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This Command College Independent Study Project is a FUTURES study on a particular 
emerging issue in law enforcement. Its purpose is NOT to predict the Mure, but rather to 
project a number of possible scenarios for strategic planning consideration. 

Studying the future differs from studying the past because the future has not yet hap­
pened. In this project, useful alternatives have been formulated systematically so that the 
planner can respond to a range of pos:sible future environments. 

Managing the future means influencing the Mure -- creating it, constraining it, adapting to 
it. A futures study points the way • 
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CHAPTER ONE - A FUTURES STUDY 

What will be the standards by which police effectiveness will be 

evaluated in mid-sized California departments by the year 2000? 

CHAPTER TWO - STRATEGIC MANAGEMENT 

A model plan for mid-sized departments in. general and the City of 

Irv~ne, California, in particular. 

CHAPTER THREE - TRANSITION MANAGEMENT 

A description of a management structure for a planned transition 

from limited community input to one of active community-oriented 

policing. 
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Supplementary Executive Summary 

PART ONE - A FUTURES STUDY 

eackground: Law enforcement agencies, being service-oriented, 
have had numerous problems over the years evaluating the 
effectiveness of their operations. Many plans, formulas, 
performance measures, etc., have been presented to gauge their 
success and to justify new programs. The validity of anyone 
particular system is always subject to debate, but one theme in 
modern management practice seems to apply to all public service 
organizations. That theme is the critical importance of 
sensi ti vi ty to the needs and desires of its constituency, the 
public, a constantly changing entity. 

Impact upon Law Enforcement agencies by year 2000? The question 
was studied by twelve people who formed a nominal group technique 
panel that were accessed via two rounds of mailed questionnaires. 
Their selections were variations in positions and backgrounds, as 
well as knowledge of major social and political issues facing 
this area. Five key trends were selected as having the greatest 
possible impact upon the subject of the study (1) cultural 
diversity in California, (2) number of qualified police 
candidates, (3) impact/influence of special interest groups, (4) 
awareness/ involvement of the public on a broad array of social 
issues, and (5) sophistication of police managers. Five probable 
~vents considered to be the most critical were (1) a major 
ethnic/race conflict, (2) a major hazardbus m~terials disaster, 
(3) a strike by public safety personnel, (4,) an economic 
depression, and (5) a decision regarding law enforcement's 
involvement in the AIDS epidemic. Following the creation of 
several scenarios, the most preferred became the target of 
various policy considerations, which, if implemented, should have 
a major influence on bringing about the desired outcome. 

Policies: After gathering survey data on the issues and the 
related key trends and events, the author found several policies 
to be of major importance. These were: 

1. Establishment of departmental performance measures 
based upon providing quality police service and not 
just numerical tallys of arrest counts, clearance rate, 
uniform crime reports, etc. 

2. Establishment of closer liaison with the public in 
general so as to continually reassess the police 
mission in a particular community. 

3. Monitoring of special interest groups and negotiation 
for a common ground on legitimate service requests. 

4. continuance of actively seeking qualified women and 
minority applicants. 



PART TWO - STRATEGIC MANAGEMENT 

strategic Plan: The City of Irvine was analyzed to determine 
the external and internal resources of its law enforcement and 
general government -structures. A stakeholder analysis was 
related to future commitment planning., 

Implementation Plan: The processes involved in developing a 
commitment plan based upon a critical mass analysis are discussed 
in general terms. The types of planning systems to consider 
using when implementing a strategic plan are included. 

PART THREE - TRANSITION MANAGEMENT 

Transition Plan: The transition plan identifies the key 
negotiation components involved of the major stakeholders. 
Negotiation strategies and tactics to be used by the transition 
manager utilizing a task force approach are delineated. The 
transitional management structure of a·project manager assures a 
continuity to the program and a single accountable resource for 
the actual area managers who would interact more directly with 
the communi ty . This interaction of the department with the 
community can make it more "client-centered" and responsive to 
the needs of the community. 
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INTRODUCTION 

The purpose of this study is to provide an examination of future 

issues which will affect the manner in which police departments 

are evaluated by and interact with, their communities. It is not 

meant to be a complete, exhaustive report on evaluation systems, 

but rather an exploration into areas some administrators may find 

helpful in dealing with the ever-changing communities they serve. 

Chapter One deals with the future, and identifies trends and 

events affecting law enforcement in general and the issue of 

evaluation of police service by the public in particul~r. An 

example of a citizen survey is provided, which could be modified 

• 

to conform to the particular needs of a community. . Futures. 

scenarios are also presented in this chapter as possible events 

that may occur, depending upon policy actions taken today. 

Chapter Two presents specific data on the city of Irvine in the 

form of environmental analysis. Mission statements are given in 

order that the reader can understand the direction of policies 

in the form of action statements. Execution, administration, and 

logistics of a strategic plan are presented as examples only for 

this community, but may apply where comparisons exist. 

Chapter Three brings together the various negotiating points, 

strategies, and tactics of the various stakeholders affected by 

the strategic plan and identifies the critical mass ultimately 

responsible for its outcome . • 
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The central theme of the work is that all public service agencies 

must become more client-centered, outer-directed, politically 

astute, or whatever term used to describe listening to the 

public's needs and concerns.· The community-oriented policing 

agencies stand a good chance of surviving the emerging future 

trends and events by adapting their structures, realigning their 

resources, and constantly examining their direction. The extent 

that community input is sought or brought to bear upon a police 

agency can mean the difference between success and failure, 

reactive vs. proactive law enforcement. 



CHAPTER ONE - A FUTURES STUDY 

What will be the standards by which police effectiveness 

will be evaluated in mid-sized California departments by 

the year 2000? 

3 • 
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.CHAPTER ONE - A FUTURES STUDY 

BACKGROUND HISTORY 

Police departments have historically had difficulty in 

establishing a concise, uniform method of gauging their 

effectiveness. While the police IImission ll is generally accepted 

by the public as necessary, police managers have wrestled with 

the concept of quantifying exactly what the police functions 

actually are and how good a job a particular police agency is 

doing. There is a lack of a clear common unit of success in 

policing - as-profit serves in private enterprise to indicate 

whether programs are working efficiently and are really reaching 

desired goals. While the term 1I1aw enforcement" seems 

straightforward enough, the police have found themselves 

performing an ever-increasing myriad of other duties. Police 

must settle family disputes, regulate traffic, return lost 

property, and so forth and, while most of these duties are rooted 

in a I'aw or ordinance, the connection to pure law enforcement 

can become hazy. The concept of "police service" in a broader 

perspective of community policing has slowly evolved as a "quiet 

revolution." 1 

Police performance has been evaluated in some fashion as long as 

police work has been performed. In a loose sense, it was Robert 

Peel's negative evaluation of the then-current watch-and-ward 

system that brought about the London Metropolitan Police of 1829, 

the forerunner of today's modern police department. But 
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performance measurement, as currently conceived, is more than 

mere casual assessment. It implies a formal and methodical 

effort to gather quantitative data about operations and 

administration; indeed, it was not until the 1930's that 

sophisticated techniques were devised to measure the performance 

of police departments. 3 

One of the most extensive. efforts to quantify judgments about 

police was made in 1935 by Arthur Bellman, a disciple of August 

Vollmer. Bellman devised an extensive review schedule to be 

completed by experienced police analysts. 4 Experts recorded 

their professional judgments on 685 specific issues concerning 

patrol duties, beat construction, traffic enforcement, and 'so 

forth. 

Despite its advance over previous practices, Bellman's scale 

suffered from a number of defects. Its additive nature, for one, 

resulted in mixing significant and petty ~ssues 

indiscriminately. 5 Another major defect of the Bellman system 

was its concentration solely on departmental policies, practices, 

and equipment without some consideration of the impact on the 

community. External measures of program effectiveness upon the 

public were completely absent, thus ignoring any measurement of 

client (public) satisfaction. 

In response to this particular defect in the Bellman system, S.D. 

Parrat proposed an al ternati ve instrument for deteZ"nlining the 

"effectiveness of police functioning." 6 Parrat reasoned that 

• 

• 

• 
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• since the ultimate objective of policing in a democracy is to 

carry out the will of the people, the. public should be surveyed 

as to their attitude on'the effectiveness of the police. Areas 

of consideration included a wide range of issues, such as 

personnel practices, influence of politics, press relations, 

crime prevention, etc. 

This approach centered entirely on the "perceptions" of the 

public toward the police. However, since most citizens are not 

directly involved with the police, their perceptions are usually 

filtered through the eyes of others. Also, citizens usually lack 

the technical ability to objectively compare performance 

standards. Thus, it was realized that measuring police 

• performance solely on the basis of public satisfaction presented 

• 

. bI 7 maJor pro ems. 

A next step in the measurement of police performance took the 

form of the planning-programming-budgeting system (PPBS) so 

popular with municipal governments in the 1960' s. This budget 

process tied the allocation of resources to the production of 

specific outcomes. Attention again returned internally to the 

quantification of police performance, and administrators began to 

articulate objectives in order to determine which outcomes 

should be sought. Management by objectives (MBO) became a spin­

off from the (PPBS) process, and both have added substantially to 

the development of performance measurement methods. 

The Urban Insti tute (UI) and the International City Management 
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Association (ICMA), sponsored by the National commission on 

Productivity, produced an extensive catalog of new effectiveness 

measures for all major governmental functions. 8 This produced 

another system within the field of police crime control; these 

included indicators for the quality of performance, 

responsiveness, maintaining the feeling of security, fairness, 

honesty, courtesy, overall citizen satisfaction, and 

effectiveness in handling minor crime calls. 

The analysis done by U.I./I.C.M.A. was extensive; however, it did 

not address areas of conflict resolution and general services, 

areas which present the greatest challenge to measurement. 

Ultimate outcomes or results were sometimes ignored. 

These systems and others have become very comprehensive and have 

added greatly to the police manager's ability to measure a 

department's effectiveness and productivity while achieving its 

basic organizational goals. 

EVALUA'I'ION OF POLICE DEPARTMENTS TODAY 

As mentioned previously, comprehensive methods of measurements do 

exist today, i.e. PPPM, U.I./I.C.M.A., etc., that can assist the 

police manager in evaluating effectiveness and efficiency of his 

or her department. But why then is there the continued interest 

and confusi~n over what needs to be measured? How do we measure 

it and who will do the measuring? 

• 

• 

Many police departments today rely on the Federal Bureau Of. 
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Investigation's Uniform Crime Report (UCR) as the primary gauge 

of their performances. This report measures the crime rate of 

reported major (Part I) crimes for each community as, as such, 

lends itself to comparison among cities wherein the danger lies. 

In addition, UCR contains other factors which have major in­

fluence on crime: The size of the community and its population, 

and how crowded the area is; how the population is composed, par-

ticularly in terms of age range, and so forth. As can be seen, 

most socio-economic factors are beyond the scope and authority of 

police to control, yet these factors play a major part in 

affecting the crime rate. since police are severely limited in 

controlling these factors, assessing police performance solely 

on crime rates clearly distorts the picture. 

,. 

crime rates are determined primarily by citizens re'port.ing the 

occurrence of crime to the police. However, for a variety of 

reasons, ,citizens frequently choose not to report a crime. They 

may have had a bad experience with the system, feel the police 

can't do anything anyway, or have a fear of reprisal. Conversely, 

a very responsible police agency will, by its nature, encourage 

citizens to report hearly all crimes because the citizens have 

confidence in the department. This may cause the quality 

department to have a higher recorded crime rate. 

Some departments today turn solely to arrest statistics as a 

means of accurately gauging their effectiveness. While this is a 

• very important component of the overall mission of the police 
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department, it is primarily a means to achieving the goal of • 

controlling crime. other aspects of controlling crime involve 

crime prevention efforts, deterrence activities, and gathering 

information about crime. Since arrest statistics do not include 

even those other aspects of crime control-much less the other 
" 

maintenance and service aspects of police work-their usefulness 

as a measure of police agency quality is limited. 9 

Clearance rates' are sometimes used as a means of measurement by 

individual department" s. Based upon the particular criteria 

utilized by it, one department's clearance rate may differ 

greatly from another, while its actual performance may be very 

similar. 

Likewise, the availa,bility time of officers for routine patrol • 

and response times have been r~cently touted as effective 

measures of police performance when actually they are frequently 

used to merely increase or decrease the number of officers in the 

field. Using the overall response time as a measure ignores the 

variable nature of police calls for service and the differences 

, , t k' d f I' 10 ~n appropr~a e ~n s 0 po ~ce response. 

Increasingly, police departments are becoming sensi ti ve to the 

need of turning the communities to form alliances on how best to 

achieve their mission. The old business of simply responding to 

calls for service and rating their effectiveness on that basis 

alone has slowly been changing. Seat officers have known 

intuitively what researchers Glenn Pierce in Boston and Lawrence • 
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Sherman have confirmed through research: "Fewer than 10 percent 

of the addresses calling for police service generates over 60 

percent of the total calls for service during a given year". 11 

Rather than solely emphasizing crimes and clearance rates or the 

time it takes to respond to a citizen's call for service, 

citizens including elected officials, commissions, consumer 

groups, special interest groups, etc., are examining the police 

department's ability to solve problems and. their ability to join 

forces with other community resources to efficiently deal with 

the ever-increasing and changing demands placed upon the police. 

FUTURE CONCERNS 

What is causing this change in focus of police departments from 

• looking inward operationally to turning outward to the 'community 

for input, not only on operations, but also on policy 

considerations and other, heretofore, guarded policies of the 

• 

department? 

George L. Kelling lists three main driving forces of change in 

his pUblication "Police and communities: The Quiet Revolution." 

The three are citizen disenchantment with police services, 

research conducted during the 1970' s, and frustration with the 

traditional role of the police officer. 

1. Disenchantment with police services - 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. Working-apd middle-class 
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communities of ali races are demanding increased ~ 
collaboration with police in the determination of police 

priorities in their neighborhoods. community cr~me 

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 services for service and 

protection. 

Research The early 1970's research about police 

effectiveness was another stimulus to change. Research 

about preve~tive patrol, rapid response to calls for 

service, and investigative work - the three mainstays of 

police tactics - was uniformly discouraging as to the 

effectiveness of police operations. 

Research demonstrated that preventive patrol in 

automobiles 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 into criminal investigation 

effectiveness suggested that detective units were so 

poorly administered ~hat they had little chance of being 

effective. 

• 

3. Role of the patrol officer - Finally, patrol officers have 

been frustrated with their traditional role. Despite ~ 
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pieties that patrol has been the backbone of policing, 

every police executive has known that patrol has 

frequently been 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 

practi tioners went to detecti ves. Getting "busted to 

patrol" has been a constant threat to 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 

mission in the police department: They handle the 

public's most pressing problems and must make complex 

decisions almost instantaneously. Moreover, they often do 

this with insufficient supervision or training. Police 

administrators treat patrol officers as if they did little 

to advance the organization's mission. The salaries of 

patrol officers also reflect their lower status. No 

wonder many officers have grown cynical and have turned to 

unions for leadership rather than to police executives. 

"stupid management ma~e unions," says Robert Kliesmet, the 

President of the International Union of Police 
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Associations AFL-CIO. 

Given the above, there doesn't seem to be much basis for 

optimism. However, several factor;:; have seemed to give police 

administrators new hope. Kelling suggests four major factors: 

1. citizen response - The overwhelming public response to 

community and problem-solving policing has been positive, 

regardless of where it has been instituted. citizens like 

the cop on the beat and enjoy working with hi~ or 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 controi 

organizations puts it this way: "The cop c;m the beat, who 

meets regularly with ci tizen groups is the single most 

important service that the Boston Police Department can 

provide." 

2. New research on effectiveness - Research conducted during 

the early and mid~1970's frustrated police executives. It 

generally showed what didn't work, as illustrated above. 

Research conducted during the late 1970's and early 1980's 

was different. By beginning to demonstrate that new 

tactics did work, it fueled the move to rejuvenate 

policing such as the idea that foot patrol, bike patrol, 

and horse patrol can reduce" citizen fear of crime and 

improve relations between police and citizens. 

~ 

~ 

-The productivity of detectives can be enhanced if patrol 

officers carefully interview residents about criminal ~ 
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events, according to John Eck of the Police Executive 

Research Forum (PERF). 

-citizen fear can be substantially. reduced by police 

tactics that emphasize increasing the quantity and 

improving the quality of citizen-police interaction, 

according to Tony Pate of the Police Foundation. 

-Police anti-fear tactics can also reduce household 

burglari\~s, according to Mary Ann Wycoff' s research for 

the Police Foundation. 

-Problem-oriented policing can be used to reduce thefts 

from cars and problems associated with prostitution and 

residential burglaries, according to William Spellman and 

John Eck of PERF. 

Experience with innovation The desire to improve 

policing is not new with this generation of reformers. 

The 1960' sand 1970' s had their share of reformers as 

well. Robert Eichelberger of Dayton experimented with 

team policing (tactics akin in many ways to problem­

solving) and public policy making; Frank Dyson of Dallas 

with team policing and generalist/specialist patrol 

officers; Carl Gooden with team policing in cincinnati; 

and there were many 'other innovators. But innovators of 

thi~ earlier era were handicapped by a lack of documented 

successes and. fail~res of implementation. For example, 

those who experimented with team policing were not aware 

that elements of team p.olicing were simply incompatible 
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wi th preventive patrol and rapid response to calls for 

service. . As a result, implementation of team policing 

followed 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-usual would 

overwhelm it - the program would simply vanish. 

Moreover, the lessons about innovation and excellence that 

Peters and waterman brought together 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. 

• 

4. New breed of police leadership - The new breed of pol.ice • 

leadership is unique in the history of American policing. 

Unlike past chiefs, who were primarily local and ,inbred, 

chiefs of this generation are becoming more urbane and 

cosmopolitan. 

Illustrations of this trend are: 

Chief Lee Brown of Houston received a Ph.D. in criminology 

from the University of California at 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 criminology in the Law School at • 



• 
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Harvard University; Benjamin Ward, Commissioner of the New 

York City Police Department, is an attorney and was 

Commissioner of Corrections in New York state. 

The point is, members of this generation of police 

leadership are becoming better educated and are of more 

diverse backgrounds. All of those noted above, as well as 

many others, have sponsored research ~nd experimentation 

to improve policing . 



17 

THE NOMINAL GROUP PROCESS 

FUTURES WHEEL EXERCISE USING BRAINSTORMING TECHNIQUE 

Nine expert panel members were selected to develop a futures 

wheel around the broad topic of increasing service demands by the 

public (Figure 1). This technique was used to narrow down the 

focus of the research to a manageable size and to. identify 

emerging trends and critical future events. The area of 

evaluation of the effectiveness of police services was selected 

as the topic to be studied. As can be seen from the futures 

wheel, many sub-topics and issues are related to this area.' 

These nine individuals came from the areas of law enforcement, 

management consultation, education, and emergency services. Five 

of the members were males and four were females. Two women were 

management analysts for medium-sized cities and had backgrounds 

in budgeting and line operations. One woman was an assistant 

dean for a local community college in the applied arts and 

sciences. The remain~ng woman was an emergency services 

coordinator for a medium-sized city and an instructor at a local 

university. All five men had police backgrounds; two were 

captains, two were lieutenants, and one was a sergeant. All have 

extensive backgrounds in areas of training, research, and public 

administration. 

These individuals were brought together in order to develop a 

• 

• 

list of emerging trends and events that would impact the area of 

evaluation of police services. The group identified 41 emerging •. 
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FIGURE 1 FUTURES WHEEL EXERCISE ~ EXPERT PANEL INPUT 

• 




