart: During the sixties, seventies, and
eighties, the police have been aligned with the crime victims,
while academia, the courts, and the press have seemed more
concemned with defendants’ rights. In the eighties, however,
the courts and the press are talking about a new partnership
with the victims movement. This is where the police have
been all along.

New legislation talks about greater penatlties and the rights of
both the accused and the innocent are promoted. Our efforts
to work on DNA, our efforts to work on better forensics, to
improve the police delivery of service, are all part of this
very important change in police and community. That has
not been mentioned in the paper. The characteristics that you
have identified miss important characterizations of what was
going on in the past.

Daniel Whitehurst: What I hear is the same thing that
happens when a politician is being labeled either liberal
or conservative. They always resist the label. There is
resistance to being pigeonholed.

The purpose of the paper is to p{n today’s policing in a box,
A model has to be created, which everyone will resist, yet
it is a helpful and useful methodology.

I agree with the gist of the paper and buy into the idea of
several different eras and yet see that you can find things
today that still reflect the political or reform era. There are
no neat, carefully drawn lines. But, maybe I do not resist
the labeling because I am not the one being labeled.

George Keliing: Let me say that Pat Murphy and Chips
Stewart are absolutely right that when I evaluate the changes,
I have not included a section on the legal changes, like
Miranda. That should be added, because you are right

about that.

Mark Moore: The other thing that I keep hearing is that
we missed the civil rights movement.

George Kelling: Yes. I believe that several things need
redoirig: the section on environment is wrong. When I am
talking about environment I emphasize the level of intimacy
between police and citizens. The concept of environment
generally also includes an organization’s relationship to
technological, social, demographic, and cultural changes
and the occupation’s response to it.

Allen Andrews: If the history could be elaborated, as
Ge=orge has already indicated, that is well on the way to
satisfying my principal concern. In terms of Sir Kenneth's
concerns, I think the fact we are zeroing in on the role of the
uniformed police officer and the basic police function in the
neighborhood needs to be acknowledged.

George Kelling: Well, in England, Sir Kenneth has
responsibilities for organized crime and for terrorism,
which is much less of a condition here.

Oliver “Buck” Revell: Perhaps the empirical data do not
support the conceptualization itself, on the community era
response and results. That is as troubling as what I see as
inaccuracies in the history which may or may not have a
significant impact on the model itself. I do not believe, when
we talk about the quality of life and citizen satisfaction, that
foot patrol and problem solving and team policing have been
demonstrated as successful by the empirical data.

Robert Kliesmet: I came on the police department in 1955,
when cops beat confessions out of people. I stood outside
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while hired guns inthe department who were deft at beating
the truth out of people got it.

I saw Miranda come and I saw police executives go scream-
ing out of the era of beating confessions out saying that we
are going to continue doing what we have always done.
Yet, in fact, there was a drastic change in the way police-
dealt with the community.

1 then went through the 1960’s, the war, LEAA, and I saw
all kinds of new concepts coming into being, team policing
being one of them. It was a damn good idea, but the chiefs
did not buy it, because academics proposed it. I see the labor
relations era of the 1970’s differently than you do. We won
some major court cases in terms of the rights of police
officers. This made them more satisfied and, hopefully,

they performed their duties better.

Now, I read a paper that delves into history, and I think it
is accurate. I believe that the reform era is not gone; we are
still in the reform era. Howev'er, I do believe that politics
overrides, and that anything that we do here will ultimately
come down to the political issue.

1 have talked to Daryl Gates at length. He has a good system
but that is Los Angeles, California. I can go to Burbank,
which is in Los Angeles County, or Redondo Beach, or
Sacramento, and they do not have a similar situation.

I travel the whole country talking to police officers who talk
about joining our union, or who belong to our union. They
are nowhere near where you are. How do we get them to this
plateau? Is this group going to put them there?

Nothing is going to happen unless we actively talk about
what we intend to do 2, 3, 5 years down the road. History
does not mean a damn thing to the cop on the street. He will
have to suffer until we implement the real solution to job-
satisfaction.

Patrick Murphy: The great heroes of policing in the United
States are t4 cops who have to put up with the terrible
management and the terrible organization. How can you
expect to have decent organization and management when a
Philadelphia captain will not spend a day going up the road
90 miles to see what happens in New York, or down to
Baltimore, or to Washington? They are all closed institu-
tions. Middle mapagement is the big problem.

You cannot grapple with the problem of American policing
at all if you do not start with the fact that we have 17,000
police departments. We have a nonsystem of local policing,
but out there among those 17,000 police departments are

some gems of departments, and we have had outstanding
chiefs. Unfortunately, chiefs come along and bring about
reform or upgrading, and that is lost when they leave.

George Kelling: This paper was my attempt, on the basis
of a lot of experience in many police departments, to get
way back from the occupation and take a very long view,
through binoculars. I suspect that when you do that, you see
it differently from somebody who worked inside the field
for a long period of time. This long view identifies what I
consider to.be the central tendencies of the occupation.

Now, in the paper, [ deliberately put them in very stark
terms, It is intended as a polemic. It is meant to raise issues-
for discussion.

There was always movement toward community, toward
probiem solving, that did not fit with the general direction
of the organization. Police officers were always problem
solving. The Kansas City experiment was a pioblem-solving
exercise by Bob Wasserman. A group decided that the main
problem was teenagers around schools. Then came the
reaction, “We have to keep doing preventive patrol: we
cannot concentrate on that problem because if we depart
from preventive patrol the community might be tom apart
by the bad people of the community.” The rhetoric and the
organization did not change.

Why are we making this transition now, and making it faster
and with more ease than one would expect? Because there
are people with weight now in the organization who have
always thought in terms of community and addressing
problems. And now, as we go through an evolution or a
revolution or whatever, the organization is utilizing these
capacities and making them part of the central tendencies

of the organization.

Mark Moere: So the fraction of problem-solving or commu.
nity-oriented things that were sanctioned as opposed to done
illicitly is gradually changing.

George Latimer: The model is just crude enough to be
perfect for 2 mayor and for a police chief. It is very helpful
from a political standpoint, but that is just one use. I am
prepared to simplify, because I am comfortable with it and
the voters understand it.

It really does not matter whether the reform era ever ended.
What does matter is that, conceptually, it is quite different
to approach policing this way than the way we would in the
hierarchical operation of a department. Most of the country,
and this group of people,‘believe we ought to move away
from the traditional hierarchical management system of
operating police.
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The rest of our deliberations are about how to connect it up
with the community.

Daryl Gates: George [Kelling}, when you started to
describe what you were doing here as stepping back, from

a viewpoint outside the police profession, and looking at the
profession with binoculars, that put this paper in a different
perspective. But the paper should say that in a preamble.
Then the paper begins to make more sense to me. It is not
history as such.

1 have been sitting with major city chiefs for 19 years and
have noted how policing in America is different from city to
city. While there are great similarities, there is also a great
deal of dissimilarity, even in community-oriented policing or
community-based policing. The most interesting aspect of
attending a major city chiefs' meeting is listening to the great
diversity as expressed by each chief, yet noting how similar
some of the problems are.

George Kelling: The existence of a unifying strategy does
not mean that there were not regional and other variations
among police departments during the reform era. Yeta
model developed, and the model shaped how police thought
about the business they were in and the kind of organizations
police departments ought o be.

Oliver “Buck” Revell: A small elite did, but most police
did not.

George Kelling: I think Buck is wrong, and I think Daryl
is wrong about this, too, The characteristics of policing
during the forties, fifties, and sixties are important issues
for this group.

Hubert Williams: I liked the paper. The question in part

is one of comprehensiveness. Outside of a few questions
related to accuracy, the issues that are raised go largely to
comprehensiveness. I have watched police for over 25 years,
in departments and in pursuit of degrées in policing and
criminal justice.

I see policing primarily as a reaction to the conditions that
exist in our society at various times. America was once a
very segregated society. A separate set of laws was enforced.
on the black community, the only significant minority. That
has changed. We now have communities with a number of
minorities, many of them at each other’s throats.

We had, in 1967, a presidential commission on law enforce-
ment, which was followed by the Kerner Commission
Repon.»Both reported on the differences within our society.

The civil rights movement brought about an empowerment, -
it brought about greater democratization. It brought about

a significant change in American life, both in terms of
perceptions, and in terms of the acceptance by the minority
community of what police and government do. Today there
are minority chiefs in many of the major cities.

Unless we include the effect that the civil rights movement
had on policing, we are not really dealing with the various
movements that have changed policing. Before the riots
occurred in this country, the salaries of police and the
attention given to police by government officials was
negligible. They just did not care about cops. The riots
came, and suddenly everybody realized that the police are
the ones that protect us out there. The police became
important. Then, LEAA came about and there was a
tremendous infusion of money into the system.

Patrick Murphy: The police were changed from the villains
to the critical role of making this thing happen. The thin blue
line of law and order is related to race.

Richard Larson: We have focused on a number of issues
primarily because this is an advocacy piece, If I were to write
such a piece, it would differ markedly from the current one
on such issues as costs and feasibility of implementing these
kinds of procedures in today's “tax cap” environments and
the role of technology, to name two.,

" James “Chips” Stewart: My criticism from the beginning

is that the community era is not distinguishable from the
political era in this conceptualization, Decentralization
is present in both, both have intimate relationships with
community, both have foot patrol, both have political
satisfaction, citizen satisfaction, both have law, both
have politics.

Our discussions have reflected the evolution of police
accountability and the paper should do that as well. Police
accountability in the political era simply maintained the
status quo. As Hubert indicated, accountability in the
reform era was different. It evolved because police were
not providing the sort of justice expected by society. When
that happens, other institutions, such as the courts, will
intrude on police discretion and hold the police accountable
to new standards.

We are now moving out of the reform or legalistic era of
accountability and trying to push to a new level of accounta-
bility responsive to the broader community. That is what is
forcing this issue, a concern with crime and fear that merges
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the victims movement, the civil rights movement, and the
larger interests of the society. We have talked about how we
integrate the notion of accountability with responsiveness to
the community. The word “community” can be used as a
code word for special interests.

We have taken that community idea and homogenized it
and we think that we have a new community out there,
not a community of special interests but the community
of many interests concerned about crime and disorder.

George Latimer; Buck, you made the point that a correla-
tion between community satisfaction and community
policing has not been demonstrated by the evidence. In the
so-called reform era, was community satisfaction considered
a primary good and objective?

Oliver “Buck” Revell: Yes, but I have trouble with the
concept of reform movement because as a participant
observer of 25 years, I have probably dealt with four or five
hundred police departments. August Vollmer, O.W. Wilson,
and Bill Parker were not even known to the majority of these
police departments. They had no concept of a reform
movement. Most of them had heard of Hoover but they -
had not read him.

The things that really led to reform are Miranda, Mapp
versus Ohio, the civil rights movement, bringing police
into the modem era.

In response to your question, though, my point was that

I de not think empirical data have proven that community
satisfaction and quality of life are in fact improved by the
models presented. I hope that we can find 2 model, because
the police and the community need to be integrated on a
much more specific and supportive basis.

George Kelling; Buck, you are thinking about the current
era. I am talking about the reform that occurred at the
beginning of the century. It was an extension of the progres-
sive reform movement, professional management . . .

Oliver “Buck” Revell: Scientific management, machine
theory was working its way into police ideology.

George Kelling: Yes, but that is not the 1960’s. The 1960’s
begins the shattering, the unraveling of that.
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Hubert Williams: We should take a look at the history and
write further on this. I will take some responsibility for that.
Pat Murphy and I have had the same perspectives on these
issues, so Pat and I can write one together.

Mark Moore: We do not want to proclaim an answer; we
want to have a conversation. George and I both feel this very
strongly—that papers should reflect the deliberations of the
group and genuinely emerge from the group, sometimes in
opposition, sometimes in concert with the group. That is our
publishing philosophy. The audience that we are trying to
find is an audience of people who might be having this
conversation at the FBI National Academy, at the PERF
(Police Executive Research Forum) Executive Program, at
the U.S. Conference of Mayors, at the New Mayors Meetings
at the Kennedy School, and in discussions between mayors
and police chiefs.
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The Evolving Strategy of Policing

By George L. Kelling and Mark H, Moore

Policing. like all professions, learns from experience,

It follows. then. that 2s modem police executives search

for more effective stategies of policing, they will be guided
by the lessons of police history. The difficulty is that police
history is incoherent. its lessons hard to read. After all,

that history was produced by thousands of local departments
pursuing their own visions and responding to local condi-
tions. Although that varied experience is potentially a rich
source of lessons. departments have left few records that
reveal the trends shaping modem policing. Interprewation

is necessary.

Methodology

This essay presents an interpretation of police history that
may help police executives considering alternative future
strategies of policing. Our reading of police history has

led us 10 adopt a particular point of view, We find thara
dominant wend guiding today’s police executives—a wend
that encourages the pursuit of independent, professional
autonomy for police departments—is carrying the police
away from achieving their maximum potential. especially
in effective crime fighting. We are also convinced that this
wend in policing is weakening public policing relative (o
private security as the primary institution providing security
10 society. We believe that this has dangerous iong-term
implications not only for police departments but aiso for
society. We think that this trend is shrinking rather than
enlarging police capacity 10 help create civil communities.
Our judgment is that this trend can be reversed only by
refecusing police antention from the pursuit of professional
autonomy to the establishment of effective problem-solving
partnerships with the communities they police.
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" policing can share in the information and perspectves that

This is one in a series of reports originally developed with
some of the leading figures in American policing during their
periodic meetings at Harvard University's John F. Kenncd)
School of Government. The reponts are published o that
Americans interested in the improvement and the future of

were part of extensive debates at the School's Executive
Session on Policing.

The police chiefs, mayors, scholars, and others wnvited 10 the
mesuings have {ocused on the use and promise of such
strategies as comununiry-based and problem-oriented policing,
The 1esting and adoption of these strategies by some police
agencies signal impornant changes in the way Amencan -
policing now does business. What these changes mean for the
weifare of citizens and the fulfillment of the police mission in
the next decades has been at the heart of the Kennedy School
meenngs and this series of papers.

We hope that through these publications police officials and
other policymakers who affect the course of policing will
debate and chalienge their beliefs just as those of us in the
ExecutiveSession have done.

The Executive Session on Policing has been developed and
admunistered by the Kennedy School’s Program n Criminal
Justice Policy and Management and funded by the National.
Institute of Justice and private sources that include the Chrles
Stewan Mot and Guggenheim Foundations.
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Community policing is quite different: itis not incident-
or technology-driven; officers operate on a decentralized
basis, it emphasizes officers being in regular contact with
citizens, and it allocates police on the basis of neighbor-
hoods. The question is, how reconcilable are these two
strategies? Some (Lawrence Sherman of the University
of Maryland is one example) have taken a strong stance
that radical alterations will be required if police are to
respond more effectively to community problems. Others
(Richard Larson of the Massachusets Institute of
Technology, for example) disagree, believing that com-
munity policing is reconcilable with rapid response
technology-—indeed Professor Larson would emphasize
that current computer technology can facilitate commu-

nity policing.

Will the community policing strategy lead to in-
creased police corruption and misbehavior?

The initial news from Houston, New York, Flint,
Newark, Los Angeles, Baltimore County, and other
police departments which have experimented with com-
mirity policing is good, Community poiicing has notled-
to increased problems of corruption or misbehavior.

Why is it, however, that policymakers fear that commu-
nity policing has the potential to increase the incidents
of police running amok? The answer? Community polic-
ing radically decentralizes police authority; officers must
create for themselves the best responses to problems; and,
police become intimately involved with citizens.

These ingredients may not sound so troublesome in them-
selves—after all, many private and public sector organi-
zations radically decentralize authority, encourage
creativity, and are characterized by relative intimacy
between service providers and consumers. Nevertheless,
in police circles such ingredients violate the orthodox
means of controlling corruption. For a generation, police
have believed that to eliminate corruption it is necessary
to centralize authonty, limit discretion, and reduce int-
macy between police and citizens. They had good reason
to: Early policing in the United Statzs had been charac-
terized by financial corruption, failure of police to protect
the rights of allcitizens, and zealotry,

But just as it is possible to squarnder police resources in

the name of efficiency, it i1s-also possible to squander
police resources in the quest forintegrity. Centralization,
standardization, and remoteness may preclude many op-
partunities for corruption, but they may also preclude the
possibility of good policing. For example, street-level
cocaine and -heroin enforcement by patrol officers, now
known to have crime reduciion value, has been banned
in cities because of fear of corruption. It is almost as if
the purpose of pelice was to be corruption free, rather
than to do essential work. If, as it appears to be, it is
necessary to take risks to solve problems, then so be it
police wil] have to learn to manage risks as well as do
managers in other enterprises.

. Does this imply softening on the issue of police corrup-

tion? Absolutely not. Police and city managers will have
to continue to be vigilant: community policing exposes
officers to more opportunities for traditional financial
corruption; in many neighborhoods police will be faced
with demands to protect communities from the incursions
of minorities; and, police will be tempted to become
overzealous when they see citizens' problems being ig-
nored by other agencies. .

These dangers mean, however, that police executives will
have to manage through values, rather than merely
policies and procedures, and by establishing regular
neighborhood and community institution reparting
mechanisms, rather than through centralized command
and control systems. .

Each of these issues—~-use of police resources, organiza-
tional compatibility, and corruption—is complicated.

. Some will be the subject of debate, Others will require

research and experimentation to resolve. But most police
chiefs will begin to address these issues in a new way,
They will not attempt to resolve them in the ways of the

« past: in secret, behind closed doors. Their approach will
reflact the values of the individual neighborhoods as well

as the community as & whole, .

Policing is changing dramatically. On the one hand, we
wish policing to retain the old values of police integrity,
equitable distribution of police resources throughout a
community, and police efficiency which characterized
the old model of police. But the challenge of contemnpo-

" rary police and city executives is to redefine these con-

cepts in light of the resurgerice of neighborhood vitality,
consumerism, and more realistic assessments of the in-
stitutional capacity of police.

The quiet revolution is beginning to make itself heard:
citizens and police are joining together to defend
communities.

The Executive Session’on Policing, like other
Executive Sessions at Harvard's Kennedy School of
Govemnment, is designed to encourage a new form of

. dialog between high-level practitioners and scholars,
with a view to redefining and proposing solutions for
substantive policy issues. Practitioners rather than
academicians are given majority representation in the
group. The meetings of the Session are conducted as
loosely structured seminars or policy debates,

Since it began in 1985, the Executive Sessionon
Policing has met six times. During the 3-day mest-
ings, the 30 members have energatically discussed the
facts and values that have guided, and those that

. should guide, policing.
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Legitimacy and authorization

Early American police were authorized by local municipali-
ties. Unlike their English counterparts, American police
departments lacked the powerful, central authority of the
crown to establish a legitimate, unifying mandate for their
enterprise. Instead, American police derived both their
authorization and resources from local political leaders,
often ward politicians. They were, of course, guided by the
law as to what tasks to undertake and what powers to utilize.
But their link to neighborhoods and local politicians was so
tight that both Jordan* and Fogelson® refer to the early police
as adjuncts to local political machines. The relationship was
often reciprocal: political machines recruited and maintained
police in office and on the beat, while police helped ward
political leaders maintain their political offices by encourag-
ing citizens to vote for certain candidates, discouraging
them from voting for others, and, at times, by assisting in
rigging elections.

The police function

Partly because of their close connection to politicians, police
during the political era provided a wide array of services to
citizens, Inevitably police departments were involved in
crime prevention and control and order maintenance, but
they also provided a wide variety of social services. In the
late 19th century, municipal police departments ran soup
lines; provided temporary lodging for newly arrived immi-
grant workers in station houses;® and assisted ward leaders
in finding work for immigrants, both in police and other
forms of work.

Organizational design

Although ostensibly organized as a centralized, quasi-
military organizaticn with a unified chain of command,
police departments of the political era were nevertheless
decentralized. Cities were divided into precincts, and
precinct-level managers often, in concert with the ward
leaders, ran precincts as small-scale departments—hiring,
firing, managing, and assigning personnel as they deemed
.appropriate, In addition, decentralization combined with
primitive communications and transportation to give police
officers substantial discretion in handling their individual
beats, At best, officer contact with central command was
‘maintained through the call box.

External relationships

During the political era, police departments were intimately
connected to the social anl political world of the ward.
Police officers often were recruited from the same ethnic
stock as the dominant political groups in the localities,

and continued to live in the neighborhoods they patrolled.
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Precinct commanders consulted often with local political
representatives about police priorities and progress.

Demand management

Demand for police services came primarily from two
sources: ward politicians making demands on the organiza-
tion and citizens making demands directly on beat officers.
Decentralization and political authorization encouraged the
first; foot patrol, lack of other means of transportation, and
poor communications produced the latter. Basically, the
demand for police services was received, interpreted, and
responded to at the precinct and street levels.

Principal programs and technologies

The primary tactic of police during the political era was

foot patrol. Most police officers walked beats and dealt

with crime, disorder, and other problems as they arose, or

as they were guided by citizens and precinct superiors.

The technological tools available to police were limited.
However, when call boxes became available, police adminis-
trators used them for spervisory and managerial purposes;
and, when early automobiles became available, police used
them to transport officers from one beat to another.” The new
technology thereby increased the range, but did not change
the mode, of patrol officers. ’

Detective divisions existed but without their current prestige.
Operating from a caseload of “persons” rather than offenses,
detectives relied on their caseload to inform on other
criminals.? The *'third degree” was a common means of
interviewing criminals to solve crimes, Detectives were
often especially valuable to local politicians for gathering
information on individuals for political or personal, rather
than offense-related, purposes.

€ € Most police officers walked beats
and dealt with crime, disorder, and
other problems as they arose... 3 )

Measured outcomes

The expected outcomes of police work included crime and
riot control, maintenance of order, and relief from many of
the other problems of an industrializing society (hunger and
temporary homelessness, for example). Consistent with their



political mandate, police emphasized maintaining citizen and
political satisfaction with police services as an important
goal of police departments.

In sum, the organizational strategy of the political era of
policing included the following elements:

o Authorization—primarily political.

© Function-~crime control, crder maintenance,
broad social services.

@ Organizational design—decentralized and
geographical.

® Relationship to environment—close and personal.

#® Demand-—managed through links between politicians
and precinct commanders, and face-to-face contacts
between citizens ard foot patrol officers.

e Tactics and technology—foot patrol and rudimentary
investigations.

® Outcome—political and citizen satisfaction with
social order.

The political strategy of early American policing had
strengths. First, police were integrated into neighborhoods
and enjoyed the support of citizens—at least the support of
the dominant and political interests of an area. Second, and
probably as a result of the first, the strategy provided useful
services to communities. There is evidence that it helped
contain riots. Many citizens believed that police prevented
crimes or solved crimes when they occurred.’ And the
police assisted immigrants in establishing themselves in
communities and finding jobs.

€ € Officers were often required to
enforce unpopular laws foisted on
immigrant ethnic neighborhoods by
crusading reformers...J)

The political strategy also had weaknesses, First, intimacy
with community, closeness to political leaders, and a
decentralized organizational structure, with its inability

to provide supervision of officers, gave rise to police
corruption. Officers were often required to enforce unpopu-
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lar laws foisted on immigrant ethnic neighborhoods by
crusading reformers (primarily of English and Dutch
background) who objected to ethnic values,'® Because

of their intimacy with the community, the officers were
vulnerable to being bribed in return for nonenforcement

or lax enforcement of laws. Moreover, police closeness to
politicians created such forms of political corruption as
patronage and police interferance in elections.’! Even those
few departments that managed to avoid serious financial or
political corruption during the late 19th and early 20th
centuries, Boston for example, succumbed to large-scale
corruption during and after Prohibition.'?

Second, close identification of police with neighborhoods
and neighborhood norms often resulted in discrimination
against strangers and others who violated those norms,
especially minority ethnic and racial groups. Often ruling
their beats with the “ends of their nightsticks,” police
regularly targeted outsiders and strangers for rousting
and “curbstone justice.""? ’

Finally, the lack of organizational control over officers
resulting from both decentralization and the political
nature of many appointments to police positions caused
inefficiencies and disorganization. The image of Keystone
Cops—police as clumsy bunglers—was widespread and
often descriptive of realities in American policing.

The reform era

Control over police by local politicians, conflict between
urban reformers and local ward leaders over the enforcement
of laws regulating the morality of urban migrants, and abuses
(corruption, for example) that resulted from the intimacy
between police and political leaders and citizens produced

a continuous struggle for control over'police during the

late 19th and early 20th centuries.' Nineteenth-century
attempts by civilians to reform police organizations by
applying external pressures largely failed; 20th-century
attempts at reform, originating from both internal and
external forces, shaped contemporary policing as we knew

it through the 1970’s.%

Berkeley's police chief, August Vollmer, first rallied police
executives around the idea of reform during the 1920’s
and early 1930°s. Vollmer's vision of policing was the

" trumpet cail: police in the post-flapper generation were

to remind American citizens and institutions of the moral
vision that had made America great and of their responsibili-
ties to maintain that vision.'® It was Vollmer’s protege,
O.W. Wilson, however, who taking guidarice from

J. Edgar Hoover’s shrewd transformation of the corrupt

and discredited Bureau of Investigation into the honest



and prestigious Federal Bureau of Investigation (FBI),
became the principal administrative architect of the police
reform organizational strategy."”

Hoover wanted the FBI to represent a new force for law

and order, and saw that such an organization could capture

a permanen constituency that wanted an agency to take

a stand against lawlessness, immorality, and crime. By
raising eligibility standards and changing patterns of recruit-
ment and training, Hoover gave the FBI agents stature as
upstanding moral crusaders. By committing the organization
to attacks on crimes such as kidnapping, bank robbery,

and espionage—crimes that attracted wide publicity and
required technical sophistication, doggedness, and a national
jurisdiction to solve—Hoover established the organization’s
reputation for professional competence and power. By
establishing tight central control over his agents, limiting
their use of controversial investigation procedures (such as
undercover operations), and keeping them out of narcotics
enforcement, Hoover was also able to maintain an unparal-
leled record of integrity. That, oo, fitted the image of a
dogged, incorruptible crime-fighting organization. Finally,
lest anyone fail to notice the important developments within
the Bureau, Hoover developed impressive public relations
programs that presented the FBI and its agents in the most
favorable light. (For those of us who remember the 1940’s,
for example, one of the most popular radio phrases was,
“The FBI in peace and war”—the introductory line in a radio
program that portrayed a vigilant FBI protecting us from
foreign enemies as well as viilains on the *10 Most Wanted”™
list, another Hoover/FBI invention.)

€ € 20th-century attempts at reform,
originating from both internal and
external forces, shaped . . . policing as
we knew it through the 1970°s. 3

Struggling as they were with reputations for corruption,
brutality, unfairness, and downright incompetence, munici-
pal police reformers found Hoover’s path a compelling one.
Instructed by O.W. Wilson’s texts on police administration,
they began to shape an organizational strategy for urban
police analogous to the one pursued by the FBI.

Legitimacy and authorization

Reformers rejected politics as the basis of police legitimacy.
In their view, politics and political involvement was the
problem in American policing. Police reformers therefore
allied themselves with Progressives. They moved to end the
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close ties between local political leaders and police. In some
states, control over police was usurped by state government,
Civil service eliminated patronage and ward influences in
hiring and firing police officers. In some cities (Los Angeles
and Cincinnati, for example), even the position of chief of
police became a civil service position to be attained through
examination. In others (such as Milwaukee), chiefs were
given lifetime tenure by a police commission, to be removed
from office only for cause. In yet others (Boston, for
example), contracts for chiefs were staggered so as not

to coincide with the mayor's tenure. Concern for separation
of police from politics did not focus only on chiefs, however.
In some cities, such as Philadelphia, it became illegal for
patrol officers to live in the beats they patrolled. The purpose
of all these changes was to isolate poiice as completely as
possible from political influences.

Law, especially criminal law, and police professionalism
were established as the principal bases of police legitimacy.
When police were asked why they performed as they did,
the most common answer was that they enforced the law,
When they chose not to enforce the law—for instance,

in a riot when police isolated an area rather than arrested
looters—police justification for such action was found in
their claim to professional knowlc:ige, skills, and values
which uniquely qualified them to make such tactical deci- ,
sions. Even in riot situations, police rejected the idea that
political leaders should make tactical decisions; that was a

~ police responsibiliry.'

So persuasive was the argument of reformers to remove
political influences from policing, that police departments
became one of the most autonomous public organizations in
urban government.' Under such circumstances, policing a
city became a legal and technical matter left to the discretion
of professional police executives under the guidance of law.
Political influence of any kind on a police department came
to be seen as not merely a failure of police leadership but as
corruption in policing,

The police function

Using the focus on criminal law as a basic source of police
legitimacy, police in the reform era moved to narrow their
functioning to crime control and criminal apprehension.
Polics agencies became law enforcement agencies. Their
goal was 1o control crime. Their principal means was the use
of criminal law to apprehend and deter offenders. Activities
that drew the police into solving other kinds of community
problems and relied on other kinds of responses were



identified as *“social work,” and became the object of
derision. A common line in police circles during the 1950’s
and 1960’s was, “If only we didn’t have to do social work,
we could really do something about crime.” Police retreated
from providing emergency medical services as well—
ambulance and emergency medical services were transferred
to medical, private, or firefighting organizations.” The 1967
President’s Commission on Law Enforcement and Adminj-
stration of Justice ratified this orientation: heretofore, police
had been conceptualized as an agency of urban government;
the President’s Commission reconceptualized them as part
of the criminal justice system.

Organizational design

The organization form adopted by police reformers generally
reflected the scientific or classical theory of administration
advocated by Frederick W. Taylor during the early 20th
century. At least two assumptions atiended classical theory.,
First, workers are inherently uninterested in work and, if

left to their own devices, are prone to avoid it. Second,

since workers have little or no interest in the substance of
their work, the sole common interest between workers

and management is found in economic incentives for
workers, Thus, both workers and management benefit
economically when management arranges work in ways

that increzse workers’ productivity and link productivity to
economic rewards.

Two central principles followed from these assumptions:
division of labor and unity of control. The former posited
that if tasks can be broken into components, workers can
become highly skilled in particular components and thus
more efficient in carrying out their tasks. The latter posited
that the workers” activities are best managed by a pyramid of
control, with all authority finally resting in one central office.

€€. .. a generation of police officers
was raised with the idea that they merely
enforced thelaw ... %)

Using this classical theory, police leaders moved to routinize
and standardize police work, especially patrol work. Police
work became a form of crimefighting in which police
enforced the law and arrested criminals if the opportunity
presented itself. Attempts were made to limit discretion in
patrol work: a generation of police officers was raised with
the idea that they merely enforced the law,
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If special problems arose, the typical response was 1o create
special units (e.g., vice, juvenile, drugs, tactical) rather
than to assign them to patrol. The creatiofi of these special
units, under central rather than precinct command, served
to further centralize command and control and weaken
precinct commanders.?

Moreover, police organizations emphasized control over
workers through bureaucratic means of control: supervision,
limited span of control, flow of instructions downward and
information upward in the organization, establishment of
elaborate record-keeping systems requiring additional layers
of middle managers, and coordination of activities between
various production units (e.g., patrol and detectives), which
also required additional middle managers.

+

External relationships

Police leaders in the reform era redefined the nature of

a proper relationship between police officers and citizens.
Heretofore, police had been intimately linked to citizens.
During the era of reform policing, the new model demanded
an impartial law snforcer who related to citizens in profes-
sionally neutra} and distant terms, No better characterization
of this model can be found than television's Sergeant Friday.
whose response, “Just the facts, ma’ami,” typified the idea:
impersonal and oriented toward crime solving rather than
responsive to the emotional crisis of a victim.

The professional model also shaped the police view of the
role of citizens in crime control. Police redefined the citizen
role during an era when there was heady confidence about
the ability of professionals to manage physical and social
problems. Physicians would care for health problems,
dentists for dental problems, teachers for edr;cational
problems, social workers for social adjustment problems,
and police for crime problems. The proper role of citizens
in crime control was to be relatively passive recipients of
professional crime contro} services. Citizens’ actions on
their own behalf to defend themselves or their communities
came to be seen as inappropriate, smacking of vigilantism
Citizens met their responsibilities when a crime occurred

by calling police, deferring to police actions, and being good
witnesses if called upon to give evidence. The metaphor that
expressed this orientation to the community was that of the
police as the “thin blue line.” It connotes the existence of
dangerous external threats to communities, portrays police
as standing bétween that danger and good citizens, and
implies both police heroism and loneliness.

Demand management

Ledrning from Hoover, police reformers vigorously set out
to sell their brand of urban policing.? They, too, performed
onradio talk shows, consulted with media representatives



about how to present police, engaged in public relations
campaigns, and in other ways presented this image of police
as crime fighters. In a sense, they began with an organiza-
tional capacity-—anticrime police tactics—and intensively
promoted it. This approach was more like selling than
marketing. Marketing refers to the process of carefully
identifying consumer needs and then developing goods

and services that meet those needs. Selling refers to having
a stock of products or goods on hand irrespective of need and
selling them. The reform strategy had as its starting point a
set of police tactics (services) that police promulgated as
much for the purpose of establishing internal control of
police officers and enhancing the status of urban police as
for responding to community needs or market demands.?
The community “need” for rapid response to calls for
service, for instance, was largely the consequence of

police selling the service as efficacious in crime control
rather than a direct demand from citizens.

€ € Foot patrol, when demanded by
citizens, was rejected as an outmoded,
expensive frill. 3 9

Consistent with this attempt to sell particular tactics, police
worked to shape and control demand for police services.
Foot patro!, when demanded by citizens, was rejected as an
outmoded, expensive frill. Social and emergency services
were terminated or given to other agencies. Receipt of
demand for police services was centralized. No longer were
citizens encouraged to go to “their” neighborhood police
officers or districts; all calls went to a central communica-
tions facility. When 911 systems were instalied, police
aggressively sold 911 and rapid response to calls for service
as effective police service, If citizens continued to use
district, or precinct, telephone numbers, some police
departments disconnected those telephones or got new
telephone numbers *

Principal programs and technologies

The principal programs and tactics of the reform strategy
were preventive patrol by automobile and rapid response to
calls for service. Foot patrol, characterized as outmoded and
inefficient, was abandored as rapidly as police administra-
tors could obtain cars.?® The initial tactical reasons for
putting police in cars had been to increase the size of the
areas police officers could patrol and to take the advantage
away from criminals who began to use automobiles. Under
reform policing, a new theory about how to make the best
tactical use of automobiles appeared.
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O.W. Wilson developed the theory of preventive patrol by
automobile as an anticrime tactic.? He theorized that if
police drove conspicuously marked cars randomly through
city streets and gave special attention to certain *hazards”
(bars and schools, for example), a feeling of police
omnipresence would be developed. In tum, that sense of
omnipresence would both deter criminals and reassure good
citizens. Moreover, it was hypothesized that vigilant patrol
officers moving rapidly through city streets would happen
upon criminals in action and be able to apprehend them.

As telephones and radios became ubiquitous, the availability
of cruising police came to be seen as even more vaiuable:

if citizens could be encouraged to call the police via
telephone as soon as problems developed, police could
respond rapidly to calls and establish control over situations,
identify wrong-doers, and make arrests. To this end, 911
systerns and computer-aided dispatch were developed
throughout the country. Detective units continued, zlthough
with some modifications, The “person” approach ended and
was replaced by the case approach. In addition, forensic
techniques were upgraded and began to replace the old
“third degree” or reliance on informants for the solution

of crimes. Like other special units, most investigative units
were controlled by central headquarters.

Measured outcomes

The primary desired outcomes of the reform strategy were
crime control and criminal apprehension.”” To measure
achievement of these outcomes, August Volimer, working
through the newly vitalized International Association of
Chiefs of Police, developed and implemented a uniform
system of crime classification and reporting. Later, the
system was taken over and administered by the FBI and the
Uniform Crime Reports became the primary standard by
which police organizations measured their effectiveness.
Additionally, individual officers’ effectiveness in dealing
with crime was judged by the number of arrests they made;
other measures of police effectiveness inciuded response
time (the time it takes for a police car to arrive at the location
of a call for service) and “number of passings” (the number
of times a police car passes a given point on a city street),
Regardless of all other indicators, however, the primary
measure of police effectiveness was the crime rate as
measured by the L niform Crime Reporis.

In sum, the veform organizational strategy contained the
following elements:



o Authorization—law and professionalism.

e Function—crime control.

® Organizational design—centralized, classical.

® Relationship to environment—professionally remote.

o Demand——channeled through central dispatching
activities.

® Tactics and technology—preventive patrol and rapid
response to cails for service.

s Outcome—crime control.

€€ ... officers’ effectiveness in dealing X
with crime was judged by the number
of arrests they made .. . 3)

In retrospect, the reform strategy was impressive. It success-
fully integrated its strategic elements into a coherent para-
digm that was internally consistent and logically appealing.
Narrowing police functions to crime fighting made sense. If
police could concentrate their efforts on prevention of crime
and apprehension of criminals, it followed that they could be
more effective than if they dissipated their efforts on other
problems. The model of police as impartial, professional law
enforcers was attractive because it minimized the discretion-
ary excesses which developed during the political era.
Preventive patro! and rapid response to calls for service
were intuitively appealing tactics, as well as means to control
officers and shape and control citizen demands for service.

- Further, the strategy provided a comprehensive, yet simple,
vision of policing around which police leaders could rally.

The metaphor of the thin blue line reinforced their need to
create isolated independence and autonomy in terms that
were acceptable to the public. The patrol car became the
symbol of policing during the 1930’s and 1940’s; when
equipped with a radio, it was at the limits of techriology.

It represented mobility, power, conspicuous presence,
control of officers, and professional distance from citizens.

During the late 1960°s and 1970’s, however, the reform
strategy ran into difficulty. First, regardless of how police
effectiveness in dealing with crime was measured, police
failed to substantially improve their record. During the
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1960's, crime began to rise. Despite large increases in the
size of police departments and in expenditures for new
forms of equipment (911 systems, computer-aided dispatch,
etc.), police failed to meet their own or public expectations
about their capacity to control crime or prevent its increase,
Moreover, research conducted during the 1970’s on
preventive patrol and rapid response to calls for service
suggested that neither was an effective crime control or
apprehension tactic.”®

Second, fear rose rapidly during this era. The consequences
of this fear were dramatic for cities. Citizens abandoned
parks, public transportation, neighborhood shopping centers,
churches, as well as entire neighborhoods. What puzzled
police and researchers was that levels of fear and ¢rimne did
not always correspond: crime levels were low in some areas.
but fear high. Conversely, in other areas levels of crime were
high, but fear low. Not until the early 1980’s did researchers
discover that fear is more closely correlated with disorder
than with crime.? Ironically, order maintenance was one of
those functions that police had been downplaying over the
years. They collected no data on it, provided no training to
officers in order maintenance activities, and did not reward
officers for successfully conducting order maintenance tasks,

.
v

Third, despite attempts by police departments to create
equitable police allocation systems and to provide impartial
policing to all citizens, many minority citizens, especiaily
blacks during the 1960’s and 1970’s, did not perceive their
treatment as equitable or adequaie. They protested not only
police mistreatment, but lack of treatment—inadequate or
insufficient services—as well.

€ € Not until the early 1980°s did
researchers discover that fear is more
closely correlated with disorder than
with crime. 39

Fourth, the civil rights and antiwar movements challenged
police. This challenge took several forms, The legitimacy

of police was questioned: students resisted police, minoriiies
rioted against them, and the public, observing police via live
television for the first time, questioned their tactics. More-
over, despite police attempts to upgrade personnel through
improved recruitment, training, and supervision, minorities
and then women insisted that they had to be adequately
represented in policing if police were to be legitimate.

- Fifth, some of the myths that undcrgir&ed the reform

strategy—police officers use little or no discretion and

L



the primary activity of police is law enforcement—simply
proved to be too far from reality to be sustained. Over

and over again research showed that use of discretion
characterized policing at all levels and that law enforcement
comprised but a small portion of police officers’ activities.”

Sixth, although the reform ideology could rally police chiefs
and execurives, it failed to rally line police officers. During
the reform era, police executives had moved to professional-
ize their ranks. Line officers, however, were managed in
ways that were antithetical to professionalization. Despite
pious testimony from police executives that “patrol is the
backbone of policing,” police executives behaved in ways
that were consistent with classical organizational theory—
patrol officers continued to have low status; their work was
treated as if it were routinized and standardized; and petty
rules governed issues such as hair length and off-duty
behavior. Meanwhile, line officers received little guidance
in use of discretion and were given few, if any, opportunities
to make suggestions about their work. Under such circum-
stances, the increasing “grumpiness” of officers in many
cities is not surprising, nor is the rise of militant unionism.

Seventh, police lost a significant portion of their financial
support, which had been increasing or at least constant over
the years, as cities found themselves in fiscal difficulties.
In city after city, police departments were reduced in size.
In some cities, New York for example, financial cutbacks
resulted in losses of up to one-third of departmental person-
nel. Some, noting that crime did not increase more rapidly
or arrests decrease during the cutbacks, suggested that

New York City had been overpoliced when at maximum
strength. For thosz concerned about levels of disorder and
fear in New York City, not to mention other problems. -
that came as a dismaying conclusion. Yet it emphasizes

the erosion of confidence that citizens, politicians, and
acadernicians had in urban police-—an erosion that was
transiated into lack of political and financial support.

Finally, urban police departments began to acquire competi-
tion: private security and the community crime control
movement. Despite the inherent value of these develop-
ments, the fact that businesses, industries, and private
citizens began to search for alternative means of protecting
their property and persons suggests a decreasing confidence
in either the capability or the intent of the police to provide
the services thaf citizens want.

In retrospect, the police reform strategy has characteristics
similar to those that Miles and Snow?! ascribe 1o a defensive
strategy in the private sector. Some of the characteristics of
an organization with a defensive strategy are (with specific
characteristics of reform policing added in parentheses):

@ Its market is stable and narrow (crime victims).
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@ Its success is dependent on maintaining dominance
in a narrow, chosen market (crime control).

o [ttends to ignore developments outside its domain
(isolation}).

® It tends to establish a single core technology (patrol).

e New technology is used to improve its current
product or service rather than to expand its product
or service line (use of computers to enhance patrol),

@ Its management is centralized {(command and
control).

@ Promotions génerally are from within (with the
exception of chiefs, virtually all promotions are
from within).

® There is a tendency toward a functional structure with
high degrees of specialization and formalization.

A, defensive strategy is successful for an organization when
rarket conditions remain stable and few competitors enter
the field. Such strategies are vulnerable, however, in unstable
market conditions and when competitors are aggressive.

€€... the reform strategy was unable
to adjust to the changing social
circumstances of the 1960’s and 1970°s.9 3

The reform strategy was a successful strategy for police
during the relatively stable period of the 1940's and 1950’s.
Police were able to sell a relatively narrow service line and
maintain dominance in the crime control market. The social
changes of the 1960's and 1970's, however, created unstable
conditions. Some of the more significant changes included:
the civil rights movement; migration of minorities into
cities; the changing age of the population (more youths and
teenagers); increases in crime and fear; increased oversight
of police actions by courts; and the decriminalization and
deinstitutionalizaticn movements. Whether or not the private
sector defensive strategy properly applies to police, it is clear
that the reform strategy was unable to adjust to the changing
social circumstances of the 1960's and 1970's.



The community problem-solving era

All was not negative for police during the late 1970’s and
early 1980's, however. Police began to score victories which
they barely noticed. Foot patrol remained popular, and in

" many cities citizen and political demands for it intensified.

In New Jersey, the state funded the Safe and Clean Neigh-
borhoods Program, which funded foot patrol in cities, often
over the opposition of local chiefs of police.” In Boston,
foot patrol was so popular with citizens that when neighbor-
hoods were selected for foot patrol, politicians often made
the announcements, especially during election years.

Flint, Michigan, became the first city in memory to return
to foot patrol on a citywide basis. It proved so popular

there that citizens twice voted to increase their taxes to

fund foot patrol—miost recently by a two-thirds majority.
Political and citizen demands for foot patrol continued to
expand in cities throughout the United States. Research

into foot patrol suggested it was more than just politically
popular, it contributed to city life: it reduced fear, increased
citizen satisfaction with police, improved police attitudes
toward citizens, and increased the morale and job satisfaction
of police.®

Additionally, research conducted during the 1970°s
suggested that one factor could help police improve their
record in dealing with crime: information. If information
about crimes and criminals could be obtained from citizens
by police, primarily patrol officers, and could be properly
managed by police departments, investigative and other
units could significantly increase their effect on crime.*

Moreover, research into foot patrol suggested that at least
part of the fear reduction potential was linked to the order
maintenance activities of foot patrol officers.”® Subsequent
work in Houston and Newark indicated that tactics other
than foot patro} that, like foot patrol, emphasized increasing
the quantity and improving the quality of police-citizen
interactions had outcomes similar to those of foot patrol
(fear reduction, etc.}.*® Meanwhile, many other cities were
developing programs. though not evaluated, similar to those
in the foot patrol, Flint. and fear reduction experiménts.’’”

The findings of foot patrol and fear reduction experiments,
when coupled with the research on the relationship between
fear and disorder, created new opportunities for police to
understand the increasing concemns of citizens” groups about
disorder (gangs, prostitutes, etc.) and to work with citizens
io do something about it. Police discovered that when they
asked citizens about their priorities, citizens appreciated the
inquiry-and also provided useful information—often about
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problems that beat officers might have been aware of, but -
about which departrnents had little or no official data (e.g..
disorder). Moreover, given the ambiguities that sarround
both the definitions of disorder and the authority of police
to do something about it, police learned that they had to
seck authorization from local citizens 10 intervene in
disorderly situations.>

€€... foot patrol and fear reduction
experiments [helped] police to understand
the increasing concerns of citizens ...

’

Simultaneousiy, Goldstein’s problem-oriented approach

1o policing® was being tested in several communities:
Madison, Wisconsin; Baltimore County, Maryland; and
Newport News, Virginia. Problem-oriented policing rejects
the fragmented approach in which police deal with each
incident, whether citizen- or police-initiated, as an isolated
event with neither history nor future. Pierce’s findings about
calls for service illustrate Goldstein’s point: 60 percent of the
calls for service in any given year in Boston originated from
10 percent of the households calling the police.*® Further-
more, Goldstein and his colleagues in Madison, Newpont
News, and Baltimore County discovered the following:
police officers enjoy operating with a holistic approach to
their work; they have the capacity to do it successfully; they
can work with citizens and other agencies to sclve problems;
and citizens seem to appreciate working with police—
findings similar to those of the foot patrol experiments
(Newark and Flint)*' and the fear reduction experiments
(Houston and Newark).?

The problem confronting police, policymakers, and academi-
cians is that these trends and findings seem to contradict
many of the tenets that dominated police thinking fora
generation. Foot patrol creates new intimacy between
citizens and police. Problem solving is hardly the routinized
and standardized patrol modality that reformers thought was
necessary to maintain control of police and limit their
discretion. Indeed, use of discretion is the sine qua non of
problem-solving policing. Relying on citizen endorsement
of order maintenance activities to justify police action
acknowledges a continued or new reliance on political
authorization for police work in general. And, accepting the
quality of urban life as an outcome of good police service
emphasizes a wider definition of the police function and the
desired effects of police work.

These changes in policing are not merely new police tactics,
however. Rather, they represent a new organizational



approach, properly called a community strategy. The
elements of that strategy are:

- Legitimacy and authorization

There is renewed emphasis on community, or political,
authorization for many police tasks, along with law and”
professionalism. Law continues to be the major legitimating
basis of the police function. It defines basic police powers,
but it does not fully direct police activities in efforts to
maintain order, negotiate conflicts, or solve community
problems. It becomes one tool among many others,
Neighborhood, or community, support and involvement

are required to accomplish those tasks. Professional and
bureaucratic authority, especially that which tends to isolate
police and insulate them from neighborhood influences,

is lessened as citizens contribute more to definitions of
problems and identification of solutions. Although in some
respects similar to the authorization of policing’s political
era, community authorization exists in a different political
context. The civil service movement, the political centraliza-
tion that grew out of the Progressive era, and the bureaucrati-
zation, professionalization, and unionization of police

stand as counterbalances to the possible recurrence of the
corrupting influences of ward politics that existed prior to
the reform movement.

The police function

As indicated above, the definition of police function
broadens in the community strategy. It includes order
maintenance, conflict resolution, problem solving through -
the organization, and provision of services, as well as other
activities. Crime control remains an important function,
with an important difference, however, The reform strategy
attempts to control crime directly through preventive patrol
and rapid response to calls for service. The community
strategy emphasizes crime control and prevention as an
indirect result of, or an equal partner to, the other activities.

€€ ... police function . . . includes order
maintenance, conflict resolution,
problem solving . . . , and provision

of services ... 99

Organizational design

Communijty policing operates from organizational assump-
tions different from those of reform policing. The idea that
workers have no legitimate, substantive interest in their work
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is untenable when programs such as those in Flint, Houston,
Los Angeles, New York City, Baltimore County, Newport
News, and others are examined. Consulting with community
groups, problem solving, maintaining order, and other such
activities are antithetical to the reform ideal of eliminating
officer discretion through routinization and standardization
of police activities. Moreover, organizational decentraliza-
tion is inherent in community policing: the involvement of
police officers in diagnosing and responding to neighbor-
hood and community problems necessarily pushes opera-
tional and tactical decisionmaking to the lower levels of the
organization. The creation of neighborhood police stations
(storefronts, for example), reopening of precinct stations,
and establishment of beat offices (in schools, churches, etc.)
are concrete examples of such decentralization.

Decentralization of tactical decisionmaking to precinct or
beat level does not imply abdication of executive obligations
and functions, however. Developing, articulating, and
monitoring organizational strategy remain the responsibility
of management. Within this strategy, operational and tactical
decisionmaking is decentralized. This implies what may at
first appear to be a paradox: while the number of managerial
levels may decrease, the number of managers may increase.
Sergeants in a decentralized regime, for example, have
managerial responsibilities that exceed those they would
have in a centralized organization. :

At least two other elements atiend this decentralization:
increased participative management and increased
involvement of top police executives in planning and
implementation. Chiefs have discovered that programs are
easier to conceive and implement if officers themselves
are involved in their development through task forces,
temporary matrix-like organizational units, and other
organizational innovations that tap the wisdom and experi-
ence of sergeants and patrol officers. Additionally, police
executives have learned that good ideas do not translate
themselves into successful programs without extensive
involvement of the chief executive and his close agents

in every stage of planning and implementation, a lesson

. learned in the private sector as well.*?

One consequence of decentralized decisionmaking,
participative planning and management, and executive
involvement in planning is that fewer levels of authority
are required to administer police organizations, Some

police organizations, including the London Metropolitan

Police (Scotland Yard), have begun to reduce the number of
middle-management layers, while others are contemplating
doing so. Moreover, as in the private sector, as computerized



information gatherir;g systems reach their potential in police
departments, the need for middle managers whose primary
function is data collection will be further reduced.

External relationships

Community policing relies on an intimate relationship
between police and citizens, This is accomplished in a
variety of ways: relatively long-term assignment of officers
to beats, programs that emphasize familiarity between
citizens and police (police knocking on doors, consultations,
crime control meetings for police and citizens, assignment
to officers of “caseloads” of households with ongoing
problems, problem solving, etc.), revitalization or develop-
ment of Police Athletic League programs, educational
programs in grade and high schools, and other programs.
Moreover, police are encouraged to respond to the feelings
and fears of citizens that result from a variety of social
problems or from victimization.

€ € Community policing relies on an
intimate relationship between police
and citizens.Y )

Further, the police are restructuring their relationship with
neighborhood groups and institutions. Earlier, during the
reform era, police had claimed a monopolistic responsibility
for crime control in cities, communities, and neighborhoods;
now they recognize serious competitors in the “industry” of
crime control, especially private security and the community
crime control movement. Whereas in the past police had
dismissed these sources of competition or, as in the case

of community crime control, had attempted to coopt the
movement for their own purposes,* now police in many
cities (Boston, New York, Houston, and Los Angeles, to
name a few) are moving to structure working relationships
or strategic alliances with neighborhood and community
crime control groups. Although there is less evidence of
attemnpts to develop alliances with the private security
industry, a recent proposal to the National Institute of Justice
envisioned an experimental alliance between the Fort
Lauderdale, Florida, Police Department and the Wackenhut
Corporation in which the two organizations would share
responses to calls for service.
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Demand management

In the community problem-solving strategy, a major portion
of demand is decentralized, with citizens encouraged to
bring problems directly to beat officers or precinct offices.
Use of 911 is discouraged, except for dire emergencies.
Whether tactics include aggressive foot patrol as in Flint

or problem solving as in Newport News, the emphasis is

on police officers’ interacting with citizens to determine

the types of problems they are confronting and to devise
solutions to those problems. In contrast to reform policing
with its selling orientation, this approach is more like
marketing: customer preferences are sought, and satisfying
customer needs and wants, rather than selling a previously
packaged product or service, is emphasized, In the case of
police, they gather information about citizens® wants,
diagnose the nature of the problem, devise passible solu-
tions, and then determine which segments of the community
they can best serve and which can be best served by other
agencies and institutions that provide services, including
crime control.

Additionally, many cities are involved in the development
of demarketing programs.*’ The most noteworthy example
of demarketing is in the area of rapid response to calls, for
service. Whether through the development of alternatives ti
calls for service, educational programs designed to discour
age citizens from using the 911 system, or, as in a few cities,
simpiy not responding to many calls for service, police
actively atternpt to demarket a2 program that had been
actively sold earlier. Often demarketing 911 is thought of
as a negative process. It need not be so, however, It is an
attempt by police to change social, political, and fiscal
circumstances to bring consumers’ wants in line with police
resources and to accumulate evidence about the value of
particular police tactics.

€€...demarketing 911 . . . is an attempt
by police to . . . bring consumers’ wants

.in line with police resources...’ Y

Tactics and technology

Community policing tactics include foot patrol, problem
solving, information gathering, victim counseling and
services, community organizing and consultation, education,
walk-and-ride and knock-on-door programs, as well as
regular patrol, specialized forms of patrol, and rapid response
to emergency calls for service. Emphasis is placed on



information sharing between patrol and detectives to
increase the possibility of crime solution and clearance.

Measured outcomes

The measures of success in the community strategy are
broad: quality of life in neighborhoods, problem solution,
reduction of fear, increased order, citizen satisfaction with
police services, as well as crime control. In sum, the
elements of the community strategy include:

e Authcrization—community support (political), law,
professionalism.

e Function—crime control, crime prevention, problem
solving. »

@ Organizational design—decentralized, task forces,
matrices.

® Relationship to environment—consultative, police
defend values of law and professionalism, but listen
to community concems.

) Demand—channelled through analysis of underlying
problems.

® Tactics and technology—foat patrol, problem
solving, etc.

® Outcomes-—quality of life and citizen satisfaction.

Conclusion

We have argued that there were two stages of policing in
the past, political and reform. and that we are now moving
into a third, the community era. To carefully examine the
dimensions of policing during each of these eras, we have
used the concept of organizational strategy. We believe
that this concept can be used not only to describe the
different styles of policing in the past and the present, but
also to sharpen the understanding of police policymakers
of the future.

For example. the concept helps explain policing’s perplexing
experience with team policing during the 1960°s and 1970's.
Despite the popularity of team policing with officers
involved in it and with citizens, it generally did not remain
in police departments for very long. It was usualily planned
and implemented with enthusiasm and maintained for
several years. Then, with little fanfare, it would vanish—
with everyone associated with it saying regretfully that for
some reason it just did not work as a police tactic. However,
a close examination of team policing reveals that it wasa

-
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strategy that innovators mistakenly approached as a tactic.
It had implications for authorization (police turned to
neighborhoods for support), organizational design (tactical
decisions were made at lower levels of the organization),
definition of function (police broadened their service role),
relationship to environment (permanent team members
responded to the needs of small geographical areas), demand
(wants and needs came to team members directly from
citizens), tactics (consultation with citizens, etc.), and
outcomes (citizen satisfaction, etc.). What becomes clear,
though, is that team policing was a competing strategy

with different assumptions about every element of police
business. It was no wonder that it expired under such
circumstances. Team and reform policing were strategically
incompatible—one did not fit into the other. A police
department could have a small team policing unit or
conduct a team policing experimant, but business as

usual was reform policing.

Likewise, although foot patrol symbolizes the new strategy
for many citizens, it is a mistake to equate the two. Foot
patrol is a tactic, a way of delivering police services, In Flint,
its inasguration has been accompanied by implementation of
most of the elements of a community strategy, which has
become business as usual. In most places, foot patrol is not
accompanied by the other elements. It is cutside the main-
stream of *real” policing and often provided only as a sop.to
citizens and politicians who are demanding the development
of different policing styles. This centainly was the case in
New Jersey when foot patrol was evaluated by the Police
Foundation:* Another example is in Milwaukee, where two
police budgets are passed: the first is the police budget; the
second, a supplementary budget for modest levels of foot
patrol. In both cases, foot patrol is outside the mainstream

of police activities and conducted primarily 4s a result of
external pressures placed on departments.

€€ ... team policing . . . was usually
planned and implemented with enthu-
siasm. . . . Then, with little fanfare, it
would vanish ...%9

Itis also a mistake to equate problem solving or increased
order maintenance activities with the new strategy. Both
are tactics. They can be implemented either as part of a new



organizational strategy, as foot patrol was in Flint, or as an
“add-on,” as foot patrol was in most of the cities in New
Jersey. Drawing a distinction between organizational add-
ons and a change in strategy is not an academic quibble;

it gets to the heart of the current situation in policing.

We are arguing that policing is in a period of transition

from a reform strategy to what we call a community strategy.
The change involves more than making tactical or organiza-
tional adjustments and accommodations. Just as policing
went through a basic change when it moved from the
political to the reform strategy, it is going through a similar
change now. If elements of the emerging organizational
strategy are identified and the policing institution is guided
through the change rather than left blindly thrashing about,
we expect that the public will be better served, policymakers
and police administrators more effective, and the profession
of policing revitalized.

€€ If...policing . . is guided through
the change rather than left blindly
thrashing about, . . . the public will be
better served ... 33

A final point: the classical theory of organization that
continues to dominate police administration in most
American cities is alien to most of the elements of the new
strategy, The new strategy will not accommodate 1o the
classical theory: the latter denies too much of the real natre
of police work, promuigates unsustainable myths about the
nature and quality of police supervision, and creates too
much cynicism in officers atternpting to do creativé problem
solving, Its assumptions about workers are simply wrong.
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Organizational theory has developed well beyond the stage
it was at during the early 1900s, and policing does have
organizational options that are consistent with the newly
developing organizational strategy. Arguably, policing,
which was moribund during the 1970°s, is beginning a
resurgence. It is overthrowing a strategy that was remarkable
in its time, but which could not adjust to the changes of
recent decades. Risks attend the new strategy and its imple-
mentation. The risks, however, for the community and the
profession of policing, are not as great as attempting to
maintain a strategy that faltered on its own terms during
the 1960’s and 1970°s.
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The Executive Session on Policing, like other Executive
Séssions at Harvard's Kennedy School of Government,
is designed to encourage a new torm of dizlog dbetween
high-level pructitioniers and scholars, with a view to

" redefining and proposing solutions for substantive policy
issues. Practitioners rather than académicians are given
majority representation in the group. The meetings of the
Session are conducted as loosely structured seminars or
policy debates.

Since it began in 1985, the Executive Session on Policing
has met seven umes. During the 3-day meetings, the 31
members have energetically discussed the facts and values
that have guided, and those that should guide, policing.
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. Police and Communities:
the Quiet Revolution

By George L. Kelling

Introduction
This is one in a series of reports originally developed with
A quiet revolution is reshaping American policing. some of the leading figures in American policing during
. their periodic meetings at Harvard University’s John F.
Police in dozens of communities are returning to foot Kennedy School of Government. The reports are published
patrol. In many communities, police are surveying citi- so that Americans interested in the improvement and the

future of policing can share in the information and perspec-
tives that were part of extensive debates at the School’s
Executive Session on Policing.

zens to learn what they believe to be their most serious
neighborhood problems. Many police departments are
finding alternatives to rapidly responding to the majority

of calls for service. Many departments are targeting re- The police chiefs, mayors, scholars, and others invited to
sources on citizen fear of crime by concentrating on dis- the meetings have focused on the use and promise of such
order. Organizing citizens’ groups has become a priority strategies as community-based and problem-oriented polic-
in many departments. Increasingly, police departments ing. The testing and adoption of these strategies by some
are looking for means to evaluate themselves on their police agencies signal important changes in the way Amer-

ican policing now does business, What these changes mean
for the welfare of citizens and the fulfillment of the police
mission in the next decades has been at the heart of the
Kennedy School meetings and this series of papers.

contribution to the quality of neighborhood life. not just
crime statistics. Are such activities the business of polic-
ing? In a crescendo, police are answering yes.

True, such activities contrast with popular images of We hope that through these publications police officials
police: the “thin blue line” separating plundering villains and other policymakers who affect the course of policing
from peaceful residents and storekeepers, and racing will debate and challenge their beliefs just as those of us
through city streets in high-powered cars with sirens wail- in the Executive Session have done.

ing and lights flashing. Yet, in city after city, a new

vision of policing is taking hold of the imagination of The Executive Session on Policing has been developed

and administered by the Kennedy School's Program in

progressive police and gratified citizens. Note the 1987 Criminal Justice Policy and Management and funded by
report of the Philadelphia Task Force. Dismissing the the National Institute of Justice and private sources that in-
notion of police as Philadelphia’s professional defense clude the Charles Stewart Mott and Guggenheim Foundations.
against crime, and its residents as passive recipients of _
police ministrations, the report affirms new police values: {) 3&?{015- Stewart

Because the current strategy for policing Philadelphia National Institute of Justice

emphasizes crime control and neglects the Depart- U.S. Department of Justice

ment’s need to be accountable to the public and fora Mark H. Moore

partnership with it, the task force recommends: The Faculty Chairman

police commissioner should formulate an explicit mis- Program in Criminal Justice Policy and Management

sion statement for the Department that will guide plan- John F. Kennedy School of Government

ning and operations toward a strategy of *‘communiry” Harvard University
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or “problem solving” policing. Such a statement should
be developed in consultation with the citizens of
Philadelphia and should reflect their views.(Emphases
added.) )

These themes—problem solving, community policing,
consuitation, partnership, accountability—have swept
through American policing so swiftly that Harvard Uni-
versity’s Professor Mark H. Moore has noted that “We
-in academe have to scramble to keep track of develop-
ments in policing.” Professor Herman Goldstein of the
University of Wisconsin sees police as “having turned a
comer” by emphasizing community accountability and
problem solving.

The new model of policing

What corner has been turned? What are these changes
that are advancing through policing?

Broken windows

In February 1982, James Q. Wilson and I published an
article in Atlantic known popularly as “Broken Win-
dows.” We made three points.

1. Neighborhood disorder—drunks, panhandling, youth
gangs, prostitution, and other urban incivilities~—creates
citizen fear.

2. Just as unrepaired broken windows can signal to
people that nobody cares about a building and lead to
muore serious vandalism, untended disorderly behavior
can also signal that nobody cares about the community
and lead to more serious disorder and crime. Such sig-
nals—untended property, disorderly persons. drunks,
obstreperous youth, etc.—both create fear in citizens and
attract predators.

3. If police are to deal with disorder to reduce fear and
crime, they must rely on citizens for legitimacy and
assistance.

“Broken Windows” gave voice to sentiments felt both by
citizens and police. It recognized a major change in the
focus of police. Police had believed that they should deal
with serious crime, yet were frustrated by lack of success.
Citizens conceded to police that crime was a problem,
but were more concerned about daily incivilities that
disrupted and often destroyed neighborhood social. com-
mercial, and political life. *We were trying to get people
to be concemed about crime problems.” says Darrel
Stephens, former Chief in Newport News.and now Execu-
tive Director of the Police Executive Research Forum.
“never understanding that daily living issues had a much
greater impact on citizens and commanded their time and
attention.”

Many police officials, however, believed the broken win-
dows metaphor went further. For them. it not only
suggested changes in the focus of police work (disorder.
for example), it also suggested major modifications in

the overall strategy of police departments. What are some
of these strategic changes?

M

€€ Citizens conceded to police that crime was
a problem, but were more concerned about
daily incivilities that disrupted and often de-
stroyed neighborhood social, commercial, and
political life 33

P A T AR
Defense of a community

Police are aneighborhéod’s primary defense against dis-
order and crime, right? This orthodoxy has been the basis
of police strategy for a generation. What is the police
job? Fighting crime. How do they do this? Patrolling in
cars, responding to calls for service, and investigating
crimes. What s the role of citizens in all of this? Support-
ing police by calling them if trouble occurs and by being .
good witnesses. '

But using our metaphor, let us again ask the question of
whether police are the primary defense against crime and
disorder. Are police the “thin blue line” defending neigh-
borhoods and communities? Considering a specific exam-
ple might help us answer this question. For example,
should police have primary responsibility for controlling
a neighborhood youth who, say, is bullying other -
children?

Of course not. The first line of defense in a neighborhood
againstatroublesome youth is the youth's family. Even
if the family is failing, our immediate answer would not
be to involve police. Extended family-—aunts. uncles,
grandparents—might become involved. Neighbors and
friends (of both the parents and youth) often offer assist-
ance. The youth’s church or school might become
involved.

On occasion police will be called: Suppose that the youth
is severely bullying other children to the point of injuring
them. A bullied child’s parents call the police. Is the
bully’s family then relieved of responsibility? Are neigh-
bors? The school? Once police are called, are neighbors
relieved of their duty to be vigilant and protect their own
or other neighbors’ children? Does calling police relieve
teachers of their obligation to be alert and protect children
from assauit? The answer to all these questions is no.
We expect families, neighbors, teachers, and others to
be responsible and prudent.

If we believe that community institutions are the first line -
of defense against disorder and crime, and the source of
strength for maintaining the quality of life, what should
the strategy of police be? The old view was that they
were a community’s professional defense against crime
and disorder: Citizens should leave control of crime and
maintenance of order to police. The new strategy is that.
police are to stimulate and buttress a community s ability
to produce attractive neighborhoods and protect them
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against predators. Moreover, in communities. that are
wary of strangers, police serve to help citizens tolerate
and protect outsiders who come into their neighborhoods
for social or commercial purposes.

But what about neighborhoods in which things have got-
ten out of hand—where, for example, predators like drug
dealers take over and openly and outrageously deal drugs
and threaten citizens? Clearly, police must play a leading
role defending such communities. Should they do soon
their own, however?

Police have tried in the past to control neighborhoods
plagued by predators without involving residents. Con-
cerned, for example, about serious street crime, police
made youths, especially minority youths, the targets of
aggressive field interrogations. The results, in the United
States during the 1960’s and more recently in England
during the early 1980’s, were disastrous. Crime was
largely unaffected. Youths already hostile to police be-
came even more 0. Worst of all, good citizens became
estranged from police.

Citizens in neighborhoods plagued by crime and disorder
were disaffected because they simply would not have
police they neither knew nor authorized whizzing in and
out of their neighborhoods “takin’ names and kickin’
ass.” Community relations programs were beside the
point. Citizens were in no mood to surrender control of
their neighborhoods to remote and officious police who
showed them little respect. Police are the first line of
defense in a neighborhood? Wrong—citizens are!

Defending communities—from incidents to
problems

The strategy of assisting citizens maintain the quality of
life in their neighborhoods dramatically improves on the
former police strategy. To understand why, cne has to
understand in some detail how police work has been
conducted in the past. Generally, the business of police
for the past 30 years has been responding to calls for
service.

€& Beat officers . . . have known intuitively what
researchers . . . have confirmed . . . : fewer than
10 percent of the addresses calling for police service

generate over 60 percent of the total calls for service

during a given year 3

For example, a concerned and frightened citizen calls
police about a neighbor husband and wife.who are fight-
ing. Police come and intervene. They might separate the
couple, urge them to get help, or, if violence has occurred,
arrest the perpetrator. But basically, police try to resolve
the incident and get back into their patrol cars so they
are available for the next call. Beat officers may well
know that this household has been the subject of 50 or

100 calls to the police department during the past year.
In fact, they have known intuitively what researchers
Glenn Pierce in Boston and Lawrence Sherman in Min-
neapolis have confirmed through research: fewer than 10
percent of the addresses calling for police service generate
over 60 percent of the total calls for service during a
given year.

Indeed, it is very likely that the domestic dispute described
above is nothing new for the disputing couple, the neigh-
bors, or police. More likely than not. citizens have pre-
viously called police and they have responded. And, with
each call to police, it becomes more likely that there will

- be another,

This atomistic response to incidents acutely frustrates
patrol officers. Herman Goldstein describes this frustra-
tion: “Although the public looks at the average officer as
a powerful authonty figure, the officer very often feels
impotent because he or she is dealing with things for
which he or she has no solution. Officers believe this
makes them look silly in the eyes of the public.” But,
given the routine of police work, officers have had no
alternative to their typical response: Go to acall. pacify
things, and leave to get ready for another call. To deal
with the problem of atomistic responses to incidents,
Goldstein has proposed what he calls “*problem-oriented
policing.”

€€ Stated simply, problem-oriented policing is a
metheod of working with citizens to help them iden-
tify and solve problems 39

Stated simply, problem-oriented policing is a method of
working with citizens to help them identify and solve
probierns. Darrel Stephens, along with Chief David
Couper of Madison, Wisconsin, and Chief Neil Behan
of Baltimore County, Maryland, has pioneered in prob-
lem-oriented policing. Problems approached via problem-
oriented policing include sexual assault and drunk driving
in Madison, auto theft, spouse abuse, and burglary in
Newport News and street robbery and burglary in Balti-
more County.

Stephens’s goal is for “police officers to take the time to
stop and think about what they were doing.” Mark Moore
echoes Stephens: “In the past there were a small number

of guys in the police chief’s office who did the thinking
and everybody else just carried out their ideas. Problem
solving gets thousands of brains working on problems.”

The drive to change

Why are these changes taking place now? There are three
reasons:

-121-



1. Citizen disenchantment with police services;
2. Research conducted during the 1970’s; and,

3. Frustration with the traditional role of the police
officer.

i. Disenchantment with police services— At first, it seems
too strong to say “disenchantment™ when referring to
citizens’ attitudes towards police. Certainly citizens ad-
mire and respect most police officers. Citizens enjoy
contact with police. Moreover, research shows that most
citizens do not find the limited capability, of police to
prevent or solve crimes either surprising or of particular
concern. Nevertheless, there is widespread disenchant-
ment with police tactics that continue to keep police of-
ficers remote and distant from citizens.

Minority citizens in inner cities continue to be frustrated
by police who whisk in and out of their neighborhoods
with little sensitivity to-community norms and values.
Regardless of where one asks, minorities want both the
familiarity and accountatility that characterize foot pa-
trol. Working- and middle-class communities of all races
are demanding increased collaboration with police in the
determination of police priorities in their neighborhoods.
Community crime control has become a mainstay of their
sense of neighborhood security and a means of lobbying
for different police services. And many merchants and
affluent citizens have felt so vulnerable that they have
turned to private security for service and protection. In
private sector terms, police are losing to the competi-
tion—private security and community crime control.

2. Research—The 1970’s research about police effective-
ness was another stimulus to change. Research about
preventive patrol, rapid response to calls for service, and
investigative work—the three mainstays of police tac-
tics—was uniformly discouraging.

Research demonstrated that preventive patrol in au-
tomobiles had little effect on crime, citizen levels of fear,
or citizen satisfaction with police. Rapid response to calls
for service likewise had little impact on arrests, citizen
satisfaction with police, or levels of citizen fear. Also,
research intc criminal investigation effectiveness
suggested that detective units were so poorly administered
that they had little chance of being effective.

3. Role of the patrol officer —Finally, patrol officers have
been frustrated with their traditional role. Despite pieties
that patrol has been the backbone of policing, every police
executive has known that, at best, patrol has beeit what
officers do until they become detectives or are promoted.

At worst, patrol has been the dumping ground for officers
who are incompetent, suffering from alcoholism or other
problems, or simply burned out. High status for police
practitioners went to detectives. Getting “busted to patrol”
has been a constant threat tc police managers or detectives
who fail to perform by some standard of judgment. (It
is doubtful that failing patrol officers ever get threatened
with being busted to the detective unit.)

Never mind that patrol officers have the most important
raission in police departments: They handle the public’s
most pressing problems and must make complex decisions
almost instantaneously. Moreover, they do this with littl:
supervision or training. Despite this, police administrators
treat patrol officers as if they did little to advance the
organization’s mission. The salaries of patrol officers also
reflect their demeaned status. No wonder many officers
have grown cynical and have turned to unions for leader-
ship rather than to police executives. “Stupid management
made unions, " says Robert Kliesmet, the President of the
International Union of Police Associations AFL-CIO.

The basis for new optimism

Gi\(en these circumstances, what is the basis of current
optimism of police leaders that they have turned a corner?
Optimism arises from four factors:

. Citizen response to the new strategy;
. Ongoing research on police effectiveness;
. Pastexperiences police have had with innovation; and

H W N -

. The values of the new generation of police leaders.

1. Citizen response—The overwhelming public response
to community and problem-solving policing has been
positive, regardless of where it has been instituted. When
queried about how he knows community policing werks
in New York City, Lt. Jerry Simpson responds: “The
District Commanders’ phones stop ringing,” Simpson
continues: “Commanders’ phones stop ringing because
problems have been solved. Even skeptical commanders
soon learn that most of their troubles go away with com-
munity policing.” Citizens like the cop on the beat and
enjoy working with him/her to solve problems. Crisley
Wood, Executive Director of the Neighborhood Justice
Network in Boston—an agency that has established a
network of neighborhood crime control organizations--
puts it this way: “The cop on the beat, who meets regularly
with citizen groups, is the single most important service
that the Boston Police Department can provide.”

€€ The cop on the beat, who meets regularly with
citizen groups, is the single most important service
that the Boston Police Department can provide 55
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Testimonies aside, perhaps the single most compelling
evidence of the popularity of community or jvoblem-

solving policing is found in Flint, Michigan, where, it
will be recalled, citizens have twice voted to increase

their taxes to majntain neighborhood foot patrols—the
second time by a two-to-one margin.

2. New research on effectiveness—Research conducted
during the early and mid-1970"s frustrated police execu-~
tives. It generally showed what did not work. Research
conducted during the late 1970’s and early 1980's was
different. By beginning to demonstrate that new tactics
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did work, it fueled the move to rejuvenate policing. This
research provided police with the following guidance:

Foot patrol can reduce citizen fear of crime, improye
the relationship between police and citizens, and in-
crease citizen satisfaction with police. This was disco-
vered in Newark, New Jersey, and Flint. In Flint, foot
patrol also reduced crime and calls for service. More-
over, in both cities, it increased officer satisfaction

« with police work.

The productivity of detectives can be enhanced if patrol
officers carefully interview neighborhood residents
about criminal events, get the informatipn to detectives,
and detectives use it wisely, according to John Eck of
PERF.

Citizen fear can be substantially reduced, researcher
Tony Pate of the Police Foundation discovered in
Newark, by police tactics that emphasize increasing
the quantity arid improving the quality of citizen-police
interaction:

Police anti-fear tactics can also reduce household
burglaries, according to research conducted by Mary
Ann Wycoff, also of the Police Foundation.

Street-level enforcement of heroin and cocaine laws
can reduce serious crime in the area of enforcement,
without being displaced to adjacent areas, according
to an experiment conducted by Mark Kleiman of Har-
-vard University’s Program in Criminal Justice Policy
and Management.

Problem-oriented policing can be used to reduce thefts
from cars, problems associated with prostitution, and
household burglaries, according to William Spelman
and John Eck of PERF.

These positive findings about new police tactics provide
police with both the motive and justification for continued
efforts to rejuvenate policing.

3. Experience with innovation—The desire to improve
policing is not‘new with this generation of reformers.
The 196G’s and 1970°s had their share of reformers as
well. Robert Eichelberger of Dayton innovated with team
policing (tactics akin in many ways to problem solving)
and public policymaking; Frank Dyson of Dallas with
team policing and generalist/specialist patrol officers;
Carl Gooden with team policing in Circinnati; and there
were many other innovators.

But innovators of this earlier era were handicappei by a
lack of documented successes and failures of implemen-
tation. Those who experimented with team policing were
not aware that elements of team policing were simply
incompatible with preventive patrol and rapid response
tocalls for service. As aresult. tnplementation of team
policing follawed a discouraging pattern. It would be
implemented, officers and citizens would like it, it would
have an initial impact on crime, and then business as
usuai would overwhelm it—the program would simply
vanish. .

Moreover, the lessons about innovation and excellence
that Peters and Waterman brought togetherin In Search

of Excellence were not available to police administrators.
The current generation of reformers has an edge: They
have availed themselves of the opportunity to learn from
the documented successes and failures of the past. Not
content with merely studying innovation and management
in policing, Houston's Chief Lee Brown is having key
personnel spend internships in private sector corporations
noted for excellence in management.

4. New breed of police leadership —The néw breed of
police leadership is unique in the history of American

“policing. Unlike the tendency in the past for chiefs to be

local and inbred, chiefs of this generation are urbane and
cosmopolitan.

Chief Lee Brown of Houston received a Ph.D. in
criminology from the University of California—Berkeley;
Chief Joseph McNamara of San Jose, California, has a
Ph.D from Harvard University, and is a published
novelist: Hubert Williams, formerly Director of the
Newark Police Department and now President of the
Police Foundation. is a lawyer and has studied criminol-
ogy in the Law School at Harvard University; Benjamin
Ward, Commissioner of the New York City Police De-
partment, is an attorney and was Commissioner of Cor-
rections in New York State.

These are merely a sample. The point is, members of
this generation of police leadership are well educated and
of diverse backgrounds, All of those noted above, as well
as many others, have sponsored research and experimen-
tation to improve policing.

Problems

We have looked at the benefits of community policing.
What is the down side? What are the risks?

These questions led to the creation of the Executive Ses-
sion on Community Policing in the Preyram in Criminal
Justice Policy and Management of Harvard University’s
John F. Kennedy School of Government, Funded by the
National Institute of Justice and the Charles Stewart
Mott and Guggenheim Foundations,.the Executive Ses-
sion has convened police and political elites with a small
number of academics around the issue of community
policing. Francis X. Hartmann, moderator of the Ex-
ecutive Session, describes the purpose of the meetings:
“These persons with a special aud important relationship
to contemporary policing have evolved into a real work-
ing group, which is addressing the gap between the reali-
ties and aspirations of American policing. Community
policing is a significant effort to fiil this gap.”

Among the questions the Executive Session has raised
are the following:

1. Police are a valuable resource in a community. Does
community policing squander that resource by concentrat-
ing on the wrong priorities?
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2. How will community policing fit into police depart-
ments given how they are now organized? and,

3. Will community policing open the door to increased
police corruption or other inappropriate behavior by line
officers?

Will community policing squander police
resources? : :

This question worries police. They understand that police
are a valuable but sparse resource in a community. Hubert
Williams, a pioneer in community policing, expresses
his concern. “Are police now being put in the role of
providing services that are statutorily the responsibilities
of some other agencies?” Los Angeles’s Chief Gates
echoes Williams: “Hubie’s (Williams is) right—youcan’t
solve all the problems in the world and shouldn’t try.”
Both worry that if police are spread too thin, by problem-
solving activities for example, that they will not be able

to properly protect the community from serious crime.

€€ It is simply wrong to propose abandoning
JSootpatrolin the name of short response time
and visibility vis-a-vis patrolling in cars 33

This issue is now being heatedly debated in Flint. There,
it will be recalled, citizens have passed two bills funding
foot patrol—the second by a two-to-one majority. A
report commissioned by city government, however, con-
cludes: *The Cost of the Neighborhood Foot Patrol Pro-
gram Exceeds the Benefit It Provides the Citizens of
Fliz,,” and recommends abandoning the program when
funding expires in 1988.

‘Why, according to the report, should foot patrol be aban-
doned? So more “effective” police work can be done.
What is effective police work? Quick response to calls
for service, taking reports, and increased visibility by
putting police officers in cars. “Itis simply wrong,” says
Robert Wasserman, noted police tactician and Research
Fellow in the Program in Criminal Justice at Harvard,
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“to propose abandoning foot patrol in the name of short
response time and visibility vis-a-vis patrolling in cars,
Every shred of evidence is that rapid response and patrol-
ling in cars doesn’t reduce crime, increase citizen satisfac:
tion, or reduce fear. Which is the luxury,” Wasserman
concludes, “a tactic like foot patrol that gives you two,
and maybe three, of your goals, or a tactic like riding
around in cars going from call to call that gives you none?”
Experienced police executives share Wasserman’s con-
cerns. Almost without exception, they are attempting to
find ways to get out of the morass that myths of the ef-
ficacy of rapid response have created for large-city police
departments. It was Commissioner Ben Ward of New
York City, for example, who puta cap on resources that
can be used to respond to calls for service and is attempt-
ing to find improved means of responding to calls. Com-
missioner Francis “Mickey” Roache expresses the deep
frustration felt by so many police: “T hate to say this, but
in Boston we run from one call to another. We don't
accomplish anything. We're just running all over the
place. It's absolutely insane.” :

A politician’s response to the recommendation to end
Flint’s foot patrol prograsm is interesting. Daniel
Whitehurst, former Mayor of Fresno, California. reflects:
“Ifind it hard to imagine ending a program that citizens
notonly find popular but are willing to pay for as well.”

*“The overwhelming danger,” Mark Moore concludes, *is
that, in the name of efficiency, police and city officials
wiil be tempted to mainiain old parterns. They will think
they are doing good, but will be squandering police re-
sources.” “Chips” Stewart emphasizes the need to move
ahead: “As comfortable as old tactics might feel, police
must continue to experiment with methods that have
shown promise t¢ improve police effectiveness and
efficiency.”

€ € As comfortable as old tactics might feel,
police must continue to experiment with methods
that have shown promise to improve police
effectiveness and efficiency 33 ‘
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Will community policing fit within policing as it is
now organized?

Many police and academics believe this to be the most
serious problem facing cities implementing community
policing. Modem police departments have achieved an
impressive capacity to respond quickly to calls for service.
This has been accomplished by acquiring and linking
elaborate automobile, telephone. radie, and computer
technologies, by centralizing control and dispatch of of-
ficers, by pressing officers to be “in service™ (rather than
“out of service” dealing with citizens), and by allocating
police in cars throughout the city on the basis of expected
calls for service.
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- Community policing is quite different: it is not incident-

or technology-driven,; officers operate on a decentralized
basis, it emphasizes officers being in regular contact with
citizens, and it allocates police on the basis of neighbor-
hoods. The question is, how reconcilable are these two
strategies? Some (Lawrence Sherman of the University
of Maryland is one example) have taken a strong stance
that radical alterations will be required if police are to
respond more effectively'to community problems, Others
(Richard Larson of the Massachusetts Institute of
Technology, forexample) disagree, believing thatcom-
munity policing is reconcilable with rapid response
technology—indeed Professor Larson would emphasize
that current computer technology can facilitate commu-
nity policing.

Will the community policing strategy lead to in-
creased police corruption and misbehavior?

The initial news from Houston, New York, Flint,
Newark, Los Angeles, Baltimors County, and other
police departments which have experimented with com-
munity policing is good. Community policing has not led
to increased problems of corruption or misbehavior.

Why is it, however, that policymakers fear that commu-
nity policing has the potential to increase the incidents
of police running amok? The answer? Community polic-
ing radically decentralizes police authority; officers must
create for themselves the best responses to problems; and,
police become intimately involved with citizens.

These ingredients may not sound so troublesome in them-
selves—after all, many private and public sector organi-
zations radically decentralize authority, encourage
creativity, and are characterized by relative intimacy
between service providers and consumers. Nevertheless,
in police circles such ingredients violate the orthodox
means of controlling corruption. For a generation, police
have believed that to eliminate corruption it is necessary

to centralize authority, limit discretion, and reduce inti-
macy between police and citizens. They had good reason
to: Early policing in the United States had been charac-
terized by financial corruption, failure of police to protect
the rights of all citizens, and zealotry.

Butjustas it is possible to squander police resources in

the name of efficiency, it is also possible to squander
police resources in the quest for integrity. Centralization,
standardization, and remoteness may preclude many op-
portunities for corruption, but they may also preclude the
possibility of good policing. For example, street-level
cocaine and heroin enforcement by patrol officers, now
known to have crime reduction value, has been banned
in cities because of fear of corruption. It is almost as if
the rnose of police was to be corruption free, rather
tha.  do essential work. If, as it appears to be, it is
necessary to take risks to solve problems, then so be it:
police will have to learn to manage risks as well as do
managers in other enterprises.
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Does this imply softening on the issue of police corrup-
tion? Absolutely not. Police and city managers will have
to continue to be vigilant: community policing exposes
officers to more opportunities for traditional financial
corruption; in many neighborhoods police will be faced
with demands to protect communities from the incursions
of minorities; and, police will be tempted to become
overzealous when they see citizens’ problems being ig-
nored by other agencies.

These dangers mean, however, that police executives will
have to manage through values, rather than merely
policies and procedures, and by establishing regular
neighborhood and community institution reporting
mechanisms, rather than through centralized command
and control systems, :

Eachofthese issues—use of police resources, organiza-
tional compatibility, and corruption—is complicated.
Some will be the subject of debate. Others will require
research and experimentation to resolve. But most police
chiefs will begin to address these issues in a new way.
They will not attempt to resolve them in the ways of the
past: in secret, behind ciosed doors. Their approach will
reflect the values of the individual neighborhoods as well
as the community as a whole.

Policing is changing dramatically, On the one hand, we
wish policing to retain the old values of police integrity,
equitable distribution of police resources throughout a
community, and police efficiency which characterized
the old model of police. But the challenge of contempo-
rary police and city executives is to redefine these con-
cepts in light of the resurgence of neighborhood vitality,
consumerism, and more realistic assessments of the in-
stitutional capacity of police.

The quiet revolution is beginning to make itseif heard:
citizens and police are joining together to defend
communities.

The Executive Session on Policing, like other
Executive Sessions at Harvard's Kennedy School of
Govemment, ic'designed to encourage a new form of

. dialog between high-level practitioners and scholars,
with a view to redefining and proposing solutions for
substantive policy issues. Practitioners rather than :
academicians are given majority representation in the
group. The meetings of the Session are conductedas |
loosely structured seminars or policy debates.

Since it began in 1985, the Executive Session on
Policing has met six times. During the 3-day meet- :
. ings, the 30 members have energetically discussed the |
facts and values that have guided, and those that :
should guide, policing.




1991 Award for Excellence—City of Rockville

Community-Oriented Police Services

by DONALD H. VANDREY, Public information Officer, Rockvile

QO Community-oriented policing is how Rockville's 50-
member police agency has responded o citizen conceriss that
police officers are too remote and out of tcuch with the people
they serve. In brief, community-oriented policing means
removing barriers that separate police officers and individual
citizens, promoting direct, positive contact with citizens and
neighborhood groups, and' tuming the police officer into a
community resource, rather than just an enforcer of the law.

Rockville, like many growing suburban communities,
discovered that its police officers had become isolated from
the citizens by both physical and psychological barriers. This
isolation resulted in tension, mistrust, misunderstanding, and a
poor public image, which in turn produced low morale, high
wrnover, and difficulty with recruitment.

Community-oriented policing is not a project or a program
within the police department. Rather, it is a philosophy of law
enforcement that embraces all police activities. It produces
spin-offs in the form of ideas.and initiatives by individual offi-
cers that become new programs direcily impacting the deliv-
ery of services to the community.

I Rockville these ideas have included two that are receiv-
ing nationwide attention. One is Officer Tuttle, a mannequin
that sits in a police car along roads where speeding has been
identified as a problem. A coffee can hangs outside the rear
window to mimic a radar device. This program helps the
department respond 1o neighborhood specding complaints
without always placing an officer at the scene. X

Another communily-oriented policing inidative is the
implementation of bicycle patrols. In 1990, it was determined
that the police could have a closer rapport with citizens and
maneuver better in crowded arcas on bicycle. A local bike
shop and bicycle manufacturer donated the bikes, and two
officers spent part of the summer of 1990 patrolling Rock-
ville's Town Center area, several parks, as well as special
events, on two wheels. The impact was immediate. The offi-
cers found it easy to strike up a conversation with people of all
ages. Movement through congested traffic was much easier
within the Town Center. The bicycle patrol gained broad
publicity and reflected positively on the Rockville poiice.

Community-oriented policing docs not occur overnight.. It
begins. with the commitment of top police administrators and
elected officials. But it can be implemented only through the
efforts of the officer on the street. Training and equipping of
officers cannot be overlooked. While the Rockville Police
Dcpartument changed its focus 1o community oriented policing,
its officers were also among the first in the suburban area to
switch to 9mm scmiaulomatic weapons.

The measurable results of community-oriented policing in
terms of crime reduction’take several years to appear. In the
short term, results are better reflected in public opinion toward
the police, the interest and enthusiasm of police officers for
their work as reflected by recruitment and retention of offi-
cers, and the degree of individual officer involvement in
neighborhood or community activities. In Rockville, these
short-term results are all very positive.

‘Community-oriented policing requires no specific addi-
tions to the police budget It may result in resources being
allocated in new ways, or ilew resources being requested for
special initiatives. For example, the Montgomery County
Police were responsible for bringing DARE, Drug Abuse
Resistance. Education, 1o .the county elementary schools,
including those in Rockvilke. In traditional policing, Rockville
officers would have had litde or no involvement with or
concern about the program. But our community-oriented offi-
cers recognized that very few elementary schools in Rockville
would receive the benefits of the program in a timely manner,
This resulted in a request to commit one full-time officer to
bring DARE 10 every city elementary school within this
school year. The Mayor and Council approved the reallocation
of resources. To date, five out of nine schools have completed
the program.

Community-oriented policing is rapidly evolving as the
police technique of the future. The Montgomery County and
District of Columbia police departments have recently
announced plans 1o implement the concept. Smail, rural
communities may already have many aspects of community-
orienied policing and will find the ransition easy or, perhaps,
unnecessary. Community-oriented policing requires all of the
skill, training, and equipment required for handling serious
crime, but it places a priority on policing with people, not
policing of people. B
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Neighborhoods and Police:
The Maintenance of Civil Authority

M

' By George L. Kelling and James K. Stewart

A cardina! tenet of community policing is that a new
relationship between police and neighborhoods is required if
the quality of residential and commercial life is to be |
protected or improved in cities. This assertion raises several
questions. What are neighborhoods? Do they exist, or are
they largely a concoction of nostalgic policymakers, police
reformers, and revisionists who perpetuate ideals that may or
may not have existed in the past, but certainly are outside of
current urban experience? Assuming that neighborhoods
exist, what should their relationship be with police? What
opportunities are offered both to neighborhoods and to police
by restructuring their relationship? How should police
resolve the potential conflict between the rule of law and
neighborhood standards of conduct which they might be
asked to uphold?

This paper addresses these questions by focusing upon three
aspects of neighborhoods: (1) the neighborhood as polity; (2)
the ability of a neighborhood to defend itself against crime
and disorder without eliminating civility and justice from

. social relations there; and (3) alternate visions of the role of
municipal police in neighborhoods.

Neighborhood as polity

At a minimum, neighborhoods are places in which people
live or work near each other, recognize their recurring
proximity, and signal this recognition to each other.! As
Suttles® notes, residents of cities construct “cognitive maps”
in which they allocate distinctive places as “theirs”—their
neighborhood. Moreover, neighbors are not just the residents
of a special geographical area but also include shopkeepers
and their employees, other workers who frequent areas
regula'rly (postal workers, for example), and even the
homeless.?

+welfare of citizens and the fulfiliment of the police mission in

This is one in a series of reports originally developed with
some of the leading figures in American policing during their
periodic meetings at Harvard University’s John F. Kennedy
School of Government. The reports are published so that
Americans interested in the improvement and the future of
policing can share in the information and perspectives that
were part of extensive debates at the School’s Executive
Session on Policing.

The police chiefs, mayors, scholars, and others invited to the
meetings have focused on the use and promise of such
strategies as community-based and problem-oriented policing.
The testing and adoption of these strategies by some police
agencies signal important changes in the way American
policing now does business. What these changes mean for the

the next decades has been at the heart of the Kennedy School
meetings and this series of papers.

We hope that through these publications police officials and
other policymakers who affect the course of policing will
debate and challenge their beliefs just as those of us in the
Executive Session have done.

The Executive Session on Policing has béen developed and
administered by the Kennedy School s Program in Criminal
Justice Policy and Management and funded by the National
Institute of Justice and private sources that include the Charles
Stewart Mott and Guggenheim Foundations.

James K, Stewart

Director

National Institute of Justice
U.S. Department of Justice

Mark H. Mcore

Faculty Chairman .

Program in Criminal Justice Policy and Management
John F. Kennedy School of Government .
Harvard University

-127-



The intensity of neighboring relationships depends on many
factors, including geographical and physical charactéristics
of the community, ethnic and kinship networks, affective
attachment of residents to the neighborhood, home and
business ownership, building construction features, local
facility usage, pedestrian and automotive traffic patterns, the
amount of time neighbors spend in the area. as well as
demographic patterns (e.g.. the number of children, non-
working adults, and aged who live in a community). The
content of neighboring can range from curt nods of the head
(*good fences make good neighbors™) to regularly scheduled
neighborhood meetings (“‘strength through unity™).*

Periodicity characterizes both the intensity and content of
neighboring. Citizens live in time, as well as area, zones.
Periodicity has two sets of implications.

€€ ... neighboring can range from curt
nods of the head (‘good fences make good
neighbors’) to regular . . . meetings
(‘strength through unity’). 33

First, many residents abandon their neighborhoods during
the day: workers may commute to their workplaces and
children may be bused to schools outside their immediate
neighborhood. Other people use neighborhoods during
particular times: merchants arrive for the opening of their
shops and depart after closing; shoppers arrive and depart;
postal workers move through a neighborhood on a relatively
predictable schedule. During particular times, the homeless
can comprise the residents of a neighborhood. Traffic on
major thoroughfares ebbs and flows daily. Bars open and
close.

Second, citizen perceptions about areas change depending on
the time of the day or day of the week. During rush hour
while awaiting transportation, citizens can view a neighbor-
hood as being theirs, in a sense, and a comfortable place in
which to be. The same area at another time of day or week
(midnight or Saturday) may be perceived as extraordinarily
alien and threatening.

- Citizen participation in neighborhood activities and govern-
ance has long been perceived in this country as central to the
formation of an individual’s character, the inculcation of
traditional values, and the maintenance of freedom. Integral
parts of this participation have been self-help and self-
governance. Despite this political philosophy, the aim or the
consequence of American urban policy during the last
hundred years has been to decrease the influence of neigh-
borhoods in American life. What factors have contributed to
this decline?

First, the progressive reform movement that centralized city
government has contributed to a decline in neighborhood
influence. As Glazernotes:

All during the twentieth century, indeed until the mid-
1960s, proposals for city reform generally followed . . .
progressive tradition: make the mayor or the board of
supervisors stronger.*

The consequence of strengthening centralized city govern-
ment has been the reduction of the political strength and
capacity for self-help of neighborhoods.

Second. congruent with the centralization of political power
were the professionalization and bureaucratization of
services, especially social and police services. Problem
solving and the provision of services not only came under
the political and administrative control of executives, but
also were provided by newly developing bureaucracies with
full-time staff recruited and promoted on the basis of
achieved qualifications, professional or otherwise.* Within
neighborhoods, self-help in many areas. such as education,
was eliminated’or, in the case of police. denigrated and
discouraged.

Third, during the 1950's and 1960’s, urban renewal policies
decimated many neighborhoods in the name of eliminating
slums, improving the urban housing stock, and integrating
ethnic groups into America’s “melting pct.” It seems ironic
that many neighborhood self-help groups organized in
resistance to the implementation of such policies in their
immediate locales.

€ € The consequence of strengthening
centralized city government has been the
reduction of the political strength and
capacity for self-help of neighborhoods.3 3

Fourth, low-income housing developments concentrated on
the construction of high-rise apartments rather than on low-
rise or single-dwelling residences. Jane Jacobs anu Oscar
Newman have written persuasively about the largely
negative consequences of such building practices on neigh-
borhoods and cities.”

Fifth, transportation policies concentrated on facilitating the
mmovement of automobiles into and out of cities, at the
expense of the public building, improvement, or even
maintenance of transportation into and within cities. Such
policies encouraged the abandonment of cities for suburbs
and left isolated those citizens who did remain in urban
neighborhioods.”
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Sixth, during the twentieth century, public spaces have been
. redefined. The street traditionally was a diversified place
enjoyed and used for its own sake—a place to congregate,
meet others, enjoy human-scaled architecture. But during the
midcentury the tower-block—high-rise buildings surrounded
by open spaces—came to symbolize the new use of public
space: segregated by purpose, with the street serving
primarily as a means of transportation between facilities.
Thus, streets became public areas through which people pass
to gain easy access 1o specific facilities: quasi-public and
quasi-private shopping, recreational, residential. and work
areas in which internal control is privatized.? ©

Finaily, for good or ill, social policies that relied on busing to
ensure equality of educational opportunity eroded the
strengths of neighborhoods.

To be sure, these trends did not operate uniformly across
cities. Moreover, these forces notwithstanding, destruction of
neighborhood life and polity has not been uniform within
individual cities or throughout the country. In some cities
such as Chicago, at least through the administration of the
late:Mayor Daley, neighborhoods and wards maintain con-
siderable power over the provision of city services and the
aliocation of political goods and services. Likewise, in
Boston for example, some neighborhoods have considerably
more power and access to goods and services than others. '
One neighborhood, for example, not only gamered its own
foot patrol officer who patrolled the area regularly at a time
when neither foot patrol nor regular beat assignments
characterized police tactics, but successfully lobbied to
restrict the types of off-duty assignments police could
accept.'! These variations in neighborhoods are explained by
factors such as the political culture of the city, the form of
city government, the demographic composition of the given
neighborhood, the extent to which neighbors feel threatened
and have been able to mobilize.

€€ ... for good or ill, social policies that
relied on busing . . . eroded the strengths
of neighborhoods. 33

Moreover, contemporary trends rejected the centralization of
governmental power. During the 1960’s, dissatisfaction with
centralization had its inchoate beginnings.

At the local level, in the 1960s for the first time the
intellectual elite and the liberal national media aban-
doned the argument of progressive reformers and
supported demands for decentralization of city
functions.?
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Although support of decentralization was initiated by
advocates from the political left, by the late 1970s it had
become as popular with the political right."?

Today the call for devolution of power arid control over
services, indeed. the call for a self-help approach to problem
solving, has spread from the intellectual and political elite to
residents within communities and neighborhoods. No longer
are citizens in many communities willing to hear from

-remote puliticians what government cannot do and citizens

should not do: citizens are demanding new kinds of ac-
countability and responsibility; and neighborhoods are
becoming sources of polity rather than mere locales in which
people live and work.

€ € No longer are citizens in many
communities willing to hear from remote
politicians what government cannot do
and citizens should notdo ... %3

Yet there is one important dimension in which neighbor-
hopds, even those that actually function as political units, do
not operate as a true political system: the exercise of lawful
coercive force. Neighborhoods can serve as a polity, whose
citizens lobby, unofficially govern in many dimensions,
indeed even patrol streets and parks. But the exercise of
official coercive force is reserved for city hall, for govern-
ment. This is not to say that neighborhoods do not use
coercion. Most often it takes the form of social persuasion,
threats, and informal means of approval and disapproval.
Sometimes, however, illegal force is used in neighborhoods
by criminal gangs, for example, who may use threats,
vandalism, extortjon, and other forms of coercion.!' Regard-
less, “official” government largely maintains a monopoly
on legitimate use of force, primarily through its police
departments. '3

Neighberhoods defending themselves

Six factors in neighborhoods may contribute to the defense
of a neighborhood against crime and disorder:

1. Individual citizens in association with police and
criminal justice agencies. Individuals may act on their own
to notify police of something untoward in their neighborhood
or elsewhere, Moreover, citizens can become involved in
other elements of the criminal justice system in other ways, ’
for example as witnesses in court hearings.

2. Individual citizens acting alone. Individuals may act on
their own to protect themselves, others, and their neighbor-



hood from crime, disorder, and fear, These actions include;
buying locks. weapons, alarm systems, and other hardware:
avoiding certain locations; restricting activities: assisting. or
not assisting, other persons who have difficulty; moving out
of the neighborhood: and hiring protection from private
security firms. '

3. Private groups. Groups of citizens may act on their own
behalf to protect the neighborhood. its residents. arid users.
Their actions include holding meetings; organizing neigh-
borhood watch groups; patrolling, lobbying, creating
ielephone trees and “safe houses™ for children; and monitor-
ing courts. Further, they may purchase private security to
protect their homes, streets, entranceways, or lobbies.

€ € Groups of citizens may act on their
own behalf to protect the neighborhood,
its residents, and users.) 3

4, Formal private organizations. Organizations such as
funded community activist and community development
organizations implement and maintain neighborhood
programs that may include recreation for youths, victim
assistance, gang and other forms of youth work, and commu-
nity organization. (These organizations are different from
traditional social agencies that operate citywide.)

5. Commercial firms. Small shopkeepers and large corpora-

- tions such as hospitals, universities, shopping malls, and

other institutions may purchase, or in some cases provide
their own, proprietary protective services.

6. Public criminal justice agencies. Police, as well as the
other elements of the criminal justice system, may operate on
their own 1o defend the safety of neighborhoods.

Several observations can be made about these elements of a
community’s self-defense capacity. First, in the Anglo-
Saxon tradition, crime control was a private, community
responsibility that only recently has become primarily a
public responsibility. Most public organizations of social
control are barely 150 years old.'® Moreover, American
political ideology still holds that private solutions to prob-
lems, whether the problems are related to health,

education, welfare, or crime and disorder, are preferable to
public solutions. Just as neighborhoods provide the informal
political infrastructure that keeps urban government afloat,"”
neighborhood and private social control provide the under-
pinnings on which public institutions of control build.

Second, the impact of the elements of neighborhood social
control is not necessarily cumiulative. As the following

examples suggest, each element can detract or contribute to
the competence of a neighborhood to defend itself against
crime and disorder:

® A person who withdraws behind heavy doors and

substantial locks, armed with a guard dog and weap-
ons, and who refuses to interact with neighbors. even
to the extent of observing behavior in the street, may
be detracting from the seif-defense of the community
rather than contributing to it. Such behavior may well
be an example of poor citizenship and irresponsibitity
rather than prudent civil behavior.

8 A neighborhood anticrime group that consists exclu-
sively of homeowning whites in a racially mixed
neighborhood with many renters may detract from
community order by increasing the level of racial an-
tagonism between groups. -

® A community agency that sponsors a food program
for homeless persons may increase the level of citi-
zen fear as a result of the increasing number of
homeless persons who frequent the area.

® A large food chain that develops a neighborhood
shopping center that includes a record-video store
and a video-game par!or may attract many youths to
the facility. Moreover, if the chain retains substantial
numbers of off-duty police officers, it may keep order
and contro! youths in the facility. Nevertheless, al-
though the facility might be secure with more police
in the neighborhood, the police might define their re-
sponsibility as protecting the assets of the food chain,
Increased numbers of youths, who now congregate in
areas adjacent to the shopping center, might engage
in horseplay, commit minor acts of vandalism on
nearby residences, and, as a consequence, signifi-
cantly increase the level of disorder and fear in the
neighborhood.

€€. .. the more police tend to solve
problems, the less likely it is that people
will resort to their own devices. 33

® Black and Baumgartner'® raise the interesting point
that'the relarionship between the intensity of police
presence in neighborhoods and the amount of citizen
self-help in solving problems might be inverse: that
is, the more police tend to solve problems, the less
likely it is that people will resort to their own
devices. A consequence of increased police presence
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and activity might be just the opposite of desired re-
sults—thie weakening, rather than the strengthening,
of a neighborhood.

Note that the forms that neighborhood defense take can not
only increase or decrease the capacity of neighborhoods to
defend themselves, but also can influence the quality of
neighborhood life in other ways as well. Purchasing guns
and locks does little or nothing to create or sustain commu-
nity relationships; they might even interfere with their devel-
opment or maintenance. Similarly, calling police to deal with
incidents does little to create relationships within neighbor-
hoods. Citizen patrols, neighborhood watch, neighborhood
meetings with police to discuss problems, on the other hand,
all foster the development of neighborhood relationships and
sense of community.

There are legitimate reasons to be concerned about fairness
and equity in the supply of resources for community defense.
The poor are in need of as much protection as the rich—at
times, more. Moreover, there are reasons to fear that the
actions of the well-to-do to defend themselves might
increase the jeopardy of the less well-off. Thus, we are
concerned about the public quality of individual and organ-
izational responses to crime, disorder, and fear. Guns and
locks might protect individuals but do nothing for neighbor-
hood security. Walling off corporations from communities
by architectural and security measures €an secure those
organizations but further erode community bonds and
safety.!®

€ € The poor are in need of as much
protection as the rich—at times, more.3 )

Also, ensuring the rights of those who have a different sense
of public morality and the rights of offenders is an important
part of the public quality of a community’s self-defense
efforts. We will discuss these issues in some detail later.

- In sum; although we are developing some knowledge about

the ecology of crime in cities and neighborhoods,* we know
practically nothing about the ecology of neighborhood or
city self-defense. Depending on circumstances, elements of
control (1) complement each other and thereby improve
overall neighborhood self-defense; (2) neutralize each other
and cancel out their impact; or (3) interact to make problems
worse. We simply do not know how to take the different
circumstances into account.

. Both critics and supporters of the idea of neighborhood
primacy in efforts to control crime. fear, and disorder have
been troubled by the limited evidence of the success of
community crime control efforts and by the limited number
of citizens who participate in such efforts. Although we hope
that such efforts will meet with success (and believe that
over the long term they will) and wish that many more
citizens would involve themselves in such efforts, we do not
share the concerns mentioned above.

€ €. .. many neighborhoods appear to be
in the hands of ‘caretakers’ . .. Their
numbers may not be large . . . but their
influence and potential are. 3

Regardihg the issue of effectiveness, we agree with Nathan
Glazer: .

Whatever the failures of community control and com-
munity participation, whatever the modification of the -
new procedures built on the slogan of more power to
the people, the thesis that had characterized the old
progressivism, with its enthronement of the strong
mayor; the single powerful board, the strong federal
government, and the wisdom of the experts they
selected, a thesis that had been dominant for sixty years
or more among liberal experts on government, never
returned, Community control and participation may not
have been a great success, but it led to no desire to
return to a situation that was seen as even less
desirable.?!

Given the continuing intolerably high levels of crime, fear,
and disorder, and the inability of police and other criminal
justice agencies to manage it effectively, this is as true in
community self-defense as in other areas Glazer may have in
mind.

Moreover, we do not despair at the number of citizens who
actively participate in neighborhood governance. Eisewhere,
one of the authors (Kelling) has discussed this issue and
noted that many neighborhoods appear to be in the hands of
“caretakers”—persons who meet iegularly, note neighbor-
hood conditions, schedule a few annual events, maintain
liaison with other neighborhood groups and “official
government,” and rally neighborhood forces in the face of
some threat.”? Their numbers may not be large (often six to
ten persons), but their influence and potential are. Suttles
describes a similar situation:

Protest groups, conservation committees, landowners’
groups, and realty associations spring into existence,
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thrive, and then decline. as the issue which brought
them into existence waxes and wanes. All this tends to
give the defended neighborhood an ephemeral and
transient appearance, as if it were a social artifact, But
these social forms are real enough, and they leave at
least a residue of a formula for subsequent cohesion.*!

.What is clear is that just as neighborhoods vary in their
ability to obtain goods and services, they also vary in their
competence to defend themselves against predators. Defining
neighborhood competence, however, is difficuls. Peter Hunt,
a member of the Executive Session on Community Policing
and former executive director of the Chicago Area Project,
uses such phrases as “problem-solving community,” “self-
regulating,” “organized.,” and “able to exert power on behaif
of its interests™ to describe neighborhood competence.™
Crenson™ would add others: “rich in civility,” “able to
respond to crises,” and “well governed.” Sustles™ identifies
strong communities as places in which “communion™ of
personal thoughts and feelings can take place among others
with whom one has chosen to live or work.

€ € Stripped of working- and middle-class
residents—the skills they possess, the
values they represent, and the institutions
they support—such neighborhoods and
their residents experience massive
problems. Y

The issue of neighborhood competence is of enormous
significance. Current discussions of extraordinarily troubled
neighborhood areas, such as the Robert Taylor Homes in
Chicago. raise basic issues of the competence of neighbor-
hoods to defend themselves.”” Stripped of working- and
middle-class residents—the skills they possess, the values
they represent, and the institutions they support—such
neighborhoods and their residents experience massive
problems. As Wilson notes:

. . » the communities of the underclass are plagued by
massive joblessness, flagrant and open lawlessness,
and low-achieving schools, and therefore tend to be
avoided by outsiders. Consequently, the residents of
these areas, whether women and children of welfare
families or aggressive street criminals, have increas-
ingly been socially isolated from mainstream patterns
of behavior.*

It is widely believed that a key element of the vitality, or
competence, of neighborhoods is commerce, especially small
shops that appear to have a substantial stake in the civil

-

functioning of neighborhoods. Yet little is known. beyond
narrdtive discussions, about the contribution of commerce to
neighborhoods, especially commerce's contribution 1o the
capacity of a neighborhood to defend itself against crime,
fear, and disorder.* ™ However, as one of the authors of
this paper points out: ~

Reducing crime and its disruptive effect on community

.ties eliminates the largest and most devastating
obstacle to development in many poor neighborhoods.
And wheie businesses can develop. they encourage
further growth and help create a comiaunity’s cohe-
siveness and identity."

Neighborhoods and their seif-help activities also have their
dark side. By their very nature, cities, and neighborhoods
within them, are pluralistic places in which strangers
routinely meet. These characteristics, pluralism and the
interaction among strangers, present latitude for civil and
moral injustices.

Pluralism characterizes neighborhoods in two dimensions:
the relationship of different groups (often ethnic or racial)
benveen neighborhoods, and the relationship of different
groups wirhin neighborhoods. Interneighborhood

pluralism needs little discussion—it is widely accepted as
descriptive of cities. Intraneighborhood pluralism, however,
has not been as readily apparent.

The ethnic, racial, and cultural homogeneity of neighbor-
hoods has been emphasized in popular images of neighbor-
hoods as well as in scholarly work.> Yet, contemporary
research has demonstrated that neighborhcods, even those
that appear to be homogeneous on some basis, are character-
ized by considerable heterogeneity. A particular group might
culturally dominate an area; yet as Sutties* and Merry™ have
demonstrated, neighborhoods are characterized by extensive
internal diversity—individuals and groups move into and out
of neighborhoods, differing groups share space, and bounda-
ries (cognitive, as well as physical) shift over time.

€€. .. neighborhoods, even those that
appear to be homogeneous on some basis,
are characterized by considerable
heterogeneity. 3 )

Intra- and interneighborhood pluralism and the use of
neighborhoods by strangers create the possibility for conflict
between groups and individuals who maintain different
lifestyles, define neighborhood civility in different ways, or
wish to impose their standards on others-—either in terms of
how they behave or how they wish others to behave.
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Most transactions between members of different groups or
strangers occur with little difficnlty. Goffman® demonstrates
clearly that even strangers meet in patterned uncommitted
interactions. That is, atraffic relationship is maintained, the
purpase of which is to avoid untoward physical contact,
achieve satisfactory spatial distance, avoid eye contact, and
manage civilly the numerous contacts that occur as strangers
negotiate cities.

€ € When an offense occurs between
strangers, the incident itself and the
behaviors signifying offense are generally
minor—part of the cost of living a
cosmopolitan life. 3 3

Within or between neighborhoods, problems develop when
individuals, groups, or residents of a neighborhood either
take or give offense.’3” When an offense occurs between
strangers, the incident itself and the behaviors signifying
offense are generally minor—part of the cost of living a
cosmopolitan life. Feelings may be ruffled, demeanor turned
grumpy, but all of meager consequence.

When, however, the offense is major (prostitutes haranguing
pedestrian and automotive traffic) or neighbors become
aggrievad too easily (neighborhood residents resenting
minorities passing through their neighborhood), civility is
shattered and the possibility of serious conflict erupting is
created, In the case of prostitutes haranguing citizens, almost
everyone in the neighborhood would agree that something
stiould be done, if necessary by police.

The case of minorities in neighborhoods, however, is an
example of the potential tyranny of neighborhoods, indeed,
the potential tyranny of democracy—the suppression of
persons who for one reason or another are considered
objectionable.®® This is the dark side of intimate neighbor-
hoods: just as neighborhoods can be places of congeniality,
sociability, and safety, they can also be places of smallness,
meanness, and tyranny. '

The role of police in neighborhoods

Police have been depicted as a community’s bastion against
crime, disorder, and fear: the “thin blue line” fortifying a
community against predators and wrongdoers.” This notion,
if not promuigated by the current generation of police
leaders, at least has not been denied by most police. In this
view, police are a city's professional defense against crime
and disorder; the responsibility of citizens is to report crimes

quickly to police via 911 systems, provide information to
police about criminal events, and to cooperate with prosecu-
tors and courts in the adjudication of offenders.

This is a troubling and deeply mistaken metaphor for police.
First. it suggesis that police are out there alone fighting evil
misdoers. This is specious. We know that citizens, groups,
and organizations are deeply involved in dealing with

‘community problems. Second, the imagery of the thin blue

line misrepresents the origins of crime and disorder. True,
some predators do enter neighborhoods from outside, but a
significant portion of neighborhood problems, even serious
crime problems such as assault, child abuse, burglary, date-
rape, and others have their origins within a neighborhood as
well as from without. Third, it misrepresents the objectives
of the majority of police work. The imagery suggests
isolating persons who are dangerous from the good people of
the community. This might be true for some serious and
repeat offenders. If, however, we believe that the origins of
many problems are within neighborhoods and involve
disputes, disorder, and conflicts, as well as serious crime, a
more proper representation of police is that of problem
identifiers, dispute resolvers, and managers of relations—not
merely persons authorized to arrest criminals.*

€€. .. the imagery of the thin blue line
misrepresents the origins of crime and
disorder. 3

4

The metaphor of the thin blue line is deep/y mistaken not just
because it misrepresents police business, but because it has
largely determined how police have shaped their relationship
to neighborhoods and communities in the past. Moreover, it
has often put them in conflict with neighborhoods.

® Police saw their primary responsibility as crime
control and solving crimes; citizens wanted police to
improve the quality of urban life and create feelings
of personal security, as well as to control crime,

& Police wanted to be independent of political and
neighborhood control—they viewed such accounta-
bility as tantarount to corruption,; citizens wanted
police to be accountable to neighborhoods—inevit-
ably a form of political accountability.

® Police wanted to structure impersonal relations with
citizens and neighborhoods; citizens wanted intimate
relations with police.

@ Police tactics emphasized automobile preventive
patrol and rapid response to calls for service; citizens
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wanted foot patrol or other tactics that would increase
the quantity and improve the quality of police/citizen
interaction (as well as rapid response).

® Police saw themselves as the thin blue line between
order and chaos; citizens often saw themselves as the
primary source of control, backed up by police.

® Police emphasized centralized efficiency: citizens
desired decentralized operations and local decision-
making. An expression of this is participation in
meetings: police send community relations or crime
prevention pérsonnel outside the decisionmaking
chain of command for the neighborhood: citizens
prefer personnel empowered to make decisions."

Police are starting to modify their positions, however, and in
doing so have begun to change the nature of their relation-
ship to communities.* We believe that the following
principles are now shaping the relationship between police
and neighborhoods in many cities and should shape the
position of police in most communities.

1. Community self-defense against crime and disorder is
primarily a matter of private social control supported, but
never supplanted, by public police.

2. Because neighborhcods vary in the nature of their prob-
lems and in their capacity for self-help (their ecology of
self-defense), police tactics must be tatkered to specific
neighborhoods.

»

€ € Deprived of community authorization,
police are vulnerable to charges of both
neglect and abuse. 33

3. Tailoring tactics to neighborhoods will require decentrali-
zation of police authority and tactical decisionmaking to
lower levels of the organization and the empowerment of
sergeants and patrol officers to make decisions about the
types of problems with which they will deal and the tactics
they will employ to deal with them,

4. Precinctand beat configuration must be changed to reflect
community and neighborhood form.

5. In the most troubled neighborhoods, especially those now
being ravaged by the problems associated with drugs, police
must at least seek authority from residents to act on their
behalf. In neighborhoods that are most bereft of self-help

capacities, in inner-city underclass areas, and in neighbor-
hoods most plagued by lawlessness. it is tempting for police
to operate independently and without community consulta-
tions, The problems are 50 acute and the resources 5o meager
that consultations may appear inefficient and needlessly
time-consuming. This serves neither police nor residents
well. Deprived of community authorization. police are
vulnerable to charges of both neglect and abuse. Moreover,
the willingness of police to fill in the gap and *do it them-
sélves™ deprives citizens of the very kinds of experiences
that American political philosophy suggests will lead them to
acqulre a taste for order” and develop their capacities as
citizens.

€ € Police, like other agencies of
government, should not do for citizens
what citizens can do for themselves. 3

6. If it is believed that the function of police is to support and
increase the inherent strengths and self-govemning capacities
of neighborhoods that enable them to defend themselves
against crime and disorder. it follows that a priority of police
in bereft neighborhoods is not only to gain authorization for
police action but also to help develop capacities for commu-
nity seif-defense. Given the desperate circumstances of some
inner-city neighborhoods, this will be an extremely difficult
task. It will, at times, be extraordinarily risky for citizens to
attempt to defend their neighborhoods. The risk can be
justified only if police commit themselves to pervasive
presence for lorig durations of time. Such presence must
always support and encourage self-help.

7. In neighborhoods that are capable of self-help and
governance, police activities should be designed and
implemented for the purpose of strengthening neighbor-
hoods. Police, like other agencies of government, should not
do for citizens what citizens can do for themselves, There are
reasons to believe that when government does supplant seif-
help, the capacity of citizens for seif-help diminishes.

8. Because different neighborhoods have different interests,
interests that at times conflict with each other, police will
have to manage interneighborhood, as well as intraneighbor-
hood, relations. Neighborhoods require free commerce and
penetration by strangers and other groups if they are to
thrive,

9. Police must understand that just as their task is to support
the self-help capacities of neighborhoods when those
capacities are used for appropriate ends, they must thwart

-13@-



self-help capacities of neighborhoods when they turn petty,
mean, and tyrannical. Police are well-equipped for this.
During the past two decades “constitutional policing,” at first
resisted by many police but later embraced and incorporated
by the great chiefs and police leaders of the era, has empow-
ered police-to withstand parochial pressure.* This does not
mean that police will not have to be vigilant in resisting
inappropriate pressures; it means that police executives have
moved to instill the values and policies that will help them
maintain constitutional practice. Justice is as important as
security in policing.

Conclusion

Police are now adapting to changes taking place in American
society. One of those changes is the reversal in the trend

to centralization in government and the reemergence of
neighborhoods as a source of governance. This change
raises a hot issue for police. Are they agents or servants of
neighborhoods?

While we have emphasized restructuring police and increas-
ing their accountability to neighborhoods, we do not see
them as servants of neighborhoods. Police protect other
values, as well as neighborhood values. What are those
values? At least three. .

First, public police must be distributed fairly across cities on
the basis of neighborhood need, not neighborhood political
clout.

Second, police must be able to maintain organizational
integrity. Police departments must have the right to develop
and maintain their own personnel, administrative, and
technological capacities without political interference.

Finally, they must defend minority interests and civil rights
against the more parochial interests of some neighborhoods.

€€ ... police must view their role in
neighborhoods as a means of reestablish-
ing the neighboring relationships and
strengthening the institutions that make a
community competent ...y -

Neighborhoods need police for assistance in the control of
crime, fear, and disorder. Some neighborhoods need police
only rarely; in other neighborhoods pervasive police pres-

ence is required to assure the simplest of rights—shopping,

keeping one’s property, even keeping one's life or physical
well-being. Regardless of the severity of neighborhood
problems or the competence of neighborhoods in dealing
with them, the police monopoly over legitimate use of force
resjuires that police assist neighborhoods when force might
be reguired to settle neighborhood problems.

Tw revppond appropriately police must view their role in
rgighizrhoods as a means of reestablishing the neighboring

eefateonships and strengthening the institutions that make a

soyeunity competent and able to deal with its problems.
&atayry Tumin has summarized the role of a police officer in
carertg through such a function:

Tht role of the professional police officer as a profes-
sienil is therefore to know the status of his local
inssiturions; to understand how, when, and why they
work; to understand their strengths and their vulnera-
bilities; to know their members or users, that s, to,
know the people whose relationships comprise the
irstitutions, and why they participate or don't.*

Police are now attempting to create a world in which they are
more responsive to neighborhoods and communities. Their
task is not just to serve; it is also to leaq by helping to foster
wider tolerance of strangers, minorities. and differing
definitions of morality. How will this be accomplished?
Many tactics will be used. But, at a minimum, it will require
setting firm control over their own conduct and embodying a
civil approach.
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TRENDS,

esponding to a
> Changing
Environment

By Commissioner Lee P. Brown,
New York City Police Depart-
ment, New York

KNOWLEDGE. INFOR-
mation. Perspective. Each one leads t6 and
supports the others. If any one is absent
or deficdent, then the picture one draws
of reality is necessarily inaccurate--an
intolerable situation for police administra-
tors, who must deal on a daily basis with
the needs of a diverse population. Re-
sponding to present needs, however, re-
quires more than an understanding of the
way things are today. It also requires an
understanding of the past and a perspec-
tive of the future,

Society, for example, is not the same

today as it was in the past; nor will it-

be the same tomorrow or years fromi now.

The variety of interest groups that com-

IN THE

ISSUES & CONCERNS

prise the country’s heterogeneous com-
munities all have a specific resson, or
rallying point, for existing Some have a
short-lived existence, lasting only until a
specific objectivis has been met; others are
more endum\g preferring instead to
champion ongoing causes. Police admin-
istrators therefore must recognize and be
akle to deal with the local community’s
fragmentation as it presents itself on any
given day. The old ways of making de-
cisions and delivering police services and
programs will no longer suffice. Central-
ization must yield to decentralization, and
the myth that all knowiedge and infcr-
mation resides in the office of the chief
of police must be dispelled. Prescient
police administrators must take the many
management concepts once believed to

" be sacred and challenge them vigorously,

yielding more appropriate approaches to
law eiforcement activities of the future.

One of these so-cailed sacred concepts
is the notion of a chain of command in
which a2 person has many subordinates
but reports to only one superior. As new
and better ways of delivering police serv-
ices are analyzed, the chain-cf-<command
concept may weil crumble. Replacing the
old system may be one in which police
officers become generalists, reporting to
different superiors for different purposas.
During an investigation, for exampie, the
officer may report to a detective with
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expertise in criminal mvestigations. When
his duties lead him to crime-prevention
activities, the officer then may repor to
a specialist in that area for guidance. For
administrative purposes, the officer
wouid repoct to still another individual,
Supervision thus becomes task-specific.
Officers benefit from the specialized
Imowiedge at their disposal while the
department maximizes the use of its re-
sources and becomes more responsive to
the changes occurring in society.

THE ABILITY OF LAW
anjorcement administrators to respond
appropriately to these changes resis in
large part on their willingness to receive
and act upon citizen input. In the past,
police administratcrs have assumed they
were the experts and therefore knew what
police services the community necded
and how these services should be pro-
vided. To a large extent, howevey, it is
the citizens themseives who know best
what the community’s problems are and
how they can be solved. They are on the
front lines. They are the ones who know
the pain of victimization, who see rela:
tives and friends die at the hands of
caiminals, who clearly understand that
one does not have to be a police officer
to know what actions should be taken.



This is not to suggest, however, that
police decision making should be turned
over to the community. Police depart-
ments. of the future can be expected to
retain some of their traditional paramil-
itary characteristics while accepting a
greater role for the citizen and greater
flexibility within their own crganizational
structures.

The new rallying cry will be team.
work—police and citizens working jointly
to achieve a particular goal For the most
part, individual officers will assume great-
er responsibility for the areas to which
they have been assigned. In doing so, they
will take on multiple roles, such as
planner, problem solver, community
activist, community organizer and com-
munity leader. Such a scenario is not un-
like that found within the Japanese
policing system, where the police officer
becomes the leader rather than the fol-
lowez in the community.

Because the goal is teamwork, police
administrators must develop mechanisms
for encouraging citizen involvement in
the policing effort. This can be done in
part by stressing to the community that
crime is not solely a police problem—that
if crime is to be brought under control
and neighborhoods made safer places to
live, then both the police and individual
citizens must join the fight, since no one
person or group can win the battle alone.

The garnering of community involvement
in the fight against crime is a significant
challenge facing contemporary police ad-
ministrators, but one that can be accom-
plished through determination and hard
work. Those police agencies that have
successfully involved citizens in the
decision-making, problem-solving and
Strategy-development processes continue
to reap the rewards of their efforts in the
form of more effective responses to
dtizens’ needs and greater public support
for policing efforts.

POLICE ADMINISTRATORS
must recognize and address the unique
challenges predipitated by the monumen-
tal changes occurring both in this couniry
and around the worid. The key to meet-
ing these challenges is strong leadership.
Without it, police administrators are likely
to flounder as the dynamics of change
sweep over them, leaving in their wake
old and ineffective ways of dealing with
a rapidly changing sodety.

Some of the main problems confronting
police administrators at the start of the
new decade include the following:

6 Perpetual change will be the byword
of the 1990s. The status quo will be the
exception rather than the rule.

® As citizens ask for more services, the
demands on police will increase.

® Police agencies will be under increas-
ing pressure from the community, their
own employees and elected officials to
bring about desired changes.

@ The public’s demands will be voiced
by special interest groups, particularly
those at the neighborhood level

® The public and elected officials will
continually demand greater accountabil-
ity from police agencies.

& Tighter fiscal controls will ke placed
upon police agencies, and budgets sub-
mitted by police chiefs will be ucrutinized
more closely.

To meet these challenges, police chiefs

of the 1990s must assume a leadership
role in executing the following seven-
point plan of actior: )
® Sirategic planning. The police chief
must implement a strategic planning
that will enable the department
to influence the future. Strategic planning
is a tool that can help an agency to both
guide and shape its delivery of services.
It is a means of facilitating participation,
communication and systematic decision
making.
® Mulbtilevel perspective. The police chief
must develop a multilevel ive for
the deliverv of police services. Among the
components of this perspective are neigh-
borhoods, individuals and special interest
groups. Each component has its own paz-
ticular needs, and the police chief must
be flexible enough to deal with such com-
peting demands.

@ Awareness. The police chief must keep
abreast of what is happening not only in
the. community but also within his own
agency. He cannot allow himself to be-
come isolated from either constituency
and must develop mechanisms to ensure
that he does not lose touch with reality.
The key to accomplishing this goal is
twoiokd: listening to what officers and
Gitizens (from individuals to civic ieaders
to slected officials) have to say and giving
such input careful consideration. The
more voices that are heard, the broader
the perspective the police chief can de-
vebpandthemmeaccuntepictuxeof
reality he can draw. When police chiefs
choose not to listen to either citizens or
their own officers, they deprive them-
selves of valuable firsthand informadon-—
information that could be used to refine
strategies, programs and policies, and
possibly avert problems before they arise.

© Service partners. The potice chief must
include the community as a partner in
the agency's efforts to deliver police
services and acknowledge that the police

- are not the oniy ones qualified to deter-

mine which services would be most
beneficial to the persons who need them.
A successful partnership requires a com-
mitment by the police chief to include
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the community in everything from the
development of policy to the identifica-
tion and resolution of neighborhood prob-
lems. In effect, the police chief becomes
not only a community leader but also an
agent of positive change.

® Community resources. Because local
budget constraints will not disappear any
time soon, the police chief must tap com-
munity resources to achieve his objec-
tives. He must recognize that. corpora-
tions fully understand and increasingly
are fulfilling their commitment to the
public, in the form of both financial as.
sistance and in-kind contributions (eg,
printing services, use of &cilities). - '

® Denclopment of confidence. The police
chief must be capable of nurturing the
community’s confidence in the police de-

.parttnent. No police agency can be suc-

cessful without the understanding, sup-

‘port and cooperation of the people it

serves, As the key figure in the devel-
opment of such support, the chief must
display a willingness to listen to all per-
sons and groups and show a genuine

" concern for each citizen’s safety and well-

being,

& Demilitarization. Police chiefs must fa-
cilitate a change in the organizational
structure of their agencies. They must

move away from the paramilitary model
and adopt an appropriate corporate
model that will result in a flattening of
the organization.

Responding to the challenges of the fu-
ture presents formidable obstacles, par-
ticularly for the police administrator who
fails to take the puise of his community
today and use that information to gauge
its needs for tomorrow and the years to
come. But for the police administrator
who leads his agency into the future by
becoming an integral part of the commu-
nity, the challenges are not insurmoun.
table.

Neighborhood policing, in all of its
many applications, is the key to success.
Centralized efforts no longer will suffice,
The responsibility for positive change
must be spread among the participants
and the beneficaries. The landscape of
society has changed and will continue to
change. Unless the providers of services
to the community change as well, they
risk being swept aside and consumed by
the rising tide of change.

4



Community
Oriented
Policing

in Small Agencies

By V. Lavoyed Hudgins
Deputy Chief
Orange Beach
Department of Public Safety

rany large police departments in the United

States are aggressively pursuing a com-
munity-oriented policing concept (COP). These
programs are attempting to link police officers and
citizens together in crime prevention techniques and
tactics that stress a more personal interaction between
the two groups.

The Face in the Car

Over the years, in large and small communities
alike, police officers have become what has been
referred to as a “face in a car.” This perception by
citizens, real in some cases. imagined in others. has
tended to isolate law officers from the very in-
dividuals who could provide useful information for
our agencies. Police managers and administrators.
clinging to the "we know best” philosophy, alienated
entire segments of a populace by ramrodding “solu-
tions” to a problem down the collective throats of the
citizenry.

Fortunately, for the benefit of all of us, some far-
sighted administrators saw fit to begin to read the
public by close interaction with formal and informal
groups of citizens. What they discovered was that the
public seemed to have a better grasp of the problems
facing a particular area and usually had some solid
ideas on a coping strategy. Channels of communica-
tion were re-opened with the neglected masses, and
new options were developed for dealing with
problems for which traditional solutions had been
mostly unsuccessful.

For large agencies, COP has become a major thrust
(as it should be) with great resources and effort placed
toward this worthwhile endeavor. For smaller agen-
cies, this re-direction of priorities has created some
difﬁcuck’eies. Most smaller agencies are strapped for
resources and feel they cannot commit to anything
except ordinary functions. Or can they?
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‘The Orange Beach Experience

The Orange Beach Department of Public Safety has
undergone phenomenal growth in the last 18 months.
Sworn personnel have increased from 5to 17. with a
total of 22 employees. The city has been recognized
as the fastest-growing community in Alabama with a
growth rate of some 647 percent over the past 8 years.

The area is gaining in popularity as a resort and.
therefore, the problems of policing in a location such
as this are unique. For example, the city has some --
2,500 permanent residents and about 4,500 residen-
ces, which lends itself to problems inherent in having
a large number of unoccupied dwellings, such as
burglaries and vandalism. It is also difficult for an
agency to get a handle on permanent members of the
community due to a highly transient population. Ad-
ditionally, the department has reorganized from a
police department to a fully-consolidated department
of public safety. With growth and change such as this,
how can an agency manage its growth while moving
toward a COP concept as well?

. Commitment at the Top

The answers lie in several areas. First, top manage-
ment has a commitment to the COP concept. This has
proven to be one of the most effective and important
“pieces of the pie.” As any traditional or non-tradi-
tional management theory will state, leadership by
example is highly effective. The director and deputy
director of the Orange Beach Department of Public
Safety attempt to have a great deal of one-on-one
contact with all personnel. The mechanics of a small
agency serves to enhance this activity. However, in
many locations, chief administrators become caught
up in normal day-to-day operations and neglect this
important management tooL

We take advantage of this close contact with line
and supervisory personnel to continually re-state our



" objectives and vision for the agency, while reinforc-
ing the basic methods of achieving these goals. i.e..
increasing the number of positive public contacts and
being open with the public concerning department
functions. Officers are encouraged to make one-on-
one contacts with citizens by exiting vehicles and foot
patrolling high density business districts and per-
sonally introducing themselves to business owners
and employees.

The institution of this dialogue has resulted in
increased information from these individuals. Also,
the department follows up on all complaints regard-
less of the severity. All victims are contacted after the
initial reporting of an incident. This makes victims
aware that there are no “write the report and forget
’em” calls. It must be said. however, that a sincere
effort should be made to suitably resolve all com-
plaints so as not to give the impression that the depart-
ment is concemned about P.R. only.

Many officers are being reprogrammed by these
interactions and finding the "‘us versus them” men-
tality is no longer a functional theory.

Another integral part of any COP program is that
personnel never give the impression to citizenry that
“there is nothing we can do.” These words can do
more to damage a program that virtually anything an
officer or agency can say or do. In private industry it
has long been accepted that the best advertising is by
word of mouth. The same holds true in our field. The
negative impression of a citizen most surely translates
into negative feedback from that person to other com-
munity members and slowly erodes support for the
agency. We believe a basic education for personnel
in community relations is imperative to the success of
the COP program.

Active Citizen Involvement Needed -

Programs must be launched that encourage the
active involvement of residents. As a public entity.
we must also be aware of the various agendas of
different organizations in the community. both formal
and informal. and tailor programs to address those
agendas and concerms.

For instance. one of our first efforts focused on a
Neighborhood Watch program in a large residential
area. The program was resoundingly rejected by
these citizens. It was later learned that the concerns
of the residents actually centered on basic services not
normally delivered by the Department of Public
Safety.

The traditional bureaucratic response would have
been to refer these complaints to the proper depart-
ment. Bug we in the Department of Public Safety
chose to act as a vehicle of information for the citizens
to make certain the concerns were carried to the
proper authority. Personnel are advised about which
departments in the city perform various functions and
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they know key individuals in each deparmtment to
contact to attempt to solve citizen problems. Con-
tinued efforts have been made to work with this
particular [residential] group to define their concems
and problems as they perceive them.

In any COP program, it is imperative that the
agency act as a conduit of information and assist all
requests for aid whether the request is for a normal
police function or not. The benefits and rewards of
this strategy will ultimately resultin an improved flow
of information from citizens to police, thereby allow-
ing us to not only solve more offenses, but to an-
ticipate potential problem areas as well.

Current police management theories abound with
a plethora of programs, some of which may or may
not be suited to a particular agency. Some of the
programs that have been, or are being implemented.
in our area include Realtor Watch, Fleet Watch,
Operation I.D. and the training of officers to serve as
D.A.R.E instructors.

The Realtor Watch and Fleet Watch programs have
involved working with realtors and other organiza-
tions in the area. i.e., utilities. etc.. that maintain a fleet
of vehicles. These individuals have been schooled by
our department in basic observational skills in an
attempt to add additional eyes and ears to our limited
resources. QOur department has also committed two
officers to the Drug Abuse Resistance Education
(D.A.R.E.) program and has received positive com-
munity support with the receipt of a $2.500 donation
before the program was even officially begun. Other
traditional and non-traditional programs are also
being considered.

The COP Concept Can Work in Communities of
All Sizes

In summary, small agency COP programs do not
differ greatly from larger agency programs with the
possible exception of the amount of resources allo-
cated to the task. However, ail programs. large or
small. require the following:

» Commitment from the top. Management must
not be reluctant to experiment with new concepts and
ideas. They must remember that many solutions can
come from line personnel and citizens as welil.

« Proper education of officers regarding the plan
of implementation and how the efforts of individual
officers relate to the big picture.

« Proper education of the public conceming the
benefits they will derive from the program, while
encouraging feedback regarding their concems.

« OId fashioned hard work.

As with any task humans undertake. success can
only be measured by the attainment of goals set and
an undying persistence in reaching those goals. Not
only do we owe our best efforts to the public we serve,
we also owe it to ourselves. O
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Police Accountability and
Community Policing

By George L. Kelling, Robert Wasserman, and Hubert Williams

The accountability of individual police officersis a
fundamental issue for police executives. This is fitting:
police officers are the public officials society has authorized,
even obliged, to use force. Ensuring that police officers

use that warrant equitably, legally, and economically on
behalf of citizens is at the core of police administration.

The enduring concern of police executives to ensure
accountability in American policing is a reflection of their
professional commitrnent.

Not only is it fitting that a police executive give high priority
to ensuring the accountability of police officers, it is essential
to surviving as the leader of a police department. Police
chiefs continually worry about abuse of authority: brutality;
misuse of force, especially deadly force; over-enforcement
of the law; bribery; manufacture of evidence in the name of
efficiency or success; failure to apply the law because of
personal interests; and discrimination against particular
individuals or groups. These issues are grist for the mill of
persistent and influential watchdog groups concerned about
impartial enforcement under the law—the media, civil rights
groups, and lawyers. Rising crime or fear of crime may be
problematic for police administrators, but rarely does either
threaten their survival. Scandals associated with abuse of
authority, however, do jeopardize organizational stability
and continuity of leadership.

As a consequence, it is not surprising that police leaders have
developed organizational mechanisms of control that seex to
ensure police accountability to both the law and the policies
and procedures of police departments. This paper reviews the
ways police administrators try to control the accountability
of individual police officers and examines the relationship
between accountability procedures and community policing.
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This is one in a series of reports originally developed with
some of the leading figures in American policing during their
periodic meetings at Harvard University’s John F. Kennedy
School of Government. The reports are published so that
Americans interested in the improvement and the future of
policing can share in the information and perspectives that
were part of extensive debates at the School’s Executive
Session on Policing.

The police chiefs, mayors, scholars, and others invited 1o the
meetings have focused on the use and promise of such
strategies as community-based and problem-oriented policing.
The testing and adoption of these strategies by some police
agencies signal important changes in the way American
policing now does business, What these changes mean for the
welfare of citizens and the fulfillment of the police mission in
the next decades has been at the heart of the Kennedy School
meetings and this series of papers.

We hope that through these publications police officials and
other policymakers who affect the course of policing will
debate and challenge their beliefs just as those of us in the
Executive Session have done.

The Executive Session on Policing has been developed and
administered by the Kennedy School’s Program in Criminal
Justice Policy and Management and funded by the National
Institute of Justice and private sources that include the Charles
Stewart Mott and Guggenheim Foundations.

James K. Stewart

Director

National Institute of Justice

U.S. Department of Justice -

Mark H. Moore

Faculty Chairman

Program in Criminal Justice Policy and Management
John F. Kennedy School of Government

Harvard University




The paper’s focus on accountability and community policing
results from the concerns of many police executives and
policymakers that certain characteristics of community
policing threaten police officer accountability. These
characteristics of community policing include organizational
decentralization; increased intimacy between police officers
and ¢itizens and neighborhoods: receipt and interpretation of
citizen demand for service by individual patrol officers; and
development of patrol and policing tactics (problem solving,
for example) by patrol officers at a neighborhood or commu-
nity level. All of these characteristics require increased
officer use of discretion and empowerment of patrol officers.
Advocates of community policing who call for empower-
ment of officers should be extraordinarily scrupulous about
ensuring that officers are held accountable for their actions.

Police organizations, like all organizations, rely on distinc-
tive structural forms and management processes to maintain
accountability. Characteristically, their structures are
centralized with functionally defined bureaus, and their
management processes emphasize preservice training and
elaborate command and control mechanisms. In many
respects, police organizations have typified the classical
command and control organization that emphasizes top-level
decisionmaking: flow of orders from executives down to
line personnel, flow of information up from line personneli to
executives, layers of dense supervision, unity of command,
elaborate rules and regulations, elimination of discretion, and
simplification of work tasks.

€€ ... command and control systems . . .
resolved many of the inherent tensions

of policing ... 99

Command and control management has met two sets of
needs in American policing. First, command and control
systems have strengthened the ability of police to respond to
civil disturbances, riots, labor disputes, and other problems
for which coordinating large numbers of police was required.

Second, command and control systems have resolved many
of the inherent tensions of policing—tensions, for example,
beiween constraints imposed on police by law and the
opportunities for effectiveness provided by their warrant to
use force. There are other tensions as well-—tensions
between efficient processing of offenders and protection of
their constitutional guarantees; between conflicting defini-
tions of morality in communities and neighborhoods;
between competing political interests.

Command and control systems have appeared to resolve
these tensions by (1) instituting rules that prescribe the

behavior of officers; (2) creating dense patterns of command
and supervision to enforce these rules; (3) establishing the
principle of unity of command to eliminate ambiguity in the
chain of authority; and (4) routinizing the job of police
officers by dzfining it as law enforcement.

This strategy has its successes. These successes include
reduced political control of officers; reduced corruption;
improvement in qualifications and training of police officers;
constraints on police officer use of force, especially deadly
force: production of more equitable police service; and
arguably, enhancement of the tenure of police chiefs.
Additionally, command and centrol management has
improved the capacity of police to respond to riots and

other disturbances that require coordinated group responses.

But there are strains in this strategy as well. As logically
appealing as the command and control organization seems,
many aspects of police work are not compatible with
classical command and control organizations. First, patrol
work is not amenable to attempts to simplify or routinize it.
The types and multiplicity of problems with which poiice
deal preclude the simplification or routinization of patrol
work.! The metaphor of the assembly line, basic to classical
management theories, has proved to be inapplicable tothe
realities of patrol. Second, police officers, unlike assembly-
line workers or military troops, do not work under the direct
scrutiny of supervisors. Even when sergeants are in the field.
the unpredictable timing and location of police activities
thwart ordinary supervision of performance. Consequently,
although serious attempts have been made to eliminate or
structure discretion, it has remained an integral and perva-
sive feature of police work,? especially at the level of

patrol officer.

This strain between the realities of police work and the
command and control systems of departments creates
problems for administrators. First, the mechanisms of

* command and control are elaborate and expensive to

maintain; layers of command, extensive training, and the
maintenance of multitudinous rules and procedures obligate
time, personnel, and money. Second, the discontinuities
between organizational prescriptions and work realities

are not lost on police officers. The results? At least two:

(1) considerable role strain on officers who are portrayed as
professionals on one hand but treated as recalcitrant semi-
skilled workers on the other and (2) the rise of the union
movement, which, at times, fosters acrid labor-management
relationships.

Further, there are additional, more subtle costs to police
departments. First, use of individual discretion has been
driven underground; creativity and productive adaptations go
unrecognized and unrewarded. Second, police departments
often fail to tap the potential abilities of their officers. An
ethos of “stay out of trouble,” which has developed in many
departments, stifles officers who are otherwise resourceful
and abets officers who “perch” in their positions: Finally, a
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police culture has developed that maintains values that are
alien to both police departments and communities. This
police culture is characterized by suspiciousness, perceptions
of great danger, isolation from citizens, and internal solidar-
ity (the “blue curtain™).

€ € An ethos of ‘stay out of trouble’. . .
stifles officers who are otherwise
resourceful ... 33 .

Managing police culture

Are there alternatives to command and control for managing
police culture and imnproving accountability?

It is generally acknowledged that a primary determinant of
police officer behavior is the culture within which officers
find themselves. This is true not only in policing, but also
in most other types of organizations. Good management is
often described as the management of organizational
culture.?

The tendency in policing, however, is to emphasize the
importance of the formal elements of the organization and
ignore the informal elements (organizational myths, heroes
and villains, informal patterns of communication, the norms
and mores of the organization, etc.). The point, however, is
not whether culture is influenced, but who influences it. To
the extent that management has not worked to shape police
culture, other forces have.

Often, management’s attempt to manage culture through
command and control merely fosters suspicion, isolation,
insularity, demeaning perception of citizens, grumpiness, the
“blue curtain,” and cynicism.? The result is an attitude on the
part of police officers that says: *Management, leave me
alone—Ilet me do my work.” In the worst of circumstances,
police culture implies: “I am being paid for being a police
officer. Beyond staying out of trouble, if you want me to do
anything, bring me in on overtime.”

The traditional approach has been to work against culture
through the use of command and control. That workers do
not like work and have little to contribute to its substance or
conduct are basic tenets of classical organizational theory.
-Alternate managerial approaches recognize the importance of
informal leadership and peer influences, assume that workers
do care about the substance of their work, and strive to use
informal leadership and peer influences on behalf of the
mission of the organization. We believe that successful
management of culture is achieved in three ways:

@ Leadership through values.
® Accountability to the community,
® Administrative mechanisms of control.,

Leadership through values

All organizations have values. They are implicit in every
action of organizational incumbents., When explicit,
statements of values attempt to set forth the beliefs of an
organization, the standards that are to be maintained by its
members, and the broader mission expected to be achieved
through their activities. Most often, values operate at several
levels of individual and organizational awareness. At times,
workers make decisions by considering and selecting from
alternatives—well aware of their value implications. At
other times, workers make decisions without conscious
recourse to their value dimensions. Cften the values that
undergird routine decisions and practices are so deeply
ingrained as to make them automatic.*

Values, even those we consider positive, can conflict, For
example, loyalty to peers can conflict with the maintenance
of high standards of professional practice. When police
officers decide to close their eyes to the incompetence or
corruption of colleagues and draw the “blue curtain™ around
them, they choose the value of loyalty to peers over other
values, such as quality service to the community. In many
police departments, other values, some explicit and others
implicit, can be identified that shape and drive police
performarice: “stay out of trouble,” “we are the finest,”
“machismo,” “serve and protect,” and many others. s

€ € Often the values that undergird
routine decisions . . . are so deeply
ingrained as to make them automatic. 99

The responsibility of police managers is to (1) identify
values that flow from the law and the Constitution, that
represent the highest norms of the profession, and that
are consistent with the ideals of communities and
neighborhoods, and (2) enunciate them persuasively
and unambiguously.

How are a department’s values properly enunciated? First,
many departments make their values explicit through the
development of concise value statements. Such practices are
not new in policing: O.W, Wilson developed visionary value
statements both in Wichita and Chicago; the Los Angeles
Police Department's statement of values had its origins in

the administration of Chief Ed Davis. More recently, such
statements have been developed in departments in Houston,
Texas; Madison, Wisconsin; Dayton, Ohio; and many others.

Second, statements of policy, on issues such as use of
deadly force for example, are derived from departmental
values and inform and guide police officers and citizens—
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whether the department maintains a clear-cut value statement
or not—about values of the department. Equally important,
the absence of policy statements in crucial areas such as

use of deadly force expresses values and creates policy as
well through administrative inaction.® In turn, procedures
(methods of performance that direct action in distinct
situations) and rules (specific prohibitions or requirements
stated to prevent deviance) are derived from value-based
policies.? . )

Without rejecting all procedures and rules, the primary

focus in value-based administration and leadership is not on
prohibitions constraining officers but rather on encouraging
police officers to weigh their actions constantly in light of
departmental values. This switch in emphasis from rule
conformity alone to quality action and outcome empowers
officers to select appropriate courses of action from within
.arange of options rather than in the rote fashion too often
prescribed by advocates of command and control. Leadership
by values addresses the issue of accountability by attempting
to link the nature of police work (application of discretionary
judgments to a wide range of problems) with mechanisms

of control that emphasize professional self-regulation rather
than mere obligatory accommodation to rules.

Accountability to the community

Two familiar forms of police accountability to communities
are community relations units and civilian review boards.
Community relations units are supposed to carry the message
of police departments to communities but have proven to

be insufficiently responsive to community definitions of
problems and solutions. In the few places where they exist,
civilian review boards focus primarily on the performance of
individual police officers, particularly on mistakes and
incompetence.

The difference between the role of citizens in community
policing and in civilian review boards is that civilian review
boards concentrate on perceived or real abuses while
community policing focuses on the substantive issues of
problems, crime, and quality of life in neighborhoods.
Citizens bring to the relationship their sense of community,
knowledge about the problems in their neighborhoods, their
own capacities to solve problems, and the potential to
support or authorize police action. Police bring to communi-
ties concerns not only for their welfare but for the constitu-
tional rights and the welfare of all individuals and the
community-at-large—thus countervailing the tendencies of
neighborhood residents to be overly parochial or opposed to
the legitimate interests of strangers or particular subgroups.

To us, accountability to the community means something
different. It implies a new relationship to the community in
which police departments establish an understanding with
communities. This can take several forms. One form is

for the community to be brought into policy-setting proce-
dures—a practice pioneered during the 1960’s by Chief

Robert Igleburger of Dayton, Ohio. A second form of new
relationship to the community, but not necessarily exclusive
of the first, is for both police and citizens to nominate the
problems with which police and citizens will deal, the
tactics that each will use to address those problems, and

the outcomes that are desired,

The understanding between police and community, more or
less explicit, establishes a mutual accountability. It provides
measures against which each can evaluate the other, This
understanding does not abrogate police officers’ responsibil-
ity for their professional knowledge, skills, or values.
Likewise, it does not free citizens from their responsibility
for their own safety. To use a medical analogy, it makes
physician and patient accountably: to each other.

€€ ... understanding between police
and community . . . establishes a mutual

. accountability. 3 3

Administrative mechanisms of control

The list of administrative mechanisms of contro! that are,
available to managers is conventional: education, training,
rewards, discipline, peer influence, direction, supervision,
recognition, and career opportunities. Use of, and emphases
on, these mechanisms varies across occupations. Police in
the past, using classical organizational principles, have
emphasized direction, supervision, discipline, and preservice
training. (This does not mean that other mechanisms were
not used as well. The primary mechanisms, however, were
those we identified.) These mechanisms can be adapted by
police to improve accountability, just as they have been
adapted by many other professional and private sector
organizations. In the section that follows we shall briefly
discuss the adaptation of coatrol mechanisms to contempo-
rary policing: supervision, training, program auditing,
discipline, rewax:d, and peer control.

Supervision

Supervision of police is essential to improving the quality
of police services. Typically, police administration portrays
supervisors as directors who oversee workers who perform
specific activities laid out in advance by management. Given
the conditions of police activity, however—officers work
alone, events occur in locations and at times that make them
unavailable for direct oversight, the problems citizens
present to police require novel solutions—different forms of
supervision are required. These forms of supervision are
more akin to coaching than directing. They include teaching,
reviewing, considering alternatives, training, and other
similar techniques.
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A special function of supervisors is to empower officers. By
empower we mean providing officers with the authority to
use their knowledge, skill, and values to identify problems
and work toward their solution. Empowerment of officers is
the opposite of encouraging them to “stay out of trouble” or
“not bother” their sergeants. Confronted with ambiguous
problems not responsive to standard solutions, police officers
can be empowered by sergeants to search for creative
solutions 1o problems rather than respond in some rote
fashion. Organizational policies should be sufficiently
pliable to accommodate the breadth of discretion that
officers will be expected to exercise under this arrangement.

1t is our contention that as departments shift away from the
authoritarian model of policing to a more flexible commu-
. nity-oriented approach, a reexamination of the structure of
the bureaucracy will be essential to the efficient performance
“of the officer on the beat as weli as the effectiveness of the
department’s operations. ’

We recognize that the complexity of this issue mandates

*far more thought and consideration than can be given in
this paper. Departments cannot expect to eliminate an entire
structure one day and begin with a new one the next. But
they must begin to address the question of whether or not
the existing rank structure and its functioning lend them-
selves to the type of police performance required to meet
the needs and expectations of the communities served by
the department.

This is particularly true in cities with a diverse ethnic and
cultural mix. In these jurisdictions, the varying interests

and demands of neighborhoods necessitate flexibility at the
point of contact through which the department provides the
services. This means that patrol officers need greater discre-
tion and flexibility and less rigid adherence to monolithic
rules and procedures. Thus, it might be possible to eliminate
some of the tiers of authority within the bureaucracy while
at the same time being more cost effective.

We should begin with the establishment of a career track
for patrol officers that would provide incentives for meeting
specialized goals. Many of these goals could be the result
of an accord between neighborhoods and department
representatives in which the line officer is an active partici-
pant, provided with sufficient authority to draw upon
required departmental resources to achieve objectives.
This requires more functional supervision than direct line
authority over the officer. Therefore, it would be possible
under this configuration to reduce the number of sergeants
and increase the opportunities for advancement within the
patrol officers’ line. Thus, promotions based upon abstract
examinations could be replaced by a more practical system
of performance measures that link community needs with
departmental objectives.

Training

Police recruit training is organizationally based, preservice
training that emphasizes law, rules and procedures, and
officer discipline.® This is consistent with the thrust of
earlier reform to enhance the lawfulness and eliminate

the discretion of police officers. It can be argued that this
training serves its purpose very well, at least as far as it
goes. It does emphasize important values: adherence to law
and discipline.

The difficulty with training that concentrates primarily on
law and discipline is that it fails to take into account the
workaday circumstances of police officer activity: dealing
with unpredictable events, most often when alone and
without available supervision. Knowledge of law in such
circumstances is important, but insufficient, More often than
not it tells officers what they cannot do rather than what they
can or should do. Military discipline is almost irrelevant
under conditions in which a police officer confronts a
situation alone, diagnoses it, selects one set of responses
from a range of alternatives, and develops followup plans.

For routine circumstances, officers require basic knowledge
about the kinds of events they encounter, skills that are
applicable in such encounters, and values that inspire and
constrain officers in their practice.” Moreover, the knowl-
edge, skills, and values that are required to shape officer’
discretion in the handling of events must be internalized into
the professional self of each officer. This can come about
only through prolonged socialization that emphasizes
discretionary application of a range of skills to a variety of
real-world circumstances. Yet, academy training is notori-
ously deficient in the provision of such training.

There are models from other disciplines for the acquisition
of such knowledge, skills, and values: engineering, educa-
tion, and others. They offer possibilities for police leaders

for the future.

€€ ... managers will have to be
ever vigilant. 3 3

Audit mechanisms

No matter how good the training, how instrumental manage-
ment has been in shaping the culture, and how positive
supervision has been, the circumstances of police work will
continue to allow for corruption, malfeasance, and incompe-
tence. Policing is not unique in this respect, but stakes are
higher when lethal governmental power is involved. There
are reasons to believe that skillful administration will

reduce such problems. Even so, managers will have to be
ever vigilant.
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One form of vigilance is auditing. An analogy is found in a
financial audit of a business. It is conceded that a financial
audit cannot be universal; indeed, attempts to audit every-
thing may result in auditing nothing. Audits, instead, sample
a representative number of transactions (events) from the
relevant universe. There is nothing to prevent police from
adopting similar schemes. An example: undercover decoy
squads are often valuable anticrime units. They can be
problematic, however. It is not uncommon for enthusiasm

_to become zealotry. Auditing a given $ample of arrests by
interviewing witnesses, defendants, and other in}erested
parties is one way of maintaining control of such units.
Another example is found in departments that routinely
send postcards to a sample of *“customers” to determine how
satisfied they were with police service. Other departments
routinely monitor samples of citizen complaints to determine
whether they are being properly handled.

€ € We are concerned about quality
overquantity. 99

Three additional points should be made about audits,
Typically, audits tend to become inspections of production
quantity rather than quality. We are concerned about quality
over quantity. It is well known that the number of arrests

is a measure subject to enormous manipulation if not
carefully monitored to ensure that the arrests are legitimate,
properly conducted, appropriate, and fair, If arrests are to

be a measure of individual or unit effectiveness, the only
systematic means of ensuring their quality is through careful
auditing of each step of the process that led to the arrest.

Second, audits are a form of after-the-fact accountability.
They are no substitute for other mechanisms of administra-
tive control, like leadership, education, and training, that
attempt to ensure quality performance in advance rather
than discover mistakes after they occur.
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Finally, audits can be administered in a variety of ways.
They can be carried out by high-level inspectors as well

as by sergeants who are responsible for units. In some
circumstances, they can be carried out by specially
charged task forces comprised of officers of varying ranks,
including patrol.

- Discipline

Discipline will always be an important mechanism to ensure
officer accountability: every organization, no matter how
well managed. will have a small number of officers who
perform irresponsibly or incompetently, Because the stakes
are so high in policing, strong messages must be given to
officers at all levels that incompetent performance—brutality
and corruption, for example—is intolerable. We believe

that if supervision and audits are well performed and docu-
mented, discipline can be exercised in ways that are both

fair and perceived as fair.

One caveat, however. Line officers are understandably
sensitive about how discipline is exercised in many depart-
ments. In a world in which staying out of trouble is a primary
measure of officer adequacy, it shouid be no wonder that
discipline is seen as arbitrary and unjust. Too often discipline
follows the commission of mistakes, rather than officer
incompetence or irresponsibility. Mistakes, incompetence,
and irresponsibility are different issues. Mistakes, which are
bound to occur in all work, should routinely evoke coaching,
consideration of options, training, and other such control
options. Incompetence and irresponsibility should result in
discipline. Managers cannot have it both ways. They cannot
ask officers to be risk-takers and then discipline them when
occasional mistakes occur. Those who take risks on behalf
of an organization—if they use methods and have goals that
are within the values of that organization—and then make
mistakes, need support and assistance, not discipline.

Rewards

Rewards continue to be powerful motivators for workers.
Rewards can take the form of increased pay, job perks,
promotion, special assignments, recognition, and other
forms. Police agencies have used every conceivable form.
The questions that arise in policing about rewards are not
whether they are used fairly and appropriately. Questions
about the faimess and propriety of police reward systems

are based on the concern that only a small range of police
officer activities is reflected in current measures of police
performance. A good many areas—dispute resolution, crime
prevention, problem solving, and order maintenance, for
example—are rarely reflected in the data collected about
officer performance. Given the importance of these activi..s
in community policing, ways of evaluating the quality with
which officers perform these functions and then linking these
evaluative measures to rewards will have to be developed.

A research project funded by the National Institute of Justice
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now underway in Houston will attempt to develop perform-
ance measurement criteria consistent with the priorities of
community policing.

€ € Mistakes, incompetence, and
irresponsibility are different issues. 9 §

Two innovative ways of recognizing and rewarding officers,
methods compatible with other elements of community
poliging, would be peer review of performance and perform- .
ance contracts. Peer review of performance is discussed
below. Performance contracts, a method of supervision in
which a supervisor or colleagues negotiate a set of perform-
dnce goals over a distinct period of time, are now being
experimented with in Madison, Wisconsin. There, in an
expériment in community policing and organizational
decentralization, officers and their supervisors are negotiat-
ing personal performance contracts for the purpose of
evaluatinig the performance of patrol officers.

Peer control

Peer control is an important means of achieving accounta-
bility. Although heavy reliance on peer control has been
traditional in the professions of medicine, law, and science,
it has not always ensured the desired quality of performance,
However, when combined with other mechanisms of control,
it will continue to be an important means of maintaining the
standards of professional performance for police.

Despite the potential of peer review, police administrators
heve been reluctant to use methods of control that exploit
opportunities for collegial or peer review. There have been
exceptions to this generalization: the Peer Review Project

in Kansas City during the mid-1970"s (which focused on
excessive use of force) and stress and alcohol-abuse pro-
grams in other departments. Other exceptions that come to
mind are the Home Beat Officer program in the London Met-
ropolitan Police, the Senior Lead Officer program in the Los
Angeles Police Department, and the current experiment in
decentralization in Madison where officers have elected their
own lieutenants. For the most part. however, collegial review
of basic police practice has been extremely limited.

Conclusion

The concern of this paper is not the reduction of police
accountability but rather its increase and strengthening.

In a sense, there is a paradox. Those mechanisms that have
seemed most certain to ensure control (command and
control systems) have created the illusion of control, but
often little more than that. Other mechanisms of control
recognize and promote the use of discretion by police

officers. These mechanisms, such as auditing, rewards. and
peer control, offer significant opportunities for increasing
officer accountability.

From this brief discussion of managing police culture and
accountability, it is clear that we do not believe that commu-
nity policing threatens police accountability. Rather, the
proper management of community policing adds additional
opportunities for the maintenance of accountability in police
organizations.
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Corporate Strategles for Policing

By Mark H Moore and Robert C. Trojanowicz

Police departments émbody a substantial public investment.
Each year, the nation spends more than $20 billion to keep
police depariments on the street and vigilant.,! More impor-
tant, each year society puts its freedoms in the hands of the
police by empowering them to use force to compel obedi-
ence to the nation’s laws. That, too, is an investment, for
the grant of legitimate authority is a resource granted to
police by the citizens. As the Philadelphia Study Task
Force explained:

The police are entrusted with important public
resources, The most abvious is money; $230 million
a year flows through the police department. Far
more important, the public grants the police another
resource—the use of force and authority. These are
deployed when a citizen is arrested or handcuffed,
when an officer fires his weapon at a citizen, or even
when an officer claims exclusive use of the streets
with his siren.?

These resources—money and authority-—potentially have
great value to society. If wisely deployed, they can substan-
tially reduce the level of criminal victimization, They can
restore a sense of security to the nation’s neighborhoods. -
They can guarantee civility and tolerance in ordinary social
interactions. They can provide a first-line response to various
medical and social emergencies such as traffic accidents,
drunkenness, domestic disputes, and runaway youths.

Stewardship over these resources is entrusted to the nation’s
police executives. They largely decide how best to use these
assets. They make such decisions every time they beef up a
narcotics unit; or establish priorities for the dispatching of
calls, or write new policies governing the use of deadly force

This is one in a series of reports originally developed with
some of the leading figures in American policing during their
periodic meetings at Harvard University's John F. Kennedy
School of Government. The reports are published so that
Americans interested in the improvement and the future of
policing can share in the information and perspectives that
were part of extensive debates at the School’s Executive
Session on Policing.

The police chiefs, mayors, scholars, and others invited to the
meetings have focused on the use and promise of such
strategies as community-based and problem-oriented policing.
The testing and adoption of these strategies by some police
agencies signal important changes in the way Ametican
policing now does business. What these changes mean for the
welfare of citizens and the fulfillment of the police mission in
the next decades has been at the heart of the Kennedy School
meetings and this series of papers.

We hope that through these publications police officials and
other policymakers who affect the course of policing will
debate and challenge their beliefs just as those of us in the
Executive Session have done.

The Executive Session on Policing has been developed and
administered by the Kennedy School’s Program in Criminal
Justice Policy and Management and funded by the National
Institute of Justice and private sources that include the Charles
Stewart Mott and Guggenheim Foundations.
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or the proper use of high-speed auto chases. At such

. moments, the police executives redeploy the money and
authority entrusted to them in hopes that their organizations
will produce greater value for society.

Judging how best to use the assets and capabilities of a
police department is the principal task of police executives.
As Professor Kenneth Andrews of the Harvard Business
School says:

The highest function of the executive is . .. leading
the continuous process of determining the nature of
the emierprise, and setting, revising, and achieving
its goals.’

Performing this function well is no trivial task. It requires
vision, judgment, and imagination, as well as disciplined
analytical capabilities. .

€€ ... to use the assets and capabilities
of a police department ... requires vision,
Jjudgment, and imagiration, as well as
disciplined analytical capabilities. 3 Y

In the private sector, executives seek to perform this
function through the development of a “corporate strategy.”
A “corporate strategy” defines the principal financial and
social goals the organization will pursue, and the principal
products, technologies, and production processes on which
it will rely to achieve its goals. It also defines how the
organization will relate to its employees and to its other
constituencies such as shareholders, creditors, suppliers,
and customers. In short, a corporate strategy seeks to define
for the organization how the organization will pursue value
and what sort of organization it will be.*

A corporate strategy is developed through an iterative
process that examines how the organization’s capabilities fit
the current and future environment. The executive surveys
the environment to see what customers want to buy, what
competitors are likely to sell, and what investors are willing
to stake money on. He analyzes what his own organization is
able to do, what new technologies and products are becom-
ing available, and what investments could be made to widen

current capabilities. A strategy is defined when the executive.

discovers the best way to use his organization to meet the
challenges or exploit the opportunities in the environment.

In the public sector, executives often consider the question
of how best to use their assets much more narrowly. They
tend to assume that basic purposes and operatiing objectives
of the organization were set long ago and now remain fixed.
Their job is to optimize performance with respect to these
objectives, not to consider new challenges, threats or
opportunities, nor to discover new capabilities within their
own organizations. They also often assume that in conduct-
ing their organization's business, they are restricted to
orthodox policies and programs. While public sector
executives might field a few innovative programs to deal
with special problems, the innovative programs are rarely
seen as part of a sustained, staged effort to change the
organization’s basic strategy.

Recently, some police executives have begun considering
different corporate strategies of policing. While these
executives see enormous value in the knowledge and skill
that have accumulated within police departments over the
last 50 years, they are increasingly aware of the limitations
of the past conceptions. They are reaching out for new

ideas about how police departments should define their basic
goals, deploy their assets, and gamer support and legitimacy
in the communities they now police.

The purpose of this paper is to facilitate the search fora ,
corporate strategy of policing that can deal with the principal
problems now besetting urban communities: crime, fear,
drugs, and urban decay. The paper first explores the
strengths and limitations of the corporate strategy that

has guided policing for the last 50 yzars—a strategy that has
been characterized (perhaps caricatured) as “professional
crime fighting.” It then contrasts this concept with three
other concepts that have been discussed, and to some degree
developed, within Harvard's Executive Session on Policing,.
The other concepts are “strategic policing,” *problem-
solving policing,” and “community policing.”

€€ ... the corporate strategy that has
guided policing for the last 50 years . . .
has been characterized (perhaps
caricatured) as ‘professional crime

fighting’ 39

The concept of corporate strategy

Defining a corporate strategy helps an organization, its
employees, and its executives, An explicit corporate strategy
tells outsiders who invest in the organization what the
organization proposes to do and how it proposes to do it.
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It explains to employees what counts as important contribu-
tions to the organization. It helps managers maintain a
consistent focus in sifting the material that comes through
their in-boxes. It directs their attention to the few activities,
programs, and investments that are critical to the implemen-
tation of the proposed strategy.

For any organization, many possible strategies exist. Three
criteria are useful for evaluating and choosing among them.
The first is the value of the strategy if successfully imple-
mented. The second test is feasibility—whether the strategy
is internally consistent in terms of the products, programs,
and administrative arrangements emphasized, and whether

it is based upon solid information and proven technologies.
Feasibility is related to distance from current operating
practice; greater distance makes the proposed changes more
costly and difficult. The final criterion involves the degree of
risk associated with a given strategy, Those strategies that lie
close to existing expectations and capabilities involve little
risk for the manager to pursue. Those that stretch expecta-
tions and capabilities, that are founded on experiments and
hunches, involve much greater risk and often depend on
substantial investments for their success.

The development of a corporate strategy is a complex
matter. Often, however, complex corporate strategies can

be captured in relatively simple phrases or slogans. William
Ruckelshaus defined the mission of the United States
Environmental Protection Agency (EPA) as “pollution
abatement.”$ Michael Pertschuk declared that his goal for the
Federal Trade Commission (FTC) was to make it “the largest
public interest law firm in the U.S.”7 These apparently
simple slogans embodied complex judgments that important
changes in the operations of these organizations were both
valuable and feasibie. “Pollution abatement” focused EPA's
efforts on finding sources of poljution and restricting them,
not on monitoring levels of pollution or estimating damages.
Challenging the FTC to become the “largest public interest
law firm” not only raised professional standards in the
organization, but also redefined the principal clients of

the FTC to be consumers who needed protection from
businesses rather than businesses that wanted protection
from other businesses.

Simplicity in defining corporate strategies is a virtue for
_several reasons. First, a simple concept is easy to remember
and repeat and therefore more likely to guide discretionary
decisions throughout a large organization. Second, a simple
concept helps to focus an organization’s attention by what it
explicitly emphasizes, or implicitly excludes, or the way in
which it contrasts with previous strategic concepts. Third,
a simple phrase has the virtue of openness, Its very lack of
detail allows improvisation, innovation, and evolution in the
operations of the organization. Because there is no detailed
plan, only general guidance, employees with new ideas can

find sanction for their efforts. And because the corporate
strategy sets out purposes in broad language, many
outside the organization can find reasons to support the
organization's efforts,

Labels and corporate strategies of policing

The simple phrases that came to stand for complex ideas
about corporate strategies of policing within the discussions
of Harvard's Executive Session on Policing included
“professional crime fighting,” “strategic policing,”
*problem-solving pelicing,” and “community policing.™
At the outset, the discussion treated these concepts as
nothing more than labels to be attached to the same
elements of a future strategy of policing.

Indeed, many participants thought that the elements empha-
sized by these new concepts had already been incorporated
in contemnporary versions of the professional crime-fighting
model. Others saw little difference between the concepts of
problem-solving policing and community policing. Since
there was little substantive difference among these concepts,
the only issue in choosing among them appeared to be a
marketing question: how powerful were the labels in
attracting support from the public, in dignifying the work

of the police, and in mobilizing them to action?

€€ ... asimple phrase has the virtue of

" openness. . . . [allowing] improvisation,

innovation, and evolution ...3)

In later discussions the words seemed to acquire important
substantive significance, reflecting real differences in
judgments about such crucial matters as;

e The fundamental purposes of the police.
® The scope of their responsibilities.

e The range of contributions they could make to
society,

e The distinctive competences they had to deploy.

e The most effective programmatic and technical
means for achieving their purposes,
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e The most suitable administrative arrangements for
directing and controlling the activities of a police
department.

o The proper or most useful way to manage the
relationship between the police and the communities
for whom they worked.

€€...while...crime control [remains]
a central purpose of policing, ...
problem-solving policing and community
~ policing accord greater significance to

the order-maintenance and fear-

reducing functions...3 )

For example, while all the concepts make crime control a
central purpose of policing, the concepts of problem-solving
policing and community policing accord greater significance
to the order-maintenance and fear-reducing functions of

the police than they hold in the concept of professional
crime fighting.

Similarly, while professional crime fighting encourages

the police to maintain their distance from the community
to ensure the fair and impartial enforcement of the laws,
community policing emphasizes a close embrace with the
community to achieve more effective crime control and to
ensure that the police respond to the issues that concern the
community. Such differences seemed large enough for
some participants to advocate adopting one concept and
dismissing the others.

Still later, it seemed that the concepts were valuable because
each highlighted a different challenge or defined a different
frontier for police executives to explore in managing their
departments for increased value and effectiveness in deploy-
ing the police against the principal problems of the cities.
Many departments, for example, are still working at the
frontiers defined by professional crime fighting, such as
enhanced technical capacities to respond to serious street
crimes, greater discipline and skill in the use of force and
authority, and greater independence from inappropriate
political influence.’ .

Other departments have already realized the value associated
with the strategy of professional crime fighting and now
face the new challenges defined by these other strategic
concepts.'” Strategic policing highlights the technicai

challenges of dealing with the most difficult sorts of crimes
and offenders: for example, terrorism, narcotics trafficking,
political corruption, and sophisticated white collar crimes,"!
Problem-solving policing emphasizes the value of being
able to diagnose the continuing problems that lie behind

the repeated incidents that are reported to police dispatchers
and to design and implement solutions to those problems.'?
Community policing stresses the key role that a working
partnership between the police and the community can play
in solving crimes, reducing fear, and resolving situations
that lead to crimes.'? According to our Executive Session
discussions, these are the challenges that define the frontiers
of policing in the next generation,

It is possible that these challenges can all be met simultane-
ously by a new, integrated corporate strategy of policing.
In that case, police executives would not have to choose
among competing strategic conceptions. They could meet
all the diverse chailenges.

Alternatively, it might prove impossible to pursue all

the different conceptions simultaneously, The challenges
might be sufficiently diverse that, at least in the short run,
managerial attention, the public's willingness to invest, and
the officers’ tolerance for experimentation are too limited
to allow simultaneous advances on all fronts. In that casg,
police executives would have to decide which path to
pursue first,

Or, it could be that the different strategies are somehow
fundamentally incompatible—that the pursuit of one strategy
makes it virtually impossible for the police agency to pursue
another, This could occur if the different strategies require
fundamentally different value orientations or cultures within
the organization, too many different-kinds of personnel and
capabilities, or inconsistent administrative arrangements.

In that case, police executives might have to make difficult
choices among corporate strategies.

Whether executives must choose arnong these strategies, or
whether some synthesis is possible, remains an important
question. This paper seeks to help police executives answer
that question. These different conceptions wili be developed
first as relatively complete, competing corporate strategies
of policing. Then, in a concluding section, the paper will
consider how, and to what degree, the apparently competing
conceptions may be synthesized in an overall corporate
strategy of policing.

Professional crime fighting

The corporate strategy that guided policing during the last
half-century is captured by the phrase professional crime
fighting. This strategy achieved a great deal for the police.
It carried them from a world of amateurism, lawlessness,
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and political vulnerability to a world of professionalism,
integrity, and political independence." The principal engines
of this transformation include:

(1) asharpened focus on crime control as the central
mission of the police;

(2) ashift in organizational structure from
decentralized. geographically defined units
to a centralized structure with subordinate units
defined by function rather than by geography; and

(3) substantial investments in modern technology and
training of officers.

The aim of the professional crime-fighting strategy was to
create a disciplined, technically sophisticated, quasi-military
crime-fighting force. Crime control and crime solving
became the dominant goals in policing. Those goals, as

well as the comimon views about the best way to achieve
them, are embedded in the current standards of accreditation
and form the basic assumptions underlying both the majority
of police training and the deployment of police resources
throughout the country.

€€. . . professional crime fighting . . .
carried [police] from a world of amateur-
ism, lawlessness, and political vulnerability
to aworld of professionalism, integrity, and
political independence.d 3

The principal operating technologies of this strategy

inclade (1) patrol forces equipped with cars and radios to
create an impression of omnipresence and to respond rapidly
to incidents of crime; and (2) investigative units trained

in sophisticated methods of criminal investigation, such

as autcmated fingerprint identification and the use of
criminal histories.

In addition, this strategy emphasizes accountability to

the law by seeking to eliminate police discretion through
increased centralization, written policies and procedures,
dense supervision, and separation of the police from the -
corrupting influence of local politicians. ‘

This conception of professional crime-fighting policing
embodies powerful values: crime control as an important
objective, investment in police training, enhanced status and
autonomy for the police, and the elimination of corrupticn
and brutality. With the close connection to all these impor-
tant values, it is no wonder that the concept of professional
crime-fighting policing has been popular and endures as a

corporate strategy of policing. There is much that citizens
and police can rally around and great value to be claimed
in pursuing this ideal.

€ € Several decades of . . . experience
with these basic crime-fighting tactics . . .
revealed some unexpected weaknesses. 9 9

Still, there are some obvious (and not so obvious) weak-
nesses of this strategy. The most significant is the limitations
of professional policing in controlling crime.'* Initially, it
seemed that patrolling officers and skilled detectives would
constitute an effective crime-fighting force. Several decades
of operating experience with these basic crime-fighting
tactics have revealed some unexpected weaknesses.

One is that the tactics are essentially reactive. They depend
on’someone noticing a crime and calling the police. That
leaves many crimes—those “invisible others” that do not
produce victims or witnesses who are willing to mobilize—
beyond the reach of the police.'® Such crimes include
consensual crimes {(such as drug dealing and bribery, in -
which the participants do not perceive themselves as victim-
ized), extortionate crimes (such as organized criminal
extortion, often rape, and child and spouse abuse, in which
the victims are too afraid to come forward), dispersed crimes
(such as embezziement and fraud, in which victimization

is diffused so broadly that people do not know that they
have been victimized), and inchoate crimes (such as
conspiracies, which do not have victims because the crimes
have not yet occurred). Note that this list includes offenses
which are committed by sophisticated, determined, and
powerful criminal offenders. Thus, there is a gap in police
capacities to deal with certain kinds of offenses and certain
kinds of offenders.

A second problem with these tactics is that they fail to
prevent crimes, except through the mechanisms of deterrence
and incapacitation. In the professional strategy of policing,
crime prevention is de-emphasized in favor of reacting afier
the fact. Little emphasis is given to mobilizing citizens to
defend themselves. Indeed, the help of amateuss is discour-
aged as inconsistent with the image of a disciplined profes-
sional force that can deal with all the problems. Nor is any
emphasis placed on analyzing and eliminating the proximate
causes of crime. That is viewed as social work rather than
crime fighting.
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A less obvious weakness of this strategy lies in its discour-

agement of a close working relatignship with the community.

The concept of professional policing encourages distance
between the police and the community in the interests of
ensuring impartiality and avoiding corruption. That distance,
useful as it is in pursuing these values, comes at a price. The
police lose their intimate link to the communities. This hurts
their crime-fighting capability because it cuts them off from
valuable information about the people and conditions that
are causing crimes."

Another effect of maintaining professional distance from
the.community is that the police appear less accessible.
Consequently the police become a less frequent recourse,
even for fearful or crime-ridden communities. It is not that
the police become unpopular; they remain extremely
important to the community.'® It is just that they seem less
present, and therefore less able to meet the pressing needs
and particular worries of citizens.

In some big cities, professional distance became particularly
problematic, for just as police departments were seeking to
insulate themselves from the communities and set higher
professional standards, the cities began to change. In the
1960’s, cities absorbed new migrant populations from the
rural South, the Caribbean, Mexico, and Asia. Few police
came from these immigrant populations and had little
knowledge of these cultures. The result was that while the
police thought of themselves as professionally distanced,
the communities began to think of them as unresponsive and
indifferent to their concerns. In extreme cases, communities
saw the police as an alien, occupying army." The political
legitimacy of the police began to erode along with their
“operational value.

€€ . .. cities absorbed new migrani
populations from the rural South, the
Caribbean, Mexico, and Asia. Few

police came from these immigrant

- populations. . . . while the police thought
of themselves as professionally

distanced, the communities [thought]
them unresponsive and indifferent...33

Newer conceptions of policing have developed in response
to these weaknesses in professional crime fighting, just as
professional crime fighting arose in response to the weak-

nesses of the older political conception of policing. The new
conceptions differ from one another in that they respond to
different weaknesses and offer different ways to eliminate
the weaknesses of professional crime fighting,

Strategic policing

The concept of strategic policing seeks to improve on
professional crime-fighting policing by adding thoughtful-
ness and toughness to the basic mission of crime fighting
and crime control.”® In strategic policing the basic goal
rernains the effective control of crime. The administrative
style remains centralized. And the police retain the initiative
in defining and acting on the crirm< problems of the commu-
nity. In fact their initiative is enhanced as enforcement
capabilities are improved-—capabilities that alfow them not

- only to deal more effectively with ordinary street crime but

also to confront sophisticated offenders who lie behind the
invisible offenses described above.

€€ ... strategic policing emphasizes
an increased capacity to deal with
crimes that are not well controlled by
traditional methods. 93

With respect to ordinary street crime, strategic policing seeks
improvements through directed patrol,*' decoy operations to
catch street robbers, and sting operations to disrupt burglary
and fencing operations. Strategic policing recognizes that the
community can be an mportant instrument aiding the police.
Hence, block watch associations are emphasized, citizens are
urged to mark their property, and the police are available to
offer advice on security to businesses and private homeown-
ers.?? Such programs embody a strategic rather than a -
reactive approach to street crime.

In addition, strategic polici\ng emphasizes an increased
capacity to deal with crimes that are not well controlled by
traditional methods. Two kinds of crimes are particularly
salient. First are crimes committed by sophisticated, individ-
ual offenders, such as career criminals or serial murderers,
who operate beyond local boundaries. Second are offenses
committed by criminal associations, organized crime
families, drug distribution networks, gangs, sophisticated
white-collar offenders engaged in computer and credit
card frauds, and even corrupt politicians—the so-called
superstructure of crime.

To attack the first kind of crime, more sophisticated investi-
gative capabilities are necessary. To attack the second,
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the police have to employ more intrusive investigative
procedures, such as informants, undercover operations,
electronic surveillance, and sophisticated intelligence
analysis. It is also important that the police gain some
independence from their local political base. They need

to widen their jurisdiction to attack the sophisticated,
multi-jurisdictional criminal offender. They need to separate
themselves from the influence of the local political commu-
nity to be able to attack the superstructure of crime. Unless
they can do this, they find themselves subject to its control,
and thus occasionally hamstrung.

Theése points have important implications for the administra-
tive arrangements and organizational alignments of police
departments. For strategic policing in big-city departments,
the need for sophisticated skills and wide jurisdictions
necessitates the establishment of specialized, central investi-
gative units. Such units are necessary to develop and sustain
the appropriate skills, files, and equipment to carry out
complex investigations. Centralized control of these units

is also often considered essential to ensure an appropriate
degree of supervision over the use of relatively controversial
investigative methods,

Strategic policing in suburban and rural areas requires these
smaller departments to band together in regional associa-
tions. Otherwise, they cannot afford the investments in the
required specialized capabilities. Nor do.they have a wide
enough jurisdiction to deal with offenders operating across
community boundaries.

To get out from under the influence of powerful criminal
elements, local police departments in both metropolitan and
suburban areas form alliances with and establish operational
ties to Federal enforcement agencies and the judiciary, rather
than with local politicians. Such alliances enhance investiga-
tive sophistication, effectively widen jurisdictions, and
ensure that powerful allies are available when locally
powerful offenders are the focus of investigation.

In sum, in strategic policing the police response to crime
becomes broader, more proactive, and more sophisticated.
The range of investigative and patrol methods is expanded
to include intelligence operations, undercover stings,
electronic surveillance, and sophisticated forensic methods.
The range of targets is enlarged to include sophisticated
offenders and inchoate crimes. The key new investments
involve the creation of specialized investigative capabilities
and improved criminal intelligence functions. Patrol
operations are generally reduced as a share of police opera-
ticns to make room for the specialized investigative units.
The community is seen as an important auxiliary to the
police in dealing with crime, but the police retain the
initiative in defining and acting upon crirne problems.

The principal value claimed by strategic policing is improved

crime control. The old values of political independence,
lawfulness, and technical sophistication are also protected—
even promoted—as police departments form alliances with
Federal law enforcement agencies rather than with local
politicians. In an important sense, strategic policing repre-
sents the next step along the path marked out by professional
crime fighting.

€ € The principalvalue claimed by strategic
policing is improved crime control. The
old values of political independence,
lawfulness, and technical sophistication
are also protected . ..y

Problem-solving policing

Like strategic policing, the concept of problem-solving
policing seeks to improve upon the older, professional
strategy of policing by adding proactiveness and thoughtful-
ness. It differs from strategic policing in the focus of the
analytic effort.

In professional and strategic policing, the underlying
assumption is that crime is successfully controlled by
discovering offenses and prosecuting the offenders. Such
efforts control crime directly by incapacitating offenders.
They also prevent crime by increasing the probability of
arrest and successful prosecution (i.e., through general
and specific deterrence). Thus, they prescribe tactics that
position the police to see offenses and respond to them.

Problem-solving policing takes a different view of crime
and its effective control. In problem-solving policing, one
does not naturally assume that crimes are caused by preda-
tory offenders. True, in all crimes there will be an offender
vulnerable to prosecution under the law. But problem-
solving policing makes the assumption that crimes could be
caused by particular, continuing problems in a community,
such as frustrating relationships or a disorderly milieu.?*

It follows, then, that crimes might be controlled, or even
prevented, by actions other than the arrest of particular
individuals. For example, the police might be able to .2solve
a chronic dispute or restore order to a disorderly street.
Arrest and prosecution remain crucially important tools of
policing. But ideas about the causes of crime and methods
for controlling it are substantially widened.
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This basic.change in perspective requires police departments
to widen their repertoire of responses to crime far beyond
patrol, investigation, and arrests. For example, the police
can use negotiating and conflict-resolving skills to sort out
disputes befcre they become crime problems.® Disputes
{between parents and children, landlords and tenants,
merchants and customers, and between neighbors) might

be mediated without waiting for a fight to occur and without
immeédiate recourse to the criminal law, arrests, and prosecu-
tions. Moreover, the police, with a heightened awareness of
such underlying problerss, might take such corrective action
the 2d time they are called to the scene rather than the 6th or
10th time, thus making substantial savings in the use of
police resources.

The police can make use of the civil powers vested in

their licensing avthority and other municipal ordinances

to enhance neighborhood security. Bars can be cautioned

on excessive noise,?® merchants urged to comply with traffic
regulations, and children cautioned on curfew violations to
reduce occasions in which fear and disputes arise.

Community residents may be mobilized to deal with specific
problems. They can replace lights in hallways, clean up
playgrounds so that parents and young children no longer
feel excluded from the park by teenagers,” and accompany
the elderly and the vulnerable on errands.

€ € Barscan be cautioned on excessive noise,
merchants urged to comply with traffic
regulations, and children cautioned

on curfew violations to reduce occasions
in which fear and disputes arise. 3y

Finally, other government organizations may be mobilized to
deal with situations leading to crimes. The Public Housing
Authority can be asked to repair fences to prevent incursions
by predatory offenders and to seal vacant apartments to
eliminate shooting galleries for drug addicts and club houses
for juvenile gangs, The Public Works Department can be
encouraged to haul away abandoned cars and other debris.

This change in tactics has ramifications for the organiza-’
tional structure of the police department. To the extent that
problem solving depends on the initiative and skili of
officers in defining problems and devising solutions, the
administrative style of the organization must change. Since

much more depends on individual initiative, the department
must become more decentralized. Otherwise, the advantages
of local knowledge and adaptiveness are lost. A further
implication is that generalist patrol officers, knowledgeable
about the communities they serve, become the new heroes
of the organization (traditionally, the heroes have been the
specialist investigators),

The focus of police action is widened in a different way

from that of strategic policing. Strategic policing challenges
the police to deal with sophisticated crimes and powerful
offenders in addition to the street crimes such as robbery,
rape, and burglary that are the main focus of professional
crime fighting. Problem-solving policing challenges the
police to deal with the disputes and conditions that make life
feel disorderly and frightening to citizens and therefore breed
crime and underlie {ater demands on the police department.

In sum, like strategic policing, problem-solving policing
seeks enhanced crime control. The means, however, are quite
different. They include diagnosing underlying problems
which give rise to crime (rather than identifying offenders)
and mobilizing the community and governmental agencies
to act on the problems (rather than arresting and prosecuting
offenders). Reliance on these means naturally encourages
geographic decentralization and dependence on resourceful
generalist patrol officers, rather than on the centralized
functional specialist units. The problem-solving approach
also draws the police into a different relationship with the
communities—one in which the cammunities and other
government agencies help the police work on underlying
problems. Because many of those problems are not, strictly
speaking, problems of crime and criminal victimization, a
police department pursuing a strategy of problem solving
will end up pursuing a broader set of objectives than the
effective control of street crime. It will pursue order mainte-
nance and fear reduction objectives as well as crime control.

Community policing

The third new concept, community policing, goes even
further in its efforts to improve the crime control capacities
of the police. To achieve that goal, it emphasizes the creation
of an effective working partnership between the community
and the police.

Many of the participants in the Executive Session see little
difference between the strategy of problem-solving policing
and community policing. They think of problem solving as

a technique to be used in community policing rather than a
different corporate strategy for policing. If there is a differ-
ence between the strategy of problem solving and the
strategy of community pelicing, however, it lies in a differ-
ent view of the status and role of the community institutions,
and in the organizational arrangements constructed to
enhance community involvement.
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€€ ... families, schools, neighborhood
associations, and merchant groups, are . . .
partnersto the police in the creation of safe,
secure communities. The success of

the police depends . . . on the creation

of competent communities. Y

In community policing, community institutions such as
families, schools, neighborhood associations, and merchant
groups are seen as key partners to the police in the creation
of safe, secure communities. The success of the police -
depends not only on the development of their own skills
and capabilities, but also on the creation of competent
communities, Community policing acknowledges that
police cannot succeed in achieving their basic goals without
both the operational assistance and political support of the
community. Conversely, the community cannot succeed in
constructing decent, open, and orderly communities without
a professional and responsive police force.

To construct the working partnership and build competent
communities, a police agency must view the community
institutions as more than useful political allies and opera-
tiorzal partners in the pursuit of police-defined objectives.

* They must see the development and protection of the
institutions as partly an end as well as a means. Moreover,
the police must recognize that they work for the community,
as well as for the law and their professional development.

Partly to recognize the status of the community institutions
and partly ¢o develop the working partnership, police
agencies pursuing the strategy of community policing must
become more open to community definitions and priorities
of probiems to be solved. In problem-solving policing, the
police retain much of the initiative in identifying problems
and proposing solutions to the community. They are the
experts. They know what crimes are bein’; committed.
They know what citizens have been calling to complain
about. They know how police resources can be deployed
to deal with the problem. In community policing, the
community's views have a greater status. Their views
about what constitutes a serious problem count. So do
their views about what would be an appropriate police
response. In short, the police seek a wider consultation
and more information from the community.

Consistent with that philosophy, a police agency pursuing

a strategy of community policing relies on many different
organizational devices to open the department to the commu-
nity. Police executives direct their officers to make face-to-
face contact with citizens in their areas of responsibility 2

Where feasible, police executives establish foot patrols to
enhance the citizens’ sense of access to the department,®
The executives restructure the organization in decentralized,
geographic commands, symbolized by neighborhood police
stations.* Community consultative groups are established
and their views about police priorities are taken seriously.
Community surveys, as well as crime statistics, are incorpo-
rated in evaluating the overall effectiveness of the police,

Opening police departments to community concerns inevita-
bly changes their operational focus, at least to some degree.
As in problem-solving policing, the focus widens beyond
incidents of criminal victimization to include lesser disorders
that stimulate fears and conditions that suggest a general
deterioration of community standards; for it is these things
that are often of greatest concemn to citizens. The inevitable
police involvement in social and medical emergencies is
also viewed differently in community policing. While the
police roie in handling domestic disputes, runaway children,
and traffic accidents is viewed as a dangerous distraction

in professional crime fighting, these activities are viewed
more positively in the strategy of community policing, since
they provide a basis for developing the working relationship
with the community. With community policing, a police
executive might see value in deploying police resources for
such activities as school-based drug education programs,
programs to punish and educate drunk drivers, or a joint
program with schools and the juvenile justice system to

stop school violence and reduce truancy.!

€ € While the police role in handling
domestic disputes, runaway children,
and traffic accidents is viewed as a
dangerous distraction in professional
crime fighting, . . . in community
policing, . . . they [develop] the working
relationship with the community. ¥

The close relationship with the community also raises
important questions about political interference that must be
resolved with new understandings of police accountability.*
From one perspective, creating close links with local
communities increases the risk that the police will be unduly
influenced by illegitimate political demands. The police
might be used by powerful local interests to undermine

the interests and rights of less powerful citizen groups.
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From another perspective, however, the relationship
enhances police accountability by making the police more
responsive to cornmunity concerns as expressed in meetings,
surveys, and face-to-face and telephone contacts. The issue
here is whether the police are accountable to the law and

its impartial enforcement, or to the community and its
representatives who pass the laws.and consent to be policed
in a particular way. .

This tension, between legal impartiality and political
responsiveness as the basis of police legitimacy, can be
theoretically resolved by saying that the police are strictly
accountable to the law except where discretion exists.

In those areas for discretion, the police may properly be
guided by the desire to be responsive to legitimate expres-
sions of neighborhood concerns. What this theoretical
perspective leaves unacknowledged is that many of the
most important questions facing police executives remain
unanswered by the law. The criminal law simply distributes
a set of liabilities through the society which the police are
duty bound to act on if requested by a citizen. It does not tell
police executives how they ought to deploy their resources
in response to citizen complaints, nor what offenses they
should emphasize as enforcement targets, nor the extent to
which the police should feel responsible for preventing
crime, reducing fears, or offering emergency services as
well as enforcing the law.

€ €. .. what the police must take from their
legal foundation is the obligation to say
no...when the community asks them to
do something . . . unfair, discriminatory,
orillegal...)3

As a practical matter, what the police must take from

their legal foundation is the obligation to say no to the
community when the community asks them to do something
that is unfair, discriminatory, or illegal. In the end, although
it is valuable for the police to seek a close working relation-
ship with the community by being responsive to community
concerns, the police must also stand for the values of
fairness, lawfulness, and the protection of constitutional
rights. Indeed, they must defend those interests from the
interests of the politically powerful. That crucial lesson

is the hard-won legacy of the strategy of professional

crime fighting.

Overall, under the community policing concept, the ends,
means, administrative style, and relationship with the
community all change. The ends expand beyoud crime
fighting to include fear reduction, order maintenance, and
some kinds of emergency social and medical services.

The means incorporate all of the wisdom developed in
problem-solving approaches to situations that stimulate calls
to the police. The administrative style shifts from centralized
and specialized to decentralized and generalized. The role
of the community is not merely to alert the police to crimes
and other problems, but to help control crime and keep
communities secure. While the department remains confident
in its professional expertise and committed to the fair appli-
cation of the law, it is more open to discussions with local
communities about its priorities, its operating procedures,
and its past performances.

Excellence in policing: a synthesis

The frontiers marked out for development by these different
strategies of policing add up to a major challenge for police
executives. If pursued simultaneously and aggressively, the
different strategies would require significant changes in

the mission, primary programs and technologies, and basic
administrative arrangements of police departments, They
would also require important changes in the relationship
with the community. In some cases, the cumulative chal-
lenges merely stretch the organization to incorporate new
capabilities. In other cases, however, the different chailenges
seem to twist the organization in opposite directions.

With respect to the mission of policing, the cumulative
impact of these corporate strategies is to broaden more than
to twist. The mission is no longer limited to the effective
control of street crime. It also includes: (1) a strengthened
attack on dangerous offenders, organized criminal groups,
and white collar offenders; (2) a more determined effort to
resolve the problems that underlie incidents reported to
police dispaichers; and (3) a heightened concern for fear,
disorder, and other problems that communities designate as
high priority issues, or that the police choose to handle as
the basis for forming a more effective partnership with the
community. The mission might even widen to include police
action on community problems such as drugs in schools,
drunk driving, public drunkenness, unsupervised children,
and other medical and social crises. While it is by no means
easy for an executive to create an organization that can
accommodate these diverse purposes, there does not seem
to be any fundamental tension among these missions.
Indeed, most police departments are already pursuing

these diverse missions with reasonable degrees of success.

With respect to the principal programs and technologies, the

cumulative impact of the challenges is once again primarily
to stretch and widen, not to twist. To deal with the broader
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mission, new functions and programs must be created.
Strategic policing demands much more effective intelligence
and investigative techniques than are commonly used in
professional crime fighting. Problem-solving policing
demands greater diagnostic skills and a far broader repertoire
of responses to problems than arrest and prosecution.
Community policing demands a more varied set of interac-
tions with individuals and groups within the community,

as well as the development of new capacities to deal with
community-designated problems such as teenage drug use,
violence in schools, or public drunkenness,

€ € Strategic policing demands much more
effective intelligence and investigative
techniques than are commonly used in
professional crime fighting. 3

With respect to the administrative organization of the police
department, the combined set of challenges twists police
organizations in opposite directions. Strategic policing
requires (1) centralization (to ensure tight administrative
control over sensitive intelligence and investigative func-
tions); (2) the establishment of specialized functional units
(to ensure the development and maintenance of expertise in
key areas); and (3) independence from local communities

(to ensure a platform from which to attack powerful local
interests if they are committing crimes). Problem-solving and
community policing, however, require (1) decentralization
(to encourage officer initiative and the effective use of local
knowledge); (2) geographically defined rather than function-
ally defined subordinate units (to encourage the development
of local knowledge); and (3) close interactions with local
communities, (to facilitate responsiveness to and cooperation
with the commmunity).

Perhaps the greatest torque created by the cumulative
weight of these challenges exists in the domain of commu-
nity relations. It is a deep philosophical divide as well as an
administrative issue, In strategic policing, the community
is seen as a potential threat insofar as it conceals, even
nourishes, the superstructure of crime. In community
policing, the community is seen as a crucial aid in dealing
with crime and fear. In strategic policing, the community
is to be held at arm’s length and worked on by the police .
department. In community policing, the community is to
be embraced and worked with.

These contradicticns may be more apparent than real:

a product of the stylized way in which the alternative
strategies are presented. But as police executives contem-
plate the demanding challenges envisioned in these
strategies, two important conclusions emerge.

First, if police departments are to stake out the frontiers
marked for exploration by these different corporate
strategies, they will have to become more capacious,
flexible, and innovative than they now commonty are.
They will have to contain within the organization a wider
and more complicated set of functional capabilities than
now exists. For example, they will need:

@ Sophisticated answering and call-screening
capabilities to preserve time for activities other
than responding to calls for service.

® Generalist patrol officers who are as comfortable
outside their cars as in, and as capable of organizing
meetings and mediating disputes as of making
. arrests,

@ Analytical and intelligence capabilities that can
discern both nagging community problems and
activities of dangerous, sophisticated offenders.

e Sufficient flexibility in deployment and capability
to deal with different sizes and kinds of problems.

Indeed, police departments might well have to shift from a
relatively inflexible organizational structure based on stable,
fixed chains of command to a structure based on projects and
programs of different sizes and duration, led by people of
many different ranks. That will cut deeply into traditional
organizational structures and command relationships.

€ € It seems relatively simple, for example,
to resolve the question of whether the
police will seek to deal with street crime,
sophisticated crimes, problems giving

rise to incidents that trigger calls, or
community-designated priorities. They
have to deal with all of them. 33

Second, if police organizations. of the future are to respond
to the various challenges posed by the different strategic
concepts, police executives must face up to the apparent
contradictions and be able to resolve them. In some cases,
this will not be hard. It seems relatively simple, for example,
to resolve the question of whether the police will seek to
deal with street crime, sophisticated crimes, problems giving
rise to incidents that trigger calls, or community-designated
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priorities. They have to deal with all of them. None can
safely be neglected. The only thing necessary to incorporate
all of these within the mission of policing is to keep
reminding the officers and others that the mission properly
includes all these features. No single front represents

*“real police work."”

It also seems relatively easy to resolve the question of
whether the police are responsible for managing fear and
disorder as well as serious criminal victimization. The
answer is clearly yes; certainly no other government

agency regards itself as specifically responsible for it.
Without doubt, the police are responsible for these matters
not only as an important approach to crime prevention, but
also as important value-creating activities in their own right.

It is a bit more difficult to resolve the apparent tension
between the further development of sophisticated investiga-
tive techniques to deal with complex offenses and powerful
offenders on the cne hand, and, on the other, the develop-
ment of the diagnostic capabilities and working community
partnerships that can solve nagging community problems.
There seems to be a cultural stumbling block in confronting
these challenges. The crucial difference seems to be that
professional crime fighting and strategic policing focus on
“serious crime,” view the cause of such crimes as the bad
motivations of offenders, and seek to deal with the problem
by arresting and prosecuting offenders. Problem-solving
policing and community policing, on the other hand, focus
on anything that is named as a community problem and seek
to handle the problem with any means available—not simply
arrest and prosecution.

€ € The long-ignored reality, however,
is that [detectives and patrol officers] have
a great deal in common. Y

Part of the reason that these distinctions strike a sensitive
nerve in police departments is that the differences are
enshrined in an organizational distinction between detectives
and investigative units on the one hand, and patro] officers
and community relations units on the other. The long-
ignored reality, however, is that these apparently diverse.
functions have a great deal in common. Both depend on
being able to see behind the surface manifestations of a
problem. The attack on sophisticated crimes and dangerous
offenders requires an ability to discern a common mecha-

nism behind apparently unrelated incidents. The attack on
community problems similarly requires the officers to see
behind sets of incident-driven calls, widespread community
fears, or persistent crime problems, and to vnderstand and
deal with the deeper causes.

Both also require a great deal of imagination and initiative on
the part of the officer in devising and executing a solution to
the operational problems they encounter. In both countering
sophisticated crimes and problem solving in the community,
the investigative approaches must be invented and tailored to
individual cases.

In short, the investigative-detective style of operating needs
to be applied to a wider range of problems than investigators
now handle. It is therefore important that the investigative
style (without the narrow focus on crimes and offenders)
seep into the rest of the organization. The manager has to

be aware that the same imagination and resourcefulness,
which is invoked in combatting high-tech crime, can also

be profitably spent on more common and more nagging
problems facing the community.

Perhaps the most difficult contradictions tc resolve are those
related to organizational structure and to the relationship,
between the department and the community. These are
firmly linked because the structure of the organization has
strong implications for whether and how community
institutions can have access to the police. Centralized
structures tend to'make midlevel managers responsive to

the administrative demands of headquarters, rather than to
the interests of local communities. Decentralized structures
do the opposite. A functional organization (in which the
subordinate units are based on technical specialties) tends to
be unresponsive to local demands; a geographic organization
(in which technical specialties are lumped together in units
that are coterminous with organized communities) is much
more responsive to local concems.

Initially, the tension between the centralized, functional
structures suited to professional crime-fighting policing

and strategic policing, and the decentralized, geographic
structures suited to problem-solving and community policing
seems irreconcilable. Professional crime-fighting policing
needs the tight discipline and control that centralization
seems to promise, Strategic policing requires the develop-
ment of specialized skills that can be produced only by
committing a portion of the force to the development of
those skills, and by protecting it from ordinary demands.
Problem-solving and community policing, on the other

hand, need decentralization to encourage the initiative of

the officers. They,require geographically based units to
encourage the creation of working partnerships. And they
need generalists to ensure that diverse skills can be combined
to produce sojutions to community problems.
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€€ ... one could create a narcotics squad
to develop specialists who would be
knowledgeable about drug problems . . .
But. .. their principal assignment would
be to equip and assist the generalist units
as narcotics problems arose. )

One possible resolution of this conflict is to create specialist
units, but to keep them small, and use them as consultants to
the generalist units rather than rely on them for all operations
within their sphere of competence. For example, one could
create a narcotics squad to develop specialists who would
be knowledgeable about drug problems and the complex
investigative techniques they require. But they would not

be responsible for all narcotics operations. Their principal
assignment would be to equip and assist the generalist units
as narcotics problems arose. They might also function as
program managers for narcotics enforcement throughout the
department as a whole. The program would not be executed
by the narcotics unit alone, but instead by many officers
outside the unit's command.

An alternative would be to organize primarily around
geographic commands, which would inciude officers
qualified by training and experience in specialized functions.
Assignments of officers would be created from projects

and programs that varied in terms of scale and longevity.
‘When a problem arises that requires the services of an officer
skilled in, say, juvenile matters, officers would be drawn
from the geographic commands to resolve the problem.
When a citywide program in narcotics enforcement is
needed, officers skilled in narcotics enforcement would

be called on to work on the problem.

In short, instead of organizing by relatively large, durable
commands, police departments would organize (and
frequently reorganize) on the basis of specific problems

and programs that are identified as being important. These
would vary in terms of scale and longevity. This would
require the police to shift from managing through specialized
operational commands to managing through a combination
of program managers and general geographical commands—
a change that challenges traditional conceptions of respon-
sible police management.

Even harder than creating flexible responses to specific
problems is the issue of how to properly structure commu-
nity relations. In professional crime fighting, the community
is operationally important as an aid 1o solving crimes. Calls
from individual citizens alert the police to crimes being

committed. Victims and witnesses supply the evidence
necessary to convict offenders. Thus, the community is a
key operational component of professional crime fighting.
But a key imperative of professional crime fightingis
separation from community demands lest law enforcement
integrity be compromised.

Strategic policing goes even further in seeking police
independence as it tries to find a secure platform from which
to launch attacks on powerful offenders. Problem-solving
and community policing, on the other hand, seek a closer
embrace with the community. In the interests of building
effective working partnerships, both problem-solving
policing and community policing reach out for a close
relationship and respond to community concerns.

The resolution of this paradox is conceptually simple,

but exceedingly difficult to implement and to explain to
outsiders. The police must remain loyal to the values that
they have pursued for so long in professional policing: a
commitment to the fair and impartial enforcement of the
law; a capacity to use force and authority economically
and fairly; a determination to defend constitutional rights,
particularly those of minorities; a kind of discipline that
allows them to resist both the desires of powerful people
to use them for their purposes and their own impulse to
use the powers of their office for expressing their own
angers, fears, and prejudices; etc. At the same time, they
must recognize that while these values might be tested in
seeking a close connection with the community, they need
not be compromised.

€ € The police must remain loyal to
the values that they have pursued for
so long in professional policing ...
At thesame time, . . . in seeking a close
connection with the community, [these
values] need not be compromised. 9 3

Indeed, to assume that the only way these values can be
protected is by separating the police from the community

is to give too little credit to the achievements that have been
made in professionalizing the police. A true professional is
one who can hold to his values (and exercise his skills) when
they are tested in use. In practical terms, this means constant
affirmation of these professional values throughout the
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organization, especially as members of the force at all levels
are urged to do more to respond to the public’s concerns.

These conclusions suggest the shape of a future corporate
strategy of policing. It might be called “professional,
strategic, community, problem-solving policing.” It is

a challenging task for police executives to realize such a
vision. They must overcome the powerful claims of tradition
in articulating the'mission and organizing their departments.
They must override the desires and expectations of many

of their employees who have different visions of policing.
They must cope with powerful external pressures to produce
the illusion of accountability through rigid, centralized
management. And, most important, they must cope with
their own uncertainties about the best way to use the assets
of their organization to produce decent, civil, tolerant
communities. It is up to today’s police executives to find

the solution,
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Policing and the Fear of Crime

By Mark H. Moore and Robert C. Trojanowicz

When crimes occur—when a ghetto teenager is shot to death
in a gang war, when an elderly woman is mugged for her
social security check, when a nurse is raped in a hospital
parking lot, when one driver is punched by another ina
dispute over a parking place, when 2 black family’s new
home is vandalized— society’s attention is naturally focused
~n the victims and their material losses. Their wounds,
bruises, lost property, and inconvenience can be seen,
touched, and counted. These are the concrete signs of
criminal victimization.

Behind the immediate, concrete losses of crime victims,
however, is a different, more abstract crime problem—that of
fear. For victims, fear is often the largest and most enduring
legacy of their victimization. The raped nurse will feel
vulnerable long afier her cuts and bruises heal. The harassed
black family suffers far more from the fear of neighborhood
hostility than the inconvenience of repairing their property.

For the rest of us—ithe not-recently, or not-yet victimized—
fear becomes a contagious agent spreading the injuriousness
of criminal victimization. The gang member’s death makes
parents despair of their children’s future. The mugging of the
elderly woman teaches elderly residents to fear the streets
and the teenagers who roam them. The fight over the parking
place confirms the general fear of strangers. The harassment
of the black family makes other minorities reluctant to claim
their rights. In these ways, fear extends the damage of
criminal victimization.

Of course, fear is not totally unproductive. It prompts caution
among citizens and thereby reduces criminal opportunities.
_Too, it motivates citizens to shoulder some of the burdens of
crime control by buying locks and dogs, thereby adding to
general deterrence. And fear kindles enthusiasm for publicly
supported crime control measures. Thus, reasonable fears,
channeled in constructive directions, prepare society to deal
with crime. It is only when fear is unreasonable, or generates
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counterproductive responses, that it becomes a social
problem.

This paper explores fear as a problem to be addressed by the
police. It examines current levels and recent trends in the

- fear of crime; analyzes how fear is linked to criminal
victimization; considers the extent to which fear is a distinct
problem that invites separate contro! strategies; and assesses
the positive and riegative social consequences of fear, It then
turns to what is known about the efficacy of police strategies
for managing fear; i.e., for reducing fear when it is. irrational
and destructive, and for channeling fear along constructive
paths when it is reasonable and helpful in controlling crime.

The fear of crime

Society does not yet systematically collect data on fear. Con-
sequently, our map of fear—its levels, trends, and social lo-
cation—is sketchy. Nonetheless, its main features are casily
identified.

First, fear is widespread. The broadest impact was registered
by “The Figgie Report on Fear of Crime” released in 1980.
Two-fifths of Americans surveyed reported that they were
“highly fearful” they would become vic:ims of violent
crime.! Similar resuits were reported by the Harris poll of
1975, which found that 55 percent of all adults said they felt
‘“uneasy” walking their cwn streets.? The Gallup poll of 1977
found that about 45 percent of the population (61 percent of
the women and 28 percent of the men) were afraid to walk
alone at night.® An eight-city victimization survey published
in 1977 found that 45 percent of all respondents limited their
activities because of fear of crime.* A statewide study in
Michigan reported that 66 percent of respondents avoided
certain places because of fear of crime.’ Interviews with a
random sample of Texans in 1978 found that more than half
said that they feared becoming a serious crime victim within
a year.

Second, fear of crime increased from the late 1960°s to the
mid-1970’s, then began decreasing during the mid-1970’s,
According to the 1968 Gallup poll, 44 percent of the women
and 16 percent of the men said that they were afraid to walk
alone at night. In 1977, when a similar question was asked,
61 percent of the women and 28 percent of the men reported
they were afraid to walk alone at night—an increase of 17
percent for women and 12 percent for men.’ In 1975, a
Harris poll found that 55 percent of all adults felt “uneasy™
walking their own streets. In 1985, this number had fallen 10
32 percent—a significant decline.? ,

Third, fear is not evenly distributed across the population.
Predictably, those who feel themselves most vulnerable are
also the most fearful. Looking at the distribution of fear
across age and sex categories, the greatest levels of fear are
reported by elderly women. The next most frightened group

seems to be all other women. The least afraid are young men. '

Looking at race, class, and residence variables, blacks are
more afraid of crime than whites, the poor more afraid than
the middle class or wealthy, and inner-city dwellers more
afraid than suburbanites.?

_Indecd, while the current national rend may show a decline
in fear, anecdotal evidence suggests that this trend has not
yet reached America's ghettos. There, fear has become a

* condition of life. Claude Brown describes Harlem's problem

in 1985:

... In any Harlem building, . . . every door has at least
three locks on it. Nobody opens a door without first
finding out who's there. In the early evening, . . . you
see people . . . lingering outside nice aparmment housey,
peeking in the lobbies. They seem 1o be casing the
joint. They are actually trying to figure out who is in
the lobby of their building. “Is this someone waiting to
mug me? Should I risk going in, or should [ wait for

" someone ¢lse 10 come?”

If you live in Harlem, USA, you don’t park your
automobile two blocks from your apartment house
because that gives potential muggers an opportunity to
get a fix on you. You'd better find a parking space
within a block of your house, because if you have to
walk two blocks you're not going to make it. . . .

In Harlem, eldexly people walking their dogs in the
moraing cross the street when they see some young *
people coming, . . . And what those elderly meén and
women have in the paper bags they’re carrying is not
just 2 pooper scooper—it’s a gun. And if those
youngsms cross the street, somebedy’s going to get
hurt.

These findings suggest that one of the most important
privileges one acquires as one gains wealth and status in
American society is the opportnity, to leave the fear of crime
behind. The unjust irony is that “criminals walk city streets,
while fear virtually imprisons groups like women and the
elderly in their homes.™! James K. Stewart, Director of the
National Institute of Justice, traces the important long-run
consequence of this uneven distribution of fear for the
economic development of our cities: if the inner-city
populations are afraid of crime, then commerce and invest-
ment essentially di , and with them, the chance for
upward social mobility.!2 If Hobbes is correct in asserting
that the most fundamental purpose of civil government is 10
establish order and protect citizens from the fear of criminal
attack that made life “nasty, brutish and short” in the “state
of nature,” then the current level and distribution of fear
indicate an important governmental failure.!3

The causes of fear

In the past, fear was viewed as primarily caused by criminal
victimization. Hence, the principal strategy for controlling
crime was reducing criminal victimization. More recently,
we have learned that while fear of crime is associated with
criminal victimization, the relationship is less close than
originally assumed.
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The association between victimization and fear is seen most
closely in the aggregate patterns across time and space.
Those who live in areas with high crime rates are more afraid
and take more preventive action than people living in areas
where the risk of victimization is lower.!* The trends in
levels of fear seem to mirror (perhaps with a lag) trends in
levels of crimie.

Yet, the groups that are most fearful are not necessarily those
with the highest victimization rates; indeed, the order is
exactly reversed. Elderly women, who are most afraid, are
the least frequently victimized. Young men, who.are least
afraid, are most often victimized.'® Even more surprisingly,
past victimization has only a small impact on levels of fear;
people who have heard about others’ victimizations are
almost as fearful as those who have actually been victim-
ized.'” And when citizens are asked about the things that
frighten them, there is little talk about “real crimes” such as
robbery, rape, and murder. More often there is talk about
other signs of physical decay and social disorganization such
as “junk and trash in vacant lots, boarded-up buildings,
stripped and abandoned cars, bands of teenagers congregat-
ing on street corners, street prostitution, panhandling, public
drinking, verbal harassment of women, open gambling and
drug use, and other incivilities.”®

In accounting for levels of fear in communities, Wesley
Skogan divides the coatributing causes into five broad
categories: (1) actual criminal victimization; (2) second-hand
infexmation about criminal victimization distributed through
social networks; (3) physical deterioration and social disor-
der; (4) the characteristics of the built environment (i.e., the
physical composition of the housing stock); and (5) group
conflict.” He finds the strongest effects orn fear arising from
physical deteriorision, social disorder, and group conflict.?
The impact of the built environment is hard to detect once
one has subtracted the effects of other variablrs influencing
levels of fear. A review article by Charles Murray also found
little evidence of a separate effect of the built environment
on fear. The only exception to this general conclusion is
evidence indicating that improved street lighting can some-
times produce signific ant fear reductions.?

The important implication of these researcl: results is that
fear might be attacked by strategies other than those that
directly reduce criminal victimization, Fear might be reduced
even without changes in levels of victimization by using the
communications within social networks to provide accurate
informatics about risks of criminal victimization and advice
about constructive Tesponses (o the risk of crime: by elimi-
nating the external signs of physical decay and social
disorder; and by more effectively regulating group conflict
between young and old, whites and minority groups, rich and
poor., The more intriguing possibility, however, is that if fear
could be rationatized and constructively channeied, not only
would fear and its adverse consequences be ameliorated, but
also real levels of victimization reduced. In this sense, the
conventional understanding of this problem would be
reversed: instead of controlling victimization to control fear,
we would manage fear to reduce victimization, To under-
stand this possibility, we must explore the consequences of

fear—not only as ends in themselves, but also as means for
helping society deal with crime,

The economic and societal consequences
of fear: costs and benefits

Fear is'a more or less rational response to crime, [t produces
social conscquences through two different mechanisms,
First, people are uncomfortable emotionally, Instead of
luxuriating in the peace and safety of their homes, they feel
vulnerable and isolated. Instead of enjoying the camaraderie
of trips to school, grocery stores, and work, they feel anxious
and afraid. Since these are less happy conditions than feeling
secure, fear produces an immediate loss in personal well-
being.

Second, fear mntivates people to invest time and money in
defensive measures to reduce their vulncrabxlxty They stay
indoors more than they would wish, avoid certain places, buy
extra locks, and ask for special protection to make bank de-
posits. Since this time, effort, and money could presumably
be spent on other things that make people happier, such ex-
penditures must also be counted as personal costs which, in
turn, become social costs as they are aggregated.

These are far from trivial issues. The fact that two-fifths of
the population is afraid and that the Nation continues to
nominate crime as one of its greatest concerns means that
society is living less securely and happily than is desirable.
And if 45 percent of the population restricts its daily behav-
ior to minimize vulnerability, and the Nation spends more
than 320 billion on private security protection, then private
expenditures on'reducing fear constitute a significant
component of the national economy.? All this is in addition
to the 340 billion that society spends publicly on crime
control efforts.? In short, fear of crime claims a noticeablz
share of the Nation's welfare and resources.

Fear has a further effect. Individual responses to fear
aggregate in a way that erodes the overall quality of commu-
nity life and, paradoxically, the overall capacity of society to
deal with crime.* This occurs when the defensive reactions
of individuals essentially compromise community life, or
when they exacerbate the disparities between rich and poor
by relying too much on private rather than public security.

Skogan has described in detail the mechanisms that erode
community life;

Fear . . . can work in conjunction with other factors to
stimulate more rapid neighbortiood decline. Together,
the spread of fear and other local problems provide a
form of positive feedback that can further increase
levels of crime. These feedback processes include (1)
physical and psychological withdrawal from commu-
nity life; (2) a weakening of the informal social contiul
processes that inhibit crime and disorder; (3) a decline
in the organizational life and mobilization capacity of
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the neighborhood; (4) deteriorating business condi-
tions; (5) the importation and domestic production of
delinquency and deviance; and (6) further dramatic
changes in the composition of the population. At the
end lies a stage characterized by demographic col-
lapse.® '

Even if fear does not destroy neighborhood life, it can
damage it by prompting responses which protect some
citizens at the expense of others, thereby leading to greater
social disparities between rich and poor, resourceful and
dependent, well-organized and anomic communities. For
example, when individuals retreat behind closed doors and
shuttered windows, they make their own homes safer. But
they make the streets more dangerous, for there are fewer
people watching and intervening on the streets. Or, when
individuals invest in burglar alarms or private security guards
rather than spending more on public police forces, they may
make themselves safer, but leave others worse off because
crime is deflected onto others.

Similarly, neighborhood patrols can make residents feel safe.
But they may threaten and injure other law-abiding citizens
who want to use the public thoroughfares. Private security
guards sometimes bring guns and violence to situations that
would otherwise be more peaceably settled. Private efforts
may transform our cities from communities now linked to
one another through transportation, commerce, and recrea-
tion, to collections of isolated armed camps, shocking not
only for their apparent indifference to one another, but also
ultimately for their failure to control crime and reduce fear.
In fact, such constant reminders of potential threats may
actually increase fear.

Whether fear produces these results or not depends a great
deal on how citizens respond to their fears. If they adopt
defensive, individualistic solutions, then the risks of neigh-
borhood collapse and injustice are increased. If they adopt
constructive, cornmunity-based responses, then the commu-
nity will be strengthened not only in terms of its ability to
defend itself, but also as an image of civilized society.
Societies built on communal crime control efforts have more
order, justice, and freedom than those based on individualis-
tic responses. Indeed, it is for these reasons that social
control and the administration of justice became public rather
than private functions.

Police strategies for reducing fear

If it is true that fear is a problem in its.own right, then it is
important to evaluate the effectiveness of police strategies
not only in terms of their capacity to control crime, but also
in terms of their capacity to reduce fear, And if fear is
affected by more factors than just criminal victimization,
then there might be some special police strategies other than
controlling victimization that could be effective in control-
ling the fear of crime,

Over the last 30 years, the dominant police strategy has em-
phasized three operational components: motorized patrol,

rapid response to calls for service, and retrospective investi-
gation of crimes.?® The principal aim has been to solve
crimes and capture criminals rather than reduce fear. The
assumption has been that if victimization could be reduced,
fear would decrease as well. Insofar as fear was considered a
separate problem, police strategists assumed that motorized
patrol and rapid response would provide a reassuring police
omnipresence.? |

To the extent that the police thought about managing
citizens’ individual responses to crime, they visualized a
relationship in which citizens detected crime and mobilized
the police to deal with it—not one in which the citizens
played an important crime control role. The police advised
shopkeepers and citizens about self-defense, They created
911 telephone systems to insure that citizens could reach
them easily. And they encouraged citizens to mark their
property to aid the police in recovering stolen property. But
their primary objective was to make themselves society’s
principal response to crime. Everything else was seen as
auxiliary.

As near monopolists in supplying enhanced security and
crime control, police managers and union leaders were
ambivalent about the issue of fear. On the one hand, as those
responsible for security, they felt some obligation to enhance
security and reduce fear. That was by far the predominant
view. On the other hand, if citizens were afraid of crime and
the police were the solution, the police department would
benefit in the fight for scarce municipal funds. This fact has
tempied some police executives and some unions to empha-
size the risks of crime.®

The strategy that emphasized motorized patrol, rapid
response, and retrospective investigation of crimes was not
designed to reduce fear other than by a reduction in crime.
Indeed, insofar as the principal objective of this strategy was
to reduce crime, and insofar as citizens were viewed as
operational auxiliaries of the police, the police could increase
citizens’ vigilance by warning of the risks of crime. Never-
theless, to the extent that reduced fear was ¢considered an
important objective, it was assumed that the presence and
availability of police through motorized patrols and response
to calls would achieve that objective.

The anticipated effects of this strategy on levels of fear have
not materialized, There have been some occasions, of course,
when effective police action against a serial murderer or
rapist has reassured a terrorized community. Under ordinary
circumstances, however, success of the police in calming
fears has been hard to show. The Kansas City experiment
showed that citizens were unaware of the level of patrol that
occurred in their area. Consequently, they were neither
reassured by increased patrolling nor frightened by reduced
levels of patrol.® Subsequent work on response times
revealed that fast responses did not necessariiy reassure
victirns. Before victims even called the police, they often
sought assistance and comfort from friends or relatives. Oncg
they called, their satisfaction was related more to their expec-
tations of when the police would arrive than to actual
response time, Response time alone was not 2 significant
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factor in citizen satisfaction.®® Thus, the dominant strategy of
policing has not performed particularly well in reducing or
channeling citizens’ fears.

In contrast to the Kansas City study of motorized patrol, two
field experiments have now shown that citizens are aware of
increases or decreases in levels of foot patrol, and that
increased foot patrol reduces citizens' fears. After reviewing
surveys of citizens’ assessments of crime problems in
neighborhoods that had enhanced, constant, or reduced levels
of foot patrol, the authors of The Newark Foot Patrol
Experiment concluded:

. . . persons living in areas where foot pauol was
created perceived a notable decrease i the severity of
crime-related problems.!

And:

Consistently, residents in beats where foot patrol was
added see the severity of crime problems diminishing in
their neighborhoods at levels greater than the other two
[kinds of] areas.

Similarly, a foot patrol experiment in Flint, Michigan, found
the following:

Almost 70 percent of the citizens interviewed during the
final year of the study felt safer because of the Foot Patrol
Program. Moreover, many qualified their response by
saying that they felt especially saie when the foct patrol
officer was well known and highly visible.®

Whether foot patrol can work in less dense cities, and
whether it is worth the cost, remain arguable questions. But
the experimental evidence clearly supports the hypothesis
that fear is reduced among citizens exposed to foot patrol.

Even more sigrificantly, complex experiments in Newark
and Houston vrith 3 varied mix of fear reduction programs
showed that at least some programs could successfully
reduce citizens’ fears. In Houston, the principal program
elements included:

(1) a police community newsletter designed to give
accurate crime information to citizens;

(2) a community organizng response team designed to
build a community organization in an area where none
had existed;

(3) a citizen contact program that kept the same officer
patrolling in a particular area of the city and directed
him to make individual contacts with citizens in the
area;

(4) a program directing officers to re-contact victims of
crime in the days following their victimization to
reassure them of the police presence; and

(5) establishing a police community contact center
staffed by two patrol officers, a civilian coordinator,
and three policeaids, within which a school prograrit
aimed at reducing truancy and a park program de-
signed to reduce vanidalism and increase use of a local
park were discussed, designed, and operated

In Newark, some program elements were similar, but some
were unique. Newark's programs included the following:

(1) a police community newsletter,;

(2) a coordinated community policing program that
included a directed police citizen contact program, a
neighborhood community police center, neighborhood
cleanup activities, and intensified law enforcement and
order maintenance; .

(3) a program to reduce the signs of crime that in-
cluded: a) a directed patrol task force committed to
foot patrol, radar checks on busy roads, bus checks to
enforce city ordinances on buses, and enforcement of
disorderly conduct laws; and b) a neighborhood
cleanup effort that used police auspices to pressure city
service agencies to clean up neighborhoods, and to
establish a community work program for juveniles that
made their labor available for cleanup details.®

Evaluations of these different program elements revealed
that programs “designed to increase the quantity and improve
the quality of contacts between citizens and police” were
generally successful in reducing citizens’ fears.> This meant
that the Houston Citizen Contact Patrol, the Houston
Community Organizing Response Team, the Houston Police
Community Station, and the Newark Coordinated Commu-
nity Policing Program were all successful in reducing fear.

Other approaches which encouraged close contact, such as
newsletters, the victim re-contact program, and the signs-of-
crime program, did not produce clear evidence of fear
reduction in these experiments. The reasons that these
programs did not work, however, may have been specific to
the particular situations rather than inherent in the programs
themselves. The victim re-contact program ran into severe
operating problems in transmitting information about
victimization from the reporting officers to the beat patrol
officers responsible for the re-contacts. As a result, the
contacts came far too long after the victimization, Newslet-
ters might be valuable if they were published and distributed
in the context of ongoing conversations with the community
about crime problems. And efforts to eliminate the signs of
crime through order maintenance and neighborhood cleanup
might succeed if the programs were aimed at problems
identified by the community. So, the initial failures of these
particular program elements need not condemn them forever.

The one clear implication of both the foot patrol and fear
reduction experiments is that closer contact between citizens
and police officers reduces fear. As James Q. Wilson
concludes in his foreword to the summary report of the fear
reduction experiment:

In Houston, . . .-opening a neighborhood police station,
contacting the citizens about their problems, and
stimulating the formation of neighborhood organiza-
tions where none had existed can help reduce the fear
of crime and even reduce the actual level of victimiza-
tion. ¥

In Newark, many of the same stéps—-including opening a

storefront police office and directing the police to make con-
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tacts with the citizens in their homes—also had beneficial
effects. ’

The success of these police tactics in reducing fear, along
with the observation that fear is a separate and important
problem, suggests a new area in which police can make a
substantial contribution to the quality of life in the Nation’s
cities. However, it seems likely that programs like those tried
in Flint, Newark, and Houston will not be tried elsewhere
unless mayors and police administrators begin to take fear
seriously as a separate problem. Such programs are expen-
sive and take patrol resources and managerial attention away
from the traditional functions of patrol and retrospective
investigation of crimes. Unless their effects are valued, they
will disappear as expensive luxuries.

On the other hand, mayors and police executives could view
fear as a problem in its own right and as something that
inhibits rather than aids effective crime control by forcing
people off the streets and narrowing their sense of control
and responsibility. If that were the case, not only would these
special tactics become important, but the overall strategy of
the department might change. That idea has led to wider and
more sustained attacks on fear in Baltimore County and
Newport News,

In Baltimore County, a substantial portion of the police de-
partment was committed to the Citizen Oriented Police En-
forcement (COPE) unit—a program designed o improve the
guantity and quality of contacts between citizens and the
police and to work on problems of concern o citizens.® A
major objective was to reduce fear. The effort succecded.
Measured levels of fear dropped an average of 10 percent for
the various projects during a 6 month period.® In Newport
News, the entire department shifted to a style of policing that
emphasized problem—solving over traditional reactive meth-
o0ds.*® This approach, like COPE, took citizens’ fears and
concerns seriously, as well as serious crime and calls for
service,
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These examples illustrate the security-enhancing potential of
problem-solving and community approaches to policing. By
incorporating fear reduction as an important objective of po-
licing, by changing the activities of the police to include
more frequent, more sustained contacts with citizens, and by
consultation and joint planning, police departments seem 10
be able not only to reduce fear, but to ransform it into
something that helps to build strong social institutions, That
is the promise of these approaches. |

Conclusion

Fear of crime is an important problem in its own right.
Although levels of fear are related to levels of criminal
victimization, fear is influenced by other factors, such as a
general sense of vulnerability, signs of physical and social
decay, and inter-group conflict. Consequently, there is both a
reason for fear and an opportunity to work directly on that
fear, rather than indirectly through attempts to reduce
criminal victimization.

The current police strategy, which relies on motorized patrol,
rapid responses to calls for service, and retrospective investi-
gations of crime, seems 10 produce little reassurance to
frightened citizens, except in unusual circumstances when
the police arrest a violent offender in the middle of a crime
spree. Moreover, a focus on controlling crime rather than ,
increasing security (analogous to the medical profession’s
focus on curing disease rather than promoting health) leads
the police to miss opportunities to take steps that would
reduce fear independenty of reducing crime. Consequently,
the current strategy of policing does not result in reduced
fear. Nor does it leave much room for fear reduction pro-
grams in the police department.

This is unfortunate, because some fear reduction programs
have succeeded in reducing citizens’ fears. Two field
experiments showed that foot patrol can reduce fear and
promote security. Programs which enhance the quantity and
quality of police contacts with citizens through neighborhood
police stations and through required regular contacts between
citizens and police have been successful in reducing fear in
Houston and Newark.

The success of these particular programs points to the
potential of a more general change in the strategy of policing
that (1) would make fear reduction an important objective -
and (2) would concentrate on improving the quantity and
quality of contacts between citizens and police at all levels of
the department. The success of these approaches has been
demonstrated in Baltimore County and Newport News.

Based on this discussion, it is apparent that a shift in strategy
would probably be successful in reducing fear, and that that
would be an important accomplishment. What is more specu-
lative (but quite plausible) is that community policing would
also be successful in channeling the remaining fear along
constructive rather than destructive paths. Criminal victimi-
zation would be reduced, and the overall quality of commu- .
nity life enhanced beyond the mere reduction in fear,

_]69- ,



Notes

1. The Figgie Report on Fear of Crime: America Afraid, Part 1:
The General Public (Research and Forecasts, Inc., Sponsored by A-
T-O, Inc., Willoughby, Ohio, 1980), p. 29.

2. Louis Harris, *Crime Rates: Personal Uneasiness in
Neighborhoods,"” Chicago Tribune, 6 June 1975,

3. Gallup Poll Pubiic Opinion, Vol. 5: 1977 (New York: Random
House, 1977), pp. 124041,

4, James Garofalo, Public Opinion About Crime: The Autitudes of

Victims and Non-Victims in Selected Cities (Washington, D.C.: U.S.

Government Printing Office, 1977).

5. "The Michigan Public Speaks Out on Crime™ (Detroit, Michigan:
Market Opinion Research, 1977).

6. R.H.C. Teske, Jr., and N.L. Powell, “Texas Crime Poll-—Spring
1978," Survey (Huntsville, Texas: Sam Houston State University
Criminal Justice Center, 1978}, p. 19.

7. Gallup Poll Public Opinion, Vol. 3: 1935-1971 (New York:
Random House, 1972), pp. 2164-85. Gallup Poll Public Opinion,
Vol. 5: 1977 (New York: Random House, 1977), pp. 1240-41.

8. Louis Harris, “Crime Rates: Personal Uneasiness in
Neighborhoods,” Chicago Tribune, 6 June 1975. Louis Harris,
*Crime Fears Decreasing,” Harris Survey (Orlando, Florida:
Tribune Media Services, Inc., 21 March 1985).

9. Wesley G. Skogan and Michael G. Maxfield, Coping With
Crime. Individual and Neighborhood Reactions, Vol. 124 (Beverly
Hills, California: Sage Publications, 1981), pp. 74-77.

10. Claude Brown in “Images of Fear,” Harper’s, Vol. 270,
No. 1620 (May 1985), p. 44.

11. Robert C. Trojanowicz et al., “Fear of Crime: A Critical Issue in
Commumity Policing™ (Unpublished paper, Program in Criminal
Justice Policy and Management, John F. Kennedy School of
Government, Harvard University, Cambridge, 29 September 1987),

p. L

12. James K. Stewart, “The Urban Strangler: How Crime Causes
Poverty in the Inner City,” Policy Review, No. 37 (Summer 1986),
pp. 6-10.

13. Thomas Hobbes, Leviathan (New York: Penguin Publishing,
1981).

14. Wesley Skogan, "Fear of Crime and Neighborhood Change,” in
Albert 1. Reiss, Jr., and {¥}ichael Tonry, Communities and Crime,
Vol. 8 of Crime and Justive: A Review of Research (Chicago: The
University of Chicago Press, 1986), p. 210.

15. Skogan and Maxfield, Coping with Crime, pp. 194-98.

16. Skogan and Maxfield, Coping with Crime, Chapter 5.

17. Skogan, "Fear‘ of Crime and Neighborhood Change,” p. 211.
18. Ibid., p. 212.

19. Ibid., pp. 210-15.

20.Ibid., p. 222.

21, Charles A. Murray, “The Physical Environment and Commu-
nity Control of Crime,” in James Q. Wilson, ed., Crime and Public

Policy (San Francisco: Institute for Contemporary Studies, 1983), p.

115.
22. William C. Cunningham and Todd Taylor, The Hallcrest

Report: Private Security and Police in America (Portland, Oregon:
Chancellor Press, 1985),

23. National Institute of Justice, Crime and Protection in America:
A Study of Private Security and Law Enforcement Resources and
Relationships (Washington, D.C.: U.S. Department of Justice, May
1985).

24. For a discussion of the importance of“eyes on the street," see Jane
Jacobs, The Death and Life of Great American Cities (New York:
Random House, 1961).

25. Skogan, “Fear of Crime and Neighborhood Change," p. 215.

26. George L. Kelling and Mark H. Moore, “From Political o
Reform te Community: The Evolving Strategy of Police," Working
Paper #87-05-08 (Program in Criminal Justice Policy and
Management, John F. Kennedy School of Government, Harvard
University, Cambridge, Cctober 1987).

27.0. W, Wilson, Distribution of Police Patrol Forces (Chicago:
Public Administration Service, 1941).

28. For an example of the use of fear 1o build support for the police,
see the discussion of the “fear city" campaign in The Newark Foot
Patrol Experiment (Washington, D,C.: Police Foundation, 1981),
pp. 120-21.

29. Kelling et al., Kansas City Preventive Patrol Experiment.

30. Antony Pate et al., Police Response Time: Its Determinants and
Effects (Washington, D.C.: Police Foundation, 1987).

31. The Newark Foot Patrol Experiment, p. 72.
32, hid, p. 123,

33. Robert Tro,anowicz. An Evaluation of the Neighborhood Foot
Patrol Program in Flint, Michigan (East Lansmg Michigan State
University, 1582), p. 86.

34. Antony Pate et al,, Reducing Fear of Crime in Houston and
Newark, pp. 7-10.

35, Ibid., pp. 10-18.
6. Ibid., p. 35.

37. James Q. Wilson, in Pate ot al., Reducing Fear of Crime in
Houston and Newark, p. ii.

38. Philip B. Talt, Jr., "Fighting Fear: The Baltimore County COPE
Project” (Washington, D.C.: Police Executive Research Forum,
February 1986),

39, Ibid., p. 20.

40. John E. Eck and William Spelman, “Solving Problems:
Problem-Oriented Policing in Newport News™ (Washington, D.C
Police Executive Research Forum, January 1987).

The Executive Session on Policing, like other Exccutive
Sessions at Harvard's Kennedy School of Government, is
designed to encourage a new form of dialog between high-level
practitioners and scholars, with a view to redefining and
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rather than academicians are given majority representation in the
group. The meetings of the Session are conducted as loosely
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energetically discussed the facts and values that have guided,
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The Police and Drugs

By Mark H. Moore and Mark A.R. Kleiman

Many urban communities are now besieged by illegal drugs.
Fears of gang violence and muggings keep frightened
residents at home. Even at home. citizens feel insecure, for
drug-related break-ins and burglaries threaten. Open dealing
on the street stirs the community s fears for its children.

The police sometimes seem overwhelmed. Occasionally they
are outgunned. More often, they are simply overmatched by
the resilience of the drug commerce. Furthermore, their
potential impact is neutralized by the incapacity of the courts
and penal system to mete out deserved punishments.

Urgent problems and limited resources demand managerial
thought for their resolution. Thus. police executives facing
the drug problem might usefully consider four srategic
questions: .

® What goals might reasonably be set for drug
enforcement?

® What parts of the police department engage the drug
problem and to what effect?

@ What role can citizens and community groups
usefully (and properly) play in coping with the
problem?

© What basic strategies might the police department
consider as alternative artacks on the problem?

The goals of drug enforcement

From a police chief's perspecuve. the drug problem presents
distinguishable threats to commumty secunty. Most pressing
is the violence associated with s".:zet-level drug dealing—
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particularly crack cocaine.! Much of this violence involves
youth gangs.? Often the violence spills over into the general
population, leaving innocent victims in its wake. Thereis
also the worry that the practice in armed, organized violence
is spawning the next generation of crganized crime.’

Also salient is the close link between drug use and street
crime.* Criminal activity is known to vary directly with
levels of heroin consumption.® Many of those arrested for
robberies and burglaries use cocaine during the commission
of their crimes or steal to support drug habits.* Among the
small group of the most active and dangerous offenders, drug
users are overrepresented.” Thus, controlling drug use (and
drug users) opens an avenue for reducing the robberies, °
burglaries, and petty thefts that have long been the focus of
the police.

A third problem is that drug use undermines the health,
economic well-being, and social responsibility of drug users.
It is hard to stay in school, hold onto a job, or care for a child
when one is spending all one’s money and attention on
getting stoned.? The families and friends of drug users are
also underrnined as their resources are strained by obliga-
tions to care for the drug user or to assume responsibilities
that the drug user has abandoned.

Fourth, drug trafficking threatens the civility of ciry life and
undermines parenting. While parents can set rules for
conduct in their own homes, the rules are hard to extend
city streets and urban classrooms where drug trafficking has
become a way of life. Although these threats affect all city
neighborhoods, they are perhaps worst for those in the most

- deprived areas. There, the capacity of the community for
self-defense and the ability of parents to guide their children
are not only the weakest. but also the most in need of public
support and assistance.’

€¢... drug trafficking threatens the
civility of city life and undermines
parenting.:

- ]

Fifth. the police executive knows. even before he commits
his troops, that the police can accomplish little by them-
selves. Drug arrests and prosecutions are exceedingly
difficult, owing to the absence of complaining victims and
wimesses.'® Even with these limitations. the police can make
many more arrests than prosecutors can prosecute, courts can
adjudicate. and prisons can hold." Furthermore. drug distri-
bution systems. held together by the prospect of drug profits.
will adapt quickly rather than collapse in the face of police
action.

Finally, the police executive knows from bitter experience
that in committing his force to attack drug trafficking and
drug use, he risks corruption and abuses of authority.?
Informants and undercover operations-——so essential to
effective drug enforcement—inevitably draw police officers
into close, potentially corrupting relationships with the of-
fenders they are pledged to control. The frustrations of the
task lead some officers to cynicism or desperate anger. As
the police become more cynical or more angry, the dealers
will be standing there with cash in their pockets, ready to
make a deal. Or they will mock the police with apparent
invulnerability and provoke indignant officers to plant
evidence or pursue justice through other illegal means.

“As the police become more cynical
or more angry, the dealers will be
standing there . . . ready to make a
deal. 3 3

These threats define the goals of police action against drug
trafficking and use. The goals are:

(1) reduce the gang violence associated with drug trafficking
and prevent the emergence of powerful organized criminal  *

groups;
(2) conrrol the street crimes committed by drug users;

(3) improve the health and economic and social well-being
of drug users;

(4) restore the quality of life in urban communities by ending
street-level drug dealing;

(5) help to prevent children from experimenting with drugs;
and

(6) protect the integrity of criminal justice institutions.

The operational question, of course. is how best to accom-
plish these goals. Or put somewhat differently, the question
is how best to deploy police resources 10 produce the
maximum contribution to the achievement of these goals.

Police organization and deployment

The narcotics bureau is generaily considered the center of the
police response to drug wafficking and use. That operational
unit aims directly at the source of the problem and mounts
the most sophisticated investigations against drug traffickers.
It also accumulates the greatest substantive knowledge about
drugs in general and in the local community.
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Although the narcotics bureau is at the center of the attack,
police strategists must recognize that other operating
elements of the police department also confront drug
trafficking and use. For example, many police departments
have established specialized units to attack organized crime
or criminal gangs. These units deal with narcotics trafficking
because (1) the organized crime groups’or gangs that are
their central targets are involved in drug dealing; or (2) they
have access to informants who can usefully guide narcotics
investigations; or (3) they have specialized equipment that
can be used in sophisticated drug investigations.

Regular patrol and investigative units also inevitably attack
drug trafficking, use, and related violence. Insofar as their
efforts are focused generally on street crime. and insofar as
drug users commit a large portion of these crimes, patrol
units and detectives wind up arresting a great many drug
users. Regular patrol and investigative units also end up
arresting some drug users for narcotics offenses such as
illegal possession and use of drugs.” In most cases, the
person arrested will not be on probation or parole and must
be tried to be punished. In other cases, however, the drug
offenses will constitute probation or parole violations that
could result in immediate incarceration if the local court
system took such offenses seriously.

“. . . as drug users commit a large
portion of these crimes, patrol units
and detectives [arrest] many drug
users.yd

The parrol bureau will also be engaged in the fight against
drugs as a result of calls from citizens complaining about
drug dealing in specific locations. Often. in response to
citizen complaints or at the initiative of the chief. special
drug task forces will be formed to deal with a particularly
threatening or flagrant drug market.™ These operations draw
on patrol forces as well as detective units. Typically, they
last for a while and then go out of existence.

Somewhat more specialized are those units committed to
drug education. Although drug education seems like a
significant deparwre from the usual objectives and methods
of policing, increasingly police departments are establishing
such programs to fill a perceived void in this important
demand-reducing function,"

The point of reviewing these different lines of artack is not
only 10 remind enforcement strategists that a police depart-
ment’s overall swrategy against drugs includes far more than
the activities of the narcotics bureau. but also to raise an
important managerial question: who in the police department

will be responsible for designing, executing, and evaluating
the department-wide drug control strategy? In some cases,
the department will make the head of the narcotics bureau
responsible for the broad strategy as well as the narrower
operational tasks of the narcotics bureau itself, That has the
advantage of aligning responsibility for the strategy with
substantive expertise. It has the potential disadvantage of
focusing too much of the organization’s actions against
drugs in the narcotics bureau itself, and of limiting the
department’s imagination about how it can and should
engage the problem.

In other cases, a special staff officer might be assigned the
responsibility of coordinating department-wide efforts
without necessarily being given any line responsibility over
the activities. This has the advantage of drawing more widely
on the department’s operational capabilities. It has the
disadvantages of failing to establish clear operational
responsibility and of requiring the collection of additional in-
formation throughout the deparument.

In still other cases, the chief might assume that responsibility
himself. That has the advantages of elevating concem for the
problem throughout the organization, of giving the depart-
ment 2 powerful representative in dealing with other ciry
departments and comrmunity groups. and of aligning opera-’
tional responsibility with authority. It has the disadvantages
of focusing the antention of the chief on only one aspect of
the organization’s fight against crime and disorder and of
moving command further from operations.

The community’s resources

Police strategists must also consider that the assets available
to artack the drug problem are not limited to the money and
legal powers channelled through the police department. The
community itself has resources to deploy against drug
trafficking and use. Indeed, without the community’s own
efforts at self-defense, it is hard to see how the police can
possibly succeed.

“. .. assets ... to attack the drug
problem are not limited to the
money and legal powers [of] the
police . . . The community itself has
resources ...y

The importance of community seif-defense is evidentin a
review of the spatal distribution of drug dealing across a
city. In some areas, drug dealers cannot gdin a foothold.
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There are too few users to make dealing profitable and too
many vigilant people ready to expose and resist the enter-
prise. Other parts of a city seem to have yielded to the drug
trade. Drug users are plentiful. Drug dealers are an influen-
tial social and economic force. Local residents and mer-
chants have lost heart.
W
“. . . little policing sometimes pro-

duces safe communities while heavy

policing sometimes fails to do so .. .3 )

Often, these conditions bear no relationship to the distribu-
tion of police resources. The areas that are safe rarely hear a
police siren. Those that have yielded to the drug trade are
criss~crossed by racing patrol cars with sirens blaring. The
reason that little policing sometimes produces safe communi-
ties while heavy policing sometimes fails to do so is simply
that success in confronting drug trafficking depends as much
(or perhaps more) on the community’s self-defense than on
official police effort. Where community will and capacity for
self-defense are strong, a little official policing goes a long
way to keep the neighborhood free of drugs. Where it is
weak, even heavy doses of official policing will not get the
job done.

Exactly what communities do to defend themselves varies
greatly according to their character and resources.'® Most
comrnunities start trying to control the drug problem by
calling the police to complain about drug dealing. Such calls,
if they come through the regular 911 dispatch system rather
.than a dedicated hotline. are very difficult for the police, as
currently organized. to handle. They cannot be handled like
robberies and burgiaries, for those directly involved in the
offense (and therefore able to give useful testimony) are
reluctant to do so. Moreover, by the time the police arrive,
the activity has ceased or moved to a new location. Because
a response to these calls rarely produces a successful case.
the calls tend to get shifted back and forth berween the patrol
division and the narcotics unit.

‘When citizens cannot command police attention through
telephone calls, they do what they can to defend themselves
individually. They stay in their houses, buy locks and
shutters, and fret about their children. This, of course, makes
their neighborhoods more vulnerable to the drug users and
dealers.

Sometimes citizens take more aggressive action against drug
dealers. They harass drug users and sellers at some risk to
themselves. They demonstrate against drug dealing in their
neighborhoods 10 rally others to their cause. They invite
groups such as the Guardian Angels or the Nation of Islam to
help them regain the upper hand against the dealers.'” On
some occasions, they bum down crack houses. '

From the perspective of effectively controlling drug traffick-
‘ing and use, the police must be enthusiastic about direct
citizen action against drug dealing, Such efforts extend the
reach of social control over more terrain and longer periods
of time than the police could sustain by themselves.

On the other hand, direct citizen action poses new problems
for the police. Citizens who directly confront drug dealers
and users might be attacked and injured. If this occurs, the
failure of the police to protect the community becomes
manifest. Fearful of this result and solicitous of the welfare
of citizens, the police often advise citizens not to take direct
action against dealers and, instead, to leave enforcement to
the police.

Another risk is that sharp conflict between drug dealers and
citizens escalates into large-scale violence. Part of this risk is
that the rights of citizens who are suspected by the commu-
nity of being drug dealers and users will be abused; that is,
they will be beaten, their property taken, their freedom of
movement and expression limited. Although such threats are
rarely taken as seriously as the physical threats to citizen
activists, there comes a point when direct citizen action
becomes vigilantism, and when the police, as officers of the
law and defenders of the Constitution, must defend the rights
of suspected drug dealers against mob hostility.

Finally. the police have an interest in maintaining their
position as independent experts in controlling crime prob-
lems and as the principal suppliers of security services to the
communities they police. To a degree, this can be understoed
as nothing rmore than an expression of professional pride and
bureaucratic self-interest. But, insofar as the community
prefers the restraint, expertise, and professionalism of polic-
ing to the risks of direct citizen action, the desire of the
police to retain most of the responsibility and inidative for
crime control is consistent with the public interest as well as
their parochial interests.

6€. . the police must find a way of
accommodating, regulating, and
using citizen indignation...3)

While such concerns about the consequences of community
action against drugs are entirely appropriate, they cannot
lead to the simple conclusion that the police should suppress
all such action. They particularly cannot justify this conclu-
sion in a situation where the police have nothing eise to
provide to the communities that feel outraged and frightened.
Instead. the police must find a way of accommodating,
regulating, and using citizen indignation to help them
manage the drug problem.
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A crucial first step in ranaging the potential parmership

with the community is to learn how to diagnose the commu-
nity’s capacity for self-defense. This diagnosis begins with a
community’s own attitudes and practices regarding drug use.

Although it is discouraging, an enforcement strategist must
recognize that parts of communities are interested in continu-
ing and facilitating drug use." They include at least the users
and the dealers. They may also include people who make
accommodations with drug dealing, such as those who'run
shooting galleries, landlords who milk the economic value of
deteriorating properties by renting to drug users who are
indifferent to their living arrangements, and local merchants
or police who earn money from drug dealers to provide safe
havens for drug dealing.

Others in the community do not profit from drug dealing, but
nonetheless have stopped fighting it. This group includes
ordinary peopie who no longer use local parks and streets
because they are intimidated by drug dealers and users. It
could also include lotal police officers who conclude that
dealing with the local drug trade is like shovelling sand
against the tide and turn their attention to less frustrating
problems.

€<, . . behind the shuttered windows
... and in the apartments off the
Streets, many citizens are outraged
and afraid...3)

Nevertheless, however widespread support for drug use
seems to be, every community also contains some significant
elements opposed to at least some aspects of drug use. This
is particularly hard to keep in mind when the public face of
the community—what is occurring on its strests and public
places of business—seems openly tolerant. The reality is.
however, that behind the shuttered windows of local mer-
chants and in the apartments off the streets, many citizens are
outraged and afraid of the drag use in the communiry. What
outrages them may not be the same things that outrage the
police or violate the laws, but there is some level of opposi-
tion to drug use. That opposition is the asset that needs to be
assessed and mobilized.

In thinking about how the police and citizens might reclaim
territory from drug mrafficking and use. police strategists
must anticipate a special problem in helping neighborhoods
make transidons from one condition to another. A commu-
nity that has had a long tradition of being clean may find it
relatively easy to maintain its tradition.*® Such a communiry
is likely to discover a drug problem early because the
community is vigilant and the drug problem sucks out. It is

likely to respond quickly and aggressively because the
problem is both outrageous and small. Drug dealers and
users, confirming their prior expectation that the community
is inhospitable, will go somewhere else. The probe will be
quickly routed.

“It may be more effective to organize
and support citizen pairols than to
chase the drug dealers from one
block to another.) )

A community that has had a long tradition of being tolerant
of drug dealing has the opposite problem. It may have
difficulty in changing its image and conditon to one of
intolerance. Changes in the level of drug dealing may be
difficult to notice because it is so commonplace. The
respornise to a campaign against drugs may be ambivalent
because of active opposition by some elements of the
community and a sense of despair and futility among the
others. Even if an antack is successfully mounted, the dealers
and users may view it as a temporary state of affairs. Thus,
sustained efforts will not necessarily discourage the dealers
and the users,

In confronting drug wafficking and use, then, the task of a
police department is often to find a way to prime the commu-
nity’s own capacities for self-defense so that police efforts
may be effectively leveraged through community self-help.
This involves learnirg enough about the communirty to know
the sources of support for drug dealing and use in the neigh-
borhoods and the potential opposition. It also means finding
ways to reach out to those people in the community who are
hostile to drug dealing and to strengthen their hand in dealing
-with the problem. For example, it may be as important to
organize cornmunity meetings as to make it easier for indi-
viduals to call the police over the phone. It may be more
effective to organize and support citizen patrols than to chase
the drug dealers from one block to another. It may be more
effective to organize groups of parents, educators. and youth
leaders to resist drug dealing in and around schools than to
increase artests of drug dealers by 20 percent. In short. drug
enforcement may be as much a polirical struggle to get
neighborhoods to oppose drug use in small, informal ways
every day as it is a technical law enforcement problem that
can be solved by more resources or more sophisticated
investigations.

Alternative strategies
Police departments rely on many diffefem activities to deal

with the drug problem. They conduct sophisticated investiga-
tions of trafficking networks. They mount buy and bust
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operations to suppress open drug dealing. They arrest
robbers and burglars who also happen to be drug users. They
arrest drug users for illegal possession. They conduct drug
education programs in schools.

Most departments do all of these things to some degree. In
this sense, departments generally have “comprehensive”
approaches to the problem. Deparuments differ, however, in
the overall level of activities they sustain and in the relative
emphasis they give to each. Some place greater emphasis on
sophisticated investigations, while others stress “user
accountability.” Deparmerits may also differ in terms of how
much thought they have given to deciding on their most
important objectives, and in terms of the relationship
between the overall objectives and the distribution of the
activities.

¢ “expressive law enforcement’ ... is
what police departments know how
to do—namely, enforce the law.3 3

To help police executives think about how to confront the
narcotics problem, we describe seven alternative strategies.
The strategies are different from activities not only because
they typically involve bundles of activities, but also because
each strategy is built upon its own assumption of why the
effort is appropriate and valuable to pursue.

Expressive law enforcementi:

" maximum arrests for narcotics offenses

The most common narcotics enforcement strategy could be
described as “expressive law enforcement.” This differs from
other strategies in that it takes all the activites in which the
department is engaged and increases them by a factor of two
or three. If a city’s drug problem is getting worse, the
response is simply to increase the resources devoted to the
problem. The operational task is to increase the total number
of narcotics arrests. The narcotics bureau is expanded and
driven to higher levels of productivity. Special task forces
are created to deal with brazen street dealing. The patrol
force is equipped and encouraged to make more drug arrests.
There is much to commend this strategy. First. it is a straight-
forward approach that citizens, politicians, and police
officers understand. It relies on common sense for its
justificarion. It avoids the trap of being too cute. subtle, or
sophisticated,

Second. it is what police deparmments know how to do—
namely, enforce the law, It does not make them responsible
for outcomes that they cannot control or for actvities that
they do not do well.

Third, to the extent that the courts and corrections system do
their part, the strategy may succeed in bringing drug traffick-
ing and use under control through the mechanisms of °
incapacitation and deterrence.

Founth, the all-out, direct attack on the problem sustains and
animates a general social norm hostile to drug use. That em-
boldens and strengthens the hand of those within the commu-
nity opposed to drug use.

This strategy also has weaknesses. First, it does not admit
that police resources, even when muitiplied, may not control
the problem. It ignores whether the rest of the system can
deliver deserved punishments; disregards the scale and
resilience of the drug markets; and fails to establish any
benchrnarks for success other than the promise of a valiant
effort 10 increase arrests.

Second, this strategy rarely examines its impact on the com-
munity’s own capacities for self-defense. There is a plausible
argument that a strong police commitment to aggressive nar-
cotics law enforcement will strengthen the community’s
resolve to deal with the problem. Under the expressive
enforcement strategy, however, no organizational means are
created to build community opposition to drugs. Without
such efforts, there is the risk that the police action will
weaken rather than strengthen community efforts by suggest-
ing that the community has no role to play. Even worse,
unilaterally designed and executed drug enforcement efforts
may alienate communities from the police rather than build
effective partnerships to control drugs.? In short, there is the
risk that the expressive law enforcement strategy; effective
as it may be in its own terms, will fail to develop, and may
even inhibit, the development of the self-defense capacities
of the communities that must, in the long run, be the route to
success.

“. .. the impact . . . would be greater
if it could reach the source of the
problem, the criminal entrepreneur

AR SR
Mr. Big: Emphasis on high-level distributors

A second commbn strategy to deal with drug mafficking and
use is the “Mr, Big” strategy. Its principal operatonai
objective is to reach high levels of the drug distribution
systems. The primary tactics are sophisticated investigative
procedures using wiretaps, informants. and undercover
activities. Often these investigations also depend on *“loose"
money to purchase evidence and information. The “story”
that makes this a plausibly effective artack on the problem is
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'that the immobilization of high-level traffickers will produce
larger and more permanent resuits on the drug trafficking
networks than arrests of lower-level, easily replaced figures.

Agair, there is much to commend this strategy. It is common
sense that the impact of drug enforcement would be greater if
it could reach the source of the problem, the criminal entre-
preneur whose energy, intelligence, greed. and ruthlessness
animate and sustain the drug trade. This seems particularly
true if enforcement and punishment capacity is limited, and
must therefore be focused on high-priority targets.

A ) S S S
€¢ There may be almost as many
potential Mr. Bigs as there are
street-level dealers. There may also
be a great deal of turnover-...3)

It also seems more just to focus society"s efforts on those
who are becoming rich and powerful through the trade rather
than on those lower-level figures. While lower-level dealers
are hardly blameless, they are arguably less culpable and less
deserving of punishment than the high-level traffickers who
are the focus of the Mr. Big sirategy.

Finally, the Mr. Big smrategy is consisient with the develop-
ment of professionalism within yolice deparmments. The
strategy challenges the departments to develop their investi-
gative and intelligence capabil®ies.

There are reasons to worry about the overall effectiveness of
the Mr. Big strategy, however. First, it is not clear that
current investigative techniques are powerful enough to
reach Mr. Big. The time, resources, and luck needed to arrest
him are much greater than those needed to reach intermedi-
ate targets; therefore, the adminedly greater impact of
arresting Mr. Big may turn out not to be worth the special
effort.

A related point concerns overestimating the significance of
Mr, Big. There may be almost as many potential Mr, Bigs as
there are strect-level dealers. There may also be a great deal
of turnover in the ranks of drug enwrepreneurs. The implica-

_tion is that the value associated with arresting any given Mr.
Big in terms of supply reduction impact may be much less
than is usually considered. A further implication is that no
one may know who Mr. Big is. Or, if we knew who he was .6
months ago, the situation may now be different. Thus. the
greater difficulty of arresting Mr. Big may not be offset by
any larger, long-term impact

The final point is organizational. While it is ue that the Mr.
Big strategy will challenge the police to develop profession-
alism in dealing with drug trarfickers and thus increase the

overall capabilities of the narcotics bureau, it is also true that
this particular focus may lead to the atrophy of narcotics en-
forcement efforts in other parts of the agency. Other units
may decide to leave drug enforcement to the narcotics
bureau.

Gang strategies

Among the most urgent and oppressive aspects of the current
drug problem is the violence of gangs engaged in street-level
drug distribution. Some of these groups, like the various
“Crip” and “Blood” factions now spreading out from Los
Angeles, are formed from traditional youth gangs of the type
once romanticized in ““West Side Story.”? Others, like the
“posses” of New York’s Jamaican neighborhoods, simply
began gang life as drug-dealing organizations.®

Although violence has always been a feature of drug traffick-
ing, to many observers the current level of violence seems
unprecedented. As The New York Times reported:

Older drug rings, wary of drawing police agention,
generally avoided conspicuous violence. New York’s new
gangs, like similar groups in Los Angeles and Washing-
ton, are composed mainly of undisciplined teen-agers and
youths in their early twenties. They engage in gun bartles
on the street and have been known to execute customers
for not leaving a crack den quickly enough.*

Indeed, these gangs are held responsible for significant in-
creases in homicide rates in the cities in which they oper-
ate.” They use violence'not only to discipline their own
employees and to intimidate and rob their competitors but
also to intimidate individual citizens and groups of citizens
who resist their intrusjon.

11 [These gangs] use violence not only

to discipline their own employees
and to intimidate and rob their
competitors but also to intimidate
individual citizens ...

Exactly how the police can best deal with this aspect of the
drug problem remains uncertain. One approach is to view
drug gangs as similar to the youth gangs of the past and to
use the same strategies that proved effective in the past.?
That older strategy was designed primarily to reduce
intergang violence, to prevent the extortion of neighborhood
citizens and merchants by the gangs and to minimize the
seriousness of the crimes committed by gang members. It
was not designed to eliminate the gangs, although some
efforts were made to turm them to legitimate and constructive
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activities, It depended for its success on such activities as
establishing liaison with the gangs to communicate police
expectations and aggressive police action against gang
members, their clubhouses, and their activities when the
gangs stepped out of line.

Such a strategy does not seem suitable for dealing with the
new drug gangs, however, After all, the old gangs were
viewed as threatening to society principally through their
violence towards one another. Thus, it was possible for the
police to make an accommodation: the gangs could remain
intact so long as they refrained from violence. No such
accommodation seems appropriate with.the drug gangs—
particularly not with those that are making places for drug
distribution through intimidation of local citizens and
merchants. Such conduct requires a sterner response.

€€

What seems to be needed . . . once
the gangs have been wounded is the
willingriess of citizens to resist gang
intimidation... Y)Y

A second approach is to view the drug gangs as organized
criminal enterprises and to use all of the techniques that have
been daveloped to deal with more wraditional organized
crime. These inciude: (1) the development of informants
through criminal prosecutions, payments, and witness
protection programs; (2) heavy reliance on electronic
surveillance and long-term undercover investigations; and
(3) the use of special statutes that ¢reate criminal liabilities
for conspiracy, extortion, or engaging in criminal enterprises.

Such tactics work. They can, if executed consistently,
destroy the capacities of organized criminal enterprises.
However, such efforts are alse time-consuming and expen-
sive. Perhaps these elaborate efforts are not required to deal
with the relatively unsophisticated street-level drug gangs.
Indeed, in the past, relatively superficial undercover ap-

proaches seem to have been successful, ™ as were large-scale

sweeps targeted on gang members. What seems to be needed
to makz police efforts succeed once the gangs have been
wounded is the willingness of citizens 10 resist gang intimi-
dation after the police return to ordinary operations.

Citywide street-level drug enforcement

A fourth narcotics enforcement strategy, now widely
discussed, can be described as “citywide, street-level drug
enforcement.” The principal objective is to distupt open drug
dealing by driving it back indoors, or by forcing the markets
to move so frequently that buyers and sellers have difficulry
finding one another. The primary 1actcs include buy-and-
bust operations. observation sale arrests. and arrests of users

who appear in the market to buy drugs.® The major reasons
to engage in such activities include: (1) enhancing the quality
of life in the communities for residents who are discomfited
by the presence of drug dealers; and (2) discouraging young,
experimental users from continuing to use drugs by makmg
it harder for them %0 score.”

At first glance, the limitations and hazards of this strategy
seem more apparent than its strengths. To many law enforce-
ment professionals and commentators, the idea that one
would invest-the enormous amount of time and effort that
continuing street-level enforcement requires for nothing
more than increased inconvenience to buyers and sellers of
drugs seems absurd. It hardly seems worthiwhile to send the
police out daily to battle street-level drug dealers to achieve
nothing other than market disruptions.*

Second, the police know that they have nowhere near enough
manpower to work at street levels across the city, Moreover,
they are reluctant to begin doing this job in any particular
place because they know that once they have commirted
police to a given area, it will be hard to withdraw them.

-

Third, police executives know from much prior experience
that street-level narcotics enforcemerit is extremely vulner-
able to various forms of corruption. Bribery, perjured
testimony, faked evidence, and abused rights in the past have*
accompanied street-level narcotics enforcement. Indeed, it
was partly to avoid such abuses that many police depart-
ments began concentrating on higher-level traffickers and
restricted drug enforcement efforts to special units.

€€. .. most street-level arrests [bring]
several weeks in jail . . ., a bar-
gained guilty plea, a sentence to
time served, and . . . inadequately
supervised prosation. ) Y

Fourth. the police know that they can arrest many more drug
traffickers and users than tha rest of the criminal justice
system can process. If the practical value and moral vindica-
tion of arrests for drug offenses only come with successful
prosecutions and suitable punishment, then street-level
enforcement is undermined from the beginning, for there is
no reasonable prospect for such results. The likely outcome
of most street-level arrests is several weeks in jail prior to
trial. a bargained guilty plea, a sentence to time served, and a
long period of inadequately supervised probatdon.®

Knowing this, the police can take one of two stances: (1)
they can recognize that, for narcotics offenses, the process is
the only punishment that offenders are likely to receive and
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choose to load into the process what they consider a reason-
able level of punishment; or (2) they can grow cynical and
refuse to make street-level arrests. In either case, a kind of
corruption sets in. The least likely response is the only
proper one: namely, to continue to maintain discipline and
poise in making narcotics arrests on the strest.

S S S e S
€ ‘ . . young, experimental users . . .
have less experience with drugs,
hence . . . less motivation to keep
searching ...3)

Against these disadvantages, the advantages of street-level
enforcement seem small and speculative. The most certain
and concrete is that street-level enforcement can succeed in
restoring the quality of life in a community and bring a
feeling of hope to the residents. It can regain, for those
citizens, merchants, and parents who disapprove of drug use,
a measure of control over their immediate environment. It

can reassure them that they have not been abandoned in their -

struggles against drug dealers. It can provide a shield that
protects them from the intimidating tactics of aggressive
drug dealers, That is no small effect, though it might be hard

to quantify.*

A second benefit, somewhat more speculative, is that the
strategy might well succeed in discouraging experimental
drug use, particwlarly among those teenagers who are not yet
deeply involved in drugs.* Merely increasing the inconven-
ience to drug buyers may be little deterrent to experienced
and committed drug users. They will have enough connec-
tions in the drug trade-and enough determination to find
alternative sources. This same effect may be a significant
deterrent for young, experimental users, however. They have
less experience with drugs, hence fewer aiternative sources
of supply and less motivation to keep searching when open
drug markets are no longer available. It is also possible that
with open drug bazaars effectively closed, parents and
neighbors may feel sufficiently emboldened to exercise
greater efforts at home and on the street.

A third benefit is that street-level drug enforcement has, on

occasion, been effectve in controlling street crimes such as

robbery and burglary.* A crackdown on heroin markets in

Lynn, Massachusetts, seems to have substantally reduced -

" levels of robbery and burglary. Operation Pressure Point.
directed at drug markets on New York’s Lower East Side.
also seems to have reduced robbery and burglary. A similar
effort in Lawrence, Massachusens, however, failed to

" produce the expected effects. This benefit must be treated as
uncertain partly because of measurement problems in
identifying the effect. and partly because it seems that the

" tactic produces this effect only ander some special cir~um-

stances.”’ On the other hand, it does provide an additional
reason for considering the potential value of street-level drug
enforcement.

Neighborhood crackdowns

A fifth strategy that the police might consider could be called
“neighborhood crackdowns.” Instead of committing them-
selves to citywide street-level enforcement, the police might
decide to leverage their resources by cracking down on drug
offenses in those neighborhoods that are willing to join the
police in resisting drug use. Some of these neighborhoods
might be those that are just beginning to be invaded by drug
dealers. Others might be those that have long been occupied,
but have finally reached a stage where they are now deter-
mined to rid their area of drugs. Police resources would be
attracted to these areas precisely because there is some
prospect that the impact of police crackdowns would be
prolonged and widened by determined citizens.

News media coverage of the drug problem, particularly the
violence associated with drug dealing, suggests that society
is handicapped in dealing with the drug problem by a
breakdown in the police-community parmership. Wherever
there is an opening in a community’s seif-defense, aggres-
sive young drug dealers seem to find a niche to develop the
demand for crack. Sometimes it is a park that the police do -
not patrol frequently enough and from which other citizens
can be driven. Other times it is an abandoned house that can
be turned into a shelter for both dealing and using drugs. Stll
other times it is an all-hut-abandoned building whose owner
is willing to have anyone pay the rent, and who does not
notice that the new tenants arrive with no furniture or
clothes, but lots of guns,

€ The violence accelerates the process
of intimidation. Eventually, the
drug dealers operate alone. ¥

Once established, drug dealers send a message that draws
customers and other dealers. Many citizens, finding the com-
pany no longer to their liking, begin avoiding crack-dealing
locales. Citizens who resist are indmidated. Citizens® groups
that complain are also threatened. Occasionally violence
breaks out among customers, between dealers and customers,
or between competing dealers. The violence accelerates the
process of intimidation. Eventually, the drug dealers operate
alone.’®

Citizens cannot deal with these situations by themselves.
They need laws and law enforcement to oppose the actions
of the drug dealers and consumers and to take action against
the landlords (both public and private) who allow the drug

-
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dealers to operate in their buildings. They need the pclice to
respond to their calls for assistance-—including crackdowns
designed to break the backs of the drug dealers and reclaim
the territory for those not using drugs. They need the police
to offer assurances that citizens who resist the drug dealers
will be protected from attacks.

It is also clear, however, that the police cannot do this job
alone. They have only a certain number of officers and many
other duties. Drug cases are hard to make and vulnerable to
legal challenges. Police can conduct special operations, but
eventually they must leave neighborhoods in the hands of
citizens. At that time, whether the drug dealers return or,not
depends a great deal on what citizens do.

If this analysis is correct, a strategy that uses police crack-
dc.: 1 10 break the hold of drug dealing in communities that
are prepared to assume some responsibility for holding onto
the gains might make sense. The police could conserve
resources by focusing on only a limited number of areas for
relatively short periods of time. The communirty, working
with the police, could shape a police intervention that would
be most effective in helping them reclaim their streets. Eaca
would know what would be expected of the other. The
resuits would be the same as those anticipared in a citywide,
street-level drug enforcement strategy: namely, an improved
quality of life in the city, reduced experimentation with drugs
among young people, and conceivably even reduced street
crime in those neighborhoods that succeeded in keeping
drugs out.

“The community, werking with the

police, could shape a police inter-
vention that would be most effective
in helping them reclaim their
streets.) )

Just such efforts seem to lie behind the most successful cases
of drug enforcement. In one pardcular case in Brocklyn, a |
neighborhood invaded by drugs managed to drive out the
drug dealing by enlisting police efforts fo close the buildings
that were used for drug dealing. and then mounting patrols
through a local branch of the Nation of Islam.”? The police
were willing to put resources on the line to go after the
problem with an aggressive approach that was discussed in
advance with the community. The community was prepared
10 try 1o hold onto the gains by taking disciplined action on
their own that stopped well short of vigilandsm. The police
promised to back up the citizen groups in the tuture if their
vigilance, now refined by prior experience. revealed a major
new incursion of drug dealers.

-180-

The nature of the strategy is captured well by the testimony
of two participants. The local police commander commented:

1 think the patrols are going well. We now have aimost
nonexistent drug activity in the locations that had been
hard-core drug areas. This is a good example of what the
police and the community can do together.®

One of the patrolling citizens also gave grudging support to
the concept:

We still believe there are problems with the police, with
racism and corruption within the department. But we feel
we can solve the problems together. We learned a lot of
lessons during this. The price you have to pay to fight *
against drugs is ongoing struggle. We had to pay the price
by standing in the cold and rain without pay. But the most
interesting thing, I think, is that this has given people
hope. Apparently, parmerships are hard and chancy
enterprises, but when they succeed, they are worth a great
deal.¥

Controlling drdg-using dangerous offenders

The drug strategies that have been discussed so far have been
primarily focused on drug rafficking and use. They are de-
signed to produce arrests for narcotics offenses rather than
for street crimes such as robbery, burglary, and assault. This
is not to say that drug enfprcement strategies have no effect
on these crimes, Relationships between drug use and crime
are so strong that when the police affect drug trafficking and
use, they probably affect smreet crimes as well. The effect is
indirect rather than direct, however.

This suggests a drug enforcement strategy designed to
achieve crime control rather than drug control objectives,
Such a strategy would focus enforcement attention on those
drug users who are committing large numbers of robberies
and burglaries.*? Studies show that drug users account fora
large proportion of those arrested for these crimes and that
they are among the most active and dangerous offenders.
Further, levels of criminal activity among heroin users are
known to be higher when they are using heroin than when
they are not.* It stands to reason, then, that the police might
affect a significant portion of the crime problem by control-
ling the drug use of those active offenders who are heavily
invoived with drugs.

The principal operational objectives of this strategy would
be: (1) to arrest and convict drug-using criminal offenders
for either narcotics offenses or street crimes such as robbery
and burglary; (2) to identify such offenders after arrest
through a combination of criminal record searches, physical
examination for needle marks, urinalysis in the jails, and
interviews; and (3) to sentence these offenders to disposi-
tions that work directly on their drug consumption such as



intensive probation with mandatery regular urinalysis or
compulsory drug treatment.
N T T S S N R

14 . . coerced abstinence, imposed as
a condition of probation . .. and
enforced through . . . mandatory
urinalysis, can ... . [reduce] street
crime. )
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The primary activities of the police department would be to
continue making arrests for narcotics and street offenses, im-
prove the records that would allow them to identify the dan-
gerous offenders among the arrested population, and lobby
for the development of urinalysis, intensive probation, and
mandatory treatment capabilites. The imporant claim that
can be made for this strategy is that it wouid address the
primary reason that citizens worry about drugs, namely drug-
related crime, and would do so more effectively, cheaply,
and humanely than approaches that rely only on repeated
arrests and costly jails to produce the same effects.

There is a reasonable amount of evidence indicaring that this
approach would work. In California, mandatory treatment
programs for drug users are effective in controlling both
crime and drug use, both while the person remains under
supervision and afterwards.** There are also some reasons to
pelieve that coerced abstinence, imposed as a condition of
probation and parole and enforced through a system of
mandatory urinalysis, can be effective in reducing street
crime,*

The strategy would also have benefits for organizatonal de-
velopment. It would challenge police departments to reach
outside their own boundaries. and outside the boundaries of
the criminal justice system. to produce the desired effects.
Prosecutors, judges, and corrections officials would have to
be persuaded of the merits of the strategy.”” The drug
treatrnent community would aiso have to be mobilized, their
capaciry expanded, and their attention focused on the
objective of crime control as well as improving the health of
users. Perhaps the most challenging aspect of this srategy,
however, is that it would require the police to consider the
possibiliry that their primary interest in controiling drug-
related street crime could be achieved more directly, surely,
and imexpensively by close supervision on the street rather
than by the enormously expensive process of repeated
arrests, jail, and impnisonment.

The lirnitations of this stratégy are the oppaesite sides of its
strengths. It does little by itself to suppress drug warficking
or to discourage the spread of drug use, except insofar as it

succeeds in suppressing the demand for drugs among those
users brought into the network of coerced treatment, More-
over, it seems to reduce police control over the problem by
forcing themn to rely on cooperation with others to produce

the desired effects. Finally, it does not seem like a suitable
law enforcement approach to the protlem. There is not
enough punishment and jail to satisfv those who think that
effective law enforcement by itself will be enough to ceal
with the problem. For these reasons, the police have gener-
ally neither adopted ner supported such strategies.

Protect and insulate the youth

A final police strategy for dealing with drugs could be built
around the objective of drug abuse prevention. Instead of
generally attacking drug trafficking, a police department
might concentrate on trying to halt the spread of drug abuse
to the next cohort of 16-year-olds. Part of this effort would
consist of enforcement operations 1o suppress drug traffick-
ing around and within schools. Another part might consist of
police-sponsored drug education designed not only to imparnt
information about drugs and discourage drug use, but also to
create a favorable climate for police efforts to suppress drug
trafficking. A third part might consist of police-sponsored
efforts to create parmerships among parents, schools, and the
police to define the outer limits of acceptable drug use and to
establish a predictable community response to drugs.

€€ Instead of generally attacking drug

trafficking, a police department
might concentrate on trying to halt
the spread of drug abuse to the next
cohort of 16-year-olds. 3 Y

The country now has operating experience with each of these
elements. New Jersey has made a concerted effort to mount
enforcement operatons in and around schools to disrupt the
wrafficking networks that serve high school students.* The
Los Angeles Police Department’s DARE program has shown
the potental of involving police in drug education programs
in the schools and has been widely emulated throughout the
country.” Massachuserts has experimented with establishing
community partmerships to confront children with a consistent
set of messages about drug use. None of these approaches
has been systemancally evaluated, however. Nor do we have
any documented experience with combining the different
aproaches in a concerted strategy to prevent new drug use.
Thus. the potental of this strategy remains uncertain,
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Conclusion

Drug trafficking, use, and associated violence challenge
today’s police executives to find ways of using the limited
resources and capabilities of their departments to reduce the
violence, halt the spread of drug use, and control drug-
related crime. Moreover, they must.do so while protecting
the integrity of their own organizations and the legal system.

Past approaches that have relied only on police re-
sources seem 1o be limited in their ability to achieve any
of society’s important goals in this domain. To reclaim
neighborhoods now yielding to drug use, police must find
ways to mobilize and use community opposition to drugs.
That the opposition to drugs exists is evident in the willing-
ness of many citizens to take direct action against drug
dealers. This adds urgency to the task of thinking through a
strategy that builds effective partnerships, for it suggests not
only that a resource is available to the police, but also that
failing to harness it effectively may compound the problem
by inciting vigilantism.

It also seems clear that successful approaches to the problem
will iely on enlisting the assistance of other public agencies.
For dealing with drug-related crime, the urinalysis and super-
visory capacities of out-patient drug treamment programs
might turn out to be valuable. To prevent the spread of drugs
1o new cohorts of teenagers, cooperation with schools and
parents is essential.

“. . . investigative sophistication,
and no small amount of force, are
required to deal with . . . organized
crime ... and the emergent

gangs...%9

Thus, to a degree. the drug problem reguires first-rate profes-
sional law enforcement. Quality arrests for drug offenses are
an important part of all police strategies. Great investigatjve
sophistication. and no small arnount of force. are required to
deal with the traditonal organized crime groups and the
emergent gangs that now dominate the rade.

Yet it is also true that drug trafficking and use represent a
problem that must be addressed through remedies other than
arrests and through agencies other than police. The police’
can play an important role in strengthemng neighborhood
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self-defense capacities by cooperating with local demands
rather than suppressing or ignoring them. They can play an
important role in mobilizing parents and schools. And they
might even succeed in focusing the attention of drug treat-
ment programs on their great opportunity to reduce crime as
well as achieve other purposes.

In this domain, as well as in dealing with crime and fear, the
methods of problem-solving and community policing
combine with the methods of professional law enforcement
to produce a perspective and a set of resuits that neither can
produce by itself.
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Implementing Community Policing

By Maicolm K. Sparrow

A simple lesson, well understood by truck drivers, helps to
frame the problem for this paper: greater momentum means
less maneuverability. The professional truck driver does not
drive his 50-ton trailer-truck the same way that he drives his
sports car, He avoids braking sharply. He treats corners with
far greater respect. And he generally does not expect the
same instant response from the trailer, with its load, that

he enjoys in his car. The driver’s failure to understand the
implications and responsibilities of driving such a massive
vehicle inevitably produces tragedy: if the driver tries to turn
too sharply, the cab loses traction as the trailer's momentum
overturns or jackknifes the vehicle.

Police organizations also have considerable momentum.
Having a strong personal commitment to the values with
which they have *“grown up,” police officers will find any
hint of proposed change in the police culture extremely
threatening. Moreover, those values are reflected in many
apparently technical aspects of their jobs—systems for
dispatching patrols, patrol officers constantly saiving to
be available for the next call, incident-logging criteria, etc.
The chief executive who simply announces that commumty
policing is now the order of the day, without a carefully
designed plan for bringing about that change, stands in
danger both of “losing traction” and of throwing his entire
force into confusion.

The concept of community policing envisages a police
department striving for an absence of crime and disorder
and concerned with, and sensitive to. the quality of life in
the community. It perceives the community as an agent

and partner in promoting security rather than as a passive
audience. This is in contrast 1o the traditional concept of
policing that measures its successes chiefly through response
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‘This is one in a series of reports originally developed with
some of the leading figures in Amencan policing during their
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times, the number of calls handled, and detection rates for
serious crime. A fuller comparison between traditional and
commiunity policing models is given in the appendix ina
question-and-answer format.

The task here is to focus attention upon some of the

" difficulties inherent in a change of policing style, rather
than to defend or advocate community policing. So we

will address some general problems of institutional change,
albeit within.the context of a discussion of policing styles.

Those who accept the desirability of introducing community
policing confront a host of difficult issues: What structural
changes are necessary, if any? How do we get the people

on the beat to behave differently? Can the people we have
now be forced into the new mold, or do we need to recruit

a new kind of person? What should we tell the public, and
when? How fast can we bring about this change? Do we
have enough external support?

These are the problems of implementation. The z'm of

this paper is to assist in their resolution. You will find here,
however, no particular prescription——no organizational
chart, no list of objectives, no sample press releases, Such

a prescription could not satisfy any but the most particular

of circumstances. The intent here is to explore some general
concepts in organizational behavior, to uncover particular
obstacles to desired change that might be found within police
departments, and then to find the most effective means for
overcoming the obstacles.

Dangers of underestimating
the task: changing a culture

Even the superficial review of community policing in the
appendix indicates the magnitude of the task facing a chief
executive. Implementing community policing is not a simple
policy change that can be effected by issuing a directive
through the normal channels. It is not a mere restructuring
of the force to provide the same service more efficiently.
Nor is it a cosmetic decoration designed to impress the
public and promote greater cooperation,

For the police it is an entirely different way of life. It is

a new way for police officers to see themselves and to
understand their role in society. The task facing the police
chief is nothing less than 10 change the fundamental culwre
of the organization. This is especially difficult because of the
wnusual strength of police cultures and their great resistance
to change.

The unusual strength of the police cuiture is largely artrib-
utable 10 two factors. First, the stressful and apparently
dangerous nature of the police role prodiices collegiate
bonds of considerable strength. as officers feel themselves

besieged in an essentially hostile world, Second, the long
hours and the rotating shifts kill most prospects for a normal
(wider) social life; thus, the majority of an officer’s social
life is confined to his or her own professional circle.

€€ ...ahuge ship can... be turned by
a small rudder. Itjust takes time... 33

Altering an organizational philosophy is bound to take
considerable time. Another analogy may be helpful: the
greater the momentum of a ship, the longerit takes to turn.
One comforting observation is that a huge ship can never-
theless be turned by a small rudder. It just takes time, and it
requires the rudder to be set steadfastly for the turn through-
out the whole turning period.

It is worth pointing out, also, that there will be constant
turbulence around a rudder when it is turning the ship—
and no turbulence at all when it is not. This analogy
teaches. us something if the office of the chief executive
is seen as the rudder responsible for turning the whole
organization. The lessons are simple. First, the bigger the
organization the longer it will take to change. Second,
throughout the period of change the office of the chief
executive is going to be surrounded by turbulence, like it
or not. It will require personal leadership of considerable
strength and perseverance,

.

Rendering susceptible to change

A chief executive may be fortunate enough to inherit an
organization that is already susceptible to change. For
instance, he may arrive shortly after some major corruption
scandal or during a pericd when external confidence in the
police department is at rock bottom. In such a case the chief
executive is fortunate. in that leadership is required and
expected of him. His organization is peised to respond
quickly to his leadership on the grounds that the new chief,
or his new policies, may represent the best or only hopes

of rescue.

A chief executive who inhetits 2 smoothly running bureau-
cracy, complacent in the status quo, has a tougher job. The
values and aspirations of the traditional policing style will
be embodied in the bureaucratic mechanisms—all of which
superficially appear to be functioning well. The need for
change is less apparent.

The task of the chief executive, in such a situation, is to

expose the defects that exist within the present systemn. That
will involve challenging the fundamental assumptions of the
organization, its aspirations and objectives. the effectiveness
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of the department’s current technologies, and even its view
of itself. The difficulty for the chief is that raising such
questions, and questioning well-entrenched police practices,
may look and feel destructive rather than constructive.
Managers within the department will feel uneasy and
insecure, as they see principles and assertions for which
they have stood for many years being subject to unaccus-
tomed scrutiny.

The process of generating a questioning, curious, and
ultimately innovative spirit within the department seems

to necessarily involve this awkward stage. It looks like an
attempt by the chief to deliberately upset his organization.
The ensuing uncertainty will have a detrimental effect upon
morale within the department, and the chief has to pay
particular attention to that problem. Police officers do not
like uncertainty within their own organization; they already
face enough of that on the streets.

The remedy lies in the personal commitment of the chief
and his senior managers. Morale improves once it is clear
that the change in direction and style is taking root rather
than a flesting fancy, that the chief’s policies have some
longevity, and that what initially appeared to be destructive
cynicism about police accomplishments is, in fact, a healthy,
progressive, and forgiving openmindedness.

€ € Morale improves once it is clear
that the change in direction and
style is taking root rather than a

:ﬂeeting fancy... %9

The chief executive is also going to require outside help in
changing the organization. For instance, the chief may be
able to make a public commitment to a new kind of pelicing
long before he can convince his organization to adopt it. He
may be able to create a public consensus that many of the
serious policing problems of the day are dirsct results of the
fact that the new kind of policing was not practiced in the
past. He may be able to educate the public, or the mayor.
about the shortcomings of existing practices even before

his staff is prepared to face up to them.

He may identify pressure groups that he can use to his
advantage by eliciting from them public enunciationof
particular concerns. He may be able to foster and empower
the work of commissions, committees, or inquiries that help
to make his organization vulnerable to change. He can

then approach his own organization backed by a public
mandate—and police of all ranks will. in due course, face
questions from the public itself that make life very uncom-
fortable for them if they cling 10 old values,

The chief may even agcentuate his staff’s vulnerability to
external pressures by removing the protection provided by

a public information officer and insisting that the news
media be handled by subordinate officers. In so doing the
chief would have to accept that some mistakes will inevita-
bly be made by officers inexperienced in media affairs.
High-level tolerance of those early errors will be critical to
middle management’s acceptance of the new openness. They
will need to feel that they are working within a supportive,
challenging, coaching environment—not that they are being
needlessly exposed to personal risk.

Two kinds of im_balance

Two different types of imbalance within the organization
may help render it susceptible to change: *directed imbal-
ance” and “‘experimental imbalance,”

Directed imbalance: Retumn for a moment to physical
analogies, and consider the process of turning a corner on
a bicycle. Without thinking, the rider prepares for the turn
by leaning over to the appropriate side. Small children
learning to ride a bicycle quickly discover the perils of
not leaning enough, or too much, for the desired turn.

The characteristics of the imbalance, in this instance, are
that it is necessary and that it only makes sense in the )
context of the anticipated change in direction. It is, never-
theless, imbalance—because the machine will fall over if
the turn is not subsequently made. Inevitable disaster
follows, conversely, from making the turn without the
preparatory leaning. .

Directed imbalances within a police organization will be
those imbalances that are created in anticipation of the
proposed change in orientation. They will be the changes
that make sense only under the assumption that the whole
project will be implemented, and that it will radically alter
organizational priorities.

Examples of such directed imbalance would be the move-
ment of the most talented and promising personnel into
the newly defined jobs; making it clear that the route to
promotion lies within such jobs; disbanding those squads
that embody and add weight to the traditional values;
recategorizing the crime statistics according to their effect
on the community; redesigning the staff evaluation system
to take account of contributions to the nature and quality
of community life; providing inservice training in problem-
solving skills for veteran officers and managers; altering
the nature of the training given to new recruits to include
problem-solving skills; establishing new communication
channels with other public services: and conwracting for
annual community surveys for a period of years.
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Experimental imbalance: This differs from directed imbal-
arice in its incorporation of trial and error—lots of trials and
a tolerance of error. The benefits of running many different
experiments in different parts of the organization are more
numerous than they might, at first sight, appear. There is the
obvious result of obtaining experimental data, to be used in
planning for the future. There is also the effect of creating a
greater willingness to challenge old assumptions and hence
a greater susceptibility to change, at a time when the organi-
zation needs to change most rapidly.

€ € The resourcefulness of police
_officers ... can at last be put to the
service of the department. 3 Y

There is also the effect of involving lots of officersin a
closer and more personal way. It does not matter so much
what it is that they are involved in—it is more important that
they feel involved, and that they feel they are subject to the
attention of headquarters. They will then be much more
disposed 10 try to understand, what the values of headquarters
really are,

Also, officers will see lots of apparently crazy ideas being
tried and may, in time, realize that they have some ideas of
their own that are slightly less crazy. Perhaps for the first
time they wiil be willing to put their ideas forward, knowing
that they will not be summarily dismissed. The resourceful-
ness of police officers, so long apparent in their unofficial
behavior, can at last be put to the service of the.department.
Creativity blossoms in an experimental environment that is
tolerant of unusual ideas,

Managing through values

Existing police structures tend to be mechanistc and highly
centralized. Headquarters is the brain that does the thinking
for the whole organization. Headquarters, having thought,
disseminates rules and regulations in order to control
practice throughout the organization. Headquarters must
issue a phenomenal volume of policy, as it seeks to cover
every new and possible siruation. A new problem, new
legislation, or new idea eventually produces a new wave

of instructions sent out to divisions from headquarters.

The 1984 publication in Britain of the “Auomey General'’s
New Guidelines on Prosecution and Cautioning Practice”
provides a useful example. The purpose of the guidelines
was to introduce the idea that prosecutions should be

undertaken when, and only whex, prosecution best serves
the public interest. As such, the guidelines represent a
broadening of police discretion. In the past, police were
authorized to caution only juveniles and senior citizens.
Under the new guidelines offenders of any age may be
cautioned in appropriate circumstances. Unfortunately, the
order was issued in some county forces through some 30
pages of detailed, case-by-case, instructions distributed from
headquarters. The mass of instructions virtually obscured the
fact that broader discretion was being granted.

Police officers have long been accustomed to doing their
jobs “by the book.” Detailed instruction manuals, sometimes
running into hundreds, even thousands, of pages have been'
designed to prescribe action in every eventuality. Police
officers feel that they are not required to exercise judgment
so much as to know what they are supposed todo ina
particular situation, There is little incentive and little time
to think, or to have ideas. There is little creativity and very
little problem solving. Most of the day is taken up just
trying not to make mistakes. And it is the voluminous -
instruction manuals which define what is, and what is not,
a mistake. Consequently heavy reliance is placed upon the
prescriptions of the manuals during disciplinary investiga-
tions and hearings.

How does the traditional management process feel from the
receiving (operational) end? Something like this: “Itall *
comes from headquarters;.it is all imposed; it is all what
somebody élse has thought up—probably somebody who has
time to sit and think these things up.” New ideas are never
conceived, evaluated, and implemented in the same place, so
they are seldom “owned” or pursued enthusiastically by
those in contact with the community,

-

Why is this state of affairs a hindrance to the ideals of
community policing? Because it allows for no sensitivity
either on a district level (i.e., to the special needs of the
community) or on an individual level (i.e.. to the particujar
considerations of one case). It operates on the 4ssumption
that wealthy suburban districts need to be policed in much
the same way as public housing apartments. While patrol
officers may be asked to behave sensitively to the needs of
the community and to the individuals with whom they deal,
there is little organizational support for such behavior.

€€ Thereis. .. little time to think, or to
have ideas. . . . Most of the day is taken
up just trying not to make mistakes. 33

AR

Of course, there remains a need for some standing orders,
some prepared contingency plans, and some set procedures.
But such instructions can come to be regarded as a resource.
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rather than as constraining directives. In the past, instruction

“ _manuals have been used as much io allocate blame retro-

spectively after some error has come to light, as to facilitate
the difficult work of patrol officers. Many departmenits, in
implementing community policing (which normally involves
a less militaristic and more participatory management style),
have deemphasized their instruction manuals.

The instruction manual of the West Midlands Police Force,
in England, had grow. to 4 volumes, each one over 3 inches

thick, totaling more than 2,000 pages of instructions. In Jure -

1987, under the direction of Chief Constable Geoffrey Dear,
they scrapped it. They replaced it with a single-page “Policy
Statement” which gave 11 brief “commandments,” These
commandments spoke more about initiative and “reasonable-
ness of action” than about rules or regulations. All officers
were issued pocket-size laminated copies of this policy
statement so that, at any time, they could remind themselves
of the basic tenets of their departiaent.

The old manual had contained stme useful information

that could riot be found elsewhere, This was extracted, con-
densed, and preserved in a new, smaller, “advice manual,”
It was only one-third the size of the old manual and, signifi-
cantly, was distributed with an explicit promise that it would
never be used in the course of disciplinary investigations or
hearings. The ground-level officers were able to accept it as
a valuable resource, whereas they had regarded the old
manual as a constant threat, omniscient but unfeeling.

The Chief Constable had set up a small team to be respon-
sible for introducing the new policy statement and advice
manual, One year after the first distribution of these two
docurments to the force, the feelings of that team were that
the ground-level officers accepted the change and appreci-
ated it, but that some of the mid-level managers found the
implied management style harder to accept and were
reluctant to discard their old manuals.

Another trend in the management of policing is for
procedures “set in stone” to be played down in favor

of accumulated experience. There are growing repositories
of professional experience, either in the form of available
discussion forums for officers trying new techniques, or

in the form of case studies where innovations and their
results are described.? Cne difficulty here is that police
officers have 10 be persuaded that it is helpful, rather than
harmful, to record their failures as w 3!l as their successes—
and for that they will need a lot of reassurance.

Senior managers have begun to emphasize the ideals, ethics,
and motivations that underlie the new image of policing, as
opposed 1o the correctness or incorrectness of procedures,
Disciplinary inquiries, therefore, come to rest less firmly

on the cold facts of an officer’s conduct and more upon his
intentions, his motivations, and the reasonableness and
acceptability of his judgment in the particular situation,

-

The relationship between headquarters and district com-
mands may also need to change. The role of headquarters
will be ro preach the values and state the principles and broad
objectives, and then allow the districts a great deal

of discretion in deciding on particular programs suited to
their geographical area. Similarly, management within any
one division or district should be, as far as possible, through
values and principles rather than rules and regulations;
individual officers can then be encouraged to use their own
judgment in specific cases.

€ € [A] police force . .. of 3,000 . . . has
nine layers of ranks. . . . [The] Roman
Catholic Church . .. does a fairly good
Job of disseminating values with only

five layers. 33

The nature of the rank structure itself can be a principal
obstacle to the effective communication of new values
throughout the organization, primarily because it consists
of many thin layers. A typical British police force (say of
3,000 officers) has nine layers of ranks. The larger Metro-
politan forces have even more, In the larger American forces,
the number of ranks can vary from 9 to 13 depending on the
size of the department. This is in contrast to the worldwide
Roman Catholic Church (with over 600 million members),
which does a fairly good job of disseminating values with
only five layers. We know from physics that many thin
layers is the best formula for effective insulation; for
instance, we are told that the best protection from cold
weather is to wear lots of thin layers of clothing, rather

than a few thick ones.

Certainly such a deep rank structure provides a very
effective natural barrier, insulating the chief officer from

his patrol force. It makes it possible for the police ¢hief to
believe that all his officers are busily implementing the ideas
which, last month, he asked his deputy to ask his assistants
to implement—while, in fact, the sergeant is telling his
officers that the latest missive from those cookies at head-
quarters “who have forgotten what this job is all about”
shouldn’t actually affect them at all.

During a period of organizational reorientation the communi-
cation betweex the chief and the rank and file needs to be
more effective than that—and so will rieed to be more direct.
The insulating effects of the rank structure will need to be
overcome, if there is to be any hope of the rank and file
understanding what their chief officers are trying to get

them to think about. It means that the chief must talk to the

-~189~-



officers, and must do so at length, Some chiefs have found
it valuable to publish their own value statements and give all
patrol officers personal copies. Alternatively, the chief may
choose to call meetings and address the officers himself,

This is not proposed as a permanent state of affairs, as
clearly the rank structure has its own value and is not to be
lightly discarded. During the period of accelerated change,
however, the communication between the top and the bottom
of the organization has to be unusually effective. Hence, it is
necessary to ensure that the message is not fiitered, doctored,
or suppressed (either by accident or asan act of deliberate
sabotage) by intermediate ranks during such times.

The likelihood of a change in policy and style surviving,

in the long term, probably depends as much on its acceptance
by middie management as on anything else. The middle
managers, therefore, have to be coached and reeducated;

they have to be given the opportunity and incentive for
critical self-examination and the chance to participate in

the reappraisal of the organization. Some chiefs have
invested heavily in management retraining, seminars, and

* retreats, taking great care to show their personal commitment
to those enterprises.

Territorial responsibility

One of the most obvious structural changes that has normally
accompanied a move toward community policing is the
assignment of officers to beats. It is important to understand
how such a move fits into the general scheme of things.

At first sight it appears that patrol officers who drive cars on
shift work have territorial responsibility; for 8 hours a day
they each cover an area. In fact, there are two senses in
which that particular area is not the officer’s professional
territory. First, officers know that they may be dispatched

to another area at any time, should the need arise. Second,
they are not responsible for anything that occurs in their area
when they are off duty. The boundaries of their professional
territories are more clearly defined by the time periods when

Malcolm K. Sparrow, formerly a Chief Inspector of the Kent
County Constabulary, England, is now a Research Fellow in

the Program in Criminal Justice Policy end Management and
Lecturer in Public Policy,John F. Kennedy School of Government,
Harvard University. :

Points of view or opinions expressed in this publication are those of
the authors and do not necessarily represent the official position or-
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they are on duty than by a geographical area. The fact that
a professional territory spans a period of time rather than an
area clearly has the effect of forcing the officer's concern to
be largely focused on incidents rather than on the long-term
problems of which the incidents may be symptoms. The
patrol officers are bound to remain reactive rather than
proactive, Long-term problems remain outside their
responsibility.

€€. .. beat officers know . . . the
opportunity and obligation to have
an impact...3)

In contrast, when patrol officers are given an area and told
“this is yours, and nobody else’s,” their professional territory
immediately becomes geographical, The 24-hour demand

on police resources requires that some calls in their area will
be dealt with by other personnel. But the beat officers know
that they have principal responsibility for a street or streets.
They have the opportunity and obligation to have an impact
on difficult problems, The more committed beat officers
demand to know what happened on their beat while they
were off duty; they tend to make unsolicited followup visits, *
and struggle to find causes of incidents that woyld otherwise
be regarded as haphazard,

It is fairly easy to see how the chief officer, district com-
manders, and individual beat officers can have a clear
territorial responsibility. What about the remainder in
middle management? There is a danger that community
contact and concern will be the preserve of the highest and
lowest ranks of the service, with the middle ranks living a
cozy internal life of administration,

Middle-ranking officers can continue to be a barrier to the
dissemination of the new vaiues unless they too are made to
live by them. This is perhaps best accomplished by making
each rank correspond to some level of aggregation of beats
or of community concerns. Thus middle managers should
interact as fully with the community as the most senior and
most junior officers. They thereby become a meaningful
resource for the parrol officers rather than just one more
level of supervision. They then can provide contextual
frameworks, at successively higher levels, to assist sub-
ordinates in the understanding anrd resolution of particular
community problems,

Resistance and sabotage

The most robust resistance to any change in values within
an organization will come from those parts that stand to
benefit most by the perpetuation of the old set of values.
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In introducing the ideals of community policing, the chief
should anticipate substantial resistance from particular areas,
the first of which is the detective branch.

The idea that crime investigation is the single most important
function of the police makes the criminal investigation
division the single most important unit within the orgariza-
tion; it gives a detective higher status than a patrol officer.
Should we expect the detective branch to applaud an absence
of crime? It seems that their values are sometimes shaped

to prefer an abundance of crime, provided it is all solved.

It seems that special attention may have to be given to
dismantling the detectives’ view of what is, and what is

not, important, Certainly the detective branch typically
views the introduction of community policing as a matter
for the patrol officers—"our job is still to solve crime.”

Detectives’ perception of their job will remain “my job is
to solve crime” until they are removed from the group that
reinforces rhat perception. Their goals will remain the same
until their professional territory is redefined. Their profes-
sional territories, if the detectives are to adopt and under-
stand the ideals of community policing, should be defined
segments of the community.

The detectives may, or may not, share their segments with
uniformed officers; they may, or may not, retain the title of
detective. Such considerations will depend. to an extent, oni
the particular constraints imposed by union power. But they
have 1o be incorporated into the community policing system.
They have to be encouraged to work closely within neigh-
borhoed pulicing units. Thus the valuable intelligence that
detectives gain through crime investigation can be fed back
into the patrol operation. Also, the detectives are made to
feel that crime prevention is their principal obligation. and
not the preserve either of the patrol force or of a dedicated,
but peripheral, unit.

€€ ... chief officers may have the
authority . .. but they are frequently
frustrated by administrators... 33

The essential change, whatever the prevailing circum-
stances, is that the detectives' professional territory has

1o be extended some considerable distance beyond the
instances of repornted crime. The detectives may end up
looking more like “district investigators™ than members of
an elitz, and separate, unit.

A second area of resistance will probably be the bureaucratc
administration. It will include many key personnel who have
been able to do their jobs comfortably and mechanically for

s

many years. Such jobs will include the purchase of equip-
ment and supplies, the rzcruiting and training of staff, and,
perhaps most importantly, the preparation and atministration
of annual budgets. The chief officers may have the authority
to allocate police resources as they think best, but they

are frequently frustrated by administrators who find some
bureaucratic reason for not releasing funds for particular
purposes, or by the creation of other bureaucratic obstacles.

A fundamental reappraisal of organizational priorities is
likely to “upset the apple cart” in these areas in a manner
that bureaucrats will find difficult to tolerate. Such staff
members need to be converted. The practical implication is
that such personnel must be included in the audience when
the new organizationdl values are being loudiy proclaimed.
If they are left out at the beginning, they may well becorde
a significant stumbling block at some later stage.

Conclusion

One final cautionary note: the principal task facing police
leaders in changing the orientation of their organizations has
been identified as the task of communicating new values. In
order to stand a chance of communicating values effectively,
you need to believe in them yourself, and to be partof a
community that believes in them, too.

Notes

1. The Metropolitan Police Depantment (London) is in the process
of making a similar change, moving away from a comprehensive
instruction manual e tovas3 clear, brief statements of the
principles for action.

2. Much of this work stemmed from initiatives funded by the
National Institute of Justice, the Police Executive Research Forum,
the Police Foundation, and concemned philanthropic foundations.

The Executive Session on Policing, like other Executive
Sessions at Harvard's Kennedy School of Govemment,
is designed to encourage a new form of dialog between
high-level practitioners and scholars, with a view to
redefining and proposing solutions for substantive policy
issues. Practitioners rather than academicians are given
majority representatién in the group. The meetings of the
Session are conducted as loosely structured seminars or
policy debates.

Since it began in 1985, the Executive Session on Policing
has mel seven times, During the 3-day meetings, the 31
members have energetically discussed the facts and values
that have guided. and those that should guide, policing.

NCJ 114217
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Appendix

Traditional vs. community policing: Questions and answers

Question: Who are the police?

Question: What is the relationship
of the police force to other public
service departments?

Question: What is the role of the
police?

Question: How is police efficiency
measured?

Question: What are the highest
priorities?

Question: What, specifically, do
police deal with?

Question: What determines the
effectiveness of police?

Traditional

Community policing

A government agency principally
responsible for law enforcement,

Priorities often conflict.

Focusing on solving crimes.

-

By detection and arrest rates.

Crimes that are high value (e.g.,
bank robberies) arid those involving
violence.

Incidents.

Response times.

Police are the public and the
public are the police: the police
officers are those who are paid
to give fuli-time attention to the
duties of every citizen.

The police are one department
among many responsible for
improving the quality of life.

A broader problem-solving
approach.

By the absence of crime and
disorder.

Whatever problems disturb the
community most.

Citizens’ problems and concerms.

Public cooperation.
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Appendix (continued)

Traditional vs. community policing: Questions and answers

Question: What view do police take
of service calls?

Question: What is police
professionalism?

Question: What kind of
intelligence is most important?

Question: What is the essential
nature of police accountabiliry?

Question: What is the role of
headquarrers?

Question: Whas is the role of the
press liaison departmeni?

Question: How do the police
regard prosecutions?

Traditional

Community policing

Deal with them only if there is no
real police work to do.

Swift effective response to serious
crime.

Crime intelligence (study of
particular crimes or series of
crimes).

Highly centralized: governed by
rules, regulations, and policy
directives: accountable to the law.

.

To provide the necessary rules and
policy directives.

To keep the “hear"” off operational
officers so they can get on with
the job.

As an important goal.

Vital function and great
opportunity.

Keeping close to the community.

Criminal intelligence (information
about the activities of individuais
or groups).

Emphasis on local accountability
to community needs.

To preach organizational values,

To coordinate an essential
channel of communicaiion with
the community.

As one tool among many.
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January 1987

Problem-Oriented Policing

Atl:32a.m.amanwewill call Fred
Snyder dials 911 from a downtown
corner phone booth. The dispatcher
notes his location and ca/!s the nearest
patrol unit. Officer Knox arrives 4
minutes later.

Snyvder says he was beaten and robbed
20 minutes before but didn’t see the
robber Under persistent questioning
Snyder admits he was with a prosti-

William Spelman and John E. Eck

tute, picked up tn a bar Later. in a
hotel room, he discovered the prosti-
tute was actually a man, who then beat
Snyder and took his wallet

Snyder wants 1o let the whole matter
drop. He refuses medical treatment
Sfor his injuries. Knox finishes his
reportand lets Snyder go home. Later
that day Knox's report reaches Derec-

tive Alexander’s desk She knows from
experience the case will go nowhere
but she calls Snvder at work

Snxder confirms the report but refuses
to cooperate further. Knox and Alex-
ander vo on to other cases. Months
later, reviewing crime statistics. the
iy council deplores the difficulry
attracting businesses or people-
downtown

]

From the Director

Many calls to police are repeated
requests for help. They have a history
and a future-—sometimes tragic.
Rather than treat the call as a 30-minute
event.and go on to the next incident,
palice need to intervene in the cycle
and try to eliminate the source of the
problem

A wealth of research sponsored by the
National Institute of Justice has led to
an approach that does just that.

The problem-solving approach to
policing described in this Research in
Brief represents a significant evolu-
tionary step in helping law enforcement
work smarter not harder. Rather than
approaching calls for help or service as
separate. individual events to be
processed by traditional methods.
problem-oriented policing emphasizes
analyzing groups of incidents and
denving solutions that draw upon a
wide variety o Jublic and private
resources.

Careful followup and assessment of
police performance in dealing with the
problem completes the systematic
process.

But problem-oriented policing 15 as
much a phmlosophy of policing as aset
of techniques and procedures The
approach can be applied to whatever
type of problem 1s consuming police
ume and resources.

While many problems are hikely to be
crime-oniented. disorderly behavior,
situations that contribute to neighbor-
hood deterioration. and other incidents
that contribute to fear and insecurity in
urban neighborhoods are also targets
for the problem-solving approach

In.devising research to test the 1dea.
the National Institute wanted to move
crime analysis beyond pin-maps. We
were fortunate to find a receptive
collaborator 1n Darrel Stephens. then
Chief of Police in Newport News,
Virgima .

The National Institute 15 indebted to the
Newport News Police Department for
serving as a laboratory for testing
problem-oriented policing. The results
achieved in solving problems and
reducing target crimes are encouraging

Problem-oriented policing integrates
knowledge from past research on
police operations that has converged on
two main themes: increased operational
effectiveness and closer mvolvement

with the commumity - The evolution of
ideas will goon

Under the Institute’™s sponsorship. the
Police Executive Research Forum will
implement problem-oriented policing
in three other cities. The test wall
enable us to learn whether the results
are the same under different manage-
ment styles and in deahing with differ-
ent local problems This is how
national research benefits local com-
munities—by providing tested new
options they can consider.

The full potential of problem-oriented
pulicing still must be assessed. For
now . the approach offers promise It
doesn’t cost a fortune but can be
developed within the resources of most
police departments

Problem-onented policing suggests
that police can realize a new dimension
of effectiveness. By coordinating a
wide range of nformation, police
admunistrators are tn a unique leader-
ship position 1n their communities,
helping to improve the quality of lite
for the citizens they serve

James K. Stewart
Director ‘
National Institute of Justice
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They and their sergeant, James
Hogan, decide to reduce prostitu-

James Boswell volunteers to lead
the effort.

First, Boswell interviews the 28

areato learn how they solicit, what
happens when they get caught, and
why they are not deterred.

They work downtown bars, they
tell him, because customers are

spot them soliciting. Arrests, the
prostitutes tell Boswell, are just an
inconvenience: Judges routinely
sentence them to probation, and
probation conditions are not
enforced.

Midnight-watch patrol officers are
tired of taking calls like Snyder’s.

tion-related robberies, and Officer

prostitutes who work the downtown

easy to find and police patrols don’t

The problem-oriented approach

Based on what he has learned from
the interviews and his previous
experience, Boswell devises a
response. He works with the
"Alcoholic Beverage Control Board
and local barowners to move the
prostitutes into the street. At police
request, the Commonwealth’s
Attorney agrees to ask the judges
to put stiffer conditions on
probation: Convicted prostitutes
would be given a map of the city
and told to stay out of the downtown
area or go to jail for 3 months.

Boswell then works with the vice
unit to make sure that downtown
prostitutes are arrested and
convicted, and that patrol officers
know which prostitutes are on
probation. Probation violators are
sent to jail, and within weeks all

==

but a few of the prostitutes have left
downtown.

" Then Boswell talks to the prosti-

tutes’ customers, most of whom
don’t know that almost half the
prostitutes working the street are
actually men, posing as women. He
intervenes in street transactions,
formally introducing the customers
to their male dates. The Navy sets
up talks for him with incoming
sailors to tell them about the male
prostitutes and the associated safety
and health risks.

In 3 months, the number of
prostitutes working downtown
drops from 28 to 6 and robbery
rates are cut in half. After 18
months neither robbery nor
prostitution show signs of returning
to their earlier levels.

Reacting to incidents reported by
citizens—as this hypothetical example
illustrates—is the standard method for
delivering police services today. But
there is growing recognition that
standard “incident-driven” policing
methods do not have a substantial
impact on many of the problems that
citizens want police to help solve.
Equally important, enforcing the law
is but one of many ways that police
can cope with citizens’ problems.

This Research in Srief describes an
alternative approach to policing.
Called preblem-oriented policing, it
grew out of an awareness of the
limitations of standard practices
described in the opening vignette.

Police officers, detectives, and their
superviscrs can use the problem-

oriented approach to identify, analyze, -

and respond, on a routine basis, to the
underlying circumstances that create
the incidents that prompt citizens to
call the police.

Although alternative methods of
handling problems have long been
available, the police have made
relatively little use of them. Or they

Points of view or opinions expressed in
this publication are those of the authors
and do not necessarily represent the
official position or policies of the U.S.
Department of Justice.

have been used only sporadically,
more often by a special unit or an
informal group of innovative officers.

Probiem-oriented policing is the
outgrowth of 20 years of research into
police operations that converged on
three main themes: increased effec-
tiveness by attacking underlying
problems that give rise to incidents
that consume patrol and detective
time; reliance on the expertise and
creativity of line officers to study
problems carefully and develop
innovative solutions; and closer
involvement with the public to make
sure that the police are addressing the

.needs of citizens. The strategy consists

of four parts.

1. Scanning. Instead of relying upon
broad, law-related concepts—rob-
bery, burglary, for example—officers
are encouraged to group individual
related incidents that come to their
attention as “problems™ and define
these problems in more precise and
therefore useful terms. For example,
an incident that typically would be
classified simply as a “robbery” might
be seen as part of a pattern of prostitu-
tion-related robberies committed by
transvestites in center-city hotels.

2. Analysis. Officers working on a
well-defined “problemn” then collect
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information from a variety of public
and private sources—not just police
data. They use the information to
illuminate the underlying nature of the
problem, suggesting its causes and a
variety of options for its resolution.

3. Response. Working with citizens,
businesses, and public and private
agencies, officers tailor a program of
action suitable to the characteristics of
the problem. Solutions may go beyond
traditional criminal justice system
remedies to include other community
agencies or organizations.

4. Assessment. Finally, the officers
evaluate the impact of these efforts to
see if the problems were actually
solved or alleviated. -

Tortest the 