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An Invitation to Project Dare: 
Drug Abuse Resistance Education 
America has a drug problem. 

It is a problem that exacts an enormous toll in 
human suffering, in the expenditure of public monies, 
and, more importantly, in the enormous waste of 
human potential. 

It is a festering problem whose solution has so far 
eluded us. 

Despite urgent warnings from parents, educators, and 
the mass media, many of our nation's young people 
experiment with and use a variety of harmful substances, 
including tobacco, drugs, and alcohol. 1 An annual 
survey of high school seniors conducted for the National 
Institute on Drug Abuse found that, in 1985, only 
8 percent of students had never used alcohol, and only 
31 percent had never smoked cigarettes. Over two thirds 
of those seniors reported use of at least one illicit 
substance, with over one half (54 %) having used 
marijuana. 2 Children as young as age 9 report that 
:marijuana is "easy to get." 3' 

. Until recently, law enforcement strategies have focused 
on the supply side of the drug problem, with millions 
of dollars spent each year to control the distribution 
and sale of illicit drugs. Despite the confiscation of 
tons of narcotics, and despite thousands of arrests, 
the drug trade continues to flourish. 

Law. enforcement experts now recognize that the 
problem of substance use must be addressed by 
stemming demand, especially among young people 
who might become tommorrow's drug users. A recent 
report issued by the Commission on Organized Crime 
concludes that the only way to significantly reduce 
the drug problem in the United States is through 
eliminating the demand for drugs. 4 

School children must be educated to recognize the 
dangers of drug use and to resist both the subtle and 
the direct pressures on them to experiment with and 
use drugs. 

Arresting Demand: The 
Development of Project DARE 
In 1983, Chief Daryl Gates of the Los Angeles Police 
Department (LAPD) recognized that, to prevent substance 
use among children, he would need the cooperation 
of the Los Angeles Unified School District (LAUSD). 

Al 

Under Chief Gate's direction, the LAPD collaborated 
with Dr. Harry Handler, Superintendent of LAUSD, 
to launch a drug use prevention education program 
that employs law enforcement officers in elementary 
classrooms as regular instructors. 

A review of existing substance use curricula by 
Dr. Ruth Rich, a health education specialist from 
LAUSD, showed that lessons concentrating on techniques 
for resisting peer pressure, on self-management skills 
(decision making, values clarification, and problem 
solving), and on alternatives to drug use appeared to 
have the greatest degree of success. S These methods 
were incorporated into the DARE curriculum, challenging. 
students to consider the consequences of their actions 
and involving them in classroom exercises that gave 
them tl)e opportunity to practice what they had learned. 6 

During Project DARE's first year, 1983-84, ten officers 
taught the new curricul urn to more than 8,000 students 
in 50 Los Angeles elementary schools. Subsequently, 
the DARE program, which originally targeted senior
level. elementary students (fifth- or sixth-grades), was 
expahded to include a junior high curriculum and 
lessons for grades K-4. By 1986, the program had 
grown to reach all 345 elementary and 58 junior high 
schools in the city. 

Based on this success, Chief Gates invited other 
jurisdictions to send officers to Los Angeles for 80 hours 
of intensive DARE training. Officers from 33 states 
representing 398 agencies have now learned how to 
bring the DARE curriculum to the children in their 
communities. Because the growing demand for DARE 
training exceeds the LAPD's capacity, the Bureau of 
Justice Assistance plans to fund the establishment of 
up to three DARE regional training centers in 1988. 

The excitement about Project DARE continues to grow. 
In October 1986, the Bureau of Justice Assistance awarded 
grants to seven jurisdictions for planning and organizing 
DARE implementation. The Department of Defense 
plans to establish DARE in all of its schools for military 
dependents. New Zealand plans to implement DARE 
in association with its law-related education program. 
Other countries, including England and Australia, are 
investigating the introduction of Project DARE in their 
schools as well. 

There are now a Spani'sh version and a Biaille translation 
of the student workbook used in the classroom. Efforts 
are under way to develop strategies for teaching DARE 
to hearing-impaired and other special needs students. 



Program Goals and Objectives 
Goal: 

To prevent substance use among school children. 7 

The DARE program targets children before they are 
likely to have been led by their peers to experiment 
with tobacco, drugs, and alcohol. By reaching children 
at an age when they are most receptive to drug prevention 
education, Project DARE seeks to prevent adolescent 

. drug use and to reduce drug trafficking by eliminating 
the demand for drugs. 

Objectives: 

• To equip elementary and junior high students with 
the skills for recognizing and resisting social pressures 
to experiment with alcohol, tobacco, and drugs 

• To help students develop self-esteem 

• To teach positive alternatives to substance use 

• To develop students' skills in risk assessment and 
decision making 

• To build students' interpersonal and communications 
skills 

Project DARE achieves these objectives by training 
carefully selected veteran law enforcement officers to 
teach a structured, sequential curriculum in the schools. 

An important by-product of Project DARE is the 
positive impact of uniformed law enforcement officers, 
working in classrooms in a nonthreatening, preventive 
role, upon the image of law enforcement in the 
community. 

A Program That Works: 
Evaluation Results 
Evaluations of Project DARE in Los Angeles reveal 
great enthusiasm for the program among school principals 
and teachers who say that DARE students are less 
accepting of substance use and better prepared to 
deal with peer pressure as a result of the DARE lessons. 
Moreover, these educators find that, because DARE 
students get to know police officers in a positive, 
non punitive role, they have a greater respect for both 
the law and law enforcement personnel. 8 Beyond that, 
students receiving the DARE curriculum in elementary 
school show greater improvement, compared with 
non-DARE students, in grades for work habits and 
cooperation during their first semester in junior high. 9 
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A short-term evaluation for the National Institute of 
Justice also demonstr:ates the impact of Project DARE 
on the knowledge, attitudes, and self-reported behavior 
of seventh-grade students who received DARE in the 
sixth grade. 10 These students, compared with those 
who had not had DARE, indicated significantly lower 
substance use since graduation from the sixth grade. 
Moreover, DARE students, when asked to imagine 
friends pressuring them to use drugs or alcohol, were 
significantly less likely to indicate acceptance of the 
offer than were non-DARE students. DARE students 
were also more likely to use effective refusal strategies 
emphasized by the DARE curriculum. 

In 1985, Los Angeles initiated a seven-year study of 
DARE and non-DARE students to assess the long-term 
impact of the program on students' knowledge, attitudes, 
and self-reported drug use. 

Key Program Elements 
To implement DARE effectively, specific elements 
are essential: 11 

Joint Planning 

DARE requires the investment and collaboration of 
both law enforcement and education agencies. The 
initiative may be taken by either agency or by a third 
party, such as the mayor's office or a parents' group. 
However, both education and law enforcement agencies 
must be involved early in planning for implementation. 
Many issues are likely to arise during the planning 
period: 

• Wdl school and police /ldministrators have difficulty 
working together? Schools and police have different 
administrative styles and are not commonly accustomed 
to working together. Communities fmd, however, that 
a structured program and a mutual commitment to 
preventing substance use among young people provide 
strong motivation for pursuing this cooperative effort. 

• Will there be resistance in the education community 
to a law enforcement presence in the classroom? 
Police officers are usually viewed as law enforcers, 
not as teachers. However, DARE officers are well
trained, committed individuals who quickly prove 
their effectiveness as classroom teachers. When 
teachers and administrators observe individual 
officers instru~ting individual classrooms, 
resistance evaporates. 

• Are there other school-based programs currently 
in use or being introduced to combat adolescellt 
drug use? A long-standing concern about substance 



use has generated many approaches to prevention 
education. School systems must choose among 
many curricula and allocate their limited resources 
effectively. Other educators or health specialists 
may be committed to another approach and may 
not recognize how DARE can fit into the total 
health education program. To meet these legitimate 
concerns, proponents of competing programs should 
be invited to participate in the planning process. In 
Massachusetts, for example, where a strong consensus 
for teacher-led instruction had emerged, DARE came 
to be viewed as one component of a comprehensive, 
multi curriculum health education strategy. 

• How can Project DARE fit into an already full 
classroom schedule? Schools are concerned that the 
teaching of basic skills may be neglected as the 
demands increase to address other topics of social 
concern. The DARE curriculum, which \vaS developed 
by health education specialists, is multifaceted, 
emphasizing basic skills that students must learn 
to make reasoned choices for good health. Moreover, 
DARE incorporates the application of language 
arts into many of its lessons. Some programs have 
identified ways in which the DARE curriculum 
meets learning objectives established by the State 
Department of Education. 

'. Can the law enforcement department afford to 
reassign officers to classroom duty? Each vete~an 
officer on patrol is important in the fight against 
crime. Administrators, therefore, need to decide 
whether assigning an officer to Project DARE is 
worth the cost of a reduced presence on the street. 
Law enforcement administrators in nearly 400 
jurisdictions, having recognized the limitations of 
past approaches to our nation's drug problems, have 
determined that it is. 

One officer instructor can serve as many as ten 
elementary schools or up to 40 classes per year. 
Consequently, small law enforcement departments, 
which may have special concerns about the time 
required for DARE implementation, will find that 
an officer can work part-time as a DARE instructor 
with the balance of the officer's time being devoted 
to other departmental activities. 

Written Agreement 

Implementation of DARE requires a partnership 
between law enforcement and education systems. 
A written agreement between law enforcement and 
school officials demonstrates each agency's commitment 
to Project DARE and defines their respective roles. 
This agreement generally includes: 
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• A statement of their mutual commitment to implement 
DARE as a strategy to prevent substance use 
among children 

• The law enforcement role: to assign in a non-law 
enfPrcement role qualified officers who will teach 
the DARE curriculum in the schools 

• The school role: to provide classroom time for 
lessons, coordinate scheduling, and encourage teachers 
to support and reinforce classroom activities 

• Program scope: the grade(s) to be targeted and the 
number of schools and students to be reached 

• Specification of the agency responsible for providing 
such resources as student workbooks and films 

• Specification of the agency responsible for program 
oversight 

• Procedures for regular communication between the 
two agencies 

Officer Selection 

The high quality of the officer instructors is the keystone 
qf the DARE program. Officers must volunteer for the 
program on the basis of a solid commitment to 
preventing substance use among yo:ung people and 
must have a clean record, a minimum of two years 
street experience, maturity, and good communication 
and organizational skills. 

The officers should be from the local community, 
where they will be seen and recognized by students. 
However, when communities are small or do not have 
resources to assign a local officer, state police or sheriffs' 
deputies can teach the program. As noted above, this 
commitment may be part-time. 

The selection process generally involves posting of 
the position, preliminary screening, and a fonnal 
interview by a review panel that can include both 
police and school personnel. During these interviews, 
DARE candidates frequently reveal skills and experience 
that have lain donnant, yet qualify them for this unique 
chalI'enge. School panelists have often commented on 
how instructive participation in officer selection has 
been in eliminating their misconceptions about police 
capabilities. 

Officer Training 

Training for DARE officers consists of an intensive 
two-week (80-hour) seminar jointly presented by law 
enforcement and education agencies. Several states 
now offer DARE officer training, using, a fonnat 



developed and certified by the Los Angeles Police 
Department. To maintain the integrity of the DARE 
program, it is essential that officers be trained by 
certified agencies.* 

The DARE training curriculum includes: 

• An overview of current drug use prevention activities 

• Communication and public speaking skills 

• Learning methodology and classroom behavior 
, management 

• School/police relationships 

• Police/parent community relationships 

• Stages of adolescent chemical dependency 

• Audiovisual techniques and other teaching aids 

• Program administration 

., Sources of supplementary funding 

The most important component of the training is the 
modeling of each lesson by experienced DARE officers 
(or "mentors"). Each trainee then prepares and teaches 
one lesson to fellow trainees, who play the role of 
fifth- or sixth-graders, and who subsequently evaluate 
the officer's performance. Mentors advise and support 
trainees throughou~ the training, by helping them prepare 
for presentations and offering suggestions for 
improvement. 

Training sites also provide orientation sessions for 
law enforcement and education administrators. These 
sessions provide an opportunity for managers to 
discuss organizational issues associated with DARE 
implementation and to review forms and systems for 
monitoring and record-keeping. 

Core Curriculum 

The DARE core curriculum targets fifth- and sixth
grade elementary school students who will be graduating 
into junior high at the end of the year. The curriculum 
consists of seventeen 45- to 60-minute lessons to be 
conducted by the DARE officer on a weekly basis. 
The lessons are structured, sequential, and cumulative. 
They employ a wide range of teaching strategies that 
emphasize student participation, including question
and-answer, group discussion, and role-play activities. 

The curriculum is designed to equip students with 
skills for recognizing and resisting peer influences 
and other pressures to experiment with substances. In 
addition to building refusal skills, the lessons focus 

on the development of self-esteem, risk assessment 
and decision-making skills, interpersonal and 
communication skills, critk:al thinking, and the 
identification of positive alternatives to substance use. 
A listing of the 17 DARE lessons appears at 
Appendix C: Page 9. 

The DARE curriculum is available only to those 
officers who have completed certified training. 

Classroom Instruction 

Typically, officers are assigned to each school for a 
full day. Thus, one officer can serve up to five schools 
per week per semester, or ten schools in a two-semester 
school year. 

Officers are to be regarded as members of the school 
faculty. This means that, while at the school as 
DARE instructors, they can be called upon to act in 
a law enforcement role only in an emergency. It is 
recommended that part-time DARE officers be assigned 
to units such as community services in order to avoid 
law enforcement duties that may £onflict with the 
DARE image or result in court dates that could interfere 
with classroom obligations. 

Informal Officer/Student Interaction 

In addition to their formal classroom teaching, DARE 
officers spend time on the playground, in the cafeteria, 
and at student assemblies to interact with students 
informally. They may organize a soccer match, play 
basketball, or chat with students over lunch. In this 
way students have an opportunity to become acquainted 
with the officer as a trusted friend who is interested 
in their happiness and welfare. Students occasionally 
tell the officer about problems such as abuse, neglect, 
alcoholic parents, or relatives who use drugs. The 
officer referg these cases to the school principal or to 
appropriate resources in the community. 

Teacher Orientation 

The officer needs the su pport and understanding of 
classroom teachers to function effectively in the 
classroo~'Il.. The DARE officer provides an in-service 
orientation for teachers at the beginning of the school 
year to familiarize them with the DARE curriculum, 

"'States that have developed this training capacity include Arizona, 
illinois, Massachusetts, North Carolina. Virginia, and Washington. 
Virginia provides its officers with 120 hours of training in order 
to certify them as classroom instructors. 
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explain their respective roles, and identify ways they 
can cooperate in effectively communicating DARE's 
objectives to the students. 

Classroom teachers are expected to stay in the classroom 
d~r]ng the DARE instruction. Because they know the 
students well, teachers can share with the officers 
ways to handle classroom behavior. Frequently they 
assist with organizing role-play exercises, seeing that 
students complete their homework, or providing lessons 
during the week to reinforce the DARE officer's teachihg. 
To encourage such involvement, the curriculum contains 
extended activities that teachers may choose to introduce. 

Parent Education Evening 

The cooperation and understanding of parents are 
essential to any substance use prevention effort. During 
the semester, parents are invited to an evening session 
at which the DARE officer explains the DARE program, 
describes ways to improve family communications and 
to recognize and respond to symptoms of substance 
use in their children, and provides information about 
available counselin~ resources. Some communities 
report that enthusia'stic parents have organized follow-up 
informational drug prevention .activities as a result of 
these DARE officer-led parent education evenings. 

Community Presentations 

Police, educators, and others committed to the success 
of this effort need to ensure that the program is visible 
and widely accepted. Meeting with groups representing 
all segments of the community, including parents and 
civic groups, community-based organizations, housing 
projects, and local businesses, promotes the level of 
community understanding and support that is essential 
for DARE's successful implementation. 

Community support may also help to ensure program 
continuity if a scarcity of resources threatens to interrupt 
program activities. Community service organizations 
frequently supplement program resources by paying 
for student workbooks or by providing student T-shirts, 
bumper stickers, or other promotional materials that 
demonstrate the community'S commitment to substance 
use prevention. This kind of support reinforces for 
students the importance of saying no to drugs. 

DARE Enrichment Activities 

DARE's developers have created several activities to 
supplement the core curriculum for grades 5 or 6. 
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• K-4 Visitation Lessons 
Typically, an officer can teach up to four fifth- or 
sixth-grade classes per day. As time permits, the 
officer can visit each of the lower grades to introduce 
the students to the DARE concept. A K-4 curriculum 
is available for this purpose. The lessons, each 
15-20 minutes long, cover such topics as personal 
safety, obeying of laws, and helpful and harmful 
uses of medicines and drugs. 

• Junior High Curriculum 
A ten-session junior high curriculum, which targets 
grade 7, has been developed to reinforce the lessons 
of the elementary level curriculum. To accommodate 
an already crowded classroom schedule, these sessions 
are usually taught during the health education block 
of instruction. In Los Angeles, DARE officers also 
visit grades 8 and 9. They use timely events-such 
as the death of Len Bias-to discuss drugs and their 
impact and to review critical-thinking and decision~ 
making skills. The DARE officer assigned to the 
junior high school works closely with the school 
counseling staff on a variety of activities. These 
include not only formal clas~room teaching, but 
also taking part in individual and group discussions 
:with students considered "ar: risk," supervising 
sports or drill teams, and organizing contests and 

. special assemblies. 

• Modified Curriculum 
Communities do not always have the resources to 
establish DARE in every elementary school. To 
respond to requests for a DARE education program 
in private and parochial schools not receiving the 
full curriculum, Los Angeles has developed an 
abbreviated program. This program includes a morning 
assembly for groups of students from grades 5 to 8, 
with follow-up visits to individual classf(~oms after 
lunch (reaching students at all these grade levels 
may require several days). Parent evenings are offered 
to these schools as well. 

What Are The Costs 
and 'Vho Will Pay? 
Personnel 
• One full-time law enforcement officer for every 

ten elementary schools. The cost of reassigning a 
law enforcement officer is generally borne by the 
law enforcement agency. In~ome communities, the 
school department pays the officer's salary or shares 
the cost with the law enforcement agency. 

• Program coordinator. Unless a program is very large, 
the coordinator generally holds another position, such 
as school health education coordinator or police 
community relations officer. 



t Other Costs 

• Officer training. While the Los Angeles Police 
Department has provided training to the majority 
of DARE officers, several states have also developed 
training capacities. This training is generally offered 
at no charge, but communities sending officers must 
pay travel, lodging, and meal costs, which may be 
paid from school or law enforcement budgets. In 
some communities, service clubs underwrite the cost. 

e DARE curriculum. The curriculum supplied by 
the Los Angeles Unified School District is only 
released to communities with officers who have 
been trained to teach DARE. The curriculum is 
supplied either free or at a nominal charge. 

• DARE workbook. A workbook, approximately 35 
pages long, must be printed for each student who 
participates in the core fifth/sixth-grade curriculum. 
Depending on the quality of the cover and the number 
of copies produced, costs range from $1 to $6 per 
student. The cover and printing costs can be paid 
by the school department, the law enforcement 
agency, a local service organization, or a bank or 
other local business .. 

• Films. The film Drugs and }bur Amazing Mind is 
used for the lesson introducing students to the 
impact of hannful substances. The film Sons and 
Daughters-Drugs and Booze is shown at the parent 
education evening. Total cost for both films is 
approximately $900. To reduce cost, fllms may be 
shared by communities or borrowed from local 
film libraries. 

These films may be paid for by the law enforcement 
agency, the school department, or a local private 
funding source, such as a service organization, 
bank, or other business. 

• Handouts. Officers need to photocopy handouts 
for students, for teacher orientation, and for parent 
meetings. DARE officers generally use photocopying 
machines at the school or in their own agency. 

• Classroom supplies. Classroom presentations are 
frequently more interesting to students when there 
are visual displays. Many DARE officers make 

posters or transparencies for selected lessons. 
Supplies may be provided by school departments 
or donated by local school suppliers. 

• Promotional materilzls. The distribution of brochures, 
T-shirts, buttons, or bumper stickers enhances support 
for any program. In many communities, service 
organizations willingly donate these kinds of items. 

Money fon DAF E activities has come from many 
different sources. Because substance use prevention 
education for young people is a high priority in many 
communities, local revenues are often allocated to 
cover personnel and supplies. In some local jurisdictions 
funds from the sale of confiscated drug property have 
been appropriated. 

Information about other possible funding sources is 
widely available. Notices regarding the availability of 
federal funding appear in the Federal Register and 
Commerce Business Daily, which can be obtained at 
regional federal offices and some libraries. To subscribe, 
contact the Superintendent of Documents, Government 
Printing Office, Washington, D.C. 20402-9731, 
telephone (202) 783-3238. 

State funding may be available through State Departments 
of Health and Human Services, Public Safety, or 

. Educati(Jll, or Justice Assistance Act block programs. 
Many states publish funding notices similar to those 
available at the federal level. 

Information about private foundations and corporate 
giving programs is available from the Foundation 
Center through a national network of library reference 
collections. To find out about the nearest collection, 
call (800) 424-9836 toll-free. 

DARE AMERICA is a national nonprofit corporation 
established to create nationwide awareness of the DARE 
program and its effectiveness. It coordinates a national 
funding campaign to supply printed educational materials, 
notebooks, fIlms, and other teaching aids to law 
enforcement agencies interested in establishing DARE. 
For more information, contact Sergeant Jerry Scott, 
(213) 485-3277. 
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Appendix A 
Sources of Further Information 

Bureau of Justice Assistance/ 
I>AJtE Program ~anager 
Dorothy L. Everett 
Bureau of Justice Assistance 
633 Indiana Avenue, N.w. 
Washington, D.C. 20531 
(202) 272-4604 

Los Angeles Police I>epartment/ 
I>ARE Coordinator 
Lieutenant Rodger Coombs 
Los Angeles Police Department 
Juvenile Division-DARE 
150 North Los Angeles Street 
Los Angeles, CA 90012 
(213) 485-4856 

State Coordinated I>ARE Programs 
Timothy DaRosa, Chief 
Strategic Development Bureau 
Division of Administration 
illinois State Police 
201 East Adams Street, Suite 300 
Springfield, IL 6Z7fJ7 
(217) 782-5227 

Lieutenant Wayne Garrett 
Project DARE 
Virginia State Police Department 
Box 27472 
Richmond, VA 23261-7472 
(804) 323-2059 

Eva Marx 
Project DARE 
Education Development Center, Inc. 
55 Chapel Street 
Newton, MA 02160 
(617) 969-7100 

AS 

Captain John Pope 
Project DARE Coordinator 
3110 North 19th Avenue, Suite 290 
Phoenix, AZ 85015 
(602) 262-81l1/262-8118 

City I>ARE Programs 

Sergeant Daniel Boyle 
Project DARE 
Syracuse Police Department 
511 South State Street 
Syracuse, NY 13202 
(315) 425-6169 

Officer Karl Geib 
Project DARE 
Portland Police Department 
109 Middle Street 
Portland, ME 04101 
(2m) 775-6361 . 

Detective Robert Tinker 
Project DARE 
Boston Police Academy 
85 Williams Avenue 
Hyde Park, MA 02136 
(617) 247-4410/247-4625 

Sergeant Mary Thrnlin 
Project DARE 
Huntsville Police Department 
P.O. Box 2085 
Huntsville, AL 35801 
(205) 532-7254 



Appendix B 
Publications 
Dejong, W., "A Short-Term Evaluation of Project 

DARE (Drug Abuse Resistance Education): 
Preliminary Indications of Effectiveness." Journal 
of Drug Education (in press). 

Arresting the Demand for Drugs: Police 
and School Partnerships to Prevent Drug 
Abuse. Washington, D.C.: National Institute of 
Justice, 1987. 

"Project DARE: Teaching Kids to Say No to 
Drugs and Alcohol." NIJ Reports, March 1986, 
pp.2-5. 

Gates, Daryl F. "Educators + Police = DARE:" 
NJASA Perspective. no. 4 (Spring 1987): 7 

"Drug Abuse Resistance Education." The Police 
Chief, October 1986. 

"LAPD's Project DARE." School Safety, Spring 
1986, pp. 26-Tl. 
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"DARE Program." California Fraternal Order of 
Police Journal. 6, no. 2 (Spring 1985): 47-53. 

U.S. Department of Education. What Works: Schools 
Without Drugs. Washington, D.C.: U.S. Department 
of Education, 1986. Describes model approaches to 
drug abuse prevention, including DARE, and contains 
an extensive list of publications. Available free of 
charge by calling (800) 624-0100 or writing Schools 
Without Drugs, Pueblo, CO 81009. 

Contact also: 

Office of Substance Abuse Prevention 
U.S. Department of Health and 

Human Services 
Parklawn Building 
5600 Fishers Lane 
Rockville, MD 20852 
(301) 443-0365 



Appendix C 
DARE Lesso,ns 
The DARE curriculum is organized into seventeen 
classroom sessions conducted by the police officer, 
coupled with suggested activities taught by the regular 
classroom teacher. A wide range of teaching activities 
are used-question-and-answer, group discussion, 
role-play, and workbook exercises, all designed to . 
encourage student participation and response. 

The following brief summaries of each lesson capture 
the scope of the DARE curriculum and show the care 
taken in its preparation. All of these lessons were 
pilot tested and revised before widespread use began. 

1. Practices for Personal Safety. The DARE officer 
reviews common safety practices to protect students 
from harm at home, on the way to and from school, 
and in the neighborhood. 

2. Drug Use and Misuse. Students learn the harmful 
effects of drugs if they are misused as depicted in 
the fIlm, Drugs and lVur Amazing Mind. 

3. Consequences. The focus is on the consequences 
of using and not using alcohol and marijuana. If 
students are aware of those consequences, they can 
make better informed decisions regarding their 
own behavior. 

4. Resisting Pressures to Use Drugs. The DARE 
officer explains different types of pressure-ranging 
from friendly persuasion and teasing to threats
that friends and others can exert on students to 
try tobacco, alcohol, or drugs. 

5. Resistance Techniques: Ways to Say No. Students 
rehearse the many ways of refusing offers to try 
tobacco, alcohol, or drugs-simply saying no and 
repeating it as often as necessary; changing the 
subject; walking away or ignoring the person. 
They learn that they can avoid situations in which 
they might be subjected to such pressures and 
can "hang around" with non-users. 

6. Building Self-Esteem. Poor self-esteem is one of 
the factors associated with drug misuse. How 
students feel about themselves results from positive 
and negative feelings and experiences. In this 
session students learn about their own positive 
qualities and how to compliment other students. 

7. Assertiveness: A Response Style. Students have 
certain rights-to be themselves, to say what they 

think, to say no to offers of drugs. The session 
teaches Ithem to assert those rights confidently 
and without interfering with others' rights. 

8. Managing Stress Without Taking Drugs. Students 
learn to recognize sources of stress in their lives 
and techniques for avoiding or relieving stress, 
including exercise, deep breathing, and talking to 
others. They learn that using drugs or alcohol to 
relieve stress causes new problems. 

9. Media Influences on Drug Use. The DARE 
officer reviews strategies used in the media to 
encourage tobacco and alcohol use, including 
testimonials from celebrities and social pressure. 

10. Decision-Making and Risk-Taking. Students learn the 
difference between bad risks and responsible risks, 
how to recognize the choices they have, and how to 
make a decision that promotes their self-interests. 

11. Alternatives to Drug.Abuse. Students learn that to 
have fun, to be accepted by peers, or to deal with 
feelings of anger or hurt, there are a number of 
alternatives to using drugs and alcohol. 

12. Role Modeling. A high school student selected 
by the DARE officer visits the class, providing 
students with a positive role model. Students learn 
that drug users are in the minority. 

13. Forming a SuppOI1 System. Students learn that 
they need to develop positive relationships with 
many different people to form a support system. 

14. Ways to Deal with Pressures from Gangs. 
Students discusr, the kinds of pressures they may 
encounter from gang members and evaluate the 
consequences of the choices available to them. 

15. Project DARE Summary. Students summarize 
and assess what they have learned. 

16. Taking a Stand. Students compose and read aloud 
essays on how they can respond when they are 
pressured to use drugs and alcohol. The essay 
represents each student's "DARE pledge." 

17. Culmination. In a schoolwide assembly planned in 
concert with school administrators, all students 
who have participated in Project DARE receive 
certificates of achievement. 
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Reuter, and J.P. Kahan, Strategies for Controlling 
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6. Project DARE's core curriculum for fifth- and 
sixth-grade students was adapted by Dr. Ruth 
Rich, a, health education specialist with the Los 
Angeles Unified School District, from a 
curriculum for Project SMART (Self
Management and Resistance Training), a 
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prevention curriculum designed by the Health 
Behavior Research Institute of the University of 
Southern California, with funding from the 
National Institute on Drug Abuse. 

7. See also W. Dejong, "Project DARE: Teaching 
Kids to Say No to Drugs and Alcohol," NIJ 
Reports, March 1986, pp. 2-5. 

8. There are three evaluation reports prepared by 
the Evaluation Training Institute in Los Angeles 
and written by G.F. Nyre: (1) An Evaluation of 
Project DARE (1984), (2) Final Evaluation 
Report, 1984-1985: Project DARE (1985), and (3) 
DARE Evaluation Report, 1985-1986: Project 
DARE (1986). 

9. Nyre, DARE Evaluation Report (1986). 

10. W. Dejong, ''A Short-term Evaluation of Project 
DARE (Drug Abuse Resistance Education): 
Preliminary Indiclttions of Effectiveness," Journal 
of Drug Education (in press). 

f1. See also W. Dejong, Arresting the Demand for 
Drugs: Police and School Partnerships to Prevent 
Drug Abuse (Washington, D.C.: National Institute 
of Justice, 1987). 
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Attorney General announces NIJ 
Drug Use Forecasting system 
From 53 to 79 percent of the men ar
rested for serious offenses in 12 major 
u.s. cities tested positive for illicit 
drugs, Attorney General Edwin Meese 
III said in a recent press briefing. The 
National Institute of Justice's new Drug 
Use Forecasting system (DUF) con
ducted the urine tests on a sample of 
more than 2,000 arrestees between last 
June and last November. 

"Overwhelming evidence now exists 
that links drug ~se to criminal activity," 
the Attorney General said. The National 
Institute of Justice sponsored the testing 
with cofunding by the Bureau of Justice 
Assistance. 

Most of those tested were charged wi th 
such street crimes as burglary, grand 
larceny, and assault. The sample con
tained relatively few men charged with 
drug sales, drunk driving, or disorderly 
conduct. All tests were voluntary and 
anonymous. 

"The program's purpose is to track drug 
use trends among urban defendants sus
pected of dangerous crimes," the Attor
ney General said. "It does not reflect 
drug consumption among the general 
population. 

"We now have timely baseline statistics 
for detecting trends in drug use by crim
inal suspects across the Nation. This 
valuable barometer will have important 
implications for public safety. This is 
most useful. It fits in well with our other 
strategies for drug control, including 
prevention and treatment." 

National Institute of Justice Director 
James K. Stewart added, "Increases in 
drug use among offenders would repre
sent increased peril to the public. Other 
Institute-sponsored research interviewed 
California prison and jail inmates and 
found, for example, that heroin addicts 
committed 15 to 20 times more serious 
offenses than did nonusers. Users of 

drugs other than heroin committed five 
times more robberies and burglaries than 
did nonusers." 

Twelve cities are using DUF 

The Drug Use Forecasting (DUF) system 
measures drug use in the Borough of 
Manhattan in New York City; Washing
ton, D.C.; Orleans Parish (New Or
leans), Louisiana; San Diego County, 
California; Marion County (Indiana
polis), Indiana; Maricopa County 
(Phoenix), Arizona; Los Angeles; Hous
ton; Chicago; Detroit; Fort Lauderdale, 
Florida; and Multnomah County (Port
land), Oregon. The cities were chosen 
to represent various regions of urban 
America. 

The Institute will sample new arrestees 
four times each year and analyze the 
trends. During the coming year a total 
of 25 cities are expected to participate. 

Los Angeles, Detroit, and Chicago 
recently joined the program. Miami, 
Dallas, Philadelphia, Omaha, and Bir
mingham are expected to do so in the 
near future. 

Shortly following arrest, the men in the 
12-city program were tested for 10 drugs: 

---:.:::---

cocaine, heroin, marijuana, methadone, 
methaqualone, phencyclidine (PCP), 
Valium, Darvon, amphetamines 
("speed"), and barbiturates. The most 
frequently found illegal drugs were 
marijuana, cocaine, heroin, PCP, and 
amphetamines. 

Figure I shows the percentages of those 
arrested who tested positive for any drug, 
including marijuana, from June through 
November 1987. Figure 2 isolates the 
percentages for those testing positive for 
cocaine. 

"Drug abuse by criminal suspects far 
exceeds the estimated use in the general 
population, where it appears to be level
ing off," Mr. Stewart noted. "Among 
criminal defendants, however, it seems 
to be increasing." 

Cocaine use on rise among 
arrestees 
The tests have shown that among those 
arrested in New York City cocaine use 
has almost doubled during the last 3 
years, and it has more than tripled in the 
District of Columbia. These are rates 
from two to nine times higher than in 
the general population as estimated by 

CRiME STUDY FINn~;l:RUG USE IN MOST 

;;;:TA TERMED UNEXPECTED 
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the National Institute on Drug Abuse. 

The Attorney General said that much can 
be done at the local level once specific 
drug abuse patterns are defined. "There 
has been encouraging experience with 
street enforcement strategies against 
drug dealing and with the routine testing 
of those on pretrial release," he said. 

"As the Drug Use Forecasting system 
results are reported in each city," he 
continued, "local officials can develop 
specific tactics to counter the drugs of 
choice and the drug marketing strategies 
prevalent in their communities." 

Mr. Meese said the worth of the data is 
already being proven. "The San Diego 
Criminal Justice Council has created a 
subcommittee to develop policy and 
intervention programs for drug abusers 
in the county jail," he said. "In Arizona 
the results have inspired plans for 
statewide pretrial testing. 

"I was in Arizona recently, and I was 
told that the testing program's results 
encouraged the Arizoria Supreme Court 
Committee on Drug Testing to start a 
similar survey of juveniles. Moreover, 
the State legislature passed significant 
drug abuse legislation that includes a 
prerelease, pretrial drug testing plan." 

Drug use patterns vary among 
cities 
The testing in the dozen U.S. cities found 
wide differences in the number of users 
who tested positive for two or more 
drugs. Those who tested positive for 
multiple drugs usually showed marijuana 
as one of the substances. However, in 
three cities-New York, Washington, 
and San Diego-at least 20 percent of 
those arrested were found to be positive 
for two or more drugs other than 
marijuana. 

The Attorney General reported me fol
lowing other research findings: 

• Cocaine use has surpassed that of 
marijuana in New York City and the 
District of Columbia. 

• Heroin remains a significant and con
tinuing problem (10 percent or more) in 
New York, Washington, Detroit, San 
Diego, Chicago, Portland, and Los 
Angeles. In New York one in four ar
rested persons were found to have heroin 
in their bodies. 
• The use of barbiturates, metha-

Figure 1. 

Percentage of male arrestees testing positive for any drug, including marijuana 
(June-November 1987) 

Cities listed: 

Los Angeles 
San Diego 
Portland 
Phoenix 
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Chicago 
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80% 

70% 

60% 

50% 

40% 

30% 

20% 

10% 

0'/0 
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Figure 2. 

Percentage of male arrestees testing positive for cocaine (June-November 1987) 
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qualone, Valium, Darvon, and illegal 
methadone in most of the cities was less 
than previously surmised. However, 
methadone was found in 10 percent of 
the tests in New York, and Valium was 
found in 13 percent of the Indianapolis 
samples. (In some Instances these drugs 
may have been legally prescribed.) 

• Amphetamine use may be substan
tially higher than reported in the test 
results. The Institute included only am
phetamine positives that were likely to 
have resulted from illicit use. Uncon
firmed amphetamine positives, possibly 
resulting from over-the-counter 
medicines, were .not reported. About 
one-half of the total amphetamine posi
tives were confmned as likely illicit. 
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"These results are being received by the 
participating jurisdictions as a call to 
action," Mr. Meese said. "At the na
tional level the system can serve as an 
indicator of the effectiveness of law 
enforcement, education, and treatment 
efforts to reduce drug abuse and crime." 

Participation rates by the arrested men 
approached under the program were 
high in all cities. More than 90 percent 
of all defendants who were asked agreed 
to be interviewed, and more than 80 
percent of these voluntarily provided a 
urine sample. 

Trend results will be derived from quar
terly samples of 250 arrestees at each 
site. 

"U.S. G. P.O. 1988-202-045:60024 
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A publication of the National Institute of Justice. U.S. Depanment of Justice. and the Program in Crimmal Justice Policy and Management. 
John F. Kennedy School of Government. Harvard University 

Debating the Evolution of American Policing 
An edited transcript to accompany 

"The Evolving Strategy oj Policing" 

Edited by Francis X. Hartmann 

Editor's note: The following is an edited transcript reflecting 
strongly held opinions by members of the Kennedy School's 
Executive Session on Policing about "The Evolving 
Strategy of Policing," a companion piece to this transcript 
in the Perspectives on Policing series. ExcerptsJrom ' 
"The Evolving Strategy of Policing" are included to clarify 
parts of the discussion: the...,' appear in large. indented type 
such as that following this note. 

We have found it useful to divide the history 
of policing into three different eras. These eras 
are distinguished from one another by the 
apparent dominance of a particular strategy 
of policing. The political era, so named because 
of the close ties between police and politics, 
dated from the introduction at police into 
municipalities during the 1840's, continued 
through the Progressive period, and ended 
during the early 1900's. The reform era 
developed in reaction to the political. It took 
hold during the 1930's, thrived during the 
1950's and 1960's, began to erode during the 
late 1970's. The reform era now seems to be 
giving way to an era emphasizing community 
problem solving. 

By dividing policing into these three eras 
dominated by a particular strategy of poliCing, 
we do not mean to imply that there were clear 
boundaries between the eras. Nor do we mean 

This is one in a series of reports originally developed ..... ith 
some of the leading figures in American policing during their 
periodic meetings at Harvard University's lohn F. Kennedy 
School of Government. The reports are published so that ' 
Americans interested i.n the improvement and the future of 
policing can share in the information and perspectives that 
were pan of extensive debates at the School's Executive 
Session on Policing. 

The polic'! chiefs. mayors. scholars. and others invited to the 
meetings have focused on the use and promise of such 
strategies as I':ommunity-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 hean 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 :-.lational 
Institute of Justice and private sources that include the Charles 
Stewan Mon and Guggenheim Foundations. 

James K. Stewan 
Director 
National Institute of Justice 
U.S. Depanment of Justice 

Mark H. Moore 
Faculty Chairman 
Program in Criminal lust ice Policy and ~1anagement 
John F. Kennedy School of Government 
Harvard Univershy 



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. Vlhen 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. I think it leaves out very important 
dimensions of policing-for example. the way in which 

licing problems have evolved over the last two d~cades. 
anicularlv in relation to terrorism and' organized crime. lIt seems t~ 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. 

I am not sure the paper catches the full 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 watch and 
business watch. I 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 harness 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 n,ow have 
the formation. I believe with the sponsorship of the Home 

Secretary. of a national 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 is 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 matter,. 

Michael Smith: When Sir Kenneth was speaking. I was 
thinking about a paper that Zach Tumin presented l to this 
group. In that paper. he reached for a way of lodging the 
authority. and to some extent the strategy. of law enforce
ment in ideas of "community" that were different from the 
political forces a~ 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 
authority 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 
I&r.ger society. that lends authority to the community 
policing idea. 

1. Zachary Tumin. "Managing Relations with the Community." 
Working Paper _S6-{)S...()6. Program in Criminal Justice Policy and 
Management. John F. Kennedy School of Govemment. Harvard 
University. November 1986. . 
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In retrospect, the reform strategy was 
impressive. It successfully integrated its 
strategic elements into a coherent 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 symbol 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 :\1urphy: 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 thev were and still are so far ahead. 
During the era that is "abeled 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 policing without talking 
about J. Edgar Hoover and his enormous contributions. 
I 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 
exchapge 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 some departments were. 

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

Edwin Meese III: I think the paper is good. but perhaps a 
shade grandiose. Suggesting that we have "a Whole new era" 
to be corn pared 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 
terrorism. 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 
community. 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 
for several years. we are now in a position in which papers 
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 
everjone 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. 
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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 



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 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 waf-the introductory 
line in a radio program that portrayed a vigilant 
FBI protecting us from foreign enemies as well 
as villains on the "10 Most Wanted" list, another 
Hoover/FBI invention.) 

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

I 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 nor 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 essemially 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 
conductine: investie:ations for which no other entity had a 
particular ;esponsibility. Very rapidly. as laws we~e passed. 
and the Interstate Acts were among the first. the Dyer Act 
and so forth. they were given to the Bureau. 

I have done quite a bit of research in Bureau files and 
archives. and I do not know that any Federal offense was 
ever dec lined or shunted off to atlother agency. with one 

exception. Back in the sixties. Hoover was asked if he 
wanted to take ort 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 mi.l(ture of'drugs 
throughout criminal activity. And second. he did not want the 
corrupting influence of drugs on FBI ae:ents. 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 \1urphy. The 
Academy brought police together for the tirst 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 learn from the 
example of other organizations. 

The IACP (International Association of Chiefs of Police I 
made a very important contribution in centralizine: certain 
police services. such as the identitication process~ which 
became the Identification Division of the FBI. the National 
Laboratory. and so forth. And VCR (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. 
I think that this particular paper is flawed in the wav it 
characterizes policing. j' 

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 evolution 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 theme 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 8oo-pound gorillas who sit where they 
want to sit. Political era police are the law and the v manage 
through intimidation. selective use of force. and h;rassm;nt. 

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 [0 the 
courts when policing the community. 
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The reform era saw a tremendous movement of the couns 
iDlo the arena of policing. The courts' impact on reform 
p;>licing 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 movl!ment. 1ney are an effort 
to extend legalistic control over the police. The police and 
abeir use of force had to be authorized by the rule of law. 
DOt 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. I 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 
00. the criminal justice system and to operate within a 
DarrOW. legalistic frame of reference. This coincided with 
.. explosion in crime that overloaded and overburdened the 
aiminal justice system. 

The police believed they could not d? much because 
lbey were not empowered by law and the couns to do it. 
The public began to say "no. we want more from our 
~ice." and the demands of the public forced us out of 
nbis legalistic envelope. 

Community or strategic policing relies not just on the law to 
sclve crime problems. but on a spectrum of solutions. some 
Qf which lie in the criminal justice system. Other solutions 
aft in the community. the private sector. volunteers. and a 
.. bole host of resources beyond the justice system. 

Aaother thread that goes through this evolution in policing is * use of discretion. who controls it. and how it is informed. 

"These themes-discretion. the use of force. and the law
aft better ways to approach the description of this evolutio~. 
They capture what the group really has in mind and address 
as number of the areas of concern that have been brought up. 
liftl continuing to use the term "community policing." we 
l.WIIeCessarily narrow the evolution that we all perceive is 
naiting place. 

n "!Tee with Sir Kenneth that there has been a sea change in 
~lic attitudes and the police are part of that change. I think 
tie paper falls short of reflecting that change accura.tely. 

~ Moore: These are very articulate criticisms. 
L:1 me say why we keep talking about this phrase 
-~ommunity 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 tum 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 · ...... ith the community so that we can enlist their 
aid, focus on the problems that tum 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 W\lnt 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 
thaHhe problem solving-strategic thingwil,l 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 th'e areas 
in which they are least 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 froms. that would be the argument why one from 
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 concerns 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 

~al crime increase. The police felt that they were standing 
.alone. talking about a crime increase that everybody said 

was not happening. And r.hen. of course. we had disorder to 
boot. unprecedented in the careers of most of us in service 
at that time. 

I have a concern about the statement "the community need 
for rapid response to calls sometimes is largely tile 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 evolution here. 

Learning from Hoover, police reformers 
vigorously set out to seil 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 an image of police as crimefighters. 
In a sense, they began with an organizational 
capacity-anticrime police tactics-and 
intensively promoted it. . ' 

lien 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 
pan'ol "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 
depanment 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. 

I have a hard time fitting the history of policing. as I know 
it. 10 the pattern that I 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 operation went to 
team policing. Three thousand people were involved in team 
policing-<ietectives. traffic. everything that we did. In 1973. 
we decentralized our depanmem. 

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

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? "~y 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 QO not. thut 
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. Allen and I ~ould interpret some things 
differently. Because I look at i~ from the outside. I 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 ideology. 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 th~ 
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 
companmentalized. 

You suggested that it is "heresy" to say that politics guides 
police decisions. Wei!. it is not heresy. because in our 
discussions we are sUbstituting new political forces-the 
community and the people in thf: community-for the old 
political forces. which at one lime were the mayor or the 
pany leaders. More recently. lIfter refonn. the political 
influences are the peopl~ in police wo'rk themselves. 
Mayors and others still have a great deal to say. but the 
police professionals have a finner grasp of implementation. 
This is an evolution of understanding rather than strictly 
companmentalized 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 playa 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 
concerned 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 penalties 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 put today:s policing in a box. 
A model has to be created. which everyone will resist. vet 
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 vou can find thines 
today that still reflect the political or ;efonn 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 Kelling: 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 
redoing: 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 
tif,d the occupation's response to it. 

Allen Andrews: If the history could be elaborated. as 
George has already indicated. that is well on the way to 
satisfying my principal concern. In tenTiS of Sir Kenneth' s 
concerns. I think the fact we are zeroing in on the role of the 
unifonned 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 mayor 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 depanment in 1955. 
when cops beat confessions out of people. I stood outside 
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while hired guns in the department who were deft at beating 
the truth out of people got it. 

I saw Miranda corne and I saw police executives go scream
, out of the era of beating confessions out saying that we 
e going to continue doing what we have always done. 

Yet. in fact. there was a drastic change in the way police 
dealt with the communi tv. . . 
I then Went through the 1960·s. the war. LEAA. and r saw 
all kinds of new concepts corning into being. team policing 
being one of them. It was a damn good idea. but the chiefs 
did not buy it. becaus~ 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. However. I do believe that politics 
overrides. and that anything that we do here will ultimately 
corne down to the political issue. 

I 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 
. bout joining our union. or who belong to our union. They 

nowhere near where you are. How do we get them to t~is 
I ateau? Is this group going to put them there? 

I,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 the 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 [0 

Baltimore. or to Washington? They are all closed institu
tions. Middle management 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 "":e have had outstandine 
chiefs. Unfortunately. chiefs corne along and bring abou-t 
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. I deliberately put them in very stark 
terms. It is intended as a polemic. It is meant to raise issues 
fO.r discussion. 

There was always movement toward community. toward 
problem solving. that did not fit with the general direction 
of the organization. Police officers were always problem 
solving. The Kansas City experiment was a problem-solving 
exercise by Bob Wasserman. A group decided that the main 
problem was teenagers around schools. Then carne 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 makirig them part of the central tendencies 
of the organization. 

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

George Latirner:The model is JUSt crude enough to be 
perfect for a 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 0f 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 silting 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' meeti!1g 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 depanments during the reform era. Yet a 
model developed. and the model shaped how police thought 
about the business they were in and the kind of organizations 
police depanments ought to be. 

Oliver "Buck" Revell: A small elite did. but most police 
did not. 

George Kelling; I think Buck is wrong. and I thi.nk Daryl 
is wrong about this. too. The characteristics of policing 
during ilie forties. fifties. and sixties are important issues 
for this group. 

Hubert Williams: lliked the paper. The question in pan 

I 

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 degrees 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 
Report. 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 variOLlS 
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 loday'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 nave 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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rhe victims movement. the civil rights movement. and the 
larger interests of the society. We have talked about how we 
'nregrate the notion of accountability with responsiveness to 

community. The word "community" can be used as a 
e word for special interests. 

e have taken that community idea and homogenized it 
·.d we think that we have a new community out there, 
,ot a community of special interests but the community 
f many interests concerned about crime and disorder. 

. eorge Latimer: Buck. you made the point that a correIa
ion between community satisfaction and community 

licing has not been demonstrated by the evidence. In the 
o-called reform era. was community satisfaction considered 
primary good and objective? 

liver "Buck" Revell: Yes. but I have trouble with the 
oncept of reform movement because as a participant 
bserver of 25 years. I have probably dealt with four or five 
undred police departments. August Vollmer. O.W. Wilson. 
d Bill Parker were not even known to the majority of these 
lice departments. They had no concept of a reform 

ovement. Most of them had heard of Hoover but they 
ad not read him. 

e things that really led to reform are Miranda. Mapp 
ersus Ohio. the civil rights movement. bringing police 

o the modem era. 

, response to your question. though. my point was that 
I do not think empirical data have proven that community 
oatisfaction and quality of life are in fact improved by the 
nodels presented. I hope that we can find a model. because 
he police and the community need to be integrated on a 
nuch more specific and supportive basis. 

:leorge Kelling: Buck. you are th'inking about the current 
:ra. 1 am talking about the reform that occurred at the 
leginning of the century. It was an extension of the progres
,ive reform movement. professional management ... 

)Iiver "Buck" Revell: Scientific management. machine 
heory was working its way into police ideology. 

:7eorge Kelling: Yes. but that is not the 196O·s. The 1960's 
»egins the shane ring. the unraveling of that. 

Hubert Williams: We should take a look at the history and 
write further on this. I will tak~ 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 conce" 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 Executive Session on Policing. like other Executive 
Sessions at Harvard's Kennedy School of Govemrnent. 
is designed to encourage a new fonn 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 represenLation 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 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. 
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Drug Stings in Miami 
"Miami modified the concept [of stings] for drugs . .. toward 

reducing the demand . .. by targeting buyers en masse." () 

When a community is faced with 
blatant street sales of drugs in an open 
air, drive-through setting, can traditional 
police tactics be effective? In South 
Florida, the answer has been "no:' In
creased arrests have kept pace with the 
epidemic drug use indicated by ever
increaSing cocaine-induced deaths, but 
arrests themselves have apparently not 
curbed the demand. 

Federal efforts on an enormous 
scale are resulting in the interdiction of 
record-breaking amounts of illegal 
drugs; yet, a 14 .. month congressional 
study shows that more resources are 
needed. If the Federal Govemment with 
a drug-fighting budget of $1.8 billion 
needs more funding to cope with the 
problem, what can a local police 
agency do? Despite some major vic
tories, the effort has been likened to re
versing the tide with a bucket. 

Although nowhere near victory, the 
Miami Police Department has found 

By 
CLARENCE DICKSON 

Chief of Police 
Miami, FL 

that a variety of innovative strategies, 
legal tools, community support, and 
concerted coordination among nor,tra
ditional support agencies is paying off 
with some surprising dividends. The 
narcotics situation is all too common in 
cities across the country. Drug use is 
on the increase among all levels of so
ciety. The most.:convenient source of 
supply is often the economically de
pressed areas of the city where children 
as young as 12 years are earning up to 
$250 a day selling marijuana, cocaine, 
and the deadly addictive cocaine 
"crack" rocks. 

South Florida is by no means 
unique in patterns of drug abuse, in
come disparity (and its resulting ten
sions), understaffed police, or 
inadequate jails. 

Prior to my appointment as chief, 
the narcotics situation had already 
growil from a chronic problem to a full-

scale epidemic. Middle-income youth 
from the suburbs, junkies, and children 
of the poor would cruise slum streets to 
purchase drugs and rip off sellers or ri
vals. Those venturing into the area 
would often become victims of a rob
bery or an assault, increasing the city's 
index crime rate. 

Competing groups would stage oc
casional turf skirmishes. Families living 
in once-decent areas were terrorized as 
their neighborhoods turned into open
air markets for ·drugs. Gunshots pen
etrated the walls and windows of their 
homes. Many families were. economi
cally trapped into staying. Those that 
could afford to move had abandoned 
the area and accelerated its decay. 

The worst fears of police and par
ents came true in West Palm Beach on 
August 15, 1986, when a 7-year-old 
child was killed while playing outside 
her house. The random, senseless 
gunfire of a territorial dispute between 

___________________________________ January 1988 I 

A24 



" ----.---~----=---=======::=::..-...:.:....:.----=----------

Chief Dickson 

rival factions of small-time dealers had 
taken another life. 

Based on a case-by-case analysis 
of medical examiner records, "cocaine
related" deaths in Dade County rose 
from 31 in 1980 to 211 in 1985, mirror
ing the rapid rise in street popularity of 
a drug once thought by some to be a 
harmless recreational drug. These 
deaths are all those cases, countywide, 
where cocaine or its metabolite ben
zoylecgonine was found in the tissues 
during a post mortem examination. 
These deaths do not include homicides 
attributable to gang violence. 

Nationally, smoking cocaine rep
resents 20 percent of its abuse, as op
posed to Florida's 60 percent of 
cocaine use being administered 
through smoking. Addiction to nasal 
snorting requires about 4 years of in
termittent use, while those smoking co
caine report a similar stage of 
compulsion within. weeks of its first 
abuse. 

The commissioner of the Florida 
Department of Law Enforcement 
echoed the sentiments of most police 
chiefs when he attributed recent in
creases in index crimes (which for sev
eral years had decreased significantly) 
to the new popularity of cheap addictive 
"crack" cocaine in the drug subculture. 
Confessions of once "normal" people 
who had turned to lives of crime to sup
port free-basing needs have bolstered 
the statistical evidence linking drug 
abuse to street crime. 

The Problem - The Strategy 
It was evident we had a problem 

on our hands. The question was how to 
deal most effectively with the problem. 
A new strategy was needed. 

Approach 
In 1984, Miami's traditional en

forcement approach had resulted in 
227 felony arrests for drug sales and 
2,836 arrests for possession. A more
concerted approach was needed in
volving a1/ facets of the problem. It was 
decided that law enforcement would be 
split into two units. The Special Inves
tigations Section would continue to 
coordinate with Federal and State 
agencies to focus on major dealers, 
smugglers, financiers, and wholesalers. 
To augment their mission, a RICO 
squad was added to attack the infra
structure of organized crime. 

However, cities are too limited in 
terms of resources and jurisdiction to 
solve problems individually which are 
international in scope. Local drug en
forcement is most effective at the street 
level, where an immediate impact is 
possible and direct reductions in related 
index crimes are achievable. The the
ory is that unless the demand can be 
reduced, there will always be suppliers 
willing to take on the risks of trafficking. 

Formation of the Street Narcotics 
Unit was the first organizational change 
made early in 1985. To fulfill commit
ments to the community for an all-out 
attack on drugs, officers were recruited 
from throughout the department to staff 
the new unit. By the end of 1985, drug 
sal&3 arrests departmentwide had more 
than doubled to 546 and the conviction 
rate improved. But still more was 
needed! On April 3, 1986, Operation 
STING was initiated. 

Traditional stings have for some 
time been used to capture thieves and 
burglars. Miami modified the concept 
for drugs, added mass arrest tech
niques, civil forfeiture laws, confiscated 
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"The stings changed attitudes among buyers, because they learned 
that they were now the targets." 

contraband for bait, and community 
support for the first phase of operations 
directed toward reducing demand for 
drugs by targeting buyers en masse. 
The term STING became an acronym 
for a more-comprehensive plan, "Strat
egy To Inhibit Narcotics Growth," which 
was divided into three overlapping 
phases. Each phase would target a 
specific component of the problem -
buyers, places, and sellers. 

Phase I - The Sting 
Once specific "hot spots" were lo

cated (based on community input, in
telligence files, and computer analysis), 
a video tape of conditions in each area 
was prepared to document the blatant 

. nature of the street sales. Photographic 
evidence was available to show pass
ing motorists being flagged down in the 
street and besieged by entrepreneurs 
peddling illicit drugs. 

Task force teams of uniform patrol 
officers, traffic enforcement motormen, 
undercover personnel, and SWAT 
members were assembled. Careful 
planning covered every contingency. 
Each task was coordinated; divisions of 
labor insured maximum efficiency and 
minimized control problems. Roll calls 
involving 75 - 100 officers were ustJally 
held at 4:00 p.m. to take advantage of 
the peak dealing hours between dusk 
and early morning. Operations began 
with under-cover officers in rental or 
confiscated vehicles making buys from 
all the dealers in the target area. The 
law-abiding residents who had asked to 
have their blocks cleaned up would sit 
Silently outside and savor the sweet 
irony of the situation. 

Once the street was cleaned of 
real dealers, undercover officers as-

sumed the role of street dealers. Pur
chasers who had become accustomed 
to frequenting the same location would 
drive up and stop either to buy or to do 
some comparison shopping. On drive
up sales, the undercover officer would 
make the sale and then give a prede
termined signal. The cover vehicles 
(unmarked confiscations or rentals) 
would close in with blue lights on. The 
vehicle would literally have to be boxed 
in or else the buyer would attempt to 
squeeze through the smallest opening. 
Once stopped, the buyer was removed 
and taken to the "arrest apartment." 
There, in the "arrest apartment," a uni
formed officer would search and flex
cuff the prisoner. When the "selling" of
ficer completed his or her paperwork 
(some of which is so standardized that 
charges and partial narratives could be 
pre-completed for the most-common 
situations), the evidence, usually con
sisting of the narcotics and the buy 
money, was placed in a sealed enve
lope and then dropped into a locked 
box. 

Walk-Up sales were much simpler 
and reduced the chance of escape. As 
the sale is made, two other officers ap
proach, badge the subject, and then 
walk their prisoner back to the "arrest 
apartment." The undercover "seller" is 
then issued more narcotics and is re
turned to join the other "sellers" await
ing the next buyers. Amazingly, the 
buyers were often so intent on "scor
ing" or were so oblivious to their sur
roundings that toward the end of an 
evening's operation, when television 
camera crews wei'e allowed to turn on 
their lights, buyers would approach the 
undercover officers, even when marked 
police vans were parked on the street 
and officers were making arrests in 
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plain view. In one incident, a police ser
geant was positioned near an arrest 
team car in a full SWAT uniform when 
he was approached by a buyer who in
quired, "Hey, man, you got any dope?" 
When the SWAT supervisor answered, 
"No, go talk to one of the other OFFI
CERS," the would-be customer actually 
went to make a purchase and was ar
rested. 

Once six to eight buyers are 
brought into the "arrest apartment," a 
transport wagon is requested. A rear 
exit from the apartment is a necessity 
and is one of the first considerations 
when scouting for a sting location. The 
arrestees are led out of the rear door to 
the awaiting transport van. They are 
then taken to the command post. The 
command post is generally a large va
cant lot either at a school yard, park, or 
parking lot. It is equipped with a gen
erator, portable lights, and a portable 
copier. Thearrestees are taken to a 
booking sergeant, who logs the pris
oners. Corrections officers on the 
scene take photographs and finger
prints. After an inventory of personal 
items is completed, the prisoners are 
placed on waiting buses. Felons are 
separated from misdemeanor arrestees 
(as are females and juveniles) until they 
are transported to the various jail facil
ities. 

Prior to the sting operations, the 
average buyer had little to fear from po
lice or the courts. Arrests tended to be 
sporadic, as they were either the 
chance result of a buyer giving an offi
cer probable cause during routine pa" 
trol or the reslJlt of a call-for-service 
dispatch. Small-time buyers knew that 
dealers were the primary targets. Even 
when arrested, the buyer with a minor 
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uProminent leaders of community groups joined in promoting a 
cleanup campaign . .. " 

record had little to fear from a criminal 
justice system which was overbur
dened with career criminals and over
crowded jails. 

The stings changed attitudes 
among buyers, because they learned 
that they were now the targets. Al
though the probability of long-term in
carceration remained low, there was a 
chilling effect on those caught when 
they lost their car through civil forfeiture, 
and sometimes, their driver's license 
through statutes designed to keep drug 
abusers off the roads. The intense news 
coverage helped convey the message 
that the police were serious, and that if 
buyers ventured into the city to buy 
drugs, they were likely to end up on a 
police bus en route to a booking. 

Phase II - The Drug House 
. Following the success of the first 

phase, the department directed ~ts 
energies to the derelict apartment 
hOlJses where freebase operations 
were being conducted in ostensibly va
cant quarters. Based on data collected 
during previous drug operations, the 
most-notorious base house was tar

.geted for forfeiture pursuant to Florida 
Contraband Forfeiture Act 934.701. 
Armed with clear evidence that one 45-
unit apartment house, valued at 
$270,000, had been the scene of 73 
drug-related incidents over an 18-
month period, the chief assistant State 
attorney of the Dade County State At
torney's Office, a member of Dade 
County's HUD Task Force, and the City 
of Miami's chief building code enforcer 
each sL'ccessfully argued before a 
judge for seizure. The court ordered the 
few remaining tenants to vacate and 
the building permanently sealed. Con-
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crete blocks and mortar to cover win
dows and doors were required by the 
court after Miami police argued that a 
mere boarding up would be defeated 
within days. The court recognized that 
the building was both unfit for human 
habitation and created a crime problem. 
County housing officials provided relo
cation assistance for the few.legitimate 
tenants. 

Once the precedent was set, co
operation between other owners and 
the police was rapid. The City of Miami 
offered low-interest loans to encourage 
the owners of similar properties to clean 
up their buildings, eliminate freebasing 
operations, and begin the revitalization. 

In a stipulated agreement to a sim
ilarly situated group of four apartment 
bUildings, which had accumulated 
2,539 housing code violations, the 
owner agreed to plead guilty to a lesser 
number, cooperate with the police, evict 
those who engaged in drug activity, es
tablish a drug hotline to obtain tenant 
assistance, correct all violations, and 
remove trespassers. Eight more apart
ment sites are on Miami's list for clo
sure or compliance by the owner. Slum 
lords have been given fair warning that 
unless they help eliminate drug houses 
and serious code violations, they may 
be next. 

Phase 111- Buy-Bust 
Traditional buy-bust operations run 

by police departments across the coun
try, including Miami, target a limited 
number of dealers. The operations are 
hazardous, expensive, and time-con
suming. It was decided to attempt the 
use of mass arrests of buy-bust pro
cedures that have worked so well on 
the sting operations. 

The first buy-bust targeting street 
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sellers began on August 26, 1986. To 
complement the usual force of plain
clothes officers and uniformed patrol of
ficers, four K-9's recently trained to 
detect narcotics were added. Knowing 
that dealers are more wary than pur
chasers, it was conceded that the vol
ume of arrests would be much lower 
than those arrested in a sting. Surpris
ingly, the first night netted 31 dealers 
and the seizure of 86 grams of cocaine, 
173 grams of marijuana, 2 guns, and 
$1,461 in cash. 

The K-9 dogs have been especially 
productive in the followup search of an 
area after the arrest teams have com
pleted their work. Dogs turned up many 
of the hidden "stashes" that would have 
gone otherwise undetected. It has be
come a common practice for dealers to 
limit the amount of drugs and cash on 
one's person for a dual purpose: If 
caught, the penalties will be less harsh 
and concealment reduces losses to rip
ofts. 

One difficulty in seizing cash under 
RICO or Florida's Contraband Act is es
tablishing that the money was a part of 
a narcotics transaction and not merely 
incidental assets of a suspect. Dogs 
trained to alert to narcotics are being 
used to sniff test cash recovered in drug 
arrests. The only pOlice personnel to 
handle the cash have not handled 
drugs. A positive alert to the money can 
be strong evidence in a civil forfeiture 
trial that the funds were an instrumen
tality or fruit of the crime. 

Community Support 
Broad-based support is probably 

the most-critical element in a success
fullong-term operation aimed at chang
ing behaviors, attitudes, and 



I 

perceptions. In those areas plagued by 
street sales, the community was out
raged by the depravity that accom
panied the blatant sales of drugs. 
Prominent leaders of community 
groups joined in promoting a cleanup 
campaign which is even more vigorous 
than when the stings began. 

Initially, there had been a fear that 
after one or two operations, the police 
would move on to other areas of town 
and let the pushers return to their cor
ners to resume business as usual. An 
important part of the strategy was, how
ever, to return time and time again until 
the situation was under control, repeat 
customers had vanished, and the area 
once again a safe place to live. Two or 
three operations are not sufficient to re
duce patterns of behavior that have 
taken years to grow. It is necessary to 
go back .at frequent Intervals in the 
hardcore ·~reas. Some locations have 
been repeatedly targeted so that it be
comes apparent that the police mean 
business. This is not a one-shot oper
ation, but a continuous enforcement 
program. 

Education 
The day after a sting operation, the 

target area is canvassed by the Crime 
Prevention Unit for two reasons: (1) To 
disseminate information on the number 
of arrests in the area, and (2) to check 
the pulse of the community. For several 
months, this procedure has been fol
lowed with great success. Almost all 
residents in the impacted areas were 
grateful for the clean-up efforts. Some 
of the comments heard from the com
munity were, "Nice to see you are in
terested in what's happening here," 
"When are you coming back?" "What 
took you so long to get to our commu
nity?" "I am glad to see you getting 

them off the street," and "Come back 
tomorrow night." During this contact, 
crime prevention personnel can answer 
any other questions, reducing the like
lihood of rumors and false information 
triggering community tension. 

In addition to distributing warning 
flyers in neighborhoods adjacent to tar
geted areas the day following a sting, 
the police department participates in a 
number of educational and awareness 
programs. One goal is to educate area 
youth about the evils of drug use. To 
that end, the department is in the proc
ess of creating a "Drugmobile," a mo
bile home which will be converted into 
a showcase/theater for presentations in 
schools and neighborhoods. Inside the 
Drugmobile, visitors can view a video 
tape presentation on the dangers of 
drugs, a narcotics. and paraphernalia 
display case, and a photo display 
graphically depicting the results of drug 
abuse (Le., effects on the body, includ
ing death). 

Use of Force 
The use of minimal force in making 

sting arrests was stressed in roll calls 
prior to an operation. It was perceived 
that community support of antidrug ef
forts would be diminished by over-zeal
ous enforcement action: Miami's 
philosophy was that with the number of 
arrests that were being made, if a few 
offenders escaped capture or de
stroyed evidence, they would be too 
afraid to buy again or would be caught 
during a following sting. 

Mass Arrests 
To be a deterrent, poliCe tactics 

must appear to a potential law breaker 
to have sufficient probability of detec
tion, multiplied by the severity of loss to 
outweigh the potential gains. To reduce 
the demand for drugs, the casual user 

presents the largest market, as well as 
best opportunity, for reform. He or she 
is less sophisticated, represents the 
highest profit margin for organized 
crime, and is the most likely to be di
verted from a life of dependency on 
substance abuse. To be successful 
against a mass market, mass arrests 
are required. While it is conceded that 
mass arrests are less prosecutable, the 
sentences meted out in small quantity 
cases were ordinarily tantamount to ac
quittal. 

Confiscation/Forfeiture 
Given then, that in most metropol

itan areas of the country, the court cal
endars are crowded and the jails are 
full, what meaningful sanctions exist 
when an otherwise nonviolent drug 
user is caught purchasing or holding 
drugs? RICO-type sanctions are strong 
deterrents and community safety de
vices, protecting the community from 
the use of various means of transpor
tation in crimes and from irresponsible 
operators who may be under the influ
ence of drugs or fleeing the police. Ex
cept for the most affluent of criminals, 
forfeiture of vehicles, funds, property, or 
driver's licenses are all strong incen
tives to comply with the law. 

Media Support 
Word-of-mouth communication 

that it is unwise to "score" in a partic
ular area is too slow to 'achieve the de
sired impact in reducing demand or 
cleaning up a given neighborhood. The 
news media was a valuable partner 
during the sting operations. Not only did 
the media help spread the word that po
lice were cracking down on buyers, but 
the reporters were exposed to the dan
'gers of police work, the professionalism 
of the police, and a real-life view of the 
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liThe news media was a valuable partner during the sting 
operations. 11 

enormous demand for drugs that until 
then had only been an abstract prob
lem. 

Editors gave each successive op
eration the same coverage after 20 
stings that they gave the first. It seemed 
that the newness never wore off. Edi
torial writers, who help shape public 
opinion about drugs, accompanied of
ficers on the stings and were as im
pressed by the police tactics as they 
were dumbfounded by the magnitude of 
the problem. 

Risks: Officer Safety 
Drug busts are always a risky busi

ness. During mass arrest sweeps, how
ever, the potential is heightened. Of the 
3,074 arrests covering 37 operations 
involving 2,219 man days of activity, 
there were 3 occasions where under-• cover officliJrs were the intended targets 
of gunfire. Luckily, no officers were hurt, 
and arre~.ts were made on all offenders 
without serious injury. As a precaution
ary measure, Miami's SWAT team is 
deployed on every drug raid. It was 
considered prudent to have SWAT on 
standby during the stings. The three oe-, 
casions where gunfire resulted are 
thought to have resulted from insuffi
cient identification by the arresting of
ficers to passengers or others. As it 
becomes increasingly popular to im
personate police when staging a rip-off, 
it becomes more important that multiple 
officers display credentials when mak
ing a sting arrest. The possibility of rec
ognition of undercover officers 
increases with each operation. 

Delayed Arrival Times On Calls For 
Service 

Commitment of large numbers of 
personnel always carries the risk that 
routine dispatching of calls for police 
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service will be delayed or that normal 
preventive patrols will have to be sac
rificed. Our studies have shown that 
there has been no measurable negative 
impact on service to the public; an anal
ysis of delayed response to calls for 
service showed no significant differ
ence during the hours of stings as op
posed to other times of the day. 

Displacements 
Any time selective targeting is 

used, the probability is high that crime 
is not reduced as much as it is dis
placed to other parts of the community, 
perhaps to nearby cities. It appears, 
however, that displacement is not oc
curring to any significant degree. Buy
ing patterns are not easily 
reestablished; the infrastructure and 
support networks take time to rebuild. 
Other jurisdictions aTe now employing 
simultaneous strategies to suppress 
ejrug sales in their areas. 

Successes 
Traditional measures of success 

do not apply to mass arrest tactics. In
variably, conviction rates are !ow given 
that the jails are full and that a majority 
are first offenders in the eyes of the 
court, despite years of drug abuse. A 
more-fundamental set of criteria ask the 
following questions: Were the objec
tives accomplished? Is the operation 
cost-effective? What is the recidivism 
rate? Is the community safer? 

All of these indicators show results 
which exceeded expectations. In addi
tion, the stings provided unexpected 
dividends in the form of increased mo
rale, citizen support, community aware
ness, media support, and legislative 
awareness which is stimulating law
makers to enact laws at the State and 
Federal level aimed at curbing the de-
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mand for drugs and providing law en
forcement with the tools to combat 
crime. 

As of March 6, 1987, stings alone 
have netted 927 felony arrests, 2,147 
misdemeanor arrests, 153 computer 
"hits," seizure of 1,000 vehicles, and 
forfeiture of $73,577. Personnel com
mitted to the 37 stings amount to 
20,459 manhours or an average of 6.6 
hours per arrest. Sting productivity is 
significantly better than the average of 
19.2 hours of field-hour per arrest in 
uniform patrol. Overtime costs are less 
than half of the monetary forfeitures. As 
a result, the program (while not gener
ating a positive cash flow) is at least 
paying for itself without draining the tax
payers. 

Since April of 1986, total drug ar
rests average 665 per month. By the 
end of the year, total drug arrests ex
ceeded 7,000. That is twice the de
partment's drug arrests for 1985. 

Of the 3,074 people arrested dur
ing a sting, only 12 have been caught 
more than once, a .good indicator that 
the demand has been reduced. If de
mand were unaffected, the normal 
"Ieaming curve" would dictate that ar
rests-per-manhour would increase in 
relation to the officers' increased profi
ciency. The opposite has occurred. Of
flcers are having difficulty in sustaining 
their momentum. Arrests per operation 
have declined despite high initiative. 
The once notoriously dangerous areas 
are returning to places where a family 
can live free from fear. 

Anyone desiring more derails 
about operational aspects of stings, 
buy-busts, or apartment closures 
should contact Lt. John Brooks, Miami 
Police Task Force/SNU Commander, 
(305) 579-6580. LS~~ 
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CHAPTER 1 

INTRODUCTION 

In spite of the efforts of criminal 
justice agencies to address the problem 
of crime, during the past decade rates 
of criminality have remained high and 
are a continuing source of public con
cern. While the public remains con
cerned about crime, law enforcement 
agencies have been forced to work in an 
environment of fixed or declining 
resources. In this era of cutback 
management, law enforcement officials 
have been called on to do more with 
less. 

One approach to crime control that has 
emerged in recent years is the effort 
to target resources on the repeat 
offender1 - the offender who commits 
not only a large number of crimes, but 
also ver~ serious and violent crimes. 
Recent research and expert opinion 
su~gests that scarce resources may be 
better used if they are focused on the 
apprehension and prosecution of the 
career criminal. 

This I8su~s and Practices Report is 
part of an effort by the National 
Institute of Justice to learn more 
about career criminals. The Institute 
program includes research about 
offending patterns, evaluations of 
criminal justice system operations and 
efforts to acquaint cri~inal justice 
practioners with what can be done to 
solve the career criminal problem. 
Other recently completed NIJ reports 
related to career criminals include: 

• 

• 

Henry Rossman and Debra 
Whitcomb, New York State PoHce 
Violent Felony Warrant Squad: An 
Innovative Approach to Appre
hending Fugitives, Cambridge, 
MA: Abt Associates, September 
1984. 

William F. McDonald and Lonnie 
A. Athens, Habitual Offender 

1The term$ repeat offender and 
career criminal are used interchange
ably in this report. 
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• 

Offender Laws in the United 
States: Their Form, Use and 
Perceived Effectiveness, 
Washington, D.C.: Institute 
for Criminal Law and Proce
dure, Georgetown University 
Law Center, forthcoming. 

J. Fred Spr~nger et al, The 
Effectiveness of Selective 
Prosecution by Career Crimi
nal Programs, Sacramento, CA: 
EMT Associates/University 
City Science Center, 1985. 

• Susan Martin, Catching Career 
Criminals: A Study of the 
Repeat Offender Project, 
Washington, D.C.: Police 
Foundation, 1985. 

1. FOCUS OF THE REPORT 

The purpose of this Issues and Prac
tices Report is to review what is 
known about career criminality and to 
describe ways in which various law 
enforcement agencies a~e dealing with 
the problem of repeat offenders. 
While this report does not answer all 
questions about career criminal 
initiatives, it can provide the read
er with a basis for better under
standing the career criminal phenome
na and the practical steps that ca.n 
be taken to address this problem. 

The report is written for both law 
enforcement executives and opera
tional personnel. For executives, 
the document points out issues 
involved in developing a practical 
definition of the career criminal, 
selecting an operational strategy, 
working with other agencies in the 
criminal justice system and program 
evaluation. For operational 
personnel, the report provides infor
mation about strategies and tactics. 



Although this report focuses on what 
law enforcement can do to target the 
career criminal, we recognize that 
police are but one part of a larger 
system. Hence, efforts should be made 
to coordinate special law enforcement 
activities with the prosecutor, court, 
juvenile, jail and correctional authori
ties to ensure that these efforts will 
have an impact as the repeat offender 
moves through the justice system. 

This introductory chapter provides an 
overview of the document and reviews 
some of the significant literature re
garding the characteristics and activi
ties of the repeat offender. It also 
outlines techniques police departments 
are using to focus attention on repeat 
offenders. The strategies and tactics 
discussed are based on existing career 
criminal programs that we reviewed in 
preparing the report. 

2. STUDY METHODS 

Our research was conducted on several 
levels. First, a thorough search of 
the existing literature was made to 
identify issues and practi~es related 
to the development and operation of 
career criminal programs. Second, a 
telephone survey of 80 taw enforcement 
agencies was conducted in order to: 1) 
identify the extent to which law en
forcement agencies are developing 
special initiatives to tar5et career 
criminals; and 2) to gather information 
about the kinds of strategies and tac
tics a6encies are using. Although the 
agencies contacted were not a random 
sample, the survey provided valuable 
background information, which is dis
cussed near the end of this chapter. 
Third, on-site fi~ld studies were 
conducted in eight local law enforce
ment agencies. Sites were selected in 
an attempt to obtain information about 
different program types in various 
jurisdict~onal, organizational and geo
graphic settings. 

3. PATTERNS OF OFFENDING 

Law enforcement officers have long 
known that some very active criminals 
exist in the community. It has been 
only in the past fifteen years, how
ever, that criminologists have begun to 
explore career criminality to a depth 
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that can allow justice executives to 
make informed judgments about how 
best to attack the problem. 

Marvin Wolfgang and his colleagues at 
the University of Pennsylvania were 
pioneers in establishing the basis 
for identifying patterns of repeat 
offending. They studied two groups 
of juvenile males, born in 1945 and 
1958 respectively, and raised in the 
city of Philadelphia. 2 Findings from 
the Wolfgang studies have influenced 
juvenile justice policy and decisions 
about how adult offenders should be 
handled by the criminal courts and 
law enforcement agencies. 

Wolfgang's studies revealed that 
approximately one-third of the boys 
had some delinquent contact with th~ 
police. This contact included arrests 
for juvenile or status offenses as 
well as misdemeanors and more serious 
felonies. Wolfgang identified a par
ticularly active set of juvenile 
"chronic offenders" who had five or 
more police contacts. The chronic 
offenders.comprised a very small part 
of the study populations - between 6% 
and 9% - yet they accounted for a 
very large portion of the delinquency 
contacts of all boys in the studies -
between 52% and 61%. These chronic 
delinquents averaged more than eight 
police contacts in each study. 

While the Wolfgang studies focused· 
upon juvenile patterns of criminali
ty, other studies have used official 
criminal justice records to study 
adult patterns of offending. Kristen 
Williams examined the official 
records of 45,575 persons who were 
arrested in the District of Columbia 

2Marvin Wolfgang, Robert Figlio 
and Thorsten Sellen, Delinquency in a 
Birth Cohort, the University of 
Chicago Press, 1972 and Marvin 
Wolfgang and Paul Tracy, "The 1945 
and 1958 Birth Cohorts: A Comparison 
of Prevalence, Incidence and Severity 
of Delinquent Behavior", in Daniel 
McGillis et ai, Dealing with Danger
ous Offenders - Volume 11 Selected 
Papers, Harvard University, 1983. 



from 1971 through 1975.3 The records 
accounted for 72,510 separate arrests. 
Williams found that among adult 
arrestees a small proportion of the de
fendants accounted for a lar~e propor
tion of the arrests, with 7% of the 
arrestees responsible for almost one
quarter of the arrests. This seven per
cent averaged 5.7 arrests each, while 
the average criminal was arrested only 
1 .6 times. 

Other studies, based on both official 
records and self-reported information 
from criminals, provide additional in
formation about patterns of criminali
ty.4 

A recent Rand Corpcration study, 
authored by Jan and Marcia Chaiken and 

3Kristen Williams, The Scope and Predic
tion of Recidivism, Washington, D.C.: 
Institute for Law and Social Research, 
1979, pp. 5-6. The way in which the 
data were collected in the Williams 
study may have underestimated the crimi
nality of the group and the extent to 
which ,criminality is clustered among a 
small "number of very active offenders. 
Because some of the arrestees did not 
become adults until well into the five 
year data collection period, offense 
opportunities fo~ this part of the 
group were reduced. Likewise, some of 
the offenders undoubtedly continued to 
engage in crime after the study ended. 

4The self-reported method of data 
collection has both strengths and weak
nesses. Without self-reports, one must 
rely on official records that identify 
only a portion of an offender's illegal 
activities. According to the FBI's 
Uniform Crime Reports, only about 20% 
of the crimes that are reported to the 
FBI result in the identification and 
arrest of a suspect. If one were to 
include victimless crimes and/or the 
level of crime estimated by vlctimiza
tion surveys, the proportion of crime 
in which a suspect is identified would 
deteriorate even further. Thus, 
studies based upon official records 
have been useful in identifying 
patterns of offending, but they have 
been based only on snapshots of offen
der's criminal activities that consist 
only of arrests. 

A34 

sponsored by the National Institute 
of Justice, represents a comprehen
sive effort to review the criminal 
history of high-rate offenders.5 The 
data were gathered from 2,200 prison 
and jail inmates in California, 
Michigan and Texas. 

By using criminal justice records and 
self-report data, the Rand research
ers identified the most active and 
violent criminals among the surveyed 
inmates. They found that criminal 
justice records of arrest, conviction 
and incarceration alone do not allow 
meaningful distinctions between the 
violent high rate offenders and other 
types of offenders. The study identi
fied a small number of individuals 
who committed a large portion of the 
total crime for the group. Overall, 
the median annual crime commission 
rate (with the exception of drug deal
ing) was approximately 14.8 crimes 
per .person per year, while the crime 
commission rate for the most active 
10% of the study participants was 
generally 40 to 50 times greater than 
this. The most active 10% averaged 
60S nondrug crimes per person per 
year. The "violent predators" -
those who co~nit robberies, assaults 
and drug deals and who comprised 15% 
of inmates surveyed, generally tended 
to commit all crimes at higher rates 
than other survey respondents.6 

The Rand study described the typical 
violent predator as a relatively 
young drug user who began committing 
crimes as a juvenile. It summarized 
the salient characteristics of the 
violent predator as follows: 

Age 

• onset of crime (especially 
violent crime) before age 16, 

5Jan Chaiken and Marcia Chaiken, 
Varieties of Criminal Behavior, 
~ashington, D.C.: National Institute 
of Justice, 1982. 

6Ibid., pp. 44-66. 



• frequent commission of violent 
and property crimes before age 
18, 

• mulitiple commitments to state 
juvenile facilities, 

Drugs: 

• frequent use of hard drugs as 
j uveni ie, 

• use of heroin at cost exceeding 
$50/day, 

• use of combinations of drugs 

Employment and family: 

• unmarried and with few family 
obligations, 

• employed irregularly and for 
short times 

The Rand study also provided a founda
tion for dispelling the general idea 
that most offenders fail to specialize 
in one type of crime. The researchers 
found that their sttldy p'opulation 
engaged in a variety of crimes, but 
that it was possible to identify pat
terns of criminal behavibr. Generally, 
the most violent criminals committed 
all sorts of violent and nonviolent 
crimes, while nonviolent criminals con
fined their activities primarily to pro
perty crimes. For example, most robbers 
in the study also were involved in 
burglary and other forms of theft. On 
the other hand, the burglar-drug dealer 
in the Rand study was not involved in 
the more serious crime of robbery. 

Using the Research Findings 

These findings support the idea that a 
small portion of the criminal 
population commits a disproportionate 
amount of crime. However, while 
researchers have identified a set of 
characteristics which tend to be common 
among career criminals, the use of 
suspects' characteristics (profiles) to 
predict who the most serious offenders 
will be may be problematic. Concerned 
researchers argue that the prediction 
accuracy is not good enough. Peter 
Greenwood, using data from the Rand 
study, was able to predict accurately 
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50% of the high-rate aod low-rate 
burglary and robbery offenders. The 
prediction accuracy rate for the 
remaining offenders, however, was much 
10wer.7 Compounding the problem is the 
fact that much of the information used 
by the Rand researchers to characterize 
the violent predator is not readily 
available in most criminal justice 
records systems. Accordingly, it is dif
ficult for practitioners to distinguish 
accurately between career criminals and 
other less dangerous criminals. 

4. ENFORCEMENT INITIATIVES 

In spite of uncertainties about our 
ability to predict accurately, the 
research suggests that we do need to 
try to identify and take more forceful 
action against the repeat offender. 
Such action need not imply Draconian 
activities that violate the civil 
rights of those designated for special 
attention. Rather, it is enol',gh that 
vigorou.s investigative procedures and 
the full force of the law be applied 
whenever. evid·ence {3uggests that a 
serious repeat offender is involved in 
a crime. 

The traditional operation of law en
forcement agencies does not necessarily 
offer the best way to attack the career 
criminal. First, the traditional focus 
on reported crime mea~s that most in
vestigative activity is initiated at 
the request of a citizen, after a crime 
has occurred. While this may be effec
tive in dealing with low-rate offen
ders, it can be disastrous when applied 
to the career criminal. This is because 
high-rate offenders are arrested for 
only a small proportion of the crimes 
they commit. Self-reported studies of 
heroin addicts, for example, indicate 
they may be arrested for less than 1% 
of their criminal acts. 8 Delay in 

7peter Greenwood, Selective Incapacita
tion, Santa Monica, CA: Rand Corpora
tion, 1982, pp. 57-61. 

8Gloria Weissman, "Opiate Addiction and 
Criminal Behavior: A Brief Discussion 
of Maj or Issues and Recent Findings", 
mimeo, National Institute of Drug 
Abuse, 1981, pp. 158-162. John Ball et 
aI, "The Cri.minalis tics of HerOin, 
Addicts in the.Drug Crime COnnection, 
Sage Publications, 1981, pp. 5, 13. 



identifying and targeting high-rate 
offenders for action leaves the law
abiding population at substanti~l risk. 

Second, the case orientation of detec
tives in traditional investigations may 
not be appropriate for the apprehension 
of career criminals. The amount of 
time investigators allocate to a case 
is affected by the perceived serious
ness of the offense, the probability of 
an arrest, the likelihood of positive 
prosecutorial review and, sometimes, 
the expected judicial outcome. Violent 
crimes, property crimes with a high 
dollar loss and those with some infor
mation that can lead to the identifica
tion of a suspect generally receive the 
greatest attention. Throughout this 
process it is the case and its quality 
that receives the attention of the 
investigator - not characteristics of 
the suspect, whose identity and crimi
nal history are usually unknown. 

While this method of prioritization is 
approprate for most cases, it is not 
adequate when deating with a suspect 
who is a serious repeat offender. When 
the career criminal is involved in a 
low-level or "victimless" crim~' (e.g., 
low-level drug dealing or larceny) the 
case may often be given the same priori
ty as if an average criminal were 
involved. 

In addition, although an officer may 
derive satisfaction from apprehending a 
repeat offender, under this traditional 
system of operation, most agencies are 
unlikely to give the officer any more 
credit than for a case against a first
time offender who has committed a simi
lar crime.9 This systems of rewards 

9Studies of prosecutorial decisionmak
ing indicate that most prosecutors, 
like the police, are case-oriented 
rather than suspect-oriented. With the 
possible exception of offices with 
specialized career criminal programs, 
prosecutorial decisions are influenced 
by the seriousness of the immediate 
offense and the evidence available and 
not by a defendant's prior record. See 
Barbara Bolan, "Identifying Serious 
Offenders" in Daniel MCGillis et al, 
Dealing with Dangerous Offenders, 
Volume II Selected Papers, Harvard 
University, 1983, Section 7, pp. 7.-8. 
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ignores the greater danger Df the 
re~eat offender who continues to commit 
crlmes despite his earlier involvement 
with the criminal justice system. 

In the past several years, lawenforce
ment agencies have begun to recognize 
these deficiencies and develop programs 
specifically to address the career 
criminal problem. In our nationwide 
review, we found three basic types of 
programs. The first two methods involve 
increasing the attention given to a 
case after an arrest has occurred, 
while the third method seeks to target 
career criminals before they are 
arrested for a new offense. Following 
are brief descriptions of these 
methods. 

Post-arrest Case Enhancement: Special 
p~ocessing of a case after a suspect 
has been arrested and identified as 
meetin~ an agency's "career criminal'~ 
criterla. The objective is to develop 
a very solid case and to ensure the 
suc~essful prosecution of that case in 
court. These cases typically are 
assigned to a senior detective with a 
reduced caseload. This gives the 
detective time to verify the suspect's 
record, work with the prosecutor in 
developing and presenting the case and, 
if necessary, provide victim/witness 
assistance. For such a program to be 
effective, law enforcement and prosecu
torial agencies usually have to agree 
on the criteria for identifying career 
criminals and on the selection of cases 
for enhancement. 

Warrant Service: Special efforts de
signed to ensur,e that when an outstand
ing warrant on a repeat offender 
exists, the offender is apprehended. 
Officers in career criminal warrant ser
vice programs have a reduced caseload 
so that they can spend more time "inves
tigating, locating and apprehending 
career criminals wanted on warrants. 

Pre-arrest Targeting: The selection of 
career criminals for special attention 
before their a~rest for a particular 
crime. Pre-arrest targeting is the 
most complicated, time consuming, and 
controversial of the three career crimi
nal strategies. Pre-arrest targeting 
programs spend a great deal of time and 
resources cultivating informants, 



conducting surveillance and attempting 
to observe the commission of a crime. 
Exhibit 1 provides a summary of the 
major characteristics of the three 
career criminal program types. 

sufficient to bring about a successful 
outcome. Warrant service and pre-arrest 
targeting are more co~plex in that sus
pects have to be located, and, with pre
arrest, a case must be developed. 

Program Costs 

While it was not possible to conduct a 

While costs for post-arrest and warrant 
service cases will be lower than those 
for pre-arrest targeting, in some in
stances the additional expenditure for 
the latter may be justified. Command
ers emphaSized to us that it is impor
tant to engage in pre-arrest targeting 
in order to bring to an early halt the 
activities of high-volume criminals who 
are only infrequently arrested. The 
benefits of this incapacitation may out
weigh the heavier departmental costs of 
a pre-arrest program. 

.cost-benefit analysis of the three 
program types in this report, some 
general comments can be mad~. Costs 
per suspect handled are lowest for the 
post-arrest type program. This is 
because one is dealing with a crime for 
which a suspect has been identified, 
and for which both witnesses and evi
dence usually exist. For many post
arrest cases, a detailed follow-up is 

EXHIBIT 1 

LAW ENFORCEMENT CAREER CRIMINAL 
PROGRAMS/OBJECTIVES AND ACTIVITIES 

Type 1: Post-Arrest Case Enhancement 

Objective - Successful prosecution, COnviction and incarceration 
• 

Activities 
• Assign case to experienced investigator 
• Develop suspect screening criteria 
• Develop and maintain a repeat offender list 
• Verify criminal records 
• Conduct extensive case follow-up 
• Assist prosecutor in case preparation 
• Provide victim/witness assistance 

Type 2: Warrant Service 

Objective - ~ediate service of warrants 

Activities 
• Develop suspect screening criteria 
• Screen outstanding warrants for career criminals 
• Gather background information 
• Conduct surveillance 
• Locate and apprehend suspect 

Type 3: Pre-Arrest Suspect Targeting 

Objective - Interruption of criminal activities 

A.ctivities 
• Develop suspect screening criteria 
• Target repeat offenders 
• Recruit and cultivate informants 
• Verify criminal activities of target 
• Conduct surveillance of targets 
• Conduct property/drug buy/sell scams 
• Infiltrate criminal networks 
• Assist prosecutor in developing case 
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Program Effectiveness 

Each local jurisdiction will have to 
decide for itself which kind of program 
would be the most effective for its 
particular needs. Evaluations of each 
of the methods have been done, and 
these can help guide administrators to 
make decisions. In this section, we 
will discuss those evaluations. 

Post-Arrest Enhancement: Post-arrest 
.case enhancement programs in Baltimore 
County, Maryland and New York City, 
both of which are reviewed in this re
port, have maintained detailed records 
of their cases. In both jurisdictions 
the results have been promising. In 
Baltimore County during 1983 and 1984, 
two career-criminal detectives handled 
162 repeat offenders. The majority were 
arrested for robbery (58%) and burglary 
(28%). At the time of their arrests, 
70% were under some type of judicial 
supervision. 

The Baltimore program has shown impres
sive results in regard to pre-trial 
detention, conviction and incarcera
tion. Eighty-six percent of the tar
gets were detained pending trial. Of 
those cases that have been disposed of, 
75% resulted in a conviction for the 
original offense, and 10% brought con
victions on a lesser offense. The con
victions have resulted in lengthy 
periods of incarceration. Twenty-seven 
percent received mandatory 25-year or 
life sentences without parole. Thirty
eight percent received sentences of 
over ten years, and 32% received terms 
ranging from one to nine years. Only 
four percent of those convicted re
ceived probation. While no systematic 
data was available to compare these 
results to similar cases, interviews 
with police and prosecutors suggested 
that the pretrial detention rate, incar
ceration rate, and the sentence lengths 
were substantially higher than those 
normally imposed by the courts. 

In New York City, the results also are 
impressive. Virtually all of the en
hanced cases (97%) were arraigned as 
felonies. In only 6% of the cases did 
the prosecutor tile a lower charge than 
that filed by the police. 
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Cases handled by the unit achieved a 
67% indictment rate in 1982. This was 
substantially higher than the city-wide 
felony indictment rate of 15%. For 
those cases on which final disposition 
data was available, the conviction rate 
was 73% and 58% of those convicted were 
incarcerated. . 

The information from Baltimore County 
and New York may not answer all of the 
questions we have about postarrest case 
enhancement programs. Information 
about program costs as well as more com
parative information about case out
comes would illuminate with more cer
tainty the value of the programs. But 
in spite of these shortcomings it is 
our impression that in situations where 
a department has limited resources, 
focusing extra post-arrest attention on 
the serious repeat offender can result 
in high rates of indictment, conviction 
and incarceration. 

Warrant Service: Warrant service has 
sometimes been a neglected. aspect of 
crime control. The failure of the 
police to diligently serve warrants, 
especially"-, bench warrants issued by the 
courts for failure to appear, and 
warrants issued by parole and probation 
agencies, seriously short-circuits the 
sanctioning capacity of the criminal 
justice system. At a minimum, warrant 
service ~ailure reinforces the view 
among criminals that justice is neither 
swift nor sure. In the worst case it 
exposes the public to substantial 
unnecessary risk. 

Two recent evaluations provide informa
tion about the value of repeat offender
focused warrant service. Bowers and 
Gay, in a study of a federal/local felo
ny warrant program in California, found 
that service of a warrant usually led 
to the immediate incapacitation of the 
wanted person. Approximately two-thirds 
of the arrestees were held in jail 
after the initial bond hearing. Further
more, 77% of the arrestees were even
tually found guilty. Ninety-one percent 
of the guilty were incarcerated. 10 

10Robert A. Bowers and William G. Gay, 
Evaluation of the U.S. Marshals' FIST 
Program, University City Science Cen
ter, 1985, pp. 44-47. 

,\ 
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More evidence of the efficacy of a 
career criminal warrant 8ervice propram 
can, be found in the recently-comple~ed 
Pollce Foundation study of Washington 
D.C.'s Repeat Offender Program. The' 
researcher found that targeting warrant 
suspects was a particularly effective 
way to apprehend repeat offenders. A 
comparison of arrest rates for a group 
of repeat offenders targeted for appre
hension and a non-tar6eted control 
group yielded marked differences. Fifty
one percent of the targets were 
arrested while only 9% of the controls 
were arrested.11 

The Washington, D.C. evaluation also 
found that warrant service was an effec
tive incapacitation strategy. Forty
three percent of all warrant arrest 
made by the unit led to immediate incar
ceration. The rate for bench warrants 
was even 6reater, at 66%.12 

The findings from the California war
rant study and the Washington career 
riminal study indicate that warrant 
_rvice is an effective way to r~move 

repeat offenders from the street. 

Pre-Arrest Targeting: The Washington 
evaluation provides the only in-depth 
~va~uation of a pre-arrest program, and 
lndlcates that this program type can 
also be effective. Pre-arrest t~rpet
ing is the only way to apprehend a~tive 
offenders who are committing a high 
volwne of crime and who are not coming 
to the attention of law enforcement 
agencies, either because of their 
stealth or because they have insulated 
themselves from the point at which the 
crimes. are being committed. Using an 
experimental design, the Washington 
evaluator tracked the arrest experience 
of 116 known offenders. Half were 
assigned to be targeted by the repeat 
offender unit, while the remainder were 
assigned to a control group. During 
the study period 47% of the 58 experi
mental groups were arrested, while only 

11Susan Martin, Catching Career Crimi
nals: A Study of the Repeat Offender 

rOject, Washington, D.C.: Police 
undation, 1985, pp. 5-3. 

12Ibid., 5-14. 
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6% of the control gro~p met a similar 
fate. 13 The data strongly indicate 
that pre-arrest tarpetina is a very 
effective method toCappr~hend repeat 
offenders. 

The available evidence suggests that 
pre-arrest targeting ~an lead to the 
arrest oE active criminals whose like
lih?od of arrest through normal 
pollce practices is limited. Admini
strators should, however, understand 
the following problems: 

5. 

• the development of these 
cases is time-consuming and 
expensive; 

• the arrests will involve ac
tive criminals who may not 
have records serious enough 
for them to be considered by 
prosecutors as career 
criminals; and 

• the offense may not be one 
serious enough to trigger 
sentence enhancement laws. 

WHERE PROGRAMS ARE OPERATING 

Our research found police departments 
around the country using career crimi
nal programs in various ways. We 
found programs in 33 of. the 80 police 
departments we contacted, with 26 in 
large.agencies employing more than 
200 sworn officers, and seven in 
departments with fewer than 20.0. The 
smallest department found to have a 
program employed 94 sworn personnel 
and was working with several other 
departments in a regional program. 
Exhi bi t 2 shows some character.is tics 
of the programs we surveyed, 

Our survey indicated variety in the 
orientation and intensity of the pro
grams. They ranged from minimal 
efforts to increase officer awareness 
of career criminals (4 programs) to 
labor-intensive pre-arrest targeting 
strategies (10 programs). In part 
because of uncertainties about which 
type of initiative would be most 
effective, 11 departments engaged in 
more than one strategy. The most fre-

13Ibid., 5-3. 
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EXHIBIT 2 

SELECTED CHARACTERISTICS OF CAREER 
CRIMINAL PROGRAMS 

More than 1000 officers 
500 to 999 officers 
200 to 499 officers 
Less than 200 officers 

AGENCY SIZE 

TARGETING STRATEGY 

Officer awareness 
Post-arrest case enhancement 
Pre-arrest targeting 
Mixed post/pre-arrest system 

ORGANIZATIONAL LOCATION 

Investigations 
Chief/Commissioner/Director 
Special operations/organized 

crime 
Field operati~ns/patrol 
Other 

UNIT PERSONNEL LEVELS 

None 
1 to 5 officers 
6 to 10 officers 
More than 10 officers 

Federal, Grant (ICAP)* 
State Grant 

FACTORS SUPPORTING PROGRAM 
DEVELOPMENT 

Prosecutorial Encouragement 
Internal Priority 

*Integrated Criminal Apprehension Program 
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Number of 
Departments 

8 
11 

7 
7 

4 
8 

10 
11 

14 
6 

5 
4 
4 

2 
12 
10 

9 

11 
11 

6 
6 



,uent combination involved pre-arrest 
targeting and warrant service. 

The career criminal units were assigned 
to a variety of commands in the depart
ments, the majority to investigative or 
special operations bureaus. In some 
agencies the units were attached direct
ly to the chief executive. In only 
four departments were the units 
attached to patrol operations. 

Personnel levels were modest. Most of 
the units tended to operate with a 
single squad - usually a sergeant and 
five to nine officers. The supervisory 
level was generally greater for pre
arrest targeting units because of the 
need to monitor investigations that 
often became very complex and sensi
tive. 

The programs grew out of a number of 
circumstances. A major contributor to 

the development of these units was the 
availability of external funds. Eleven 
of the 33 departments previously had 
participated in the federally sponsored 
Integrated Criminal Apprehension Pro
gram (lCAP). leAP encouraged partici
pants to work with their local prosecu
tors to develop career ~riminal initia
tives. Their current programs are con
tinuations of the ICAP effort. Nine of 
the 33 jurisdictions re~eived some 
state funding. These programs all were 
located in California, Maryland and New 
York. While outside funding has been 
important, nine departments acted on 
their own; six of these were initially 
encouraged by local prosecutors. 

Eight of the 33 programs surveyed were 
visited for on-site assessments. Exhi
bit 3 provides program characteristic 
information for these. More detailed 
descriptions of these eight programs 
are provided below. 

EXHIBIT 3 

CHARACTERISTICS OF LAW ENFORCEMENT CAREER CRIMINAL PROGRAMS REVIEWED 

Career CC Staff 
City Population Sworn Criminal as % Unit 

Officers Officers of Sworn Type 

New York, NY 7,057,000 22,467 144 .6% Post-arrest case 
enhancement 

Warrant service 

San Diego, CA 919,000 1 ,395 18 1.2% Pre-arrest targeting 

St. Louis, Co. , MO 990,000 580 8 1. 3% Pre-arrest targeting 
Warrant Service 

Baltimore Co., MD 662,000 1,553 2 Post-arrest case 
enhancement 

Washington, D.C. 631,000 3,861 63 1.6% Pre-arrest targeting 
Warrant Service 

Kansas City, MO 451,000 1 , 141 17 1.5% Pre-arrest targeting 
Post-arrest case 

enhancement 

Albuquerque, NM 345,000 557 9 1.6% Pre-arrest targeting 

West Covina, CA 82,000 101 5 5.0% Pre-arrest targeting 
~---------
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Baltimore County. Maryland Post-Arrest 
Case Enhancement 

The Baltimore County post-arrest case 
enhancement program is part of a state
wide initiative to encourage police, 
prosecutors and corrections officials 
to establish coordinated career crimi
nal programs. Local agencies fund 
their own initiatives, but the state 
has encouraged them by awarding small 
planning grants. 

The goals of the county program are to 
quickly identify repeat offenders and 
to remove them from the community 
through long-term incarceration. The 
program was developed to make use of a 
state career criminal statute that man
dates heavy sentences for persons con
victed of three or more violent felo
nies. The statute specifies a number 
of target crimes, but Baltimore targets 
only persons apprehended for robbery 
and residential burglary because of the 
seriousness of these crimes and because 
of a desire to control caseload size~ 
The two police officers assigned to the 
prog~am review ~ll patrol case work, 
appear at preliminary and bail hearings 
to present evidence against pr,etrial 
release, and work with the prosecutor 
in preparing evidence. They also pro
vide victim/witness assistance. Cases 
are assigned to senior attorneys in the 
prosecutor's office. 

New York City. New York: Post-Arrest 
Case Enhancement and Warrant Service 

New York City's post-arrest case 
enhancement and warrant service pro
grams are separate entities operating 
under the same command. Programs are a 
product of a larger state effort to pro
vide funds to local police, prosecutors 
anc courts to target career criminals. 
The state also provides the police de
partment with a list of names of offen
ders who meet the state career criminal 
criteria for legislatively mandated sen
tence' enhancements. The list is used 
to select arrestees for special career 
criminal processing. In order to con
trol caseload size, selection is gener
ally limited to suspects with the in~ 
stant offenses of robbery and burglary. 
Cases are referred to special career 
criminal prosecutors. 
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Eighty-three officers are assigned to 
the case enhancement unit and 41 offi
cers to the career criminal warrant 
service program. The career criminal 
warrant service unit pursues repeat 
offenders wanted on all charges that 
fall under the state career criminal 
criteria. 

New York City discontinued a pre
arrest trageting program because of 
the large amount of time and person
nel needed to conduct pre-arrest in
vestigative activities. 

Kansas City. Missouri: Post-Arrest 
Case Enhancement and Pre-Arrest 
Targeting 

Kansas City operates several programs 
that apply extra resources to career 
criminal cases. However, because 
there is no state career criminal 
statute, the units target both career 
criminals and other serious cases. 
The inability of the police and the 
prosecutor to de~elop a mutually 
agreed-upon career criminal defini
tion has hurt development of an inte
grated program. The prosecutor favors. 
adherence to the candidates' prior 
conviction records, while the police 
favor candidates with long arrest 
records and others with lesser 
records whom they know to be active. 
Partially because of these differ
ences, the prosecutor dropped the 
career criminal initiative shortly 
before our site visit. 

The special investigations division 
in the Kansas City police department 
routinely targets career criminals 
and white collar criminals, while a 
property recovery unit works to iden
tify and arrest fences. Approximately 
17 officers are assigned to these 
functions. 

St. Louis County. Missouri: Warrant 
Service and Pre-Arrest Targeting 

The St. Louis County police depart
ment's pre-arrest targeting unit is 
engaged primarily in intelligence 
gathering and case development 
against offenders who not only commit 
crime but who also coordinate the 
activities of other criminals. The 



~ unit 3enerally avoids common street 
criminals and drug addicts. 

The unit operates on a 90-day investiga
tive plan. At the beginning of each 
plannincl cycle the unit commander meets 
with other departmental commanders to 
choose targets. At the end of the 
90-day period recommendations are made 
for closure of the case or for its 
transfer to other units, which usually 
loake the necessary arres ts • The uni t 
works closely with the prosecutor so 
that its cases are 5iven priority. Of 
the seven officers in this unit, one is 
assigned to career criminals with out
standing warrants. 

Washington, D.C.: Warrant Service and 
Pre-Arrest Targeting 

The 63 officers of Washin5ton's career 
criminal unit split their time equally 
between pre-arrest investigations and 
warrant service. The warrant service 
component has led to about half the 
unit's arrests while tar5eted 
surv,eillance accounts for slightly over 
one quarter. ~e remaining are arrests 
of non-targetedrsuspects that happen to 
be working with tar5ets, or who are 
observed committing crimes during 
surveillances. 

Relations with the prosecutor are 
sometimes strained because not all 
suspects handled have formal records 
that would qualify them as career 
criminals, and because the arrests 
sometimes involve minor property crimes 
that the prosecutor does not perceive 
as career criminal offenses. 

Albuquerque, New Mexico: Pre-Arrest 
Targeting 

Albuquerque operates an aggressive 
pre-arrest career criminal squad that 
uses a variety of methods. Suspects 
are initially identified by searching 
pawn lists for stolen property and gun 
transactions, by receiving referral, 
from the department's crime stoppers 
program or by developing informants. 
It is not unusual for the unit to 
infiltrate criminal networks and to 
make several arrests on each. case. 
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Nine officers are assigned to the 
unit. The unit enjoys a close work
in5 relationship with the local prose
cutor, so its caSes generally receive 
preferential treatment. The prosecu
tor often is involved with cases as 
they are developing, and reviews 
apprehension strategies with the 
career criminal team. 

San Diego, California: Pre-Arrest 
Targeting 

The 18 officers in the San Diego 
career criminal unit prefer to 
develop property crime cases and use 
two types of targeting activities. 
The first method relies heavily on 
confidential informants to identify 
active suspects, while the second is 
a sting/storefront operation. Each 
of the officers in the unit is 
encouraged to identify several infor
mants as a means to developing work
able suspects. The unit's commander 
attributes the majority of the unit's 
arrests to information obtained from 
confidential informants. 

While the San Diego prosecutor nas a 
special career criminal program, the 
police department's unit has little 
contact with that initiative because 
the prosecutor's screening criteria 
are more restrictive ~han those of 
the police. 

West Covina, California: Pre-Arrest 
Targeting 

West Covina, the smallest agency 
studied, has 101 sworn personnel, 
five of whom are assigned to the pre
arrest targeting career criminal 
unit. The department has tried to 
enhance productivity throughout the 
department in order to sustain its 
career criminal program. 

Because of limited confidentLal funds 
and a command decision to aggressive
ly identify and arrest persons for 
being under the influence of drugs, 
many informants with drug convictions 
have come to the attention·of the 
unit. Thus, while the team prefers 
to pursue property crimes, drug 
offenses dominate the unit's output. 
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Althou~h the prosecutor has a special 
career criminal uni t, there is ,little 
interaction between it and the police. 
As in the case of San Diego, the 
prosecutor restricts case intake to 
robbery suspects in order to control 
the workload. This action disqualifies 
many of the units cases from special 
prosecutorial attention. 

Organization of the Report 

The remainder of this report is divided 
into five chapters. Chapter 2 discusses 
some of the planning issues one needs 
to consider in developing a career cri
minal program. Among the issues dis
cussed are determining program need, 
definin5 a target population, legal 
challenges, police-prosecutor rela
tions, resource allocation and justice 
system coordination. Chapters 3 through 
5 discuss in detail, each of the pro
gram types: post-arrest case enhance
ment, warrant service and pre-arrest 
targeting. These chapters contain 
sectioris on organization and staffing~ 
case selection criteria, operational 
procedures and ~ummary recommendations. 
Chapter 6 contains a discussion of the 
way in which program monitoring can 
support efforts to develop a strong and 
viable program. 

This Issues and Practices Report is 
meant as an overview and guide to law 
enforcement career criminal programs. 
As such, it may not answer all of your 
specific questions. The chief execu
tives and unit commanders of the career 
criminal units we reviewed should be 
able to help you with additional 
details. Finally, Appendix A contains 
an annotated bibliography of relevant 
research and operational literature. 
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CHAPTER 2 

PROGRAM DEVELOPMENT 

Developing a career criminal program'is 
similar to creating any other special
ized investigative unit in a police 
department. Post-arrest case enhance
ment units operate very much like 
specialized major crime units, and pre
arrest targeting units work like 
organized crime, intelligence, narco
tics and otner undercover operations. 

However, there are a number of special
ized considerations in planning a 
career criminal unit. These include: 
(1) how to define a "career criminal"; 
(2) which of the three basic approaches 
the program should take; and (3) how to 
resolve conflicts with the prosecutor. 
In addition, police administrators will 
need to decide on the amount of 
resources that should be allocated to 
the program, and what types of linkages 
should be maintained with other parts 
of the criminal justice system. Special 
attention should be given to working 
with the prosecutor, as this is where 
tension and problems arise most consis
tently. 

1 • DO YOU NEED A PROGRAM? 

Before any of these issues can be 
addressed, the executive should examine 
whether the community needs such a pro
gram, and if so, how to generate 
support for it. A first step in this 
process is a review of local criminal 
justice records to determine whether or 
not they are sufficient enough to iden
tify the active career criminal. When 
these records are insufficient, efforts 
should be made to improve the collec
tion of information. Second, a review 
of the records of arrestees will enable 
a jurisdiction to identify the scope of 
the career criminal problem and the 
crimes for which career criminals are 
being arrested. This information can 
be used to estimate the amount of 
resources that will be needed if 
special attention is devoted to the 
entire population of repeat offenders, 
or to a subset of that population. 
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Third, the department should examine 
how it is currently handling career 
criminals. In conducting this type 
of assessment departments generally 
have found that a small number of 
repeat offenders account for a sub
stantial portion of the jurisdictions 
caseload.1 They also found that 
cases involving these offenders did 
not receive more attention than cases 
involving other arrestees charged 
with similar crimes. 

Finally, the information generated 
through such a "needs assessment" can 
be used in several ways. Some of the 
study departments used this informa
tion to answer questions about the 
appropriate thrust and scope of a 
career cri~inal program. Others pro
vided it to the public through the 
media as well as through crime pre
vention programs in order to generate 
public support for career criminal 
ini tiati ves • 

2. DEFINING THE ~ER CRIMINAL 

One of the more difficult decisions 
in developing a program is the selec
tion of criteria for defining a 
career criminal. As we have said, 
research indicates that available 
criminal justice records may not 
allow an agency to identify accurate
ly all the highest-rate offenders. 
Even when researchers have access to 
information not found in criminal 
justice records, their ability to 
predict the highest-rate offenders is 
flawed. The definition decision is 

lFor example, Baltimore County found 
that among 355 adults arrested for 
serious personal and property 
offenses, 70% had prior adult arrest 
records and 27% had prior adult 
incarcerations. Furthermore, w~thin 
two years 40% were rearrested. 
Baltimore County, MD, Repeat Offender 
Planning Project, Baltimore County, 
April 1983. 
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further complicated by state legisla
tion that may satiction a particular 
definition of career criminals. The 
legislated definition may be broader or 
narrower than the definition local 
jurisdictions feel is appropriate. The 
following section discusses these and 
o~her factors that make the definition 
process difficult. 

Role of Legislation 

At first glance, the existence of state 
legislation defining the career crimi
nal appears to be an easy answer to the 
question of whom to target. Many 
states have this type of legislation 
and in most, offenders must meet two 
criteria: a certain number of previous 
convictions and a qualifying instant 
offense, usually anyone of a list of 
serious crimes. Certainly, a review of 
existing legislation should be a first 
step in developing a program. The legis
lation can help focus the attention of 
the criminal justice system on the 
career criminal. Several of the pro
grams review,ed did develop their pro
grams around state career criminal 
legislation. However, such legislation 
is not always the best or the only way 
to define repeat offenders. 

The effectiveness of career criminal 
legislation depends on several factors, 
including the early identification of 
repeat offenders by law enforcement 
officials, the willingness of the prose
cutor to accept a case, and the willing
ness of the court to apply longer or 
enhanced high sentences. In some 
states, sentencing enhancements are 
mandatory or automatic; in others, 
prosecutors must file special motions. 
There are substantial opportunities for 
each agency in the criminal justice 
system, through discretionary powers, 
to short-circuit the intent of the 
legislation. Experiences in several 
states illustrate the pitfalls in 
implementing state career criminal 
legislation. They also illustrate the 
tensions that commonly arise between 
police and prosecutors in implementing 
career criminal programs. 

• In Maryland, it is the responsi
bility of the prosecutor to file 
an addendum for enhanced sen
tencing of career criminals. 
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Although the law dates from 
1976, it was used infrequent
ly until recently. Prosecu
tors and judges were opposed 
to the law because of the 
extra case preparation work 
it requires, the mandatory 
period (25 years) of the en
hanced sentence and the fact 
that those convicted were not 
eligible for parole. Support 
from a state task force and 
police-prosecutor agreement 
on a program has led to in
creased use of the law in 
several urban counties. 

• In California, the case en
hancement law applies to all 
felonies. However, the 
California study jurisdic-
tions focused almost exclu
sively on violent crimes, pri
marily robbery, because of 
heavy caseloads. If a qualify
ing repeat offender was appre-;' 
hended for: a minor felony, 
the case would receive 
neither special attention 
from a prosecutor nor en
hanced sentencing. These 
latter policies were a con
cern to police officers 
because they felt that even 
when the instant offense was 
not a robbery, they were 
still developing cases 
against repeat off~nders who 
required greater attention 
and longer incapacitation 
than non-career criminals. 

• Following the passage of the 
New York State act, which man
dated enhanced sentencing of 
felony recidivists, the state 
monitored the extent to which 
judges followed the statute. 
Initial compliance was 
limi ted, but survei Hance, 
training and reminders by 

,state court officials rein
forced the judges use of sen
tencing enhancement. Never
theless, until the police and 
the prosecutor were able to 
agree to limit career crimi
nal case enhancements to 
persons arrested for robbery 



and burglary, the program 
lan5uished in New York City. 

While sentencing enhancement legisla
tion may have substantial potential for 
increasing the prison time of repeat 
offenders, it is not being applied as 
vigorously or as universally as it 
could be. Variation exists across 
states and within states according to 
whether local prosecutors have their 
own career criminal pro~rams. And, 
while police can ensure that appropri
ate cases are brought to the attention 
of the prosecutor, the ultimate deci
sion about how these cases will be . 
handled is largely a prosecutorial or 
court matter. Several of the juriS
dictions we visited placed special 
attention on prosecutorial/judicial 
liaison and were successful in encourag
ing these officials to fully implement 
the state legislation. 

Judicial, Prosecutorial and Police 
Views of the Career Criminal 

Definitional ~oncerns are of primary 
importance to the judiciary because 
Nhere state career criminal statutes 
exist, there is limited judicial dis
cretion in determlnin~ a convicted 
felon's fate. 

I The prosecutor, like the judge, must 
adhere to career criminal legislation 
in developing a program because applica
tion of sentence enhancements is con
strained by law to defendants meeting 
special conditions. For the prosecu
tor, the legislation effectively 
defines a universe of defendants for 
whom enhancements may be sought. How-. 
ever, the prosecutor has substantial 
latitude in determining whether to be 
even more selective than the legisla
tion in chOOSing suspects for special 
enhancements. This is usually done by 
targeting only selected felonies and/or 
excluding cases of a minimum 
evidentiary quality.2 

2Alternatively, even if a defendant 
does not meet the minimum statutory 
requirements for sentence enhancement, 
the case may still be assigned a high 
priority. This is a common practice 

mong prosecutors in dealing with very 
serious violent crimes or crimes that 
may receive an unusual degree of public 
attention. 
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Some prosecutors in the sites we 
visited have been more willing than 
others to assign special priority to 
cases singled out by law enforcement 
agencies. This willingness usually 
depends on prosecutorial caseload and 
available resources. In many juris
dictions, law enforcement ofEicers 
generate a larger repeat offender 
caseload than the prosecutor can pro
vide with special attention. The 
prosecutor then handles part of the 
caseload by plea bargaining and 
charge reductions.3 

In general, prosecutorial attention 
is determined by the ~eriousness of 
the crime. Prosecutorial career cri
minal programs recognize this fact, 
but generally add seriousness of the 
offender as another criterion. 
Career criminal pr9grams merely allow 
the prosecutor to do with a select 
number of defendants and cases what 
would, in theory, be done for all 
cases if adequate resources were 
available. For example, while the 
state program in California provides 
additional funds to some prosecutors 
to enhance cases involving career cri
minals, the funding is not sufficient 
to apply maximum effort to all cases 
involving repeat offenders. According
ly, in the California study jurisdic
tions, enhancement was' applied pri
marily to robbery cases. 

Law enforcement agencies have the 
greatest latitude of all in selecting 
cases and suspects for attention. 
Because they are the gatekeepers for 
the rest of the criminal justice sys
tem, their activities determine both 
the size and make-up of the total 
caseload. 

Perhaps because the law enforcement 
agencies have responsibilities for 
crime prevention and deterrence, 
their definition of who should be con
sidered a career criminal often 

3Prosecutors use other mechanisms as 
well. Many have case screening units 
that review all new cases. Most are 
organized into units that perform 
various functions (misdemeanor, grand 
jury, trial, homicide, rape/sexual 
assault, economic crimes, etc.). 



differs from the prosecutor's and the 
judiciary's. While the latter usually 
consider a lengthy conviction record as 
a requisite, law enforcement agencies 
with pre-arrest targeting pr05rams are 
often concerned with suspects who 
apparently are committing crimes on a 
daily basis, but who often do not have 
the requisite number of convictions to 
qualify them as a career criminals 
according to state statutes. These 
cases present a dilemma for law 
enforcement officers, who may believe 
that criminal justice resources should 
be spent primarily on those who are 
most active, regardless of prior con
victions. Such cases create consider
able tension between police officials 
who are tryin6 to control crime and the 
prosecutors who are trying to devote 
more resources to cases that will pro
duce longer periods of incarceration. 

Police selection methods that increase 
the prosecutor's workload also can be a 
source of tension. Post-arrest case 
enhancement and warrant service pro
grams select their target suspects from 
among those routinely arrested by.other 
units of the department and, according
ly, they do not have an appreciable 
impact upon a prosecutor's total case
load. However,·they do affect the pro
secutor's workload, by requesting that 
designated cases receive special atten
tion. 

Pre-arrest targeting police tactics 
often increase the caseload of the 
prosecutor and other agencies because 
the goals of such efforts are to iden
tify and apprehend repeat offenders in 
the act of committing a crime. As with 
post-arrest programs, the prosecutor 
usually places constraints on the types 
of cases that will receive special 
attention, often to the chagrin of the 
police. 

Juveniles and Young Adults 

A final consideration in selecting 
suspects for special targeting involves 
the treatment of juveniles and young 
adults between the ages of 18 and 21. 
State-mandated lack of access to 
Juvenile records often discourages 
special police targeting of active 
youthful offenders, in spite of the 
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fact that the Rand survey of inmates 
in California, Michigan and Texas 
found the "violent predator" to be 
among the younger members of the 
criminal population.4 

In nearly all states, crime records 
are sealed when a juvenile passes 
into adulthood. While limiting the 
use of juvenile records has helped 
many persons avoid being harmed by 
youthful mistakes, it has enabled 
others to commit crimes with relative 
impunity. The crux of the problem is 
that active juvenile felony offenders 
and those who have only recently 
legally become adults appear as non
offenders when first appearing in 
adult court. The result of current 
policy is that sanctions against ac
tive and dangerous young offenders 
(18-23 years old) are often mini
miz!:!d. 

Some efforts are being made to deal 
more effectively with serious repeat 
juvenile 9ffenders. The Office of 
Juvenile Justice and Delinquency Pre
vention has been sponsoring a program 
in several jurisdictions to deal more 
effectively with the chronic, serious 
juvenile offender, especially those 
with drug dependencies. S Among the 
jurisdictions we studied, Baltimore 
County is working with the local pro
secutor, the court and state juvenile 
justice authorities to gain better 
access to the juvenile records of 
young offenders and to transfer cases 
involving repeat juvenile offenders 
to adult court. 

3. RESOLVING POLICE-PROSECUTOR 
TENSION 

Can the tension between the law 
enforcement agencies and the prosecu
tor be resolved? The experience in 
the study sites yields mixed results. 
On one hand, some programs are able 

4Chaiken and Chaiken, op cit., p. 64. 

SSerious Habitual Offender Drug In-
.volved Program: Communication of Pro
grams Issues: U.S. Department of Jus
tice, Office of Juvenile Justice and 
Delinquency Prevention, October 1984. 



to achieve substantial law enforce
ment/~rosecutor agreement over case 
selection procedures. Agreement is 
usually easier to attain for post
arrest programs, particularly if the 
police are willing to ask for enhance
ment only on suspects having the 
requisite conviction record. 

For example, substantial cooperation 
exists in the New York and Baltimore 
County post-arrest case enhancement 
pr05rarns. The prosecutors provide 
extra effort to police-designated 
career criminal cases because the 
police forward only carefully prepared 
cases, and confine their referrals to 
robbery and burglary instant offenses, 
even though the state legislation makes 
many other crimes eligible for sen
tencing enhancements. 

In contrast, pre-arrest units sometimes 
find it difficult to r.each agreement 
with the prosecutor. The difficulty 
revolves around two main issues: the 
instant offense and the record of the 
suspec t. 

The types of arrests most often 
produced by pre-arrest units often are 
not regarded by prosecutors as being 
particularly serious offenses. Further
more, they may not be for one of the 
target crimes designated in career 
criminal legislation. While pre-arr.est 
units do make some arrests for 
burglary, most arrests are for buying, 
selling or receiving stolen property; 
larceny; and sale or possession of 
drugs. Seldom do the charges involve 
robbery or other violent felonies.6 
Althou6 h many of the persons they 
identify for investigation are 

6The special prosecutors in Albuquerque 
and St. Louis are willing to handle the 
entire police career criminal caseload. 
Tois probably occurs because prosecu
torial resources are adequate, and the 
cases referred to the prosecutor are of 
high quality. The police frequently 
witness these crimes, had physical evi
dence and sometimes audio and visual 
recordings. Thus, while these cases 
somewhat expand the prosecutors' work
load, they are frequently easy cases to 
successfully prosecute. 
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criminals with extensive arrest 
records, the pre-arrest units' 
instant offense charges are seldom 
for career criminal target crimes. 

The second difficulty involves the 
official conviction record of the 
suspect. This record is frequently 
the triggering mechanism fot legis
latively allowed sentence enhance
ments which is a major factor in a 
prosecutor's decision to devote extra 
resources to a case. Some pre-arrest 
units attempt to solve this problem 
by targeting only suspects with 
extensive prior convictions. Two 
sites, New York and Washington, D.C., 
initially used this approach. They 
found, however, that developing cases 
only on certified career criminals 
was a difficult and very time
consuming task that yielded limited 
results. As a consequence, New York 
dropped its pre-arrest program and 
Washington, D.C. altered its program. 

Prosecutor case selection procedures 
based on career criminal legislation 
produce a dilemma for pre-arrest 
targeting units. It is not unusual 
for the units to target criminally 
active suspects who, although they 
may have an extensive felony arrest 
record, may not have enough felony 
convictions. If an arrest is made, 
it will likely be of i suspect with 
too few convictions. But if the unit 
fails to target the suspect, an 
active offender may be ignored. 

In spite of the above-mentioned pro
blems pre-arrest units in San Diego, 
Washington, D.C. and West Covina opt 
to target active suspects with 

-

limited official records and have con
tinued their programs in spite of 
limited prosecutor support or 
interest. While their cases do not 
result in special enhancements, the 
units feel the programs still disrupt 
the careers of active criminals. 

In developing a program it is neces
sary to weigh the advantages and dis
advantages of prosecutorial coopera
tion against the need to control the 
criminal activities of persons who do 
not have extensive conviction records 
but who, nevertheless, are a threat 
to community safety. 



4. LEGAL ISSUES 

By and large the police career criminal 
programs reviewed do not pose any 
serious legal problems. Of the 33 pro-
5rams contacted, only seven reported 
any legal challenges to their career 
criminal initiatives. Most of the 
challenges resulted in dismissals. In 
the successful challenges, the issues 
were procedural, and did not concern 
the validity of targeting repeat offen
ders for special attention. 

In two jurisdiction.~, scti ts based on 
claims of racial prejuoice were dis
missed. In three other jurisdictions, 
police officers were barred from bring
ing special career criminal case jac
kets into court because they were 
deemed prejudicial to the defendant. 
These cases did not result in dismissal 
of the charges against the career crimi
nal, but rather in orders from the 
courts forbidding the police and prose
cutors from identifying defendants in 
court as career criminals. In one 
jurisdiction a challenge to the ma~n
tenance of career criminal suspect 
files was dismissed. 

The fact that few legal challenges have 
been directed at police career criminal 
programs is not surprising. Courts 
generally have allowed police wide dis
cretion in tar5eting individuals for in
vestigation as long as there is a rea
sonable suspicion that a crime has been 
or is about to be committed. In the 
case of post-arrest case enhancement 
and warrant service programs, this cri
terion is easily fulfilled. Most pre
arrest targeting cases also involve 
sufficient evidence to fulfill the sus
piCion criteria. 

The most likely challenge to career 
criminal programs lies in the area of 
pre-arrest programs that use a list of 
targets based on criminal history. But 
even here the issue is clouded. This 
study disclosed no successful chal
lenges to career criminal cases based 
on the use of lists for targeting. 

Other case law would seem to permit 
such activity. Support for this conclu
sion comes from a series of court deci
sions that approve the use of police 
officers' experience to establish ade-

A50 

quate cause for investigative 
actions. In the first of these cases, 
Terry v. Ohio,7 the Supreme Court 
accepted police qse of "stop and 
frisk" under a "founded suspicion 
test." Under the case, if a law 
enforcement officer's experience 
suggests that criminal activity is 
occurring, this is sufficient justifi
cation for briefly stopping a suspect 
and determining his identity. There 
must, however, be some credible 
reason for the inquiry. More recent
ly, the Supreme Court has authorized 
the use of criminal profiles to help 
identify drug abusers.8 In a very 
real sense these profiles are a quan
tification of the law enforcement 
experience based upon suspicion, as 
approved in Terry. 

However, where the individual is 
targeted solely because of his legal 
criminal career status, or associa
tion with suspected career criminals, 
the legality of law enforcement acti
vities may be challenged through 
'charges of harassment or invas ion of 
privacy. The degree of obtrusiveness 
resulting from the targeting of sus
pects is likely to be a relevant con
sideration in any such case. The 
career criminal units we looked at 
operated very cautious 1'y when opening 
inveitigations with limited informa
tion, in order to preclude charges of 
harassment. 

5. RESOURCE ALLOCATION 

Career criminal programs can involve 
significant costs. As in most police 
programs, the primary cost is person
nel; career criminal programs are 
labor-intensive. 

The type of program· is the primary 
factor in determining personnel 
costs. Post-arrest case enhancement 
programs are less costly than career 
criminal warrant service and pte
arrest targeting programs because 
career criminal investigators become 

7393 U.S. 1 (1968). 

8U.S. v. Mendenhall, 466 U.S. 544 
(1980). 



involved only after a suspect has been 
arrested. In such a program, the 
resources de70ted to a case vary depend
ing on the amount of time needed to com
plete the investigation, document the 
arrestee's prior conviction and incar
ceration record, and the extent to 
which the police work with the prosecu
tor in presenting cases to the court. 

Warrant service and pre-arrest target
ing involve substantial commitments of 
time to identify, locate and document 
the criminal activities of a suspect 
before an arrest can be made. Because 
surveillance activities usually require 
several officers, costs can mount rapid
ly. Such programs remain costly 
despite the fact that t~e pre-arrest 
units spend little time on a-case after 
the arrest, primarily because of the 
strength of the evidence they already 
have collected. 

Other costs are generally greater for 
warrant service and pre-arrest cases. 
Because of the surveillance tactics 
used by these programs, there is a need 
for special vehicles including unmarked 
cars and vans, equipped with special 
surveillance equipment. Confidential 
funds are a common expense among the 
pre-arrest units. Such units usually 
have more money to buy information and 
reward informants than do most other 
units in the department. However, this 
money is still limited and has to be 
used sparingly. If a substantial 
amount of money is needed to buy evi
dence, usually drugs, the units often 
must turn to a federal partner for 
assistance. 

As mentioned, with one exception, the 
departments studied fund their programs 
internally because administrators have 
decided that a career criminal initia
tive is a worthwhile investment. In 
most instances, program resources have 
been created simply by transferring 
personnel and equipment to the career 
criminal program from other units in 
the department leaving the department's 
bottom line budget unchanged. 

It is unclear what impact the transfers 
of resources have had on the depart
-ments' existing operations. Because 
law enforcement agencies are emergency 
response providers, there is a c~rtain 
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amount of uncommitted time built into 
staffing levels. Because of this, 
the transfer of small numbers of per
sonnel from several commands may not 
have a detectable impact on overall 
service. However, as the commitment 
of resources becomes greater, one 
needs to examine how the program 
affects total operations. 

West Covina has been particularly 
aggressive and innovative in building 
a program from existing resources 
without infringing on other police 
functions. The department has 
implemented a number of patrol and 
investigative procedures to make up 
for the former patrol officers who 
were transferred to career criminal 
work. For example, the department: 

• conducted a patrol workload 
study to reallocate patrol 
personnel more effiqiently; 

• increased the number of 
reports taken by communi
catiotis personnel; 

• hired community service 
officers to handle portions 
of the pa~rol workload; and 

• implemented an investigations 
management system with a case 
review and screening compo
nent. 

By using these techniques, the depart
ment is able to provide routine 
services efficiently and maintain a 
high level of commitment to its 
career criminal program. 

It is possible that by developing a 
profile of the extent and severity of 
the career criminal problem in a 
community, law enforcement agencies 
will b~ able to persuade the public 
and elected officials to fund a 
special initiative. But the experi
ence in the study sites has been that 
in spite of the merit and appeal of 
their programs, special funding is 
not forthcoming. Thus, the methods 
used in West Covina to "create" . 
resources through efficiency measures 
may be the only viable approach to 
program development. 
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A recent report by the National 
Institute of Justice, The Efficient Use 
of Police Resources9 reviews a number 
of resource allocation and workload 
control measures police agencies have 
used to control service costs. The use 
of SOme of the procedures listed in 
Exhibit 4 may allow law enforcement 
agencies to create a career criminal 
pr05ram without increasing their total 
budgets. 

6. JUSTICE SYSTEM COORDINATION 

What happens at each point in the 
criminal justice system has an impact 
on the outcome of a case. If, for 
example, law enforcement officers file 
an incomplete case, the ability of the 
prosecutor to obtain a conviction is 
critically affected. Likewise, if the 
prosecutor does not give a case suffi
cient priority, the case may be jeo
pardized. An effective career criminal 
program demands constant vigilance by 
authori~ies in each agency, including 
the pollce, the prosecutor, jail and 

juvenile authorities and the courts. 
If only one of these participants 
fails to diligently pursue the 
handling of career criminals cases, 
the work of the other units will be' 
of limited value. 

However, the traditional fragmenta
tion among the various agencies mili
tates against a unified effort to 
process cases. Coupled with this frag
mentation is a tremendous amount of 
discretion in each agency. The 
police exercise discretion in assign
ing resources to cases; the prosecu
tor exercises discretion in preparing 
charges and in deciding whether to 
plea bargain or seek a trial. The 
courts are able to establish bail and 
decide both the type and amount of 
punishment. While there is a need 
for independence in making these 
decisions, there is also a need for 
greater cooperation on policy. This 
is especially true in regard to the 
treatment afforded the most active 

EXHIBIT 4 

, I POL,ICE EFFICIENCY TECHNIQUES 

I 

• Telephone reporting of minor crime incidents. 

• Citation in lieu of arrest for minor crimes. 

• Consolidate communication/dispatch operation (police/fire/EMS) 

• 

• 
• 
• 
• 
• 

Close of unpromising cases at the conclusion of the patrol investiga
tion. 

Increase committed time rate for patrol. 

Match deployment of personnel to temporal workload patterns. 

Increase the use of one-officer rather than two-officer units. 

Use civilians for tasks that do not require a sworn officer. 

Use police reserves and volunteers for supplemental and backup services. 

9This publication is available from the 
National Crime Justice Reference 
Service, P.O. Box 6000, Rockville MD 
20850 (301) 251-5500. ' 
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and violent criminals. In too many 
instances, cases a6ainst violent and 
repeat offenders do not receive 
adequate treatment because of the 
failure of one or another agency to 
cooperate with others. 

Baltimore County is a good example of a 
jurisdiction that has made a concerted 
effort to develop a systemwide approach 
to the career criminal problem. The 
post-arrest case enhancement program 
has involved extensive cooperation 
b~tween the police and the prosecutor 
on case selection criteria. Further
more, the police have taken an active 
role, with the prosecutor's encourage
ment, in assembling court records, pre
paring cases and assisting victims and 
witnesses. As a case moves through the 
system, jail, probation and state 
penitentiary officials are notified. 
The justice agencies in the county also 
have enlisted the support of elected 
officials and they regard this support 
as a key ingredient. 

7. STATE INITIATIVES 

Several states have recognized the need 
to assist local criminal justice agen
cies in focusing special attention on 
the repeat offender. California, 
Maryland and New York have done this by 
providing assistance and funding. 
California and New York have sought to 
coordinate and stimulate local programs 
by recommending procedural guidelines 
and by providing grants to cover some 
program expenses. Maryland, after 
providing small planning grants, has 
sought to stimulate local initiatives 
by developing a program model and 
encouraging state agencies including 
state police, corrections and juvenile 
authorities, to cooperate with and 
assist local programs. The state pro
erams have been an important stimulus 
to local action, as evidenced by the 
large number of local career criminal 
initiatives in these states. The state 
programs are briefly described below. 

New York 

New York State, through its Division of 
Criminal Justice Services, is making 
the violent recidivist a top priority. 
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During 1984 approximately $66 million 
was distributed by the state to local 
criminal justice agencies. Of the $66 
million, approximately $12 million 
was awarded to police departments, 
and $28 million went to local prosecu
tors. These funds allow participating 
agencies to handle larger caseloads 
by providing additional· cour,t, prose
cutorial, law enforcement and public 
defender resources. The objectives 
of the state's involvement are to: 

• increase the number of violent 
felony indictments by decreas
ing the number of felony 
cases with misdemeanor pleas; 

• increase the proportion of 
violent convictions on the 
highest possible charges; 

• increase the number of vio
lent felony cases that go to 
trial; 

• speed the adjudication of 
felony cases; 

• increase incarceration rates. 
and sentences for violent 
recidi vis ts. 

While most of the objectives are only 
tangentially related to the role of 
the police, all contribute to the 
resolution of common police com
plaints, such as lack of prosecutor
ial attention, which frequently frus
trates police career-criminal initia
ti ves • 

California 

The California program provides 
prosecutors and police with financial 
and technical assistance. The 
prosecutorial effort, funded at 
slightly over $4 million in 1984, 
preceded the police effort. Prose
cutors are encouraged to adopt 



vertical prosecution,10 to assign 
senior attorneys to career criminal 
cases, and to reduce caseloads for 
career criminal prosecutors. They 
also encouraged to: 

• resist pre-trial release of 
recidi vis ts ; 

• seek a Builty plea or trial 
conviction on all charges; 

are 

• reduce the time between arrest 
and disposition; and 

• persuade the court to impose the 
stiffest sentence allowed. 

The police program contains a crime 
analysis initiative and patrol and 
investigative ope~ational enhancements 
as well as a career criminal program. 
The California law enforcement program 
was funded at $2.5 million in 1984. As 
a result, 28 law enforcement agencies 
have established special units. 

. Maryland 

Unlike California and New York, 
Maryland has not committed any state 
funds for operational purposes. 
Instead, five jurisdictions within the 
state were given planning grants to 
identify the extent of the local career 
criminal problem and to design an inte
grated justice system response centered 
on the state's career criminal sentence 
enhancement statute. 

Staff from the state's criminal justice 
coordinating office and from one of the 
participating police agencies spear
headed the effort. Each of the juris
dictions conducted research to identify 
their career criminal problems and to 
develop a response. The research and 
development effort identified a number 
of impediments to creating an effective 

10Vertical prosecution is a strategy in 
which one prosecutor is assigned to 
handle a case during all pre-trial 
hearings and at trial. Normal 
procedure in most offices involves 
several prosecutors handling a case, no 
one of whom is responsible for the 
entire process. 
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development effort identified a 
number of impediments to creating an 
effective local initiative. Among 
these were opposition to the severity 
of the state's career criminal 
statute, the lack of adequate crimi
nal history records for adults and 
juveniles, and the failure of the 
various elements of the criminal 
justice system to coordinate their 
activities. 

The response of the various partici
pants has varied. Some local juris
dictions have moved forward with pro
grams while others have not, but in 
general, there seems to be a greater 
awareness among the participants of 
the need to develop special proce
dures to handle the career criminal. 

The effect on state agencies has been 
more noticeable. When the local plan
ning grants were given out, a task 
forae composed of state police, 
corrections, probation, parole and 
juvenile authorities developed strate
gies to help the localities. As a 
result, statewide efforts are being 
made to upgrade criminal history dati 
systems and to coordinate correc-' 
tional policy and parole procedures 
for the special handling of career 
criminals. The State Police are imple
menting a program to assist local 
jurisdictions in developing career 
criminal cases and they are taking a 
more active role in serving warrants 
on repeat offenders. Progress also 
has been made in sensitizing the 
state Juvenile Service Administration 
to the need to identify serious 
repeat juvenile offenders, and to 
make their records more readily av.ail
able to other justice agencies. 
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00 
subway graffiti 

in 
Nelv York 

NATHAN GLAZER 

E;K ycar.; 0' so one of tl,e 

more a~tonishing sights of New York has been the ~ramti on the 
subway trains. The word "graffiti" scarcely suggests, to those who 
have not seen them, the enormous graphics which decorate the 
sides of subway cars-murals which march relentlessly over doors 
and windows, and which may incorporate successive cars to pro
\ide the graffiti maker a larger surface on which to paint. They 
are multicolored, and very difficult to read, but they all, in one way 
or another, simply represent names. There arc no "messages" -no 
words aside from names, or rather simplifled and reduced names, 
nicknames, or indeed professional names, often with a number at
tached. (One \\ill not see an Alfredo, Norman, or Patrick, but Taki 
137, Kid 56, Nean.) There are no political messages or references 
to sex-the two chief topics of traditional graffiti. Nor are there any 
personal messages, or cries of distress, or offers of aid. 1,1lere are 
just large bi1lboard-type presentations of the names of the graffiti
makers, in an elaborate script which, with its typical balloon shapes, 
COVers as much surface as pOSSible. . 

H that were all, then the view that this is art-as-personal-expres
libn, that graffiti are controlled productions reHecting a canon of 
aesthetic criteria that is beyond middle-class understanding or ap-

l() 
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preciation, and to be welcomed and savored rather than suppressed, 
might make sense. Alas, there is more. The insides of the cars arc 
also marked-up-generally with letters or shapes or scrawls like 
letters, made with thick black markers, and repeated everywhere 
there is space for the marks to be made, and many places where 
there is not. Thus the maps and signs inside the car are obscured, 
and the windows an~ also obscured so that i~assengers cannot see 
what station they have arrived at. The subway rider-whose blank 
demeanor, expressing an effort simply to pass through and survive 
what may be the shabbiest, noisiest, alld generally most unpleasant 
mass-transportation experience in the developed world, has often 
been remarked upon-now has to suffer the knowledge that hi<; sub
vay car has recently seen the ,passage through it of the graffiti "ar
ists" (as they call themselves and have come 10 be called by those, 

mcluding the police, who know them best). He is assaulted con
tinuously, not only by the eddence that every subway car has been 
vandalized, but by the inescapable knowledge that the environment 
he must endure for an hour or more a day is uncontrolled and uncon
trollable, and that anyone can invade it to do whatever damage 

and mischief the mind suggests. 
I ha\·e 110t interviewed the subway riders; but I am one. myself. 

and while I do not find myself consciously making the conncction 
between the graffiti-makers and the criminals who occasionallr rob, 
rape, assault, and murder passengers, the sense that all are part of 
one world of uncontrollable predators seems inescnpable. Even if 
the graffitists are the least dangerous of these, their ever-present 
markings serve to persuade the passenger that, indeed, the subway 
is a dangerous place-a mode of transportation to be used only 

when one has no alternative. 
Of course the sense of a dangerous place is different from the 

reality of a dangerous place. The thoughtful head of the transit 
police, Sanford Garelik, will point out-and has statistics to pro\'e
that the subway is less dangerous than the streets. It is well-patrolled, 
and the occasional sensational crime is no index to the everyday 
experience of the passenger. Yet the cars in which persons unknown 
to the passengers have at their leisure marked-up interiors, and 
obscured maps, informational signs, and windows, serve as a per
manent reminder to the passenger that the authorities are incapable 
of controlling doers of mischief. One can see earlier graffiti under
neath a fresh coat of paint that itself is beginning to be covered by 
new graffiti that mock, as it were, the hapless effort to obscure their 
predecessors. Thus the signs of official failure are everywhere. And 
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the mind goes on, and makes a link between the grafhti and the 
broken signs-behind broken glass-that are supposed to tell pas
seng~rs where the train is going, lhe damageu doors that only open 
halfway, and the other visible signs of damage in so many cars. 

The graffiti artists, who have been celebrated by Norman ~failer 
and others, are to thO' subway rider, J would hazard, part of the 
story of "crime in thQ·-subwify," which contributes to the decline of 
subway ridership, which in tum of course contributes to increasing 
the danger because of the paucity of passengers. (Official signs in sta
tions warn passengers that between 8 P.M. and 4 A.M. they should 
congregate in the front cars of the trains, to give what protection 
numbers may provide against the marauders whose presence must 
always be assumed.) If this linkage is a common one, then the is<;ue 
of controlling graffiti is not only one of protecting public property, 
reducing the damage of defacement, nncl maintaining the maps and 
signs the subway rider must depend on, bllt it is also one of reduc
ing the ever-present sense of fear, of making the sllbway appear a 
Jess dangerous and unpleasant place to the possible user. And so 
one asks: Why can't graffiti be controlled? 

A lihmy of proposals 

Interestingly enough, as Chief Garelik pOints out, this is one crime 
whose perpetrator is known by the mere fact uf the crime itself. The 
graffiti artist leaves his mark, his name, or a variant of it. )fost of 
these names and marks arc known to the police. Chief Garelik will 
show the \'isitor an astonishing "mug book," consisting of color pho
tographs of the work of each graffitist, accompanied by n name and 
address. Almost every graffiti artist hecomes known_ Indeed, the 
police hn\·e invited graffiti artists up to police headquarters and 
engaged in "bu)) sessions" with them to try to figure out the best 
course of action. Nor is the number of graffiti artists so great-from 
one perspective-as to present too diffuse a target for police action. 
There are, at any given time, only 500 or so. They begin at about 
age 11, the mean age is 14, nnd they begin to graduate from graffiti 
after age 16-by then it is presumably ukid stuff." Or perhaps pe
nalties rise as graffitists stop being considered juveniles. Young 
ones begin by·marking the inside of cars, and later advance to the 
grand murals. There are aesthetic traditions. There are also rules, 
more or less observed, such as: One does not paint on another's 
graffiti. 

Commonly, paints are stolen. The number of spray-paint cans 
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required to embellish the side of a subway car is prodigious and 1~ 
is hardly likely that young tecnagers would have the money. In any' 
case, the police assure the visit~r that most paint is stolen. Moreover, 
Chief GareJik emphasizes-against the chic position that graffiti are 
art and fun-that the graffiti artists do graduate to more serious 
crime. The police studied the careers of 15-year-old graffiti artists 
apprehended in 1974: Three years later, 40 percent had been arrest
ed for more serious crimes-burglary amI robbery. Graffiti may be 
self-expression, but they are not only self-expression. For almost 
halI the graffiti artists there is evidence that graffiti-making is part 

of an ordinary criminal career. 
But if the police know most of them, and there are only 5QO, then 

why can't graffiti be controlled? One can go through the 'iitany of 

proposals-only to end up barned. 
The first su~gestion: Arrest them, punish them, make them clean 

up the graffiti. Indeed, for a while the police were arresting them 
( or giving out summonses) in very substantial numbers, There were 
1,674 arrests in 1973; 1,658 in 1974; 1,208 in 1975; 853 in 1976; 414 
in 1977; and 2.'59 in the Srst halI of 1978. As one can see, the a.rrests 
dropped radically after 1975, but not because graffiti artists could 
not be caught-rather because the effort seemed futile. Tbe police 
began to concentrate on the more determined graffitists and to un
coyer more serious crimes with which to charge them. For after all, 
what could one do after arrest that could detcr graffitis!s from going 
back to graffiti? Put them in jU'"cnile-dctcntion centers·~ What judge 
would do that when therc were young muggers, assaultcrs. and 
rapists to be dealt with, who wcrc far more menacing to their f.ellow
citizens-and who themselves could not be accommodated in the 
various overcrowded institutions for juveniles? 

But even if juvenile graffitists were not punished by detention, 
could they not be required to clean-up graffiti? This was popular 
with some judges for a while, but it turnetl out that it was expensive 
to provide guidance and supervision (the cleaning usually had to 
be done on weekends, requiring overtime payment for-"those who 
taught and supervised the work), and the police believe that its 
main effect was to teach the graffitists the technical knowledge 
necessary to produce graffiti that effectively resist removal. 

Could one, so to speak, "harden the target" by securing the yards 
in which the cars are stored, and where, as is evident from observing 
the graffiti, much of the work is done? (The large murals extend 
below the surface of the subway>latform, and clearly t be 
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cessible.) Chief Garelik points out that there are 6,000 cars, that 
one car-yard alone is 600 acrel in. extent, that many cars cannot be 
accommodated in the yards and stand in middle tracks, that there 
are 150 miles of lay-up track, and finally, that wire fences can be cut. 

Is there a "technological fix"-a surface that resists graffiti and 
from which it can be eAsily washed off7 Perhaps, but so far nothing 
has worked, though rertainl; the shiny surfaces of new cars put into 
service make it somewhat harder to apply dense graffiti to them. 
In time, however, the new surfacing wears off and will take paint. 
The more serious problem here is the fact that once graffiti gets on 
a car, it must be taken off immediately so as not to encourage other 
graffitists. This is the practice in Boston where, as in other cities, the 
mass-transit system does not have graffiti. But the New York sys
tem, so much huger, does not have enough maintenance men, and 
so the policy of immediately eliminating graffiti cannot be imple
mented. 

One could give graffiti arth-ts summer jobs, as a way of provid
ing them with something else to do, and indeed the police have 
been instrumental in finding summer jobs for 175 of the young peo
ple involved. \Vell, it is worth a try. But one wonders whether most 
jobs available for unskilled youths would match the excitement of 
painting graffiti onto silellt subway cars in dcserted yards, watching 
for the police, stealing the paints, organizing the expeditions. 

There are more imaginative proposals, such as hiring them to 
paint the cars in the first place. But one can imagine the technical 
problems involved in handing over such good (and well-paid) jobs 
to 11- to lS-year-olds. 

One proposal after another has been considered. evaluated. tried. 
The police have not gi\'en up-far from it. Their fa\"ored approach, 
if it could be financed, would be intensive work, on a one-to-one 
basis, by youth workers (students in psychology and sociology), 
a ~big brother" program that would invoh-e young graffitists in 
other activities and introduce them to young adults who would help 
Gnd other outlets for their energies. But one wonders whether the 
youth workers might not be converted by the graffiti artists, who 
do not believe they are doing anything wrong. They do see their 
graffiti as art and .self-e'.-pression (and create albums in which fellow 
graffiti artists reproduce miniatures of their designs-the police have 
a few of these, which are quite beautiful examples of urban. ver
nacular art). They are not at this point in their Ii ves engaged in the 
uglier crimes that are so commou in New Yor tor ....... ., ...... 
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that has given approval to making graffiti (as to smoking marijuan .. , 
and other formally illegal activities), be able to prescnt to convince 
the young graffiti artists to give up their work? What could -they 

provide them in it! place? 
There have been some efforts to divert the energies of the young 

graffiti artists from the sides of subway cars to canvases. Some of 
the graffitists produce canvases for sale, with the assistance of the 
adults who work with them. Some have gone on to art school-have 
indeed gained fellowships because adults working with them saw 
talents that could be developed. But it is hard to imagine this kind 
of thing making much of an impact on the problem, though it may 
be a solution for a dozen or two a year. Indeed, these very oppor
tunities might be attractive enough to serve as an incentive for 
others to try to develop and demonstrate their talents by working 

on subway carsl 
As one learns more about the graffiti artists, realizes that most 

of them are known to the police, that their more serious crimes (if 
they move on to them) will take place after they have given up 
graffiti, and that among alI the things urban youth gangs may spe
cialize in this is not the worst-then, one's anger at the graffiti 
makers declines. One begins to accept graffiti as just one of those . 
things that one has to live with in New York.· But this tolerance 
shoulrl not lead us to forget the 3-million subway riders pcr da}' who 
do not have the opportunity to study the graffiti problem, who are 
daily assaulted by it, and who find it yet another of the a\,,-f111 in
dignities visited upon them by a city apparently out of control and 
incapable of humane management. Even if graffiti, understood prop
ert}', might be seen as among the more engaging of the annoyances 
of New York, I am cominced this is not the way the average sub
way rider will ever see them, and that they contribute to his sense 
of a menacing and uncontrollable city. The control of graffiti would 
thus he no minor contribution to the effort to change tlie city's im-

age and reality. 

Systematic deterrence? 

But how? Chief Gare]ik s~ggests some food for thought. Why are _ 
there so few graffiti on trucks, he asks. Trucks provide great sur
faces, without windows or doors. If one motive for making gi-affiti 
-as the kids tell us-is seeing oGe's name being sped through- the' 
four contiguous boroughs, and the thrill of the thought that one's 
name will be seen by people unknown, then trucks should offer an 
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attractive opportunity. But truck drivers beat up the kius they find 
trying to deface their trucks I And there are no graffiti on trucks. 
'~hy arc there no graffiti on commuter railroad trains? Their car 

yards are as accessible as those in which subway cars are stored, 
Dnd their trains run through 'ow-income areas. Perhaps it is be
cause the graffiti artists and their fri~nds don't ride the commuter 
lines and don't care /0 ad\'~rtise thdr skill and daring in unknown 
places. But Chief -carelik has a simpler answer: The maintenance 
men for those lines use buckshot. "They do?" I asked incredulously. 
Well, that is what the kids believe. Either there was such an expe
rience, or rumor of it, and that seems enough to protect the com
muter cars. Certainly here is a hint of something that might work. 
IG fact, early in the graffiti plague, there was a proposal to use 
guard dogs in the subway yards. It might have been impractical for 
\-arious reasons. But it might have worked, too_ In any event, there 
was such an uproar at the prospect of jm'cniles being bittcn or 
mauled that the idea was abandoned. 

So it is possible. perhaps, to deter graffitists_ But it is lIot po~sible 
to deter them through the regular jm-cnile-justice system, in which 
a weary judge, confronted by many difficult and intractable prob
lems, can think of nothing better than asking: J ohllny to promise 
he wou't do it again. PUllishulI:ut at thl' scene of the crime .secllls to 
deter marvelously: being beaten lip by a truck driver or facing a 
burst of buckshot if you are caught. The dugs alsu might have 
worked. 

In other words, there are methods to deter graffiti artists_ But 
are there any ways to institutionalize these methods in an orderly, 
mle-bound, and humane system of law enforcement? It is not pos
sible to tell the transit police, "Don't bring the kids in, just beat them 
up." We would not want the transit police to do so, and the transit 
authorities would not want to encourage such uncontrolled and un
controllable behavior: A transit police force of 3,000 members must 
be governed by rule and order rather than informal sanctions, in
formally applied. And rule nnd order mean that the gmffiti artists 
are brought into a system of juvenile justice which has more im
portant crimes to deal \~ith, and in which punishment. if any, will 
be minimal. 

Is it possible to apply deterrence in a systematic way in a large 
bureaucratic system? It should be. Chief Garelik points out that a 
natural exp~riment, comparing the treatment of those who avoid 
paying tokens in two boroughs, suggests that deterrence docs re
duce ilJega! acts. In one borough, for some reason, those given sum-
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manses for trying to get into the subway without paying a fare '\(~re 
fined on the .average 99 cents; in the other, during a comparable-' pe
riod, they were fined on the average $10.45, In the first borough, 20 
percent of those caught were repeat offenders; in the second, only 
3 percent, Obviously there are other plausible differences between 
the two boroughs that would have to be taken into account to ex
plain why fare-avoiders in one are so much more commonly repeat
ers than in the other. nut it is not unreasonable to take as a first 
possibility that in one borough this act is more severely punished. 

Undoubtedly there is some form of deterrence that would reduce 
graffiti-writing. Some graffiti artists, we are told, inform on others 
when threatened by a term in a tough detention center. (\Vhether 
the police couid deliver on such a threat is another matter .. ). Would 
a few days in the detention center have more effective results than 
a jew ,-;eekcnd sentcnces to erase graffiti? What would be the prob
lems in trying to test such an approach? In trying to institute it? 

New approaches 

Aside from deterrence approaches, there are what we might call 
"education" or "therapy" approaches. Trained juvenile officer~, social 
\\;orkers, counselor~, or other youth workers ""'ould work with the 
apprehended graffiti artist, either directly or by finding some so.cial 
agency with which he would be required to maintain contact. Such 
programs have been begun on an experimental basis. Chief Garelik 
fa,·ors such approaches, has gotten some grants to institute them, 
and needs more sllch grants. It is certainly premature to evaluate 
lhese new programs, though certain considerations immediately 
wme to mind. Unlike the case with some other crimes, it is difficult 
to enlist a youth's conscience or sense of right and wrong to combat 
his desire to make graffiti_ There will be problems as well in getting 
youth workers to discourage graffiti-writing, both bec3use it does 
not offend their sensibilities, and because they may view it as a com
parati,-ely insignificant offense. Nevertheless, these new programs 
c:onstitute one of the few approaches that is available, and, in light 
of the proven ineffectiveness of other approaches, are certainly 

worth trying. 
Graffiti raise the odd problem of a crime that is, compared to 

others, relatively trivial but whose aggregate effects on the environ
ment of millions of people are massive. In the New York situation 
especially, it contributes to a prevailing sense of the ineapaci ',of 
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a resultant uneasiness and fear. Minor infractions aggregate into 
something that reaches and affects every subway passenger. But six 
ye:us of eHorts have seen .no solution. Graffiti of the New York style 
ca~e out of nowhere, and strangely enough do not afllict other 
mass-public-transportation systems, except for that of Philadelphia. 
Maybe graffiti will go·away just as unexpectedly, before we find a so
lution. But in the lJlI!antime, 500 youths are contributing one more 
element to the uomplcx of apparently unmanageable problems 
amidst which New Yorkers live. 

Elizabetl. Kurshan assisted with the research for tllb article. 
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How to Fiiht Fear 

ImprovinR Policina: A Problem-Oriented Approach 
by Herman Goldstein 

Abstract 

The police have been particularly susceptible to the "means over 
ends· syndrome, placina more emphasis in their improvement 
efforts on oraanization and opera tina methods than on the 
substantive outcome of their work. This condition has been fed by 
the professional movement within the police field, with it. 
concentration on the staffina, manaaement, and oraanization of 
police aaencies. More and more persons are questionina the widely 
held assumption that improvements in the internal manallement of 
police departments will enable the police to deal more effectively 
with the problems they are called upon to handle. II the police are 
to realize a Ilreater return on the investment made in improvinll 
their operations, and if they are to mature as a profession. they 
must concern themselves more directly with the end product of 
their efforts. 

Meetinlir this need requires that the police develop a more 
systematic process for examinin" and addressici the problems that 
the public expects them to tlandle. It requires identifyina these 
problems in more preciae terms. researchilla each problem~ 

documentina the nature of the current police response. assessina 
its adequacy and the adequacy of existin~ authoritY and resources. 
enaalrina in a broad exploration of alternatives to present 
responses. weiahina the merits of these ahem.tives. and choosing 
from amonll them. 

Improvements in suffing. oraanization. and manaiement remain 
important. but they should be achieved--and nay. in fact. be more 
achievable--within the context of a more direct concern with the 
outcome of policina. 

Complaints from pa.s.sen~ers wishin~ to use the B.~nal1 to Greenfields bus 
service that "the drivers were .speedjn~ past queues of up to 30 people with. 
smile and a wave of a baner' bave been met by a statement pointin~ out chat "it 
is impo$sible for tbe drivers to keep their timetable if they bave to stop for 
passentJers".' 

All bureaucracies risk becomini so preoccupied with runnina their 
oraanizationa and iettina ao involved in their methods of operatina that they 
lose siiht of the primary purposes for which they were created. The police seem 
unusually susceptible to this phenomenon. 

One of the moat popular new developments in policini ~s the use of officers 
as decoys to apprehend offenders in hiih-crime Areas. A speaker at a recent 
conference tor police administrators. when asked to summarize new 
developments in the field, reported on a sixteen-week experiment in his aiency 
with the use of decoys. aimed at reducini street robberies. 
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One major value of the project, the speaker claimed. was ita contribution to 
the police department's public imai;e. Apparently. the public was intria'ued by the 
clever. seductive character of the project. especially by the widely publicized 
demonstrations of the n,akeup artists' ability to dis&rUise burly orficers. The 
speaker also claimed that the project ~eatly increased the morale of the 
personnel worlti02in the unit. The officers round the aaai~ent excitini; and 
challeni;ini;. a welcome chani;e rrom the tedious routine that characterizes so 
much of re~lar police work. and they developed a hiQ;h esprit de corps. 

The effect on robberies. however. was much less clear. The methodoloiY 
used and the problems in measurini; crime apparently prevented the project staff 
from reachina any firm conclus~ons. But it was reported that. of the 216 persons 
arrested by the unit for robbery duriIlK the experiment. more than half would not 
bave committed a robbery. in the jud2ment Qr the unit members. if they had·not 
been tempted by the situation presented by the police decoys. Thus. while the 
total impact of the project remains unclear. it can ~e said with certainty that the 
experiment actually increased the number of robberiesby over 100 in the sixteen 
weeks of the experiment. 

The account of this particular decoy project (others have claimed ereater 
success) is an especially poi&r;nant reminder of just how serious an imbalance 
there is within the police field between the interest 'in ofltanizational and 
procedural matters and the concern lor the .ubstance of polici~. The 
assumption. of coOrse. ls that the two ar~ related. tl)at improvements in internal 
manaaement will eventually increase the capa~ity of the police to meet the 
objectives for which police ai;encies are created. But the relationship is not that 
clear and direct and is i~creasini;lY beina questioned. 

Perhaps the best example of such questionina relates to response time. 
Tremendous resources were invested durina the past decade in p~rsOl1De]. 
vehicles. communications equipment. and new procedures in order to increase 
the speed with which the police respond to calls for assistance. iluch less 
attention was i;iven in this same period to what the officer does in handlina' the 
variety of problems he confronts on arrivini;. albeit fast. where he is surr.moned. 
Now. ironically. even the value of. quick response is beina questioned.2 

This article summarizes the nature of the "means over ends" ayndrcme in 
policina and explores ways of focusini; ~eater attention on the results of 
policina--on the effect that police efforts have on the problems that .,the police 
are expected to handle. 

The "Means over Ends· Syndrome 

Until the late 1960s. efforts to improve policina itl this countrY conc~ntr~ted 
almost exclusivelY on internal manai;ement: &treal'T\1inin~ the Ol1ia.c1 :.Jt:?n. 
upg-radini; personnel. moderni%in~ equipment. and establishini; more bU&ltles5.1ke 
o~eratini; procedures. All of the major commentators on the police since t..~e 
be~innini; of the century--Leonhard F. Fuld (1909). R.,ymond t3. Fosdick (19151. 
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AUirUst Vollmer (1936). Bruce Smith (1940). and O. W. Wilson (l950)--stressed 
the need to improve the o~anization and mana.rement of police agencies. Indeed. 
the emphasis on internal manasrement was so stronsr that professional policioi' 
was defined primarily as the application of modem manag'ement concepts to the 
runninsr of a poliee department. 

The sharp increase in the demands on the police in the late 1960s 
(inerea.eli crime. civil risrhts demonstrations. and political protest) led to 
seyeral n3tional assessments of the state of pOlicinsr.3 The published findings 
contained some criticism of the profescional model of police o~anizatioQ. 

prinarily because of its impersonal character and failure to respond to lesritirnate 
pressures from within the eommunity.· Many r.~commendations were made for 
introducini' a i'feater concern for the human fac:tors in policinsr. but the vast 
majority of the recommendations that emerged from the reassessments 
demonstrated a continuini' belief that the way to improve the police was to 
improve the otltanization. Hisrher recruitment st.andard •• collesre educatioa for 
police personnel. reas.illnment and reallocation of personnel. additional 
traininsr. and i'feater mobility were proposed. TI'lUS the manasrement-dominated 
concept of police reform spread and aained i'feater stature. 

The emphasis on secondary ~als--on improvinsr the o~anization-

continues to this day. refleeted in the prevailina interests of police 
administrators. in the factora considered in the se,lection of police chiefs and 
the promotion of subordinates. in the subject matter of police periodieals and 
telCts. in the content of reeently developed edueational prosrram~ for the police. 
and even in the focus of major research projects. 

At one tinle this emphasis was appropriate. When Vollmer. Smith. and Wilson 
fonnulilted their preseriptions for improved policinsr. the state of the vast 
majority of police asreneies wall chaotie. Personnel were diso~anized. poorly 
equipped. poorly trained. inefficient. lackina accountability. and ofte~ co.rrupt. 
The first priority was puttinll the poliee house in order. Otherwise. the endless 
crises that are produeed by an o~anizatioa out of control would be totany 
consuminsr. Without a minimwn level of order and aecountability. an agency 
cannot be redireeted--however committed its administrators may be to 
addressing more substantive matter •• 

What i.. troublina is that administrators of those agencies that have 
succeeded in deveiopinsr a hi.rh level of operatina efficiency have not aone on to 
cone ern themselves with the end results of their efforts--with the actual impact 
that their streamlined o~anizations have on the problems the police are called 
upon to handle. 

The police seem to have reached a plateau at which the highest objective to 
..... hich tltey aspire is administrative competence. A.nd. with some scattered 
exception •• they seem reluctant to move beyond this plateau--toward creating a 
more systematic coneern for the end product of their efforts. aut stroni pressures 
ienerated by .everal new developments may now force them to do so •. 
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1. The Financial Crisis 

The growing cost of police services and the financial P1i2ht of most city 
governments. especially those under threat of Proposition 13 movements. are 
making municipal officials increasingly reluctant to appropriate still more money 
for police service without greater assurance that that their investment will have 
an impact on the problems that the police are expected to handle. Those cities 
\"Ctat are already reducin.g their budgets are being forced to make some of the hard 
choices that must be made in weighing the impact of such cuts on 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 patrol and investi2ations conducted by 
detectives.S Some police administrators have challenged the findings;~ ot.hers are 
awaitiog the results of replication'? But those who concur with the result~ have 
begun to search for alternatives. aware of the need to measure the effecti\feness 
of a new response before making a substantial investment in it. 

3. Growth of a Consumer Orientation 

Policing has not yet felt the full impact of consumer advocacy. As citizens 
press for improvement in police service. improvement wiH increasingly be 
measu~ed in terms of results. Those con'cerned about battered wives., for 
example. could not care less whether the police 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 .A.gencies 

A number of police departments have carried out most. if oot all. of the 
numerous recommendations for strengthening a police organization and enjoy a 
national reputation for their efficiency, their high standards of personnel 
selection' and training, and their application of modern technology to their 
operations. Nevertheless. their communities apparently continue to have the 
same problems as do others with less advanced police agencies.9 

s. 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 engaged some 
polic.e administrators in bitter and prolonged fights over such changes.:: Because 
the costs in terms of disruption and discontent are so great. police 
administrators initiatIng change will be under increasing pressure to demonstrate 
in advance that the results of their efforts will make the st.nJggle ,,\·orthwhile. 
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AAtainst this backirT"Ound. the exceptions to the dominant concern with the 
police orsrllnization and its personnel take on ~eater sisrnificance. Al'thou.h 
scattered and quite modest. a number of projects and traininAt pr02Tams carried 
out in recent years have focused on a sinAtle problem that the public expects the 
police to handle. such as child abuse. sexual assault. arson. or the drunk 
driver:: These projects and pro2Tams. by their very nature. subordinate the 
customary priorities of police reform. such as staffinAt. management. llnd 
equipment. to a concern about a specific problem and the police response to it. 

Some of the earliest support for this type of effort was reflected in the 
crime-specific projects funded by the Law Enforcement Assistance 
Admini stration." Conwmmities--not just the police--were encouraAt~d to direct 
their attention to a specific type of crime and to make those chanAtes ,in existinAt 
operations that were deemed necessary to reduce its incidence. The widespread 
move to fashion a more effective police response to domestic disturbances is 
probably the beat example of a major reform that has. as its principal objective. 
improvement in the quality of service delivered. and that calls for chanljtes in 
orsrani:zation. staffinAt. and traininAt only as these a~ necessary to achieve the 
primary Atoa 1. 

Are these scattered efforts a harbinAter of thinAts to come? Are they a natural 
development in the steadily evolvinAt search for ways to improve police 
operations? Or are they, like the pro2Tams dealinAt with sexual assault and child 
abuse. simply the result of the sudden availability of funds because of 
intensified citizen concern about a specific problem? Whatever their oriAtin. 
those projects that do subordinate administrative considerations to the tAsk of 
improvinir police effectiveness in' dealinir with 'a specific J)roblem' have a 
refreshinljt quality to them. 

WHAT IS THE END PRODCCT OF POLICING' 

To ulite a more direct focus on the primary objectives of a police aljtency 
requires spel1init out these objectives more clearly. But this is no easy task. 
itiven the conitlomeration of unrelated. ill-defined. and of tea inseparable jobs 
that the police are expected to handle. 

. 
The task is complicated further because so many people believe that the job 

of the police is. first and foremost. to enforce the law: to rea-ullilte conduct by 
applyinit the ,criminal law of the jurisdiction. One commentator on the police 
recently claimed: ·We ~a not say to the police: 'Here is the problem. Deal with 
it.' We say: 'Here is • detailed code. Enforce it. ,"'2 In reality. the police job is 
perhaps mos" accurately described •• dealinit with proble~s. 13 Moreover. 
enforcinir the criminal code is itself only a means to an end--one of several that 
the police employ in itettioit their job done. '4 The emphasis on law enforcement. 
therefore. i. nothinit more than" continuinit preoccupation with means. 
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Considerable effort has been invested in recent years in attempting to define 
the police function: inventoryinE the wide range of police responsibilities, 
categorizing various aspects of policing, and identifying some of the 
characteristics common to all polic.e tasks. 1S This work will be of ~eat value in 
refocusing attention on the end pI'oduct of policing, but the fact that it is still 
going on is not cause to delay giving greater attention to substantive matters. It 
is sufficient, for our purposes here, simply to acknowledge that the police job 
requires that they deal with a wide ::'ange of behavioral and social problems that 
arise in a community--that the end product of policing consists of dealing with 
these problems. 

By problems, I mean the incredibly broad ranEe of troublesome situations 
that prompt citizens to turn to the police. such as street robberies, residential 
burglaries, battered wives, vandalism, speeding cars, I'Un1\way children, 
accidents, acts of terrorism, even fear. These and other similar 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 prosecution of criminal cases, or inequities in 
working conditions. And they differ, too, from the problems that have occupied 
those advocating polic~ reform. such as the multiplicity of police agencies, the 
lack of lateral entrY, and the abse.llce·of effective controls over police conduc~. 

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 much. It is more realistic to aim at ,reducing 
their volume. preventing repetition, alleviating suffering, and minimizing the 
other adverse effects they produce. 

Developing the Overall Procesa 

To address the substantive problems of the police requires developing a 
commitment to a 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 results? What more should we know? Is it a proper concern 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 
considered in choosing from among alternatives? If a new response is adopted. 
how does one go about evaluating its .effectiveness? And finally. what changes. 
if any, does impleme~ltation of a more effective response require in the police 
orga ni z a tion? 
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This type of inquiry is not foreign to tile police. Many departments conduct 
rigorous studies of administrati-.'e and operational problems. A police agency may 
undertake a detailed study of tile relative merits of adopting one of several 
different types of uniforms. And it may regularly develop military-like plans for 
handling special events that require tile assignment of large numbers of 
personne1.1S However. systematic analysis and planning have rarely been applied 
to the specific behavioral and social problems that constitute the agency's 
routine business. The situation is some,,\'hat 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 &roal of enablinE operating- personnel to apprehend specific 
offenders or develop strategies to prevent similar offenses from occurring. Some 
police departments have. through the use of computers. developed sophisticated 
programs to analyze reported crimes. 17 Unfortunately. these analyses are almost 
always put to very limited use--to apprehend a professional .car thief or to deter 
a well-known cat burglar--rather than sen'in~ 8S 8 basis for rethinking the 
overall police response to the problem of car theft or cat burglaries. 
Nevertheless. the practice of planning operational responses based on an 
analysis of hard data. now ,a familiar concept to the police. is a helpful point of 
referem::~ in advocating development of more broad,1y based research and 
planning. 

The most significant effort to use a prclblem orientation for improving police 
responses was embodied in the crime-specific concept initiated in California in 
1971 18 and later promoted with LEAA funds throughout the country. The concept 
was made an integral part of the anti-crime program, launched in eight cities in 
January 1972. aimed at bringing about reductions in five crime categories: 
murder. rape. assault. robbery. and burglary.19 This would have provided an 
excellent opportunity to develop and test·the concept. were it not for the 
commitment that this politically motivated program carried to achieving fast and 
dramatic resu1t~.: a 5 percent reduction in each category in two years and a 20 
percent reduction in five years. These rather naive, unrealistic goals and the 
emphasis on quantifyin~ the results placed a heavy shadow over the program 
from the outset. With the eventual abandonment of the. projects. the 
crime-specific concept seems to have lost ground as well. However. the national 
evaluation of the program makes it clear that progress was made. de~f#ite the 
various pressures, in planning a community's approach to the five general crime 
categories. The "crime-oriented planning, implementation and evaluation" 
process employed in all eight cities had many of the elements one would want to 
include in a problem-oriented approach to improving police service.20 
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Defining Problems 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. Attackin~ police problems. under a categorical 
heading--"crime" or "disorder." "delinquency." or even "violence"--is bound to be 
futile. While police business is oft.en further 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 destroying evidence of a crime. 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 depend heavily on categories of criminal offenses 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 again. is that removing the criminal label will reduce the 
magnitude and complexity' of the p'olice function. freeing personnel to work on 
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 street 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 openiy on the 
streets to be stopped. because such conduct is offensive to innocent passersby. 
blocks pedestrian or motor traffic. and contributes to the deterioration of a 
neighborhood. The problem is a problem for the police whether or not it is 
defined as a criminal offense. 

Finally. use of offense categories as descriptive of police problems implies 
that the police role is restricted to 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 attract potential burglars. to counseling burglary 
victims on ways they can avoid similar attacks in the future. and to recovering 
and returning burglarized property. 

Until recently. the police role 10 regard to the crime of rape was perceived 
primarily as responding quickly when a report of a rape. was received. 
determining whether a rape had really occurred (2'i ven current legal definitions). 
and then attempting to identify and apprehend the perpetrator. Today. the police 
role has been radically redefined to include teaching women how to avoid attack. 
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organlzlng transit programs to provide safe movements in areas where there is a 
high risk of attack, dealing with the full range of sexual assault not previously 
covered by the narrowly dra .... -n rape statutes. and--perhaps most 
important--providing needed care and suppon to the rape victim to minimize the 
physical and mental damage resulting from such an attack. Police are now 
concerned with sexual assaul:t not simply because they have a direct role in the 
arrest and prosecution of violators. but also because sexual assault is a 
community problem which the police and others can affect in a variety of ways. 

It seems desirable. at least initially in th~ d~velopment of problem-solving 
approach to improved policing, to press for as detailed a breakdown of problems 
as possible. In addition to distinguishing different 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. 
Different combinations of these variables may present different problems, posing 
different policy questions and calling for radically different solutions. 21 

For example, most police agencies already separate the problem of purse 
snatching in which force is used from the ... arious 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 exa:r.;:lle. the problem of teoenagers 
snatching the purses of elderly women waiting for buses in the downtown section 
of the city during the hours of early darkness. L'i'kewise. a police agency might 
find it helpful to isolate the robberies of g-:-ocery stores 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 t...'1e business of transporting them for sale in another 
jurisdiction; or the problem posed by teenagers .who gather around hamburger 
stands each evening to the annoyance of neighbors. 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 may find, for example, that the 
concern of the citizenry is primarily fear of anack. but the fear is not warranted, 
Eiven 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 occur, and to respond to the groundless fears. Each calls 
fo. a different response. 

The importance of subdividing problems was dramatically illustrated by the 
recent experience of the New York City Police Department in its effort to deal 
more constructively with domestic disturbances. An. experimental program, in 
which police were trained to use mediation techniques, was undertaken with 
obvious public support. But, in applyin~ the mediation techniques, the 
department apparently failed to distinguish sufficiently those cases in which 
wives were repeatedly subject to physical abuse. The aggravated nature of the 
latter cases res~:~~": : .. ~ :>L1lt agaiost the department in which the plaintiffs 
argued that the police are mandated to enforce the law when any violation comes 
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to their attention. In the settlement. the department agreed that its personnel 
would not attempt to reconcile the parties or to mediate when a felony was 
committed.22 However. the net 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 alternatives to arrest in less serious cases, even 
though alternatives still appear to represent the more intelligen.t response. 

One of the major values in subdividing police business is that it gives 
visibility to 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 together 
under such headings as "complaints." "miscellaneous." "non-criminal incidents," 
or "disturbances." Both police officers and unaffected citizens would most likely 
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 problems brought by the public to the police. 23 While 
some of those complaining may be petty or unreasonable. many are seriously 
aggrieved and justified in their appeal for relief. Sleep is lost, schedules are 
disrupted, mental and emotional problems are aggravated. Apartments may 
become uninhabitable. The elderly woman living alone. whose life has been made 
miserable by inconsiderate neighbors. is not easily convinced that the daily 
intrusion into her IHe of their noise is any less serious than other forms of 
intrusion. For this person. and for many like her. improved policing would mean a 
more effecti .... e response to the problem 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' extremely 
difficult. 

First. the magni tude of the problem and the various forms in which it 
surfaces must be established. One is inclined to turn initially to police reports 
for such information. But overgeneratization in categorizing incidents, the 
impossibility' of separating some problems. variations in the reponing practices 
of the community'. and inadequacies in report writing seriously limit their value 
for purposes of obtaining II full picture of the problem. However. if used 
cautiously. some of the information in police files may be helpful. Police 
agencies routinely collect and store large amounts of da.ta, even though they may 
not use them to evaluate the effectiveness of their responses. Moreover. if 
needed information is not available. often it can be collected expeditiously in a 
well-managed department. owing to the high degree of centralized control of 
field operations. 

How does one discover the nature of the cUlirent police response? 
Administrators and their immediate subordinates are flot a good source. Quite 
naturally. they have a desire to 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 agencies that might have a respoflsibility relating to 
the problem. But even if these concerns did not color their answers, top 
administrators are often so far removed (rom street operations, in both distance 
and time. that they would have great difficulty describing current responses 
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 (rom the various 
efforts to document police activity in the field that there is often tremendous 
variation in the way in which different officers respond to the same type of 
incident.24 Yet the high value placed on uniformity and on adhering to formal 
requirements and the pressures from peers inhibit officers (rom candidly 
discussing the manner in which they respond to the multitude of problems they 
handle--especiaUy if the inquiry comes from outside the agency. 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 resource that is too often overlooked by 
those concerned about improving the quality of police services. Serious research 
into the problems police h.andle requires observing poiice officers over a period 
of time. This means. accompanying them as they perfonn their re.2'Ular 
assiillllTlents 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 in which police respo~d. even in dealing with 
relatively simple matters. may be si&rnificant. When a runaway child is reported. 
one officer may limit himself to obtaining the basic facts. Another officer. 
sensing as much of • responsibility for dealing with the parents' fears as for 
finding the child and lookin.r out for the child's interests. may endeavor to 
relieve the parents' anxiety by providing information about the runaway problem 
and about what they mi2ht expect. From the standpoint of the cons~ers--in this 
ease. the parents--the response of the second off~cer is vastly superior to that 
of the first. 

In handlin2 more complicated matters. the need to improvise has prompted 
some officers to develop what appear to be unusually effective ways of dealin~ 
with. specific problems. Many officers develop a unique understanding of 
problems that frequently come to their attention. learniqg to make important 
distinctions amon2 different forms of the same problem and becomin2 familiar 
with the many complicatin2 factor. that are oCten present. And they develop II 

feel for what. under the circumstances, constitute the most effective responses. 
MteT careful evaluation. these types (If responses miaht profitably be adopted as 
standard for an entire police agency. If the knowledge of officers at the 
operatina level were more readilY available, it miaht be useful to those 
responsible for draCting crime-related leaislation. Many of the difficulties in 
implementina recent changes in statutes relatin2 to sexual assault. public 
drunkennes •• drunk driving. and child abuse could have been avoided had police 
expertise been tapped. 
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By way of example, if a police agency were to decide to explore the problem 
of noise, the followin~ questions might be asked. What is the magnitude of the 
problem as reflected by the number of complaints received? What is the source of 
the complaints: industry, traffic, ~oups of people ~athered outdoors, or 
neighbors? How do noise complaints from residents break down between private 
dwellings and apartment houses? How often are the police summoned to the same 
location? How often are other forms of misconduct, such as fights, attributable to 
conflicts ov.er noise? What is the responsibility of a landlord or an a?artment 
house manager regarding noise complaints? What do the police now do in 
responding to such complaints? How much of the police procedure has been 
thought tbrough and formalized? What is the authority of the police in such 
situations? Is it. directly applicable or must they lean on somewhat nebulous 
authority, 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 froni apartment dwellers related to 
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 complaininll: citizen·s willingness to cooperate with the police in dealing 
with other problems, including criminal conduct traditionally defined as much 
more serious? 

Considerable knowledge abewt some of the problems with which tb.e police 
struggle has been generated outside police agencies by crimic.olegists. 
sociologists, psychologists, and psychiatrists. But as has been poi.nted out 
frequently. relatively few of these findings have influenced the formal policies 
and operatin~ decisions of practitioners. 25 AdmittedlY, the: quality of many such 
studies is poor. Often the practitioner finds it difficult to draw out frem the 
research its significance for his operations, 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 ~eat detail the problems they are expected to handle. a review of 
the literature would become routine. If convinced that research findings had 
practical vah.le, police administrators would develop into more sophisticated 
users of such research: their responsible criticism could, in turn, contribute to 
up~ading the quality and . ..llsefulness of future research efforts. 

Exploring 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 better 
defined and understood. the commitment to past approaches (such as focusing 
primarily 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 potenti.:d of just the police. 

All 
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But caution is in order. Those intent on improvin/i the operaticns of the 
criminal justice system (by divestin/i it of some of its current burdens) and those 
who ~re ))rincipally occupiec with improvin\I, the operatin/i efficiency of police 
aEencies frequently recommend that the problem simply be shifted to some other 
aEenc}, of /iovernment or to the private sector. Such recommendat.ions cften /ilibly 
imply that a health department or a social work a/ienc)'. for example. is better 
equipped to handle the problem. Experience over the past decade. however. 
shows that this is rarely the case.26 Merely shiftin~ responsibility for the 
problem. without some assurance that more adequate provisions have been made 
for dealiniI with it. achieves nothin\I. 

Police in many jurisdictions. in a commendable effort to ~mploy alternatives 
to the criminal justice system. have ananEed to make referrals to various social. 
health. and le/ial a/iencies. By tyin/i into the services provided by the whole 
ran/ie of other helpin/i a/iencies in the community. the police in these cities have 
taken .- liiant step toward improvin/i the quality of their response. But there is a 
iTeat dan/ier that referral wil! come to be an end in iuelf, that the police and 
others advocatinK the use of such a system will not concern themselves 
adequately with the consequences of referral. If referral does not lead to 
reducin/i the citizens' problem. nothin/i will have been /iained by this cban/ie. It 
may e .... en cause harm, Expectations that are raised and not fulfilled may lead to 
further frustration. the ori/iin.-l problem may. a$ a consequence, be compounded: 
and tZe resultin/i bitterness about /iovemment services may feed the tensions 
that ce·'elop in urban areas. 

. , 
.It 

-r=.e search for alte.rnati.ves obviously need not start {rom scratch. There is 
much to build on. Crime prevention efforts of some police aEencies and 
ex;:eri~ents with developin\I altema'dves to the criminal justice system and with 
divenin. cases from the aystem should be reassessed for their impact on 
specific problems. those that appear to have the RTeatest potential should be 
developed and promoted.27 Several alternatives should' be explored for each 
proble."tt.. 

Can the problem be reduced or eliminated lhrouKh physical or technical 
chan.es? Some refer to this as part of a prolil"am of "reducin/i opportunities" or 
"t.aI'i'et hardeninK.· Extensive effort has already /ione into reducinK. throuKh urban 
desi2D. facton that contribute to behavior requirin/i police attention.2! Improved 
locks on home ... and ears. the requirement 'Of exact fares on buses.2S and the 
provision for mailin/i social security checks directly to the recipients' banks 
exem;llify recent efforts to control crime throu/ih this alternative. 

What additional physical or technical chan/ies mi/iht be made that would 
have an effect on the problem? Should such chan/ies be mandatory. or can they be 
voluntarY? What incentives rni/iht be offered to encoura~e their implementation? 
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2. Chan.ges in the Provision of Government Services 

Can the problem be alleviated by changes in other i'overnrnent 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. poor housing conditions 
because of lax code enforcement. the interference with traffic by children 
playing because they have not been provided with adequate playground 
facilities. the uncapping of hydrants on hot summer nights because available 
pools are closed. Most police agencies long ago developed procedures for 
relaying reports on such conditions to the appropriate government service. But 
relatively few police agencies see their role as pressing for changes in policies 
and operations that would eliminate the recurrence of the same problems. Yet the 
police are the only people who see and 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. 3D 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 Hcense plates are lost or stolen wants to know what reporting obligations 
he has. how he goes about replacing the plates, and whether he can drive his car 
in the meantime. The person who suspe~cts his neighbors of abusing their child 
wants to know whether he is warranted in'reporting the matter to the police. And 
t..'le person who receives a series of obscene telephone calls Wants to know what 
can be done about them. Even if citizens do not ask specific questions. the best 
response the police can make to many requests for help is to provide accurate. 
concise information. 

4. Developing New SkiIIs 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 country is 
instruction of police officers in the peculiar skills required to de-escalate 
highly emotional family quarrels. First aid training for police is being expanded. 
consistent with the current trend toward i'I"eater 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 film was made specifically to demonstrate how police should carry out 
this responsibility.31 Against this background of recent developments, one should 
ask whether specialized training can bring about needed impro"'ement in the 
handling of each specific problem. 
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5. New Form5 of Authority 

Do the police need a specific. limited form of authority which they do not 
now haveil If the most intellir&ent response to a problem. such as a person 
causin~ a 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 compelled to arrest the 
individual in order to stop the disturbance? The same question c.!ln be asked 
about the estran&red husband who has returned to his wife's apartment or about 
the &rT'OUp of teenailers annoyin&r passersby at a street corner. Police are called 
upon to resolve these common problems. but their authority is questionable 
unless the behavior constitu~es 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 beinr& taken 
into protective custody. but who apparently intends to drive his car. Should a 
police officer have the authority to prevent the person from drivin&r by 
temporarily confiscatin&r the car keys or, as a last resort, by takin2 him into 
protective custody? Or must the offker wait for the individual to Eet behind the 
wheel and actually attempt to drive and then make an arrest? Limited specific 
authority may enable the police to deal more directly and intelligently with a 
number of comparable situations. 

6. Developin~ .Yew Community Resources 

Analysis of a problem may lead to the conclusion that assistance is needed 
from' another Eov~rn.ment -a2ency. But often the problem is not clearly within' the 
province of an existinll a~en.cy. or th_e a~ency may be unaware of the problem or. 
if aware. without the resources to do anythin~ about it. In such cases, since the 
problem is likely to be of little concern to the community as a whole. it will 
probably remain the responsibility of the police. unless they themselves take the 
initiative. as a son of community ombudsman. in 2ettin2 others to address it. 

A substantial percenta2e of all police business involves dealin2 with 
persons aufferin&r 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 eme~ency commitment. Many other cases that do not 
warrant hospitalization nevertheless require some form of attention. The number 
of these situation. ha. increased dramatically as the mental health system has 
be&r\ln treatinil more and more of its patients in the community. If the conduct of 
these persons. who are bein&r tau2ht to cope with the world around them, creates 
problems for othen or exceeds community tolerance, should they be referred 
back to a mental health a~ency? Or. because they are bein&r encouraEed to adjust 
to the reality of the community. should they be arrested if their behavior 
constitutes a criminal offense? How are the police to distin&r\lish between those 
who have never received any assistance, and who should therefore be referred to 
a mental health 3iency, and l.nose who are in community treatment? Should a 
community a2ency establish services for these persons comparable to the 
crisis-intervention services now offered by specially or&ranized units operatinil 
in some communities? 
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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 citizen disputes and ~evances, 
another long-neglected problem. Variously labeled. these programs set up 
quasi-judicial forum~ that are intended to be inexpensive. easily accessible. 
and g-eared to the specific needs of their neighborhoods. LEAA has recently 
funded three such experimental programs. which they call Neighborhood Justice 
Centers.32 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 established. and one would expect that 
problem-oriented policing will lead to more services in ",eater variety. 

7. Inc reased Regul arion 

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 salespeople employed. the omanner in which 
merchandise is displayed. and the use made of various antishoplifting devices. 
Should the ilolice be expected to· combat shoplifting without regard to the 
merchandising practices by a given merchant. or should merchants be required by 
a "merchandising code" to meet some minimum standards before 'they can turn to 
the police for assistance? 

8. Increased Use of City Ordinances 

Does the problem call for some community sanction less drastic than a 
criminal sanction? Many small communities proc(!ss through their local courts. as 
ordinance violations, as many cases of minor misconduct as possible. Of course, 
this requires thlilt the community have written ord·inances, usually patterned after 
the state statutes, that define such misconduct. Several factors make this form 
of processing desirable for certain offenses: It is less formal tll:1an criminal 
action; physical detention is not necessary; cases may be disposed ,of without a 
court appearance; the judi;e may select from a wide range of alternative 
penalties; and the offender is spared the burden of a criminal record. Some 
jurisdictions now use a system of civil forfeitures in proceeding against pers.ons 
found to be in possession of marijuana, though the legal status of the procedure 
is unclear in those states whose statutes define possession as criminal and call 
for a more severe fine or (or imprisonment. 
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9. Use of ZOD.iD.~ 

Much policin~ involves resolvin~ disp'.nes between those who have 
competinsr interests in the use made of a ~iven sidewalk. street. park. or 
neighborhood. Bi&rger and more basic conflicts in land use were resolved long 
ago by zoning. a concept that is now firmly established. Recently. zoning has 
been used by a number of cities to limit the pomo~aphy stores and adult movie 
houses in a ~ven area. And at least one city has experimented with the opposite 
approach. creatin~ an adult entertainment zone with the hope of curtailing the 
spread of such establishments and simplifyin~ the mana~ement of attendant 
problems. Much more experimentation is needed before any judEment can be made 
as to the value of zonin~ in such situations. 

Implementin~ the Procea. 

A fully developed process for systematically addressin~ the problems that 
make up police business would can for more than the three steps just 
explored--de!inin~ the problem. researching it. and exploring alternatives. I 
have focused on these three because describing them may be the most effective 
way of communicatin~ 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 evaluatin~ the effectiveness of current responses, 
procedures for choosing from amon~ available alternatives, means of involving 
the community in the decision makin;t •. procedures for obtaining the approval of 
the municipal offie-ials ttl whom the police are ·Cormally accountable. methods for 
obtainin~ any additional fundin~ tliat may be ~ne~essary. adjustments in the 
ol1tlllnization and staffin~ oC the agency that may be required to implement an 
agreed-upon change. and'methods for evaluaticg the effectivenes of the change. 

How does a t?olice agency make the shift to problem-orient~d policing? 
Ideally. the initiative will come from police administrators. What is needed i. 
not a single decision imp.lementin~ a specific program or a single memorandum 
announcin~ a unique way of runnin~ the o~anization. The concept represents a 
new way of lookin~ at the process of improving police functioning. It is a way of 
thinkill2 about the police and their function that. carried out oVler an extended 
period. would be reflected in all that the administrator does: in the relationship 
with personnel. in the priorities he seta in his own work schedule. in what he 
focuses on in addressing community groups. in the choice of trainin~ 

curriculums. and in the questions raised with local and state legislators. Once 
introdueed. this orientation would affect subordinates. 7fadually filter through 
the rest of the o~ani%ation. and reach other administrators and agencies as 
well. 

An administrator's success will depend heavily. in particular. on the use 
made of plannin~ staff. for systematic analysis of substantive problems requires 
developina a capacitY within the o~anization to collect and analyze data and to 
conduct evaluations of the effectiveness of police operations. Police planners 
(now employed in significant numbers) will have to move beyond their traditional 
concern with operatin~ procedures into ..... hat mi~ht best be characterized as 
"product research." 
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The police administrator who focuses on the substance of policing should be 
able to count 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 choice of offerings and through the subject 
matter of individual courses. In an occupation in which so much deference is 
paid to the value of a college education. if cc!.1ege 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 adc.ressing substantive problems. The manner in 
which these organizations invest their funds sends a strong message to the 
police about what is thought to be worthwhile. 

Effect on the Organization 

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

Those who have been strongly committed to improving policy thx-ough 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 approach to." polic~ improvement may actually contribute in 
several important ways to achi~ving their objectives. 

The approach calls for the police to take greater initiati ... e in attempting to 
deal with problems rather than resiiV1 themselves to living with them. It calls for 
tapping police expertise. It calls for the police to be more aggressi,ve partners 
with other public agencies. These changes. which would place the police in a 
much more positive light in the community. would also contribute significantly to 
improving the working environment within a police aEency--an environment that 
suffers much frorT) the tendency of the police to assume responsibility for 
problems which are insolvable or iliOored by others. And an improved working 
environment increases. in tum. the potential for recruiting and keeping qualified 
personnel and for bringing about needed oflranizational change. 

Focusing on problems. because it is a practical and concrete approach. is 
attractive to both citizens and the police. By contrast. some of the most frequent 
proposals for improving police opera~ions. because they do not produce 
immediate and specifically identifiable results. have no such attraction. A 
problem-oriented approach. with its liiTeater 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, ha;\ gained considerable support 
from policy makers and some police administrators ~js a way of strUcturing poHce 
discretion, with the expectation that applying th~ c.:oncept would improve· the 
quaHty of the decisions made by the police in the field. Yet many police 
administrators regard administrative rule making as an idea without practical 
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sii'nifican:e. By contrast. police administrators are usually enthusiastic if 
invited to explore the problem of car theft or v~''\I:!a1ism. And within such 
exploration. there ill the opportunity to demonstrate the value of structuring 
police discretion in respondin~ to reports of vandalism and car theft. Approached 
from this practical point of view, the concept of adminstrative rule makinir is 
more likely to be implemented. 

Lon~-advocated chan~es in the structure and operations of police agencies 
have been achieved because of a concentrated concern with a ~iven problem. The 
focus on the domestic disturbance. o~inally in New York and ~ow elsewhere, 
introduced the ~eneralist-specia1ist concept that has enabled many police 
a~eneies to make more effective use of their personnel: the problem in 
control1in~ narcotics lind the hi~h mobilitY of dru~ sellers motivated police 
.~encies in many metropolitan areas to pool their resources in special 
investi~ative units. thereby achievinst in a limited way one of the objectives of 
those who have U%1led consolidation of police a~encies; and the recent interest 
in the crime of rape has resulted in widespread backin~ (or the establishment of 
victim-support proiTams. Probably the suPPOrt for any of these chan~es could COt 
have been ~enerated without the problem-oriented context in which they have 
been advocated. 

An important factor contributin~ to these successes is that a 
probler."I-oriented approach to improvement is less likely to be seen as a direct 
challer.~e to the police establishment and the prevailin~ police value system. As 
a consequence, rank-and-file personnel, do not resist and subvert the resul~in. 
chan~es. Traditional pro~am. t'o improve the police--Iabeled as efforts to 
"chacie," "uPiTade," or "reform" the police or to "achieve mInImum 
standards"--require that police officers openly acknowled~e their own 
deficiencies. Rank-snd-file officers ar-e much more likely to support an 
innovation that is cast in the form of II new response to an old problem--a 
problem with which they have stru~~led for many years and which. they would 
like to see h.andled more effectively. It may be that addressin~ the quality of the 
police product will turn out to be the most efective way of achievin~ the 
-objectives that have for so lon~ been the ~oal of police reform. 
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effort to reexamine the university's role in research and trainin2' for the police. 
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By George L. Kelling 

Introduction 

A quiet revolution is reshaping American policing. 

Police in dozens of communities are returning to foot 
patrol. In many communities, police are surveying citi
zens to learn what they believe to bt 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
sources on citizen fear of crime by concentrating on dis
order. Organizing citizens' groups has become a priority 
in many departments. Increasingly, police departments 
are looking for means to evaluate themselves on their 
contribution to the quality of neighborhood life, not just 
crime statistics. Are such activities the business ofpolic
ing? In a crescendo, police are answering yes. 

True, such activities contrast with popular images. of 
police: the "thin blue line" separating plundering villains 
from peaceful residents and storekeepers, and racing 
through city streets in high-powered cars with sirens wail
ing and lights flashing. Yet, in city after city, a new 
vision of policing is taking hold of the imagination of 
progressive police and gratified citizens. Note the 1987 
report of the Philadelphia Task Force. Dismissing the 
notion of police as Philadelphia's professional defense 
against crime, and its residents as passive recipients of 
police ministrations, the report affirms new police values: 

Because the current strategy for policing Philadelphia 
emphasizes crime control and neglects the Depart
ment's need to be accountable to the public and for a 
partnership with it, the task force recommends: The 
police commissioner should formulate an explicit mis
sion statement for the Department that will guide plan
ning and operations toward a strategy of "community" 
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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, 
consultation, 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 
corner" 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 Imown 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 Jead to 
more 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 concerned 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 
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the overall strategy of police departments. What are some 
of these strategic changes? 

" Citizens conceded to police th~t crime was 
a problem, but were more concerned about 
daily incivilities that disrupted and often de
stroyed neighborhood social, commercial, and 
political life " 

Defense of a community 

Police are a neighborhood's primary defense against dis
order and crime, right? This orthodoxy has been the basis 
of police strategy for a gene>l'ation. What is the police 
job? Fighting crime. How do they do this? Patrolling in 
cars, responding to calls for service, and investigating 
crimes. What is 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
pIe 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 
against a troublesome 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 alen and protect children 
from assault? The answer to all these questions is no. 
We expect families, neighbors, teflchel,"S, and others to 
be responsible and ~rudent. 

If we believe that community institutions are the first lille 
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 



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 playa leading 
role defending such communities. Should they do so on 
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 so. 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, one 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 . • . : f.ewer than 
10 percent of the addresses callingfor police service 
generate over 60 percellt of the total callsfor service 
during a given year' , . 

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 
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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 authority 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 tl1em 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 a call, 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 
method of working with citizens to help them iden
tify and solve problems , , 

Stated simply, problem-oriented policing is a method of 
working with citizens to help them identify and solve 
problems. 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: 



1. Citizen disenchantment with police services; 

2. Research conducted during the 1970's; and, 

3. Frustration with the traditional role of the police 
officer. 

1. 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. NevertheIe.:ss, 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 accountability 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 contro.!. 

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 into 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 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 
practitioners went to detectives. 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.) 
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Never mind that patrol officers have the most important 
mission in police departments: They handle the public's 
most pressing problems and must make complex decisions 
almost instantaneously. Moreover, they do this with little 
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 

Given these circumstances, what is the basis of current 
optimism of police leaders that they have turned a comer? 
Optimism arises from four factors: 

1. Citizen response to the new strategy; 

2. Ongoing research on police effectiveness; 

3. Past experiences police have had with innovation; and 

4. 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 wdrks 
in New York City, U. 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 himlher 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" 

Testimonies aside, perhaps the single most compelling 
evidence of the popularity of community or problem
solving policing is found in Flint, Michigan, where, it 
will be. recalled, citizens have twice voted to increase 
their taxes to maintain 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 



• 
SECTION V. RECOMMENDATIONS AND CLOSING 

The preceding tables reveal who has been reached and what 

they are going to do about it. These tables rate the program's 

delivery, impact and response. Despite differences in geography, 

economics, politics and resources, over 300 law enforcement 

managers wanted to make a difference this year. These managers 

are informing their superiors, organizing meetings, looking for 

more information, and spreading this information to a much larger 

audience. 

For five years PMA has disseminated NIJ research information 

to a much larger audience. PMA has taken this information and 

brought it to the minds of the police manager. Nearly two 

thousand have been reached. Close to 600 police departments and 

~ agencies across the United States were affected. NIJ's impact as 

a change agent should now be tested. Has change occurred? Have 

programs developed? Do they work What programs have been 

implemented? Has the individual developed as a manager? 

• 

The scope and extent of NIJ's influence on the law 

enforcement industry and the larger management profession must be 

realized before any grounded conclusions can be made from this 

five-year series. Those sites and students who were exposed to 

this training should be examined to determine conclusively, NIJ's 

impact on the management and growth of the law enforcement 

profession. It is strongly recommended that NIJ endorse and 

support a survey which will assess program impact and analyze 

fundamental changes which have occurred within departments as a 
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result of these training seminars. Only then can a true 

understanding of NIJ's influence on law enforcement middle 

management be made. 

The NIJ dissemination role should expand. The five-year 

series has provided PMA with the ability to create, revise and 

strengthen the delivery of the seminar program, thereby enhancing 

efficiency and effectiveness of NIJ's role in dissemination. The 

workshops are both homogeneous and heterogeneous and can be 

tailored to the direct needs of the attending student. 

With such experience in the delivery and implementation of 

this management training program, it is simply cost effective and 

efficient to supply these workshops as part of a training 

mandate. Recognizing that the requisite demand for such training 

has not ceased, NIJ is urged to seriously consider extending the 

High Performance Police Management Program into the 1990's. 
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• TABLE E 

STUDENT PARTICIPATION AND EVALUATION RES~~NSE RATE 

Number in Number Res120nse 
site Attendance Res120nded Rate 

CO 47 42 89.4% 

AZ 83 79 96% 

NC 43 43 100% 

GA 47 45 95% 

CA 33 29 87.9% 

VA 43 41 95.4%t' 

• 

• 96 



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, improve 
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 information 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 and 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 1960'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 Cincinnati; and there 
were many other innovators. 

But innovators of this earlier era were handicapped 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 
to calls for service. As a result, implementation ofteam 
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 In Search 
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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 new 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 ot 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 di verse 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 Program 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 fill this gap." 

Among the questions the Executive Session has raised 
are the folloy.ring: 

1. Police are a valuable resource in a community. Does 
community policing squander that resource by concentrat
ing on the wrong priorities? 



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-you can'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. 

'6 It is simply wrong to propose abandoning 
foot patrol in the name of short response time 
and visibility vis-a-vis patrolling in' cars'.' 

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 
Flint," 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. "It is 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 put a cap on resources that 
can be used to respond to caBs 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: "I 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 program is interesting. Daniel 
Whitehurst, former Mayor of Fresno , California, reflects: 
"I find it hard to imagine ending a program that citizens 
not only find popular but are willing to pay for as well. .. 

''The overwhelming danger, t, Mark Moore concludes, "is 
that, in the name of efficiency, police and city officials ~ 
will be tempted to maintain old patterns. 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 to improve police effectiveness and 
efficiency ... 

" As comfortable as old tactics might/eel, 
police must continue to experiment with methods 
that have shown promise to improve police 
effectiveness and efficiency" 

Will community policingjit within policing as it is 
now organized? 

Many police and academics believe this to be the most 
serious problem facing cities implementing community 
policing. Modern police df!partments have achieved an 
impressive capacity to respond quickly to calls for service. 
This has been accomplished by acquiring and linking 
elaborate automobile, telephone, radio, 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, 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
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? Communi~y polic
ing radically decentfalizes police authority; officers must 
create for themselves tlie best responses to problems; and, 
police become intimately involved with citizens. 

These ingredients may not sound so troublesome in the'm
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' thilt 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. 

But just as 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 purpose of police 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 will have to learn to manage risks as well as db 
managers in other enterprises. 

A89 

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. 

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 
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 con tempo
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 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 
Government, is designed to encourage a new form of 
dialog between high-level practitioners and scholars, 
with a view to redefming and proposing solutions for 
substantive policy issues. Practitioners rather than 
academiciai'iS 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 six times. During the 3-day meet
ings, the 30 members have energetically discussed the 
fact') and values that have guided, and those that 
should guide, policing. 
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Policing. like all professions. learns from experience. 
It follows. then. that as modem police executives search 
for more effective strategies of policing. they will be guided 
by the lessons of police history. The difficulty is th'at police 
history is incoherent. its lessons hard to read. After all. 
that history was produced by thousands of local dc;;partmenrs 
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. Interpretation 
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 to adopt a particular point of view. We find that a 
dominant trend guidingtoday's police executives-a trend 
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 
trend in policing is weakening public policing relative to 
private security as the primary institution providing security 
to society. We believe that this has dangerous long-term 
implications not only for police departments but also for 
society. We think that this trend is shrinking rather than 
enlarging police capacity to help create civil communities. 
Our judgment is that this trend can be reversed only by 
refocusing police attention from the pursuit of professional 
autonomy to the establishment of effective problem-solving 
partnerships with the communities they police. 

AgO 

This is one in a series of reports originally developed with 
some of the leadi~g figures in American policing during tht!ir 
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 
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 Ch'lfles 
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 



elving into police history made it apparent that some 
sumptions that now operate as axioms in the field of 

'cing (for example that effectiveness in policing depends 
istancing police departments from politics: or that the 

ghest priority of police departments is to deal with serious 
eel crime: or that the best way to deal with street crime 
through directed·patro!. rapid response to calls for service. 
d skilled retrospective investigations) are not timeless 
ths. but rather choices made by former police leaders 
d strategists. To be sure. the choices were often wise 
d far-seeing as well as appropriate to their times. But the 
storical perspective shows them to be choices nonetheless. 
d therefore open to reconsideration in the light of later 
ofessional experience and changing environmental 
rcumstances. 

e are interpreting the results of our historical study through 
framework based on the concept of "corporate strategy.'" 
sing this framework. we can describe police organizations 
temis of seven interrelated categories: 

• The sources from which the police construct the 
legitimacy and continuing power to act on society. 

• The definition of the police function or role in 
society. 

• The organizational design of police departments. 

• The relationships the police create with the external 
environment. 

• The nature of police efforts to market or manage the 
demand for their services. 

• The principal activities. programs. and tactics on 
which police agencies rely to fulfill their mission 
or achieve operational success. 

• The concrete measures the police use to define 
operational success or failure. 

Editor's note: This paper. among the many papers 
discussed at the Kennedy School's Executive Session 
on Policing. evoked some of the most spirited 
exchanges among Session participants. The range 
and substance of those exchanges are captured in 
a companion Perspectives on Policing. "Debating 
the Evolution of American Policing." 

Using this analytic framework. we have found it useful 
to divide the history of policing into three different eras. 
These eras are distinguished from one another by the 
apparent dominance of a particular strategy of policing. 
The political era. so named because of the close ties 
between police and politics. dated from the introduction 
of police into municipalities during the 1840·s. continued 
through the Progressive period. and. ended during the early 
1900·s. The reform era developed in reaction to the political. 
It took hold during the 1930·s. thrived during the 1950's and 
1960·s. began to erode during the late 1970·s. The reform 
era now seems to be giving way to an era:emphasizing 
community problem solving. 

, , The reform era now se.ems to be giving 
way to an era emphasizing community 
problem solving. , , 

By dividing policing into these three eras dominated by a 
particular strategy of policing. we do not mean to imply that 
there were clear boundaries between the eras. Nor do we 
mean 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. 
<lnd 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. Sometimes. this professional ethos has been explicitly 
articulated. and those who have articulated the concepts 
have been recognized as the leaders of their profession. 
O. W. Wilson. for exampl~. was a brilliant expositor of the 
central elements of the reform strategy of policing. Other 
times. the ethos is implicit-accepted by all as the tacit 
assumptions that define the business of policing and the 
proper form for a police department to take. Our task is to 

help the profession look to the future by representing its 
past in these terms and trying to understand what the past 
portends for the future. 

The political era 

Historians have described the characteristics of early 
policing in the United Stales. especially the struggles 
between various interest groups to govern the police.~ 
Elsewhere. the authors of this paper analyzed a portion 
of American police history in terms of its organizational 
strategy. J The following discussion of elements of the 
police organizational strategy during the political era 
expands on that effort. 

A91 



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 
tie:ht that both Jordan~ and Fogelson5 refer to the early police 
~ 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 varie!y 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:6 and assisted ward leaders 
in finding V'ork for immigrants. both in police and other 
fonns of work. 

Organizational design 

Although ostensibly organized as a centralized. quasi
military organization 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 and 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. 

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 deman<;is 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 supervisory 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 put without their current prestige. 
OPerating from a case load of "persons" rather than offenses. 
detectives relied on'their case load to infonn on other 
criminals.8 The "third degree" was a common means of 
interviewing criminals to solve crimes. Detectives were 
often especially valuable to local politicians for gathering 
infonnation on individuals for political or personal. rarher 
than offense-related, purposes. 

, , Most police office.rs walked beats!' 
and dealt WIth crime, disorder, and 
other problems as they arose '.' , , " 

Measured outcorraes 

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 (hllnger and 
temporary homelessness, for example). Consistent with their 
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politicai mandate. police emphasized maintaining citizen and 
political satisfaction with police services as an important 
goal of police depart~ents .. 

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

• Authorization-primarily political. 

• Function-<:rime control. order maintenance, 
broad social services. 

• Organizational design-decentralized and 
geographical. 

• Relationship to environment-<:Iose and personal. 

• Demand-managed through links between politicians 
and precinct commanders, and fac.e-to-face contacts 
between citizens and foot patrol·.officers. 

• 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.9 And the 
police assisted immigrants in establishing themseives in 
communities and finding jobs. 

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

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-

A93 

lar laws foisted on immigrant ethnic neighborhoods by 
crusading reformers (primarily of English and Dutch 
background) who objected to ethnic values. lo 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 interference in elections. I I 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. 12 

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. "13 

Finally. the lack of organizational control over officers 
resulting from both decentralization and the political 
nature of many appointments to police positions caused 
1efficiencies and disorganization. The image of Ke;. stone 

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.l-l 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. 1.1 

Berkeley's police chief, August Vqllmer, first rallied police 
executives around the idea of reform during the 1920'~ 
and early 1930's.·Vollmer's vision of policing was the 
trumpet call: 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. 16 It was Vollmer's protege. 
O.W. Wilson, however, who taking guidance 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.17 

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 recruit
ment and training, Hoover gave the FBI agents stature as 
upstanding moral crusaders. By committing the organization 
tp attacks on crimes such as kidnapping. bank robbery, 
and espionage--<:rimes 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. 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 FBI protecting us from 
foreign enemies as well as viIlains on the "10 Most Wanted" 
list, another Hoover/FBI invention.) 

, , 20th-cen.tury attempts at reform, 
originating from both internal and 
externalforces, shaped . .. policing as 
we knew it through the 1970's." 

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 
alIied themselves with Progressives. They moved to end the 

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 
\!:xamination. 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 on'ly on chiefs. however. 
In some cities, such as Philadelphia. it became iJIf.gal for 
patrol officers to live in the beats they patrolled. The purpose 
of all these changes was to isolate police 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 prof~~sional knowledge, skills. and values 
which uniquely qualitied 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 responsibility. 18 

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. 19 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 faill..\re 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. 
Police agencies became law enforcement agencies. Their . 
goal was to 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 
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identified as "social work." and became the object of 
rision. A common line in police circles during the 1950's 

id 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.~o The 1967 
President's Commission on Law Enforcement and Admini
stration of Justice ratified this orientation: heretofore. police 
had been conceptualized as an agency of urban government; 
the Pre~ident's Commission reconceptualized them as part 
of the criminal justice system. 

Organizational design 

The organization form adopted by police reformers generally 
retlected the scientific or classical theory of administration 
advocated by Frederick W. Taylor during the early 20th 
century. At least two assumptions attended 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 8!1'anges work in ways 
that increase workers' productivity and link productivity to 
conomic rewards. 

wo 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 
'!lore 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 the laW • •• " ' 

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 to create 
special units (e.g .. vice. juvenile. drugs. tactical} rather 
than to assign them to patrol. The creation of these special 
units. under central rather than precinct command. served 
to further centralize command and control and weaken 
precinct commanders.~1 

Moreover. police organizations emphasized control over 
workers through bureaucratic means of control: supervision. 
limited span of control. flow of instructions downward and 
infprmation 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 enforcer who related to citizens in profes
sionally neutral and distant terms. No better characterization 
of this model can be found than television' s Sergeant Friday. 
whose response, "Just the facts. ma'am." typified the idea: 
impersonal and oriented toward crime solving rather than 
responsive to the emoti,onal 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" fot educational 
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 control services. Citizens' actions on 
their own behalf tb defend themselves or their communities 
carne to be seen as inappropriate. smacking of vigilantism. 
Citizens met their responsibilities when a crime occurred 
by calling police. deferring to police actions. and ~ing good 
wimesses if called'upon to give evidence. The, riietaphor that 
expressed this orientation to the community ~'as that of the 
police as the "thin blue line." It connotes the existence of . 
dangerous external threats to communities. portrays police 
as standing between that danger and good citizens. and 
implies both police heroism and loneliness. 

Demand management 

Learning from Hoover, police reformers vigorously set out 
to sell their brand of urban policingY 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 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.~J 
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. , , 

Consistent with this attempt to sell p&.rticular tactics. police 
worked to shape and control demand for police services. 
Foot patrol. when demanded by Citizens. was rejected as an 
outmoded. expensive frill. Social and emergency services 
were terminated or given [0 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 installed. 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.~4 

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 abandoned 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 th~ 
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. 

D.W. Wilson developed the theory of preventive patrol by 
automobile as an anticrime tactic. ~b 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 turn. that sense of 
omnipresence would both deter criminals and reassure good 
citizens. Moreover. it was hypoth,esized 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 valuable: 
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 
systems and computer-aided dispatch were developed 
throughout the country. Detective units continued. although 
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.~7 To measure 
achievement of these outcomes. August Vollmer, working 
through the newly vitaiized International Association of 
Chiefs of Police. developed and implemented a un;,form 
system of crime classification and reporting. Later. the 
system was taken over and administered py 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 included response 
time (the time ~t 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 Uniform Crime Reports. 

In sum. the reform organizational strategy contained the 
following elements: 

A96 



• Authorization-law and professionalism. 

• Function--crime control. 

• Organizational design-<:entl'alized. classical. 

• Relationship to environment-professionally remote. 

• Demand--<:hanneled through central dispatching 
activities. 

.. Tactics and technology-preventive patrol and r~{pid 
response to calls for service. 

• Outcome-<:rime control. 

, , ... officers' effectiveness in dealing 
with crime was judged by the number 
of a"ests they made . .. , , . 

-

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 macje sense. If 
police could concentrate their efforts on prevention of crime 
and apprehensiol) of criminals. it followed that they could be 
more effective than if they dissipated their efforts on other 
problems. The model of police as impanial. professional law 
enforcers was attractive because it minimized the discretion
ary 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 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 isolatea independence ~,nd 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 technology. 
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 depanments and in expenditures for new 
forms of ~quip.ment (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.28 

Second. fear rose rapidly during this era. The consl:quences 
of thjs fear were dramatic for cities. Citizens abandoned 
parks. public transportation. neighborhood shopping c(mters. 
ch~rches. as well as entire neighborhoods. What puzzled 
poltce and researchers was that levels of fear and crime 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.29 lronically. 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. 

Third. despite attempts by police dep'anments to create 
equitable police allocation systems and to provide impartial 
policing to all citize,ns, many minority citizens. especially 
blacks during the 1960's and 1970's. did not perceive their 
treatment as equitable or adequate. 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." 

Fourth. the civil rights and antiwar movements challenged 
police. This challenge took several forms. The legiiimacy 
of police was questioned: students resisted police. minorities. 
rioted against them. and the pUblic. observing police via iive . 
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 undergirded the reform 
strategy-police officers use little or no discretion and 



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.)O 

Sixth. although the reform ideology could rally police chiefs 
and executives. it failed to rally line police officers. During 
the reform era. police executives had moved to professional
ize their ranks. Line .:,fficers. however. were managed in 
wavs that were antithetical to professionalization. Despite 
pio'us 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 r,tepartmental person
neJ. 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 those 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 
academicians had in urban police-an erosion that was 
translated into lack of poli~ic;al 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 that citizens want. 

In retrospect. the police reform strategy has characteristics 
similar to those that Miles and Snow)1 ascribe to 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). 

• It tends to ignore developments outside its domain 
(holation). 

• It tends to establish a single core technology (patroll. 

• 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 generally 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 
market 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." 

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 change:s 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 an~ 
deinstilutionalization movements. Whether or not the pnvate 
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 

II 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.X! In Boston. 
foot patrol was so popular with citizens that when neighbor
tloods were selected for foot patrol. politicians often made 
the announcements. especially during election years. 

, F1int. 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 fOOl patrol-most recently by a two-thirds majority. 
Political :md 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. resl!arch 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 
y police. primarily patrol officers. and could be prope~ly 

managed by police departments. investigative and other 
units could significantly increase their effect on crime . .!4 

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.35 Subsequent 
work in Houston and Newark indicated that tactics other 
than foot patrol 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.).36 Meanwhile .. many other cities were 
developing programs. though not evaluated. similar to those 
in the foot patrol. F1int. and fear reduction experiments. 37 

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 concerns of citizens' groups about 
disorder (gangs. prostitutes. etc.) and to work with citizens 
to 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 

problems that beat officers might have been aware of. but 
about which departments had little or no official data (e.g .. 
disorder). Moreover, given the ambiguities that surround 
both the definitions of disorder and the authority of police 
to do something about it. police learned that they had to 
seek authorization from local citizens to intervene in 
disorderly situations. 38 

, , .. . fool patrol and fear reduction 
experjmenls [helped] police' to understand 
the increasing concerns of citizens . .. " 
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Simultaneously. Goldstein's problem-oriented approach 
to policing39 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.-'O Further
more. Goldstein and,his colleagues in Madison. Newport 
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 solve problems: 
and citizens seem to appreciate working with police
findings similar to those of the foot patrol experiments 
(Newark and F1int)41 and the fear reduction experiments 
(Houston and Newark).~2 

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 for a 
generation. Foot patrol creates new intimacy ~tween 
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 ~ew 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 po.lice junction 

As indicated above. the definition of polii::e f~nction 
broadens in the community strategy. It in~ludes 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 . . . , , 

Organizational design 

Community policing operates from organizational assump
tions different from those of reform policing. The idea that 
workers have no legitimate. substantive interest in their work 

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 
decisionmaldng 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 attend 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.J

) 

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 gathering 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 "case loads" 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 citj,zens." 

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.oW 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 
attempts 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 
respqnses to calls for service. 

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 ·:ypes 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 possible solu
tions, and then determine which segments of the community 
they can best serve and which can be best served by other 
agencies and instilUtions that provide services. including 
crime control. 

Additionally. many cities are involved in the development 
of demarketing programs.~s The most noteworthy example 
of demarketing is in the area of rapid response to call:- for 
service. Whether through the development of alternatives to 
calls for serVice. educational programs designed to discQur
age citizens from using the 911 system. or. as in a few dties. 
simply not responding to many calls for service. police 
actively attempt to demarket a program that had been 
actively sold earlier. Often de marketing 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 evidenc6 about the value of 
particular police tactics. 

" .. . demarketing 911 ... is an attempt 
by police to ... bring consumers' wants 
in line with police resources . .. , , 
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l'aclif.cs and tecftnology 

C-::.mmurlity polkiing @ct!CS 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: 

• Authorization-<ommunity support (political), law. 
professionalism. 

• Function-<rime control. crime prevention. problem 
solving. 

• Organizational design-decentralized. task forces, 
matrices. 

• Relationship to environment-<onsultative. police 
defend values of law and professionalism. but listen 
to community concerns. 

• Demand-<hannelled through analysis of underlying 
problems. 

• Tactics and technology-foot 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 car~fully 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 usually 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 i~ was a 

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 experiment. but business as 
usual was refOlm 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 inauguration 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 outside 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 certainly was the case in . 
New Jersey'when foot patrol was evaluated by the Police 
Foundation.46 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 as 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 . . . , , 

It is 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 

A102 



organizational strategy. as foot patrol was in Flint. or as an 
'add-on." as foot patrol was in most of the cities in New 

. ersey. 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 bJindly 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 . .. , , 

A final point: the classical theory of organization that 
.:ontinues to,dominate police admi,nistration in most 
American cities is alien to most of the elements of the new 
strategy. The neUi strategy will not accommodate to the 
classical theory: the' latter denies too much of the real nature 
of police work. promulgates unsustainable myths about the 
nature and quality of police supervision. and creates too 
much cynicism in officers attempting to do creative problem 
solving. Its assumptions about workers are simply wrong. 

George L. Kelling is a Professor of Criminal Justice at 
Northeastern Universirv. Boston. and a Research Fellow in the 
Program in Criminal J~stice Policy and Management. John F, 
Kennedy School of Government. Harvard University. where Mark 
H. Moore is qu.'il~enheim Professor of Criminal Justice Policy and 
Management and Faculty Chair of the Program. 

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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Organizational theory has developed well beyond the stage 
it was at during the early 1900·s. 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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I. THE LOGIC OF DRUG ABUSE POLICYMAKING 

The obj ecti ve of drug policy is to reduce the harm caused b~' 
drug consumption and drug trafficking. That harm takes four 
major forms: 

o The harm done to users by the drugs they take: 

Physical 
Psychological 
Moral/motivational 

o The harm done by users to others due to drug use: 

Theft and other crime 
Accidents 
Derelictions of duty: parents, citizens, employees 

o The harm done by drug dealing (beyond supplying drugs): 

Violence 
Corruption 
Creation and support of criminal organizations 
Disorder in public places, fear, and loss of, 

neighborhood morale 

o The impact of each user on the social environment 
which helps determine the use patterns of others 

These considerations span prevention and treatment' as well 
as enforcement. Any policy or practice can be subjected to the 
same set of questions: 

o Which harms will it reduce? 

o How and by how much? 

o At what cost? 

o With what side effects? 

[References: Kleiman, 1985a; Kleiman, 1987bj Moore, 1977; 
Moore, 1979.] 

A106 



II. TARGETS OF ENFORCEMENT ACTION 

Drug enforcement resources are directed across a variety of 
illicit drugs and across a range of levels of drug trafficking. 
The fundamental drug enforcement policy choice is how to 
distribute resources over targets. 

Illicit drug markets differ in their user populations, the 
harms they cause, and their vulnerability to enforcement 
pressure. The charts on pages 3 and 4 summarize some of the 
relevant facts. 

Two factors might reasonably single out a drug, or a dealing 
organization, as a target: 

Drugs sold to juveniles deserve special attention both 
because juveniles are particularly defenseless and because of the 
strong link between drug use in early adolescence and lasting 
drug habits. 

Drugs sold in poor neighborhoods deserve special attention 
because the neighborhoods themselves may be fragile, because the 
kids in them are likely to be particularly vulnerable, and 
because low-income drug users are less likely than more affluent 
drug users to have the resources to bear the costs of their drug 
abuse themselves. Consequently, some of those costs are likely 
to be borne publicly (e.g., as publicly-provided drug treatment) 
or by non-users of drugs (accident and crime victims). 

[References: NIDA, 1984b; NNICC, 1986; Reuter, 1984; Kleiman, 
1985a; Polich, et al., 1984; Moore, 1977.] 
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III. POLICY CONSIDERATIONS 

A. The Choice of Target Drugs 

1. Drug use can cause crimes by users in two ways: 

o the influence of --the drug itself can unleash 
aggression. 

o the desire for money to buy drugs can motivate 
income-producing crimes such as drug dealing, 
prostitution, or theft; 

2. Some drugs are particularly prone to lead their users to 
harm themselves: 

o By injuring themselves while under the influence; 

o By progressing to compulsive use; 

o By sharing needles and thus being exposed to the 
viruses of AIDS and hepatitis B. (When drug users 
are also prostitutes, this represents a particularly 
severe threat to the public health.) 

3. The smaller the market for a drug, the more 
amenable it is to control through enforcement. The mass 
market drugs--marijuana and cocaine--have so many buyers and 
sellers that it takes enormous enforcement resources to make 
either buying or selling risky. By contrast, the major 
disadvantage of drug prevention education--the risk of . 
causing some recipients of the message to think for the 
first time about using a given drug--diminishes as the 
market grows. This suggests a concentration of enforcement 
efforts on relatively rare drugs such as heroin and PCP and 
a concentration of education efforts on the mass-market 
drugs. . 

4. Drugs whose users buy a d,ay's supply at a time are more 
vulerab1e to enforcement pressure against retail dealers 
and users than drugs whose users buy less frequently. 

5. Drugs dealt on the street can devastate citizen morale. 
Open drug dea.ling and drug use is an announc~ment that the 
forces of order have lost the battle for control of a 
neighborhood. 

6. The value of drug enforcement can be limited by the 
ability of users and dealers to substitute one drug for 
another: e.g., illicitly manufactured methamphetamine for 
diverted dexadrine, PCP for marijuana. 
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B. Targeting Market Participants 

The 
directed 
directed 
dealing. 
distinct 

fundamental choice here is between enforcement actions 
at the final retail transaction and enforcement actions 
at the process of manufacture, import, and wholesale 
These two kinds of enforcement actions have sharply 

impacts on the drug markets. 

Drug users have to pay for drugs. In addition, they must 
spend time and bear inconvenience and risk to find drug sellers. 
Both the money price of drugs and the time and trouble required 
to secure them act to reduce drug consumption. The higher the 
price, the longer the search, the less the eventual consumption. 
Thus search time acts as a kind of second "price." 

Drug enforcement agents tend to refer to these two aspects 
of drug supply as "price" and "availability." Some researchers 
speak of a "money component" and a "non-money" or "search time" 
component of "effective price." 

Money price is largely determined by conditions in the 
wholesale drug markets, conditions which high-level drug 
enforcement can influence. Availability, or search time, is 
largely determined by conditions at the retail level: the 
number, location, and aggressiveness of retail dealers. These 
factors are influenced by street-level enforcement. 

[References: . Kleiman, 1986b; Moore, 1977, 1973.] 

IV.' ENFORCEMENT TACTICS 

Drugs and dealers are replaceable. There is less value in 
"removing" drugs from distribution and "immobilizing" trafficking 
organizations than appears at first glance. 

The job of drug enforcement is to raise the price of dru~'s 
and reduce their availabili.ty (in other words, to increase both 
the money price and the search time "price" faced by users). 
This requires iaposing costs on drug dealers and making future 
transactions more di.fficu1 t. Drug enforcement imposes costs on 
dealers by arresting them, convicting them, imprisoning them, and 
seizing drugs and other assets. 

ways: 
In the process, it complicates future transactions in three 

o By making traffickers and users afraid of arrest, 
conviction, imprisonment, and the loss of drugs and 
other assets, it makes them more reluctant to try again. 
Entrepreneurs will require higher profits and employees 
will demand higher wages; both lead to higher prices. 

Alll 



o By making drug market participants wary of each other 
as potential undercover agents, informants, or 
witnesses, enforcemen~ makes it more difficult for them 
to do business with each other. 

o By forcing dealers and buyers away from established 
locations where they can find one another, enforcement 
decreases their chances of consummating deals quickly. 

Arrests at anyone level of the trafficking process make life 
more difficult at the next higher level, because some arrestees will 
turn informant. This helps spread distrust throughout the market. 

What follows is a partial list of enforcement tactics and 
issues: 

A. Encouraging and using citizen reports 

Residents of drug-dealing neighborhoods know an enormous 
amount about who is dealing and where. If they know where 
to call with information, if they know that they will 
remain anonymous, and if their information is transmitted 
quickly to drug enforcement officers, the result can be an 
amazing flow of high-quality intelligence. (There will also 
be crank and spite calls, but these aren't hard to ignore.) 
Some agencies encourage anonymous callers to choose 
"handles" for themselves. This allows for the development 
of a history of reliable information from an informant to 
support warrant applications.and for the communication back 
to the caller of the results of his tip. 

B. Surveillance and observation arrests 

As Yogi Berra said, "Sometimes you can see a lot by just 
looking." Open drug dealing is vulnerable to surveillance 
(in plain clothes, or from hidden vantage points) ,leading to 
arrests immediately after sales. This is the key to 
breaking up street drug markets. 

C. Harassing the aarket 

Another set of tactics for disrupting retail drug markets: 

o Parking enforcement in dealing areas 

o Code violations in dealing premises 

o Lighting dark corners favored by dealers and buyers 

o Boarding up abandoned city-owned property 

With a little encouragement, narcotics officers can find 
extremely ingenious ways to make trouble for drug dealers. 
In Washington, D.C., dealers were storing their. drug 
inventories under parked cars to k·:aep them close at hand 
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without exposing themselves to arrest for possession. In 
response, the police borrowed a high-pressure street-washing 
truck from the Public Works Department and washed the 
inventories down the sewers. 

One risk for the consumer in an illici t drug transaction is 
that an inert substance, rather than the one advertised, 
will actually be the one offered. Police officers can 
heighten users' suspicion of dealers' wares, and so reduce 
the number of user-dealer transactions, by selling ~turkey 
dope." Police in Washington, D.C. used this tactic to 
disrupt a street marijuana market. (But note that some 
states have statutes against selling counterfeit drugs.) 

This sort of harassment directed at the market is not to be 
confused with the discredited practice of random stops and 
"disorderly conduct" arrests of citizens who happen to be on 
the wrong street corner. In addition to being 
Constitutionally unacceptable, that sort of activity 
destroys the neighborhood support which drug enforcement 
otherwise enjoys. 

D. Questioning of suspected participants 

stopping and questioning persons reasonably suspected--on 
the basis of prior record or behavior--of being dealers or 
customers, can be both a useful deterrent and a valuable 
source. of information. 

E. Searches of dealing prem~ses 

"Indoor" dealing is less vulnerable to enforcement than 
street dealing, because it is less visible. However, 
dealing locations cannot be secrets from buyers. There is 
always a chance to learn where the dealing is going on and 
to develop probable cause for a search warrant. 

Information is available from citizen tips, surveillance, 
questioning of suspected participants, and interrogation of 
arrestees. A standard practice, once a location is known, 
is to send in an informant (frequently a previously arrested 
user "working off a beef") to make a buy. Since the 
informant is searched before going in, his possession of 
drugs as. he comes out provides adequate probable cause for 
the issuance of a search warrant. In other cases, as when 
dealers use abandoned or publicly-owned buildings as dealing 
locations, search warrants may be unnecessary. 

A successful search can force dealers to find a new 
location, one less known to potential customers. But there 
are limits to the value of this, and searches should not be 
regarded as the end-all and be-all of drug enforcement. 
particularly when an extended undercover operation is 
necessary to establish probable cause, the value of the 
search needs to be weighed against its costs. 
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F. Undercover operations 

The objective of an undercover operation is to induce drug 
dealers to make transactions before witnesses. For that 
purpose, agents pose as market participants. 

Any undercover operation raises the legal and moral issue of 
"entrapment;" that is, the claim that agents were creating 
crime rather than investigating crime. To sustain the 
defense of entrapment as a legal matter, the defendant needs 
to show that he was induced to partiCipate in a scheme 
for which he had no prior "predisposition." (The strongest 
defense would be when agents used threats of violence to 
coerce a criminal act.) From the viewpoint of public and 
jury reaction (and, we would argue, from a moral viewpoint 
as well) a stronger test applies: Had the defendant been 
involved in the same kind of deal before? The more an 
undercover operation reenacts previous criaes, the less 
sympathy the defendant will get (or deserve). 

Undercover operations differ from each othe~ in two ways: 

1. Long-term vs. Short-term 

A short-term undercover operation leads up to a Single 
transaction, normally, with an immediate seizure and arrest. 
This is the origin of the term "buy and bust." A long-term 
undercover operation involves a series of transactions and 
is designed to penetrate' to the top of an organization: 
"working up the chain." 

Long-term undercover operations involve great 
expenditures of time and money, long waiting, management 
headaches including real danger of agent burnout and 
corruption, and occasional spectacular success. For any 
given investment of time and money, long-term oper'ations 
tend to produce fewer but higher-quality arrests than short
term operations. Sometimes, the game is worth the candle; 
sometimes it isn't. Professionally speaking, long-term 
operations. are higher-status activities for agents than 
Simple buy-and-busts; managers should be aware of the 
incentives involved when they evaluate operational plans. 

2. Buying y§.:. Selling 

In conventional undercover investigations, agents pose 
as drug buyers, retail or wholesale, to make cases against 
suppliers. Drug market participants, from retail-level 
dealers to bulk dealers, are well aware that some potential 
customers are agents or informants. This makes them much 
more careful about dealing with customers than they are 
about dealing with suppliers. The drug market consists of 
buyers seeking sellers. 
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From one perspective, this relative lack of worry about 
their suppliers is a luxury which enforcement efforts ought 
to deny to drug dealers. Just as conventional undercover 
operations make drug dealers cautious about the people they 
sell to, reverse undercover (or "sell-and-bust") operations 
can make them cautious about the people they sell to. That 
caution will cost them money and opportunity. 

From another perspective, agents posing as suppliers 
have a golden opportunity to attack dealers where their 
armor is weakest, by posing as drug suppliers. If reverse 
undercover operations became as common as "straight" 
undercover operations, productivity would fall as dealers 
became more wary of new suppliers, but we are a long way 
from that stage. 

Sell-and-bust has two other operational advantages over buy
and-bust. 

o It saves scarce "buy money." The high prices of illicit 
drugs have virtually priced local agencies out of serious 
undercover work. They will find it far easier to come up 
with a few kilos of cocaine than with the equivalent 
in cash. 

o Under federal law, and under most state laws, funds 
supplied, or intended to be supplied, in exchange for 
contraband are, subject to forfeiture. This is an 
opportunity to take money £rom the traffickers and, in 
some ~tates, to apply it to future enforcement efforts. 

Sell-and-bust operations face two major problems: 

o Entrapment. To some, supplying the drugs raises the 
entrapment issue more directly than supplying the money. 
This concern, and the concern about judge, jury, and 
public reactions, have slowed the development of reverse 
undercover operations. At the federal level, experience 
has been reassuring; very few caSeS have been lost. This 
is partly because typical deals have been for very large 
quantities; it is hard to believe someone with a quarter 
of a million dollars to buy a kilo of heroin and with the 
customers to sell it to has no predisposition to 
traffic in drugs. This argues against street-level 
applications of the sell-and-bust strategy. 

o Leakage. Nobody wants drugs to "hit the street." This 
issue can arise in long-term straight undercover 
operations, where the agent or informant either handles 
drugs or knows of their movements but the operation is 
not ripe for arrests. and seizures. But the problem 
appears much greater when the drugs originate with the 
government. Thus reverse undercover is hard to use in 
long-term undercover operations, because of pressure to 
make an arrest and recover the drugs immediately after 
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the first transaction. On the other hand, an undercover 
agent posing as a supplier can begin at a much higher 
level of the trade than can an undercover agent posing 
as a seller. 

This analysis suggests a rule of thumb for undercover 
operations: buy small, sell big. 

G. Electronic surveillance 

Wiretapping and bugging are among the most powerful, but 
also the most expensive, investigative tactics. Monitoring 
a single interception requires at least four, and more 
likely eight or twelve, full-time-equivalent enforcement 
agents while the tap is "live," plus uncounted hours 
afterwards preparing and indexing transcripts. To this 6an 
be added difficult technical problems, the legal headaches 
of securing a warrant and extensions, and the inevitable 
exclusion motions at trial. 

When electronic surveillance works, however, it really 
works. Defendants -- usually multiple defendants -- are 
literally convicted out of their own mouths. -Tapes ~an't be 
cross-examined, and can be taken into the jury room. The 
most powerful use of electronic surveillance is in 
connection with undercover operations; the undercover agent 
or informant tries to generate incriminating phone calls and 
conversations. 

In sgme jurisdictions, "consensual monitoring'" (recording 
conversations with the consent of at least one party) are 
under far less severe legal controls than wiretaps, with no 
warrants needed and no requirement for labor-intensive 
"minimization" (non-interception of irrelevant 
conversations). Where this is the case, it is natural to 
have most undercover operators "wear a wire." 

For most local departments, however, the manpower drain of 
wiretapping and bugging is too great to allow their frequent 
use. 

H. Historical conspiracy investigations 

Large-scale drug dealing leaves tracks, frequently available 
from closed case files, commercial and public records, or 
the memories of persons who can be induced to talk. The 
purpose of historical conspiracy investigation is to find 
those tracks and assemble cases which, unlike undercover 
operations and wiretaps, focus on past rather than current 
activity. 

The results can be spectacular, and the cost is low, but the 
activities are difficult to reconcile with the personal 
styles of drug enforcement agents, who overwhelmingly prefer 
"powder" to "paper." 
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1. Searching the files 

Some of the most interesting information available to 
investigators lies buried in old police files. Properly 
trained intelligence personnel (often civilians) combing the 
files sometimes find cases ready-made, or at least 
attractive targets for further investigation. The New York 
State Organized Crime Task Force and the New Jersey Police 
Department Intelligence Division have pioneered the use of 
these "intelligence analysts." Persuading field agents to 
supply data and make use of the product can be difficult. 

2. Questioning convicted dealers 

One underutilized potential source of information is dealers 
who are currently serving prison sentences. Sometimes, 
inducements can be offered in the form of sentence 
reductions. Alternatively, imprisoned dealers can be hauled 
before grand juries, immunized, and compelled to talk under 
penalties of contempt. 

3. Finding paper evidence 

Bank account and credit-card records, Currency Transaction 
Reports filed with the U.S. Treasury, long-distance 
telephone records (and even local phone records where calls 
are metered), corporate and land-sales files, are all 
sources of information about. dealers: ·their trayel and 
communications, movements of money among them, and their 
acquisition and use of wealth for which they can show no 
legitimate source. Here again, ~h~·resu1ts can be 
impressive and the investment of resources low; the problem 
is finding agents or civilian investigators with the right 
skills and temperament. (Veterans of the Criminal 
Investigation Division of the IRS are possible candidates.) 

I. Handling Physical Evidence 

The analysis of drug samples and the identification of 
fingerprints are both essential tools of drug enforcement. 
Investigators recognize the importance of analyzing samples, 
but agencies frequently under-budget for laboratory work. 
Investigators are only slowly coming to recognize the 
potential for drug enforcement of new techniques of 
fingerprint lifting and matching. 

1. Laboratory capacity 

Arrests made on the basis of drug seizures need to be 
validated by laboratory reports of the content of the seized 
drugs. High-volume enforcement in the form of "street 
sweeps" can swamp the capacity of the drug labs. The result 
is delay, lost cases, and frayed tempers. The problem can 
be solved by buying more equipment and hiring more 
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technicians, by using overtime, by keeping better track of 
what results are needed when, or by "borrowing" lab time 
from other jurisdictions. The sums involved are not 
extravagant, but unless drug program managers plan in 
advance and regard lab capacity shortages as their problem 
the necessary steps are likely to remain untaken. 

2. Finding and using fingerprints 

Historically, the usefulness of fingerprinting has been 
limited by the painstaking and time-consuming process of 
manual comparison. A latent print from a crime scene was of 
no use unless a suspect had already been identified. More 
recently, automated fingerprint classification and retrieval 
techniques have been developed which allow searches of a 
latent print against hundreds of thousands of known prints. 

This technology could have a major impact on drug-dealing 
investigations if "lifting" (developing) fingerprints from 
drug evidence became part of the drug enforcement routine. 

Cyanoacrylate glue (commerically sold as Krazy Glue or 
Superglue) produces fumes which react·with fingerprint 
residues and allow the development of prints from surfaces 
which yield nothing to the more familiar "dusting" process, 
including glassine and other substances commonly used in 
drug packages. This fact ought to substantially ease the 
process of making cases against drug retailers, in addition 
to making "cutting room" employees vulnerable for the first 
time. However, cyanoacrylate fumes are noxious, and 
fingerprint techni'<;:ians are consequently reluctant to apply 
the process to anything less than a murder. Drug packages 
are almost never fumed. Changing this situation would 
require installing adequate protective technology (fan 
hoods, vents, and glove boxes) in police laboratories. 

Another, newer and even more powerful fingerprint~lifting 
technique involves using laser light to develop latent 
prints. 

Drug enforcement practice has barely begun to catch up 
with the new opportunities held out by changing fingerprint 
technology. 

J. Going after assets 

No formalities are required to seize traffickers' drugs; as 
contraband, they can be taken whenever found and under no 
circumstances can they be returned. 

other assets -- money and property -- pose more problems. 
First, it is necessary to find them. Then, one must show 
that they are the means or the fruits of drug dealing. The 
details depend on the applicable law; in general, "civil" 
forfeiture, as under federal law (21 U.S.C. 881) is easier, 
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faster, and surer than "criminal" forfeiture. Finding 
assets, other than cash on hand, requires investigation: of 
bank records, credit cards, auto and land titles, etc. It 
used to be that drug agents had little interest in carrying 
out that sort of investigation; that has changed with the 
passage of state laws that allow the "recycling" of seized 
funds into enforcement activity_ 

Under recent federal law, state and local agencies can share 
in federal forfeitures. Since the federal recycling 
provisions are weak, the Drug Enforcement Agency and other 
federal investigators tend to be generous. 

[References: Chaiken and Chaiken, 1982; Johnson, et al., 1985; 
Kaplan, 1983: Kleimari, 1986b; Kleiman, Holland, and Hayes, 1984; 
Manning, 1980; Moore, 1977.] 

IV. ASSESSING EFFECTIVENESS 

How do all these considerations add up to a strategy for 
allocating drug enforcement resources? What do theory and 
experience have to tell us about what works? 

A. Theoretical Considerations 

1. Money Price ~ Effective Price 

If, as we have argued, enforcement efforts against 
high-level dealers primarily "effect the money price of a 
drug, while retail-level enforcement primarily effects 
availabili ty, or the non-dollar <components of effective , 
price, then the choice of techniques will in part reflact a 
choice between objectives. 

What will happen if the money price of a drug increases? 

That depends on the drug and the user. The best situation 
would be a price increase in an a~ready-expensive drug with 
many users who are only weakly committed to continuing use 
or many occasional users on the borderline of progressing to 
he.avy chronic use. A substantial price increase will tend 
to le~d to a substantial cutback in consumption. At higher 
prices, fewer total dollars may be spent, thus putting more 
money in consumers' pockets and less money in dealers'. The 
result of high-level enforcement in this situation is less 
drug abuse and smaller black markets: a very good result 
indeed. 

On the other hand, when a drug is cheap, compared to the 
typical user's budget -- as marijuana is -- very little may 
change. He will spend a little more on drugs, a little less 
on something else, possibly cut back on drug consumption 
slightly: just the way coffee drinkers react to an increase 
in the price of coffee. (Economists call this -inelastic 
demand.") If this is the case, the result will be an 
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increase in the total revenues of drug-deal~ng organizations 
(equal, by definition, to the total expenditures by drug 
consumers). Worse, tighter enforcement will tend to confer 
competitive advantage on those dealers most willing and 
able to use violence and corruption to protect themselves 
from enforcement. The result, then, of increasing the price 
of a cheap, inelastically demanded drug wil~ be a small 
decrease in drug use and an increase in the wealth, power, 
and nastiness of drug-dealing organizations: not, on 
balance, an attractive bargain. 

Or consider the situation of a different group of users of a 
different group of drugs, of which the most obvious example 
is heroin. The drugs are expensive compared to users' 
budgets; so expensive that the users commit crimes to pay 
for them. On the other hand, a strongly ingrained habit of 
drug use -- which mayor may not amount to physiological 
dependency ("addiction") makes users extremely unwilling to 
cut back on drug consumption. Consider a price increase for 
a drug such as heroin from the user's perspective. He can 
respond to a price increase in one or more of four ways: by 
cutting back on his drug consumption, by cutting back on 
his other consumption spending, by increasing his money 
income from licit sources, or by committing more income
producing crimes. 

Neither cutting back on non-drug consumption nor increasing 
licit-source money income is likely to be an important 
option for the minority of heroin users who account for a very 
large proportion both of heroin use and of prop,rty crime 

. related to heroin use. Heroin consumes~o large a fraction 
of their total consumption spending that cutting back on 
everything else may not do much good, and the price of a bag 
is so large a multiple of their hourly wages in the licit 
market that working more is hardly worthwhile. Thus they 
ar~ faced with the choice of more criminal activity or less 
drugs. If enough of them choose more criminal activity, the 
result of a heroin price increase will be a crime increase. 
(The one careful statistical study of the relationship 
between heroin price and property crime seemed to suggest 
that this was true, but that study is neither recent nor 
conclusive.) In any case, the story is likely to be more 
encouraging in the longer run; at higher prices, more heroin 
users may enter treatment. still, the case for the social 
benefits of a heroin price increase is cloudy. 

What will happen if the effective price of a drug increases? 
Now let us assume that the money price of drugs remains 
unchanged, but that the number of retail dealers shrinks, 
the remaining dealers become more unwilling to deal with new 
customers, and the buyer's risk of arrest for drug 
possession increases. As we have seen, this is a plausible 
account of the effect of increased retail-level enforcement. 
The user faces both increased difficulty in purchasing drugs 
(on average, he will spend more time looking for a dealer 

A120 



,,' 

willing to sell) and increased enforcement risk. 'Some 
users, faced with this situation, will cut back their drug 
consumption more than others; some will cut back little if 
at all. 

But whether the cutback is great or small, fewer total 
dollars will be spent on drugs than before, because the 
consumption decrease took place without a (money) price 
increase. Decreased consumption with constant money price 
must mean fewer total doll'ars spent on drugs. This is good 
news from the viewpoint of property crime and from the 
viewpoint of reducing drug dealers' incomes. 

A drug-using thief facing a drug prioe increase can choose 
to steal more as a way of dealing with the problem. A drug
using thief facing increased search time and arrest risk in 
buying drugs has no such option. Stealing more doesn't 
help; his problem is not the need for more money, but the 
increased difficulty of turning money into drugs. Indeed, 
time spent stealing competes with time spent scoring junk. 

Thus, while a change in the money price of drugs (the 
expected result of more,vigorous high-level en£~rcement) 
reduces drug consumption but may increase property crime, an 
increase in the non-money price (the expected result of more 
vigorous retail enforcement) reduces both, and reduces the 
total revenues of drug dealers. 

This g~ves street-level (ret~il) enforcement an important 
advantage over high-level enforcement as a way to control 
the abuse of 'any drug deal t more or less openly and • . 
purchased daily or almost daily. 

2. The importance of relative enforcement pressure' 

One important predictor of the potential success 9f an 
enforcement activity is the relationship between the costs 
it will impose on dealers (in the form of arrests, time in 
jailor prison, lost drug inventories, lost money and 
property) and the total dollar size of the market. One way 
to think of this is as a kind of "tax rate" for the special 
"excise tax" drug enforcement imposes on the drug trade. 
The larger the market, the more arrests, seizures, and years 
in prison required to effectively impose any given level of 
"tax. " 

Approaching drug enforcement from this angle also gives a 
hint about the relative importance of confiscating drugs, 
forfeiting assets, and imprisoning dealers. Drugs and other 
property can all be val ued at the market (what the dealer 
paid for the drugs, not what he hoped to sell them for or 
their notional "street value"). Cash is easy. But what is 
the value of a year in jail? 
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This question has to be answered from the dealer's 
perspective. What would he pay to stay out of jail for a 
year? (Put another way, wh~it would you have to pay him to 
stay in jail for a year, or to take a one-in-three chance of 
a three-year stretch?) The· clnswer will reflect both his 
wealth and his earning ability on the outside. One study 
conjectures that low-level dealers have a "willingness-to
pa~" to stay out of prison of about S50,000 per year. 

This sort of calculation starts to put some numbers around 
the notion of "making a dent in the drug markets." In 
particular, it may become clear that what sounds like an 
ambitious enforcement effort in fact amounts to a 2% excise 
tax. That is a good time to go back to the drawing board. 

3. Market Dynamics 

Dealers and transactions compete (unwillingly) for 
enforcement attention. The fewer the participants and the 
fewer the deals, the more likely anyone deal is to lead to 
an arrest (holding constant the number of enforcement 
agents) • 

This can generate snowball effects, for good or ill. If a 
market grows while the enforcement resources directed at it 
remain constant, all participants in the market become safer 
from arrest. This may then lead to further growth in the 
market, leading to still more safety, and so on. On the 
other hand, an enforcement increase large enough to shrink 
the market will then expose the remaining participants to 
even ·higher risks, because there are fewer of them to share 
the heat. This may then lead to further shrinkage, and so 
on. 

This effect is characteristic of drug markets at any level. 
But in the retail markets there may be a special kind of 
snowballing. The probability that cruising around'will lead 
to a successful meeting depends, whether one is a buyer 
looking for a seller or a seller looking for a buyer, on the 
number of buyers and sellers in the market in a given 
region. But the number of buyers and sellers itself depends 
in part on the probability of a successful meeting: the 
search-time to "score" from the buyer's perspective, the 
waiting time between customers from the seller's. 

Thus a shrinking retail market brought about by increased 
enforcement means both more risk and less revenue for the 
dealer, more hassle and less chance of scoring for the user. 
At some point, the market may virtually disappear. 

This helps explain why street drug dealing tends to be 
locally concentrated. The best place to buy or sell drugs 
is the place where drugs are currently bought and sold, 
because the chance of £inding a transaction partner is 
higher and (unless enforcement resources are as concentrated 
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as dealing itself) the risk of arrest is less. Thus the 
effects of intense street-level enforcement might outlast 
the enforcement itself. If enough pressure is put on retail 
heroin dealing to depress the number of transactions for a 
while, that shrinkage might begin to snowball as enforcement 
risks and search times both grew. After some period, a 
reduced level of enforcement effort would be adequate to 
maintain the new, lower level of heroin transactions. Any 
such effect depends on either the absence of alternative 
nearby markets or on buyers' difficulties in changing buying 
locations. 

The value of breaking up an established street market will 
be particularly great if it is in an unusually convenient ,or 
safe location from the viewpoint of buyers and sellers. If 
there are only a few "natural" dealing locations in a city, 
it may be possible to severely limit the extent of the 
heroin trade by squeezing all of them at once. 

[References: Brown and Silverman, 1974; Kaplan, 1983: Kleiman, 
1986b, 1985a; Kleiman, Holland, and Hayes, 1984; Moore, 1983; 
NICC, 1986; Polich, et al., 1984; Reuter' and Kleiman, 1986.] 

B. Evidence to Date 

1. High-level Enforcement 

From 1981 to 1986, concentrated efforts against bulk cocaine 
dealers and leaders of retail cocaine distribution rings 
coexisted with a 67% decline in the bulk price of cocaine -
from S60,000/kilo to S20,000/kilo ~- and a 74% decline in 
the retail price of cocaine -- from SIOO/gram of 12.5% 
purity (S800/pure gram) to S70/gram of 33% purity (S2l0/pure 
gram). Since the 1960s, The price of marijuana appears to 
have fluctuated largely independent of changes in enforcement 
pressure, unless the recent shift from cheaper and less 
potent imported marijuana to more expensive and more potent 
domestic marijuana can be attributed to anti-smuggling 
efforts. 

No systematic effort has been made to measure the effects of 
state and local drug enforcement on drug prices" nor would 
published data sources allow such a measurement in any 
direct way. One bit of negative evidence is the absence of 
any clear regional differences in the prices of illicit 
drugs other than those directly attributable to points of 
import. 

2. Retail-level Enforcement 

Two recent ventures in street-level drug enforcement-
Operation Pressure Point on the Lower East Side of Manhattan 
and the Essex County Drug Task Force in Lynn, 
Massachusetts--appeared to do very well in controlling drug 
consumption, reducing reported crime, and returning control 
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of the streets to the citizens. (In Lynn, reported 
robberies, burglaries, and aggravated assaults all declined 
more than 30% citywide in the two years after the inception 
of the task force; in Manhattan, reported crimes went down 
by comparable amounts in the immediate target area and by 
lesser amounts in neighboring areas.) In both cases, 
enforcement concentrated on harassing the street-level 
heroin and mixed heroin~cocaine markets. New York City used 
a mixture of plainclothes and uniformed police; Lynn used 
plainclothes officers almost exclusively. Both efforts 
relied on, and received, high levels of citizen tips. Their 
apparent successes came despite so-so prosecutive results. 

On the other hand, the results of street-level enforcement 
were less impressive in Lawrence, Massachusetts. Dealing 
appears to have declined in some areas, but reported crimes 
were not reduced. The Lawrence force relied more on 
searches and less on observation arrests than was the case 
in Lynn or New York, but it also faced a larger market than 
Lynn with no more manpower; worse, a nearby town (just 
across the county lil"le) had a booming heroin and cocaine 
market and no street-level crackdown. Some participants in 
the Lawrence operation have drawn the lessori that the 
enforcement-to-market ratio used in Lynn--rOughly one 
officer per twenty drug customers--is essential to the 
success of such efforts. 
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I. Introduction 

BJA PROGRAM BRIEF 
RETAIL-LEVEL DRUG CRACKDOWNS 

A. The Problem: Non-discreet Drug Markets 

Drug problems are of many types, and there are many law 
enforcement approaches to controlling them. Much drug 
enforcement has focused on high-level drug dealing, 
where both sellers and buyers are suppliers, 
traffickers, and distributors who buy and sell large 
quatities of illegal substances. Several links down the 
chain from these high-level drug deals, at the bottom 
end of every drug supply chain~ is the retail market 
where users purchase drugs for their own consumption. 

Retail markets can be characterized as "discreet" or 
"non-discreet." Discreet retail trade occurs privately 
in homes or businesses between buyers and sellers who 
know each other well. Non-discreet drug trade, on the 
other hand, typically involves transactions in public 
places between buyers and sellers who may know each 
other only casually if at all. This makes drugs far 
more available to novice users in non-discreet markets 
than in discreet ones. Non-discreet dealing can take 
place in open-air markets (on the sidewalks, in the 
streets, in schoolyards) or in fixed off-street 
locations such as "rock houses" or "peep-holes." 

Many different types of drugs sell in non-discreet 
markets; heroin is the classic example. PCP, II crack" 
and cocaine powder also trade in non-discreet markets, -. 
although cocaine is more widely distributed in discreet 
markets. 

·B. High-Level vs. Low-Level Enforcement 

High-level drug enforcement targets major drug 
suppliers, importers, and distributors. Such 
enforcement normally requires a long-term commitment to 
"work up the chain" to get to "Mr. Big." Many narcotics 
detectives -- committed to high-level enforcement -
have learned to scorn the "buy and bust" from a retail 
dealer or the arrest of a drug user for simple 
possession or narcotic intoxication. 
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Amid the commitment to making high-level cases, retail 
drug dealers and retail buyers enj oy virtual immunity 
from enforcement in some cities. In this congenial 
environment, street markets can flourish. There is now 
theory as well as data to suggest that the' de-emphasis 
on retail enforcement was a mistake, and that retail
level enforcement compares favorably with high-level 
enforcement as a use of drug enforcement resources. 

Retail-level and high~level enforcement methods put 
pressure on the drug markets in two different ways. 
High-level enforcement, by restricting drug supplies, 
increases the price of the drug on the street. Retail
level enforcement, by contrast, restricts contact 
between retailers and buyers; it adds to the risk and 
time required for a user to complete a drug purchase 
instead of increasing money price. Drugs are thus much 
less available without being much more expensive: 
retail pressure decreases the number of retail dealers 
(due to arrests), and also makes those dealers who are 
still available more suspicious of new buyers (who, in 
,heavily enforced areas, are likely to be undercover 
police). Thus, one of the effects of retail enforcement 
pressure is to make non-discreet markets behave more 
like discreet ones. 

The contrast between high-level and retail-level 
enforcement is especially significant in the light of 
the high rate of property crime among drug users who buy 
in street markets. Since high-level enforcement 
increases the money-price of the drug on the street, 
addicts can choose not only to decrease consumption but 
also simply to steal more to support their drug habits. 
(Hence the old police adage that the drug squad makes, 
work for the burglary squad.) Stealing more,· however, ~ 
does not allow an addict to overcome the difficulty of 
"scoring" imposed by retail-level enforcement, since his 
problem is not finding funds but finding a seller. If 
,street-level enforcement succeeds in reducing the volume 
of drug trade in an area, then property crime in that 
area should also decline. 

c. Dispersed vs. Concentrated Retail-Level Enforcement 

Despite the extensive virtues of retail-level 
enforcement, police and prosecutors often associate 
retail-level enforcement tactics with an endless series 
of arrests and convictions which result in little 
reduction in drug trade. This may be true of general, 
dispersed attacks against the retail-level trade in a 
large area; drug markets will resist such diffuse 
enforcement unless truly overwhelming enforcement 
resources can be brought to bear. However, evidence 
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from retail-level programs in Lytln, Massachusetts and 
the Lower East Side of Manhattan suggests that a 
particular form of retail-level drug enforcement -- the 
"crackdown" -- should be distinguished from ordinary 
retail-level enforcement. 

A crackdown is the application of concentrated low-level 
enforcement to a limited. area. In Lynn, for example, 
police initially focused on the heroin trade occurring 
in an area of a few square blocks that served as a 
heroin ~bazaar" for the city and surrounding areas. 

A critical parameter in crackdowns is the ratio of users 
and dealers to police in the targetted market. The 
lower this ratio, the greater the surveillance pressure 
on each individual marketplace participant. If the 
initial allocation of police is large enough to make the 
market contract, the benefits of the crackdown may begin 
to grow as a snowball rolling downhill. As the number 
of users in the market declines and the number of police 
remains constant, each officer has fewer users and 
dealers to "cover".' This raises the risk of 
apprehension for each participant increases. This 
additional pressure causes further'market shrinkage and 
thus even greater effective enforcement pressure. 
Eventually, the entire market may collapse. Such "chain 
reactions" are set into motion only if the initial 
pressure on the market is concentrated enough to cause a 
significant reduction of drug 'trade. 

Routine retail-level enforcement does not employ the 
concentrated enforcement necessary to set off these 
chain reactions, and police and prosecutors correctly 
complain about wasted efforts of routine retail-level 
enforcement against drug problems. Crackdowns, however, . 
can succeed if they limit their targets in order to ~ 
reach the initial critical enforcement concentration 
required to get the snowball started. 
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·D. Potential Benefits From Crackdowns 

Potential benefits from instituting crackdowns or 
transforming routine retail-level enforcement into 
crackdown operations include: 

o Lower levels of drug consumption. 

o Substantially lower le~els of property crime. 

o Lower levels of perceived disorder in drug-dealing 
areas. 

o Better neighborhood condi tions and improved 
legi timate business environment in drug-dealing 
areas. 

o Improved police-community relations. 

o Reduced transmission of hepatitis and AIDS (due to 
decreased frequency of needle-sharing). 
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II. Program Indications 

Not all drug markets will yield to crackdowns. Ai though 
each local market has its own special characteristics, the 
following guidelines can help police departments to predict 
how effectively retail-level enforcement might control the 
drug trade in a city. 

A. Market Characteristics 

Open markets. The more accessible a market, the better 
target it is for a crackdown. Non-discreet markets, 
open to the public, ~,re also open to police surveillance 
and undercover police infiltration. The more public the 
market, the easier it is for police to gain access. For 
this reason, outdoor markets generallY'provide the 
simplest targets for crackdowns, followed by indoor 
markets that resemble outdoor markets in serving large 
numbers of customers who come in "off the street," 
without necessarily being known beforehand to other 
market participants. 

Immobile markets. Localized, immobile markets usually 
make better crackdown targets than diffuse markets or 
markets that can easily move to other parts of the city. 
Generally, dispersed markets or markets with the 
potential to disperse are slippery targets, since 
concentrated enforcement pressure is difficul t to 
maintain over wide areas. Crackdowns' which t'arget 
mar~ets wh!ch, for various reasons, are immobile -- for 
example, a market controlled by one ethnic group,. living 
in one section of the city and with few connections 
outside of its own area -- are more likely to succeed. 

Market displacement. One of the immediate effects of· 
enforcement pressure on a local market is a di'splacement C 

of the drug trade to nearby communi ties. Al ternative 
markets in neighboring areas can thus create 
difficul ties for crackdowns. If retail-level 
enforcement is weak in neighboring areas, and if they 
can expand to supply more users, these markets will grow 
as buyers and sellers flee increased enforcement 
pressures in their local markets. Whenever pOSSible, 
crackdowns should be applied as other nondiscreet 
markets bloom in the area, or, best of all, neighboring 
drug markets should be subj ected to simul taneous 
crackdowns. 

Environmental factors. Environmental and architectural 
features also impact on the success of crackdowns. 
Parks with heavy foliage and overgrown brush provide 
more seclusion for drug transactions than parks with 
wide open spaces. City blocks with many trash-cluttered 
alleys or abandoned buildings provide similarly 
effective, though less idyllic, cover. 
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For indoor markets, it is easier to pinpoint 
transactions occuring' in single-family homes than those 
which occur in multi-user dwellings. Public internal 
hallways permit drug dealers and lookouts to easily 
detect observers. Multiple exits compound the problems 
enforcement officials face in apartment houses. 

B. User Characteristics 

Daily buyers. Markets are easiest to disrupt wh~n 
patrons make frequent transact~ons. Most marijuana 
users, for example, could respond to a crackdown by 
buying in larger quantities at once -- purchasing enough 
for a month· instead of a few days and thereby 
reducing their risk of police apprehension and of 
crackdown success. Heroin users, by contrast, typically 
lack the self control arid the ready cash to buy heroin 
in large quantities and spread its consumption over days 
or weeks. Thus, it is very difficult for heroin users 
to protect themselves from crackdowns by changing their 
purchasing behavior. . 

out-of~town buyers. Crackdowns produce especially 
dtamatic results in markets with many out-of-town drug 
buyers. The bother of an unsuccessful trip ( one cost 
that crackdowns impose on buyers) is obviously greater 
if a.long drive is in question rather than a stroll down 
to the street corner. 
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- III. Program Implementation' 

A. - Manpower requirements 

Law enforcement agencies should plan an initial 
allocation of at least one full-time police officer for 
every 75 estimated users in the targeted market. More 
geographically dispersed, more mobile, or better 
protected markets will require a lower ratio, 
approaching one full-time officer for every 50 estimated 
users. (If the crackdown succeeds, the number of users 
in the market will decline, and initial manpower 
allocations can be gradually reduced while keeping the 
market in check.) 

Each crackdown officer should be on full-time 
assignment. Full-time personnel can gain more expertise 
in recognizing drug transactions, more exposure to the 
market participants, and more continuous contact with 
street informants than police who have assignments in 
addition to the crackdown. The exception to the full
time rule is undercover police operations ("buy and 
bust" or "sell and bust"), since full-time police 
officers who do day-to-day drug crackdown enforcement 
may become too well-known to go undercover. Some 
departments routinely use recent police academy 
graduates for retail-level buy-and-busts. 

B. Project Duration 
.... 

It is essential that the crackdown be able to remain at 
full force for a period of months. Retail dealers who 
learn of a drug squad crackdown may simply choose to 
reduce their activity until the enforcement storm blows 
over. (During Operation Pressure Point I in. Manhattan, , 
one drug distributor decided to give all his retail 
dealers a three-week paid vacation to Puerto Rico, 
confident that by the time they returned the heat would 
be off.) 

- C. Squad Organization 

Successful crackdowns have relied on a squad with a high 
degree of organizational independence under a single 
commander. Crackdown personnel should share office 
space, filing cab~nets, secretaries and even desks. 
This increases both unit morale and the level of 
information sharing. 
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D. Supervision 

A retail-level crackdown puts police in close, everyday 
contact with the targeted drug market, where dealers are 
likely to be willing to pay sizable amounts in order to 
avoid enforcement pressures. Police in a crackdown face 
many temptations. A higher-than-ordinary ratio of 
supervisors to officers is advisable, and those 
supervisors should spend time in the field. 

E. Support from Outside Agencies 

Support from outside agencies can promote a crackdown 
operation. The following agencies should be contacted 
before the crackdown begins: 

o District Attorney's Office. Crackdown,officials 
should discuss strategy wi th the DA' s Office, 
informing the DA of an expected increase in drug 
arrests. The DA should be asked both to vigorously 

. prosecute crackdown cases and to assist in deal
making to help police turn arrestees into informants. 

o Courts. Crackdown strategy should be carefully 
explained to judges and their staff, and they should 
be warned to expect an increase in drug violation 
cases. 

o Drug laporatories. The police department and the 
DA's Office should enlist the support of their drug 
lab facilities. Since laboratories must confir:n 
substance identity for prosecution to proceed, timely 
lab work is essential to the crackdown effort and 
labs are likely to become a choke point unless there 
is advance planning. 

o Drug treatment centers. Drug treatment centers and 
other health-care facilities capable of drug 
treatment should be informed of a potential increase 
in addicts seeking treatment. In most areas, 
residential drug-free and methadone maintenance 
programs have waiting lists and cannot quickly 
expand. Outpatient counselling and support groups 
such as Narcotics Anonymous can grow more quickly. 

o Neighborhood Organizations. Citizens hate having 
open drug markets in their neighborhoods: some 
crackdowns have originated as responses to community 
demands to "do something." A flow of information in 
the form of citizen ties can be enormously helpful to 
the crackdown effort. On the other hand, the sudden 
appearance of many officers can cause concern, 
particularly in minority neighborhoods with histories 
of shaky police/community relations. A little 
advance consultation goes a long way. 
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o Housing Aut~ority. Drug dealing is frequently a 
problem in city housing projects, so the city housing 
authority may want to support drug crac~downs on 
markets in its buildings. The housing authority can 
provide a'n apartment unit to the drug squad for USle 

in observation. Housing authority workers can als() 
record license plate numbers of suspected drug 
buyers, clean and floodlight junk-strewn areas' (which 
provide cover for hiding drugs, drug paraphernalia, 
and drug transactions), assist with the eviction of 
known dealers or tenants who allow their apartments 
to be used as dealing sites, building doors, close 
unnecessary internal hallways, put locks on, and make 
sure that vacant units remain boarded up. 

o Police Department. The crackdown squad must rely 
upon other branches of the police department. Since 
the drug squad will make frequent arrests, uniformed 
patrol can aid in conveyance of the arrestees from 
the place of arrest to the police station, allowing 
the drug enforcement manpower to remain on the 
street. Uniformed patrolmen along with detectives in 
other branches of the department may have contacts 
who can provide information on drug dealers. When 
needed, uniformed patrolmen can also back up the drug 
squad in executing warranted searches (among the most 
dangerous of crackdown operations). 
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F. Other Resources Required 

o The crackdown will require an allocation for buy 
money, used in informant-buys and undercover police 
buys. These operations are most important as tactics 
against indoor dealers. 

o A telephone line to receive calls from anyone with 
information on drug trade will need to be set up, 
staffed, and publicized. 

o The crackdown will require funding for the 
acquisi tion and operation of surveillance vehicles 
(usually unmarked vans, cars, and trucks). 

o The crackdown budget should cover the office space 
and support staff required for the crackdown's 
organizational 'headquarters. 
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IV. Critical Elements 

A. Preparations and Planning 

Observation Period. A few officers should gather' 
information on local drug markets before crackdown 
operations begin in earnest. One officer-month is 
approximately sufficient for gathering information about 
an open-air heroin market patronized by 400-500 users. 

Observers should learn the operating styles of dealers, 
become acquainted with market participants, note license 
plates in order to run computer checks to determine the 
frequency of out-of-town buyers, and check on 
outstanding arrest warrants for users and dealers. 
Observers can also aid in estimating the size of d~ug 
markets, a crucial concern towards assessing manpower 
needs for the crackdown. 

Beginning observation before the crackdown has 
significant advantages. bnce the crackdown begins, 
market participants will become more cautious in their 
activity and more suspicious of outsiders, so 
information will be more difficult to gather. Accurate 
information allows for much more effective use of the 
crackdown force once operations begin. 

Training. Enforcement squad members should receive 
instruction on retail-level cracke.own strategy and 
tactics. The scope of this training will depend upon 
the experience of team members with police work, 
particularly with drug enforcement. 

Drug hot-lin·e. In addition to the standard 911, 
emergency line, the police department should establish a
separate drug hot-line to receive calls from anyone with 
information on drugs. This gives callers direct access 
to the drug unit. 

Those answering the line will need to screen incoming 
calls, distinguishing legitimate calls from nuisance 
calls. Some callers will call often and become valued 
informants. If callers want to conceal their names in 
order to protect themselves, police should ask them to 
use a code name. The code name will allow police to 
identify the caller in the future. Publici ty for the 
hot-line number is essential. Flyers, posters, and 
(free) newspapers and television mentions are all worth 
considering. 

Limiting the target. The crackdown should focus on one 
or a few areas with maj or dealing problems. 
the target size (number of users in the 
markets) will allow the police to achieve the 
concentration ratio of police to users. 
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The crackdown should also focus on a specific drug. 
Since several types of drugs may be traded in one 
market, a crackdown against one specific drug will 
normally produce arrests for other drugs in addition to 
the targeted drug. For instance, ,police will usually 
arrest street cocaine dealers when they target what is 
predominantly a retail heroin market. Nevertheless, 
crackdown units should resist the temptation to follow 
up on arrests for non-targeted drugs with extensive 
informant or undercover work, at least until the 
targeted market has been shrunk. 

Planned Suoervision. The planning and structure of the 
crackdown should account for the potential for police 
corruption in street-level enforcement. Shifts should 
rotate so that no single patrolman or patrol team has 
exclusive surveillance over a specified area, and 
crackdown officers should be closely supervised. 

B. Overview' of Tactics 

Retail-level crackdo'~s can be divided into two phases, 
based on whether the bulk of the drug trade is outdoors 
or indoors. In phase I, where drug trade ,occurs 'openly 
outside, plainclothes and uniformed officers can rapidly 
interfere with trade by simple surveillance and arrest 
operations. Since drug trade is the most flagrant in 
phase I, arrests ccme quickly. If the crackdown creates 
adequate pressure on users and retail-dealers, the ,drug 
tra'de will either diminish, move out of the area, or 
move to indoor trading areas that are safer (for 
dealers) than out'doormarkets. 

As the phase I retail-level crackdown pushes the drug 
trade indoors, phase II of the crackdown begins. Police 
tactics change to counter market innovations. Since 
police can proceed against indoor dealers only with a 
court-ordered search warrant {except in city-owned or 
abandoned buildings, and since levels of probable cause 
required for a search warrant far exceed levels of 
probable cause needed to stop a suspected user or dealer 
outside on the streets, more time and effort go into 
each arrest during phase II. 
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C. Tactical Operations 

-Simple Surveillance and Arrest. This is the most 
effective method against open-air trade. From- a 
(usual.ly unmarked) vehicI e, from a building that 
provide.s a clear view of the market area, or directly on 
the streets, crackdown personnel can observe 
transactions, and then search and arrest suspects. In 
phase I, surveillance de'tects both retail dealers and 
purchasers. For indoor markets, surveillance can still 
lead to user arrests, which are valuable both because 
they discourage users from buying and because they may 
lead to the development of informants. 

Develooment of Informants. A vi tal task in a retail
level drug crackdown is the development of informants. 
Some informants come forward voluntarily often through 
the crackdown hot-line. The best informants are 
arrestees who hope that aiding the police wi~l lead to 
consideration from prosecutors. Informants can give the 
police names and locations of dealers and users within 
the market place. Some informants will also' agree to 
make buys under police surveillance in orcie;r to provide 
evidence against a specific dealer. 

Outstanding War~ant Arrests. This method requires even 
less groundwork than surveillance and arrest, but is too 
often neglected, in part because few departments score 
warrant arrests as "felony collars." 

Arrest of Users for Public Drug Intoxication (where 
authorized by statute). Some states allow the police to 
arrest persons showing clear signs of public drug 
intoxication. This cleans up the streets, pressures 
users, decreases the total number of market Users ( by 
arresting some of them), and may provide information on 
the market if arrestees choose to talk. 

Market Harassment. An outdoor market can be harassed in 
a variety of ways, including enviro~~ental alteration of 
the marketplace (cutting shrubbery from parks to expose 
concealed trading places, lighting dark streets and 
alleys); overt uniformed police presence in the market 
area; and the ticketing and towing of illegally parked 
cars believed to belong to drug buyers and sellers. 
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'Undercover Police Buys. This tactic can be used against 
both indoor and outdoor dealers. These operations 
inhibit expansion 6f the market since dealers will 
become wary of new customers, for fear that they are 
undercover police. 

D. Additional Operational Options for Crackdowns 

Urinalysis Probation. Courts can establish urinalysis 
testing as a condition of pre-trial release and as a 
requirement of probation. Urinalysis testing should 
apply to both drug offenders and property criminals. If 
the urinalysis test detects drug use, then sanctions 
should result; participants who demonstrate abstinence 
can be similarly rewarded (by shorter probation periods, 
etc.). Since many courts do not incarcerate for simple 
drug possession, a urinalysis probation offers a viable 
alternative for sentencing of crackdown arrestees. 

Drug Squad Computer System. A computer system can be 
set up for records of arrestees which can include name, 
aliases, address, type of drug violation, known 
associates, auto registration, and many other 
identifying characteristics. A computer system allows 
the drug squad to instantaneously access this 
information. This is an importan't: benefit, especially 
considering the tendency of drug buyers and sellers to 
return to the market even after incarceration. 

E. Needle Sharing and AIDS 

In the face of the potentially disastrous AIDS epidemic, 
decreasing needle sharing should be an objective of any 
crackdown effort. Reducing the number of IV drug users 
and disrupting shooting galleries contributes to this~. 
goal. In some circumstances, however, crackdown 
operations may encourage users to share needles. 
Arresting drug users for possession of hypodermic 
needles and syringes will encourage them to reduce their 
risk of arrest by sharing. Such arrests should be 
avoided. 

Voluntary testing should be provided 
users who fear they may have been 
Human Immunodeficiency Virus (HIV). 
public heal th agencies can help 
counselling. 
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Reverse Undercover. In reverse undercover operations, 
police pose as dealers and arrest buyers. This can be a 
controversial operation, since it involves the legal 
question of entrapment. Some courts will not admit 
evidence acquired through reverse undercover when it 
concerns retail sales of small quantity. The operation 
has another drawback: undercover police must maintain a 
high exposure to market participants while working a 
reverse undercover; after a short time, the police 
become too recognizable to be effective in any 
undercover operation. 

Despi te these drawbacks, some police departments have 
used reverse undercover successfully at the retail 
level. In contrast to undercover police buys, 
undercover sales do not require buy money and can even 
bring revenue into the department. The Miami Police 
have used reverse undercover to arrest retail cocaine 
buyers. The Washington, D. C. Police sold inert 
substances to would-be drug buyers, who are penalized by 
the loss of their cash rather than by arrest. 

Reverse undercover operations work best against new 
users who lack experience in the market. More 
experienced users often have a reliable dealer and do 
not buy from strangers. Novice users, however, may not 
be street·..;ise enough to detect the undercover police. 
An operation that selects novices has benefits since 
drug use, particularly heroin use, is easier to prevent 
than to reverse. '" 

" 

As the market moves from phase I (open outdoor trading) to 
phase II (predominantly indoor trading), the two other 
methods become essential for a crackdown against retail 
dealers. 

Informant Buys. Useful against outdoor deaiers, this 
method is crucial when aiming at indoor trade. An 
informant agrees to make a controlled buy as evidence 
against a dealer. The police carefully search the 
informant before the buy, provide marked buy-money, and 
then search the informant after the buy to assure that 
the informant has not concealed some of the purchased 
drug for personal use. Police can use the evidence from 
informant buys to request search warrants from the 
court, allowing them to reach indoor dealers. 

Normally, searches do not occur immediately after the 
buy, in order to protect the informant. Police should 
photocopy their buy money (to record the serial numbers) 
in order to attempt to reclaim it when they search a 
t=ading-house. 
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v. Program Experience 

Several. cities have already attempted retail-level crackdown 
programs, including: 

A. Lynn, Massachusetts 

Before initiating its crackdown progrnm, Lynn, 
Massachusetts had an active open-air heroin isolated in 
one city neighborhood. Lynn also had the second highest 
crime rate of all Massachusetts cities and a police 
department that had fallen by about one-third (from 180 
to 120) due to fiscal pressures. 

The Lynn Police Department formed a Drug Task Force and 
initiated a crackdown program. Enforcement was 
concentrated on the few city blocks which constituted 
the city's most troublesome heroin market. The crackdown 
essentially eliminated the Lynn heroin market. Lynn 
also experienced a rapid decline in property crimes: in 
the first year of the crackdown, reported robberies were 
down 16%, and reported burglaries were down 50%. These 
resul ts persisted even as manpower commi tment was 
eventually reduced. 

B. Manhattan (Lower East Side) New York 

Known, as "Operation Pr~ssure Point I," this Manhattan 
project began in 1984 and produced immediat~ and lasting' 
benefits against. an immense big-city her&in market. 
Again, the crackdown· was directed against a specific 
local market, the. heroin market in Manhattan's "Alphabet 
City" on the Lower East Side. 

Pressure Point I has not eliminated the heroin market in : 
Alphabet City, but the volume of trade h'as fallen 
sharply, and the trade does not occur openly in the 
streets. The reduction in heroin trade was accompanied 
by a marked decline in both property crimes and 
homic;ides. 

c. Lawrence, Massachusetts 

The retail-level enforcement effort begun in Lawrence 
has yielded some benefits, including a reduction of the 
overt open-air drug market and a decline in out-of-town 
drug buyers. Lawrence, however, has had little overall 
reduction in drug trade and no decrease in property 
crime. 
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While Lynn's was a concentrated crackdown, Lawrence 
allocated far fewer resources to its retail-level 
project in relation to the size of its drug market. 
(The Lynn and Lawrence drug task forces had identical 
manpower, but Lawrence's heroin market was approximately 
five times larger than,Lynn's market.) In addition; 
there was a significant retail market in nearby Lowell 
which appears to have absorbed some of the trade 
displaced from Lawrence. 

D. Philadelphia, Pennsylvania 

Instead of concentrating resources on one or a few areas 
with major dealing problems, Philadelphia's "Operation 
Cold Turkey" chose two "drug corners" from each of the 
city's twenty-three police precincts. Since enforcement 
was spread over much of the city and not strategically 
placed in high-activity drug trading areas, many of the 
people that the police interrogated and searched had no 
knowledge of any drug markets and looked upon Cold 
Turkey as an unjustified intrusion into the lives of 
ordinary citizens. Of the 1,000 persons stopped and 
se~rched by Cold Turkey's 450 officers over four days, 
only 80 were arrested on narcotics charges, and 150 more 
for disorderly conduct. 

Public protest and a lawsuit brought the operation to an 
end after only four days. The proj ect produced no 
measurable results. 

E. Other programs 

Other jurisdictions whose retail-level programs have not 
been fully evaluated include: 

o Central Harlem, New York City (Operation Pressure 
Point II) 

o Miami, Florida 
o Washington, D.C. 
o Seattle, Washington 
o Norfolk, Virginia 
o Sydney, Australia 
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VI. Potential Funding Sources for Crackdowns 

A. Shifting Internal 'Resources 

Most police departments do some routine retail-level 
drug enforcement -- i.e., they make some arrests for 
possession or for retail-dealing. Many police 
departments also have a narcotics. squad that 
concentrates on high-level drug enforcement. 
Substantial police resources are also devoted to 
enforcement against property crime, much of which is 
committed by active drug users. 

Thus, most police departments already allocate 
significant resources to the drug trade and the property 
crime related to drug use. Against many drug markets, 
concentrated crackdowns will yield greater benefits than 
ei ther routine retail-level enforcement or high-level 
enforcement, and will result in property crime benefits 
as well. In these cases, it makes sense to shift 
internal police department resources to provide support 
for a crackdown. 

B. Applying for Outside Aid 

Under the Anti-Drug Abuse Act of 1986, the Bureau of 
Justice Assistance makes grants for state and local drug 
~nforcement projects. Four-fifths of. the money 
available is distributed~ to state criminal justice 
agencies for allocation to. their localities. Each state 
establishes its own rules for the distribution of those 
funds. The other one-fifth is subj ect to national 
competition, rules of which are published in the Federal 
Register. 
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'VIII. Performance Indicators 

A. Drug Markets 

The simplest indicator of enforcement effectiveness is 
the disappearance of open drug dealing. When the crowds 
of buyers and sellers go away, at least a first level of 
success has been achieved. 'The before-and-after 
videotapes from Operation Pressure point are 
particularly dramatic. 

B. Longevity of Crackdown Effects 

Crackdowns take advantage of a snowballing effect: the 
arrest of each buyer and seller increases the risk of 
apprehension faced by each remaining market participant. 
This allows for the eventual reduction of enforcement 
resources without allowing the street market to return. 
Thus, the development of excess enforcement capacity is 
one indicator of a succe'ssful crackdown operation. 

C. Displacement Effects 

When the risks of doing business in a certain location 
outweigh the benefits of the location, drug dealers, as 
would any businessmen, look for a new location. Faced 
with increased enforcement, street drug dealers will 
first attempt to move their opera tions to better 
protected indoor locations in the same neighborhood. 
This takes the drug trade, off the street. Dealers may 
also try to protect themselves from street enforcement 
by refusing to sell drugs to anyone other than their 
regul ar customers, thus decreasing the recruitment of 
new users. Thus, merely moving an active street market 
indoors has some important benefits. 

Drug dealers may also, of course, attempt to relocate 
the street market to other neighborhoods or to different 
cities. Additional crackdowns may be necessary in areas 
capable of absorbing that trade. This does not always 
happen, however. For example, in a small city such as 
Lynn, surrounded by suburban communities one-quarter to 
one-half its size, drug trade displaced by a crackdown 
had no "natural" alternative dealing locations. 
Dealers' attemots to set up shop in the surrounding 
suburban communi ties on any large scale attracted too 
much attention from local police. None of these 
satellite markets were able to function for more than a 
few months. 
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D. Reduction in User Populatil.)n 

Decreasing the number of drug users is an unequivocally 
posi tive result of crackdowns. A few ways to measure 
changes in the user population follow: 

o Drug treatment agencies often maintain statistic,s on 
the number of clients they treat, usually in order to 
provide information to state agencies. This 
information usually includes the primary drug for 
which clients are being treated and sometimes even 
includes client addresses. 

The state agency collecting these data should be able 
to provide police departments with the number of 
people seeking treatment at local drug treatment 
agencies or, even better, with the number 'of people 
who live in a particular city who have sought drug 
treatment at any treatment agency in the state. 
Comparing these figures for periods before and after 
the crackdown is a good proxy measure of changes in 
the number of local drug users attempting to "go 
straight." 

o Counselors at local drug treatment agencies can often 
provide at least anecdotal evidence of what changes 
in user behaviors were' attributable to crackdown 
operations. Thus, the police department can begin to 
establish that the crackdown operation reduced the 
number of drug users. 

o Users are another source of information about local 
drug use patterns. They can usually be contacted 
through treatment agencies. Interviewers will need a 
few practice interviews to learn how to effectively 
glean information from these subjects. 

o A few jurisdictions collect and test urine specimens 
of offenders soon after they have been arrested. The 
proportion of offenders who test positive for a drug 
is one measure of the number of drug users in the 
offender population. This proportion should rise in 
the first months of a crackdown operation as many 
drug offenders are arrested. It should then decline 
below pre-crackdown levels if the crackdown effort is 
successful in reducing the number of drug users. 
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E. Effects on Property C.rime 

Many drug users fund their drug habits by stealing. It 
crackdown efforts are successful, consumption of the 
targeted drug will decline without commensurate increase 
in price. Thus, the total sum spent on drugs, some 
proportion of which was "earned" by thefts, decreases. 
One way to identify this effect is compare the number of 
robberies and burglaries committed during a several 
month period prior' to a crackdown wi th the number 
commi tted during a similar period after the crackdown 
has commenced. 
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s p E c I A L R E p o R 
underclass to fester. For all its &1 
though, the plight of this groul 

ERICA'S 
UNDERCLASS: 

hopeless. The problems are c~ 
able, in ways outlined below. 

Who are the undercl.ass? Th 
poor; but numbering around fi 
lion, they are a relatively small 
ity of the 33 million Amen'· 
incomes below the official p 
line. Disproportionately black lli" 
panic, they are :ltill a minority I 
these minorities. Wlla t prim.a.ril 
fines them is not so much their 
ty or race as their behavior
chronic lawlessness, drug use, 
wedlock births, non work, we_: 
pendency, and school failure. " 
class" describes a state of mind 
way of life. It is at least as much a 
al as an economic condition. HAT TO DO? 

Drugs. Crime. Illegitimacy. Welfare. Failure. 
All these imprison five million citizens. Bu:t 
some imaginative policies can liberate them. 

L
ISTEN: 

"He made me scared, so I 
,~ pulled the trigger. So feel sor-

-, ry? I doubt it. I didn't want to 
see him go down like that, but 

~ better him than me." 
"I'm gonna work 40 hours a week 

and bring home maybe $100, $150, 
when I can work 15 minutes and come 
back with $1,000 tax-free?" 

"I ain't working for no minimum 
wage." 

"Man, you go two, three years not 
working, and hanging around and 
smoking reefer or drinking, and then 
you get a job-you can't handle it. You 
say, 'I don't want to get up in the 
morning, get pushed and shoved. I'm 
gorma get on weliare.' " 

"Everybody else I knew was having 
babies, so I just went along." 

"It just seems th.lt everybody here 
is down on their luck." 

The voices, reported in the press, 
are the voices of the underciass, and 
their message is that the troubles, of 

this group at the very bottom of the 
American social ladder need fixing 
fast. For beyond the misery they occa
sion in underclass communities-ur
ban knots that threaten to become 
enclaves of pennanent poverty and 
vice-these are troubles that can 
reach out and grab the larger society. 
literally, by the throat. They impose 
costs not just in crime but also in taxes 
for welfare, drug programs, police, and 
prisons, not to mention the loss the 
economy suffers when an able-bodied 
population produces little. 

For business there's yet another 
cost: An increasing fraction of the 
shrinking pool of new labor force en
trants between now and the year 2000 
will be underclass youth, deficient in 
the skills companies will need in an 
ever more knowledge-intensive indus
trial order. Add also the intangible 
costs: the sharpened anxiety of urban , 
life, for instance, or the disquieting 
sense that something is fundamentally 
wrong in a rich society that allows an 

BY MYRON MAGNET 
PHOTOGRAPHS BY MARY ELLEN MARK 

rORTUt·IF I.,,\AY II, 1<187 
A148 

After all, the requirements f 
caping long-tenn poverty in Al 
today are straightforward: FinL 
school, get any job (even at th" 
mum wage) and stay in the labo 
ket, gee married as an adult . 
married, even if it takes more ., 
try. "These are demanding, 11 

not superhuman, tasks," remar' 
recently published report of the 
ing Seminar on the Family and ~ 

can Welfare Policy, a group of sc' 
and fonner govenunent officials. 
a Wliquely comprehensive trark 
the incomes of a wide array of r 

through tlle Seventies, the grou 
eluded that just earning a high ~ 
diploma helped keep all but O. 
adult men and all but 2% of adult 
en out of poverty. 

Even people familiar with the . 
tics on the belLlvior that define 
underclass feel overwhe~ed 
they review them. That behavi 
black social p$ychologist Kenn~ 
Clark described it 25 years ago, 
prises a tangle of pathologies ilia' 
force each other to keep the unde 
imprisoned in poverty and depend 
Though free public education is th 
ditional vehicle of American up 
mobility, 40% to 60% ofJugh schC' . 
dents in inner cities drop out l-> 

graduation. Though an income 
full-time work at the minimum \' " 
enough to support a single . 
above the poverty line, and two 
incomes can keep a family of four . 
poverty, the underclass works lit 

In the absence of specifically u 
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.IN GHETTOS 
LIKE NEW 
YORK'S 
CEHTRAL 
HARLEM,80% 
OF ALL BLACK 
BABIES ARE 
ILLEGITIMATE. 

class numbers on all this, statistics on 
blacks have to serve as rough guide
posts. In the Fifties, black and white 
men participated in the labor force, ei
ther as workers or active job seekers, 
at the same rate. By the late Seventies 
black participation was 7.7 percentage 
points lower than white participation, a 
difference that statisticians deem 
huge. Today, only 44% of black men 
age 16 to 24 are employed, down from 
59% a quarter-century ago. 

In some areas that's because jobs 
are scarce or require skills underclass 
applicants lack. But neither the statis
tics nor the testimony of underclass 
youths themselves suggest that these 
are the prime reasons for such exten
sive joblessness, though some poverty 
experts debate this issue ferociously. 
AIter all, black participation in the la-

bor force declined most sharply in the 
economically expansive Sixties, espe
cially in that part of the decade when 
jobs were most plentiful. And over 
70% of the out-of-work inner city black 
youths whom Harvard economist 
Richard B. Freeman surveyed in 1980 
said they could easily find a job. But 
they generally disdained the readily 
available hamburger flipper or check
out clerk jobs as low p;Ud or leading 
nowhere-even though tens of thou
sands of recent Asian immigrants have 
been finding menial jobs their gateway 
to the American dream. A recent ghet
to renovation project in Newark, New 
Jersey, couldn't attract local workers 
at $5 to $6 an hour and ended up im
porting union labor from the suburbs. 

In underclass communities a man 
who doesn't work has two principal al-

Expectant mother, 16, with her 13-month-old 50n, in Houston, 
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tematives. One is hustling-practice 
ranging from the shady, like hawkin. 
base-metal jewelry as silver, to the c 
licit but supposedly victimless, tik, 
pimping or selling drugs on the street 
The other is hard-core crime, whos 
explosion in the Sixties and Seventie 
gave early evidence of the underclas 
problem. Robbery and rape rates near 
ly quadrupled between 1963 and 19& 
burglary and assault rates roughly tr. 
pled; the murder rate more than doc 
bled. The result is that a 12-year ... 11. 
American boy has an 89% chance c 
becoming a victim of violent crime L 
his lifetime, and an urban househol 
has a 93% chance of being burgle 
sometime during the next 20 years. 

OWEVER bad the dange 
of robbery for middle-clas 
whites, poor blacks ge 
robbed four times as ofter 
and the leading cause c 
death among young blac. 

men is murder. No wonder fear pel 
vades underclass areas, deterring. th . 
law-abiding from working the late shL 
or attending night schooL 

As for the matrimonial part of th 
formula for escaping poverty-th 
breakdown of the black family th.1 
Daniel Patrick Moynihan deplored tw 
decades ago has sharply worsened fc 
the underclass. In 1960 three-<\uarter 
of young black men reported therr. 
selves as never having been marriec 
that's true of 93% today. But they nev 
ertheless go on making babies. Whil 
one black child in almost six was bor. 

. illegitimate in 1950, every second on, 
was illegitimate in 1980, and today ~ 
ghettos like New York's Central Har 
lem, around 80% of all black babies ar, 
illegitimate. Worse, two of every fiy. 
of those illegitimate babies have teen 
age mothers, scarcely able to take car. 
of themselves, much less raise a child 

Half of all poor families are headet 
by women. By definition these familie: 
provide the clientele for the larges: 
welfare program, Aid to Families Wit!: 
Dependent Children, started' durin! 
the New Deal to help widows and or 
phans but now swollen to include fam
ilies lacking male heads because o. 
divorce or illegitimacy. True, most 
people who go on AFDC get off fairly 
soon. But the long-termers-the 10'1 

: to 15% who stay on the rolls eight 
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Members of an extended family in a Chicago apartment, early afternoon 

years or more-account for over half 
the people on AFDC and consume 
more than half of all welfare payments. 

The great paradox is that the under
class is it byproduct of two decades of 
extensive black success. Once civil 
rights IJws and the War on Poverty ex
panded hOllsing and job opportunities 
[or blacks, middle-class and solid 
working-class inner city minorities fled 
their ghettos, leaving the unsuccessful 
behind, Economically diverse commu
nities turned almost overnight into ho
mogeneous enclaves of poverty. 

The stranded suffered in their isola
tion. Their culture became one-dimen
::.ional, demoralized, with few hard
working role models to show that 
;triving in school and getting up in the 
morning to go to work are normal ac
:IV;';"s that often produce success. No 
)1 espccwble contingent remained 
.<r.I'UH'I'cH A~~()CIATE Darwnlle L. De,nlls 

to assert working-class and middle
class values authoritatively, keeping at 
least some underclass behavior in 
check with a good example or a sharp 
word. No large group of workers re
mained to alert youngsters to job 
openings and help them apply;- says 
University of Chicago sociologist Wil
liam Julius Wilson, who is black. Basic 
community institutions-schools, 
churches, stores, recreation centers
lost the support of the stable families 
that kept them viable, Wilson says. 
Crime and vandalism further hastened 
business flight, reducing employment 
and leaving little but the culture of fail
ure, unemployment, hustling, drugs, 
and welfare. All these things rein
forced each other, the pathological be
came the norm, and individual deviants 
solidified into an underclass. 

What is to be done? Turning the 
welfare system inside out is the most 
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important first step. The current na
tional welfare reform push, though it 
could end up changing only the jargon 
rather than the reality, so far seems to 
promise genuine improvement. For if 
the welfare system doesn't cause the 
underclass problem, it surely is one of 
the conditions that permits it to exist, 
as political scientist Charles Murray of 
the Manhattan Institute for Policy Re
search showed in a pioneering book, 
Losing GroumL 

URRAY argues that 
welfare, because of the 
reworking of benefits 
and regulations in the 
Sixties, gives the poor 
"incentives to fail." 

Since 1970, AFDC-together with 
food stamps, Medicaid, and other bene
fits-has provided most women with 
more purchasing power than a mini-

.IFTHE 
WELFARE 
SYSTEM 
DOESN'T 
CAUSE THE 
UNDERCLASS 
PROBLEM, IT 
SURELY 
PERMITS IT 
TO EXIST. 
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INCOME IS THE 
CONSEQUENCE 
OF HAVING 
A BABY, 
WHY SHOULD 
UNDERCLASS 
WOMEN 
WORRY ABOUT 
GETTING 
PREGNANT? 

mum-wage job. If an income is the con
sequence of having a baby, why should 
women worry about getting pregnant? 
Once in the welfare trap, why should 
they prefer an entry-Ieveliob to having 
another baby---especially since wel
fare so crushes self-esteem and initia
tive that those wedded to it can't see 
any alternative to their admittedly un
satisfactory existence? Why should 
they get married, since living together 
unmarried allows their boyfriends to 
work without affecting their welfare 
benefits and keeps control of the purse 
strings in their hands? A welfare moth
er's child "provides her with the eco
nomic insurance that a husband used to 
represent," says Murray. Leaving 
aside the breakdown of the work ethic 
and the development of a culture of 
poverty among the underciass, he says, 
the system itself encourages the non
marriage, illegitimate births, and non
work central to underclass pathology. 

Among today's crop of welfare re
formers, the almost universal solution 
is to replace AFDC with a workfare 
system. The best blueprint for such a 
system, sketched in a much discussed 
New Republic article by journalist 
Mickey Kaus, reasonably requires 
junking AFDC altogether. In its place, 
Kaus would offer anyone who wanted 

-
it, male or female, a government job 
cleaning offices, repairing school play
grounds, and the like-not excluding. 
jobs currently limited to members of 
government employee unions. The 
pay would be less than the minimum 
wage to encourage quick movement to 
private sector employment. The im
mediate goal is to avoid giving out 
checks and then trying to make recipi
ents "work them off," a system open 
to endless abuse. The larger point is to 
end the option of an indolent life on 
welfare, to remove the inequity of giv
ing someone who does nothing as 
much as the lowest~paid worker 
makes, and to break entirely with a 
system that, for all its benevolent in
tentions, has produced-according to 
the treacherous Law of Unintended 
Consequences-more evil than good. 

B
UT THAT'S not the work
fare we're likely to get. The 
havoc it would inilict on cur
rent welfare recipients is 
enough to make lawmakers 
blanch .. Still, amon~ work

fare systems that legislators are likely 
to swallow, some can be made to work, 
albeit gradually rather than all at once. 
To choose among them, just ask how 
well they'll reduce dependency and 

In front of a house in the inner city of Washington, D.C. 
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nonwork. Says black economist W 
Williams of George Mason Univer 
"When we set out to help, we mu. 
ways ask, 'What is the effect my hel 
this person will have on his helping 
self?' We have ignored that questi 

Proposed solutions will fall s( 
where between two existing 
grams-California's new GAIN, at 
effective end of the scale, and M& 
chusetts's Employment and Trai. 
Choices, nicknamed ET, at the dub 
end. The first of GAIN's many vir 
is compulsion. To get your check, 
theoretically must be in a workfare 
or in county-provided training in 
state junior college or high sel 
adult-education system. You'll It 
reading and writing, job search ane 
terview skills, and a trade that mate 
your aptitude and the labor need~ 
your community. If you can't find a 
after all this training, the county . 
give you work matching your n 
skills until you find your own job 
you won't take the training serlOUt 
then you'll have to take work unre 
ed to your training program, qnd of 
of the leaf-raking variety. If you wc 
comply at all, your grant will. be p 
gressively reduced. So the system 1 
teeth, however blunt. 

All laudable. But GAIN has fla, 
:rhe system isn't quite closed enou! 
despite being the toughest of existi 
workfare programs. Mothers with el. 
dren under six-45% of the ca~ 
load-are exempt: You can eva, 
GAIN by just having another bac 
What's more, you don't have to take 
job that pays less than the value 
your welfare package, which includt 
Medicaid along with child care a! 

transportation allowances while yc 
are in training or a workfare job. Mar 
people just coming off welfare w 
have trouble finding the $13,000-. 
year jobs that can equal this deal. A 
for the county-provided workfar 
jobs-to satisfy the government err 
ployee unions, most of them are L 
nonprofit organizations like YMCA 
and day-care centers. Not enough an 
in state agencies where, arguably 
there's more real work instead 0 

make-work. Any of these defects coule 
stymie GAIN. So could the impulse 01 

caseworkers to expand the various ex· 
emptions written into the program, 
out of misplaced kindness or fear that 
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Young men in the central area of Chicago's Robert Taylor Homes' 

reduced caseloads might mean fewer 
social workers. And the program 
won't work unless California business
es prove willing to hire GAIN grads. 

So far, though, people are comply
ing and penalties are infrequent. Cali
fornia weUare officials think they see 
faint signs that the program is already 
pushing people to get off the rolls. So 
while it is too soon to know, GAIN 
could be on its way to effecting a grad
ual solution to the weUare component 
of the underclass problem, a solution 
that will take more than one weUare 
generation to accomplish. 

AIN DOES more than 
move people into t.he job 
market. It begins to 
change the norm for exist
ing and potential weUare 
clients, which will change 

all the more decisively if GAIN gathers 
momentum. It announces that while 
society helps the unfortunate, it also 
expects them to get back on their feet 
and not vegetate--especially when 
these days most mothers of even very 
young children go to work. Says New 
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York University political scientist 
Lawrence M. Mead, whose Beyond 
Entitlement is one of the landmarks of 
the weUare reform debate: "One thing 
we should do that we haven't been do
ing is set standards. We talk politically 
only about rights, but obligations are 
just as important." The public has al
ways expected people to earn a living 
and support their children; Mead thinks 
it's time the govenunent did the same. 

And not only because it is simple 
justice to welfare clients to treat them 
as citizens rather than as inferiors 
from whom normal behavior can't be 
expected. After all, how a society 
treats individuals on the periphery af
fects not only those people but also 
the people in the mainstream. It de
fines the society's values for every
one. It shows what the community 
requires from everyone. Exempting' 
this class of able-bodied people from 
the common obligations and compro
mising the idea of equal treatment by 
the state weakens the larger society. It 
calls into question the sense of obliga
tion for everybody, making all rules 
seem less than absolute and so easier 
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to bend or break. And it devalues 
achievement of those who fulfill th 
obligations. Says Harvard econor 
Glenn C. Loury, who is black: 1/1 

can't have the reward system SIl 

that people who are doing the ri 
thing are told that they are chumps 

Most of all, exempting the welfa 
class from the common responsi~ 
ities of citizenship devalues the effo 
of the respectable poor. Back in t' 

Sixties, policymakers decided that t' 
long-term poor were victims, th~ 
poverty not the result of their own a 
tions but of a system that was array~ 
against them. For blacks, with the 
added burden of discrimination, th. 
was doubly true. To hold a chronicall 
poor person in any way responsible fo 
his condition-and ultimately for an 
of his actions--was "blaming the vic 
tim," in the jargon of the time, an 
thus cruelly inappropriate. Thos 
views not only changed welfare j

ways that fostered the explosi 
growth of the underclass; they also.. 
tended to strip the life of each poor 
person of its moral significance. Says 
Loury; "When we told all poor people 



."WHEHWE 
TOLD ALL 
POOR PEOPLE 
THAT YOUR 
POVERTY WAS 
SOMEONE 
ELSE'S FAULT, 
WETOOK 

I SOMETHING 
AWAY fROM 
THE POOR 
WHO WERE 
DOING THE 
RIGHT THING." 

that your poverty was someone else's 
fault and there was nothing you could 
do wrong, we took something away 
from the poor who were doing the 
right thing, because they are now no 
different from the poor who are doing 
wrong." That made it all the harder for 
the working poor to bring up their chil
dren to be as straight as they are. 

The reason ET, by contrast with 
GAIN, is unlikely to make inroads on 
the underclass problem is that it is all 
rights and no obligations. It leaves 
welfare class norms intact. Really not a 
workfare program at all, despite its 
billing, ET provides the same training 
smorgasbord that GAIN lays out, 
along with child care and Medicaid for 
months after you've found a job. But 
there are no government workfare 
jobs, and all that's compulsory abput 
ET is filling out a form to register. 

Though there's no way of knowing 
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for sure, many poverty experts feel all 
but certain that most of the 30,000 
people ET exultantly claims to have 
placed in jobs were hardly underclass 
but rather those who land on welfare 
after a divorce, say, and quickly pull 
themselves together to find ajob with

yoke should be taxed to let a prove 
able-bodied worker take a vacation ill 
then get babysitting services whi 
training and looking for ajob at leisure 
an outrage. That ET sends the right si 
nals to society strains credulity. 

out something like ET-or the child F OR LEGISLATORS eyeir: 
care and so on that Massachusetts tax- workfare solutions, here ill 

payers now provide them. three politically feasible su' 
Sometimes it is hard to share Massa-' gestions for improving on Ca. 

chusetts welfare officials' exultation., fomia's model First, put 
Take the case of one graduate recently t, time limit on training so motl 
exhibited as an example of ET's suc- ers can't be perpetual students. Set 
cess. Margarita Mejias quit her $4-an- ond, require participation of a 
hour job in a Holyoke shoe factory in mothers whose children are oV( 
1984 because she saw she could do bet- three, or even over two. This will rc 
ter on welfare, with Medicaid and food quire nearly two-thirds of currer 
stamps for herself and her child. After AFDe clients to be in the progran 
living at state expense for two years, providing the critical mass that wi 
shemovedofftherollswhenEThelped make work seem the nonnal thin. 
her find an $1l,500-a-year job. That the rather than the exception. 
toiling $4-an-hour shoemakers of Hol- Finally, don't allow the system tt 
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Manhattan chronic drug user who isn't sure where her baby livei now 

II TODAY, 
FEWER THAN 

THIRD 
OF THOSE 
CONVICTED OF 
A SERIOUS 
CRIME 
AGAINST 
PERSONS OR 
PROPERTY GO 
TO PRISON. 

set up clients who are under 18 in their 
own apartments, as often happens 
now. If they don't want to stay at home 
with their mothers, provide them 
group shelters with rules and' child
rearing classes. Underclass teens have 
babies for a host of reasons, of which 
ignorance of birth control appears to 
be only a minor one. A 16-year-old girl 
in a Washington ghetto told reporter 
Leon Dash in an interview for a Wash
illgtOIl Post series on pregnancies 
among young blacks: "When girls get 
pregnant, it's either because they want 
something to hold on to, because of 
circumstances at home, or because 
they don't really have anyone to go to. 
And some of them do it because they 
resent their parents. None of that is an 
accident. Every teenage girl knows 
about birth control pills. Even when 
they 12, they lmow what it is." States 
should not give girls the option of hav
ing babies to flee their parents and es
tablish themselves as independent 
adults with their own welfare checks. 

Workfare strives to make able-bod
ied mothers, rather than the state, re
sponsible for the support of their 
children. Wisconsin tries to make the 
fathers responsible too. Armed with a 
new law, the state courts now try ag
gressively to determine paternity, an 
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easier task than one might think. "In 
the overwhelming majority of cases, 
the mothers know who the father is," 
says Irwin Garfinkel of the Wisconsin 
Institute for Research on Poverty. 
"This myth about promiscuity is a 
myth-and a racist myth." The courts 
then assess child-support payments-
17% of the father's income for one 
child-and the state attaches his pay
check to assure compliance. If he has no 
income now, the state att.~ches it when
ever he starts having one. The support 
payment goes directly to AFDC. Says 
Garfinkel: "We should be getting the 
message across to young men that if 
you play the game, you gotta pay." 

OUNG underclass men 
also need to get that mes
sage about crime. Because 
most of them aren't on wel
fare-a program primarily 
for women and children

society has no carrot to use to direct 
their behavior, as it does with under
class women. Nor have any voluntary 
programs notably succeeded in helping 
them into the mainstream. But to influ
ence the most destructive feature of 
their behavior, society does have a 
stick-which it hasn't used very well. 
Crime has soared largely because few 
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criminals have been made to pay \ 
city. In the Sixties, when crim 
bled, the nwnber of state and f 
prisoners fell. In the mid-Sev 
the average youthful offender 
Chicago area was arrested mor 
13 times before being sent to r 
school. Today, fewer than a 
those convicted of a serious 
against persons or property go t 
on, and of the many who walk 
with only probation, 65% get pick 
for similar crimes within three y 

In addition to jailing criminals, 
nile ones included, and building 
ons when necessary, commu 
need to reassert the sense of pub 
der in inner cities. In Cleve 
group of civic leaders has fo 
Task Force on Violent Crime fOI 

this purpose. By vigorously publL 
Ohio's eight-year mandatory sent 
for using a gun to commit a crim_ 
group has helped lower the armed 
bery rate by 30% in three year 
high-crime areas, especially in ho_ 
projects, the group has helped -
mini-police stations, which 
pushed down the crime rates. 

Economists haveCi vision of man 
rational calculator, scurrying an 
available options maximizing gain, 
en hither and yon by this incentiv 
thar disincentive. This way of thinl 
to be sure, has a real usefulnes 
grappling with the underclass probl 
Where incentives for failure ex1! 
welfare and the unwillingness to r 
ish criminals are the two lurnin 
cases in point-then of course 
community has to change the calcu 
But the kind of solution most pe
want for the underclass proble
larger than this vision. The ultirr 
goal isn't a brigade of hamburger ' 
pers and nursing home attend(U1ts 0 

diently going through the motions u 

the sullenness of Moscow str' 
sweepers. It is to release undercl; 
people from their imprisonment in 
sIuunken and self-defeating avers 
of humanity and to restore them to t 
community-to the commonplace r~ 
tions and activities and aspirations t' 
generations have deemed the source 
much of life's meaning and dignity 
do that requires not a new calculu~ 
something like a cultural revolution. 

What can be done for the adult II 

derclass in this respect is meager. B 
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children are another matter. Education 
can rescue them en masse. Not easi
ly-the goal after all is to nurture citi
zens, not just raise reading scores
but it can be done. 

The earlier the effort begins, the 
better, preferably with Head Start-like 
day care. One of the many welfare 
shibboleths is that institutional day 
care isn't good for AFDC kids, depriv
ing them of much better nurturing 
from their mothers. The truth is that 
many underclass children, already de
prived of a father, also suffer bad 
mothering from harried, ignorant, iso
luted, impoverished women, often still 
teenagers. That's partly why under
class children are so frequently in
jured, burned, unimmunized; why their 
mothers so routinely hit them; why 
four out of five families reported for 
child abuse are welfare families. That's 
why so many arrive in school unable to 
understand cause and effect, to label 
and classify, to see how things are the 
same or different, to ask a question 
and trust that an adult will answer 
helpfully, not push it aside. 

For irrefutably eloquent testimony 

that a well-run developmental day care 
program can tackle these deficiencies, 
look. at what the HighJScope Educa
tional Research Foundation achieved 
with the celebrated early education 
project it began for underclass 3- and 
4-year-olds in Ypsilanti, Michigan, in 
1962. It randomly 'divided the children 
into a group of 58 who went through 
the two-year program and a control 
group of 65 who didn't. It then fol
lowed every child in both groups for the 
19 years since the project ended. The 
numbers speak for themselves: Two
thirds of the program kids finished 
high school, compared to half the con
trol group. Thereafter, nearly twicl!!: as 
many went on to college or job train
ing, and by age 19 they were dramati
cally more law-abiding and self
supporting than the control group 
kids, who were twice as likely to have 
illegitimate children and be on welfare. 

It makes sense to proliferate pro
grams like this, and states that require 
workfare for mothers with children 
over 3 should use those programs as 
the day-care component. Though the 
programs are costly, the High/Scope 

Homeless man with hepatitis at a shelter in Miami 
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Foundation calculates that every doll. 
it spent on its target group saved s<x 
ety $7 in subsequent welfare, crim 
lost taxes, unemployment compens 
tion, and remediation. These progran 
won't work unless they have skill, 
staffs and rich curricula, according 
High/Scope President David P. WI 
kart. "Otherwise we will have wastl 
the money," he says, "and v 
should've built prisons instead." 

U 
NDERCLASS children a 
still salvageable by the tir. 
they get to the pub; 

. schools, but the schc< 
. save few of them. Aft 

conducting so many mint 
ities into the American mainstrea 
why have the schools failed with tl 
group? Unfortunately, just as the l 

derc1ass problem began to inundate 
ner city schools, the same revampi 
spirit that was about to create the w 
fare mess was also depriving sch(}( 
of the tools they needed to cope/' 
there was a bad idea that came do' 
the pike then, the first place it fell ( 
was in an American school," says S. 
retary of Education William J. Benne 

Order and authority gave way to d 
ruption and fear, as judges decid 
that school discipline was prope 
their business and education expe. 
preached that orderly schools Wf: 

like prisons and authoritative prill 
pals like wardens. Standards-s, 
viceable if usually not distinguished 
disintegrated as differences in tt 
scores and promotion rates Wf: 

deemed indicative· only of discrimiI 
tion. When pupils needed a clear sta 
ment of right and wrong, the lar!; 
culture was saying that everything 
relative, so let it all hang out. Wh 
they desperately needed to be soC 
ized into the mainstream, mainstre. 
values were branded racist, elitist, a 
oppressive. Subject matter that COl 

teach children anything larger and f 
er than the little they already kilt 
went overboard in favor of a specio 
"relevance." As people with politi, 
instead of educational agendas to 
over school boards, teachers- lost 
terest and grew sullen. Civility, re, 
ing scores, basic skills, and the abi!. 
to imagine the varieties of hwn 
achievement deteriorated together. 

Returning the schools to comr 



Choir at the Calvary Missionary Baptist Church, Houston 
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tence means reversing all this by keep
ing the heat on educators and school 
boards. Education Secretary Bennett, 
who has incited controversy by turning 
his oifice into a pulpit, exempliiies the 
appropriate kind of pressure. He holds 
upexamples of inner city schools that do 
work. As he describes it, the formula for 
success starts with an independent, 
high-powered principal and dedicated 
teachers who stick to educational ba
sies, set high standards for achievement 
and conduct, articulate what's right and 
wrong, nurture character, try to involve 
parents in their children's education, 
and believe and preach that all children 
can learn. Won't all this send inner city 
kids racing for the door? Thankfully, no. 
Bennett reports of schools he has vis1c" 
ed: "The higher the stardards, the low
er the dropout rate." 

State governors, too, have brought 
effective pressure, for instance by 
pushing through teacher competence 
testing and pay scales based on teacher 
performance or allowing qualified ap
plicants who haven't taken education 
courses to be hired for teaching jobs. 
Local groups-from the Allegheny 
Conference. an assemblage of many of 
Pittsburgh's business and civic lead
ers, to a commission set up by the 
Chamber of Commerce in Savannah-
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have begun to work closely with 
school boards and superintendents to 
monitor and upgrade their schools, for 
example by giving grants to teachers 
and principals for innovative projects. 

BOOMING local economy 
increases the leverage of 
such groups. It has allowed 
Boston business leaders to 
deliver on their part of a 
1982 deal made with all the 

city's high schools, 70% of whose pu
pils are poor and minority. Get your 
act together, the business leaders told 
the schools; if you improve your atten
dance and test scores, get more stu
dents to graduate and more grads to 
go on to college or full-time jobs, then 
we will give your graduates priority 
for our entry-level jobs. The schools 
adopted annual improvement plans, 
toughened promotion and graduation 
standards, went after truants, and de
livered on all counts except for cutting 
dropouts. Last year Boston's big cor
porations hired nearly a third of the 
graduating class at an average wage of 
$5.40 an hour. 

Remember the story of the impulsive 
millionaire, Eugene M. Lang? Looking 
down from the podium of his old gram
mar school in East Harlem at the 61 
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black and Hispanic graduates he wa~ 

dressing in 1981, the tec.hnology ~ 
preneur realized how hollow they 
be finding his exhortation to ha 
dream and to go to college to acruev 
Fat chance, they must be thinking. 
the spur of the moment he said: .. If 
want to go to college, you can go, 
cause I promise you if you do I will 
you the necessary scholarship 
port." Stunned silence; then pande 
nium. This June, more than half of tJ 
will be getting their high school di 
mas, and most of the rest will gradt 
by December. Around two-thirds 
go to college, some to top schools
in a neighborhood where the 
school dropout rate is 75% and alII 
nobody goes to college. 

But note: So far Lang hasn't Sl- ~ 
dime of the promised schoJan;hip . 
ey. Money isn't primarily what ace 
plished this success. What these • 
needed-what underclass kids n 
most-was to be restored to full m 
bership in the larger community. " 
important that they grow up to r 
nize that they are not perpetua 
life of the pariah," Lang says, "but t 
the resources of the total commll 
are legitimately theirs to take ad, 
tage of and contribute to and be a . 
of. It's a question of outlook, of s 
expectations, of knowmg alternati 
that are available to them." 

Lang's real contribution to th 
kids was to get involved in their li' 
He made time for them and their 
ents to visit his office. He took the I 

to restaurants, the opera, the thea 
He advised them, explaining wha 
takes to become a success like him. 
hired a full-time social worker to w" 
over them during the week, plan act 
ties, iron out problems with sch 
and keep them together as a mutu. 
supportive peer group who tocreasi 
Iy came to feel speciaL "These I 

have a substitute-not an ideal sub 
tute-for what every reasonably at 

; ent middle-class child has," he g;1 

"I'm to these kids the same perso 
was to my own children." 

Hearing about his program, 
men's clothing manufacturer offp 
to give each of Lang's boys a suit 
youngsters get nothing that they u 
earn," Lang explained, but went 011 

say he'd be glad to have four suits 
give as prizes to his most outstand 
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boys. At a reunion of all the kids, the 
four winners arrived in the suits they 
had chosen. "I looked for the bright 
colors, the signs of youth," says Lang, . 
"and here these four boys came in, 
each wearing blue or charcoal pin
stripes, as though they were walking 
out of the training program at Morgan 
Stanley. I can't tell you how good I felt, 
because one could see what had hap
pened inside these youngsters. Just 
that one thing alone to me was a silent 
justification of the program." 

Lang has enlisted tycoons in 11 cit
ies to talee sixth-grade classes under 
their wings. In Detroit and Boston, 
black executives and professionals vis
it schools trying to imbue underclass 
youth with the goals, values, and char
acter strength necessary to succeed. 
Companies including AT&T and the 
Chase Manhattan Bank sponsor ex
perimental job training programs. 

Not that it takes a millionaire or a 
corporation to give underclass kids 
what they need. Marva Collins does it 
at Westside Preparatory School, her 
Chicago private school for 244 mostly 
poor black children, a quarter of them 
from the notorious Cabrini-Green hous
ing project. She teaches them every
thing from manners to mythology, 
Latin, and Shakespeare. She inculcates 

the lesson that if you don't work, you 
don't eat. "You can't decide at age 40, 
after having come out of prison and a 
drug program, that you want to be Pres
ident," she tells them. "You have to plan 
for it, work toward it" Her 3-year-olds 
read at first-grade level, and all-
100%--of her graduates go to college. 

Kiwi Gray does it on a bigger scale 
at the 464-unit Kenilworth-Parkside 
housing project in Washington. Fed up 
with dirt, crime, no heat, no hot water, 
Gray got herself elected head of the 
project's residents' council in 1972 as 
a 25-year-old welfare mother with five 
kids. She and 4er council immediately 
organized tenants into committees, 
started cleanup brigades, al'ld appl)int
ed safety officers to keep front doors 
locked and hall lights on. Whereas 
Kenilworth residents once had dis
played their feelings about the police 
by turning over their cars, Gray and 
her supporters fostered cooperation 
and got residents and officers to view 
themselves as allies against criminals. 
After she persuaded tenants not to buy 
stolen goods, housebreaking plummet
ted, since you can only lug a hot TV so 
far. When drug pushers infested the 
neighborhood, she organized tenant 
marches to drive them out and told 
resident pushers and addicts that if 

they didn't quit in 30 days she'd have 
them evicted. "Crime is down 85% to 
90% since we started," says Gray. 

HE encouraged residents to 
take over the neighborhood 
PTA. Gradually their chil
dren's test scores rose, and 
since 1975, 582 of them have 
gone to college. She threat

ened to take some residents to court 
for neglecting their children. "If a 
white social worker said that, he'd be 
called racist," says Cicero Wtlson, au
thor of an American Enterprise Insti
tute study of Gray's accomplishments. 
"If your neighbor says it, you can't 
hide behind the same slogans." 

Gray took over management of the 
entire project in 1982, arming her ef
forts with economic power. She gave 
residents jobs, raised money to start 
small businesses like a screen. repair 
shop, and used rent receipts to orga
nize an employment agency to get ten
ants jobs outside the projects. After 
living on $4,000 a year in welfare paY7 
ments, residents found themselves 
earning a $7,000 annual salary by 
working for Gray, perhaps supple
mented by the $4,000 wage of their 
teenage child whoID Gray had encour
aged to work at McDonald's. "That's 
how people get out of poverty," says 
Cicero Wtlson. Nearly 85% of Kenil
worth families were on welfare in 
1972; only 20% are today. Some of the 
project's households earn over 
$30,000 a year. "It works," says Wtl
son, "if people are required by their 
peers to be better." 

Some poverty experts argue that 
the underclass problem is getting 
worse. Though the evidence is incon
clusive, it doesn't seem that substan
tially more people are falling into the 
underclass, nor that its poverty is be
coming more grinding, for food stamps 
and Medicaid have made poverty a 
shade less grim than it was. But every 
day, the underclass becomes more 
concentrated and isolated, its patholo
gies deepening. However, with a fast-
. strengthening consensus on welfure 

.. refonn, a nationwide clamor to im
prove the schools, and impending labor 

~III~~~I~I~~~~ shortages that make expanding and up-grading the work force crucial, tills is 
o also the moment when the beginning 

of a solution seems in reach. D Sweethearts in the South Bronx 
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VICE OFFICERS WALK THIN LINE 
BETWEEN CRIME AND THE LAW 

The FBI investigation of alleged 
corruption among some D.C. 

narcotics officers represents a 
dubious coming of age for a depart
ment that has been bOWD for 
decades as relatively free of taint. 

Current and former D.C. police 
officials, as well as law enforce
ment experts throughout the 
country, say that it was only a mal
ter of time before the District 
woulJ become caught up in the 

. ..ume net that has led to corruption 
in dozens of law eI'iorcement agen
cies nationwide: drugs. 

D.C. Police Chief Maurice T. 
Turner, Jr. has said that the ex
plosive growth in the sale and use 
of drugs here in the last two 
decades has made it the depart
ment's top priority. Nearly one
fourth of the District's 3,880 of
ficers are involved somehow in nar
cotics enforcement. 

Police experts provide a simple 
formula: The more drugs, the 
more potential for police corrup
tion. 

"With the increase in drugs, 
you're talking about an amount of 
money most policemen don't nor
mally see in 10 years, and a greater 
opportllIllty and temptation," said 
Robert W. Klotz, a retired deputy 
D.C. police chief who is a consult
ant on law enforcement corruption. 

The allegations under investiga
tion in the District-that detectives 
kept drugs and money seized in 
raids, leaked information about a 
big raid to dealers and generally 
became too cozy with some alleged 
dealers-closely resemble the facts 

. outline in several prosecutions of 
rouge narcotics squads around the 
nation, from New York to Chicago 
to Miami. 

Indeed, the consensus among 
la.w enforcement officials is that 
narcotics work is the most corrup
tible of all because of the huge 

In Drug World, Integrity Easily Eroded 

By John Mintz 
and Victoria Churchville 
WtihiactOQ Pest Staff \'hiters 

amounts of money involved, the 
relative discretion with which vice 
investigators Yrork and the close 
relationships they often have with 
their drug infOrmaDts. Another les
son, they say, is that improprieties 
in narcotics units seem to flourish 
in an atmosphere of loose super
vision. 

"It's a slippery dope,· said 
Patrick Murphy, who was D.C.'s 
public safety chief in 1967 and 

-1968." "In many respects, manage
ment is the issue. All over the 
country right now, there are ser
geants, lieutenants and agents send
ing narcotics squads out on the 
street and saying a little prayer." 

"It's a risky business," said Mur
phy, who is considered one of law 
enforcement's leading fighters of 
corruption for his work as New 
York City police chief in the 1970s. 

"You're talking about a ... 
minefield. Being a vice officer is 
like being in Vietnam,· said Ful
wood Jr., the D.C. police depart
ment's ~nd-in-command as as
sistant chief for field operations. 
"It is one of the most stressful as
signments you can have . . . YOIl 
can't imagine the [informant] 
cutthroats out there that you need 
in a complex narcotics investiga
tion." 

In the midst of the local probe, 
top D.C. police officials are review
ing aspects of the departments nar
cotics enforcement: its manage
ment, organizational structure and 
selection and training of vice of
ficers and commanders. 

"We've gOl some systems that 
are faulty and need refining,· Ful
wood said. "Management has to 
develop a system to supervise [nar
c:otics officers], to give them clear 
directions and also to maintain the 
physical and mental health of the 
people that are assigned to vice." 
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Some current and former local 
law enforcement officials said that 
supervision of D.C. vice officers 
sometimes is less than strict. 
~y sense is in vice work, the in

dividual police officer is given a lot 
more leeway than in any other 
area,· said W. Randolph Teslik, 
who until last year was head of the 
grand jury section of the U.s. attor
ney's office and had extensive deal
ings with D.C. poli'ce. 
- Because 1W'cotics work 

depends on an officer's initiative, 
many detectives generally are su
pervised only by their sergeants, if 
at all, Teslik said, adding that some 
officials do not provide the iden
tities of their informants even to su
periors. While detectives in rob
bery, for instance, keep written 
records of investigations in 
progress, narcotics officer rarely 
do, Teslik said. 

-"The nature of· the work is that a 
lot of it is independent,· Fulwood 
said. "I don't know that even with 
aD the best guidelines in the world 
it would be foolproof." 

James P. Shugart, a retired D.C. 
deputy chief who until June COIIl

'manded the 4th District, the main 
target of the FBI probe, agreed. 

• An officer assigned to vice 
walks a very thin line between 
being a police officer and being 
part of the criminal element, and J 
think we put him in jeopardy by 
giving him that assignment," 
Shugart said at a recent news con
ference. Choosing between good 
police work or corruption "is up to 
the individual investigator," he said, 

Without commenting on the 
specifics of the D.C. case, 12 
police officials and law enforce
ment speci.alists interviewed for 
this story said the 4th District al
legations sound strikingly like 
those raised ill numerous other 
jurisdictions. The experts say nar-

Reprinted with permission of the Washington Post 



cotics officers' vulnerability to cor
ruption oftcn stems from thc spe
cial 'police culturc' of vice squads. 

They say that corruption is 
often spawned by the especially 
virulent frustration sharcd by nar
cotics officers. It seems that DO 

matter bow hard the vice officers 
work, the drug problem contioucs. 
They give as an example the D.C. 
police's drug crackdown, Opera
tion Clean Sweep, which has 
resulted in morc than U, 700 drug
related arrests for various drug of
fenses in one year. 

"The feeling is, 'We're fighting 
this thing that ncver goes away,'" 
said Jim Fyfe, a law enforcemenf 
studies professor at American 
University and a former New York 
City police officer. "It creates a 
tremendous amount of cynjcism" 
watc.hing drug pushers go back to 
the streets soon after thc officer 
flnishes the paper work, Fyfe said. 
"You feel likc you're hitting your 
head against a wall." 

The frustration of being I police 
officer in a world awash in drugs 
was obvious in the case of Brian 
O'Regan, a New York City officer 
in a poor Brooklyn neighborhood. 
One of 11 plainclothes officers in 
his prccinct charged with such 
crimes as burglarizing pushers' 
apartments and selling drugs to 
dealers. O'Regan admitted his 
crimes last year to a New York 
magazine reporter, and explained 
why he did what he did.. 

"It was you finally getting back 
at all the slaps you took," O'Regan 
said.. "It was getting back at [the 
criminals], back at people you 
couldn't hit . , , It's funny how you 
can be good for your whole life, 
for so long, and then . ... A few 
days after the interview, on the 
morning he was supposed to turn 
himself in to authorities r,p face 82 
criminal counts, O'Regan shot and 
killcd himself in a motel room. 

The tale of O'Regan and his col
leagues illustrates how officers' 
dilemmas can deepen as they be
come familiar with drug dealers 
and users., said police experts. So
called victimless crimes such as 
narcotics., prostitution and gam
bling by their nature require of
ficers to mix frequently with 
c:rim.i.naJ.s because it often is the 

only way to obtain iDlormation. 
Most other police work-oSUch as in
YeStigatiog hit-and-run accidents or 
rapes-places officer,s more fre
quenlly in contact witb the victims. 

Narcotics investigators often get 
informants by pressuring drug 
dealers or users t.hey have arrested, 
police say. And detectives often 
end up using information from a 
drug gang to go after a competitor. 

"You have to deal with the 
lowest &CUm of the earth," said one 
veteran D.C. detective. "You have 
to go down into the gutter with 
your informant ... To a vice cop, 
they're his bread and butter." 

"It's a generally nasty environ
menl," said Carl Klockers., a 
University of Delaware police af
fairs expert. "It's an environment 
of deceit and duplicity you wade 
in. It's extremely difficult to keep 
your sights straight .•. You go na
tive. You believe the whole world 
is filled by drug addicts, snitches 
and people of questionable virtue." 

Detective Ron Robertson, a 17-
year veteran of the D.C. narcotics 
UIllt, said a ,drug investigator has to 
keep his wits about him in dealing 
with informants. • A vice man 
starts getting himself in trouble 
when he starts developing a link 
rapport with a reliable source," 
Robertson said. "You should al
ways remember that he's a source 
and it's strictly business between 
you." 

The upside-down world of han
dling informants is a preoccupa
tion for Robert Leuci, a former 
New York City narcotics inveS
tigator. In 1972, he acknowledged 
robbing drug dealers of drugs and 
money and giving drugs to inform
ants. He then became a federal in
formant and helped indict 
numerous colleagues. 

!.euci, who was not prosecuted 
in return for his cooperation, was 
the subject of the book and movie 
"Prince of the City" and now lec
tures to police departments nation
wide, including the District's. He 
says he often sees inve~tigators nod
omg in agreement as he delivers 
his lecture tille "Morality and in
tegrity Erosion." 
~ere hasn't been a cop born 

wbo's changed an informant," 
Leud said in an interview. "It's the 
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informant who changes the cop. 
They've been at it all their lives." 

~ost cops have an ego and a 
macho· about their ability to con
trol their informants, !.eua said. 
Often the relationship consists of 
elaborate mental games, he said, 
with a detective boasting to col
leagues about how well connected 
his informant is and a snitch 
manipulating his police contact to 
his own advantage. 

Inevitably, if they operate as 
equals, the street husller will win, 
if only because the husller has 
more money, !.euci said. He 
recalled times when he would get 
out of his beat-up car and into the 
El Dorado of an informant, who 
might have $5,000 in his pocket. 
"I'd bal'ely have enough for a 
frankfurter. An he'd say 'Here's 
$50, get yourself 50me lunch.'" 

Having so much money readily 
IVllilable-either from the drug 
dealers or from the department's 
Wldercover purchase fund-can be 
tempting. 

According to a confidential 
police department memo and to. 
sources, the purchase price for in
formation varied widely, and some
times approaches several thousand 
dollars. D.C. police officials are 
considering establishing new 
guidelines for use of the depart
ment's 'confidential fund," used in 
undercover drug purchases and to 
pay informants. 

Because so many informants are 
drug addic:ts themselves., giving 
money to them can lead to officers 
ignoring the snitches' drug use, of
ficers say. 

"Informants want money real 
quick and you're how they get it," a 
D.C. vice detective said. 'Thev 
want their money quick so they ca,; 
buy junL But I don't give a damn 
what he does after he leaves my 
car." 

Fulwood echoed that thought, 
saying thaI locking up an inform"'ant 
for a minor offense could endanger 
a larger iDvesr:igatiOri. 

While police administrators 
agree that informants sometimes 
Deed to be paid, many express un
easiness at the practice of winking 
at snitches' improprieties. That 
often leads to a morally corrosive 
atmosphere, they said. . "Once the: 



rationalization process starts, 
where does it stop?· said 

Academics who study police cor
ruption have identified a &'.!ries of 
steps doW'Dwud., from the:.eeming
Iy harmless cutting of bW'eaucratic 
corners to the most C(Jldblooded 
crimi na Jjty. It is TJot EnOW'D 
whether the pattern h,.s developed 
m this way in the District. 

Sometimes the first step is put
ting false iaf'ormation aD search 
warrants, as it has been alleged in 
the 4th District case. That allega
tion prompted federal prosecutors 
last month to drop Dearly 400 drug 
cases made by 4th District officers 
from January 1986 through last 
August because the prosecutors 
fear the officers lied under oath to 
a judge to obtain search warrants.. 

During his )'UJ'S as a 
prosecutor, Teslik said., he and his 
colleagues suspected a lot of per
jury" from D.C. urcotics mves
tigators. 

TesI.ik said one longtime 
reputed practice was for D.C. drug 
investigators to line up everyone in 
an area Doted for drug, activity, 
then take their drugs and throw 
them away. The practice is im
proper for many reasons, most 
prominent among them that the of
ficers usually lacked the required 
probable cause" to believe a crime 
had been committed. 

'7bey were following a law of 
the streets, shoVring [the dealers] 
who's boss," Teslik sajd Such of
ficers were "the ausaders" who 
"didn't believe they 5hould be sub
ject. to the same coDS1raints as 
other officers," he said 
Prosecutors "felt some of them 
were very dangerous.. It was im
material to them if they trampled 
on somebody's rights." 

The next step, police officials 
say, may be taking money or drugs 
from one dealer and giving them to 
another, an informanL The officer 
becomes almost judge and jury 
himself deciding which criminals 
should be prosecuted and which 
protected. 

Soon the officers may ratioaal
iz.c using seiied money to buy 
themselves Dew SW"Y'Cillance equip
ment or a Dew undercover car-all 
in the name of better police work. 
These steps sometimes lead to the 

most serious kind of corruption, 
such as stealing drugs., money and 
weapons from drug dealer, But 
some officers rationalize even 
those acts as a kink of frontier jus
tice that gets around what they see 
as silly rules that hem them in. 

The 1981 film "Prince of the 
CitY' -which closely followed the 
real·life events in the New York 
ease and which has been shOW'D in 
training seminars to drug inves
tigators around the ~ClIJCl1try
showed a corrupt officer '~'rHt{::.ss
ing to prosecutors. , d.on't ti:ader
stand why you people don't under
stand the system," he said. -You 
Ymlt a conviction but you got these 
stupid surch and seizure laws •.. 
You want the big dealer out of 
business? The only way I know to 
push him out of business is to steal 
his cash." 

However Car the corrupt officer 
may go, his colleagues most likely 
arc noticing at least .some oC it, and 
that's where some of the worst 
problems lie, experts said. Under 
most departmental rules, failure to 
report improper behavior is an of
fense in itself. And many officers 
are reluctant to violate the infor
mal police code forbidding inform
ing on colleagues. 

-You become implicated in that 
web,· criminologist Klockers said. 
't's like "a plague: 

Top D.C. police officials have a 
Dumber of ideas to combat corrup
tion, such as drug testing and finan
cial. disclosure requirements lor 
some IW'cotics officers. 

Fulwood also said the force 
must try to lower the tension 
among narcotics officers by such 
techniques as stress management 
courses. 

-You're operating in a life-and
death environment," Fulwood said. 
"It's not something where you caD 

make mista1ces.." 
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Policing and the Fear of Crime 
By Mark H. Moore and Robert C. TroJaDowlcz 

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 in a 
dispute over a parking place, when a black family'S new 
home is vandalized- society's attention is naturally focused 

• on 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 after her cuts and bruises heal. The harassed 
black family suffers far more from Lie fear of neighborhood 
hostility than the inconvenience of repairing their property. 

For the rest of us-the 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 conflrms 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 lear is unreasonable, or generates 
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This is one in a series of reports originally developed with some 
of the leading figlU'es 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 cjebates 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 th~ 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 



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 control strategies; and assesses 
the positive and negative 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 10-
cation-is sketchy. Nonetheless, its main features are easily 
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 victims of violent 
crime. I Similar results were reported by the Harris poll of 
1975, which found that 55 percent of all adults said they felt 
"uneasy" walking their own streets.2 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.3 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 c~me.5 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.6 

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.7 In 1975, a 
Harris poll found that 55 percent of all adults felt "uneasy" 
walking their own streets. In 1985, this number had fallen to 
32 percent-a significant decline.8 

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 [ear 
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. 
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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.9 

Indeed, while the current national trend 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 
rmding out who's there. In the early evening, ... you 
see people ... lingering outside nice apartment houses, 
peeking in the lobbies. They seem to 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 I wait for 
someone else to 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, elderly people walking their dogs in the 
morning cross the street when they see some young 
people coming .... And what those elderly men and 
women have in the paper bags they're carrying is not 
just a pboper scooper-it's a gun. And if those 
youngsters cross the street, somebody's going to get 
hurtlo 

These findings suggest that one of the most important 
privileges one acquires as one gains wealth and status in 
American society is the opportunity' 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 disappear, and with them, the chance for 
upward social mobility .12 If Hobbes is correct in asserting 
that the most fundamental purpose of civil government is to 
establish order and protect citizens from the fear of criminal 
attack l11at made life "nasty, brutish and short" in the "state 
of nature," then the current level and distribution of fear 
indicate an important governmental failure,13 . 

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.14 



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 lowerY The trends in 
levels of fear seem to mirror (perhaps with a lag) trends in 
levels of crime. 

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.16 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. I ' And when citizens are asked about th~ things that 
frighten them, there is Iiule 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 comers, street prostitution, panhandling, public 
drinJdng, verbal harassment of women, open gambling and 
drug use, and oilier incivilities."18 

In accounting for levels of fear in communities, Wesley 
Skogan divides the contributing causes into five broad 
categories: (1) actual criminal victimization; (2) second-hand 
information about criminal victimization distributed through 
social networks; (3) physical deterioration and social disor
der; (4) the characteristics of the built environment (Le., the 
physical composition of the housing stock); and (5) group 
conflict 19 He finds the strongest effects on fear arising from 
physical deterioration, social disorder, and group conflict.2Il 

The impact of the built environment is hard to detect once 
one has subtracted the effects of other variables 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 significant fear rductions. l1 

The important implication of these research 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 
information about risks of criminal victimization and advice 
about constructive responses to the risk of crime; by elimi
nating the external signs of physical decay and social 
disorde:;; 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 rationalized and constructively channeled, 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 
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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. It produces 
social consequences 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 motivates people to invest time and money in 
defensive measures to reduce their vulnerability. 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 
tum, become social costs as they are aggregated. 

These are far from trivial issues. The fact that two-flfths 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 $20 billion on private security protection, then private 
expenditures on reducing fear constitute a significant 
component of the national economy.22 All this is in addition 
to the $40 billion that society spends publicly on crime 
control efforts.Zl In short, fear of crime claims a noticeable 
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.l4 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 securir.y. 

Skogan has described in detail the mechanisms that erode 
community life: 

Fear ... can work in conjunction with other factors to 
stimulate more rapid neighborhood 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 control 
processes that inhibit crime and disorder; (3) a decline 
in the organizational life and mobilization capacity of 



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.lS 

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 
wbo 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 transfonn 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, community-based responses, then the commu
nity will be strengthened not only in tenns 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 tenns of their capacity to control crime, but also 
in tenns 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, 
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rapid response to calls for service, and retrospective investi
gation of crimes.26 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.7:l 

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 
tempted some police executives and some uniol,ls to empha
size the risks of crime.28 

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 waming 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 Ibat citizens were unaware of the level of patrol that 
oc..curred in their area. Consequently, they were neither 
reassured by increased patrolling nor frightened by reduced 
levels of patrol.29 Subsequent work on response times 
revealed that fast responses did not necessarily reassure 
victims. Before victims even called the police, they often 
sought assistance and comfort from friends or relatives. Once 
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 a significant 



factor in citizen satisfaction.30 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/oot 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 Hving in areas where foot patrol was 
created perceived a notable decrease in the severity of 
crime-related problems.3! 

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. 32 

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 e~ially safe wren the foot patrol 
officer was well known and highly visible.33 

Whether foot patrol can work in less dense cities, and 
whether it is worth the cost, remain arguable questions. But 
the experimental evid()nce clearly supports the hypothesis 
that fear is reduced alTlong citizens exposed to foot patrol. 

Even more sigilificanUy, complex experiments in Newark 
and Houston with a 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 organizing 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 police aids, within which a school program 
aimed at reducing truancy and a park program de
signed to reduce vandalism and increase use of a local 
park were discussed, designed, and operated.3oI 
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In Newark, some progrnm 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 dir("..cted 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.35 

Evaluations of these different progrnm elements revealed 
that programs "designed to increase the quantity and improve 
the quality of contacts between citizens and police" were 
generally successful in rcJucing .:;il.izens' fears.36 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-<:ontact program ran into severe 
operating problems in transmitting i!1formation about 
victimization from the reporting officers to the beat patrol 
officers responsible for the re-<:onlacts. 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 nee4 not condemn them forever. 

The one clear implication of both the foot patrol and fear 
reduction experime.mts 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.31 

In Newark, many of the same steps-including opening a 
storefront police office and directing the police to make con-



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-
si ve 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 to improve the 
quantity and quality of contacts between citizens and the 
police and to work on problems of concern to citizens.38 A 
major objective was to reduce fear. The effort succeeded. 
Measured levels of fear dropped an average of 10 percent for 
the various projects during a 6 month period.39 In Newport 
News, the entire department shifted to a style of policing that 
emphasized problem-solving over traditional reactive meth
ods.4\l This approach, like COPE, look 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 aclivities of the police to include 
more frequent, more sustained contacts with citizens, and by 
consultation and joint planning, police departments seem to 
be able not only to reduce fear, but to transfonn it into 
something thaI 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 to 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 independently 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 red~ction 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 tQe 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. 
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Sessions at Harvard's Kennedy School of Government, is 
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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 
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energetically discussed the facts and values that have guided, 
and those that should guide, policing. 
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The core mission of the police is to control crime. No one 
disputes this. Indeed, professional crime fighting enjoys wide 
public support as the basic strategy of policing precisely be
cause it embodies a deep commitment to this objective. In 
contrast, other proposed strategies such as problem-solving 
or community policing appear on the surface to blur this 
focus. l If these strqtegies were to leave the community more 
vulnerable to criminal victimization, they would be undesir
able alternatives. In judging the value of alternative police 
strategies in controlling crime, however, one should not be 
misled by rhetoric or mere expressed commitment to the 
~oal; one must keep one's eye on demonstrated effectiveness 
in achieving the goal. 

Professional crime-fighting now relies predominanlly on 
three tactics: (1) motorized patrol; (2) rap!d response to calls 
for service; and (3) retrospective investigation of crimes.2 

Over the past few decades, police responsiveness has been 
enhanced by connecting police to citizens by telephones, 
radios, and cars, and by matching police officer schedules 
and locations to anticipated calls for service.3 The police 
focus on serious crime has also been sharpened by screening 
calls for service, targeting patrol, and developing forensic 
technology (e.g., automated fingerprint systems, computer
ized criminal record files, etc.).· 

Although these tactics have scored their successes, they have 
been criticized within and outside policing for being reactive 
rather than proactive. They have also been criticized for 
failing to prevent crime. S 

Reactive tactics have some virtues, of course. The police go 
where crimes have occurred and when citizens have sum
moned them; otherwise, they do not intrude. The police keep 
llleir distance from the commlmity, and thereby retain their 
impartiality. They do not develop the sorts of relationships 
with citizens that could bias their responses to crime inci
dents. These are virtues insofar as they protect citizens from 
an overly intrusive, too familiar police. 
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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 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 
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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Moreover, the reactive tactics do have preventive effects--at 
least in theory. The prospect of the police arriving at a crime 
in progress as a result of a call or a chance observation is 
thought to deter crimes.6 The successful prosecution of 
offenders (made possible by retrospective investigation) is 
also tho\lght to deter offenders.7 And even if it does not deter, 
a successfully prosecuted investigation incapacitates crimi
nals who might otherwise go on to commit other crimes.s 

" Reactive tactics do have preventive effects -
at least in theory . .. , , 

Finally, many police forces have developed proactive tactics 
to deal with crime problems that could not be handled 
through conventional reactive methods. In drug dealing, 
organized crime, and vice enforcement, for example, where 
no immediate victims exist to mobilize the police, the police 
have develo~ special units which rely on informants, 
covert surveillance, and undercover investigations rather 
than responses to calls for service.9 In the area of juvenile 
offenses where society'S stake in preventing crimes seems 
particularly great, the police have created athletic leagues, 
formed partnerships with schools to deal with drug abuse and 
truancy, and so on.IO It is not strictly accurate, then, to 
characterize modern policing as entirely reactive. 

Still, the criticism of the police as being too reactive has 
some force. It is possible that tre police cotild do more to 
control serious crime than they how achieve. Perhaps 
research will yield technological breakthroughs that will 
dramatically improve the productivity of police investiga
tion. For now, however, the greatest potential for improved 
crime control may not lie in the continued enhancement of 
response times, patrol tactics, and investigative techniqu~. 
Rather, improved crime control can be achieved by (1) 
diagnosing and managing problems in the community that 
produce serious crimes; (2) fostering closer relations with the 
community to facilitate crime solving; and (3) building self
defense capabilities within the community itself. Among the 
results may be increased app,ehension of criminals. To the 
extent that problem-solving or community strategies of 
policing direct attention to and prepare the police to exploit 
local knowledge and capacity to control crime, they will be 
useful to the future of policing. To explore these possibili
ties, this paper examines what is known about serious crime: 
what it is, whe.re and how it occurs, and natural points of 
intervention. Current and proposed police tactics are then 
examined in light of what is known about their effectiveness 
in fighting serious crime. 

Serious crime 

To individual citizens, a serious crime is an offense that hap
pened to them. That is why police departments throughout 
the country are burdened with calls requesting responses to 
offenses that the police regard as minor. While there are 
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reasons to take such calls seriously, there is also the social 
and administrative necessity to weigh the relative gravity of 
the offenses. Otherwise, there is no principle for apportion
ing society'S indignation and determination to punish; nor is 
there any basis for rationing police responses. The concept of 
serious crime, then, is necessarily a social judgment-not an 
individual one. Moreover, it is a value judgment--n.ot simply 
a technical issue. The question of what constitutes serious 
crime is resolved formally by the criminal code. But the 
criminal code often fails to give precise guidance to poLice 
administrators who must decide whk.~ crimes to emphasize. 
They need some concept that distinguishes the offenses that 
properly outrage the citizenry and require extended police 
attention from the many lesser offenses that pose less urgent 
threats to society. 

Like many things that require social value judgments, the 
issue of what constitutes serious crime is badly neglected. 11 

Rather than face a confusing public debate, society relies on 
convention, or administrative expertise, or some combination 
of the two, to set standards. Yet, if we are to assess and 
improve police practice in dealing with serious crime, it is 
necessary to devote some thought to the question of what 
constitutes serious crime. 

" To individual citizens, a serious crime is an 
offense that happened to them. That is why 
police departments . .. are .burdened with calls 

. requesting responses to offenses that the police 
regard as minor.' , 

Defining serious crime 

The usual view of serious crime emphasizes three character
istics of offenses. The most important is physical violence or 
violation. Death, bloody wounds, crippling injuries, even 
cuts and bruises increase the severity of a crime.12 Sexual 
violation also has a spec'ial urgency.13 Crime victims often 
suffer property losses as well as pain and violation. Eco
nomic losses count in reckoning the seriousness of an 
offense. Still, society generally considers physical attacks
sexual and nonsexual-as far more serious than attacks on 
property .14 

A second feature of serious crime concerns the size of the 
victim's losses. A robbery resulting in a murder or a perma
nent, disfiguring injury is considered worse than one that 
produces only cuts, bruises, and fears. An armored car heist 
netting millions is considered more serious than a purse
snatching yielding the price of ajunlde's next flx. 

Third, the perceived seriousness of an offense is influenced 
by the relationship between offenders cy)d victims. Com~ 
monly, crimes against strangers are viewed as more serious 
than crimes committed in the context of ongoing relation
ships.IS The reason is partly that the threat to society from 
indiscriminate predators is more far-reaching than ;:he threat 
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from offenders who limit their targets to spouses, lovers, and 
friends. Moreover, society judges the evil intent of the of
fender to be more evident in crimes against strangers. In 
these crimes, there are no chronic grievances or provocations 
in the background to raise the issue of who attacked whom 
ftrst and in what way. The crime is an out-and-out attack, not 
a mere dispute.16 

These characteristics-violence, signiftcant losses to victims, 
predatory strangers-capture much of what is important to 
societal and police images of serious crime. The intuitive 
appeal of these criteria is reflected in the categories of the 
FBI's Unifonn Crime Reports. Murder, rape, robbery, 
burglary, aggravated assault, and auto theft (most presuma
bly committed by strangers) are prominently reported as Part 
I Offenses. This key, national account of crime not only 
reflects, but anchors society's view of serious crime as 
predatory street crime. 

" Society judges the evil intent of the offender 
to be more evident in crimes against strangers." 

While this notion has the sanction of intuitive appeal, con
vention, and measurement, it also contains subtle biases 
which, once pointed out, might cause society and the police 
to adjust their traditional views. First, the accepted image of 
crime seems to downplay the importance of crime committed 
in the context of ongoing rel,!tioljships. From the perspective 
of the general citizenry, such'offenses seem less important 
because they do not pose a gt:.neral threat to society. From 
the perspective of the police (and other criminal justice 
officials), such crimes are less clear-cut because. the exis
tence of the prior relationship muddies the distinction 
between offender and victim and increases the likelihcxxl that 
a case will be dropped when the nntagonists resolve the 
dispute that produced the offense. 

From the vlctim's point of view, however, the fact of a rela
tionship to the offender dramatically intensiftes the serious
ness of the offense. A special terror arises when one is 
locked into an abusive relationship with a spouse or lover. A 
date that turns into a rape poisons a victim's psyche much 
more than an attack by a stranger. And, as Boston Police 
Commissioner Mickey Roache found when he was heading a 
unit dealing with interracial violence in Boston, serious 
interracial intimidation and violence did not appear in crime 
reports as robberies or burglaries. Rather, the serious crimes 
appeared as vandalism. What made the vandalism terrifying 
was that it was directed at the same address night after nighL 

Second, the view of serious crime as predatory violence 
tends to obscure the importance of fear as a separate, 
pernicious aspect of the crime problem. To a degree, the 
issue of fear is incorporated in the conventional view of 
serious crime. Indeed, fear is what elevates predatory street 
crimes above crimes that occur within pe.rsonal relationships. 
What the conventional view misses, however, is the empiri-
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cal fact that minor offenses and incivilities trigger citizens' 
fears more than actual crime victimization. Rowdy youth, 
abandoned cars, and graffiti frighten people, force them to 
restrict their movements, and motivate them to buy guns, 
locks and dogs. To the extent that the conventional view of 
serious crime deflects attention from fear and the offenses 
that stimulate fear, it may obscure an important opportunity 
for the police to contribute to the solution of the serious 
crime problem. 

Third, defming serious crime in terms of the absolute magni
tude of material losses to victims (without reference to the 
victim's capacity to absorb the loss, or the implications of 
the losses for people other than the victim) introduces the 
potential for injustice and ineffectiveness in targeting police 
attention. In the conventional view, a jewel theft at a swank 
hotel attracts more attention than the mugging of an elderly 
woman for her Social Security check. Yet it is clear that the 
stolen Social Security check represents a larger portion of the 
elderly woman's wealth than the losses to the hotel's well
insured customers. The robbery of a federally insured bank 
would attract more attention than the robbery of an inner-city 
convenience store. But the robbery of the ghetto store could 
end the entrepreneurial career of the owner, drive the store 
from the area, and, with the store's departure, deprive the 
neighborhood of one of :~.3 few social underpinnings. 

Fourth, to the extent that the conventional view of crime 
emphasizes the reality of individual criminal victimization, it 
underplays crimes that have symbolic significance. The 
current emphasis on child sexual abuse, for example, is 
important in part because it sustains a broad social commit
ment to the general care and protection of children. The 
current emphasis on domestic assault, among other things, 
helps to sustain a normative movement that is changing the 
status of women in marriages. The interest in white-collar 
economic crimes and political corruption can be explained 
by the desire to set higher standards ,for the conduct of those 
in powerful positions. The social response to these offenses 
is important because it strengthens, or redefmes, broad social 
norms. 

, , The view of crime as predatory . .. misses the 
terror of the abused spouse or molested child, 
the wide social consequences of driving mer
chants out of business, the rot that drug dealing 
brings ... , and the polarizing effects of fear. , , 

In sum, the view of crime as predatory, economically signifi
cant violence stresses the substantial losses associated with 
street offenses. It obscures the losses to society that result 
from offenses that poison relationships, transform neighbor
hoods into isolated camps, and undermine important social 
institutions. It misses the terror of the abused spouse or 



molested child, the wide social consequences of driving mer
chants out of business, the rot that drug dealing brings to an 
urban community, and the polarizing effects of fear. 
An alternative view of serious crime would be one that ac
knowledged violence as a key component of serious crime 
but added the issues of safety within relationships, the 
importance of fear, and the extent to which offenses collapse 
individual lives and social institutions as well as inflict 
individual losses. This enlarged conception rests on the 
assumption that the police can and should defend more social 
terrain than the streets. Their challenge is to preserve justice 
and order within the institutions of the community. 

Levels, trends, and social location of serious crime 

It is no simple matter to represent the curr.entlevels, recent 
trends, and social location of serious crime. Still, several 
important observations can be made. 

First, in any year, a noticeable fraction of American house
holds is touched by serious crime. In 1986, 5 percent of 
American households experienced the violence associated 
with a rape, robbery, or assault. Almost 8 percent of house
holds were touched by at least one serious crime: rape, 
robbery, aggravated assault, or burglary.l1 When considering 
the likelihood that a household will be victimized sometime 
in the next 5 years, these figures increase dramatically, for a 
household faces these risks each year. Thus, most American 
households have first- or second-hand experience with 
serious crime. 

Second, from the mid-1960's to the mid-1970's, the United 
States experienced a dramatic increase in the level of serious 
crime. In fact, the level of serious crime reached historic 
highs. Since the mid-seventies, the level of serious crime has 
remained approximately constant, or declined slightly.18 

, , Criminal victimization is disproportionately 
concentrated among minority and poor popula
tions i1l the United States. , , 

Third, criminal victimization is disproportionately concen
trated among minority and poor populations in the United 
States. Homicide is the leading cause of death for young 
minority males living in metropolitan areas.19 Black house
holds are victimized by violent crimes such as robbery, rape, 
and aggravated assault at one and a half times the frequency 
of white families. The poor are victimized at one and a half 
times the rate of the wealthy.20 These numbers probably 
underestimate the real differences in the losses- material 
and psychological-experienced by rich and poor victims, 
since those who are black and poor have fewer resources to 
deal with the losses associated with victimization. 
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Precipitating causes of serious crime 

In searching for ways to prevent or control serious crime, the 
police look for precipitating causes. While it may be useful 
to examine what some call the root causes of crime (e.g., 
social injustice, unequal economic opportunity, poor 
schooling, weak family structures, or mental illness), such 
things are relatively unimportant from a police perspective 
since the police exercise Iiule influence over them.21 The 
police operate on the surface of social life. They must handle 
incidents, situations, and people as they are now-not 
societies or people as they might have been. For these 
reasons, the immediately precipitating causes of serious 
crime are far more important to the police than are broader 
questions about the root causes of crime. Four precipitating 
causes of crime seem relevant to policing: (1) dangerous 
people; (2) criminogenic situations; (3) alcohol and drug use; 
and (4) frustrating relationships. 

• 
, , The police . .. must handle incidents, situ
ations, and people as they are now - not 
societies or people as they might have been. , , 

One way the police view serious crime is to see the precipi
tating cause in the character of the offender. A crime occurs 
when a predatory offender finds a victim. One could reduce 

. such events by teaching potential victims to avoid situations 
"'and behaviors that make them vulnerable. And, to some 
degree, the police do this. But the far more common and at
tractive path for controlling predatory crime is to identify 
and apprehend the predators. Thus, dangerous offenders can 
be seen as a precipitating cause of serious crime and an 
important focus of police attentionP 

Recent research on criminal careers provides a firm empiri
cal basis for this view.Xl Interviews with convicted criminals 
conducted by the Rand Corporation indicate that some 
criminal offenders committed crimes very frequently and ' 
sustained this activity over a long career.'M Moreovel', these 
violent predators accounted for a substantial amount of the 
serious crime.2S Now, an investigation of the root causes of 
such patterns of offending might disclose strong influences 
of social disadvantage and psychological maltreatment in 
shaping the personalities of such offenders. Moreover, the 
influence of these factors might reasonably mitigate their 
guilt One might also hold out some hope for their future 
rehabilitation (through the natural process of aging if nothing 
else). So, the criminal proclivities of violent predators need 
not be viewed as either inevitable or unchangeable. From the 
vantage point of the police, however, the presence of such 
offenders in the l;Dmmunity can reasonably be viewed as an 
important precipitating cause of crime. Controlling such 
offenders through incapacitation or close surveillance thus 
becomes an important crime control strategy. 

Having noted the role of dangerous offenders in producing 
serious crime, it is worth emphasizing that such offenders 



account for only a portion of the total amount of serious 
crime-far more than their share. but still only about half of 
all serious crime.26 The necessary conclusion is that a 
significant portion of the serious crime problem cannot be 
attributed to determined attacks by career criminals or to 
predatory offenders. These crimes arise from quite different 
causes. 

Some of these crimes might be produced by situational 
effects. Darr-J1ess and congestion around a subway exit may 
create an attractive location for muggings. An after-hours bar 
may host more than its share of fights. A rock house from 
which crack is being sold may become a magnet for vio
lence. Closing time in a popular disco may produce fights 
among teenagers leaving the scene. In sum. there are some 
places. times. and activities that bring people together in 
ways that increase the likelihood of serious crime. 

The fact that this occurs is knowable to police. By analyzing 
calls for service. they can observe that there are repeated 
calls made from certain places and at certain times.!7 These 
"hot spots" become important targets of police atlention.28 

For example. patrol units might be dispatched just to sit and 
observe at the appropriatc\ times. There may also be other 
solutions including permanent changes in the criminogenic 
situations. For example. the subway area could be lighted; 
the attention of a neighborhood watch group could be 
directed to the troublespot:; the after-hours bar could be put 
out of business; aggressive street-level enforcement could be 
directed against the rock house; or transportation could be 
arranged for the kids leaving the disco so the crowd thins out 
more quickly.29 

• 
Crimes are also significantly related to alcohol or drug 
abuse.30 It is now quite clear that: (1) a surprisingly high 
percentage of those arrested for serious crimes are drug or 
alcohol users;3! (2) many offenders have drunk alcohol or 
taken drugs prior to committing crimes;32 and (3) victims as 
well as ofi'enders are often intoxicated or under the influence 
of drugs.33 What is unclear is exactly how alcohol and drugs 
produce their criminogenic effeet. Four hypotheses have 
been advanced to explain this phenomenon.34 

" Intoxicated people make particularly good 
victims.' , 

The first is that physiological effects stimulate or license the 
person to commit crimes. The theory of stimulation may be 
appropriate to methamphetamines or pcp. which sometimes 
seem to produce violent reactions among consumers. The 
theory of licensing or disinhibition seems more appropriate 
in the case of alcohol where the release of inhibitions is 
arguably the mechanism that permits offenses to occur.35 

Second. dependence or addiction forces users to spend more 
money on purchasing dmgs. and they turn to crime in a 
desperate effort to maintain their habits. This is a powerful 

theory in the case of heroin (under conditions of prohibition). 
and perhaps for cocaine. It is far less powerful for alcohol or 
marijuana. 

Third. drug use gradually demoralizes people by putting 
them on the wrong side of the law. bringing them into 
contact with criminals. and gradually weakening their 
commitment to the obligations of a civil society. Again. this 
seems more appropriate for those who become deeply 
involved with drugs and alcohol over a long period of time. 
and therefore relies more on the dependence-producing 
attributes of drugs rather than on the immediate intoxicating 
effects. 

Fourth. intoxicated people make particularly good victims. In 
some cases. intoxication makes people vulnerable to victim i
zation,36 In other cases. it causes victims to provoke their at
tackers.37 In either case. a serious crime can result 

Whichever theory. or theories. is correct, the close associa
tion among drugs. alcohol. and serious crime suggests that 
the amount of serious crime might be decreased by reducing 
levels of alcohol and drug use, or by identifying those 
offenders who use diugs intensively and reducing their 
consumption.38 

" Many serious crimes - including murders, 
robberies, rapes, and burglaries - are disputes 
and grievimces among people rather than 
criminal attacks. " 

Finally. t1ie fact that many serious offenses occur in the 
context of ongoing relationships suggests that some relation
ships may be criminogenic. Relationships can cause crime 
because they create expectations. If the expectations are not 
mel, the resulting disappointment produces anger. Anger may 
lead to vengeance and retaliation. In such cycles. the question 
of who caused the ultimate crime becomes confused. 
Usually. the offender is the one least damaged after the fight. 
A court may conclude that the crime stemmed from the evil 
intentions of the person identified as the offender. But this 
may not be the best way to view the problem from the 
vantage point of crime control or crime prevention. 

It might be more suitable to see the crimes as emerging from 
a set of relationships that are frustrating and provocative. The 
proper response might be to work on the relationship through 
mediation, restructuring. or dissolution. Indeed. this is often 
the challenge confron~ng the police when they encounter 
spouse abuse. child abuse, and other sorts of irltrafamily 
violence. In such situations, arrests may be appropriate and 
effective in deterring future crime and in restructuring the 
relationship.39 There are many other crimes which emerge 
from less obvious relationships: the personal relationships of 
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neighbors and friends; the economic relations of landlord and 
tenant or employer and employee; or transient relations that 
last just long enough to provoke a quarrel or seed a grudge. 
Seen this way, many serious crimes-including murders, 
robberies, rapes, and burglaries-are disputes and grievances 
among people rather than criminal attacks. 

Controlling serious crime 

Currently the police fight serious crime by developing a ca
pacity to intercept it-to be in the right place at the right 
time so that the crime is thwarted, or to arrive so quickly 
after the fact that the offender is caught. Reactive crime 
fighting is intuitively appealing to both the police and those 
to whom the police are accountable. It is unclear, however, 
whether the reactive response really works. Over the last two 
decades, confidence in the reactive approach has been eroded 
by the accumulation of empirical evidence suggesting that 
these tactics are of only limited effectiveness. It is not that 
the approach fails to control crime. (It would be foolish to 
imagine that levels of serious crime would stay the same if 
police patrols and investigations were halted.) Rather, the 
limits of the reactive strategy are now becoming apparent 
Further gains in police effectiveness in dealing with serious 
crime must come from different approaches. Key research 
fmdings suggesting the limitations of the reactive approach 
are these. 

First, the Kansas City Preventive Patrol Study found that 
levels of serious crime were not significantly influenced by 
doubling the number of cars patrolling the streets.-40 This cast 
doubt on the potential for reducing serious crime simply by 
increasing the level of preventive patrol. 

Second, a study of the effectiveness of rapid response to calls 
for service (also in Kansas City) found that the probability of 
making an arrest for most serious crimes was unaffected by 
the speed with which the police responded. The crucial factor 
was not the speed of the police response, but the speed with 
which citizens raised the alarm. If citizens did not notice the 
crime, or did not call the police quickly, no amount of speed 
in the police response helped much.4l 

" If citizens did not notice the crime, or did not 
call the police quickly, no amount of speed in the 
police response helped much. " 

Third, studies of the inv'estigative process revealed that the 
key factor in determining whether a crime was solved was 
the quality of the information contributed to the investigation 
by victims and witnesses about the identity of the offender.42 
If they could not be helpful, forensic wizardry generally was 
not up to solving the crime. 
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It is important to understand that these weaknesses appeared 
in precisely those areas of crime control where the reactive 
strategy should have been particularly strong: i.e., in dealing 
with crimes such as murder, rape, robbery, assault, and 
burglary. These crimes could be expected to produce alarms; 
they also were interceptable and solvable by a vigilant police 
force waiting to be mobilized by outraged citizens. 

There are, of course, many other kinds of serious crimes for 
which the reactive police strategy is much more obviously 
inappropriate!3 It cannot, for example, deal with consensual 
crimes such as drug dealing behind closed doors. Nor can it 
deal with crimes such as extortion and loan sharking where 
the victims are too afraid to report the crimes. A reactive 
strategy cannot deal with sophisticated white collar crimes or 
political conuption where the losses associated with the 
crimes are so widely distributed that people do not notice 
that they have been victimized. FinaIIy, a reactive strategy 
cannot deal even with traditional street crimes in those parts 
of cities where confidence in the police has eroded to such a 
degree that the citizens no longer call when they are victim
ized. 

, , Confronted by high levels of crime and 
limited budgets, the police felt a growing needfor 
initiative and thoughtfulness in tackling serious 
crime. " 

Although these fmdings and intrinsic limItations of the 
reactive strategy have not unseated the intuitive appeal of 
and wide experience with the reactive crime fighting 
strategy, they have added to a growing sense of frustration 
within police departments. Confronted by high levels 6f 
crime and limited budgets, the police felt a growing need for 
initiative and thoughtfulness in tackling serious crime. 
Working within the logic of their current approaches, but 
reaching for additional degrees of effectiveness, during the 
1970's the }X1lice developed new proactive tactics. 

Developments in proactive crime fighting 

To ,jeal with serious street crime, the police developed the 
taCtic of directed patro!. Sometimes these patrols were aimed 
at locations that seemed particularly vulnerable to crimes, 
such as branch banks, convenience stores, and crowded bars. 
Other times, the patrols were focused on individuals who, on 
the basis of past record or recent information, were thought 
to be particularly active offenders.44 

The police sought to attack street robberies and muggings 
through anticrime squads that sent decoys into the streets to 
prompt active muggers into committing a crime in the full 
view of the police. The police also sought to control home 
robberies and burglaries through sting operations involving 
undercover officers who operate as fences'to identify and 
gather evidence against the offenders. 



Finally, the police sought to enhance the effective impact of 
their enforcement efforts by increasing the quality of the 
cases they made. Quality Investigation Programs...-s and 
Integrated Criminal Apprehension Programg46 were adopted 
by many departments to increase the likelihood that arr'ests 
would be followed by convictions and long prison senl.ences. 

For the most part, each of these innovations produced its 
successes. The perpetrator-oriented patrols, sting operations, 
and quality investigation efforts were a little more sU(;cessful 
than the location-oriented directed patrols and the under
cover operations directed against street robbery. Noneilieless, 
the police did demonstrate that concentrated efforts could 
increase arrests; clearances, and convictions. These efforts 
did not show that these programs alone-without thf! support 
of courts and corrections and the involvement of the commu
nity---<:ould reduce aggregate levels of serious crime in the 
cities in which they were tried. 

Moreover, insofar as each program took a more aggressive 
and proactive approach to crime, it also troubled those who 
were concerned that the police not become too intrusive. 
Perpetrator-oriented patrols, for example, raised the question 
of whether it was appropriate to target offenders rather than 
offenses, and if so, on what evidentiary basis.47 The use of 
undercover tactics to deal with both robbery and burglary 
raised important questions about entrapment.oI8 AUld the 
emphasis on producing convictions from arrests prompted 
worries that the police might be motivated to manufacture as 
well as simply record and preserve evidence, Arguably, these 
civil liberties concerns were inappropriate at a time when the 
police seemed unable to deal with high crime rates. The fact 
that these concerns arose, however, indicated that the police 
were, in fact, using their authority more intensively than they 
had when they were relying prindpally on reactive strate
gies. Such concerns must be reckoned a cost of the new 
efforts. 

The police also made substantial investments in their ability 
to deal with those crimes that could not be handled through 
routine patrol or investigative operations, either because the 
crimes were too complicated to handle with ordinary arrest 
and investigative methods, or because the routine operations 
would not disclose the crime. In terms of dealing with 
especially demanding crimes, like hostage takings or well
armed offenders, the police developed Special Weapons and 
Arrest Teams. They also enhanced their capacities to deal 
with riots and demonstrations. And at the other end of the 
spectrum, the police developed special procedures for 
dealing with deranged and disordered offenders who often 
looked violent (and sometimes were) but mostly were simply 
mentally disturbed. 

To deal with crimes that were not always revealed through 
the ordinary procedures of complaints by victims and 
witnesses, the police developed special units skilled in 
investigating the sensitive areas of child sexual abuse, rape, 
and domestic assault. They also created special investigative 
units to deal with high-level drug dealing, organized crime, 
arson, and sophisticated frauds. 'These units often relied on 
special intelligence files as well as special investigative 

procedures, such as the recruitment of informantS, electronic 
wiretaps, and sustained undercover investigations. These 
programs also scored their successes and enhanced the 
ability of the police to deal with serious crime. 

Missed opportunities in crime fighting? 

These innovations demonstrated the resourcefulness and 
creativity of the police as they faced the challenge of high 
crime rates with limited financial resources, diminished 
authority, and constrained managerial prerogatives, With the 
benefit of hindsight, however, some crucial oversights are 
apparent 

" Long before it was demonstrated that the 
success of rapid response . .. depended on the 
willingness of victims and witnesses to report 
crimes . .. , the police had mounted campaigns 
mobilizing citizens to support their local 
police. " 

First, there was little appreciation of the crucial role that 
better information from the community could play in 
strengthening police performance.49 It was not that the police 
were unaware of their dependency on citizens for informa-

• . tion: Long before it was demonstrated thllt the success of 
rapid response to crime calls and retiospective investigation 
depended on the willingness of victif!ls and witnesses to 
report crimes and aid in their solution, the police had 
mounted campaigns mobilizing citizens to support their local 
police. 

The real problem was that the police did not adequately con
sider what was needed to attract that support. They thought 
that their interest and ready availability would be sufficient. 
They did not understand that citizens felt vulnerable to 
retaliation by offenders in the community and needed a 
closer connection with the police if they were going to help 
them solve the crime. Nor did the police understand that a 
partnership with the community could be constructed only 
from the material of daily encounters with the public; in 
particular, by taking seriously the public's concern with less 
serious offenses. In short, while the police knew that they 
were dependent on the community for information about 
crime, they never asked the public what was needed to obtain 
help beyond setting up 911 systems. 

Second, the police rarely looked behind an offense to its 
precipitating causes. Nor did they think about crime preven
tion in terms of managing the precipitating cauSes. They 
knew, of course, that much crime was being produced by 
dangerous offenders, criminogenic situations, alcohol and 
drug abuse, and aggravating relationships. But they were 
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ambivalent about acting on that knowledge. They tended to 
limit their responsibilities to applying the law to incidents to 

.. which they were summoned; they did not think in terms of 
• applying instruments of civil law or the capacities ~f other 

city agencies to work on the proximate causes of cnme. 
Criminal investigations emphasized legal evidence of guilt or 
innocence-not the question of precipitating causes. 

There were many reasons to maintain this narrow focus on 
law enforcement. To a degree, it protected police organiza
tions from criticisms that they were lawless and out of 
control. The police could explain that they merely enforced 
the laws and that they exercised no discretion beyond this 
basic function. The narrow focus on law enforcement also 
protected the organization from failure in its basic crime con
trol mission. If the police role was limited to applying the 
criminal law to offenses rather than to the more challenging 
goal of actually preventing and controlling crime, the police 
could succeed even if crime were not controlled. They could 
blame the other parts of the criminal justice system for their 
failures to deter and incapacitate the offenders whom the 
police had arrested. Finally, the narrow focus was consistent 
with the training and aspirations of the police themselves. 
Arresting people and using authority was real police work; 
mediating disputes, mobilizing communities, and badgering 
other city agencies for improved services was social work. 

" Arresting people and using authority was 
real police work; mediating disputes, mobilizing 

• communities, and badgering other city agencies 
, for improved services was social work. , , 

-
Whatever the reasons, the police remained reluctant to 
develop the internal capabilities needed to make their 
anecdotal impressions of precipitating causes systematic and 
powerful. Crime analysis sections merely kept statistics or 
characterized the location of crime; they did not identify 
dangerous offenders or trouble spots and avoided examining 
the role of alcohol and drugs in the serious crime problem. 
Nor did they propose alternative methods for dealing with 
crime problems. From the perspective of the police, it was 
far better to stay at the surface of social life and respond to 
crimes as they occurred rather than to intervene more widely 
and actively to manage the immediate conditions that were 
producing crimes. 

Third, the police never fully exploited the self-defense ca
pacities of the community itself. They did offer advice to 
merchants and citizen groups about how they could protect 
themselves from criminal victimization. And they helped 
organize neighborhood watch groups. But the main eff~rts 
went into helping the communities become more effective 
operational auxiliaries to the police departments. Citizens 
were encouraged to mark their property not only because it 
helped the police' solve the crime, should the item be stolen, 
but also because it allowed the police to return the property 

to the owners. Crime watch groups were instructed to call the 
police rather than to intervene themselves. This was consis
tent with the desires of the police to maintain their monopoly 
on both expeni&e and operational capability in dealing with 
crime. They did not really want any growth in private 
security-whether it took the form of volunteer associations 
such as the Guardian Angels or commercial operations such 
as Burns Security Guards. Because of that interest, police 
commitment to building a community's self-defense capaci
ties was always ambivalent. And, because they were ambiva
lent, the police did not think through the question of whether 
and how such efforts could actually help them control 
serious crime. 

Problem-solving and community approaches to 
crime control 

In the 1980's, police departments throughout the country 
have begun to explore the crime-fighting effectiveness of 
tactics that build on previous approaches, but seek to extend 
them by looking behind offenses to the precipitating causes 
of crimes, building closer relations with the community, and 
seeking to enhance the self-defense capacities of the commu
nities themselves. These efforts are guided mostly by a 
theory of what might work and some illustrative examples. 
The theory is that the effectiveness of existing tactics can be 
enhanced if the police increase the quantity and quality of 
their contacts with citizens (both individuals and neighbor
hood groups), and include in the:ir responses to crime 
problems thoughtful analyses of the precipitating causes of 
the offenses. The expectation is t'hat this will both enhance 
the direct effectiveness of the pollice department and also 
enable the police department to kverage the resources of 
citizen groups and other public agencies to control crime. 

Some examples, drawn from recent experiences, suggest the 
ways in which these new approaches can lead to enhance.d 
crime control. 

Enhanced police presence. From its inception, patrol has 
sought to prevent crime through the presence, or potential 
presence, of a conspicuous officer. Patrolling in cars is only 
one way to communicate police presence, however. Activi
ties such as foot patrol, visiting citizens in their homes, and 
attending group meetings also increase the awareness of 
police to which all citizens respond-those intent on crime 
as well as those not. This presence both deters potential 
offenders from committing crimes and affords officers the 
opportunities to note criminal acts in progress. 

Example: A youth walking down a street in a small business 
section of town sees an unlocked automobile with the key in 
the ignition. He is tempted to steal it Glancing around, he 
notes a police officer a short distance away walking down 
the street. The youth decides not to enter the car for fear of 
being caught by the officer. 
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Example: An officer, through crime analysis, becomes 
aware of a pattern of burglaries in a neighborhood. Increas
ing her patrol in alleyways, she. notes a youth attempting to 
enter the back windcw of a residence. She makes an arrest. 



-
" In England . .. , when an anticrime unit is 
sent in to deal with a serious crime problem, as 
often as not it consists of foot patrol. " -
Although the success of foot patrol tactics in controlling 
crime is counter-intuitive to those accustomed to patrol by 
automobile, confidence in this approach is common in 
England. There, when an anticrime unit is sent in to deal 
with a serious crime problem, as often as not it consists of 
foot patrol. The approach is successful because fOOL patrol 
officers have access to areas unavailable to officers in cars: 
walkways and areas between houses, for example. Unpub
lished work by Glenn Pierce suggests that some crimes, such 
as burglary, tend to be patterned within limited geographical 
and chronological space. If ulis is true, when combined with 
what is known about how burglars enter homes and busi
nesses, properly targeted foot patrol might be the strongest 
potential anticrime tactic to deal with such crimes. 

Better surveillance and deterrence of dangerous offenders. 
From the o~tset, police have sought to control crime through 
close survelllance of those who have committed crimes in 
the pasL The problem has been to accurately identify those 
offenders. Police officers who work closely with a neighbor
hood are in a position to learn who behaves in criminal or de
linquent ways within the community. By stationing them
selves in particular locations, officers can surveil known 
troublemakers and forestall criminal behavior. 

Example: Police investigation of a rash of robberies 
commiued by juveniles involved house-to-house interviews 
of the neighborhood. In these interviews, photographs of 
suspects were shown to residents. While no information 
about the crimes was produced, the word rapidly spread 
through the neighborhood that the police were keeping close 
tabs on specific individuals. The robberies stopped without 
an arresL 

It is also legally and procedurally possible to consider 
assigning neighborhood police officers to the surveillance of 
probationers and parolees. Such surveillance would be more 
immediate and regular than that now provided by probation 
or parole officers. Aware that neighborhood police officers 
had easier access to information about their activities, people 
who were in the community on a conditional basis might be 
deterred from committing illegal acts. 

Example: Paroled sexual offenders in a conservative state 
regularly move to a community known for its relatively open 
values. A plan is worked out between local police and the 
state correctional agency. Upon parole, all sexual offenders 
returning to this community are interviewed by the chief of 
patrol and uie neighborhood officer policing the area in 
which the parolee is to live. An offender known for attacks 
on teenage girls returns to the community. Regular contacts 
between the officer and parolee are scheduled to enable the 
police officer to oversee the parolee's behavior while in the 
community. The police officer discovers that the parolee is 
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no~ working in ~e local fast f~ restaurant-a workplace 
which regularly hires teenage girls. The officer in conjunc
tion with the parole officer, requires that the p~olee find a 
different job, one in which young girls are not always 
presenL 

Jncr~ased access to information. Community policing em
phasIzeS the development of close communication between 
~itizens ~d police. This communication helps police gather 
mformauon for both preventing and solving crime. 

Example: In an area frequented by many street people, a 
~treet pe~son approaches a neighborhood police officer to 
Inform. hun that a stranger from another neighborhood is 
auempting to recruitassistance to commit a street robbery. 
The street person describes the newcomer to the police 
officer. Shortly afterwards while patrolling, the ofBcer 
notices a person on the street who matches the description. 
The officer approaches the person, questions him, tells him 
~t he (th~ officer) is aware of what he is planning, and 
mstructs 111m to leave the area. 

" Use of information gathered by patrol 
officers is one of the most important ways in 
which police can improve their ability . .. , , 

Example: Shortly after. leaving her church a woman is 
mugged on the streeL She appears {() be sepously injured as a 
result of being knocked to the ground. Police and medics are 
called. The neighborhood officer responds by foot. She is 
approached by several children and their j1arents. The 
children were playing in an open space in the public housing 
project across the street from the church and saw the youth 
mug the woman. They know the yout1J and where he lives. 
Accompanied by a neighborhood entourage, including the 
parents and children who identified the youth, the officer 
proceeds to the apartment and makes the arrest. 

Familiarity with the social and physical characteristics of 
their beats also helps neighborhood police officers to 
understand linkages between various pieces of information 
gathered from their own observations and from other 
disparate sources. 

Example: Paren~ have complained to a neighborhood police 
?fficer about an Increase of drug availability in their neigh
oorhood. Several parents have found drugs in their children's 
possession. In addition, the officer has noticed many youths 
congregating around an entrance to a second-story apartment 
over several stores. The officer contacts the drug unit and 
in~orms them of his suspicion that drugs are being sold to 
chlldren from that apartment. The drug unit arranges an 
undercover "buy" and then "busts" the dealers. 

Work by Pate,50 Greenwood, Chaiken and Petersilia,S! Eck,s2 
and Skogan and AntunesS3 suggests that use of infonnation 



gathered by patrol officers is one of the most important ways 
in which police can improve their ability 10 apprehend 
offenders. In 1982, Baltimore County, Maryland initiated a 
Citizen Oriented Police Enforcement unit (COPE), designed 
to bring the police into closer contact with the citizens and 
reduce their fears. A 1985 study showed that not only had 
COPE reduced fear, but also it had apparently produced a 12 
percent reduction in the level of reported crime.54 

Early intervention to prevent the escalation of disorder into 
crime. In a widely read article, Kelling and Wilson argue that 
there is an important causal link between minor instances of 
disorder and the occurrence of serious crime.5j Disorderly 
behavior-youths congregating, drunks lying down, prosti
tutes aggressively soliciting-left untended, can escalate into 
serious crime. The implication is that intervention by police 
to stop uncivil behavior keeps it from escalating. 

" An important part of community policing is 
providing anticrime consultation to citizens, 
businesses, and other community institutions." 

Example: Youths panhandle in a subway station. Citizens 
give money both out of charitable motives and because they 
are fearful. Youths, emboldened by citizen fear, intimidate 
and, fmally, threaten and mug subway users. Intervention by 
police to end panhandling by youths reduces threatening and 
mugging of citizens. 

Although this argument has intuitive appeal, little direct em
pirical evidence exists about exploiting its anticrime poten
tial. 

Crime prevention activities. An important part of community 
policing is providing anticrime consultation 10 citizens, busi
nesses, and other community institutions. The recommenda
tions range from home target hardening (locks, strengthened 
doors, etc.) 10 street and building design. 

Example: Residents of a neighborhood have been troubled 
by daytime burglaries. In addition to planning a police 
response, police consult with homeowners about ways in 
which they can make their homes more secure from burglars. 
Suggestions include moving shrubs away from doorways, 
strengthening locks, securing windows, and taking other 
burglary prevention precautions. 

A 1973 evaluation of Seattle's Community Crime Prevention 
Program, which used this approach, found a significant re
duction in burglaries.56 

Shoring up community institutions. Institutions of neighbor
hood social control include families, churches, schools, local 
businesses, and neighborhood and community organizations. 
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In many communities, the corrosive effects of social disor
ganization have seriously weakened such organizations. 
Police, working with such institutions and organizations, can 
reinforce their normative strength in a community.' 

Example: Drug dealing is a serious problem in an inner
city neighborhood. Drug dealers not only have dealt drugs 
freely, but also have intimidated residents 10 the extent that 
they are afraid to complain to police. A local church decides 
that the problem is so serious that an organized effort must 
be made to attack the problem. Church officials contact the 
police and ask them 10 work clos,;,.ly with the neighborhood 
group, Citizens demonstrate against drug dealing, getting 
both police protection and great pUblicity. Citywide and local 
politica.lleaders, as well as other public and private agencies, 
become concerned about the problem and develop a con
certed effort 10 reduce drug dealing and intimida.tion. 
Sustained street-level enforcement ends drug dealing in that 
location. 

Example: Using up-to-date technology, police are able 10 
identify the patterns of a burglary ring which is moving 
through a neighborhood. Police contact the local neighbor
hood anticrime group and inform its members of the patterns 
so that they can be alert and watch their own and each 
others' homes. 

Example: A woman who lives in public housing has been 
troubled by attempts of local gangs to recruit her youngest 
son. Up to now, his older brother has been able 10 protect 
him. Now, however, the older brother is going inlO the 
service. Approached by the mother, the neighborhood police 
officer now keeps an eye out for the youngster on the way 10 
and from school as well as on the playground. 

Example: A local school is plagued by dropouts who con
tinually hang around the school inti,midating both students 
and teachers. Crime has increased in and around the school. 
The principal decides to crack down on the problem. The 
neighborhood police officer becomes involved in the efforts. 
He teaches a course in youth and the law, increases his sur
veillance of the grounds, consults with the teachers about 
handling problems, and invokes other agencies 10 become 
involved with the youths who have dropped out of school. 

Although promising, it is unclear what impact the strength
ening of community institutions has on serious crime. It is an 
attractive idea, however. 

Problem solving. Police have historically viewed cails for 
service and criminal events as individual incidents. Many 
such incidents are part of a chronic problem amenable 10 
diagnosis and preventive intervention by either police or 
other agencies. 

Example: Police and citizens note an increase in daytime 
burglaries in a particular neighborhood. This neighborhood 
has also been characterized by high rates of truancy. Suspect
ing that many burglaries are committed by truants, police, 
citizens, and school officials plan a carefully integrated anti
truancy campaign. Daytime burglaries drop. 



Problem solving appears to be a promising approach to deter 
crime. When, in 1985, the Newport News Police Department 
turned to problem-oriented policing as an approach to 
dealing with crime, it was successful in dealing with three 
stubborn crime problems that had beset the community: a 
series of prostitution-related robberies; a rash of burglaries in 
a housing project; and larcenies from vehicles parked in 
downtown areas. In each case, the problem was solved not 
simply by solving the crimes and arresting offenders, nor by 
increasing levels of patrol (though both were done), but also 
by operating on the immediate conditions that were giving 
rise to the offenses.S7 

" Police have historically viewed calls for 
service and criminal events as individual 
incidents. Many such incidents are part of a 
chronic problem amenable to diagnosis and pre
ventive intervention . .. " 

These ideas, examples, and results lend plausibility to the 
notion that problem-solving or community policing can en
hance the crime control capabilities of professional crime 
fighting. They do not prove the case, however. 

A strategic view of crime fighting 

While police executives can produce increased levels of 
arrest and local reductions in crime through the creation of 
special programs, they are frustrated because they do not 
know how to produce reductions in citywide levels of crime. 
The main reason for this might be that their main force is not 
engaged in a serious crime-fighting effort even though it 
seems that it is. After all, it would be unreasonable to 
imagine that any single small program, typically engaging 
less than 5 percent of the force, could have much impact on 
aggregate levels of crime. The important question is wh&t is 
the remaining 95 percent of the force doing? For the most 
part, the answer is that they are deployed in patrol cars, 
responding to calls for service and investigating crimes after 
they have occurred. These tactics have only limited effec
tiveness. 

What remains unanswered is the consequence of shifting a 
whole department to a radically different style of policing. 
Moreover, the answer is hard to determine, since the period 
of transition would be quite awkward. In the short run, were 
officers taken from patrol and detective units to do problem
oriented or community policing, it is almost certain that 
response times would lengthen -at least until the problem
solving efforts reduced the demands for service by eliminat
ing the precipitating problem that was producing the calls for 
service.58 And even though an increase in response times 
does not necessarily indicate a real loss in crime-fighting ef
fectiveness, it would be perceived as such because the public 
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and the police have learned to equate rapid response to crime 
calls with crime control effectiveness. 

What is tempting, of course, is to avoid choosing among 
these strategies, and to adopt the strengths of these various 
approaches while avoiding their weaknesses. This would be 
reflected in decisions to establish special units to do prob
lem-solving or community policing within existing organiza
tions whose traditions and main forces remained committed 
to reactive patrol and retrospective investigation. 

But it may not be this easy. Indeed, experience demonstrates 
that it is not. Previous initiatives with team policing or split
force policing succeeded in building capacities for both 
styles of policing within the same department, but tended to 
foster eventual competition and conflicl59 The problem
solving and community policing aspects have usually 
eventually yielded to administrative demands to keep 
response times low, or to officers' desires to avoid the de
manding engagement with the community. The reason seems 
to ~ partly a matter of resources-there has never been 
enough manpower to maximize performance in both do
mains at once. But it also seems to be a matter of administra
tive style and structure. Problem-solving and community 
policing both require a greater degree of decentralization 
than does the current policing strategy. They depend more on 
the initiative of the officers. And they reach out for a close 
rather than a distant relationship with the community. These 
are all quite different than the administrative emphases of the 
current strategy which prescribe centralization, control, and 
distance from the comm unity. 

" Problem-solving and community policing . .. 
reach outfor a close rather than a distant 
relationship with the commu'!ity. , , 

So while logic and evidence suggest the crime control 
potential of adding problem-solving and community policing 
to the concept of rapid response and retrospective investiga
tion, it is hard to add th~ functions without increasing the 
resources and significantly changing the administrative style 
of a police organization. That is hard for a police chief to 
decide to do without convincing evidence that it would work. 
The only things that make such a move easy to contemplate 
are: (1) a deep sense that the current strategy and tactics have 
reached their limits; (2) the plausibility of the idea that 
increased effectiveness lies in working on proximate causes 
and mobilizing communities; and (3) the little bit of evidence 
we have that the alternative approach works. A few depart
ments, such as Houston, Newport News, Baltimore County, 
and Philadelphia, have committed themselves to these 
alternative approaches. 1£ they succeed over the next 3 to 5 
years in reducing serious crime as well as in attracting citizen 
support, then the field will know that it has a better strategy 
of policing available than is now being used. 
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High Performance· 
Programming: A Framework 

for Transforming 
Organizations 

by 

LTh1>A NELSO~ 
FRA."K L. BUR'iS 

The High Performance Programming (HPP) model illustrates concepts that 
assist in transforming an organization into a high-performing system. The struc
ture of the model provides a nested framework for diagnosing current levels of 
performance and for understanding the potentials for performance at the highest 
levels. Specific methods are outlined for creating the conditions which elicit high 
performance from individuals, teams, and organizations. 

The term programming is used to highlight the proposition that an organiza
tion's present performance level is a function of past implicit or explicit "operatiilg 
instructions" to the system. Similarly, future performance will depend on how 
the organization's culture is being programmed now. This critical issue is the key 
to unlocking the performance potential of arJ organization. Specifically, an organiza
tion's future performance is a direct result of its culture and the operative frame 
of reference supplied by that culture. 

This concept is reflected in the series of four frames that make up the body 
of the HPP model, shown in Figure 1. Each of these four frames poruays a distinct 
operating frame of reference. With the exception of the reactive frame, these frames 
are nested to reflCJ:t one of the basic concepts of the model-each larger frame 
builds upon and provides an e~ cultural context {or the frame or frames 
within it. The proactive frame of reference is an extension and an enhancement 
of the r~sponsiv~ frame. Likewise, the high p~rforming frame of reference is an 
expansion beyond the proactive frame and includes both the proactive and responsiv~ 
frames. 
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PROACTIVE 
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Figure ,. The Framework of the High Performance 
Programming Model. 

Background 

Frames of reference allow us to examine the difference between organiza
tional. change efforts that merely resort and relabel the organ..iz.ation·.$ sub-elements 
and functions, and change efforts that truly transform the organization. No maner 
bow dramatic a change effort looks on paper. or how solid the reasoning behind 
it. actual improved performance happens only if there is also a parallel change 
in the frames of reference of the people in the organization. 

For example, the implementation of "matrix management" in an organiza
tion we observed was intended to improve its responsiveness. but the change ac
tually produced an information trafiic jam that amounted to "gridlock." All eight 
layers of management, still caught up in old habits of thought, continued to insist 
that everything go through old channels. Their impoverished frames of reference 
neutraliz.ed the inLended outcomes of the matrix strategy. 

A second a.11d related issue illwninated by the HPP model Lc how an organiza
tion's culture either allows or hinders its adaptation to accelerating change in its 
in.Lernal and e:aernal enviroruncnt. In today' s fast-paced and co~lex society, change 
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is no longer a choice; it is a given. Research on the functioning of systems sug
gests that complexity itself is the driving force behind the increasing rate of change: 
the more complex a given system is, the faster its rate of change, which creates 
more complexity (Prigogine, 1980). Even though change is a given, its direction 
may take different forms. A system facipg increasing complexity will either evolve 
toward a more connected and integrated form or drift into an increasingly fragmented 
state. Organizations, when viewed as systems, can be observed over time to move 
into higher and more productive states or to devolve into lower, less-organized, 
and less-effective states. 

The following summary describes the orga.n.i.zational char3cteristics that ac
celerate disorganization and the techniques and strategies that can move an organiza
tion through the responsive. proactive. and high performiJJg levels of the HPP model. 
Our intention is to provide leaders and managers (particularly those with executive 
responsibilities) with new ways of tb.inling coherently about what they can do to 

influence the future of their organizations-not merely to ensure their viability 
and su~s in a changing world, but to set them on a course for excellence. 

We begin with an exruninatiori of organizations in which decay and disorganiza
tion have already begun. 

The Reactive Organization 

The reactive state is not the state in which organizations begin. It is the Stale 

in which survival itself may be in question. In talking to members of these organiza
tions, one notices an absence of shared purpose or sense of accomplishment. Not 
only will one get different respun.ses about what's important,. one also will be left 
with the distinct impression that nobody cares much. either. The reactive frame 
is the state oi ciisimegratioo into whlch an organization devolves when its leaders 
fail to keep the organization focused on its purpose. 

The culture of the reactive organization can be described using the eleven 
dimensions in Figure 2. 

The central purpose in a reactive organization has lost Us vitality and DO longer 
provides a foundation, leaving a vacuum in which disintegration and disorganiza
tion begin to take their toll. Shared purpose and clear goals act as an organiza
tion's steering mechanism: without well-focused goals, the enterprise and its 
members are adrift. Given no focus on the future. people become flUted on the 
past-a past that no longer exists. 

The lack of shared purpose has a telling effect on the structure of the organiza
tion. In spite of its neatly aligned' appearoJlce on paper, the structure is really a 
fragmented collection of separate elements, often working at cross purposes and 
competing for resources and territory. Managers in such reactive cultures lay in
tricate paper !..'"".2::, h.:;i.l'lg to appear dedicated to detail and thorough in their endless 
search for problems and faults. This br=ds a defensive atmosphere throughout 
the organiz.3tion that results in a seif-cenl.l:red perspective on the part of the orga.n.iz.a
tion's member~ who protect the~lves by "looking out for number one." 

The purpose oi planning is similarly debased. Instead of plan.n.i.ng the future 
direction of the organization, man.a.gers carry out huge paperwork drills designed 
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F.gur. 2. Th' Cultur. of the Reactive Organization. 

to defend the SUIUS quo. Rather than being pulled by a vision offurure achievements, 
the organization is driven by the fear of not being able to ju..stify its continued 
ellitence. 

People caughI in a reactive organization seem strikingly similar to persons 
suffering from paranoia. They have little enthusiasm for anything but survival, 
and they are chronically cynical, pessimistic, and distrustful. They arc trapped 
in what psychologists call a "negative reinforcement environment," in which the 
avo:':L:..nce of painful consequences reinforces behavior. This distortion in the 
org~tion's reward system causes individuals to become obsessed with stay out 
of troilble; sticlcing "ne's neck out is viewed as tantamount to getting it cut off. 
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Sympto[ns of a punitive environment are when managers ~..have as if taking 
c:arc of problems means finding 5OlDCODe to blame, when change takes place primari
ly through punitive and corrective means, aod when communication takes the form 
of a force-feed system of directives rolling down through the fragmcnted 
hierarchy-complimcnted by paperwork fighting its way back up. 

Another lethal symptom of reactive cultures is the unwillingncs.s of subor
dinates to tell their bosses bad news unless it no longer can be hidden. The bosses, 
for their part. rarely praise their people for good work, thinking and saying, ·'That's 
what they get paid for." 

One of the primary reasons for confusion and lack of clarity in reactive 
organizations is the prevailing norm against the asking of questions by subordinates 
of their bosses. Not only arc supervisors never asked qUestlOOS that might ch.allcnge 
the merit or wisdom of their decisions, they arc rarely even asked questions for 
clarity . 

The leadership style observed in reactive organizations is usually immature 
and frequently abusive. We have seen many a "nice guy'· revcrt to ~ "leader
as-obedience-trainer" style upon entering a reactive organization. Though this might 
not be thier preferred style, it is the style: :hat appears to them to work, at least 
in the short term. 

As many supervisors and managers have discovered, getting work done in 
reactive organizations takes a lot of kicking and shoving. People become withdrawn 
and insensitive in painful environments in order to survive. Many managers have 
been co-opted by these environments and develop a "punishing-dicutorial" style 
just to get the at~ntion of subordinates, who have become immune to all but the 
most direct and'iiemanding sons of instructions. 

Members of r~=:.i'.': organizations are also among the least willing to risk 
change because of the terrifying pcxcntial that the·"nUes of the game" will change
rules that have been learned through bard experience. Thus, these low-risk and 
painful organizational cli.rnates arc actually perpetuated by the very persons iuf· 
fering the most from them. They at least know what no/lO do, and the unknown 
only invites trouble and threatens one's ability to predict. 

Building the Responsive 
Organization 

1'0 move the culture out of a reactive state and into a responsive one ~uircs 
a carefully balanced approach that involves both patience and leadership. Change 
must occur in the frame of reference of individual plCt1lbers and in the organiza
tion as a whole. l.aders must clarify the orgarii.zation's goals and purposes and 
build a bond of mutual trust between the leaders and the led. A well-established 
Sd of techniques designed to revita.l.iz.e and re~rgiz.e the organization by renewmg 
its focus on goals and internal cohesion is shown in Figure 3: 

The most imporunr revitalizing step is to re-focus the organization on clearly 
defined goWs that build a sense of shared purpose among the organization IS 

members. The goals can extend across a year or can be targeted on major pro
jects. They should be specific enough to clarify the outputs that are to be produc
ed. by whom, and by when. 
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rlgur. 3. The Rnponsive Frame ot Ref.rence. 

Goal-setting and action-planning sessions are the most effective means of gaining 
the understar.dir.& and commitment of those who will be accountable for carrying 
out necessary !~!ks. Those people must participate in developing the goals and 
the plans designed to achieve them. The whole process goes down the proverbial 
'drain when managers fonn goals and plans in isolation and then merely pass them 
along to their subordinates. Goal-Sening and action-planning sessions in which 
both managers and subordinates conuibute are the best builders of stiared pur
pose, understanding, and commitment. They provide a basis for building the trust 
and clarity that arc critical to motivating the individual and instilling esprit-de<orps. 

Once geals and plans are CSLlbllshed, slippages and unexpected problems can 
be identified iufore they become crises. Good problem-solving strategies are 
available to promote effective participation and better solutions. ~ with goal-setting 
~ action-planning, improved und.::rstanding and foUow-through are achieved when 
the team members responsible for carrying out" the solutions participate in the 
problem-solving process: This process, used so effcruvely by Japanese managers 
in their quality circle programs. not only has the advantage of training persohnel 
to solve problems but also helps them to be on the constant lookout for potential 
problems. 

It is up to the leader to carry out these processes competently and in a manner 
that is responsive to people's needs. We suggest leaders follow the guidelines pro
vided by the Situational Leadership model when moving their organization from 
a reactive to a responsive state. Developed by Hersey and Blanchard (1982), this 
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model emphasizes that leaders must adapt their style to fit the matUrity level 
(knowledge and experience) of the follower. While the new employee needs direc
tion and structure, the more experienced employee requires less "lClling" and 
more "sclling" behavior by the leader. Mature followers work better in a par
ticipative mode with the leader. Those who are most highly experienced and 
qualified can accept delegated responsibilities. Movement toward a responsive swe, 
in summary, has to begin with a leader who is responsive to the needs of adults 
to be treated as adults. 

The Resulting Responsive Culture 

Provided that the above set of management and leadership practices are car
ried out, the responsive organizational culture will reflect the clw'acteristics shown 
in Figure 4. Team members are focused on producing outputs in the present through 
activities planned to aclUeve near-t.crm goals. Management keeps team efforts coor
dinated and responsive to changing needs and conditions. Since members belp 
develop the goals and plans of action, they know what output leaders expect and 
what activities are to be perfonned. They work as cohesive teams, able to adapt 
as they identify and solve problems. This environment fosters a team perspective 
rather than a self-centered one and results in team members looking out for each 

. other and for the good of the organization. 
The boss is a lead~r and coach who motivates group members by rewarding 

high perforrn.:mce throU'gh positive feedback, awards, and pay iDC~S based on 
merit. The boss keeps the team efforts coordinated and f~ on the goals through 
planning, evaluating progress, and promoting team cohesion. 

While the responsive state is productive and beneficial, and it certainly is far 
superior to the r~ve state, it is also the operational level of a larger cultural 
frame of reference that is proactiY~ as well as responsive. 

To maintain high lc:vels of responsiveness and adaptability, the organization 
needs a mor~ expansive frame of reference thai supplies the guiding philosophy 
and vision around which individuals, 1CanlS. and depanments become an aligned 
and attuned whole. This larger context is the proacriv~ frame. 

Strategies for Cave·loping the 
Proactive Organization 

A proacriYt frame of reference requires looking to the future and taking the 
initiative. It is a frame of reference from which the future is seen as a choice to 
be made rather than a given with which to cope. It incorporates a way of looking 
at the world in which the future is viewed as something to be chosen, worked 
for, and realiz.ed (Beer, 1975). 

The first critical factor in moving beyond the responsive frame of reference 
lies within the value system of the organiz.:u.ion. The chosen future must be a widely 
shared vision that is attuned with the values of members of the organ.iz.ation and 
~hich serves as an attractive and compelling force for them. The power of NASA's 
original mission statement, "A man on the moon by the end of the decade," is 
an excellent example: of the motivational force supplied by an attractive, compell
ing vision of the future. 
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Figure 4. The Culture of the Responsive Organization. 

Second, the vision must communicate that the organization values people 
highly. People do not put fonh personal effort beyond being responsive unless 
they feel the organization is "theirs" and that it values them personally and pro
fessionally. The success of Japanese marulgement in producing rugh-qualiry pro
ductS is largely due to the message conveyed to the workforce that management 
genuinely values and wants their ideas. 

Third, the future vision must reflect a commitment to human values which 
give people a deep sense of personal meaning and satisfaction. High purpose, to 
be achieved, must be based on higher order values. It is this point that companies 
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which focus solely on the bonom line fail to take into account. High purpose: can
DOt be counted or quantified because it addresses emotiona.l qualities rather than 
material ends. 

Strongly held values and the norms of behavior that flow from them ICrve 
an often overlooked role. Values are normative beliefs held by individuals as to 
what is good and desirable. They provide 5tandards which influence peDple in their 
choice of actions. The clearer and more widely shared the organization's value 
system, the more it provides direction for individual behavior, and the ~ need 
there is for formal policies and rules and regulations. Thus, an enormous amount 
of energy that might otherwise be tied up in developing, perpetuating, and enfor
cing official rules-which can eventually immobilize an organiz.ation-is released . 
to work on attaining the desired future state. 

Although a widely shared set of organizational values is necessary to propel 
the organization into the proactive frame, the valLlCS 5Clccte.d are critical. Certain 
types of values arc needed. For example, values that reinfo~ one's sense of inter
dependence with the environment are important in developing a commitment to 
producing results valued by the larger cultural system, e.g., the customer. The 
Matsushita Corporation, one of the most successful companies in rhe world, rose 
from a one-person bicycle shop to an $11 billion industrial giant with a corporate 
philosophy aimed at producing results valued by the larger system. The underly
ing foun.d.ation of Matsushita's management genius lay in the lkeply held convic
tion that Matsushita must contribute to improving the standard of living in the larger 
society. '. 

Figure S shows the types of strategies that fos~r proOlctive organizational .' 
culwres. These include establishing values-based and results-orient.ed mission 
statements and ~veloping the long-range plans to accomplish them. To maintain 
progress and to ensure that future results are achieved, dccision-m.ax.ers need to 
establish performance-feedback systems to ~p themselves informed OD signifi
cant changes and performance trends. This does not mean that executives should 
bury themselves in endless .briefmgs and reportS, but that they should identify a 
few critical performance indices and manage them intensively. 

Clearly stated and widely shaled orga.ni1:ational values are the cohesive glue 
that holds the culture together. These values, embedded in the corponuc philosophy 
and nunifeste.d every day in how it operates, determine whethe: the organization 
will exist mechanically, adding to or subtracting from its collection of functions, 
or live organically, developing a sense of community in which work teams are 
knitted together to form the larger cultural fabric. It is the lc=ader's role to shape: 
and mold the values that provide positive meaning and value to the members' lives. 

This style of values-based leadership can be called rransjortrlQIioNJJ. Trans
formational leaders engage their followers at the values level j1SJ}ppo.~JQJn~r!=
ly activating them at the material level. Trans fOnDati onal leaders relate to the full 
person of each of their followers by looking for ways of developing their poten
tials and satisfying their higher needs (Burns, 1978). 

Gc:nuine transformation leadership demands a resolute commitment 10 funda
mental ethics and integrity. demonstrated through congT'.Jent behavior. Transfor
mationalleaders understand that true development can only tak.c place as a tunc-
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Figure 5. Th. Proactiv. Frame of Refer.nce. 

tion of th~ co-dcvelopmeru of th~lves and others. Thus, values for the tn,nsfor
mationalleader are the basis for developing the hUIDan potential'of the organiza
tion as a wb~le. 

The Resulting Proactive Culture 
I The results of Lhese management strategies are presented in Figure 6, along 

the same 11 dimensioC$ previously used. Futu.rc--ori~, firmly rooted in a values 
based philosophy, the organization is pointed toward long-term results and strategies 
far achieving them. Change is planned for and used by leaders to keep the organiza
tion clearly focused on its purpose. Communication is also focused on the future 
and on how the CUITeru state affects future plans. . 

Management ensures the alignment and integration of suborganization objec
tives within a total Whole. Members are motivated by the opponunity to make 
a contribution toward achieving a future they value. and to work as cohesive teams 
aligned with and attuned to the larger perspective of the organization. 

The role of leadenhip in proactive orga.niz.ations is to keep the orga.ni.z.ation 
focused on its purpose and well-tuned. Leaders must think strategically and act 

systemically. Their style is critical to producing and sustaining the proactive, i..rl
novative culture of the organization; to promote its future orientation, they must 
welcome risks as oppommities for furt.her growth and development. This requires 
leaders who arc able tc., develop an atmosphere of trust and mutual suppon with 
their followers so that potential problems can be identified before they become 
crises. Redprocalloyalry and mutual respect are the hallmarks of the leadership 
climate created by leadc:rs in proactive organizations. 
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Figure S. The Cultur. of the Proactive Organization . 

META-STRATEGIES FOR 
PROGRAMMING THE HIGH· 

PERFORMING ORGANIZATION 

The more progressive perspe4."tive afforded by the proactive frame of reference 
is neverthd~ss still insufficient to genc:rate truly high-p~rforming organizations. 
The phenomenon of corporate exceLknce is characterized by a high level of energy 
that unleashes human spirit and results in markedly improved productivity. 
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To generate these highest levels of performance, leaders need to operate from 
a frame of reference which sustains and enhances the proactive level of 
performance. They also shape the cultural conditions inside the organization 
that blUd the high spirit seen in high-performing systems. 

. Our ob~rvations of high-performing organizations have led us to many of 
the same '.~?nclusions reached by others who have written on this subject. Vaill 
(1982) POUlted out that sometimes the energy level in such organizations is so high 
that their activities seem frenetic and confusing to the outside observer. Yet, to 
the ~rs of the rugh-performing organization, these activities.seem quite natural 
and nOl at all incoherent. (Vaill also pointed out that somctimc:s the reverse is trUe: 
calm appearances may mask the commiancnt felt by members of I high-performing 
system). 

The leaders of high-performing organizations may not all have the same way 
of elicitiDg ~gh performance from their· people. But they all seem to have found 
a way to manage the flow of energy in their team or organization. They "sa" 
energy panerns and the human spirit these enc:rgy patterns release; they attend 
to these indicators with I dedication that equals and usually exl:el:ds their dedica
tion to the more ordinary indicators of performance such as profit. 

Although not alllca.ders of high-performing organizations'usc the same words 
to describe how they eHcil the spirit and unleash the energy of their people, those 
who become acquainted with our work invariably repon thai the HPP model helps 
them ma.k.e sense of and think coherently about what they already do with their 
intuitive grasp of "what's right." Inv~ly they become ~ in understanding 
them.sch'es and the possible reasons for their success. This fact-their immediate 
intere~t in their own potential as leaders-has provided us with a major clue about 
the nature of hi!!h-performing leaders and high-performing organizations. They 
have an almost insaililble curiousity about their own potentials ~ actively seek 
out those challenges that L~ey believe will ~aiC··iliCse pOtentials. 

Figure 7 shows the elements that constitute the enhanced frame of reference 
required for high pc:rfomwtee. As noted, the frame of reference in high-performing 
organizarjns must b.: oriented on scanning for potentials-for what might be possible. 
It is from this understanding ofth.e organization's potential that leaders and managers 
m.a}.:e choices about the organization's mission and purpose. 

The high-performing organization's choices about strategy are based on an 
underlying philosophy and folklore that give meaning to the organization's long
. range plans. The task becomes one of strategically navigating the organization 
along an established path in the long-range plans. Likewise, the perform.:ulce 
~gem.c:nt system that is required for a proactive organization fmds extra mean
ing in a high-performing organization, because it includes designing the plans for 
the organization's evolution within which its actual performance can be more
effectively monitored. 

Another key feature of the high-performing frame of reference is the emphasis 
on developing metasystems as well as fonnal systems. Metasystems, such as quality 
circles, executive boards, and excellence networks, serve to shape the cultural 
milieu throughout the high-performing organization's structure. ' 
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Figure 7. The High Per10rming Frame of Reference. 

The kind of leadership required to achieve and sustain organizat.l.onal high 
performan~ is what we suggest be called "holistic,·' because high-performing 
leaders appreciate the larger roles played by their organizations as instruments 
of change in adjacent and higher systems in the environment. They look not 9nly 
into their own organizations to help develop their potentials and that of their peo
ple. but to the outside as well. They see their own organizations as contributing 
actors in the general drama of human development, and they use their organiza
tions to make co~tributions to the human communities and the culture in which 
they reside. 

The Resulting HlghcPerformance 
Culture 

Figure 8 shows the shifts that occur along the same 11 dimensions previously 
used to describe these DCSted frames. In high-performing systems. the focus is 
on achieving high standards of excellence by identifying new potentials .• seeking 
out new avenues of opportuniry. and activating the hwnaIi spirit. To do this, leaders 
must have a frame of reference that extends beyond identifying the results to be 
achieved. They must look for ways of achieving the rich potentials in the future. 
This enhanced frame of reference expands the operative time frame to ODC that 
bridges and flows across time. . 
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Figure 8. Th. Cultur. of the High p.rforming 
Organization. 

Leaders operating in this state of "flow" are able to sustain for themselves 
(and communicate to their members) an appreciation of the rich legacies, proud 
traditions, and positive legends tha.l are the valued TOOtS of the organization's past
and sustain and communicate an in-depth knowledge of the presenI state-and sus
tain and communicate a high-rcsoll.ltion vision of the future they want to create. 

This extended time sense allows managers to plan a smooth, continuing evolu
tion of the organization toward an even more promising future. TI1c:y view change 
in the organizOltion not as a threat to the survival of the status quo but as I natural 
process that allows new dreams and offers new opponl.lnities. 

The planning process in a high-performing organization is a tool for conscious 
evolution ramt!T'than something done once a year in a frantic way to get something 
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down on paper. 'I'bc change mode is • ·prov.wmed. tt meaning the requisite c0n

ditions for high cneri)', cr~tivity, and innovation are consciously built into the 
OriaIlization's operating values and cultural norms. 

ManagcmcDt in higb-performing organizations focuses on the saar.cgic navip
lion of the total organization. The brcWhroughs announced daily in the new worl4 
of electronic communication now permit fonns of human structures to be design
ed as key tools for the long-term navigation or complex organizations. Networks 
which are focused on the pursuit of high performa.nce and human excellence caD 

be "elcanficd" by linking net'4'ork members together with I common electronic 
mail and computer conferencing system. When these intcma1 "excellence netWorks" 
also include senior executives and other leaders in the Olianjzation. the ~ for 
KtiOD generated by the network have a direct connection inuuhe decision-milking 
mechanisms that exist at multiple ~vels in the organ i7ltion. 

Mcw),stems such as networks already exist in all organizations. Sometimes 
we call them "old boy netWorks." "interesl groups, tt "constiwencies," or "in
frasuuctures." High-performing leaders are beginning to realiz.e that the advan
tages of q~ity circles can be amplified-that the principles of design and opera
nOll ~_enable guality cir;.~ ~ ~'e_~ 9q~'s~. c:an. be impl~ 
on a much larger seale. Interest groups, conStituencies, infrasuuctW'CS, and other 
metasystems Ci1n be deo.·elopcd and link.ed by computer to form I distributed "think 
tank" for new id=s, for keeping members informed of breakthroughs in their 
fields of s~wization, for s.c;uu:llog for ucnds a.nd fuwrc opportunities in the or
ganization's field of operation. and for advWpg decision-making boards. 

M suggested so vividly by Marilyn Ferguson (1980), while burcaucra.des 
arc always much less than the sum of their pans, the synergistic effects a.ctivatc:d 
by the rich informatioll flow Il.1turalto networks makes them many times more 
efficient than the formal human StnlC1ures through which they weave. 

n.: peflipccUve of l=dm. oper:uing in the high-performing frame of reference 
includes the culture of the organiution. A! well as developing strong. cohesive 
cea.ms and integraLed organizations. high-performing leaders look for ways to COD

scicxWY strengthen their orga.niz.a1ion by building a suong COtpor2lC culture. They 
understand the uses of ceremollY aDd ritual in crc.atillg and perpcmating the p.JSitive 
folklore, legends, and myths that give C3ch member of the organiz.:u.ion a strong 
and proud heritage to m:Untal.n and reinforce. This attentiveness to the culture of 
the organiz.atioll enablC$ the leaders to act in ways that fortify the effons of in
dividuals to pursue their own a.ctU.1lization within the organWition. rather tha.Il 
seeking individual fulrillment only in outside activities. 

The focus af development in the high-performing frame of reference is on 
continuing transiorTnOltion and renewal. This is accomplished through communica
tion which links the positive heritage of thc organization with its potential for ex
cellence in the future. Not only do leaders in high-performing organizations Mve 
the unique ability to think far into the future and to keep their organization aligll
ed around a great vision, they have the parallel ability ·and courage to live their 
people the freedom 10 pursue it. These leaders lead through their ability aod willing
ness to tmpowtf their followers. to push powcr down into the hands of people 
so that they have the energy and freedom to seek adventure, cr=tivity, and in-
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·DOvation. Most importantly. they lead by virtue of caring deeply for their followers, 
which produces the mutual bond of strong emot.'onal commitment And reciprocal 
loyalty that are the wellsprings of spirited performance. 
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Figure 9. Nested Frames of Reference for Programming 
High Perlom,ance. 

CONCLUSIONS 

Given that we are already well into a new age of rapid change and transfor
mation, higher-ordcr models such as this one (Figure 9) are vital. Organizations 
that approach the challl!nges ahead with impoverished ways of thinking will be 
caught at the "shear line" of conflicting paradigms. They can anticipate increas
ing difficulties as the pace of change continues to accelerate and as their habits 
of thought fall furthc:r aJld further behind the realities of an incre:WngJy complc:x 
world. 
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.... ' We find tMt the overall picnu'e is bri&hL We IoCC a DeW &eucratioa oC leaders 
cmcrpn& du.ring this a,e oftranslormation. With tbeir enhanced copWvc models 
o( what mus& be daDe to achieve cxullcna: in b.um,;., ;J's:.cms. these lcadcn have 
the capacity to shape the awmcr in which their c:-;:.. .. : .... tioQS d.cal with the nar· 
bw.cnl times. ~y and their or&.nizarjoas are at the threshold of IfC&l oppommi
ty. for tbc$c DeW lca.dcn also pos.scss the quality of spirit th.u they know to be 
the ,source of cxcell.:ucc and hi,h performance in all hLlman activity. 1bcy have 
the capacity to i.n!cct otbcn with this hi&h spirit and hi&h purpose. aDd in dain& 
50, to r~ the: hish levels of human cnef&)' required for cxtfiQrd.inar)' human 
achievement. 

Reterene .. 

Berr. S. PliMform fer t:Nm,~. New York: JohD Wile)' aDd Soas, 1975 

Bw-ns. J.M. uQiUrsJUp. New York: Harper aDd Row, 1978 

fer&'JSOft, M. 'I'M AqUGri4n CtNISpir«y. Los An&cles: Tuchu. 1980 

Heney. P. and K. Blanchard. MQNllmwu o/OI'IaniVltioMI MNzViOl': Utiliz· 
inr hwruzn raoW'ca (4th Ed.). En&1cwood Oirrs. N.J.: PrCl1~}hll. ID4: •• 
1982 

Pri&o&inc. L From "in, to b,CtHIIin,. SaD franci.ico. freeman. 1980 

Valll. P.B. '"The purposing oChi&h pcrformin& sys=ns." Or~ dYMmia. 
11('2). 1982. 23-39. 

A198 



, - ~ 

HOUSTON POLICE DEPARTMENT 

Lee P. Brown 

Chief of Police 

Authors: 

T. N. Oettmeier, Lieutenant of Police 
Field Operations ~ommand 

W. H. "Sieck 
Field Operations Cc,nmand 

DEVELOPING A POLICING STYLE FOR 
NEIGHBORHOOD ORIENTED POLICING: 

EXECUTIVE SESSION II 
THE HOUSTON POLICE DEPARTMENT 

A199 



ACKNOWLEDGMENTS 

This report is a direct result of a tremendous amount of co1laboration 
among numerous people within and outside the Houston Police Department. Their 
collective goal was to develop a policing style, for the Houston Police 
Department, which is reflective of the philosophy of neighborhood oriented 
poliCing. 

Among those people, Mary Ann Wycoff, of the Police Foundation, provided 
invaluable assistance in coordinating the attendance of the guest speakers for 
each of the Executive Sessions. Her presence and contributions throughout all 
of the Executive Sessions were quite thought provoking and extremely 
beneficial. Appreciation;s extended to Mr. Hubert Williams, President of the 
Police Foundation, who was responsible for approving the financial support in 
order to conduct the Executive Sessions. 

Finally, this report could not have been provided without the contributions 
from all of the members of the Executive Session. Without their dedication and 
willingness to participate in this endeavor, the mission of developing a new 
policing style for the Houston Police Department would not have been 
accomplished. 

A200 



DEVELOPING A POLICING STYLE FOR 

NEIGHBORHOOD ORIENTED POLICING 

ABSTRACT 

In preparing for the opening and occupation of the Westside Command Station 
in the Spring of 1987, Chief Lee P. Brown initiated the first in a series of 
six Executive Session meetings on October 1, .1986. The purpose of these 
meetings was to allow the participants an opportunity to freely discuss ideas, 
facts, experiences, and values that would help describe the style of policing 
to be adopted by the Westside Command Station personnel, and, eventually, all 
personnel within the department. 

A total of 29 personnel were asked to participate in these sessions. Under 
the sponsorship of the Police Foundation, the membership was able to invite 
guest speakers to their sessions to discuss a variety of programs and 
experiences that were beneficial to the task placed before them. 

This report contains the descriptions, thoughts, and ideas developed by the 
membership as a result of participating in the six Executive Session meetings. 
The membership was able to describe what they felt should be the depa.rtment's 
philosophy with respect to providing serv"ces throughout the city of 'Houston. 
This philosophy, entitled, Neighborhood 0; iented Policing (NOP) W1S defined by 
the membership and set forth as the ideal from which a pol icing style for the 

~ department could be developed. 
Toward that end, the membership described the roles of the officers, 

supervisors, managers, and administrators which they thought were commensurate 
with the concept of NOP. A considerable amount of time was spent examining 
research trends and implications within the profession during the last 10 to 15 
years with particular attention being paid to the relevance to programs 
administered within the Houston Police Department during the last three to four 
years. A proposed process model was developed as a vehicle for transforming 
the concept of NOP into a sustainable, reality-based policing style. The 
report concl udes by describing the framework within the department that has 
been established to support the philosophy of NOP and the ensuing poliCing 
style. 
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HISTORICAL OVERVIEW 

Members of the Houston Pol ice Department began the conceptual development 

work on the Command Stat; on duri ng 1979. Initially, efforts were taken to 

examine a number of options regarding the status of the existing substations. 

The first option was to consider improving the physical attributes of the 

existing substations. Second, the prospect of building more substations was 

discussed. Finally, it was decided to pursue the prospect of building several 

large police facilities known as Command Stations. The reason for constructing 

a series of command stations was to provide facilities which would house all of 

the necessary personnel and equipment needed to provide efficient and 

comprehensive neighborhood police services on a decentralized basis throughout 

the city of Houston. Unlik.e the traditional SUbstations which can not house 

support funct ions under the same roof, each command stat i on bui 1 di ng is to 

contain jail 'acilities, municipal court facilities, am' the n~.cessary policf: 

facilities (records, identification, computer support, operation and 

investigative functions among others). 

Given the physical capacity of the building, a preliminary report outlining 

the feasibllity of decentralizing police functions was forwarded to the Command 

staff in March, 1980. This report was rapidly followed-up with a more 

comprehensive study designed to examine a number of service delivery issues and 

related support service concerns in order to determine the most efficient means 

of utilizing the facility to provide effective service to the neighborhood 

residents. 

In response to this study, a number of task force convnittees were formed 

under the guidance 'of the Planning and Research Division. These committees 

were instructed to study the various organizational components which would be 
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affected by altering operational strategies as a result of decentralization to 

the command station facility. The work of these committees was completed 

during July, 1981. 

In mid 1982, efforts were taken to examine the feasibility of actually 

implementing, on an experimental basis, the work of the Field Deployment Task 

Force. The task force members were recommending, as a model program, the 

implementation of the Directed Area Responsibility Team (D.A.R.T.) Program. 

The D.A.R.T. Program represented a variation of the team policing concept used 

predominantly throughout the country during the 1970's. The D.A.R.T. Program, 

however, was not a duplication of anyone of those programs. It included 

elements of some successful team policing programs, but was primarily 

constructed in accordance with the perceptions of what would meet the needs of 

Houstonians and the capabi)ities of the department's resources. 

From 1983 through 1~84 the D.A.R.T. Program was implemented within a ;ingle 

district and evaluated (and is still in effect today). The evaluation report 

entitled, An Evaluation of the Houston Police Department's O.A.R.T. Program, 

did reveal a number of significant findings that had a direct .bearing on the 

department's abil ity to alter its method of del ivering services to the 

neighborhoods. 

In October, 1985, the Westside Command Station Steering Committee was 

formed within the department. Their primary responsibility was to review and 

update the prel iminary t,ask force reports of July, 1981, as well as examine the 

assessment report on the D.A.R.T. Program. The steering committee subdivided 

the work and assigned the responsibility to five subcommittees: Geographic 

Considerations, Staffing Considerations, Operational Considerations, Criminal 

Investigations, and Operational Support Service Considerations. Their 
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findings were completed in February/March, 1986 and submitted to Chief Brown in 

a document known as the planning RecommendatiQns for the Westside Command 

Station. 

By August, ]986, steps were being taken to establish the Westside 

Transition Team. Their primary responsibility was to review the Steering 

Committee's work, make necessary operational and administrative adjustments as 

deemed appropriate, and begin to coordinate the implementation of the actual 

transition stages in order to occupy the Command Station. A portion of this 

responsibility centered upon the need to develop a plan which would articulate 

the policing style utilized by the beat officers. In order to describe the 

policing style it became necessary to begin examining how services would be 

delivered under the concept of Neighborhood Oriented Policing (NOP). A series 

of Executive Session meetings were scheduled, in an effort to accomplish this 

part~cular t.ask. 

On October], 1986, Pol ice Chief Lee 1>. Brown convened the first of six _ 

txecutive Session meetings. A total of 28 classified personnel representing 

all ranks were selected to participate with the Chief of Police in these 

meetings. Additionally, a number of civilian, resource personnel were asked to 

attend the sessions (please see Appendix A). The purpose of conducting the 

Executive Sessions was to allow the participants an opportunity to freely 

discuss ideas, facts, experiences, and values that would hel,p describe the 

style of policing to be adopted by the Westside Command Station personnel and, 

eventually, all personnel within the police department. 

This report contaiY1S the collective thoughts, concerns, and feelings from 

the panel members that were obtained during the course of the six Executive 

Session meetings. The information represents the membership's ability. to 
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describe a proposed policing style which would perpetuate the concept of NOP. 

The material contained within this report, consequently, represents a 

philosophical framework from which operational plans for the Westside command 

station, and eventually the entire city, can be developed and implemented. 
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PHILOSOPHY OF THE HOUSTON POLICE DEPARTMENT 

The Houston Police Department is committed to providing services 

throughout the city in manner that is responsive to neighborhood concerns. 

This commitment is clearly evident in lthe Department's mission statement which 

reads as follows: 

The mission of the Houston Police Department is to enhance the 
quality of life in the City of Houston by working cooperatively 
with the publ ic and within the framework of the United States 
Const i tut i on to enforce the laws, preserve the peace, reduce 
fear, and provide for a safe environment 

It is the respons i bi 1 i ty of all members of the department to conduct the i r 

~~;ness in a manner that is consistent with this mission. To assist in this 

effort, the department has established a set of values. 

Collectively, these values represent a set of beliefs that govern the 

development of pol icies and procedures as well as affect the attitudes 

d i sp layed by ';he member l of the departm~nt. The values also i ncorpore: te a 

number of expectations hl?ld by the citizens of Houston. Foremost among these 

expectations ;s the desire and willingness to have the citizenry and members of 

the department work together to improve the quality of neighborhood life. 

The commitment to developing and maintaining this relationship is quite 

evident in three of the ten department value statements: 

• The Houston Police Oeparaent will involve the conrnunity in 
.11 policing activities which directly 1~act the quality of 
cOllllUn 1 ty 11 f e ; 

• The Houston Pol ice Depart.ent bel ieves that it .ust 
structure service delivery in a way that will reinforce the 
st~engths of the city's neighborhoods; and 

• The Houston Poli ce Department believes that the publ ic 
should have' input into the development of policies which 
directly impact the qu~lity of neighborhood life. 
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If these values are to be meaningful, efforts must be made to administer an 

operational philosophy which is conducive to supporting an environment which 

~ill facilitate the development of a cooperative relationship between the 

public and the police. It is the opinion of the Executive Session membership 

that the concept of Nap should represent that operational philosophy for the 

department. 

Nap constitutes a major philosophical departure from traditional means of 

providing police services. This departure is best exemplified by a different 

way of thinking about how police services are delivered. Indeed, the essence 

of Nap is in thinking about new and innovative ways of providing services to 
l 

the public through increased communication with community members, 

ascertaining citizens' concerns, and getting citizens more involved in 

addressing and resolving problems that are of mutual concern to both the police 

and th~ public. 

This requires pol ice personnel and members of the community to learn how 

to work together. An interactive. working relationship must be developed that 

stems from a commitment from an individual (s), from neighborhood groups, and/or 

the community as a whole if deemed necessary. It becomes the co" ect i ve 

responsibility of both the police and the citizens to identify the issues in 

need of resolution. This can not be accomplished without assistance from the 

neighborhood residents. 

Participation from the neighborhood residents is paramount to the' 

successful implementation of the NOP philosophy for two reasons. First, 

community input is valuable to the department in th'at it· offers a different 

perspective from that of police personnel as to what the local neighborhood 

concerns and problems are. It will not suffice to believe that only the police 
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are in a position to determine neighborhood needs. History has demonstrated 

repeatedly that the police do not know everything nor can they be everywhere at 

once. 

Second, the pol ice and the community work much better together when they 

know and understand one another. The essence of meaningfu~ understandi ng, 

consequently, is learning how to effectively communicate. As so aptly noted by 

one of the panel members,: 

-The better we communicate, the more we communicate; the better 
we understand what problems are jn the neighborhoods, the better 
we understand the cOImIunity we are responsible to, and, the 
better the community understands us·. 

For too long a period of time, the ability to develop this mutual 

understanding has been inhibited by the officers' desire to hide behind a 

shroud of profess i onal ism that is characteri zed by anonymity. Offi cers must 

discard the desire to remain aloof from the public. The syndrome of 

noninvolvement must De ov~rcome. The concept of professionalism must be 

redefined in a manner that stimulates a commitment to communicate and interact 

on behal f of the officers and the neighborhood residents. The des i re and 

willingness to work together with the public should become an inherent feeling 

within all officers. 

Consequently, the concept of NOP shoul d become the pol ice department I s 

culture. The department should become a part of the community and not separate 

or a part from the community. All department personnel should be an active and 

. integral part of the neighborhood they serve. This should be demonstrated in 

their attitudes and behavior, especially by the beat officers working in the 

neighborhoods. The· officers' attitudes should also reflect this philosophy. 

No where could this be more important than by beginning to have the residents 
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learn who the officers are that provide services within their respective 

neighborhoods. 

To perpetuate this feel ing of working with one another, officers must 

loealize that every contact they have is a community relations contact. Whether 

the situation dictates itself to be a detrimental or positive experience for 

the citizen, the behavior of the offic~r is what is often remembered. The 

officers must understand this and understand the implications of their 

corresponding behavior. 

demonstrated that: 

According to one panel member, experience has 

·it is not how good you are, it's how good those people out 
there think you are that is important. Officers may think they 
are the best at what they do, however, if the people, the 
citizens, the community, the civic groups do not think they are 
the best or do not think they are doing the job they should be 
doing, the officers have not accomplished anything positive-. 

This change in orientation between the .police and the public is a gradu~l 

one that must be rec i proca 1 . Wh i1 e the "epartment is wi 11 i ng to p"ovi de as . 
much' support ~s possible to assist the neighborhood beat officers in working 

with citizen groups, the department expects that the citizens will also be 

willing to make a similar ~ommitment. 

At present, the department's resources are strained because of fiscal 

cutbacks and a freeze on hiring additional personnel. Plus, the department 

will not compromise its responsibility in continuing to respond to and handle 

emergency calls for service, a fundamental activity of the patrol function that 

can not be delegated. The department, however, welcomes the opportunity to 

develop new policing strategies in working more closely with the public at the 

neighborhood level. 
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DEFINING NEIGHBORHOOD ORIENTED POLICING 

Neighborhood Oriented Policing (NOP) is a philosophy which seeks to define 

and describe a policing style to guide and direct the delivery of police 

services throughout the City of Houston. As a ph i1 osophy. NOP seeks to 

incorporate the department's values into a responsive policing style which is 

dependant upon the quality of the day to day interactions between the pol ice 

and the public. 

The key to defining NOP appears to reside in the abil ity to recognize the 

need to establ ish a relationship between the beat officers and the citizens 

that work and live within each of the officers' respective beats. It is the 

nature of this relationship between the officers and the citizens that defines 

its quality. It is through these relationships. either established in handling 

calls for service,o,r in meeting with citizens when not on call. that the 

o;ficer!. can begin to identify and begin to thitlk ablut the most salient 

service delivery needs in each of their respective beats. 

The concept of NOP, consequently. can best be initially defined as follows: 

Neighborhood oriented policing is an interactive process 
between pol ice officers assigned to specific beats and the 
cit i zens that either work or reside in these beats to 
mutually develop ways to identify problems and concerns and 
then to assess viable solutions by providing available 
resources from both the police department and the community 
to address the problems and/or concerns. 

The NOP concept will help clarify responsibilities for both parties as they 

attempt to identify and resolve problems in the neighborhood beats. NOP, 

therefore, must involve continuous planning participation. program involvement, 

evaluation, and adju~tments by both the officers patrolling the beats and the 

citizens living in their respective neighborhoods. 
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The rol e of the beat offi cer wi 11 be enhanced as a result of increased 

interaction with the citizens. Beat officers will be actively involved in the 

decision making process regarding the identification, prioritizations, and 

selection of resolutions for problems or concerns. Additiona11y, because of 

the officers' interaction with the citizens, they will be in an excellent 

pos it i on to determi ne what resources, if any coul d be obta i ned from them in 

combating neighborhood concerns. Since the beat officers should be most 

familiar with the citizens who work and reside within their beats, the 

officers, if given the appropriate direction and support, are in an ideal 

position to implement programs and other initiatives to improve the quality of 

life within the neighborhoods. 

As noted by several of the panel members' comments, the purpose of NOP is 

multifaceted. Among the more prominent features are the need: 

• To I!stabl ish trust and harmony between the neighborho',d 
residents and the beat officer(s); 

• To exchange information which will strengthen rapport 
and enhance neighborhood safety; 

• To address the problem of crime and reduce the level of 
fear associated with the criminal activity; 

• To help identify and resolve neighborhood problems; 

• To clarify responsibilities on behalf of the citizens 
and the officers; and 

• To help define service needs. 

Each of these features is noted or implied in the initial definition. It 

should also be realized these features represent a sampling of the standards by 

which success should be measured. This is not to suggest the definition is 

complete, for it lack~ an operational perspective. 

A211 



Toward this end, a number of traditional operational assumptions may be 

challenged as we begin to examine the process of more completely describing and 

implementing the NOP concept. For example, NOP implies a concern for 

reexamining how the traditional, total service delivery concept is defined. 

Furthermore, the focus of NOP appears to suggest an altering of the orientation 

or perspect i ve of the pat ro 1 offi cers. The offi cers shoul d be encouraged to 

expand thei r respons; bil it i es ; n concert wi th the needs of the nei ghborhood. 

Among other thi ngs, th is suggests the development of different performance 

indicators in order to stimulate and reinforce among all patrol officers a 

sense of neighborhood ownership so eminently displ ayed by the department I s 

storefront officers. These assumptions are seldom found within the traditional 

police service concept. 

The traditional event/call oriented, random, preventive patrol concept 

emphasizes mobility, Impersonal relationships, and the lack of a need to 

establ ish a more meaningful interaction with' the citizenry. Traditional patrol 

work has accentuated random, preventive patrol and assumes that high mobile 

police visibility has a marked deterrent effect on the commission of crime. 

Officers are not expected to look beyond an incident in an i.ttempt to define 

and resolve a particular type of problem. Once dispatched to handle calls, the 

patrol officers are encouraged to return to service as quickly as possible to 

resume random, prevent i ve patrol. Rapid responses, handl i ng numerous ca 11 s, 

and making arrests are the primary means of measuring productivity. 

As the panel membership sought to identify the various conceptual elements 

associated with the NOP philosophy (Please see Appendix B), suggestions were 

made to consider reexamining how these elements would effect the department's 

operational commitments. Panel members were concerned about the need to 
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rethink how NOP would affect the department. Specific concerns focused upon 

attempting to determine the affects NOP would have on role expectations of 

department personnel and implementing variolls strategy considerations. 
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ROLE EXPECTATIONS AND THE CONCEPT OF NOP 

NOP is not a new concept to the profession of policing. Theoretically, 

the desire to work with the publ ic has been a long standing goal of numerous 

depa rtments throughout the country. In some instances, departments have 

developed and administered programs which emphasize the need to work closely 

with the public. Some of these programs were successful (i.e., Flint, Michigan 

Foot Patrol Program) while others were not. Experience has demonstrated that 

part of the success factor is based upon the ability of department's officers 

to accept change, especially as it affected traditi~nal role expectations. 

It would behoove administrators to realize that the process of change is a 

compl ex one. One must understand that by alteri ng a department's phil osophy, 

numerous variables will be simultaneously affected. Among them is the need to 

recognize how the process of change ~i" affect: which strategies will be 
.. 

considerej an'a actu3.1ly implemented, what skills will be used '.Jy the personnel 

to implement the strategies, how the strategies and skills will define a 

management style for the department, and how the shared values expressed by the 

officers will define the department's beliefs and desires to work with the 

community. Collectively, these variables have a direct effect on the 

acceptability of the change process by department personnel. 

A large portion of the officers' reluctance to accept change is based upon 

the fear of the unknown. Offi cers do not 1 i ke to change the i r ways once they 
. 

are comfortable in performing their established duties. What needs to be 

rea 1 i zed under the concept of NOP is that proposed changes are des i gned to 

perpetuate the offi cers' pos it; ve worth to the communi ty. Therefore, ; n the 
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context of the Houston Police Department, the dynamic process of change should 

be interpreted and experienced as a gradual shift in emphasis from one positive 

operational role to another. 

In adopting NOP as an operational philosophy, a shift in emphasis in the 

role of the patrol officer will occur. This shift in emphasis will, in 

genera 1, deemphas i ze the rol e of the off; cer as bei ng primarily "an enforcer" 

in the neighborhood beats. The more desired perception is for the officer to 

be viewed as someone that can provide help and assistance, someone that cares 

about people and shares their concern for safety, someone that expresses 

compassion through empathizing and sympathizing with victims of crime, and 

someone that can organi ze community groups, i nspi re and mot i vate commun ity 

groups, and facil itate and coordi nate the collect; ve efforts and endeavors of 

others. 

This desired perception of the role of ·he pat~ol officer may bE difficult 

to realize. The evolution of bureaucratic and militaristic organizationa} 

str~ctures in policing since the turn of the century has served to support and 

perpetuate traditional definitions of the police officer's role as solely being 

that of a "crime fighter." This notion, arising out of the 1930s, was 

instrumental in creating and reinforcing "time-hardened assumptions" regarding 

the effectiveness of random, preventive patrol in deterring crime and in the 

development of patrol management systems predicated on the basis of achieving 

rapid police response to all calls for service. Because of the emphasis to 

have patrol officers handle their calls as quickly as possible and return to 

servi ce to continue performi ng preventive patrol to suppress crime, 1 itt 1 e 

attention was directe'd toward the service needs of the citizens, including the 

needs of the citizens that had become victims of crime. The "effectiveness" of 
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this "call oriented system" was measured by "crunching numbers" (i.e., counting 

the number of calls handled and the number of arrests made). Hence, a 

quantitative preoccupation with numbers dominated concern over the quality and 

types of the services delivered. 

The organizational culture of municipal policing has, in general, 

continued to condition police officers to think of themselves primarily as 

"crime fighters." Traditional'y, police departments have attempted to identify 

and recruit individuals into policing that have displayed bravado. 

Organizational incentives have also been designed to favor self conceptions of 

machismo; conceptions that are reinforced through pop art (e.g., detective 

novels, "police stories," "Dirty Harry" movies, etc.). Many, if not most, of 

the apprOXimately 500,000 law enforcement officers in policing in America today 

have strong opinions about what constitutes "real police work." Because NOP is . 
almo'st completel! antithetical to ~ traditional w~ys of'th,'nking 7,bout pol ice 

work, attempts to change these opinions may be met with resistance by some 

officers. 

Res i stance can also be expected throughout a 11 of the mahageri all eve 1 s 

within the organization. By operationalizing the concept of NOP, traditional 

and autocratic management styles wi'l be challenged. A different, more 

responsive, attitude and managerial style will be required to stimulate, 

accommodate, and perpetuate desired behavioral changes which will occur as a 

result of redefining the officers' role. This new form of management must 

encourage a wi 11 i ngness wi th i n a1l managers to trans form new concepts into 

attainable goals and objectives. Those goals and objectives must, in turn, be 

articulated within tpe organization and must be transformed into actions which 

are consistent with the service demands expressed by the citizenry. 
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To ensure these act ions are cons i stent with expressed servi ce needs, NOP 

solicits organizational input from the "bottom up" as opposed to the 

traditional direction of "top down" so evidently displayed in most bureaucratic 

organizations. As so pOignantly noted among the department's values: 

The Houston Pol ice Department will seek the input of employees 
into matters which impact ellployee job satisfaction and 
effectiveness. 

Effective management must include the active participation of the officers in 

pol icy development, procedure and strategy design, program formulation, and 

implementation. Since upper management personnel are removed from the 

officers' working environment, they can not be expected to dictate service 

responses without first obtaining feedback from the officers as to what the 

neighborhood expectations and commitments are. 

Even then, there are no convenient solutions, no eloquent equations, or no 

magical formulas that upper mana)ement can employ to pr~vide NOP ~ervices. The 

types of calls, types of citizens, and the types of issues and problems that. 

officers encounter will vary from one neighborhood to the next and, to a great 

extent, vary by time of day (e.g.,across shifts). Consequently, this will 

require manageri?l resiliency and flexibility. By providing this flexibility 

managers must also realize a certain amount of "risk taking" will need to be 

allowed. It must be remembered that one can learn equally as much if not more 

from failures IS from successes. 

What upper management can do to facilitate the acceptance and 

implementation of the NOP concept is provide their subordinates with a 

process that encourages the officers to become involved in developing new and 

innovative ways to improve the quality of policing in the neighborhood 
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lop management can provide the patrol officers and their supervisors with an 

opportunity to design a "custom patrol plan" that is tailored to the needs of 

the neighborhood beats and is sensitive to citizen concerns across all shifts. 

First line supervisors and middle managers must realize their 
" responsibility shou1d be one of encouraging the officers to become involved in 

this process. A major portion of their role should be designed to support the 

officers attempts to identify citizen concerns, assist in mobilizing 

appropriate resources (or removing the impediments) to address those concerns, 

and assess the effects of the assistance provided. 

Upper management can also provide the right types of incentives to 

e-K c 0 u rag e 0 f f ice r s toe x pan d the i r r ole san d ass u mea d d i t ion a 1 
. 

respons i bil it i es. As these rol es change, 1 t wi 1 1 requi re a concom; tant change 

in the officers' behavior. Research in the social science' field has indicated 

that if behavior is to change, one's attitude must change first. 

Unuerstandably, managemEnt can not dictate attitJdesj but· management can 

provi de the necessary support to fac i1 itate the acceptance of an a lternat i ve 

style of policing such as NOP. If the officers accept such a policing style, 

it will be primarily due to their belief that s~ch as approach is an effective 

means of delivering services to the community. 

Finally, upper management can attempt to provide, despite the presence of 

tight fiscal constraints,' the types of resources required to effectively 

impl ement, assess, and susta i n the NOP process. Supervi sors and subordi nates 

cannot be held responsible for performing a function or fulfilling an 

expectation when they are too ill-equipped to reasonably succeed. 

Although NOP seeks to expand the role of the patrol officers to allow them 

more latitude in developing new ways to police their beats, it does not relax 
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their compliance with the department's standards of professional conduct. And 

while the image of the patrol officer as being dedicated full time "to fighting 

crime and evil" is expected to change, it does not mean the department will 

reduce its commitment in attempts to prevent crime and interdict criminal 

perpetrators. It is anticipated that developing closer ties with the citizens 

; n Houston wil 1 enhance the department's abil 1ty to prevent crime as we11 as 

identify and arrest persons engaged in the commission of crime. 
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RESEARCH TRENDS AND IMPLICATIONS 

Following the advent of the 1970s, municipal policing began to experience 

accelerated change. This change was initially influenced by protest 

demonstrat ions against the government's mi 1 i tary actions ; n Vi etnam and the 

incivility that occurred across the country in the mid- to late 1960s. It was 

later perpetuated by a plethora of research findings regarding police 

ope rat ions that emanated out of the 1970s. The impetus for thi s research was 

directly linked to police actions in handling anti-war demonstrations, their 

attempts to control incivil ity, and a search for more effective methods to 

combat crime. Although the findings from this research generated more 

quest ions than answers, it seri ously chall enged the veraci ty of time-hardened 

assumptions underlying management of the patrol, dispatch, and investigative 

functions. 

Beginning with a review of pertinent research that addressed the patrol 

function, the Kansas City Preventive Patrol Experiment provided the most 

dramatic attack on conventional wisdom regarding the deterrent effects of 

random patrol in preventing crime. In its efforts to develop a· participatory 

management system, the Kansas City, Missouri, Police Department had established 

task forces at each of its four patrol divisions (a task force had also been 

established in the department's Special Operations Division). These task 

forces consisted of patrol officers and first line supervisors. The task 

forces were charged with responsibility to ·generate new and innovative ideas to 

improve policing. The establishment of these task forces was based on the 

chief's belief that the ability to make competent planning decisions existed at 

all level s within the department. Because police officers were often most 
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~ directly affected by change, management thought that they should have an active 

• voice in planning and implementing change. Recommendations from these task 

forces were sent up through the chain of command to be reviewed for 

consideration. 

The impetus for the preventive patrol experiment came from within the 

department in 1971. The South Patrol Task Force had identified five problem 

areas to impact through patrol efforts (e.g., residential burglaries, juvenile 

delinquents, etc.). But in considering strategies to impact these problems 

task force members coul d not agree on the val ue of preventive patrol as a 

strategy to address some of the problems identified. The South Patrol Task 

Force therefore generated a position paper that questioned the effectiveness of 

random, preventive patrol. Intrigued by the thought, the department sought 

funds and technical assistance from the Police' Foundation to design a 

methodolcgy to eVllua1e the effectiveness of this traditional patrol pro'.edure. 

The 15 beats that comprised the South Patrol Division were randomly 

divided into three groups, proactive, reactive, and control, to test the 

deterrent effects police visibility had in preventing crime. Officers assigned 

to "reactive beats" were not permitted to enter their beats unle'ss officially 

dispatched to handle a call (or in hot pursuit of another vehicle). 

Conversely, offi cers ass i gned to "proactive beats" were expected to perform 

"aggressive patrol work," i.e., increased car checks, pedestrian ("ped") 

checks, etc. Additionally, there was supposed to be approximately two to three 

times the level of police visibility in the proactive beats. Officers from the 

reactive areas were encouraged to enter the proactive areas and engage in 

rout; ne pat rol . Finally, officers assigned to the "control beats" were 

expected to conduct business as usual; to drive systematically unsystematically 
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through1jut their beats until interrupted by a dispatched call for service. 

Once the ca1"1 was handl ed, the offi cers were to return to performi ng random, 

preventive patrol. 

D.ata were collected for about a year to assess the effectiveness of 

prev€!I'ltive patrol. Analysis of this data revealed that there were no 

statistically significant differences in crime rates among the three different 

types of patrol procedures evaluated. The study therefore concluded that 

random patrol was not an effective deterrent in preventing crime. 

While researchers and police practitioners were at a loss to suggest an 

alte!rnative to random patrol, the data also revealed that approximately 60 

percent of the patrol officers' time was not committed to handling calls for 

service. Effort was initiated to identify ways to make this uncommitted time 

more productive. 

Perhnps the major mana,geria' lesson learned from the Kansas City 

Prevent'ive ~'atrol Experiment was the extent to which de,.>artments could 

"experiment" in trying alternative policing strategies. If traditional, 

preventive patrol is not effective in deterring crime, flexibility to try other 

options can be explored. Patrol officers can be directed to perform activities 

other than random patrolling without causing local increases in the crime rate 

or generating dissatisfaction among citizens. 

As if the Kansas City, Missouri, Police Department didn't arouse enough 

attention among police administrators by questioning the sanctity of preventive 

patrol, another effort initiated by this agency (in response to a request from 

the National Institute of Law Enforcement and Criminal Justic~) sought to 

assess the value of, rapid police response. Since the advent of the radio 

patrol car, rapid police response had long been an accepted procedure in 
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municipal policing. And the need to reduce response time had served as 

justification to bolster officer strength and to provide for large expenditures 

on equ i pment. Whi1e it was not unreasonable to assume that rapid pol ice 

response would produce more arrests, more witnesses, fewer serious injuries, 

and more satisfied citizens, little empirical data existed that supported such 

assumptions. 

The Response Time Analysis Study was designed to provide a comprehensive 

assessment of issues and assumptions regarding the value of police response to 

a variety of crime and noncrime, emergency and nonemergency, incidents. 

Specifically, two objectives were established for study: analysis of the 

relationships between citizen reporting delays, dispatch, and police travel 

times to the outcomes of on-scene criminal apprehensions, witness availability, 

citizen satisfaction, and the frequency of citizen injuries in connection with 

crime and noncr"ne inc~dentsj and identification of problems (involunta~ry 

delays) and patterns (voluntary delays) in reporting crime or requesting police 

assistance. 

To facilitate measurement of response time, the concept was 

operationalized on a continuum that consisted of three intervals. The first 

was the time taken by citizens to report incidents or request police 

ass i stance. The second was the time taken to locate, nomi nate, and di spatch 

units to handle the calls. The last was the time taken for the police to 

respond to the dispatched locations. The data collection process was divided 

into three components analogous to the three response time intervals. Civilian 

observers accompanied police officers to record travel times. Research 

analysts extracted time information from recordings of taped conversations 

between complainants and intake operators/d;spa~chers to measure dispatch 
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times. And interviewers collected reporting times from victims and other 

citizens who had reported incidents to the police. 

As \~ith the p'reventive pat 1:'t;l 1 eXl?erimellt, data, collection lasted 

approximately one year. Analysis of data produced~some startling conclusions. 

These included the following: 

• ~\ 1 arge proportit)n ()'t p',ut I, i .l1. I' -'i,leriOlls crime" 
(according tl') definitions provided by,th~federal Bureau 
of Invest igat i on I s Uniform (rim{~ Repor'Ung 'crt teri a), are 
not susceptible to the! impi\\ct of rapid pcdice response, 
because almost two thirds (62 ,.3%) (~f tht~ Part I crime 
sample analyzed indicated that these crimes were detected 
after they occurred ("discovery trimes"); 

• Prompt reporting can ~;ncrHase the chance of making 
on-scene arrests for all types of Part I crimes in which 
a citizen saw, heard, OT' becami: involll(~d it any point 
during the comm'ission of an offense ("involvement 
crimes"). For the proportion of these crimes (37.7%), 
however j the time taken to repo\"t the incident largely 
predetermines the effect police !"esp()nse time will have 
on desired outcomes; 

E x p 1 a nat ion s for • e p 0 r tin 9 de 1 a y s a rE p rim a r i " Y 
associated with citizen apatny and voluntary actions 
taken (e,g., telephoning other persons for advice, 
waiting or observing the situatio~, investigating the 
incident scene themselves, contacting their employer, a 
supervi sor, or a securi ty guard, etc.) in arri vi ng at a 
decision to notify the police. Problems encountered with 
either public or police communications systems (~.g., 
being "cut off," being inadvertently transferred to 
another number, not being able to access a publ ic pay 
phone, etc.) accounted for reporting delays in less than 
one out of five (16.5%) involv~ment crimes; 

• Although rapid police response based on the need to 
Issist an injured victim has been overshadowed by an 
emphasis toward making an on-scene arrest, there were 
more cases in which persons sustained injuries of 
sufficient seriousness as to require hospitalization 
(5.4%) than in the number of -response-related arrests" 
resulting from rapid reporting, dispatching, and officer 
response (3.7%); and 

• Neither dispatch nor travel times were found to be 
associated with citizen satisfaction with police response 
time. Rather, citizen satisfaction with response time 
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was dependent on whether citizens perceived response time 
to be faster or slower than they expected. 

A major but unpopular implication from this study indicated that an 

infusion of additional patrol officers to reduce police response time would 

have negligible impact on crime outcomes, because of the time taken by citizens 

to report involvement crimes and the relatively small number of involvement 

vis-a-vis discovery crimes. This implication also tended to negate 

justification for technological innovations such as automated vehicle locations 

systems designed to reduce police response time. Moreover, it also refuted 

cl aims to , ower pol ice response time that were made by Ameri can Telephone and 

Telegraph in marketing their 911 telecommunications system. The study found 

that the time required to phone the police was of minuscule significance 

compared to the time citizens took in reaching a decision to call. The time 

required to dial the police department's' "crime alert" number took 

appro~imately nine secondS, altlough a substanti,l prop~rt~~n of callers simply 
• 

di al ed "0" for operator. The average time taken to report P.art I crimes was' 

almost four hours, while the· median time, that point above which and below 

which 50 percent of the cases lie, was about five and a half minutes. 

A second implication from this study suggested the need for departments to 

develop formal call screening procedures to accurately discriminate between 

emergency and nonemergency calls. And given findings regarding citizen 

satisfaction with police response time it was further suggested that "call 

stacking" procedures be developed so that calls could be prioritized with 

varying queue delays thereby insuring that the most urgent calls received the 

most expeditious di~patching. As a result of these imp' i cat ions, further 

research was later funded to develop and evaluate differential pol ice response 
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(DPR) strategies. 

Finally, noting the relatively low response-related, on-scene arrest rate 

(3.7%) and the inclination toward "over response" by officers to Whot calls," 

it was suggested that interception strategies be developed to apprehend 

suspects in fl i ght fol 1 owi ng the commi ss ; on of robberi es.' Over response by 

officers endangers their lives and invites serious and disabling injuries. It 

also places innocent citizens in peril and is costly to repair or replace 

damaged equipment that results from over response. Of course, unit(s) will be 

dispatched to the scene of a crime to possibly render first aid, complete a 

report, locate witnesses, and collect physical evidence. But, accord i ng to 

this recommendation, officers not dispatched that travel ~ from the scene to 

a predetermined "perimeter point" (for those crimes reported in close proximity 

to the time of occurrence) stand a better chance of intercepting suspects than 

do officer~ that drivr directly to the location of where the crim~ occurred. 

Because of the "sensitivity of the findings," the Response' Time Analysis 

study was replicated in four other cities by the Pol ice Executive Research 

Forum (PERF): Hartford, Connecticut; Jacksonville, Florida; Peoria, Illino;s; 

and San Diego, California. ' All of the findings reported by the original study 

were substantiated in the subsequent replications. 

The Kansas City, Missouri, Police Department's Directed Patrol study 

stemmed from the Police Foundations's Kansas City Preventive Patrol 

Experiment. As previously mentioned, once the preventive patrol experiment had 

been completed police administrators and researchers were at a loss to suggest 

alternative strategies to replace conventional, preventive patrol. Again, 

findings from the preventive patrol experiment indicated that preventive patrol 

was not effective in deterring crime. And, as already m~ntioned, the study 

A226 



disclosed that approximately 60 percent of the patrol officers' time was 

uncommitted. The Oi rected Patrol study was therefore des igned to structure, 

i.e., direct, this uncommitted time. The project was implemented in the East 

Patrol Division. 

At the outset of the project, several support mechanisms were 

established. A crime analysis position was created for a certified officer to 

gather crime data for each of the beats. This data was used by field sergeants 

to intensify patrol efforts to high crime locations within the beats rather 

than having the officers perform random patrol a11 over their beats. Civil ian 

clerks were hired to staff the desk at the division headquarters to handle 

"walk-in" and "mail-in" reports. In addition, a "tele-serve" function was 

established so that the civilian clerks could take some offense reports over 

the phone rather than having offict~rs dispatched to complete "insurance 

reports." 

A list of activities for patrol officers to perforln while formerly 

conducting routine patrc-1 was generated by the project staff. This list 

included tasks designed to bring the officers into closer communication with 

the public. Most of the tasks were oriented toward crime prevent~on activities 

to impact residential burglaries and commercial robberies. For example, 

officers would stop by and visit with citizens and help them serialize articles 

of personal property sought by residential burglars for quick sale. The 

officers also placed "height strips" a.nd survei11ance cameras in convenience 

stores. Officers· engaged in these activities were considered to be on 

"directed patrol" and unavailable for dispatch except for emergencies. 

The managerial 'implications derived from this study demonstrated that 

uncommitted patrol time could be structured for activities perhaps more 

meaningful than simply performing preventive patrol. It also demonstrated the 
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function of crime analysis in providing the types of data needed to support 

some forms of directed patrol activities. Given the emphasis the program 

placed on crime prevention, it also helped establish rapport between the police 

and the public. And finally, having obhined preliminary results from the 

Response Time Analysis study, the study demonstrated that alternative response 

strategies could be developed and implemented, thereby diverting calls that had 

previously required mobile responses by a police officers. 

The San Diego Police Department also conducted several significant 

research efforts during the 1970s. These included an eva]uation of one versus 

two officer patrol cars, an experiment to assess the relationship between the 

completion of "field interrogations" of suspicious persons and criminal 

deterrence, and, most germane to this paper, a Community Oriented Pol icing 

(COP) project. 

At the timr. the COP study was initiated in 1973, the San Diego Police 

Department had. a. poor relationship with their community. It also had a chief 

who was held in low esteem by the pub1 ic. Offi cer att rit i on had reached 

approximately 25 percent, and the department was in desperate need of 

communications equipment. Because of concern regarding corruption, commanders 

kept pol ice officers on the move; moving them to new beats and shifts every 

three weeks. 

Patrol officers were expected to complete a specific number of field 

interrogations and write a certain n~mber of traffic citations each day. 

Clever officers found where the "easy pickings" were and got these requirements 

out of the way ; n the fi rst 4S mi nutes of thei r tours of duty. There was 

little meaningful accountability since the officers and sergeants moved too 

quickly from one beat and shift to another to learn anything about their 

A228 

-- ----------------



di str; cts i much 1 ess assume any respons; bl e for the crime that occurred in 

their districts. 

For the most part, the COP program was pl anned and impl emented from the 

bottom up. The head of the police union, an organization with considerable 

clout within the department, was assigned to the Patrol Planning Unit. 

Officers in the Patrol Planning Unit designed the program that emphasized the 

officers in becoming very knowledgable about their beats. This knowledge was 

to be obtained through officer "beat profiling" activities. Beat profiling 

required that the officers learn about the topographical, demographic, and call 

histories of their beats. Also stressed was the development of "tailored 

patrol tl strategies to impact the types of crime and address citizen concerns 

that had been communicated to the officers. 

The Patrol Planning Unit randomly selected 24 officers to participate in 

the study. Th£'y were given 60 hours of training and assigned to permanent 

beats on fixed shifts in the North Patrol Division. The officers were req~ired 

to contact citizens to identify citizen concerns and find out what the citizens 

expected regarding police service delivery. The officers were also encouraged 

to subscribe to neighborhood newsletters and'attend community meetings. In 

short, the officers were made responsible and held accountable for the problems 

identified in their beats. 

Based on initial results, the program was an unqualified success. The 

offi cers 1; ked it, as did the citizens. Officers participating in the 

experiment concluded that random patrol was not as important as they had once 

thought it was. They also indicated that getting to know the citizens in their 

beats and devel opi ng ,stronger ties with the community was more important than 

they had previously thought it was, Many officers developed creative solutions 
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to complex problems, and they might have been even more creative had there been 

cooperation among the officers in adjacent beats. In spite of this 

shortcoming, all of the objectives of the program were accomplished. 

For political reasons, the San Diego Police Department jumped on the 

success of the program and attempted to expand it too quickly throughout the 

entire department. They failed to change the old accountabil ity requirements 

of measuri ng the offi cers' performance based on ti cket quotas and other forms 

of "bean counting." They failed to include the middle managers, i.e., shift 

lieutenants, into the planning and implementation process. They failed to 

adequately train the sergeants, and they cut time from the officers' training 

program. There was 1 ittl e staff support to perpetuate the success that had 

been initially achieved, and the program was a complete washout within three 

months. 

Many lessons we"'e learned from this study. One of the more important 

lessons included the benefits derived from having the officers develop closer 

ties with citizens in their beats. Through getting to know the citizens, the 

off i cers obta i ned va 1 u ab 1 e i nformat; on about persons respons i bl e for 

perpetrating crimes in their beats. They also obtained rulisti'c expectations 

regarding citizen needs as reCipients of police services. For the adept patrol 

officer, a different perspectjve of the citizen emerges. Citizens constitute a 

potential resource than can be mobilized to assist officers in problem 

identification and problem resolution. 

Another lesson le.arned from this project involved a rethinking about shift 

(and beat) rotation. Although perhaps elementary, it is of absolute necessity 

to have officers assigned to permanent shifts and beats if they are expected to 

engage in activities other than Simply reacting to calls for service. Having 
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officers periodically rotate among the shifts impedes their ability to identify 

problems. It also discourages creative solutions to impact the problems, 

because the officers end up rotating away from the problems. Thus, a sense of 

responsibility to identify and resolve problems is lost. Likewise, management 

can not hold the officers accountable to deal with problems if the officers are 

frequently rotated from one shift to another. 

Finally, the COP program demonstrated the critical role shift 1 ieutenants 

and sergeants play in program planning and implementation. Exclusion of 

supervisory involvement in training and program expansion ultimately lead to 

the demise of COP in San Diego. It;s unfortunate that the San Diego Police 

D~partment never received the credit they deserved for conceptualizing the COP 

program. Presently, almost 11 or 12 years later, there are approximately 220 

muniCipal pol ice departments out of around 11,600 that are engaged in 

"community o-iented policing." 

A program 1 ess community or; ented and more enforcement ori ented caine out 

of the New Haven, Connecticut, Police Department 'in the mid 1970s. Called the 

Directed-Deterrent Patrol study, the major objective was to assess the 

effectiveness of utilizing crime analysis information for "directed runs" to 

suppress (i.e., deter) crime. Each patrol officer received a liD-Run" book that 

was compiled by crime analysts. These books were issued every 28 days and 

consisted entirely of statistical aggregations of data. The D-Run books 

contained ,very explicit instructions regarding the D-Runs. Every so often, a. 

dispatcher would send out a car, usually the beat unit, to do a D-Run (e.g., 

"Adam 11, execute D-Run 32 immediately."). The D-Runs generally lasted between 

15 and 45 minutes. ·They were timed so communications personnel knew exactly 

where the officers were supposeB to be at any given time. 
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Based on final analysis of the results, the Directed-Deterrent Patrol 

study was moderately successful. Somewhat surprisingly (based on the fact that 

the D-Run books contained relatively stale data), burg'laries, pursesnatchings, 

and thefts from autos, all "targeted crimes," were substantially reduced. 

But the program was eventually scraped, because the patrol officers hated it so 

much. Given the rigidity of executing D-Runs, the officers were left with the 

impression (albeit accurate) that police managers thought of them as being 

hopelessly stupid and incapable of thinking on their own. Loss of discretion 

in executing D-Runs tended to reinforce the officers' perceptions of management 

toward them. 

Several operational implications were gle"aned from this effort. Perhaps 

most important, patrol offi cers do not 1 ike to be treated 1 ike robots. They 

shouldn't be told what to do by crime analysts, either civilian or sworn. The 

function of crime analysis is to collect, analyze, and generate data; not to 

tell pat.rpl officers (or street sup~rvisors) how the informa.ti~n is to be 

used. Letting patrol officers suggest tactical actions to address crime 

patterns builds confidence and enriches job satisfaction. And the officers are 

much more enthusiastic about making their plan work than they are in 

implementing someone else's ideas. 

Crime analysis information must be current in relationship to day to day 

criminal incidents. Field supervisors and police officers do not want to 

receive ·history reports" from crime analysts that indicate what happened weeks 

or even months ago. They want to know of any significant events that occurred 

on the previous shift(s) and what might "go down" on their shift. In general, 

crime patterns only ·last about two to three weeks. Hence, officers in Nev.' 

Haven might have been patrolling the wrong area, because the data contained in 
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the D-Run books were already 28 days old when issued. 

A different approach in dealing with directed patrol came from the 

Wilmington, Delaware, Police Department. Entitled the Wilmington Split-Force 

Patrol Experiment, the Wilmington Pol ice Department developed a patrol program 

that consisted of three components. First, the paltrol force was divided into 

two groups; "basic" and "structured." The basic group consisted of 65 percent 

of the patrol force, while the structured group represented the remaining 35 

percent of the patrol offi cers. The "bas i c offi cers" responded to rout i ne 

calls for service and took "mundane reports," but did not do any patrolling. 

The "structured officers" performed both random and directed patro1 and onlY 

answered "in-progress crime" and other noncrime emergency calls for service. 

Second, the dispatchers "stacked" nonemergency and low priority calls, 

took some types of crime reports over the phone, and asked victims and other 

complainants to come to police headquarters to have reports completej. 

Finally, the beats WE)'E rearranged and the shifts altered to fit the needs 

of the basic group, ba~~::! on an analysis of call for service workload data . 

. The city's beat structure, therefore, changed by time of day (shift). Because 

of the beat vari abil ity, no roll call s were hel d for the bas i c affi cers. They 

simply reported to duty at different times and worked "staggered shifts." 

Results from this study were mixed but somewhat favorable in relationship 

to the objectives tested. Placing calls in queue (call stacking delays) did 

not effect (reduce) citizen s~tisfaction, i.e., the publ ic accepted response 

delays and telephone reporting procedures. And 65 percent of the patrol 

offi cers were able to handl e 96 percent of the overall workload. Perhaps 

because the basic patrol officers were conducting more perfunctory prel iminary 

investigations, the detectives were less successful in clearing crimes. They 
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screening cases for possible assignment. But in the context of the times 

during the mid- to late 1970s solvability factors were novel and in national 

vogue. The initial Mel prototype, if limited in comparison to today's 

standards, did, however, provide a conceptual clarity and a structural 

framework for organizing some of the investigative functions that had gone 

undocumented theretofore. By ana lyt i cally di vi di ng the overa" invest; gat i ve 

process into a series of discrete, albeit logically interdependent functions, 

the Mel model (at least) suggested a more formal method to establish objectives 

and thus monitor investigative performance through accounting for the outcome 

and disposition of cases. In so doing, it suggested the importance of 

establishing positive liaisons between the police and the prosecutors to review 

changes in the filing of charges and in tracking cases through the courts. 

Perhaps of tantamount importance to the model itself, efforts to implement 

Mel rev~aled th,= weight tradition carries in thwarting organizational chant")e. 

An important component of Mel in~ruded expanding the responsibilities of patrol 

officers fn the investigative process. This change from tradition required 

patrol officers to perform more comprehensive initial investigations, i.e., to 

conduct neighborhood canvasses, detect and collect physical evidence, interview 

witnesses, interrogate suspects, etc. It also included latitude to seek "early 

case closures" through followi,ng leads obtained during the initial 

investigation that resulted in the apprehension of suspects or, in having 

exhausted all leads or in failing to obtain any meaningful evidence, to inform 

victims that further investigation was unlikely, rather than telling them that 

they would be contacted by a detective. In general, however, detectives were 

reluctant to relinquish this work, not to mention the thought of having patrol 

officers become involved in tactical activities, e.g., physical and electronic 
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surveillances, stakeouts, decoy operations, etc. 

Aside from management initiatives to identify "performance anchors" and 

de vel 0 p met hod s t 0 :~ e tt era c c 0 un t for de t e c t i ve s't i me and act i vi tie s , 

expanding the role of patrol officers to become more involved in some forms of 

criminal investigations tended to threaten detectives. Many detectives 

perceived that a loss of work traditionally performed only by them would mean 

fewer detectives needed to pursue criminal investigations. Although this 

rationale is not illogical as mentioned elsewhere, several police 

departments did reduce their investigative strength detectives that are 

apprehensive about the ramifications of change can not realistically be 

expected to enthusiastically embrace Mel and the changes that go along with 

this program. 

While a reluctance to accommodate the organizational changes required to 

impleme"t Mer has been IT)entioned as the primary reason for Mel's failure to 

deliver more than it promised, closer inspection of the Mel model reveals some 

inherent deficienc~ie; with the (initial) model itself. In its generic form, 

Mel displayed a propensity to address broad generalities in suggesting ways to 

improve investigative efficiency rather than in providing substantive detail in 

suggesting exactly how particular functions were to be performed. In-depth 

thought had not addressed differences in investigative routines among the 

various types of investigations performed, e.g., burglary, theft, homicide, 

robbery, rape, motor vehicle theft, arson, aggravated assault, etc. And 

little, if any, consideration was given to the rationale and criteria used in 

case assignment, an oversight observed but not articulated by experienced 

investigators. 

Collectively pooling all the implications from the research conducted 
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during the 1970s lead to the following conclusions: 

• The use of random, preventive patrol should be dismissed, 
and the use of preprogrammed, goal-oriented patrol 
strategies (e.g., directed patrol, etc.) should be 
increased. Quite simply, preventive patrol doesn't 
prevent crime, and random patrol produces random results. 

• The addition of more officers to reduce police response 
time to all cans for service can not be justified as a 
means to increased on-scene criminal apprehensions. Only 
about ten to 15 percent of dispatched calls for service 
constitute bona fide emergenCies. Citizens reporting 
delays tend to negate the potential impact rapid police 
response would have to many types of calls in which a 
desired outcome could be achieved. 

• Effective management of the patrol function is dependent 
upon intelligent management of the dispatch function. 
Logical and interdependent linkages exist between 
management of the dispatch function, management of the 
patrol function, and management of criminal 
investigations. All too often, the patrol function is 
"managed" by the dispatchers. The development of 
differential police response (i.e., call diversion) 
strategies and call prioritization Ind queueing 
procedures ;s critic.al in managil"g incominq calls for 
service anJ thus thr" patrol officers' time. Given the 
,important but limited role patrol officet:$ have in 
criminal investigations through conducting preliminary 
investigations, sufficient time needs to be available for 
the officers to perform quality and comprehensive initial 
investigations. 

• The development of crime and operational analYSis 
procedures is vital in managing the patrol and 
investigative functions. Implementation of directed 
patrol activities is dependent upon the timely and 
accurate crime analysis information. 

• As • viable resource, the use of patrol officers in 
activities other than performing routine patrol and 
-running calls" has been underutilized. Meaningful 
incentives needed to attract and retain good officers in 
patrol must be developed by police managers. Police 
officers need enhanced status and enriched job 
responsibilities. They need to become more involved in 
providing direction and insight into managing the patrol 
funct i on. ' 

• A strong emphaSis is needed to involve the eOrmlunity in 
policing. Traditional methods used by the police to 
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"combat crime" and render various types of services have 
not always been effective. Initiatives must be taken by 
the police to identify citizen expectations regarding 
service delivery and to work with citizens in addressing 
and resolving problems of mutual concern. Management 
must recognize that, as with the patrol officers, 
citizens also represent an untapped resource that can 
provide valuable' assistance in helping the police perform 
their work. 

• To facilitate the development of stronger ties with the 
community, policies that require the frequent rotation of 
officers across shifts must be seriously examined. 
Frequent shift rotations impede the officers' ability to 
become acquainted with citizens that live and work in 
their beats. ' 

• Attention also needs to be devoted to assessing or 
reassess i ng the purpose and funct i on of beat structures. 
Rather than being traditionally defined as "patrol areas" 
(initially developed to equalize work load), emphasis 
needs to be given to reconfiguring beats around 
neighborhoods. Ideally, these neighborhoods would be 
relatively homogeneous after having considered 
demographic and socioeconomic characteristics. More 
homogeneous "neighborhood beats" would make it easier for 
the officers to become familiar with the v.alues of 
c.tizens that reside in these be .. t~. Rather than having 
to deal with an extensive amount of cultural diversity 
among vari ous di fferent groups of peopl e, the offi cers 
would be better prepared to id~ntify problems and solicit 
solutions"from residents to impact these problems. 

• Officers assigned to the patrol function must become more 
actively involved in criminal investigations .. The 
quality of the initial investigation is critical in 
determining weather a case may be solved or receive 
subsequent investigative attention. Appropriate training 
and equipment must be provided to facilitate competent 
and comprehensive initial/preliminary investigations. 
And patrol officers should be permitted to perform some 
follow up investigations and obtain early case closures 
if sufficient time is available. 

• Case management systems must be developed and implemented 
to fit the needs of the various investigative functions. 
These systems must include sound case screening 
mechanisms, logical criteria i:n the aSSignment of cases, 
methods to efficiently manage ongoing investigations, and 
procedures to monitor and track the filing of charges and 
prosecutorial dispositions of cases. SystematiC 
procedures also need to be developed to account for cases 
as either being open or closed, and uniform terminology 
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needs to be developed to accurately account for case 
clearances. Fina11y, appropriate procedures need to be 
developed that professionally informs victims (for some 
types of cases) that, given the absence of leads, 
continued investigation can no longer be justified. 

In having now reviewed some of the pertinent literature informing police 

operations and in having assessed the implications from this research that was 

conducted during the 19705, it is not surprising that the findings from these 

studies made many police administrators nervous. Occasionally, these findings 

appeared in local newspapers, having been released through the wire services. 

Many chiefs were caught off guard when confronted by mayors and city managers 

who demanded explanations and wanted to discuss the political and policy 

implications of the findings. Of interest is the fact that the findings, in 

genera', did not tell police administrators what it was they were doing that 

did work; only what didn't, 

Of no small consequence, it became exceedingly difficult for chiefs of 

police to defend the traditional lationale that had been usc!d for budgetary 

increases for additional officers and more equipment. And·the economic milieu 

of the 1970s with recession, inflation, fuel shortages, and "prop 13s" provided 

credence to elected officials who, in light of the research findings, sought 

justification to chop police budgets. 

Many chiefs of police did not survive the momentum for change that began 

to build during the past decade. But for most of those that did they brought a 

different philosophy of municipal policing into the 1980s. Influenced by the 

events of the 1960s and the research of the 1970s, this philosophy contained an 

expression of values regarding human life, personal dignity, and individual 

rights. It also contained a change in emphasis that diminished the perception 

of police officers from being primarily "enforcement oriented" to becoming more 
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receptive and open in working with the public to prevent crime and identify and 

~ suggest solutions for crime and noncrime citizen concerns. 

Not surprisingly, many of the innovative programs and a good deal of the 

research that has been funded during the 1980s has reflected the philosophy of 

this new breed of police chiefs. Whereas the decade of' the 1970s was replete 

with the names of departments that had been extensively 1nvol ved ; n research 

initiatives, Kansas City, Missouri, San Diego, California, Rochester, New York, 

a new set of names would emerge out of the 1980s. These would include Madison, 

Wisconsin, Flint, Michigan, Newport News, Virginia, and Minneapolis, Minnesota, 

to name just a few. 

The 1980s started with a major study sponsored by the National Inst itute 

of Justice (NIJ). To test the utility of a comprehensive police response 

system for managing incoming calls for service, NIJ designed the Differential 

Police Response (DPR) Field Test Program in October of 1980. In havi n9 

initially searched for a number of agencies to participate in the project, 
• 

three cities were finally selected as sites to test the program under 

controlled, experimental conditions. These' cities included: Garden -Grove, 

California; Greensboro, North Carolina; and Toledo, Ohio. 

The DPR experiment had evolved f~om an earlier Differential Police 

Response Strategies project, also supported by NIJ, that had as its mission the 

development. of I model to manage incoming calls for service. The Birmingham, 

Alabama, Police Department was selected as the site for model development. 

Knowledgable about preliminary findings from the Kansas City Response Time 

Analysis Study, a group of pol ice practitioners and researchers began work to 

devise the model. Through a series of meetings, such a model was eventually 

developed and its implications discussed. 
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The model involved a two·dimensional schematic that included a set of 

pri ori ty codes for the foll ow; ng categori es: major personal injury; major 

property damage; potenti a 1 personal; njury; potential property damage; mi nor 

personal injury; minor property damage; other minor crime; and other minor 

nonerime calls. Under each of these headings were other categories that sought 

to classify reporting delays, e.g., "in-progress, proximate, and cold." 

The response alternatives developed for this model included "sworn 

mobile," "nonsworn mobile," and "nonmobile." Adjacent to each of these 

headings were subcategories that identified the appropriate type of mobile 

response. These included "immediate," "expedite," "routine," and" 

"appointment." Alternative response strategies developed for the nonmobile 

responses included: "telephone," "walk-in," "mail-in," "referral," and lI no 

response." 

Theoretically, the rationale underlying the model appea~ed to make sound 

managerial sense.' But the model was never formally evaluated until the OPR 

experiment was implemented. 

There were two primary object i ves of the OPR test: 1) to ; ncrease the 

efficiency of the management of calls for service; and 2) t'o maintain or 

improve citizen satisfaction with police service. To evaluate the first 

objective, a set of subordinate objectives were identified. These included the 

following: 

• To reduce the number of nonemergency ca 11 s for serv; ce 
handled by immediate mobile response; 

• To increase the number of nonemergency calls for service 
handled by a telephone reporting unit by delayed mobile 
res'ponses or by other a 1 ternat ; 'Ie response strateg; es i 

• To decrease the amount of time patrol units spent 
answer; ng ca 11 s for servi ce and ; ncrease the amount of 
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time available for crime prevention or Dther activities; 
and 

• To increase the avail abil ity of patrol units to respond 
rapidly to emergency calls. 

The second objective addressed the need to determine how many and what 

types of calls could be handled by alternative response strategies without 

adversely affecting citizen satisfaction. It was assumed that if calls were 

carefully screened, if citizens were informed of potential delays, and if 

alternative strategies were appropriate and timely, citizen satisfaction would 

not decrease. Hence, the second objective contained the following subordinate 

objectives: 

• To explain to citizens during their 'initial contact with 
the intake operators the method and reason for the type 
of police response suggested to service their calls; and 

• To provide satisfactory responses to citizens for 
reso'lving their calls for service. 

','0 prepare the department~ to impl ement the progr 1m and the experim mtal 

conditions, uniform'procedures had to be developed to classify ~nd p,rioritize 

calls, establish alternative response strategies, and effectively screen and 

process incoming calls. An extensive amount of training was required at each 

site to ready personnel for the test implementation. Alternative response 

strategies included the implementation of a telephone report unit (called 

either a Telephone Report Unit [TRU] or an Expeditor Unit) to take reports over 

the phone, I procedure to delay mobile police responses from 30 to 60 minutes, 

a procedure to refer calls to other agencies, e.9., the Humane Society, public 

works, animal control, etc., and a method to handled "scheduled walk-in 

reporting," and "mail-in reporting." 

After a11 most two years of time needed to plan for implementation and 

then collect data following implementation, a few of the key conclusions from 
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this project are presented below: 

• Police departments can achieve a sizeable reduction in 
the number of nonemergency ca" s for serv ice handl ed by 
immediate mobile dispatch without sacrificing citizen 
satisfaction. The DPR experiment demonstrated that up to 
47 percent of all calls could have received alternative 
response treatments. 

• Citizens showed a high willingness to accept response 
alternatives to the immediate dispatch of a patrol unit 
for nonemergency calls. 

• Citizen surveys revealed that 75 percent of persons 
calling the police were willing to accept delays of up to 
an hour in police response time to nonemergency calls for 
service. 

• Citizen satisfaction with the initial conversations with 
intake operators was very high. Satisfaction with call 
takers among citizens in the experimental groups 
receiving mobile responses exceeded 95 percent at all 
three sites; for those receiving delayed mobile 
responses, satisfaction with call takers ranged from 92 
percent in Garden Grove to 97 percent in Toledo. 
Citizens receiving telephone reporting response 
alternatilJes expresses satisfaction levels in excess of 
95 perce"lt (ranging from 95.8% i', Toledo to 97.3% in 
Garden Grove). 

• Citizen sat i sfact i on with mobil e responses averaged 95.4 
percent among the three sites tested. Citizen 
sat is fact i on with delayed mobil e responses averaged 94.4 
percent for participating cities. And an average of 94.2 
percent of the cit i zens surveyed expressed sat i sfa'Ct ion 
with telephone reporting procedures. 

• Alternative response strategies are less costly than 
traditional mobile responses, and productivity levels are 
much higher for personnel using response alternatives. 
In Toledo, for example, the number of calls that could be 
handled by a four-person telephone reporting unit would 
require ten officers to be mobilized for immediate 
responses. 

• According to the test sites participating in this 
experiment, the advantages of civilianizing call intake 
operators and pol ice di spatchers far outweigh the 
disadvantages. Civilians can be hired and trained at 
lower co-sts, have higher retention rates, and are better 
educated. 
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• The use of civilian evidence technicians to handle 
initial calls for certain property crimes can be an 
attractive alternative for police departments. Evidence 
technicians in Greensboro were able to process 18 percent 
of all nonmobile responses. 

• Travel time to emergency calls was not significantly 
reduced as a result of DPR experimental conditions (not a 
surprising finding given previous mention of results from 
the Kansas City Response Time Analysis study), however, 
the new call classification systems did enable patrol 
officers to respond quickly when needed for bona fide 
emergency situations. 

• The use of mail-in reporting procedures was not found to 
be an effective response alternative. ·Call-back" 
procedures, where the call taker telephones the offending 
party back and warns them of impending action, can be an 
efficient response for certain types of calls, e.g., 
barking dogs, loud noise, etc. 

Given the historicity of research in policing, it is rare, and usually 

controversial, when empirical findings are presented from experimental research 

about a certain aspect of pol ice operati ons. But, unlike the Kansas City 

Pnventiv'l Patrol Experime.:nt, the ~indings from the DPR exprriment generally 

confirmed what had already been learned (or assumed) from previous efforts to 

implement methods to more effectively manage the dispatch function. Thus, this 

study provided credence to departments that had already implemented intake and 

call screening procedures, the development of priority response codes, and the 

establishment of alternative response mechanisms that allowed for some types of 

calls to be diverted away from having to mobilize field units to respond to 

cans. 

As with the DPR experiment, two other studies funded by NIJ that primarily 

focused on improving internal police operations received national attention 

during the mid 1980s: The Washington, D.C., Metropolitan Police Department's 

Repeat Offender Project (ROP); and the Police Executive Research Forum'S (PERF) 

study of burglary and robbery investigations. 
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Formulated in May of 1982, the impetus for the development of the ROP 

program was based on the assumpt ion that a vast majority of criminal acts are 

perpetrated by a relatively small number of repeat, career criminals. The 

mission of the ROP program was, therefore, to identify, arrest, and 

successfully prosecute recidivists. Suspects "targeted" for ROP surveillance 

were believed to be committing five or more Part I offenses weekly. 

The ROP program offered a unique opportunity to assess the problems and 

effectiveness of a proactive police unit specifically formed to carry out a 

selective apprehension strategy. To measure the unit's effectiveness, the 

design of a controlled experiment sought to determine whether repeat offenders 

identified by ROP officers were more likely to be arrested by ROP than they 

were in the absence of ROP activities. A comparative component examined prior 

arrest histories and current case dispositions of a sample of persons arrested 

by 40 ROP and 169 Mn-ROP officers, as well as arrest produciivity rates for. 

both groups of officers. 

Analysis of data prod~ccd the following findings: 

• ROP substantially increased the likelihood of arrest of 
the persons it targeted; 

• Targeted persons arrested by ROP offfcers had longer and 
more serious prior arrest histories than a sample of 
those arrested by non-ROP officers; 

• ROP Irrestees were more likely to be prosecuted and 
convicted on felony charges, and more likely to be 
incarcerated thin non-ROP comparison arrestees; and 

• ROP officers made only hal f as many total arrests as 
non-ROP comparison officers, but made slightly more 
·serious" arrests. 

The study by PERF to examine criminal investigations of robbery and 

burglary cases wascondu(.ted in three police agencies: the DeKa 1 b County 
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Department of Public Safety (Georgia); the St. Petersburg, Florida, Police 

Department; and the Wichita, Kansas, Police Department. Burglary and robbery 

cases were selected for this project for several reasons; they are relatively 

common, they are "serious crimes" (according to F.B.I. Uniform Crime Reporting 

criteria), and they consume a large amount of police resources. 

This study was primarily designed to determine the importance of 

preliminary and follow up investigations in solving robbery and burglary 

crimes. To address this issue, several questions were asked. These included 

the following: 

• How much time does a "typical" investigation take to 
conduct? 

• What actions are performed during an investigation? 

• What information is obtained during investigations? 

• What are the sources of information gained during 
investigations, and how often de such sources provide 
inf~rm~ tion? . 

• What is the relative importance of the role patrol 
officers and detectives play in conducting 
investigations? 

• What actions taken or information gained by investigators 
contribute to the arrest of suspects? 

In seeking to answer these questions, the study took about two years to 

complete and involved analYSis of investigative data from more than 320 robbery 

cases and 3,360 burglary cases in the three participating jurisdictions. The 

findings from this effort revealed that detectives and patrol officers 

contribute equally to the solution of both types of crimes examined. But the 

investigation of sLlch cases rarely consumes more than four hours, spread over 

as many days, and three-quarters of the investigations are suspended within two 

days for lack of leads. In the remainder of cases, the follow up work 

A245 



performed by detectives is a major factor in determining whether suspects will 

be identified and arrested. However, both detectives and patrol officers rely 

too heavily on victims, who seldom provide information that leads to an arrest. 

And detectives and patrol offi cers make too 1 i ttl e use of other sources of 

information most 1 ikely to lead to arrest, ; .e., witnesses, informants, peers, 

and police records. The single conclusion derived from this research is that 

sound management is required to ensure that investigations Ire effective and 

that resources are not wasted. 

Up to this point, most of the research presented has focused on assessing 

or improving management of internal police operations. As indicated earlier, 

however, a change in ori entat; on has taken pl ace in pol i c i ng that tends to 

focus more on external resources, i.e., the citizens, in working with and 

assisting the police. Many of the traditional approaches tried to combat or 

reduce crime have achieved only marginal success. Perhaps through establishing 

rapport and a better working relationship with citizens the police, over time, , . 

will find innovative solutions to remedy perSistent problems. 

In April of 1979, Herman Goldstein, a Professor of Law at the University 

of Wisconsin, published an arlicle that presented a different way of thi.nking 

about the pol ice mission. Rather than run from call to ca11 without having 

time to identify any underlying problems associated with these cal's, much less 

address them, Dr. Goldstein suggested an a1ternative approach; 

"problem-oriented policing." This approach necessitates moving away from a 

reactive, "incident/event-orientation" and moving towar~ ways to identify, 

define, and impact problems that continue to drain police resources. Dr. 

Goldstein indicates that problem resolution constitutes the "real, substantive 

business" of policing. 
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Although this type of thinking is not incompatible with progressive police 

thought, attempting to operationalize it through traditional police management 

structures poses a significant challenge. But two police departments have 

accepted this challenge; the Madison, Wisconsin, Police Department and the 

Newport News, Virginia, Police Department. 

While work completed in the Madison Police Department has yet to be 

published, work that documents the problem-oriented approach in Newport News is 

in the process of being published. 

Also in 1979, work began in Flint, Michigan, to develop a "foot-beat" 

program. Seed money to develop the program was provided through a private 

source. The program involved the selection of a number of ,Patrol officers to 

develop a close working relationship with citizens that lived in the officers' 

beats. The term "foot-beat officer" is actually a misnomer, because the 

offices in Flint who are involved in this nrogram are not supposed to spend a1Y 

·time walklng beats, unless there is a specific purpose of this activity. Their 

role is primarily to act as community mobilizers, facilitators, and 

coordinators in identifying and addressing crime and noncrime problems that are 

brought to thei r at tent ion. In general, they tend to work out, of an offi ce, 

donated by citizen groups, located in their beats. While some vehicles are 

available, many of these offices rely on unconventional sources of 

transportation such as motor scooters and bicycles. 

Of part i cul ar interest to other law enforcement admi ni strators, the 

foot - bea t program has been funded by a separate four-mi 11 property tax 

increase. When this funding support was first presented to voters in a special 

election held in August of 1982, the measure passed by about 53 percent. In 

1985, another election was held to determine what the tax payers wanted the 
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program continued. This time the measure passed by 68 percent. Recent polls 

conducted during the fall of 1986 indicate that citizen satisfaction with the 

program continues to grow. The latest survey reveals a general citizen 

satisfaction level of 75 percent. This poll also revealed a satisfaction level 

among Black citizens to be 80 percent. 

The Minneapolis, Minnesota, Police Department took part in a Domestic 

Violence Experiment. Conducted from early 1981 through mid 1982, this was the 

first scientifically controlled test of the effects of irrest for any crime. 

The purpose of the experiment was to address an intense debate about how 

police should respond to cases of domestic violence (misdemeanors). This 

~bate involved three different viewpoints: 1) The traditional police approach 

of doing as little as possible, on the premise that offenders wi1l not be 

puni shed by the courts even if they are arrested, and that the probl ems are 

basica1ly not solvable; 2) The clinical psychologists' recommendations that 

police activity mediate or arbitrate disputes underly.ng the violencE, 

restoring peace but not making any arrests; and 3) The approach recommended by 

many women's group of treating the violence as a criminal offense subject to 

arrest. 

If the purpose of police response to domestic violence calls is to reduced 

the likelihood of that violence recurring, the question is which of these 

approaches 1 S IIOre effect i ve than the others? In response to th is quest i on, 

experimental findings revealed that arrest was the most effective of the three 

standard methods police use to reduce domestic violence. The other methods, 

attempting to counsel both parties or sending assailants away from their homes 

for several hours, were found to be considerably less effective in deterring 

future violence in the cases examined. 
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The Houston Police Department collaborated with the Newark, New Jersey~ 

Pol ice Departrnent on a project designed to reduce the fear of crime among 

citizens. Funded through NIJ, this program sought to accomplish one or more of 

the following objectives: 

• Reduce the level of perceived neighborhood crime and 
disorder; 

• Reduce the fear of and concern about crime; 

• Improve satisfaction with police service; and 

• Increase satisf~ction with the neighborhood as a place to 
live. 

Houston and Newark were sel ected as exampl es of two different types of 

c-it; es similar, however, in that their police departments were able to 

design and manage complex experimental programs. Task forces were assembled in 

each city to determine which programs would best address local needs. 

In both cities, the progrlms tested included the following: 

• A local poi ice community newsletter containing crime 
prevention advice, information about successful efforts 
to thwart crimes, neighborhood news, and, in some cases, 
local recorded crime data. 

• A police-community multi-service center, where residents 
could go to report crimes, hold meetings, and ob.tain 
information. 

• Contacts made by police officers with neighborhood 
residents to determine and address what the public 
considered to be local problems. 

In Houston only, the programs included the following: 

• Telephone contacts with victims of crime in an attempt to 
provide assistance and demonstrate concern; and 

• An effort by pol ice offi cers to create a ne i ghborhood 
organization. 

In Newark only, the progra~s included the following: 

• A program to reduce the "signs of crime" social 
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disorder and physical deterioration; and 

• A coordinated effort to provide information, increase the 
quantity and quality of police-citizen contacts, and 
reduce the social and physical signs of crime. 

Results indicated that of all the programs tried, the most successful 

involved neighborhood police centers, door-to-door contacts, and community 

organizing by police. Inspection of the findings disclosed that these efforts 

had two characteristics in common: 1) They provided time for police to have 

frequent discussions with citizens who were encouraged to express their 

concerns about their neighborhoods; and 2) They relied upon the initiative and 

innovativeness of individual officers to develop and implement programs 

responsive to the concerns of the public. 

As can be seen from a brief review of the work that has been completed or 

is currently ongoing, the research of the 1980s continues to build from what 

was found during the previous decade. And future research will certainly 

fo11ow what is presently being learned aoout policing today. While additional 

research will continue to explore programs that involve the police with the 

publ ic, more work is needed in criminal investigations, department 

organizational structures, and police management systems. 
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STRATEGY CONSIDERATIONS 

During the course of each Executive Session meeting, a number of 

individu~l presentations were made. The presentations were designed to expose 

the panel members to a variety of different programs which had been implemented 

with i n the department and/or throughout the nat ion. The reason for expos i ng 

the panel members to this information was to provide them with an opportunity 

to consider using anyone of them (or combination) as a vehicle to 

operat i ona 1 i ze the concept of NOP. It was ant i c; pated that anyone of the 

programs could become a part of the policing style utilized by all officers 

within the department. 

It is of interest in passing to note that programs developed within the 

Houston Pol ice Department incorporated relevant findings from a lot of the 

research conducted during the 1970s in policing. But, for the most part, the 

deparhent IS efforts went further than the "enforcement -or"ented" projects of 

the \1970s by including built-in linkages with representatives from the 

communi ty. For example I the department I s Di rected Area Respons i bil Hy Teal';", 

program not only included crime analysis and directed patrol components, it 

also included a series of activities to increase communications with the 

citizens. 

This portion of the report, therefore, serves to identify those programs 

and associated strategies that were presented to and discussed by the panel 

membership during the six sessions. Each of the programs will be briefly 

described below. 
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The Oasis Technique 

The OASIS technique is a comprehensive approach that includes a systematic 

analysis of the problems contributing to the formation of the neighborhood slum 

and neighborhood decay; coalition building and collaboration between local 

government service agencies, the private sector, the local residents; and 

development of an experienced plan for action and implementation. The 

technique identifies the strengths and weaknesses of a target neighborhood in 

order to focus services and attention on that area to reverse the trend of 

neighborhood deterioration. Once some improvement in the area and the housing 

occurs, and committed and helpful residents have been identified, an "oasis" 

can be created in the neighborhood resulting in an initial step towards safe 

and decent housing. These improved areas are then supposed to produce a ripple 

effect resulting in a revital ization of the neighborhood over time. Once the 

private secto·· sees tl'e. promise of the area, investment funds may be 

forthcoming. 

A major feature of the Oasis technique is to make more effective and 

efficient use of existing resources so that visible results are produced in a 

relatively short time period. 

The uniqueness of the Oasis technique is that it implements urban renewal 

in such a way that the character, social, and economic pattern of the area ;s 

preserved. This is in contrast to urban renewal which concentrates on removal 

of residents and replacement of structures. 

The Oasis technique consists of seven steps. On a collective basis, these 

steps represent strategy cons iderat ions for the executi ve sess i on membersh ; p. 

They are as follows: . 
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1) Orienting and Organizing the Facilitators and Jmplementors: 
As a key component, this group generally consists of top 
representatives from the public and private sector, 
including the city administrator's office, public housing, 
police, public works, elected officials, business persons, 
and communi ty 1 eaders. These fac il i tators wi 11 eventually 
be charged with the responsibility of implementing the 
neighborhood plan; 

2) Collecting the Data: the methodology of collecting data 
includes collecting and analyzing historical records and 
available data (census, crime, housing, employment, etc.), 
direct observation of the conditions in the target area, 
interviewing residents, and other steps to compile a 
physical, economic, and social profile of the target area. 
Some of the key data elements include the following: 

• history of physical maintenance, code violations, and 
antisocial behavior at the residences; 

• identification of private owners and landlords; 

• identification of "good" residents and "bad" residents 
in target areas; and 

• identification of social structures in target areas. 

3) ~val Jating the.ILtl..b.: the evaluation step helps the 
.,artic;pants understand tht: interrelationships in the data 
as they attempt to i dent i fy target areas offeri ng the most 
opportunity for success; 

4) Presenting the Data: this enables the decision-makers to 
make more efficient choices regarding revital ization 
expenditures and strategies. It also provides an effective 
means of demonstrating to interested parties that certain 
policy choices are appropriate; 

5) Preparation of the Plan: the plan identifies the commitment 
of resources. Among the determining factors is the 
identification of the oases, which residents will receive 
hou~1ng improvements, and the level of involvement from 
government agencies, including the police; 

6) Conducting Imolementation Training: as a result of the plan 
being adopted, new or different services will be required to 
be performed. The training serves to prepare personnel to 
deliver those services; and 

7) Implementing the Oasis Neighborhood Plan: as a result of 
the services being delivered, actual physical and/or social 
changes in the target area will materialize. 
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The Oasis technique relies heavily on the involvement of the police for its 

success. Shoul d a dec is i on be made to adopt the Oas is techni que certa in 

recommendations are made as to the role the pol ice serve with respect to the 

project. These recommendations include the following: 

1) Police should focus on crimes involving order maintenance 
that directly impacts the quality of life of individuals who 
live in low income neighborhoods (drugs, prosUt.ution, 
gambling, drinking in publiC, disorderly conduct, junked 
cars, etc.); 

2) Pol; ce department s support; ng an oas is effort must be 
willing to allocate a dedicated squad of patrol officers. 
This squad should be headed by a sergeant whose sole 
responsibility is supervision of the oasis unit. While the 
size of the unit can vary, the squad should not exceed eight 
patrol officers and one sergeant. A liaison officer between 
the Oasis squad and the office of the Chief of Police is 
also needed; 

3) The Oasis squad should have flexibre working schedules in 
order that the criminal element will not be able to predict 
when the Oasis squad will be on the street; 

4) It;s bEneficia' to assign detectives to the OJsis squad on 
an '·as needed basis in order to assist 'with follow-up' 
i nve'st i gat i cns j and 

5) The officers selected as Oasis squad member~ should be 
open-minded, and squad personnel should be ethnically mixed. 

There are no specific recommendations describing particular policing 

techniques. Officers are expected to be involved in a wide range of 

activities, inclusive of: walk and talk activities, developing confidential 

informants, undercover and surveillance activities, raids, serving warrants, 

and participation in community meetings. 

A254 



The Directed Area Responsibility Team (DART) Program 

The DART Program was designed to provide the department with a process of 

altering its methods of delivering police services to the community. 

Substantively, the program sought to expand the role of ,the officer through the 

process of decentralizing basic police responsibilities. By enlarging the 

officers' role and providing increased managerial flexibi1ity, the department 

attempted to commit itself to the effective management of patrol operations. 

The program cons i sted . of fi ve major strategy classifi cat i ol't';'. Included 

within each classification were numerous strategies which were administered 

during the experimentation period. 

strategies is provided below. 

I. Deployment Strategies 

A brief description of each of the 

1) Beat Integrity - the assignment of officers to specific 
beats where they remain during their tour of duty, 
providing the requested services; 

2) One-officer Units - the increased deployment of 
one-officer units beyond the normal ratio of one and 
two officer units. In conjunction with beat integrity, 
the strategies were designed to increase visibility and 
reduce response time to emergency calls; 

3) Tactical Assignments - consisted of a series of events 
whereby the officers attempted to identify neighborhood 
problems and then provide a response in the form of 
using formal methods such as Tactical Action Plans or 
informal methods such as saturation patrols, covert 
surveillance, sting operations, and so forth; 

4) Designated Report Units- - establishing a single unit, 
per shift, to be responsible for writing offense 
reports within the district, which occur during duty 
hours; 

A255 



II. Team Interaction Strategies 

5) Information Sharing - methods used to stimulate 
information exchange between officers, inclusive of 
using a blackboard or clip boards for leaving messages, 
increased number of meetings, interacting with 
investigative sergeants, sharing of workcard 
information etc.; 

6) Investigative Sergeants - the decentralizing of the 
investigative function involving the crimes of robbery, 
burgl ary, 1 arcen i es, and veh i cl e thefts. Invest; gat i ve 
sergeants were reassigned to the Field Operations 
Command from the Investigative Operations Command, 
which a110wed them to become generalists in addition to 
working more closely with the patrol officers; 

III. Job Diversification Strategies 

7) 

8) 

9} 

10) 

11) 

Patrol Officer Follow-up InvestigatioDs - expansion of 
the officers' role allowing them to spend time with the 
investigative sergeants working on criminal 
investigations; 

Supportive Response Team - the establishment of a 
covert, plainclothes tactical squad of officers whose 

• responsibility was to combat n~ighb~r~ood vice and 
narcotic operations ' . 

. ' 
Structured Patrol - the assignment of officers during 
their uncommitted patrol time to resolve neighborhood 
problems through the use of a variety of tactical and' 
deployment responses. The strategy was dependant upon 
the a c c e sst 0 c rim e a n a 1 y sis ; n form at; 0 nan d . the 
dil i gence of the offi cers ; n di scover; ng nei ghborhood 
problems; 

Participatory Management - establishing opportunities 
for personnel within each rank to provide input into 
decisions that either directly or indirectly affected 
their work; 

~~sistant Sauad Leader - deSignating an officer to 
assume some of his supervisors responsibilities during 
his scheduled absence; 
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IV. Knowledge Gaining/Sharing Strategies 

12) Beat Profiling - establishment of a process whereby 
officers collect information about their beat which 
would assist them in providing appropriate types of 
services; 

13) Crime Analysis - establishment of a process of 
collecting, analyzing, and disseminating information 
designed to decrease crime and noncrime activity; 

V. Community Interaction Strategies 

14) Community Contacts - when possible, officers were 
encouraged to interact with the citizens in their beat 
in order to exchange i nformat i on. The purpose of the 
exchanges was to facil itate a better understanding of 
each others expectations, and, with respect to the 
officer, be able to respond to any particular needs 
expressed by the citizen; 

15) Neighborhood Meetings - requiring beat officers to 
attend neighborhood meetings conducted by civic clubs 
in order to expose the officers to the residents within 
their beat and allow them the opportunity to respond to 
any questions offered regarding the activities 
occurr'hg ir. and around their neighborhood; 

16) Police ;Community Relations Officer - officers were 
reassigned from the Community Services Division in 
order to' facil itate interaction between the citizen and 
the beat officer. This consisted of coordinating the 
flow of information which would educate the citizen 
about safety and crime prevention techniques, 
responding to special requests from civic groups, 
schools, or individuals; 

17) Crime Prevention/Security Surveys - allowing officers 
to partiCipate in crime prevention presentations and 
administering security surveys to private residences 
and businesses within their respective beats. Officers 
identified potential problems as well as solutions to 
those problems for all interested parties. 

As the needs of Houstonians changed over time, the department responded by 

designing and adminis~ering a program capable of coping with the demands of an 

everchanging environment. DART served as a mechanism which provided the 
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department with an opportunity to become flexible in addressing the challenges 

of the future. 

The Positive Interaction Program (PIP) 

The purpose of the PIP is to facilitate an exchange of information between 

beat officers and neighborhood residents using as a forum corranunity exchange 

meetings. The program contains a variety of program goals, among them are: 

1) Building more meaningful communication linkages between the 
public and members of the department; 

2) Creating a more knowledgeable understanding of the law by 
the citizen; 

3) Providing an opportunity for both the offi~ers and the 
citizens to develop a better understanding of each others 
expectations and responsibilities; 

4) Exposing the citizens to the profession of policing; 

5) Providing a forum to exchange ideas and suggestions relative 
to the ~oncerns and servic:~ th~t are pertinent to the beat 
in question; and ' . . ' 

6) Demonstrating to the citizens 1he members of the department 
do care about th.e quality of life within their 
neighborhoods. 

Monthly meetings are held bringing together members ~f the police 

department with representatives of various civic groups located within the 

division's jurisdiction. The citizen participants are responsible for 

transmitting information obtained from the me~ting (e.g., newsletters) back to 

their respective civic groups. l'hey also act as a conduit to express the 

Concerns of their civic groups to the police officers in attendance, Othl.~r 

ancillary duties include notification of membership to attend ml;etings and 

providing refreshments for the meeting. 
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The res pons i bi 1 i ty of department personnel ; s to schedul e the meet i ngs, 

share information with the attendees, (i.e., crime analysis reports) and to 

discuss the ramifications of actions administered within the area. Probably 

one of the most important funct'lons the department assumes is ensuring the 

participation of the beat officers. This allows the citizens an opportunity to 

discuss local concerns with the individuals responsible for policing their 

neighborhoods. It also provides a forum for the police officers to demonstrate 

the'ir awareness of neighborhood concerns as well as availing themselves to any 

new information which they were previously unaware of. 

The program seeks to strengthen community ties by uniting the citizens and 

the offi cers. As mut u a 1 admi rat i on and respect grow for one another, 

cooperative efforts begin to form in response to the unique concerns and 

problems in their neighborhoods. This in turn enhances a sense of trust and 

carin9 of the officers on behalf of the citizens. If the citizens realize the 

rfficers care about the quality of life in their ~~ighborhoods, then they will 

be more apt to participate'in its preservation. 

The Fear Reduction Program 

Research conducted by the National Institute of Justice revealed that fear 

of crime ;s a major problem in our society. Yet, other research ev; dence 

indicates that the level of fear appears to be far out of proportion to the 

obJective risks of crime. The incongruity of the research findings is based 

upon the fact that fear may be deri ved from a concern about the "s i gns of 

crime" (e.g., vandalism, loitering, public drinking or gambling). Other 

factors, including impersonal relationships between the police and the citizens 

and the lack of information about crime and crime prevention techniques, may 
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create a sense of powerlessness, leading to higher levels of fear. 

Law abiding citizens and merchants eventually opt to relinquish their 

neighborhoods to those who would prey upon them. Eventually, it has been 

suggested, thi s withdrawal process produces an exodus by those who can afford 

to move to other, apparently safer, areas. If such migration occurs, the 

fear- i nfl i cted areas then provi de abandoned homes and shops that coul d become 

breeding grounds for vandalism, drug use, and other forms of disorder. 

No research exists which provides systematic evidence that such a cycle 

exists, or, if it does, what can be done to interrupt the cycle. The Fear 

Reduction Program, consequently, represents an attempt to empirically determine 

how the pol ice, can effect i vely address the probl ems of fear, di sorder, the 

quality of police service, neighborhood satisfaction, and, ultimately, crime 

itself. 

The pr0gram consisted of administering a total of five strategies. Each of 

the strategies is ~riefly described below! 

1) Pol ;cl:-Community Newsletter: represented an attempt by the 
department to disseminate information to commun'itygroups 
and individuals in the form of a newsletter. Two versions 
of the newsletter were published. The first version 
contained information about the department, crime prevention 
tips, stories about police and citizen's working together to 
prevent crimes; and "good news" stories about crimes that 
had been prevented or solved in the neighborhood. 
Additionally, a regular column by the Chief of Police was 
included. . 

The second version contained similar information as the 
first, except a map of the neighborhood and a list of crimes 
that had occurred since the previous newsletter were 
included. The crime information included the type of crime 
committed, the date of occurrence, the street and. block 
number in which it happened, and whether it occurred during 
the daylight, evening, or nighttime hours; 
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2) Community Organizing Response Team: spearheaded by a group 
of patrol officers, attempts were made to create a community 
organization where none had previously existed. The purpose 
was to create a sense of community in the area, and to 
identify a group of residents who would work regularly with 
the police to define and solve neighborhood problems. 

Door to door surveys of a neighborhood were conducted by 
officers in an attempt to identify problems warranting 
police attention, and whether they, or any area resident 
they knew, might be willing to host small meetings of 
neighbors and police in their homes. 

Meetings were hel~, problems and concerns discussed, and 
arrangements were made to have representatives meet with the 
district captain each month to discuss problems and devise 
potential solutions involving both the police and the 
citizens; 

3) tjtizen Contact Patrol: the purpose of this strategy was to 
enable beat officers to become more familiar with residents 
and employees working in their area. During ti,,::ir tour of 
duty, the officers were encouraged to make proactive 
contacts at residences and businesses. 

During these contacts the officer would explain the purpose 
of the contact, and inquire as to the identification of any 
,eighborhood prolJlems the pol ice should know about. The 
officer left a busine.>s card upon the conclusion of their 
interview in case the cit'izen wished, to recontact the 
officer regarding additional information concerning their 
neighborhood; 

4) Police Community Station: this strategy was designed to 
reduce the physical and psychological distance between the 
officer and the neighborhood residents. A small office'was 
establish in the neighborhood, staffed by police personnel 
and civilians. 

The officers were nt>t responsible for handling calls for 
service in the area (although they could respond if they 
wished)', When possible they did patrol the neighborhood in 
and lround the community station, Their primary 
responsibility, however, was to design and implement 
storefront programs. Furthermore, they were to avail 
themselves to citizens who visited the storefront seeking 
assistance and/or information; and 

5) Recontacting .Victims: the purpose of this strategy was to 
assist crime victims and demonstrate the police cared about 
their plight. A team of officers we!'e assigned the 
responsibility of reviewing case reports in search of 

1\ 
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relevant information about the victim and the crime. Upon 
contacting the victim, the officers would ask the victim if 
they had any problems which the police might be able to 
help, and whether they had any further information about 
their case they could give the police. 

If problems were identified, the officer would refer the 
person to the prope-r agency for assistance. If the victim 
needed information for insurance purposes, the officer would 
attempt to supply it. The officers also mailed a crime 
prevention package to the victims if they so desired. 

It was the contention of the task force members that these strategies could 

possibly reduce the fear of crime in the respective neighborhoods as well as 

produce other desired favorable effects. Thi s feel; ng was based upon the 

belief that legitimate commitments were going to be made to interact with the 

citizenry using a variety of different strategies. Since the officers helped 

develop these strategies, had seen their success in other departments, and were 

going to be personally involved in the application of them, their desire and 

willingness to st:e the strategies succeed strongly influenced their initial 

opinion. 
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WHAT HAVE WE LEARNED? 

The Houston Police Department has developed and implemented, during the 

course of the last five years, a number of significant community oriented 

programs as was identified in the previous section of this report. In 

implementing each of these programs, the department sought to determine what 

they could learn about the nature of the relationship between the officers and 

the citizens. In each instance, this relationship ~as affected by the purpose 

and frequency of the interaction experienced by both parties. 

Given that the City of Houston can best be characterized as a large urban 

area containing a multitude of unique challenges, it becomes the responsibility 

of the pol ice department to determine what its role is in addressing those 

chall enges. The concept of NOP appears to represent a logical method of 

tackl ; ng those cha 1 1 enges. I n the development of th is concept, however, it 

requires a commitment on bphalf of der artment personnel to ciesig'l a pol icing 

style which incorpor'ates the lessons learned from previous' program 

experimentation efforts. 

This portion of the report identifies the lessons learned from the 

department's experimental programs. Since the purpose of this paper is to 

describe salient characteristics of a policing style for the department, there 

wi l'l be no attempt to suggest wh i ch programs shoul d be incorporated wi th i n 

the NOP concept. Furthermore, there will be no attempt at this time to 

descri be relat i onshi ps between apart i cular program( s} and the department's 

prospective policing style. 
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The Oasis Technique 

From the department's standpoi nt, the success of the Oasi s techn i que ; s 

dependant upon two primary factors: 1) the actual commitment by agencies other 

than the police department and 2) the involvement of the patrol officer in the 

Oas is techn i que process. Of the two factors, the second is more conduc; ve to 

control by department officials. 

The process by which the Oasis technique becomes operational, consists of 

seven steps: (please see page 55 for a more detailed description) 

I} Orienting and organizing the facilitators and implementorsj 
2) Collecting the data; 
3) Evaluating the data; 
4) Presenting the data; 
5) Preparation of the plan; 
6) Conducting implementation training; and 
7) Implementing the Oasis neighborhood plan. 

The Oasis technique, therefore, suggests a means of examining how one should 

go ahout performing his job. 

" As ind;ca~ed by various panel members: 

create more programs; we have enough programs 

we need to quit trying to 

what we've got to do is 

make all of the police officers that we have, community based police 

officers." The implication .is that the Oasis technique represents a method 

which will cause this cha'i1ge to occur. Again, in referencing panel member 

comments: "You get the offi cers at thn grass roots 1 evel, ; nvol ved in the 

plan, they interact with the facilitators, plan what's going on, and 

participate and are responsible for implementation. They k.now what's going to 

happen (and) why its going to happen". 

Although the Oasis technique ascribes to the use of a squad of officers, it 

appears that once the residents gain contro'l of their own neighborhood, the 
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squad can be disbanded and responsibility turned over to the beat officers. 

This mayor may not be consistent with previous discussions regarding the role 

of the beat officers under the concept of NOP. 

The Directed Area Responsibility Team (DART) Program 

The DART Program can best be descri bed as a process whi ch simultaneously 

incorporated the decentral izing of basic pol ice services with a concomitant 

expansion of the roles of the officers, sergeants, and lieutenants. In 

association with the role expansion was a commensurate increase in supervisory 

and managerial flexibility. The focal point of the program centered upon the 

implementation of 17 different strategies, grouped under 5 different 

operational categories. 

The findings gleaned from the Evaluation R~port are provided below: 

1) Depl~yment Strategies: 

• Geat Integrity - need more cooperation from the 
Dispatch Division with respect to assigning calls to 
the beat units; officers are in need of constant 
encouragement to rema i n in the i r beats; and offi cers 
must be given the flexibility to police their beat in 
accordance with the needs of the residents they serve; 

• One-officer Units - strategy is heavily dependant upon 
a "system of deployment" which includes the ability to 
control radio traffic, accessing information through 
the mobile digital computers, maintaining visual 
assurances (from other units) during patrols, and 
shlring crime data and activities verbally during roll 
call sand shi ft changes; response times were reduced; 
"wolfpacking occurred"; and vehicle availability was a 
must; 

• Tactica,l Assignments - strategy is dependant upon 
timely and reliable crime analysis information'; 
identifying. tactical aSSignments became difficult; 
standardized administrative procedures guiding the 
impl ementat ; on of the strategy were non exi stent; more 
comprehens i ve preparatory tra i ni ng is needed; offi cers 
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need to be given credit on the workcard for the 
performing tactical assignments; and 

• Designated Report Units - total failure due to the 
complex coordination of administrative 
respor,sibilities; recommend it not be used unless 
following suggestions were incorporated: training for 
dispatchers in screening and recording the report 
calls, an increase in the report unit's responsibility 
to compensate for those times when the unit is not 
needed for reports, and deployment of strategy shoul d 
be consistent for those beats/districts fielding a 
large number of report calls. Reference was made to 
resurrect the Calls for Service Management Program as a 
more effective method of handling these types of calls. 

Officer visibility can be increased utilizing existing resources. 

Response times decreased as a direct result of these specific deployment 

pract ices. Offi cers di d not 1 i ke beat ; ntegri ty and are concerned about 

their safety. Tactical assignments need stronger crime analysiS support 

and resistance was experienced for the designated report unit. 

2) Team Interaction Strategies: 

• Informat; on Sha' in9 - rapport between the offi cers and 
the investigative sergeants was effective; 
communication among the officers between shifts was 
sporadic and 

• Investigative Sergeants - a clearer understanding of 
the investigative sergeant's role within the ov~rall 
operational context was needed; ·this includes 
establishing coordination linkages with the centralized 
divisions; data collection procedures must be 
established immediately to measure the quantity and 
qual ity of the work conducted; inadequate support 
equipment and furniture also attributed to an initial 
decline in enthusiasm for the strategy. 

Officers are reluctant to share information unless there is a conduit, such 

a sal 0 cal i zed c rime a n a 1 y sis un i t. Investigative sergeants and patrol 

officers can work together as long as the job task expectations are 

satisfactorily attained by both pa.rties. This will lead to writing more 
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comprehensive initial investigation reports and thereby expedite case 

closure. 

3) Job Diversification Strategies: 

• patrol Officer Follow-up Investigations - officers 
were not properl y informed as to the purpose of the 
strategy; a systematic method of assigning cases should 
be considered to avoid charges of favoritism being 
alleged; on-the-job training should be improved; 
officer participation should not just be limited to 
"leg work" or menial tasks; 

• Supportive Response Team - strategy led to a prompt 
resolution of neighborhood vice and narcotic problems; 
stricter controls need to be established to govern the 
amount and type of activities the team should be 
involved with; conflict occurred with structured patrol 
operations thus causing coordination problems to occur 
for the beat officers' supervisor; 

• Structured Patrol initially, confusion over the 
meaning of the concept occurred, but was eventually 
clarifi ed; the success of the strategy is dependant 
upon the collection and analysis of information; this 
proved to be an obstacle §s the crimn analysis strategy 
was not as effective asiniti.lly t.nvisioned; a means 
of schedul ing structured patro'l activities needs to be 
developed; 

• Participatory Management - 15 clear and concise 
operational definition of the concept was needed; more 
~pportunit; es for meeti ngs needed to become ava; labl e; 
a clear understanding of one's role in the concept· is 
needed; and 

• Assistant SQuad Leader - a worthwhile concept if a 
clear definition of the scope of the leader's authority 
can be developed; selection criteria needs to be 
uniform; a method of evaluating performance should be 
devised; this strategy would be more effective if used 
in conjunction with a squad concept for the officers. 

Officers are fully capable of resolving problems within their beat if given 

the chance, and knowing they would be held fully accountable for their 

actions. The expansion of the officers' role led to increased productivity 
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and improved supervi sory rel at i onsh ips. The sergeants became more 

responsible for managing the affairs of their officers in light of the 

expansion of their officers' job responsibilities. Uncommitted patrol 

time was reduced. 

4) Knowledge Gaining/Sharing Strategies: 

• Be at Profil ; n9 - the theory of beat prof; li ng was 
supported by the offi cers' supervi sors; the scope of 
information collected should be limited to its 
operational significance; because the information 
collected was not deemed to be practical for 
operational purposes, the strategy was seen as an 
inefficient use of the officers' time and 

• Crime Analysis - strategy was strongly supported by the 
rank and file, however, because of the lack of 
equipment and office space, the strategy was a minimal 
success. 

Information support is an essential element if one is to effectively manage 

patrol operations. Furthermore, the utility of the crime analysis 

il1form3.tion is only as good as it is perceived by the officers; therefore, 

the information must be timely, reliable, and informative.. Additionally, 

crime analysis personnel must be easily accessible by the patrol officers 

requiring their services. . If this occurs, the officers become quite 

appreciative of the information and find it beneficial to the performance 

of their job. 

5) Community Interaction Strategies: 

• Co HIm unit yeo n ta c t s - sup e r vis 0 r y sup po r t 0 f the 
strategy was apparent; extreme di ffi culty ; n defi n i ng 
what type of act; vi ty represented a communi ty contact; 
community personnel should be more informed about the 
strategy at community meetings or through newsletters; 

• He; ghborhood Meet; ngs - strategy was responsi bl e for 
establ ish;ng a clo.ser relationship between the patrol 
officers and the citizens attending the meetings; 
coordination problems for the meetings existed but were 
eventually resolved; hidden agendas need to be removed; 
the use of a community feedback form was a plus; 
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• Police Community Relations Officer - a very useful 
strategy as a defi nit ive need exi sted; pri or to the 
expiration of the experimental time period, the 
strategy was adopted by al' of the FOe patrol 
divisions; and 

• Crime Prevention/Security Surveys - beneficial strategy 
within the community; need to develop a more effective 
method of delivering the service; more officers may 
need to be trained as to how to perform the strategy; 
standard operating procedures need to be developed; 
procedures should include a recognition of who should. 
perform the strategy, this infers training commitments. 

Community support for department operations helps facilitate strategy 

success. Officers and citizens tan learn to respect each others' 

perspective if given the chance to meet and discuss issues which are 

conducive to a successful resolution. Interaction between the officers and 

the citizens enhances the level of satisfaction toward the department, 

given the nature of the encounter is nonadversarial 

The DART e~periellce ~hou'd be viewed as a process in trans'ition. It is 

apparent personnel resources can be more effectively redeployed if the 

equipment is available. There is considerable value in securing information 

from the publ ic and from one another within the department. The officers can 

perform more responsibilities if given the opportunity, under appropriate 

supervision, and with the necessary operational support. Experience has 

demonstrated that portions of the program, can be expanded as this has already 

occurred throughout the other divisions within the Field Operations Command. 

What is urged, however, is not an overreliance on just replicating the 

strategies. Efforts should be directed toward analyzing how the patrol officer 

became more involved in providing a wider range of services heretofore 

unperformed. This seems to be more closely associated with the requ;re!ments 

demanded by the NOP concept. 
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The Positive Interaction Program (PIP) 

The PIP sought to improve the relationship between the neighborhood 

residents and members of the Southeast Division. This was obtained by 

establishing a forum for civic group leaders to meet once a month with the 

division patrol captain and a number of patrol officers and/or supervisors. 

The meetings provided a forum for the participants to exchange information and 

ideas governing activities observed and/or performed in their respective 

nei ghborhoods. The ci vi c group 1 eaders woul d then transmit the i nformat i on 

obtained from the meeting back to the members of their particular civic group. 

The cohesive relationship that formed between the officers and the citizens 

led to many successes ranging from interacting with other governmental agencies 

to combat localized neighborhood concerns to performing special activities such 

as food drives and sharing information from various newsletters. 

The PIP sought to establish cooperative responsibilities on behalf of 

department plrsonnel as well as the ,itizens. This led to the citizens 

becomi ng more informed about the law enforcement profess i on and the demands 

placed upon the officers. The officers also became more responsive to the 

needs of the c; t i zens as they saw them as supportive fri ends and not just an 

entity requesting a particular type of service. 

Suggestions for expansion also provide inSight into the success of the 

program. Membership drives are encouraged to involve more citizens thereby 

expanding the network of communication flow from the officers. The lise of 

neighborhood volunteers to work in the department is strongly encouraged as a 

means to develop a more meaningful understanding by the citizens of the 

department's commitment to the effective delivery of services. -Ride alongs" 

were also encouraged as an educational tool for the concerned citizen. 
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Finally, a citywide committee of representatives from all the PIPs would be 

useful in exchanging information and ideas throughout the entire city as 

opposed to a certain portion of the city. 

The Fear Reduction Program 

A total of five different strategies were implemented during the course of 

the program. The strategies consisted of distributing newsletters, creating a 

community org\~nizing response team (CORT), deploying a citizen contact patrol 

activity, establishing a community station (storefront), and recontacting 

victims of a crime. The results of implementing these strategies has been 

extracted from, Reducing Fear of Crime in Houston and Newark: A Sumrra ry 

Report, authored by the members of the Police Foundation. 

The significant findings for each of the strategies are as fo'10ws: 

1) f..Qlice-Community Newsletter: people appreciated receiving 
the newsletter, but there were no significant effects on any 
of the progr;m's Qe~ired 0: tcomes; 

, , 

" 

,2) Commun;ty Org an i z i n9 Response Team: the strategy was 
associated with a significant reduction in the level of 
perceived social disorder in the area and with a significant 
improvement in the evaluation of police service. There were 
also significant reductions in the levels of perceived 
personal and property crime in the area. One unanticipated 
effect was a perce i vi?d pol ice aggress i veness among program 
area residents; 

3) Citizen Contact Patrol: 
significant reductions 
disorder in the area, 
neighborhood, and reduced 

the strategy was associated with 
in levels of perceived social 
increased satisfaction with the 

property victimization. 

One aspect of the evaluation revealed significant reductions 
in the fear of personal victimization as ",ell as reductions 
in levels of perceived personal and property crime and 
police aggressiveness in the area. A significant 
improvement in evaluations of police service was also 
indicated; 
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4) Police Community Station: the strategy was associated with 
significant reductions in fear of personal victimization and 
in the level of perceived personal crime in the area. 

One aspect of the evaluation indicated significant 
reductions in levels of perceived social disorder and 
perceived property crime in the area. The analysis also 
found that area residents took significantly fewer defensive 
actions to protect themselves from crime; and 

5) Recontacting Victims: the only significant effect was that 
victims who were recontacted perceived more personal crime 
in the area than did victims who were not recontacted. In 
part i cular, Hi span'i. c and As ian vi ct ims who were recontacted 
demonstrated significantly higher levels of fear of crime 
and of perceived area crime. Such persons were 
significantly more likely to report taking defensive steps 
to protect themselves from crime. 

Although the program did not achieve all of the desired outcomes it had 

originally hoped, there were several implications for the practitioner to 

consider. Based on the fact the strategies involving citizens had the most 

desir'able impacts, and were easier and less costly to operate, the following 

~uggestions can be offered: 

.. Every ava i1 ab 1 e opportun i ty shoul d be taken to ; ncrease the 
quantity and 1~~~ove the quality of contacts between police 
officers and the citizens they serve. This would involve a 
dedication of "out-of-service" time, which officers usually 
use for nondirected patrol, to making contacts with 
citizens; 

• During the course of police-citizen contacts, officers 
should attempt to determine what problems are of greatest 
concern to the resi dents of part i cular !'lei ghborhoods, what 
they believe are the causes of those problems, and what they 
think cln be done about them; 

• Stringent efforts should be made to reach out to all types 
of peopl e, not just those who are eas iest to reach or who 
initiate contacts with the polic~; 

• Programs should be developed to address the problems 
i.dentified by the citizens, not those assumed to exist by 
the police themselves; 

• Every effort should be made to involve citizens in 
addressing the problems they have identified; 
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• A continuous process should be established to determine when 
some problems have been alleviated and others have arisen; 

• Officers selected for assignments such as these should be 
clearly informed as to what the purpose of the program is -
and that their efforts, at least at the beginning, may 
appear unorthodox and frustrating; 

• Personnel involved in these programs will need respect, 
trust, and considerable latitude to determine the nature of 
the problems they should address and how best to do so; 

• Those officers who are most creative, enthusiastic,and 
sel f -mot i vated will perform best. (The surest way to "bury" 
a program ; s to use it as a way to "bury" an unproduct i ve 
officer.);' . 

• Because these community-oriented programs are unlike usual 
police operations, special tFforts should be taken to 
provide recognition and rewards to officers who perform them 
well; 

• Supervisors should be selected who provide enough oversight 
to demonstrate concern, but not so much that individual 
officer initiative is stifled; 

• A great deal of tqlerance will be necessary, particularly at 
.he ea,'ly stages, to allow officers and their .upervi.>or 
room to experiment and, occasionally, to fai1; 

• Training is crucial,· and can best be provided by those who 
have proven lheir ability to conduct such programs; 

• Any department considering the programs discussed in this 
report should examine those programs directly. No report· 
... can effectively substitute for firsthand experience, 

including the excitement of their successes and the 
disappointment of their failures, and 

• Finally, successful implementation of such strategies 
requires ~ore than just a mechanical execution of steps such 
as these. In the end, a sincere commitment to 
problem-solving with the community must infuse the 
organization and its members. . 

These suggestions should aid the practitioner in his efforts to erlist the 

assistance of the public in preventing and reducing criminal activity within 

his commun ity. 
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Collectively, ~he programs, strategies, and activities described in this 

report were, for the most part, appendages to the management function within 

the Field Operations Command. But management within the Field Operations 

Command' reco'gni zed ... the' "need to incorporate these initiatives into the 

mainstream of the management structure. It was therefor-e suggested that an 

administrative process be developed to tie new progY'ams and initiatives into 

the existing management system. Unlike the implementation of the D.A.R.T. 

Program that initia11y had to limp along pretty much on its own, the 

development of a more formal process to capture lessons learned from previous 

efforts was required to facilitate and direct implementation of other 

initiatives. 

In short, the Command recognized that a set of concepts was simply not 

sufficient to initiate and administer program activities. The concepts needed 

to be related to the Command's goals and objectives and presented in the 

context of an administrative framework that addressed the process is.ues. 

These issues include questions regarding what is proposed to be done, what 

resources are needed and are available to achieve program objectives, how will 

the programmatic activities be accomplished, and what are the role expectations 

regarding responsibilities to insure that the appropriate ranks are held 

accountable. It is with these questions in mind that the ensuing section of 

this report was developed. 

A274 



A PROCESS MODEL FOR DEVELOPING NOP 

Overview 

As noted previously in this report, the definition of Neighborhood Oriented 

Policing (NOP) is as follows: 

HOP is an interactive process between pol ice officers assigned 
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 solutions by providing 
available resources from both the police department and the 
community to address the problems and/or concerns. 

A crucial component of the NOP definition is establishing an interactive 

relationship between the beat officers and the neighborhood residents. This 

type of relationship is important in that it perpetuates a sense of 

respons i bil ity, a sense of cari ng and wi 11 i ngness, and a sense of commitment 

on behalf of both parties in order to make the neighborhoods a safer place to 

live, work, and play. This :desire to establish ~stronger bonds (If trust and 
, , 

honesty must al so occur among and between department personnel ; f the conc'ept 

of NOP is expected to be successful. 

In most instances, the amount of exposure between department personnel and 

the public results when officers respond to calls for service. These meetings, 

m 0 reo f ten t han not, are not con d u c i vet 0 0 pen, i n t era c t i ve form s 0 f 

conversation. They are usually quite specific with a focus on attempting to 

respond to or resolve a particular concern voiced by the citizen. There are 

times, however, when officers and citizens can meet under more relaxing 

conditions. In most instances, this would involve directing officer activities 

during their uncommitted patrol time. 
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DUring the officers' uncommitted patrol time, supervisors, managers, and 

administrators alike must be willing to provide the officers with an 

opportunity to pursue the enhancement of their beats and the development of 

their relationship with the citizens. The officers, however, must realize 

that the activities emanating from these opportunities will have to be 

perfonned in accordance wi th department parameters. Conversely, management 

must realize that officers are capable of devising methods of working with the 

citizens and that supervisory responsibility should focus on the desire to 

stimulate the willingness and dedication of the officer to become actively 

involved in identifying and responding to neighborhood concerns. 

The offi cers and thei r supervi sors wi 11 need to work together in 

determining what action needs to be taken, when it should be performed, and how 

it should be performed. There may be times when this causes disagreements to 

occur between the officers and the supervisors. Wh~n this occurs, the 

supervi~ors must be willing to sit down with their officers and discuss viable 

alternatives to their initial sets of recommendations. There may be instances 

when the officer's decision is appropriate and there may be times when the 

supervisor has to make the final decision. What is important, ,however, is the 

realization that the officers and their supervisors must begin to feel they are 

working with another and not against one another. 

The attitude that police officers must be guided and directed at every turn 

must be discarded. Pol ice rofficers are more than just programmatical robots; 

they are creative, dedicated, and conscientious individuals who are capable of 

del ivering pol ice services in a manner that is consistent with neighborhood 

expectations. 

A276 



This is not to suggest that no semblance of control is needed to guide the 

officers' actions. What is needed is a better sense of when to exercise that 

control so as not to inhibit their ability to develop a feeling of ownership 

and pride in their work. This can best be accomplished by opening up lines of 

communication between the officers, supervisors, managers, and administrators. 

The content of these exchanges should not necessarily be devoted to barking 

out instructions, requesting justifications for actions taken, or handing out 

occasional "pats on the back." Although these actions are necessary at times, 

more of an emphasis needs to be placed on the need to challenge the 

individual's sense of accomplishment. Officers, supervisors, and managers 

alike need to be asked questions which prompt them to think about the types of 

activities they have performed, why those activities were administered, what 

problems, if an.¥~ were experienced on behalf of the individuals involved, h01'1 

t'he activities coincided with any previously designed plans, what adjus":.m~nts 

will need to be made, and so forth. The point is, dep,artment personnel must be 

c h a " eng edt 0, p 1 an, 0 r 9 2 n i z e , and ass e sst h e i r d ail y con t rib uti 0 ri s i 'n 

relationship to the needs and expectations of the residents living within their 

beats and the responsibilities of the police department. 

The HOP Process 

Given this initial orientation, it is imperative the beat officers realize 

the NOP, process focuses on creating an environment from which they would be 

able to develop meaningful information exchanges with the neighborhood 

residents. The purpose of these exchanges is to provide the officers wHh 

additional insight beyond their own experiences as to 'what types of services 
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need to be delivered within the neighborhoods. Consideration, therefore, 

should be given toward identifying how the officers would acquire data which 

would help them formulate a set of reliable neighborhood expectations. 

The collection of information by the officers could incorporate the use of 

internal and external sources. Internal sources would include obtaining 

information from complainants, self-initiated activities, crime analysis 

reports, operational analysis reports, experiences from their sergeants, 

lieutenant, and/or captain, and so forth. External sources of information 

could be obtained through proactive citizen contacts, interviews with business 

proprietors, citizen surveys, civic group meetings, church gatherings, and so 

on. Collectively, this information would broaden the officer's understanding 

of the concerns of the neighborhood. Comparisons with present service delivery 

methods coul d then be made by the offi cer. It woul d· become the offi cers I 

responsibility to compare neighborhood concer1S with present types of services 

oeliverej within the officers' resp~ctive beats. 

As the officers begin to think about the service needs they have been abl~ 

to identify, some attention needs to be given to verifying the accuracy of the 

information they have. been exposed to. Officers may discover that certain 

neighborhood sources have identified concerns that have been totally unnoticed 

by department personnel and vice versa. In either case, efforts should be made 

to cross check the reliability of the information. For example, if the officer 

was told about a burglary problem in a neighborhood, and the problem had 

previously been unknown to him, he could check with the crime analysis 

personnel to determine if they have detected such a problem. This form of 

verification will al)ow officers to eventually prioritize the neighborhood 

needs. 
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Generally, the officers' experience will be a primary factor in justifying 

how the neighborhood needs are prioritized. Other considerations may be 

dependant upon whether the need is of a criminal or noncriminal nature. It may 

also be dependant upon the officers' perceived sense of resource availability 

given the size of the problem. Another justification criterion could be the 

acknowl edgment of ; mpact cons i derat ions by the off; cers. The impact concerns 

would more clearly describe what \-Jould happen if the neighborhood need(s) was 

not addressed by the department. 

At this juncture, the officers would begin to assess the need to commit 

resources on a' short or long term basis. A commitment to either time frame 

would clarify what the officers could realistically hope to accomplish within 

their respective beats. 

The officers should also be' expected to identify appropriate evaluation 

r.riteria w'iich would coincide with the various courses of action they are 

co~sidering. By identifying performance criteria, the officers are more apt to· 

be cognizant of the commitments they need to make if they expect to del iver 

quality service. They are also more likely to want their efforts to succeed 

since they had a. substantial amount of involvement in the 'identification 

stages. 

This process of interacting with the public to acquire relevant 

information, verifying its accuracy, prioritizing the information, assessing 

resource ava 11 abi 1 i ty, and ident ifyi ng performance cri teri a, shoul d become a 

mental mind set within each of the patrol officers. This should not be 

construed to mean that the officers be required to document this series of 

activities. A more appropriate purpose is to ensure that the officers be able 
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to clearly envision what they feel should be done to service neighborhood 

needs. 

It is expected that the officers will want to begin servicing those needs 

as soon as possible. The service would obviously require an articulation of 

tasks, activities, strategies, and/or programs in need of implementation in 
\ 

order to resolve the neighborhood concerns. The officers, however, "auld also 

have to realize that whatever action is taken, it must be performed in 

conjunct; on wi th the del ivery of normal, daily responsibil ities such as 

responding to calls for service, making arrests, and writing reports. It 

would become the responsibil ity of the supervisors, managers, and 

administrators to determine how all of t~ese responsibilities could be blended 

together to form a deliberate commitment to providing comprehensive service to 

the officers' respective neighborhoods. 

Consequently, it becorres the responsibility of the sergeant to discuss ~he 

servi ce needs i dent i fi ed by the offi cers. Dependi ng upon the nature of the 

discussion, the sergeants may opt to discuss with the officers the rationale 

they used to formulate their position. Hopefully, a~ a result of the 

sergeants' self-initiative to become aware of the neighborhood needs and 

problems, there will be some consensus with the officers' viewpoint. If 

discrepancies or differences, of opinion do not exist, the sergeant could 

authorize the officers to pursue their recommended course of action. 

There may be instances, however, where the recommendat ions warrant the 

commitment of substantial resources. Additionally, the recommendations for one 

beat may be similar to those in another. In either instance, the sergeants may 

decide to reassess the officers' recommendations and make minor adjustments, 

devise an alternative course of action, or decide to consult with their 
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lieutenant to determine the proper course of action to follow. 

An important aspect of the sergeants' role, consequently, is the 

recogn it i on that they wi 11 be recei vi ng a number of recommendations from the 

officers working the different beats under their direct supl~rvision. It will 

be the sergeant's responsibility to coordinate and supervise the implementation 

of the accepted recommendations. This task will not be an easy one to 

accomplish as the sergeants must still recognize the need to continue 

supervising the delivey"y of basic services within the neighborhoods (e.g. calls 

for service, arrests, and reports). 

The sergeants must realize that as the officers assume more responsibility, 

the job of coordinating the implementation of the activities becomes more 

difficult. In order for the sergeants to efficiently account for their 

officers' actions, managerial methods win need to be developed and deployed. 

Only th:n can +.he se.rgeant bE'! ;, a positi,m to effectively monitor the progress 

of the offi cers' act ions. . 

Once the officers' actions have been administered and assessed, it becomes 

the respons; bi 1 i ty of the sergeant to prov; de feedback to the off; cers. The 

officers may feel their actions were successful from the standpoint of removing 

the probl em j however, the sergeant's observations may provi de added ins i ght 

with respect to citizen feedback (e.g., via civic groups), how efficiently 

department resources were utilized and coordinated, or, share the concerns from 

other officers who assisted in the delivery of the service. 

I rrespect i ve of whether the sergeants decide to authori ze immedi ate 

implementation in response to a given set of requests, jt will still be their 

responsibility to apprise their lieutenants of what is occurring within their 

districts. This means, especially in the case of recommendations requiring 

~---
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long term attention, that the sergeants be able to sit down and discuss with 

their lieutenants what the overall course of activity is for their area of 

responsibility. It becomes the responsibility of the lieutenant to begin 

coordinating the recommendations received from all of his sergeants. In most 

cases, this will mean reviewing the activity conducted or re,commended from more 

than one district. 

As managers and coordinators, the lieutenants are ultimately responsible 

for conveying to the division captain what is happening on their shifts across 

the districts, within the beats. By meeting with their sergeants on a regular 

basis, the lieutenants can ascertain the compatibility of their sergeants' 

recommendations with any thoughts they or the captain may have. This is very 

important given the possibility of there being other specific requests to use 

resources that have limited availability. 

In simil ar fashior to that of the serge'"lnts, the 1 ieutenants must al so 

recognize the need to coordinate a multitude of potentially different and 

similar requests. The scope of the lieutenants' responsibility, however, is 

even broader than' those of the sergeants since they must oversee the 

administration of shift activities. Whereas the sergeants are ,responsible for 

examining the recommendations from all of the beats, the lieutenants have the 

added burden of examining the recommendations for all of the respective 

districts. Such in examination may also include the need to reverify the 

quality of information collected, the accuracy of the analysis, the 

availability of resources, and the compatibility of the recommendations given 

the identified concern or problem within the different neighborhoods in 

question. In some cases, this will cause the lieutenants to reprioritize the 

recommendations. 
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The repr;oritization could be justified on the basis of many factors. 

Among them could be the nature, frequency, and severity of the problerr. 

identified, the availability of resources, or its relationship to concerns of 

the department's administration or those of city council, In other words, the 

lieutenants may have to assume a very delicate role in coordinating the needs 

of numerous independent entities, all of whom may have legitimate concerns. 

Once the 1 i eutenants have formul ated the; r recommendat ions, they shoul d 

arrange a meeting with the division captain. The captain!.s ultimate 

responsibility is to approve or disapprove the plans brought forth by each of 

the shift lieutenants. As was the case before him, the captains are entrusted 

with the responsibility of assessing the merits of the recommendations from all 

of the shifts. The same type of constraints put forth before the shift 

lieutenants are of equal concern, if not more, to the captains. 

Upon approving any of the recommerdations it is imperati\e the captain be 

apprised of any progress that is made. In order for the captains to assess the 

relative merits of any effort, they must be aware of the evaluation criteria. 

Once the progress is.reported back to the captains, they will be in a position 

to match the offi cers I performance wi th the performance cri teri ~ as soc i ated 

with the activities, strategies, or programs administered. As the captains 

review the progress of the endeavor, they will be able to determine the 

relative success of the officer(s) and proceed to report those finding up 

through the chain of command to the chief of police. 

In summary, thi sport i on of the report sought to ident ify several steps 

which could be useful in describing how the concept of NOP could be 

operationalized. In retrospect, each Df the aforementioned stages has a 

varying degree of applicability as one progresses up the chain of command. The 
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vari ous rol es, procedures, and responses ment i oned are part of an evol ut i onary 

change process assoc; ated wi th operat i ona 1 i zi ng the concept of NOP. One can 

not expect the officers, supervisors, managers, and administrators to adjust 

rapidly. Progress must be gradual but deliberate, it must be coordinated, and 

above all, it must be stimulated by a strong commitment to satisfy both the 

demands of the neighborhood residents ind the desires of department personnel. 

To reiterate, conceptually, the process described throughout this portion 

of the report includes the following elements: 

1) Formulation of expectations - the officers must be given the 
opportunity to develop a rea11stic set of expectations for 
their respective beats; 

2) Data collection and verification - officers must be a1lowed 
to interact with neighborhood residents in order to 
determine what their concerns are. They should also have 
access to dep\rtment stat i st i cs whi ch identify work demands 
within their beats; 

3) ~T'la'ysis and discussion - a mutual responsibility of the 
c ffi cers and sergeants; the. purpose ot interact i .Ig is to 
identify. apd verify severity, frequency, and location of 
crime and noncrime activities within neighborhoods and 
business areas in need of attention by the police; 

4) Serv; ce commitment s - primarily the respons i bil i ty of the 
sergeant to determine if the service should be delivered by 
the officers. The decision must take into consideratio~ the 
department's ability to'allow the officers to perform 
certain tasks, activities, strategies, or programs. 
Concomitantly, as assessment of resource availabil ity and 
appropriate accountability measures should also be made; 

Although initial recommendations come from the officers, the 
sergeants and 1; eutenants must begi n determi ni ng how they 
can combine and/or coordinate the commitment of existing 
resources; as one progresses up the chain of command, the 
magnitude of. th~ coordination incraases and thus becomes 
more difficult to administerj 

All officers must real ize that if appropriate resources are 
not available from within the department, the decision to 
implement their recommendations may be denied. The 
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officers, however, should be encouraged to rethink another 
means of resolving the identified problems or delivering the 
needed services; 

5) Implementation - the decision to implement can emanate from 
any lev,el depending upon the nature of the request. This 
step basically represents the process of performing, 
supervising, and managing the actions taken by the officers 
in response to the citizens' concerns. 

Simple requests may be handled directly by the officer or 
after a quick consultation with the sergeant. More complex 
demands may require input and confirmation from the 
lieutenant and/or captain; 

Confirmation to implement may be based upon the captai.n's 
abil ity to secure a commitment on behalf of local 
neighborhood groups to supply certain types of resources or 
other types of assistance; 

The commitment to implement can also be affected by 
unexpected service demands which can legitimately interrupt 
officer activity and thereby redirect the officers' 
attention to another concern. This would .result in the 
officers reinstituting their actions at a later time; 

6) Feedback and Adiustment - generally a responsibility of a1 1 

participants. T~e success of the endeavor is dependent upon 
the identification of evaluation criteria from "hich 
reliable data can be collected and assessed in relationship 
to the preestablished command objectives. 

Process Requirements 

The impl ementat i on of any new process shoul d requi re the recognit i on and 

acceptance of adjustments to the present method of operation. As noted 

previously, the transition associated with adopting the NOP philosophy affects 

each and every rank within the department. Among the more prominent changes in 

need of consideration are the following: 

1) 

2) 

The development and incorporation of a patrol management 
plan which assists in operationalizing the NOP concept; 

The development of information gathering strategies which 
are des i gned to un i te the offi cers wi th the ne i ghborhood 
residents in an attempt to identify local concerns and/or 
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problems; these strategies must contain criteria which 
ideritify for the officer, how different types of information 
can be collected from different sources; and 

3) A recognition of the fact that interaction on behalf of the 
officers and the citizens, other officers, and/or their 
supervisors requires time. Not only is cooperation from the 
dispatch personnel important, but supervisors should 
consider devising methods of allowing their officers to 
conduct meetings during their duty hours. Examples of how 
this could occur include: 

• Considering the use of split roll call sessions, 
whereby time is devoted to having the sergeant meet 
with his respective beat groups; 

• Establishing district group meetings consisting of 
representatives from each beat group and a sergeant to 
act as a resource person ~nd document the mi nutes of 
the meetings. The meetings could be held on a 
bimonthly ,basis with a rotating membership so all beat 
officers would be involved in the interaction process; 

• Providing time for the officers to collect data from 
their internal and external sources without 
interruption to handle calls for service. This could 
be accomplished by rea;signing a beat officer to 
perform this function over the span of a couple of days 
and toen rotat 1.lg it to the next beat offi cer; and 

• A110wing the officers time to meet and discuss their 
method of analysis of the data they co11ected. This 
would allow them to develop more meaningful and 
effective recommendations governing their respective 
plans. 

The incorporation of these changes and others serve only to place the beat 

officer in a more advantageous position to acquire data, analyze it, and react 

to it in a responsive and efficient manner. The benefits to be gained from' 

this tnnsition are innumerable. The efforts expended by the department to 

facil itate and support this change will surely have a direct bearing on how 

successful the concept of NOP can be operationalized. 
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THE FRAMEWORK FOR NOP 

NOP is a cr-ncept which seeks to define and describe a philosophy which 

guides and directs the delivery of police services throughout the city of 

Houston. As a philosophy, NOP attempts to incorporate the department's values 

into a responsive policing style which is dependant upon quality day to day 

interactions between the police and the public. Quality daily interactions are 

based upon the success of being able to establish a desire and willingness 

within the officers to work together with the publ ic. This feel ing should 

become inherent within all officers up to the point that it becomes a 

representation of the department's culture. By adopting this philosophy as the 

department's culture and transforming it into operational reality, a firm 

foundation wil' have been set from which the quality of life within all 

neighborhoods throughout the city of Houston can be improved. 

:his uasic c~scription of Nep served as the im~etus for the Executive 

Session membership to identify a variety of aspects which would assist the 

offi cers, supervi sors, and managers in describing how they could best 

operational ize the philosophy of NOP. As the Executive Sess'; on membersh i p 

began to grapple with the task of incorporating the NOP philosophy within the 

day to day attitudes and behaviors displayed by the officers, two critical 

aspects of the definition garnered their attention. The first aspect focused 

upon the phrase: 

-an interactive process between the pol ice officers assigned to 
specific beats and the citizens that either work. or reside in 
these beats .•• -

Thi s phrase suggests ,that department personnel need to rethink what the nature 

of their relationship with the public should be. Traditionally, there was 

little, if any, reciprocity between the officers and the public in sharing 
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responsibilities for the delivery of police services. Under the concept of 

NOP, pol ice personnel and members of the community must learn how to work 

together. 

The nature of this relationship, therefore, requires both parties to 

actively communicate with one another. By virtue of communicating with one 

another, both the police and the community assume the responsibility of 

identifying issues in need of resolution. As these issues are identified, it 

will invariably cause the officers to think about new and innovative methods of 

providing services. This is not to suggest that traditional service delivery 

methods are no longer valid. 

What is apt to occur is the identificalion of issues which require 

different types of commitments or methods of delivering services. Herein lies 

the second key aspect of the NOP definition: 

• assess viable solutions by providing available resources 
from both the pu 1 i ce departm~nt and the COrmll nity to ac'dress the 
problem$ and/or concerns.-

This implies that the role of the citizen becomes a more active one whereby 

they seek to assist the officers in resolving identified neighborhood 

concerns. 

No longer should the public assume the police can single-handedly identify 

all of their neighborhood problems. Furthermore, the public must assume the 

posture of not only informing the police of their concerns, but they must also 

be in a pos1tion to assume some responsibility for helping the police address 

these concerns. The extent of this involvement on behalf of the public will 

vary depending upon the types of concerns needing attention and the ability of 

the police to respond, given the magnitude of their overall responsibilities. 
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This shift in orientation toward the public, by the police, will change the 

role of the beat officer. Although there will still be a need to recognize the 

va 1 ue of enforcement act i vi ties, the des i red percept ion is for the offi cer to 

be viewed as someone that can provide different forms of help and assistance . . 
It requires the officers to demonstrate an attitude of caring about the safety 

and well being of the citizens, someone who is not afraid to express compassion 

through empathizing and sympathizing with victims of crime. It also requires 

officers to be able to organize community groups, inspire and motivate 

community groups into action, and facilitate and coordinate the collective 

efforts and endeavors of others. 

As so poignantly discussed by the Executive Session membership, this shift 

in emphasis cannot occur without a commensurate shift in the attitude and 

behavior by the supervisors and managers. Some resistance is expected as the 

p1ilosopry of NOP challe,ges the everreliance on using autocratic management 

styles. A different more responsive attitudt and managerial style will be 

required to stimulate, accommodate, and perpetuate the desired behavioral 

changes which will occur as a result of redefining the officers' role. 

This new form of management must encourage a willingne$s within all 

managers to transform new concepts into attainable goals and objectives. These 

goals and objectives must, in turn, be articulated within the organization and 

must be transformed into actions which are consistent with the service demands 

expressed by the citizenry. Thu~, it becomes the responsibility of the 

administraticln to create an environment which will facilitate and support the 

development and implementation of a policing style under the NOP concept. 

In discussing how.such an environment can be created within the department, 

the membership began to examine a number of programs that had been or still are 
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being administered throughout the country. Based upon an analysis of these 

programs, it became apparent that the success of creat i ng such an envi ronment 

was primarily attributed to the ability to effectively manage police 

operations. Based upon a review of the research trends and implications, it 

became clear to the membership that in order to effectively manage pol ice 

operations several department commitments had to be made. 

Chief among these commitments was the need to recognize the relationship 

between managi ng the call s for servi ce workload and the abi 1 i ty to manage 

patrol and investigative operations. The membership was quick to concede, 

however, that Significant strides could not be made in strengthening these 

functional relationships unless changes were made within 'accompanying support 

operations. 

One of those changes involved a massive reconfiguration of all police beat 

boundaries,. As a forerunl}er to the de"elopment of the NOP concept, the new 

beat boundaries were aligned i~: accordance with neighbortood affinities. 

Concomit~ntly, efforts ~!re also taken to conduct a work demands analysis study 

which identified prospective manpower allocation levels based partly upon the 

work load handled by the line officers. From this data a patrol schedule plan 

was developed which served as a guideline in identifying scheduling assignments 

for the bea t offi cer s. Collectively, this information provided the 

administration with a glimpse of resource needs in relationship to the 

documented work demands within the department. 

As these changes were being made, other experiments were being administered 

to determine what type of program would best serve as the foundation from which 

the line operations at the command station could be based. The most notable 

programs and strategies discussed within this report were the D.A.R.T. Program, 
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Fear Reduction Program, the Oasis Technique, and the Positive Interaction 

Program. Each of these programs sought to alter the traditional roles of the 

officers, supervisors, and managers. More importantly though, was the fact 

that these programs introduced into the arena of police operations a 

responsibility on behalf of the public to mutually participPlte in the 

performance of certain duties with the police officers. 

Prior to the inception of the D.A.R.T. Program, the role of the public in 

police operations had not been envisioned as a significant one. As a result of 

implementing the Community Contact strategies, however, the officers began to 

develop an appreciation for the citizens' concerns as did the citizens become 

more knowl edgeabl e of what the offi cers coul d and coul d not do. Coupl ed with 

the experiences from other programs (e.g., PIP and Fear Reduction) and 

strategi es impl emented throughout the department; offi cers, supervi sors, and 

managers beg,an to real ize that intera':ting with the community could lead to 
, . 

obtaining information which could be of value to police oper'ations. 

In responding to this 'realization, further developments transpired within 

the department which focused upon analyzing and responding to community input. 

An extensive crime analysis system, for example, has been developed., This 

system contains centralized and decentralized components. Through this system, 

personnel can assess the relevancy of information as it relates to resolving 

neighborhood I,roblems, intercepting criminal perpetrators, and preventing 

crime. The .'olice/Citizen Cooperative Agreement project has also been 

completed and is presently being reviewed by department personnel. The purpose 

of this endeavor is to formalize, to some ex~ent, a commitment on behalf of the 

department and ne i ghb~rhood ci vic groups as to the respons; bil it i es each wi 11 

sh~re in addreSSing local neighborhood concerns. 
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In relation to this project, attempts are also being made to further 

develop and expand the use of the Houstonians on Watch Program. When coupled 

with the Positive Interaction Program, the citizens will become actively 

involved in working with the police in improving the quality of life in their 

neighborhoods. 

Equally as important is the commi tment to establ ish a tel eserve program 

which, as a ca11 management tool, will assist in providing the beat officers 

with more time to work in the neighborhoods. The Victimization Program along 

with a number of the D.A.R.T. Program strategies are being institutionalized 

within the Field Operations Command. lastly, and perhaps most importantly, is 

fne development of a new performance evaluation system which will allow one the 

opportunity to assess performance activities associated with NOP. 

It ;s quite apparent that a number of changes have been and sti11 are in 

the process of being made within the departmert. In discussing these changes , 

and related issues during the Executive Sessions, a number of questions arose. 

Probably the most perplexing, yet vitally criti~al question, centered upon how 

the acquisition, analysis, and reaction to information obtained from the public 

would effect the abil ity to efficiently manage patrol operations. It became 

clear to the membership that a process needed to be developed which would 

define how the cooperative r~1ationship between the public and officers would 

be developed. Through the implementation of this process, it was perceived 

that significant steps could be taken to improve the quality of life within the, 

neighborhoods. It was at this juncture the membership felt their 

res pons i bil ity ended. It had clearly become their feel ing that operational 

personnel should assume the responsibility for developing this process. 
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CONCLUSION 

In retrospect, the Executive Session meetings accomplished several tasks. 

Among them, the membership: 

1) Clearly articulated what the philosophy of the department 
was as it related to the concept of NOP; 

2) Defined the concept of NOP. The definition was finnly 
assoc iated with the department's 1111 ssi on and val ues. It 
also clearly established the need to develop, implement, and 
ma i nta i n the process of havi ng the beat offi cers interact 
with the community; 

3) Described role expectations associated with the concept. 
This included identifying certain traditional policing 
assumptions that would be challenged by the NOP concept; 

4) Reviewed findings from programs administered throughout the 
country as well as within the department in order to 
determi ne what woul d represent an appropri ate ope rat i ona 1 
foundation from which to base the NOP concept; and 

5) Discussed the ramifications of operationalizing the concept 
of HOP. It became quite apparent that any adjustl7'ent in 
operati ons, to support the concept of NOP, wQu' d requi re 
input from the personnel affected by the new process. 

Collectively, the material contained within this report represents the 

membership's attempt to describe the characteristics of the policing style to 

be adopted by all department personnel, especially the beat officers working in 

the neighborhoods. In the minds of the membership, it is the acceptance of 

this policing style by the ,beat officer that is crucial to the success of the 

philosophy. If the officers are allowed to develop a sense of accomplishment 

in servicing their respective neighborhoods, then the deSire, willingness, and 

motivation to support NOP will become commonplace. 

It becomes the responsibility of personnel outside the scope of the 

Executive Session membership to determine how this sense of ownership and pride 

can be developed as a part of the officers' policing style. There are other, 

A293 



equally demanding issues contained within this report that are also in need of 

attention by operation personnel. For example, what type of management 

structure is needed to sustain Nap, can supervisors and managers support NOP 

given their present types of responsibil ities, how wi" Nap effect department 

policies and procedures~ what types of implications does Nap have for the 
I 

department, and so forth. Failure to rec.ognize and address these issues and 

others could result in the inability to sustain the NOP philosophy. 

In cl os i ng, the occupat i on of the Wests i de Command Station represents a 

turning point in time in the history of the Houston Police Department where all 

of the discussions, experiments, and expectations are transformed into an 

operational format that epitomizes the philosophy of neighborhood oriented 

policing. This transformation process contains a multitude of different 

commitments which have already been made or are in the process of being made 

with i n the department. All of these accomplishments represent years ~f 

dedication and commitment, not to mention the thousands of man-hours sp£.nt in 

preparing for the occupation of the Command Station. 

It now becomes the responsibility of field operations personnel to continue 

the transformation process by examining the material contained within this 

report, to discuss its operational implications, and to use it as a guide in 

developing a plan which seeks to convert the concept of NOP into a viable and 

realistic policing style for the Westside Command Station, and eventually, the 

City of Houston as a whole. 
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EXECUTIVE SESSION - POLICING STYLE 

NEIGHBORHOOD ORIENTED POLICING DEFINITION ELEMENTS 

Definition Elements: 

1) Focus upon the expectations and/or perceptions of what is desired in 
terms of service delivery from the police and the public; 

2) Effectiveness is based upon the need to have the officers involved as 
well as the citizens; 

3) Efforts should be made to determine what the public wants in terms of 
service delivery; 

4) Alter the role of the officer; 

5) Develop a sense of trust between the officers and the citizens; 

6) Improve the officers' attitude by instilling a willingness to provide 
the service; 

7) Responsibilities must be well defined and communicated to the 
offi cers; 

8) Allow for operational flexibility to match resources to tommunity 
needs; . 

9) Develop a means of learning how to stimulate community involvement; 

10) Key is the initial contact of the citizen by the officer; we must make 
a conscious effort to approach people; 

11) Officers must be willing to accept responsibility; 

12) Control rumors regarding the perception of what is occurring within 
the neighborhood; 

13) Be accessible to the public with a willingness to share information; 

14) We should shoulder the responsibility for getting the community 
involved; 

15) Beat officers should be responsible· for providing community service 
functions; 

16) Must have ~ood communications and be responsive to the communications; 

17) Style is dependent upon intentions; 

18) A sense of responsibility is needed; 
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Definition Elements (continued): 

19) Motivation is based upon being given responsibility; 

20) Motivation comes from working with people who care about them; 

21) Must be aware of the change, monitor responses through feedback and 
evaluations; 

22) Coordinate the delivery of services with a perspective for the whole; 

23) Refrain from using special squads when no longer needed; 

24) Learn how to use the information (crime analysis) we receive; 

25) Be sensitive to the different needs of ethnic groups; 

26) Learn to utilize the information we obtain from the public 

27) Officers must mature faster to overcome problems associated with youth 
and aggressiveness; 

28) Recognize fiscal limitations; 

29) Recognize the issue of job satisfaction for the officers; 

30) Assist in helping the ci 1.izens determine their role with r;spect to 
addressing problems or re~uesting service. 
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Five percent ot th~ estimated 172,000 addresses and lnteraeot1~na 10 Hinneapolia 
were the subJect ot 64S of 321,17- oalla to pollce between ~C4.~" 15. 19~5 and 
Decelllber 15, 1986. Sixty percent of the addresses and intera"etion8 produoed no 
calls to police at all. Of the -~ w1th aDY calls, the .ajor1ty C52S) had onl1 
on~ call, while 84S bad less than five. The top 5S of locations with ,tny eall. 
produced 48.8S Q( the calls. 

This highly skewed concentration of all police ealla in relatlvel7 tev locationa 
raises substantial questioDs about current pollce strategies, aDd suggest a the need 
for rocusi~g pollce resources on the chronio repeat call locationa. Tbis report 
1a the tirst step in a researcb and development effort to create auch • atrategy, 
under National Institute of Justice funding ot a collaborative proJect ot the Cri .. 
Control Institute and the Minneapolis Police Department. 

I. 911 Runs Tbe Police Department 

Much of the work sponsored by the National Institute of Justice since 1982 has 
attempted to develop a variety of new strategies for accompli~ing police objectives. 
Prompted in part by Professor Herman Goldstein's landmark proposal for -prob1ea-orient 
policing· (Goldstein, 1979), NIJ's work has created and tested strategies focusing , 
resources on speCific, high priority police targets. Implicit in these new strategies 
is a strong critique of the prevailing "dial-a-cop· system of allocating most police 
resources on the basis of the phone calls police receive. 

With the recent gro~th of 911 systems and the steady increase in the num~r of 
calls to police, a virtual coup d'etat has taken over AlOOrican policing. Gradually, 
with little public notice, police managers have lost control over how police spend 
their time. The usurper is the telephone, and a common policy that requ1re~ all 
calls to be ans,"ered rapidly. 

In the words of one police chief, '911 runs the police department.- This means 
that for all the orders headquarters lIay lIake, JOOst police effort b directed sillply 
on the basis of telephoned citizen request~ for immediate service, al80~t allot 
which are now received in many citie~ at the emergency -911· nUliber. This syste. 
1s neither rational nor fair. . 

The dial-a-cop system is irrational because it prevents police from setting priDriti 
and controlling crime more effectively. By letting each citizen decide wbether 
a satter i~ appropriate for police work, we make it impo~s1ble for police to decide 
which matters de~rve the most attention. In some Cities, homicide~ lite~a1ly go 
uninvestigated while police cars respond rapidly to help people locked out of their 
car~. 

Of all the calls to police in the city ot Minneapolis last year, for example, 
5 percent were tor car lockouts, ~ percent were for noise complaints, 1 percent 
were for picking up already captured shop11rter.5, and 25 percent were for dosestic 
and other arguments which generally had no violence (see Table 1). Meanwh1le, scarce 
police resources per.itted on11 li.ited efforts against narcotics pusber.5, repeat 
offenders, and serious domestic violence. 

Dial-a-cop is also irrational because, as Hational Institute ot Justice-sponsored 
research has shown, rapid response by po11ce makes little oontribut~n to the 
apprehenSion of criminals or the prevention of victi. injury, in the ove~""Whel.iDs 
aaJority of calls (Spelman and Brown, 1981). Other HIJ re~arcb shows ,that the 
calling public is general11 happy to wait for a police response, or to rece1ve no 
pollce car dispatched at all, as long as the telephone operators politely and accurate! 
explain to the callers exactly what 1s going to happen (McEwen, et al, 198~). 

!be dial-a-cop systea also allocates resources untalr11 .cro~s the probleas VhiCA~02 
generate calls. Because all calls /alst be answered Quickly, very little tiM can 
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be apent on each cill. Tbf chronio locations are not liveD extra attentlOD to try 
to reduce their ~avy deaanda OD police. Each oall at the chronio locatSoca ree.in, 
the same 11.ited Ittention that a call to , once-tn-rive years location ~e1vea. 
Dial-a-cop goes OD puttin, out the fir., but it ne¥er takes away the aatebea. 

Recognizing these proble~, the National Institute or Justice has funded testa 
ot .. variety of police efforts to ,'vous resources proaotivel, (Reus, 1911)--oot 
waiting for telephone calla for direction--on high priority police proble.a: repeat 
offenders (Martin and Sherman, 1986), unjustified communit1 ~ar or crime (Pate, 
Wycoff, Skogan and Sherman, 1986), \ and area patterns or atre~t crill8 (Spel.an and 
Eck, 1986). We DOW add to the liat or these proaotively policed, high prlorit, 
targets the chronic repeat call locationa that generate the aajorit1 or ~ice patrol 
diapatche~. 

The purpose of th13 report 1s to demonstrate the concentration or poliee work 
at a small number of loea tions, and the jusUfica tion for aseigning extra resources 
to those locations as a way of reducing total call3 to police. While it 11 true 
that much'of that concentration may simply reflect concentrations of people using 
or living at those locations, that does not alter the logic of police identifying 
and focusing their efforts 00 those 10cation~. Whether extra resources can succeed 
in reducing repeat call~ will be the subject of a later report on the Minneapo1i~ 
RECAP (repeat call address policing) experilOOnt. ' 

Research Methode 

In order to develop the RECAP alternative to the dial-a-cop system, the Crime 
Control Institute obtained Hational Institute of Justice support for two tasks. 
One task was analy~ing the patterns and concentrations of repeat calls. !be other 
task was selecting, training and evaluating the effect1venes~ ot a small RECAP unit 
or police officers devoting full time to proactive policing of the most chronic 
locations in the city. 

The analysis was intended to identify those locations as the targets for the 
unitts efforts. But it also serves to demonstrate the need for the unit, Which 
would have beec abandoned it the analysis showed little concentration ot calls. 

The analysis proved to be far more difficult than anticipatoo. Host police 
departments will experience similar or greater difficulties 1n undertaking the aame 
analysis. The problem is that a full year ot call data 1s needed to develop a reasonab 
co.plete picture of the distribution of repeat calls. But such a large data base 
seems to be beyond the current capacity or DOst big-city police departments. 

Ve have not surveyed this issue systematically, but we can offer some example~ 
to illustrate the problem. The .in.1mUlll requirement tor this kind of analy5is is 
that police call record~ .u~t be computerized. In some big cities like Milwaukee, 
this is still not the ca~ (although it 1s changing rapid1,). Even among the 
computerized dispatch sy~teas, rew if any have sufficient data storage capacity 
tor analyzing a full year ot calls. 

I 

The ~ubject addres~ and call nature code data punched into the co.puter-~~ di!tinctj 
trOll a tape-recording of the liorde exchanged between the caller and the police telepooc I 
operator--i! generally removed froll the cOIiPuter and recorded on tape a~ soon 8S 

the computer'~ capacity is reached. In MinneapoliS, the data are removed to tape . 
about every seven day:!, depending OD the '101WM or calls. In Colorado Springs, 
v1th an advanced cOilputer-aided-diapatch syste., the storage cap8c1t1 1a rePQrtedl1 
three lIOn ths. 

In order to identity the ao~t active Hinneapol is addre83es oyer the course of A30J 
• )"ear, a new data base had to be constructed s~clf1cal17 tor that purpose. SUch 
an exten~ive task was not something the Minneapolis city goveMlJlent cOIIPuter progr~ , 
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had time to do. Nor, with I high hourly us. coat, vaa it eeoncaical tor the Cri. 
Control In~titut. to u~e the cIty's .. intra .. coaputer. Both ot the51 preble .. 
were handled, It the city's recommendation, by the Crime Control !nat1tute-. buyins 
• microcomputer and retaining a programming fir. faailiar with th~ clty-. diapatoh 
aystem. 

T~~ Onadju~ted Data Base. The analy~is proceeded by our a&ree1as on a tew data 
wfield~· in the computerized wrecord- ot each call that would ~ tranaterred tro. 
the weekly tapes into the .icrocomputer data base. The t1~lda included street name, 
address, floor numbEr, apartment number, nature code ot call, date and ti~ ot call, 
and officer's disposition (which would tell whether a report waa flIed fra. the 
call). The total information taken from each record was 80 -bytes-. With an eatimat_ 
300,000 calls, we purchased a microcomputer that could handle at least 2_ .111ion 
byte~. We then used a tape drive attached to the micro to read tho3e fielda ott 
of each weekly dispatch tape and into the hard disk data file. 

The original plan had been to define addresses down to the level ot apartment, 
but the programmers advised us that the complicat1ons involved in creating that 
definition would be enormous and very expensive. Thu~ -addresa- in the data base 
is no more specific than the building address, and the data base i~ thu~ biased 
towards addresses with large resident or user populations. 

The data base was limited to calls to police, thus excluding fire department 
and ambulance calls. It also excluded administrative calls recorded in the system, 
such as police officers notifying the dispatcher that they are Wout to lunch.-
We asked that calls be excluded if there was no police car dispatched. Finally, 
we directed that the address in question would alway~ be an addres~ where the proble. 
was located, not the address from which the call came (if that wa~ a different addre.. 

Both or the last two definitions were difficult to impose, given the nature of 
pol ice d ispa tChingsystems. The address employed in the cia ta base was &enerally 
the address to which a police car wa~ dispatched, but there waa no way to insure 
that the problell had actually occurred at that address. Tl1I~ the -unadJusted- number 
one ~1l1ocatioD in the city is the Hennepin County Medical Center, becaua.e police 
respond there to take a crime report whenever medical staff notify police (aa required 
by law) that a crime vict!. has arrived in the emergency rooa. The criDe, of course, 
happened elsewhere, but the d !spa tch computer does not record the addres~ of cec urrenc 

The address in the data base is only Wgenerally- the address to which a car is 
dispatched because some of the included calls--we do Dot know how many, but believe 
it to be relatively few--.did not produce a police car being di8pa~hed at all. 
There was an exclusion made or one code indication showing that the call was screened 
out, or handled by the telephone operator. But other non-<!1spatched calls slipped 
in because they had a 'closed' disposition at the time they were received. 

The ·clo3ed- disposition Deana that the purpoa.e of the call is to create a record 
of an event rather than to request police service. Vhen an ott-duty police ot'fioer 
working as I retail security officer apprehends a shoplifter, tor exa.ple, be can 
fill out all the paper work to charge and release the ~uspect rl&ht at the scene. 
But he .ust still call the police operator to receive a ca~ number for the arrest 
report. Such a call 1:5 listed as a closed call under the -event- d ispos1tion tield, 
a3 distinct froll the 'officer' disposition field, 'on each call record. 

At the time the data base field~ were selected, we were not aware ot th1a 
di~t1nct1oD. It only emerged a~ we analyzed the prel1.1nary report frOil the last 
six IIOctha ot 1986. We bad o.it ted it 1D try1ns to conserve on COIIputer atQrqe 
space, since including it would have taken clou to I .Ulion bytea" But men v. 
discovered how crucial it vas to deterw1.n1ns whether cars were actuall, dispatched. 
ve decided to rebuild the data ba~e trota scratch. That effort v1l1 begiD shorU,. ,11,30 
And will orov1de the ha~i~ fnr the 11~al evaluation of the RECAP units efrectiveness 
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at reducing calls to which police ar. aotually dispatched. 

The data ba~e .~ de~cribed to this point will be defined as th. ·unadjusted
data ba~e, which included 321,114 calla. The followins exclusions descrIbe bow 
the ·adJu~ted· data ba~e was constructed for the purpo~a of identIfy1n& the aost 
aotive addresse3 in the city. 

The Adjusted Os ta Base. In order t,o lillit the t.arget liat more closely to addresses 
where problems actually occurred, tta RECAP commander (Emerson) and officers (Goodmans 
Martens, Revor, and Rumpu) went through. printout of the top 2,000 addre&sea 1D 
the last s1x month~ (approximately) of 1986. The tiDe period was &elected .. rely 
on the grounds of JK)ving speedily, at a tiM \lihen the data base was only halt built. 
They tried to eliminate all addresses, such as all hospitals, oity ball, police 
precinct stations, the St. Joseph's Shelter tor loat, abandoned and abused children, 
and the courthouse, which were clearly not the locations of the probleaa but ratber 
the locations to which police were dispatched to take a report. (Unfortunately, 
two small hospitals ~11pped through, but were deleted fro. the target 
list described below.) 

They also decided, after a three day planning retreat with Crime Control Institute 
staff and extensive debate for a \lieek thereafter, to eliminate intersections. The 
problem with intersections frow the standpoint of proactive police work is that 
there is very little chance of finding a stable group of people who generate or 
deal with the problems. Recurrent traffic accidents at bad intersections are already 
being mapped by another unit, so the remaining problems of mugging~, fights, car 
lockouts, etc. could not be dealt with conveniently by a small unit. 

For similar reasons, the RECAP unit also decided to eliminate parks and schools 
(which al~o have their own special police units), and the one block area downtown 
in which an enormous amount of vice con~umption i~ CODc~Dtrated: pornography stores, 
»ovie~, and the most active bar in the city for calls to police. The city council 
was debating the future or that block heavily at the tiDe, and even considered condemni 
it and tearing it down. When th1~ analysi~ found that the twelve ad,dresses and 
four intersections of the WEW block, as it is known, were the subject ot 3,230 police 
calls io the unadjusted data ba~e--~re than one peroeot--the finding was the subject 
or a detailed story in the Minneapolis Star and Tribune (January 15, 1987). 

The fact that .001 percent of the addresses and inter.section~ produced one percent 
or the calls, or 1,000 t111e~ acre calls than would be expected by an equal distribution 
is • striking part of the overall concentrations reported here. But it also sugge~ts 
& problem so major that it was prudent tor the RECAP unit to exclude it from its 
work. 

The final categorical exclu~ion was the check cashing establishments, which generate 
many call~ for arrest~ of felonious bad-check pa3sers. These arrests have a high 
conviction rate, and the RECAP officers did not want to discourage the arrests. 
One such e~tablishment, however, slipped by into the adjusted data ba~ reported 
here. 

In addition to these categorical exclUSions, the ortice~ dealt with two other 
is~ues. One issue, which will affect any police department attempting to identify 
repeat call locations, is the fact that pollce telephone operators enter the ~ 
addre~~ in different way~ on different occasion~. 'SCod example comes tro. the 
.cst active bar on the WE- block, Moby Dick'a, which i~ ente~ in at least tbe~ 
different ways: 

o 620 Hennepin Ave. 
o 620 Hennepin Ave--Moby's 
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o 620 Hennepin Ave--Moby Dick's 
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The~e different li~t1nga aade the addreaa appear to have tewer ealla than it aotuall7 
had, bec8u~e the true total waa split 8moQl the ditferent ways ot labelina the addreas. 

Other building~ may bave entranoes and addresses on different streets, or haVt 
similar variations in the description ot the premises tollowing the address. V. 
had asked the programmer to ~uppre~s those de~criptiona in the analysis, bUt it 
waa not po~sible to combine the aultiple listinsa without tar acre coaplex programain!. 
Thu~ both the unadjusted and adjusted data bases show ~ concentration:ot call. 
than actually exist~. 

The problem was aomewha t reduced tor the top 2,000 addres8es. The RECAP otticers 
read the addres~ listings tor the tull year data ~t. They 1natrue~ed the programmer 
to merge the remaining addresses that were presented under multiple labels, to the 
extent that they were able to detect thea. 

In addition, les~ than twenty addresses were deleted tor reasons related to the 
evaluation t'esearch design, which will be described in later reports. 

Commercial and Residential Addresses. The preliminary inspection ot the top 2,000 
addresses showed that they were predominantly commercial addresses. In order to 
insure that the RECAP experiment would have enough residential addresses to explore 
the full range of police problems, we decided to stratify the study sample. The 
officers went through the top 2,000 locations, using the reverse telephone directory 
to supplement their formidable knowledge ot city addresses, and labeled each location 
a~ residential or commercial. 

Once the designation~ and all the exclusions were complete, the programmers 
rank-ordered the commercial and re~idential addresses in ~eparate li~t~. .The top 250 
addres,se~ in each category were then identified as the project targets. It 13 th~ 
final, adjusted list which i~ the ba3i~ for the data presented in Table8 2 and 3. 
For the purpose~ ot the experimental phase of the unit, only balt ot each li~t 'will 
be assigned to RECAP. The other, randomly ~elected halt ot each ll~t will be lett 
alone as a control group again~t whicb to compare the frequency of ,calls at the 
experimental locations. 

III. Letting Call~ Set Priorities 

Table 1 present~ the overall di~tributlon ot calls by nature code in tbe unadjusted 
data ba~e ot 321, 11~ calls. The dhtribut10n h a regrouping ot 11- separate nature 
codes into six more general categories. The categories are guided by the prior 
literature on the nature or police work (e.g., Wilson, 1968; Gold~teln, 1971). 
The results show what police work becomes when police prioritie~ are determined 
by the calls that come in. 

There is no question that police are needed to deal with angry conflicts that 
can erupt, or have already erupted, into violence. It ia hard to criticize the 
tact that one third of all call~ tall into this category. It 1a a1~0 hard to argue 
tha t police ~hould not at tend to calls aoout actual or potential propert7 criH, 
wbich comprise 29' of call~, or traffic control at 19', or even ~ome ot the ~rvice 
eall s , at 13'. 

It is possible to argue that police should not be providing a tree car lockout 
service (5S ot calls), when private locksaitha could do the same on a fee-for-~rv1oe 
basi~, a plan that is under INch discus~slon in MInneapolis. But tbere are tev 
auch categories ot call:! that police could rea:!lonably abandon altogether. The proble. 
1s not oce ot need, but one ot balance. 

l The tact that only two percent ot all calls conceMl the IKlSt serious oraea. 
~~~n~er to straoE;er crimes against persODS, 8ugae~t~ that the balance doe:s not A309 



-:'.:lblc 1 

Natur, Of, Calls to Polio. 1n Hlnneapol18 I All AddresMs I 19e6' 
(Unadjusted Data) 

Categorx lua!)er Percent" 

1 • CQn!l1ct Managelllent 10 •• 35- 32.5S 

Domestic':) 2-,948 1.8, 
Other di~turbances 55,568 11.3S 
Nols. 12,204 3.8S 
Assault 11,63_ 3.6S 

2. Property Crime-Related 91.055 28 •• S 

Theft 35,141 11." 
Burglary~related 33,38lt 10.4S 
Vandalisli ",197 3.5S 
Alarm~ 10,733 3.3S 

3. Traffic Problelll~ 59.630 18.6S 

Traffic Enforcement 27 ,'992 8.7S 
Property damage accident 10,296 3.2, 
Parking 8,007 2.5J 
All other traffic 13,335 4.2% 

4. Service 42 .47.3 13.21 

Lockouts i 7,389 5.~S 
Medical Aid 9,008 2.8S 
Ellie rge nci es 6,986 2.~ 
Assistance 6,308 2.0J 
Persons lost/found 1,578 0.1J 
Fires 1,20. 0.4S 

5. Miscellaneous 11.591 i:!1 

Arrests and Bookings 5,059 1.6S 
Other 12,532 4.0S 

6. Strang~c ~Q Stranger 
Crime Against Per30n~ ~ ,071 • .L11 

Robbery It,219 1.3S 
Criminal Sexual Conduct , ,852 O.6~ 

Total 321.174 100. OJ 

• Actual Period covered 12115/85-12/15/86 

It Percentages do not total 100) due to rounding 
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Table 2 

Nature of Police Calh to Mo~t Active 250 Commercial Addre~~§. 

And Mo~t Act! ve 250 Re51dentia1 Addres~§ In Hinneapo1115. 1986' 

(Adjusted Data) 
Commercial 

Category Humber Percent" 

1. Conflict Management 

Dome~tics 

Other Di5turbances 
AS$iult 
Hobe 

6.357 

462 
-,919 

919 
57 

2.Property Crire-Related 7.857 

Theft 
Burglary 
Vandalisll1 
Alarms 

3. Traff ic-Rela ted 

Traffic Enforcement 
Property Damage Crash 
Parking 

•• Serv ice-Rela ted 

Lockouts 
Medical Aid 
Ellergenci es 
AS51!!ltance 
Pe~on:s Lost/Found 
Fires 

5. Miscellaneous 

Arrests an<1 Bookings 
Other 

6. Stranger to Stranger 
Cri!le Against Persons 

5,757 
940 
425 
135 

98~ 

131 
130 
251 

3.006 

1,993 
100 
·35 
486 
88 

Robbery 616 
Crillinal Sexual Cooouct 106 

Total 

.m 
O~ 
25S 

5S 

3' 
" 

'Actual period covered, 12115/85-12/15/86 

Residential 

Hum be r Fe rce nt. It 

11 • .- 27 

3,703 
5,560 
1,25_ 

910 

3&11 0 

1,583 
1,432 

587 
68 

131 
130 
251 

2.58. 

706 
1,025 
9~0 
640 
206 

ill 

371 
177 

19 .~62 

19S 
29% 

6S 
5S 

.ill. 

8S 
IS 
3S 

1S 
, S 
1S 

ill 

ItS 
5S 
5S 
3' 
1S 

"Percentages do not total 100S due to round1nS 
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aatcb oitizen priorities. Tbe Minneapolis pollee do 
orilM ~'idea petrol ear respon3ea t.,o o1tiun calla. 
t.o atranger crime are probably atniael 1n comparison 
would place on such offen~s. 

expend other resource. OD .treet 
But tbe t.otal resources dedloat ... 

to the bigh priorit.y .any oitize 

B1tt~er (1980) bas defended the picture of police work presented 10 Table 1 by 
defIning policing aa the intervention 1n -aituatioDs-about-wbicb-somebodY-lUst-do
something-now.- That is no doubt. the co~~n the.e tbat. runs t.hrouab all of t.bese 
calls. But it h arguable that pollce work can and should be -.ore than juet 11UMdiate 
responses. 'good analogy ia found in aedicine, wbich ia inorea.elngly IIOY!n& awa, 
fr04l just treating the sick towards tbe preventive aaintenance ot health. 

Tbe analogy to public health is even .are compelling, with the recent growtb 
ot proactive efforta to identify carriers ot Acquired Immune Deficiency Syndr~e 
(AIDS) to stop the. from spreading the disease. Far more lives aay be saved b1 
such efforts than by doctors treating sore throats and the tlu. Siailarl" tar 
.ore lives may ~ ~ved by focusing police resources on serious crl~ probleaa than 
by simply waiting for calls on minor crime problema to come in. 

Whatever the merits of the prioritie3 reflected in this distribution ot calls 
in the unadjusted data base, it is important to note how it differs trom the nature 
ot calls about the top 250 commercial and residential locations in the adjuated 
data base. As Table 2 shows, both commercial and residential a(i"dresses are relatively 
tree of traffiC problems. But commercial addresses have proportionally more property 
crime calls than addresses in general, and residential addresses have proportionally 
twice as many conflict management calls as addresses in general. 

Solving the proble~ that produce the high concentrations ot·repeat calla at 
these locations w1ll not necessarily reduce street crille, but they may tree up other 
police resources to concentrate on such crimes. 

IV. The Chronic Call Locations 

And the concentrations are substantial indeed. Each ot the locations 10 the 
two adjusted lists ot most active addresaes generates an a~rage ot about 80 calls 
per year, slightly less than two a week. Each list of 250, with oo1y one tenth 
of one percent of the c1 ty' s addresses, proouces six percent ot the cal h 1n the 
city. These addresses are thus sixty times more likely to produce a call to police 
on any given day than the average address in the city. 

The concentrations are even more clearly demonstrated by tbe data fro. the unadjust~ 
list. F1gure 1 presents the same data as Table 3, showing the steep decline 10 
the total percenta,ae ot calls produced by addres~s ranked below the. top five percent 
ot addresses in call frequency, which prcduce sixty-rour percent ot the calls. 
The secooo five percent of addresses produce only 13 percent ot the calh, the third 
f1 ve percent ot addresses 001, seven percent ot the calls, and so on. 

Figure 2 and Table _ show a si.Uar distribution aaong the torty percent ot addr~:se; 
and intersections that had any calls at all, witb al.,st tortl-nine percent ot the 
calls concentrated in the top tive pel"¢ent of tho~ addres~s. 

Figure 3 and Table 5 show the distribution of addresses with calls by tbe number 
of sucb calls at each address. The .ajoritr ot toose addresses bad only one call, 
aDd 85S bad le~s than five. Thus the concentration ot DOst calls in tbe tev .ost 
aot1ye addre~ses is clearly intense. 

Tbese ~tat1stical concentrations raise the obYlous question: wbat kinds ot loeat1on8 
ar. oonsuaing the lion' a share ot pollce pat.rol reaponMs? Tbe answer is Dot just 
lov rent apartllenta or tough bars. although they are veIl represented. Tbe liata A312 
also include aajor clolII.IIIercial locations, whioh attract large nUlibera ot . people tor . 



TABLE 3 - DISTRIBUTION OF CALLS TO POLICE BY ALL LOCATIONS IN MINNEAPOLIS, 1986' 
(Unadjusted Data Base) 

Percentile of Raw Percent Ci.ulaUv. 
all addres~s Nuzaoor of Calls of Calla Peroent of Calla 

(figures ujoot. t.otal 100 
due t.o rt\uod1na) 

5 205721 6 •. 04 64.0~ 
10 -1382 12.88 76.92 
15 22392 6.97 83.89 
20 16519 5.1. 89.03 
25 8601 2.68 91. 71 
30 8601 2.68 9~.39 
35 8601 2.68 91.07 
40 8601 2.68 99.15 
45 839 0.26 100.01 
50 a 0.00 
55 a 0.00 
60 0 0.00 
65 0 0.00 
10 a 0.00 
15 a 0.00 
80 a 0.00 
85 a 0.00 
90 a 0.00 
95 a 0.00 

100 0 0.00 

'Dec. 15, 1985 - ~c. 15, 1986 
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TABLE II - DISTRIBUTION OF CALLS TO POLICE BY LOCATIONS GENERATING POLICE CALLS 
IN MINNEAPOLIS, 1986' 
(Unadju~ted Data Ba~) 

Percentile of Raw Percent ClBulative 
all addresses Number of Calls ot Calls Percent of Calla 

(figures lDay not total 
100 due to rounding) 

5 156076 ~8. 58 118.58 
10 40040 12.~6 61.04 
15 24142 7.51 68.55 
20 17106 5.32 73.87 
25 13216 4. 11 11.98 
30 10449 3.25 81.23 
35 8456 2.63 83·86 
40 6966 2.17 86.03 
45 6966 2.17 . 88.20 
50 5845 1.82 90.02 
55 3483 1.08 91.10 
60 3483 1.08 92.18 
65 3483 1.08 93.26 
70 3483 1.08 94.34 
75 3483 1.08 95.42 
80 3483 1.08 96.50 
85 3483 1.08 91.5.8 
90 3483 1.08 98.66 
95 3483 1.08 99.711 

100 3352 1.04 100.78 

'Oec. 15, 1985 - ~c. 15. 1986 
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TABLE 5 
NUMBER OF LOCATIONS RESPONDED TO BY NUMBER OF POLICE CALLS 

PER ADDRESS IN KINNEAFOLIS, 1986' 
(Onadju~ted Data Base) 

Number of Calls Humber of Loea tions 

1 
2 
3 
4 
5 
6 
7 
8 
9 

10 
11 
12 
13 
14 
15 
16 
17 
18 
19 
20 

> 20 

35926 
11329 
5691 
3511 
23~ 
1680 
1253 
964 
817 
655 
508 
417 
358 
302 
301 
260 
203 
225 
175 
162 

2606 

·Oec. 15, 1985 - Dec. 15, 1986· 
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many hours of ~he dar. 

Table 6 lists in rank order the top fifty addresses, both cOllllllercial and resid~ntiaJ 
in the adjusted list, showing the frequency ot calls and the generio type ot locatio, 
at each address. An analysis of these locations shows that 21 are apartment buildin· 
of which four are public housing projects. Twelve are retail or grocery stores, 
and the grocery stores are generally open 211 hoUi'~ a day. Five are bars, three 
are 2~-hour convenience stores with the same national company, three are hotels, 
one is a fast tood hamburger chain (not McDonald 'a) , and five others are of varied 
character. 

It is fairer to say that these addresses usually attract trouble rather than 
cause it. The role of the late-night hours, when many people are intoxicated and 
more vulnerable to committing or being victimized by crime, appears to be substantial. 
Yet the profits from all-night operations are also reportedly substantial, and a 
strong incentive for businesses to stay open. 

It is also interesting to note the role ot big business in these demands for 
local police service. While many of the locations are owned by local small bUsinesses 
especially the apartments, six of the top ten are operated by Fortune 500 companies. 

User Fees? Whether they simply attract trouble along with large numbers of customers 
by offering the public a needed service, or in the case of certain bars, cause trouble 
by serving intoxicated customers, these addresses do place major demands upon the 
police. Whether they pay disproportionately larger taxes than other police users 
is uncl~ar. If not, then one implication might be to create a system of user fees 
for calling the police, restricted to commercial addresses--just as garbage collection 
is charged to commercial, but not r~8idential, addresses in many cities. 

V. The RECAP Strateg'y 

A less extreme approach is simply focusing police reso~rces on the chroniC user 
locations, in order to reduce their use. The goal of such a strategy should not 
be merely to reduce calls to police, and certainly not to discourage people from 
making calls in emergencies. The goal should be ~ol vieg or reducing. the proble .. , 
generating the repeat calls. 

One way to accomplish that goal might be to assign a small unit of officers to 
spend full time on proactive police work at these locations. The~ officers would 
not answer radio calls, but would work flexible hours to accomplish the following 
tasks at the high volume locations identified through the computer-generated anlysis 
de~cribed in this report: 

• Description of the nature and use of the premise~ 
• D1agnosi~ of tbe problems generating the calls 
• Planning of police or user action for reducing those problems 
• Implementing the action plan 
• Following up on repeat call rates to measure ~ucces~ 

The description can generally be done on the basis of existing officer knowledge 
or merely driving by the location. The diagnosis should be based upon a review 
of a computer printout ot the nature, days and time of the calls at the location, 
as well as the narratives in the crime and arrest reports previously filed for UX)se 
locations. The diagnosis may also include personal contact with owners, aanagers, 
users or residents of the locations. 

The planning could be done after discussion with colleagues or supervisors, and 
possibly after consultation with other community resources, such as social :service 
agencies. The action plan can then be implemented by the RECAP officers, other A316 
police units, social welfare organizations, or persons on the premises. Tbe important 



Rank 

1 
2 
3 
4 
5 
6 
7 
8 
9 

10 
11 
12 

'13 
H 
15 
16 
17 
18 
19 
20 
21' 
22 
23 
24 
25 
26 
27 
28 
29 
30 
31 
32 
33 
34 
35 
36 
37 
38 
39 
40 
41 
42 
43 
44 
45 
46 
47 
48 
49 
50 

TABLE 6 
Top 50 Add.res~a in Hinneapolia 

By Nature of Location and !f1.lIIber of Calla, 1986' 
(Ad,justed Data Base) 

Nature of Location 

Large discount store 
Large department store 
2~-hour national convenience store and 
Apartments - publio housing 
Large discount store 
Large discount store 
Homeless Center - former hotel 
Transportation center 
Large department store 
Downtown business· mall 
Bar 
Large department store 
High-priced t~tel 
Bar 
Apartments 
Bar 
Community Center 
Apartments 
Apartments 
Apartments 
Grocery store - 2~ hour 
Medium-priced hotel 
Su pe rmarke t 
Apartment" 
Supe rmarke t 
Small apartment 
2~-boW" national convenience store 
Apartments - high rise 
Apartments 
Apartments 
Apartments 
Halt'way bouse 
Bar 
Apartments 
Apartments 
Low-priced hotel 
Apartments 
Apartments - publio housing 
Apartment" - public housing 
Bar and 2--bour restal,lrant 
Social Service Center 
Fast food restaurant 
2_-bour national convenience store 
Grocery store - 2~-hour 
Liquor store 
Apartasent" 
Apartments 
Apartaents 
A~rtaents 
Aparbients - public housing 

Number of Calla 

810 
686 

bar 607 
479 

'471 
449 
319 
343 
319 
251 2 __ 

2~2 
2Jt 0 
231 
233 
222 
209 
208 
207 
195 
195 
193 
192 
190 
190 
187 
183 
181 
177 
175 
168 
163 
158 
156 
156 
152 
149 
'219 
148 
147 
147 
146 
145 
145 
143 
1.2 
142 
142 
142 
136 

TOTAL CALLS 11870 
-Dec. 15, 1985 - Dec. 15, 1986 
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point of departure from conventional police work 1a the rollovu~: tbe RECAP otticera' 
effort~ to in~ure that the action plan was indeed 1.plemented, and their ~n1torinc 
ot weekly computer reports on subsequent calls at the addres8es they bave worked 
upon. Theae reports, ideally, will take the torm ot a trend line showing how .any 
calls were dispatched each week, with a vertical line through the trend showing 
the date the action plan was implemented. 

This RECAP strategy is now underway in Minneapolis witb tour ~andpicked volunteer 
officers and one sergeant commanding them. The~e officers are a~ng the;~st ex
perienced, hardest working and creative officers in the department. Two are college 
graduates in social SCience, and they average over firt.een )!ears ot patrol experlell~ 
They were intentionally chosen for their excellence, as they would be in noraal 
operational circum~tance8. 

Wbether even such a high quality team can implement the complex strategy described 
here remains to be seen. If it i~ implemented properly, the experimental design 
being employed will give a fairly clear answer to the question of whether such a 
unit can reduce repeat calls at these chroniC locations. 

The ultimate success or such a strategy may depend as much upon the tactics used 
as upon the strategy itself. Negative results would not necessarily disprove the 
value or the strategy. But it would show that the methods used by tbe Minneapolis 
RECAP team failed to deal with the problems producing the calls. and raise serious 
doubt about whether any tactics could have made a difference. 

The Minneapoli~ RECAP team i~ well aware that, perhaps for the first time in 
the history of the department, there is a -bottom line-, profit or loss statement 
that they will show at the end of the experiment. .With approximately _00 ~trol 
officers handling 321,000 calls a year, each officer on ~trol vill handle roughly 
800 calls per year, or about four per day worked. In order to justify their removal 
from patrol to RECAP, the officers must reduce calls by five times SOO, or _,000' 
calls, on an annualized basis. Anything more than that will be considered ·profit-; 
anything less will be considered a ·loss-, 

An annualized reduction or _,000 calls amounts to about 20S fewer calls at the 
target addresses than in the previous year. Such a goal 1s not easy to attain, 
but neither does it seem unrealistic, Given the high quality of the group, there 
is good reason for optimism. 

That opt1mis. is supported by their record in the first six weeks of operation, 
in wh1ch they accomplished the following: 

o Developed inrormatioa lead1ng to the largest heroin seizure 1n recent years 
in Minneapolis, at one of the targeted addresses. 

o Rec1eved approval of a new plan for eliminating 1100 police car dispatches 
a year for -no-pay· incidents at gas stations, whicb merely require &ivins 
the company the name and address of the registered owner ot the yehiele 
for collection by &ail. 

o Obtained agreement by the number one call location to book its own shoplifters 
by hiring an off-duty police officer, rather than calling for a police car. 

o Protlpted one .anager to rip out a faulty alar. system that bad produced repated 
false alar. calls. 

It the initial level of producthity can be sustained, then tbe REX:A.P theorl vill 
at least be given a very fair test. A318 
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Problem-Oriented Policing 
At J :32 a.m. a mall we will call Fred 
Snyder dials 9 J J from a downtown 
corner phone booth. The dispatcher 
notes his location and calls the nearest 
patrol uniT. Officer Knox arrii'es 4 
minutes laTer. 

Snyder sa\'s he was beaTen and robbed 
20' minutes before bur didn' t see the 
robber. Under persisTenT questioning 
Snyder admits he was with a prosti-

From the Director 

Many call~ to police are repeated . 
request~ for help. They have a hIstory . 
and a future-sometimes tragic 
Rather than treal the call as a 3D-minute 
event and go on to the next incident. 
police need to Inten'ene in the cycle 
and tn to eliminate the source of the 
proble·m. 

A wealth of re~earch sponsored b) the 
National Institute of Justice has led to 
an approach that does just that. 

The problem-solving approach to 
policing described in thl~ Research in 
Brief represents a significant evolu
tionary step in helping lav. enforcement 
work smarter not harder. Rather than 
approaching call~ for help or service as 
separate. individual event~ to be 
processed by traditional methods. 
problem-oriented policing emphaSIzes 
analyzing groups of incidents and 
deriving solutions that drav. upon a 
wide vanet) of pubiJc and private 
resources. 

Careful followup and assessment of 
polIce performance In dealing with the 
problem complete~ the systematic 
process 

William Spelman and John E. Eck 

tute, picked up in a bar. Later, in a 
hotel room, he discovered the prosti
tute was actually a man, who then beat 
Snyder and too'k his wallet. 

Sn\'der wants to let the whole matter 
drop. He refuses medical treatment 
for his injuries. Knox finishes his 
report and lets Snyder go home. Later 
thaT day Knox' s report reaches Detec-

Bu, problem-oriented policing is as 
much a philosophy of policing as a set 
of techniques and procedures, The 
approach can be applIed to whatever 
type of problem is consuming police 
ti me and resources. 

\Vhile many problems are likel) to be 
crime-oriented. disorderly behavior. 
situations that contribute' to neighbor
hood deterioration, and other incidenb 
that contribute to fear and insecuritv in 
urban neighborhoods are also targets 
for the problem-solving approach. 

In devising research to test the idea, 
the Natio;al Institute wanted to move 
crime analysis beyond pin-maps. We 
were fonunate to find a receptive 
collaborator in Darrel Stephens, then 
Chief of Police in Newpon News, 
Virginia. 

The National Institute is indebted to the 
Nev. pon New~ Police Department for 
serving as a laboratory' for testing 
problem-oriented policing. The result~ 
achieved in solving problems and 
rpducing target crimes are encouraging. 

Problem-oriented pol icing integrates 
knowledge from past research on 
police operation~ that has converged on 
two main themes increased operational 
effectiveness and closer involvement 
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five Alexander's desk. She knowsfrom 
experience the case will go nowhere. 
but she calls Snyder at work. 

Snyder confirms the report but refuses 
to cooperate further. Knox and Alex
ander go on to other cases. MOllths 
later. reviewing crime s[Q[islics. the 
city council deplores the difficulT} of 
artracting businesses or people 
downtown. 

with the communit\ . The evolution of 
ideas will go on. • 

Under the Institute's spon~orshlp, the 
Police Executive Research Forum will 
implement problt;:m-onented policing 
in three other cities. The test will 
enable us to learn whether the results 
are the same under different manage
ment styles and in dealing 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 
policing still must be assessed. For 
now, the approach offers promise. It 
doesn't cost a fonune but can be 
developed .within the resources of most 
police departments. 

Problem-oriented policing sugge~t~ 
that police can realize a ne\\ dlmen~ion 
of effectiveness. By coordinating a 
wide range of information. police 
administrators are in a unique leader· 
ship position in their communJtJe~, 
helping to improve the qualJl> of life 
for the citizens they sef\t!. 

James K. Stewan 
Director 
National Institute of JUo.,(ice 



The problem-oriented approach 

Midnight-watch patrol officers are 
tired of taking calls like Snyder's. 
They and their sergeant, James 
Hogan, decide to reduce prostitu
tion-related robberies, and Officer 
James Boswell volunteers to lead 
the effort. 

First, Boswell interviews the 28 
prostitutes who work the downtown 
area to 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 
easy to find and police patrols don't 
spot them soliciting. Arrests, the 
prostitutes tell Boswell, are just an 
inconvenience: Judges routinely 
sentence them to probation, and 
probation conditions are not 
enforced. 

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 Brief describes an 
alternative approach to policing. 
Called problem-oriented policing, it 
grew out of an awareness of the 
limitations of standard practices 
described in the opening vignette. 

Police officers, detectives, and their 
supervisors can use the problem
oriented approach to identify, analyze, 
and respond, on a routine basis, to the 
underlyi,ng 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. 

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 

have been used only sporadically, 
more often by a special unit or an 
informal group of innovative officers. 

Problem-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. Ana/vsis. Officers working on a 
well-defined "problem" then ~collect 
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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. 

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. Finallv, the officers 
evaluate the impact of these efforts to 
see if the problems were actually 
solved or alleviated. 

To test the value of this approach, the 
National Institute of Justice sponsored 
the Problem-Oriented Policing Proj
ect, conducted by the Newport News 
(Virginia) Police Department and the 
Police Executive Research Forum. 
Results of the project are encouraging: 

• Downtown robberies were reduced 
by 39 percent (see boxed account 
above). 

• Burglaries in an apartment complex 
were reduced 35 percent. 



• Thefts from parked vehicles outside 
a manufacturing plant dropped 53 

I
rcent. 

is Research in Brief describes the 
research that led to problem-oriented 
policing, the approach used in New
port News, and some of the problems 
officers there solved. It shows that 
police can link a detaiied understand
ing of specific local problems and a 
commitment to using a wide array of 
community resources in solving them. 
By so doing, they increase the effec
tiveness of their operations. 

The present system 
Under incident-driven policing, 
police departments typically deliver 
service by 

• reacting to individual events 
reported by citizens: 

• gathering information from victims, 
witnesses, and offenders; 

• invoking the criminal justice 
process; and 

• using aggregate crime statistics to 
evaluate performance. 

J department operates solely in thi.~ 
eactive fashion, but all do it to some' 

extent almost all the time. The way 
that Newport News tackled prostitu
tion-related robbery (see box) illus
trates how problem-oriented policing 
minimizes the limitations of traditional 
concepts and conduct of police work. 

The focus on underlying causes
problems-is not new. Many police 
officers do it from time to time. The 
new approach, however, requires all 
officers to implement problem-solving 
techniques on a routine basis. 

Problem-oriented policing pushes 
beyond the limits of the usual police 
methods. The keystone of the ap
proach is the "crime-analysis model." 

This checklist includes many of the 
usual factors familiar to police inves
tigators-actors, locations, motives. 
But it goes further, prompting officers 
to ask far more questions than usual 
and in a more logical sequence. The 
results give a more comprehensive 
picture of a problem. 

he process also requires officers to 
ollect information from a wide 

variety of sources beyond the pol ice 
department and enlist SUppOI1 from 

public and private organizations and 
groups-initially to describe the 
problem and later to fashion solutions 
that meet public needs as well as those 
of the criminal justice system. 

The research basis 
Problem-oriented policing has as its 
foundation five areas of research 
conducted during the past two 
decades. 

Discretion. In the 1960's, researchers 
pointed out the great discretion police 
officers exercise and concerns about 
the effects of discretion on the equity 
and efficiency of police service de
livery. Although some discretion 
appeared necessary, research sug
gested that police could prevent 
abuses by structuring discretion. 
Through guidelines and policies, po
lice agencies guided their officers 
on the best means of handling sensitive 
incidents. I 

But where should the policies come 
from? In 1979 Herman Goldstein 
described what he called the "problem
oriented approach" as a means of 
developing such guidelines for a more 
effeC!ive and efficient method of 
policing. ~ 

Problem studies, A number of 
studit's over the past 20 years aimed 
at developing a deeper understanding 
of the nature and causes of crime and 
disorder problems in order to lead to 
better police responses. 

Research of the late 1960' s and early 
1970's focused on burglary. robbery, 
and other street crimes. J In the later 
J 970's and J 980's, research turned to 
other problems not earlier considered 

1. Gerald M Caplan. "Case for Rulemaklng by Law 
Enforcement Agencies." fA ... and Contemporary 
Problems 36 (1971): 500-514; Kenneth Culp Davis, 
"Aprr0 .• :-h 10 Legal Control of the Police." Texas 
fA,,· Rel'le" 52 (1974): 715: HeIman Goldstein. 
PoliCing a Free Sociery (Cambridge. Massachuscns: 
B"l!in~cr. 1977): 93- 130. 

~ HrrTT'an Goldstein. "Improving Policing' A 
Problem·Oriented Approach." Crime and 
Dellnquenc.' 25 (1979): 236-258 

3 Th(>ma~ Reppetto. ReSidential Crimes 
(Cambridge. Massachusetts: Ballinger. 1974): Harry 
• ,-,- PrmernsofBurf:lary.2ded (Washington. 
D.C.. U.S. Government Printing Office. 19731: 
F1(',,! Feene' and Adrianne Weir. Prevention and 
Control oj R·ohbery. summary volume (Da"ls: 
l!niversil\ of California. 1974): Andre NOImandeau. 
CrimesojRohbery. unpublished diss. (Philadelphia: 
Unlversi!~ of Pennsylvania. 1968l. 
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central to police work: domestic 
violence, drunk driving, mental 
illness, and the fear of crime, for 
example.~ 

Researchers and practitioners learned 
through these studies that they would 
have to collect more information to 
understand problems, and involve 
other organizations if responses were 
to be effective. Police needed to con
sider seriously many issues besides 
crime alone. 

Management. Meanwhile the charac
teristics of American police officers 
were changing. More were getting 
college degrees and thinking of them
selves as professionals. Like industrial 
workers, officers began to demand a 
greater role in decisionmaking. 

Many police managers, recognizing 
that job satisfaction and participation 
in decisions influence job perform
ance, made better use of officers' 
skills and talents. Managers made the 
work more interesting through job 
enrichment, and they made working 
conditions more flexible. ~ Many 
departments established task forces, 
quality circles, or management-by-
objectives programs. 6 • 

4. Lawrence w. SheIman and Richard A. Berk. 
"Specific Deterrenl Effects of Arrest for Domesllc 
Assault." American Sociological Re\'iey, 49119841: 
261-272: Fred Heinzelmann el al .. Jailing Drunk 
Drivers; Impact on the Criminal Justice System 
(Washinglon. D.C.: National Instllule of Juslice. 
1984): Gerard R. Mur.phy. Special Care: Improl'lng 
the Police Response 10 Ihe Menlall.\' Disabled 
(Washington. D.C.: Police Executive Research 
Forum. 19861: Antony M. Pale el al . RedUCing Fear 
oJCrime in Houston and He,,'ark. A Summary Report 
(Washington. D.C.: Police Foundalion. 19(6) 

5. The best example was the Managing Criminal 
Investigations program. which gave patrol officer~ 
authorilY to conduci man\' of their own followup 
investiR;llions. Ilene Greenberg and Rot-.en 
Wasserman, Managing Crimlnalln\'eSIlf:alions 
(Washington. D.C.: National Institule or. JUSlice. 
1979). More generally. see James Q \\ Ilson. 
"Future Policeman." in Issues in Police Patrol ed. 
Thomas J. Sweerley and William Ellingsv.orth 
(Kansas City. Missouri: Kansas CI!~ Police 
Depanment. 1973) 207-221. 

6. G.F. Carvalho. "Installing Managemenl by 
Objectives: A Nev.. Perspeclive on Organizallonal 
Change" in Police Administration Selected 
Readings ed. William J. Bopp (Boston Holbrook. 
1975): Michael D, NOIman. "Qualil~ Cireb A 
Program To Improve Employee A!lItude~ an~ the 
Qualit~ of Police Services," The Polwe Chl,:t 
(November 1984): 48-49. For a more radical 
proposal. see John E. AngelL "Toward an. 
Alternative to the CJa~slc Police Organlzallonal 
Arrangements: A Democralic Model." Criminolog\ 
19 (1971): 186-206. Henry P. Hairy and John .~1 
Greiner, Improl'ing t.he Use oj Qualill Clrrlc.1 1.'1 

Polire Departments and ImprOl·In[!. (he Use of 
Management by Objectil'l;s in Police Departments. 
The Urban Instilute (WashmglOn. DC: l\'allonal 
InstilUte of Juslice. both forthcoming) 



Community relations. The riots of 
the 1960's made police aware of their 
strained relations with minority cum
munities. Community relations unil!--. 
stringent restrictions on shooting. and 
civilian review boards allempted to 
reduce dissatisfaction with police 
among minorities.' 

By the mid-1970's, departments 
provided storefront police stations and 
foot patrols to improve public attitudes 
through increased personal contact 
between the police and citizens! As 
the police began to recognize how 
vilal citizen action is to crime control. 
some agencies began to work closel) 
with citizens to reduce crime and fear. q 

Effectiveness. An important impetus 
toward problem-oriented policing 
came finally when research on preven
ti ve patrol. response ti me, and in ves
tigations showed that merely reacting 
to incidents had. at best. limited 
effects on crime and public satisfac
tion.1O Rapid response and lengthy 
followup investigations were not 
needed for mam' incidents. sug!2estin!2 
that police managers could d~ploy ~ 
their officers more flexibly without 
reducing effectiveness. • 

Experiments in flexible deployment 
such as split force. investigative ~ase 
screening. and differential response to 
call~ confirmed that time could b~ 

7. Lee P. Brown and Hubert Locke. "Police and the 
Community" in Pro.~ress in PoliCing Essays on 
Change ed. Richard A. Staufenberger (Cambridge. 
Massachusetts. Ballinger. 1980): 85-102. 

8. Storefronts and foot patrol, were Important 
element, in many team policing schemes See. for 
example. Lawrence W. Shennan, Catherine H 
Milton. and Thoma, V Kelly. Team Policing. Se\'en 
Case Studies (Washington. D.C: Police 
Foundation. 1973). 

9. See. especially. Lawrence H Holland. "Police 
and the Communltv The Detroit MmistatlOn 
Experience," FBI La ... En/orcement Bulletin 54 
(FebruaJ) 1985). 1-6; Police Foundation. Newark 
Foot Patrol Experrment (Washington, D.C.: 1981); 
Robert C Trojanowlcz, E"alualion 0/ the 
Neighborhood Foot Patrol PrOfiram in Flint. 
Michigan (East Lansing. Michigan State University. 
n.d.); Antony Pate et al.. RedUCing Fear a/Crime. 

10. George L. Kelling et al.. Kansas Ciry Prevenril'e 
Palrol Experiment. A Technical Report 
(Washington. D C. Police Foundation. 1974). 
William Spelman and Dale K. Brown, Calling thr 
Police: Cilizen Reponing a/Serious Crime (reprim. 
Washington, D.C .. U.S. Government Pnotmg 
Office, 1984). John E Eck. Soh'ing Crzmes Th( 
Investigation o/Burgla!) and Robbe!) (Washington. 
D.C Police Executive Research Forum. 19821 

fr.:cd for other activities. II ManaQer~ 
turned to crime analysis to use this 
time. focusing on group~ of events 
rather than isolated incidents. By 
identifying crime-prone locations, 
crime analysis hoped to use patrol and 
detective time more effectively.l~ 
AlthoUQh crime analysis was restricted 
to crime problems, traditional police 
data sources, and criminal justice 
responses. it marked the first attempt 
at problem-oriented policing. 

Designing problem~oriented 
policing 

Some departments had previously 
applied problem-solving approaches 
in special units or projects. D None 
before Newport News had taken a 
problem-solving approach agency
wide. The National Institute of Justice 
and Police Chief Darrel Stephens 
required that the experimental ap
proach follow four basic principles: 

• Participation. Officers of all 
ranks, from all units. should be able 
to use the procedures as part of their 
d~ily routine. 

• Information. The system must 
encourage use of a broad range of 
information not limited to conven
tJonal police data. 

11 James M. Tien. James W. Simon. and Richard 
C. Larsen. Alternative Approach In Pol,re Patrol. 
The Wilmington Spill-Force Experiment 
(Washington. D.C: U.S. Governmenl Pnnting 
Office. 19781. John E. Eck. Managing Case 
ASSIgnments.' The Burgla!) Investigarron Decision 
Model Replicallon (Washington, D.C .. Police 
Executive Re~earch Forum. 1979); J Thomas 
McEwen. Edward F. Connors. and MarCia I Cohen. 
E"a/uation oflhe Differential Police Response FIeld 
Test (Alexandna. Virginia: Research Management 
A~sociates. 1984). 

12. G. Hobart Rcinier. M.R Greenlee. and M.H. 
Gibbons. Crime Analysis in Support 0/ Patrol. 
National Evaluation Program Phase I Report 
(Washington. D.C.: University City Science Center, 
1984) 

13 Among the most notable examples: John P. Bales 
and Timothl' N Oettmeier. "Houston', DART 
Program-A TranSition to the Future." FBI La", 
Eniorcement Bulletin 54 (December 1985); 13-17: 
William Dejong. "Project DARE. Teaching Kids To 
Sa\ 'No' to Drugs and Alcohol," NIJ Reports 196 
(~{arch 1986); 2-5 (l..o~ Angeles Police Depart
menl). Philip B Taft. Jr .. Fighling Fear. The 
Baltimore CounryC.O.P.E. Program (Washington. 
~ :. l\ .. :i.:e Executive Research Forum. 1986) The 
l':e .... York City Police Department's Community 
Pat,ol Officer Program (CPOP) is by far the largest 
p""blem-oriented Unit implemented to date. More 
,r,;,.,,,,atlon on CPOP IS available from the New 
Yorl City Police or the Vera Institute of Justice.. 

A323 

The problem-solving process 

Scanning 

~ 
Analysis 

~ 
Response 

~ 
Assessment 

• Response. The system should 
encourage a broad range of solutions 
not limited to the criminal justice 
process. 

• Reproducibility. The system must 
be one that any large police agency 
could apply. 

The Newport News Police Department 
named 12 members. from all ranks 
and units. to a task force to design the 
process. Having no experience with 
routine problem solving, the task 
force decided to test the process it was 
designing on two persistent problems: 
burglaries from an apartment complex 
and thefts from vehicles. All sub
sequent problems, including the 
prostitution-related robbery problem 
descriped on page 2. were handled by 
patrol officers, detectives. and super
visors on their normal assignments. 

As stated above, the process has four 
stages. Officers identify problems 
during the scanning stage, collect and 
analyze information durinQ the 
ana~vsis stage, work with -other 
agencies and the public to develop and 
implement solutions in the response 
stage, and evaluate their effectiveness 
in the assessment stage. The results of 
assessment may be used to revise the 
response, collect more data. or even 
redefine the problem. 



The hean of the process is the analysis 
stage. The task force designed a 
problem analysis model, breaking the 

~events that constitute a problem into 
IJthree components-actors. incidents. 

and respons'es--with a checklist of 
issues that officers should consider 
when they study a problem. 

All sergeants and higher ranks were 
trained in the model. the use of the 
systematic process. and the research 
background. The training also em
phasized encouraging officer initiative 
in uncovering problems. collecting 
information. and developing re
sponses. Officers throughout the 
department then beg.an to apply the 
process. 

Problem-oriented 
policing at work 

By June 1986. some two dozen prob
lems had been identified and were in 
various stages of analysis, response. 
and assessment. Some problems af
fected citizens throughout the city: 
others were confined to neighbor
hoods. Some problems related to 
crime. others to the order mainte-

ance, regulatory. or service roles of 
he police. . 

In addition to the prostitution-related 
robberies. Newport News selected 
apartment burglaries and thefts from 
parked vehicles as test problems. 

Burglaries in the New Briarfield 
Apartments. Built as temporary 
housing for shipyard workers in 1942, 
the 450 wood-frame units called the 
New Briarfield Apartments remained 

The problem analysis model 

Actors 
Victims 

Lifestyle 
Security measures taken 
Victimization history 

Offenders 
Identity and physical description 
Lifestyle, education, 

employment history 
Criminal history 

Third parties 
Personal data 
Connection to victimization 

Some problems being considered by Newport News Police 

Citywide 
Assaults on police officer~ 
Thefts of ga!>oline from self-service filling stations 
Domestic violence 
Drunk driving 
Repeat runaway youths 

In neighborhoods 
Commercial burglaries. Jefferson Avenue business district 
Heroin dealing. 32d and Chestnut 
Residential. burglaries. New Briarfield Apartments 
Residential burglaries. Glenn Gardens Apartments 
Thefts frum :wtomobiles, downtown parking area 
Din bikes, :>·kwmarket Creek 
Rowdy yOUti'l~, Peninsula Skating Rink 
Rowdy youths, Marshall Avenue 7-Eleven 
Robbery and prostitution. Washington A venue 
Vacant buildings, central business area 
Larcenies, Beachmont Gardens Apartments 
Unlicensed drinking places. Aqua Vista Apartments 
Disorders and larcenies, Village Square Shopping Center 

in use during the postwar housing 
shortage-and into the present. 

By 1984, New Briarfield was known 
as the worst housing in the city. It also 
had the highest crime rate: burglars hit· 
23 percent of the occupied unit? each 
year. The task force assigned Detec
tive Tonv Duke of the Crime Analysis 
Unit to study the problem. • 

Duke had patrol and auxiliary officers 
survey a random one-third sample of 
the household in January 1985. The 
residents confirmed that burglary was 
a serious problem. but they were 
equally upset by the physical deterio
ration of the complex. Duke then 

Incidents 
Sequence of events 

Events preceding act 
Event itself 
Events following criminal act 

Physical contact 
Time 
Location 
Access control and surveillance 

Social context 
Likelihood and probable actions 

of witnesses 
Apparent attitude of residents 

toward neighborhood 
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interviewed employees of other city 
departments and found that the 
burglaries were related in part to the 
general deterioration of the housing. 

The Fire Department called New 
Briarfield a firetrap. Public Works 
worried about flooding: the complex 
had no storm sewers. Standing water 
rotted the floors. noted the Department 
of Codes Compliance. Cracks around 
doors and \I,'indows made it easier for 
burglars to force their way in. Vacant 
units. unfit to rent, sheltered burglars 
and drug addicts. 

Officer Barry Haddix, responsible for 
patrolling the area, decided to clean 

Responses 
Community 

Neighborhood affected by 
problem 

City as a whole 
People outside the city 

Institutional 
Criminal justice agencies 
Other public agencies 
Mass media 
Business sector 



up the grounds. Working with the 
apartment manager and city agencies, 
he arranged to have trash and aban
doned appliances removed, aban
doned cars towed, potholes filled, and 
streets swept. 

Detective Duke meanwhile learned 
that the complex owners were in 
default on a loan and that the U.S. 
Department of Housing and Urban 
Development (HUD) was about to 
foreclose. Duke wrote a report de
scribing the crime problem, the 
tenants' discouragement, and the 
views of other city agencies. 

Police Chief Stephens used the report 
to enlist other departments in a joint 
recommendation to the city manager: 
Help the tenants find better housing 
and demolish New Briarfield. The city 
manager approved. In June 1986, he 
proposed replacing Briarfield with a 
new 220-unit complex, a middle 
school, and a small shopping center. 
Negotiations are underway with HUD. 

The long-range solution will take time 
to implement. For now, the police 
force assigned Officer Vernon Lyons 
full-time to organ'ize the nei~hborhood 
residents. Since January 1986 the 
New Briarfield Community Associa
tion has been persuading resident~ to 
take better care of the neighborhood 
and lobbying the resident manager and 
city agencies to keep the complex 
properly maintained. 

Visibly better living conditions have 
resulted-and the burglary rate has 
dropped by 35 percent. 

Thefts from vehicles in shipyard 
parking lots. Newport News Ship
building employs 36,000 people. 
Most drive to work and park in nearby 
lots. In 1984, thefts from these cars 
amounted to $180,000 in losses, not 
counting vehicle damage-a total that 
accounted for 1 ° percent of all serious, 
reported crime. 

Police were frustrated. They answered 
many calls but made few arrests. The 
task force chose Officer Paul Swartz 
to analyze the issues. 

Personal robberies: An average reduction of 39 percent 
in downtown area 
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~arcenies from autos: An average reduction of 53 percent in 
rowntown area 
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In these three graphs, all time series have been exponentially smoothed to account for 
short-term fluctuations, long-term trends, and seasonal variations. Estimated crime 
reductions due to police action are statistically significant at the .01 level or lower. 

He tracked current cases and reviewed 
offense and arrest records for the 
previous 3 years. He interviewed 
patrol officers and detectives who 
knew the area, and talked with ship
yard security officers. This led to 
identification of theft-prone lots-and 
of a small group of frequent offenders 
who might be committing most of the 
thefts. 

As a result, one person was arrested 
in the act of breaking into a car, and 
Swartz interviewed the offender after 
he was convicted, promising that 
nothing he said would bring extra 
punishment. Swartz learned that drugs 
were a prime target ofthe thieves, who 
looked for "muscle" cars, rock-and
roll bumper stickers, or other hints 
that the car owner used marijuana or 
cocaine. 

The information led to more arrests 
and convictions, further interviews, 
and still further arrests. 

The police department is still develop
ing a long-term solution, working 
with parking lot owners and shipyard 
workers to develop a prevention 
program. In the interim, however, the 
arrest, conviction, and incarceration 
of the most frequent offenders has 
reduced thefts by 53 percent since 
April 1985. 

New information, new 
responses 
One reason for these successes has 
been the police use of information 
from a wider variety of sources. A 
survey of residents is an example, like 
interviews with thieves and prosti
tutes, but so are literature reviews, 
interviews with runaways and their 
parents, business surveys, photo
graphing of problem sites, and 
searches of tax and title records. 
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The responses to prostitution-related 
robberies and parking-lot thefts are 
standard tactics, but in these cases the 
involvement of people outside the 
criminal justice system was important. 
The resources used are as diverse as 
the problems themselves. 

Problem-oriented policing helps en
sure that police respond to a wide 
variety of problems affecting the 
quality of life, not just crime. It lets 
line officers use their experience and 
knowledge to improve the com
munities they sel-ve . 

The Newport News Police Depart
ment-and other departments that 
adopt and refine this approach-will 
continue to respond to specific crimi
nal events. But they will go beyond 
this step, preventing future incidents 
by solving the problems that would 
otherwise lead to crime and disorder. 

The problem-oriented police depart
ment thus will be able to take the 
initiative in working with other agen
cies on community problems when 
those problems touch on police re
sponsibilities Such a department can 
make more efficient use of its re
sources when, for'examp Ie, it reduces 
the number of prostitutes and thus 
needs fewer officers to patrol 
downtown. 

This police force will be more respon
sive to citizen needs, enjoying better 
community relations when citizens 
see the police demonstrating concern 
for their day-to-day needs. 

The result will be a more effective 
response to crime and other troubling 
conditions in our cities. 

A more complete report on the 
Newport News project soon will be 
published by the National Institute of 
Justice. In the meantime, those 
seeking additional information may 
contact the Project Director: John 
Eck, Senior Research Associate, 
Police Executive Research Forum, 
2301 M Street NW., Washington, DC 
20006. William Spelman, also a 
Senior Research Associate at PERF, 
is Assistant Project Director. 
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Implementing Community Policing 
By Malcolm 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 cornl!rs 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 tum 
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 cj1ange 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 striving to 
be available for the next call, incident-logging criteria, etc. 
The chief executive who simply announces that community 
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 to 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 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 S~hodl'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 slrategies 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 



times, the number of calls handled, and detection rates for 
serious crime. A fuller comparison between traditional and 
community policing models is given in the appendix in a 
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 aim 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 to change the fundamental culture 
of the organization. This is especially difficult because of the 
unusual strength of police cultures and their great resistance 
to change. 

The unusual strength of the police culture is largely attrib
utable to two factors. First, the stressful and apparently 
dangerous nature of the police role produces cQllegiate 
bonds of considerable strength, as officers feel themselves 
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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. 

, , ... a huge ship can . .. be turned by 
a small rudder. It just takes time . .. , , 

Altering an organizational philosophy is bound to take 
considerable time. Another analogy may be helpful: the 
greater the momentum of a Ship, the longer it 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 exec\1 t ive 
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 riot. 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 period 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 poised 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 inherits a 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 system. That 
will involve challenging the fundamental assumptions of the 
organization, its aspirations and objectives, the effectiveness 



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 fleeting 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. 

________ .e~i~~~ ____ ~~--------------------... 

, , Morale improves once it is clear 
that the change in direction and 
style is taking root rather than a 
fleeting fancy . .. , , 

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 policing 
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 direct 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 enunciation of 
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 to old values. 
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The chief may even accentuate 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 imbalance 

Two different types of imbalance within the organization 
may help render it susceptible to change: "directed imbal
ance" and "experimental imbalance." 

Directed imbalance: Return for a moment to physical 
analogies, and consider the process of turning a comer on 
a bicycle. Without thinking, the rider prepares for the tum 
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 tum. 
The characteristics of the imbalance, in this instance, are 
that it is necessary and that it only makes sense in the 
context of the anticipat~d change in direction. It is, never
theless, imbalance-because the machine will fall over if 
the tum is not subsequently made. Inevitable disaster 
follows, conversely, from making the tum 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 tht .loute 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 contracting for 
annual community surveys for a period of years, 



Experimental imbalance: This differs from directed imbal
ance 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 po lice 
officers . .. can at last be put to the 
service of the department. , , 

There is also the effect of involving lots of officers in 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 to 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 will 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 mechanistic 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 situation. 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 "Attorney 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 
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undertaken when, and only when, 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 cQunty 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 to do in a 
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: "It all 
comes from headquarters; it is all imposed; it is all what 
somebody else. 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 particular 
considerations of one case). It operates on the assumption 
that wealthy suburban districts need to be policed in much 
the same way as public housing apartments. While patrol 
offif~ers 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. 

, , There is ... little time to think, or to 
have ideas . ... Most of the day is taken 
up just trying not to make mistakes. " 

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, 



rather than as constraining directives. In the past, instruction 
manuals have been used as much to allocate blame retro
spectively after some error has come to light, as to facilitate 
the difficult work of patrol officers. Many departments, 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 grown to 4 volumes, each one over 3 inches 
thick. totaling more than 2.000 pages of instructions. In June 
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 department. 

The old manual had contained some useful information 
that could not 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, orTmiscient 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 
documents 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. 2 One difficulty here is that police 
officers have to be per.<;uaded that it is helpful, rather than 
harmful, to record their failures as well 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 to 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. 
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The relationship between headquarters and district com
mands may also need to change. The role of headquarters 
will be to 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 ... oj'3,000 ... has 
nine layers of ranks . ... [The] Roman 
Catholic Church . .. does afairly good 
job of disseminating values with only 
five layers. , , 

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 chief to 

believe that all his officers are busily implt;menting 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 between the chief and the rank and file needs to be 
more effective than that-and so will need 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 



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 pennanent 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 filtered, doctored, 
or suppressed (either by accident or as an act of deliberate 
sabotage) by intennediate ranks during such times. 

The likelihood of a change in policy and style surviving, 
in the long tenn, probably depends as much on its acceptance 
by middle 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 nonnally 
accompanied a move toward community policing is the 
assignment of officers to beats. It i.s 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 and 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 
policies of the U.S. Department of Justice or of Harvard University. 

The Assistant Attorney General. Office of Justice Programs, coordi
nates the activities of the following program. Offices and Bureaus: 
National Institute of Justice, Bureau of Justice Statistics, Bureau of 
Justice Assistance, Office of Juvenile Justice and Delinquency 
Prevention, and Office for Victims of Crime. 
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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 ratl}er than on the long-tenn 
problems of which the incidents may be symptoms. The 
patrol officers are bound to remain reactive rather than 
proactive. Long-tenn problems remain outside their 
responsibility. 

, , ... beat officers know . .. the 
opportunity and obligation to have 
an impact . .. , , 

-
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 would 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 pre.serve 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 values 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 patrol 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 and 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. 

.... 



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 organiza
tion; it gives a detective higher status than a patrol officer. 
Should we expect the detective branch to applaud an absence 
of cr.me? 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 that 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, on 
the particular constraints imposed by union power. But they 
have to be incorporated into the community policing system. 
They have to be encouraged to work closely within neigh
borhood policing 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 . .. , , 

The essential change, whatever the prevailing circum
stances, is that the detectives' professional territory has 
to be extended some considerable distance beyond the 
instances of reported crime. The detectives may end up 
looking more like "district investigators" than members of 
an elite, and separate, unit. 

A second area of resistance will probably be the bureaucratic 
administration. It will include many key personnel who have 
been able to do their jobs comfortably and mechanically for 
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many years. Such jobs will include the purchase of equip
ment and supplies, the recruiting and training of staff, and, 
perhaps most importantly, the preparation and administration 
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 organizational values are being loudly proclaimed. 
If they are left out at the beginning, they may well become 
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 part of a 
community that believes in them, too. 

Notes 

1. The Metropolitan Police Department (London) is in the process 
of making a similar change, moving away from a comprehensive 
instruction manual and toward 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 concerned philanthropic foundations. 

The Executive Session on Policing, like other Executive 
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 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 Session on Policing 
has met 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. 
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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 
sen'ice 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 

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) and those involving 
violence. 

Incidents. 

Response times. 
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Community policing 

Police are the public and the 
public are the police: the police 
officers are those who are paid 
to give full-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 concerns. 

Public cooperation. 



Appendix (continued) 

Traditional vs. community policing: Questions and answers 

Question: What .iew 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 accountability? 

Question: What is the role of 
headquarters? 

Question: What is the role of the 
press liaison department? 

Question: How do the police 
regard prosecutions? 

Traditional 

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 "heat" off operational 
officers so they can get on with 
the job. 

As an important goal. 
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Community policing 

Vital function and great 
opportunity. 

Keeping close to the community. 

Criminal intelligence (information 
about the activities of individuals 
or groups). 

Emphasis on local accountability 
to community needs. 

To preach organizational values. 

To coordinate an essential 
channel of communication with 
the community. 

As one tool among many. 
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The police and lIeighbo7'l!ood safety 

BROKEN WINDOWS 
BY JAMES Q. WILSON AND GEORGE L, KELLING 

I 
r\ THE MID-1970s, THE STATE OF r\EW JERSEY AN

nounced a "Safe and Clean Neighborhoods ProgTam," 
designect to improve the quality of community life in 

twent:-'-eight cities. As part of that progTam. the state pro
vided money to help cities take police officers out oJ their 
patrol cars and assign them to walking beats. The gover
nor and other state officials were enthusiastic about using 
foot patrol as a way of cutting crime, but many police 
chiefs were skeptical. Foot patrol, in their eyes, had been 
pretty much discredited. It reduced the mobility of the po
lice, who thus had difficulty responding to citizen calls for 
sen;ce, and it weakened headquarters control over patrol 
officers. 

:'IIany police officers also disliked foot patrol, but for dif
ferent reasons: it was hard work, it kept them outside on 
coid, rainy nights. and it reduced their chances for making 
a "good pinch." In some departments. assigning officers to 
foot patrol had been used as a form of punishment. And 
academic experts on policing doubted that foot patrol 
would have any impa.ct on crime rates: it was, in the opin
ion of most. little more than a sop to public opinion. But 
since the state was pa~;ng for it, the local authorities were 
,,;lIing to go along. 

Fiye yeal's after the program started, the .f£liceL£.un
dation. in Washington, D. C., published an evaluation of 
the fQ.ot-patrol project. Based on its analysis of a carefully 
controlled experiment carried out chiefly in Ne~rk, the 
foundation concluded, to the surprise of harcJ1~' anyojje, 
th.,?t foot patrol had not reduced crime rates. But residents 
of the foot-patrolled neighborhoods seemed to feruore 
secure than persons in other areas, tended to believe that 
crimehad been reduced, and seemed to take fewer steps to 
protect themseh'es from crime (staying at home with the 
doors"'1OcKec1. for example). Moreover, citizens in the foot· 
patrol area::: had a more favorable oninion of the police than 
die! those Ih'ing elsewhere. And officers walking beats hac! 
higher morale, greater job satisfaction, and a more fayor
able attitude toward citizens in their neighborhoods than 
did officers assigned to patrol cars. 

These finding:; may be taken as evidence that the skep-

James Q. WiLsoll i.s Shattuck ProfellsoT of G(JIIr.rnment a.t Ha.rvard 
and author of Thinking About Crime. GCClrt/" L. Kelling, fonnerl.y 
di~clO7' of Ull el'alua fum fie.ld ataff of U~ j'(11 it:r. FOIL1ldatum ,. u cur
T/mtly a n.~eaTChfellou: at the JO}l1l F. Ken!l('r/1I School ofGoven~lne!lt 
at Harvard. 

tics were right-foot patrol has no effect on crime; it mere' 
ly fools the citizens into thinking that they are safer. But in 
our view, and in the "iew of the authors of the Police Foun
dation study (of whom K~ing was one), the citizens of 
Newark were not fooled at all. They knew what the foot· 
patrol officers were doing, they knew it was different from ...... '. 
what motorized officers.do, and ther knew that ha\'ing of
ficers walk beats did in fact make their neighborhoods 
safer. . 

But how can a neighborhood be "safer" when the crime 
rate has not gone down-in fact, may have gone up? Find· 
ing the answer requires first that we understand what 
most often frightens people in public places. Many citizens, 
of course, are primarily frightened b~' crime. especially 
crime involving a sudden, \'iolent attack b~' a stranger. 
This risk is vel')' real, in Newark as in many large cities. 
But we tend to o\'erlook or forget another source of fear-
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the fear of being bothered by disorderly ~ople. Not vio
lent people. nor. necessarily, criminals, but disreputable or 
obstreperous or unpredictable people: panhandlers, 
dru.Eks. ad cJ.icts , row~enagers, prosill:Btes, loit~rs, 
the ment~!.!.L<listurbed. 

What foot-patrol officers did was to elevate, to the ex
tent they could, the level of public order in these neighbor
~. Though the neighborhoods were predominantly 
black and the foot patrolmen were mostly white, this Uor-
d.!:,r-maintenance" function of the police was perfo~ec1 to 
the ii'eneraLsatisfaction of goth parties. 

One of us (Kelling) spent many hours walking v';th New
ark foot-patrol officers to see how they defined "order" and 
what the~' did to maintain it. One beat was typical: a bus~' 
but dilapidated area in the heart of Newark, v.;th many 
abandoned buildings, marginal shops (several, of which 
prominently displayed knives and straight-edged razors in 
their windows), one hirge department store, and. most im
portant, a train station and several ,major bus stops. 
Though the area was run-down, its streets were filled with 
people, because it was a major transportation center. The 
good order of this area was important not only to those 
who li\'ed and worked there but also to many others, who 
had to move through it on their way home, to supermar
kets. or to factories. 

The people on the street were primarily black; the offi
cer who walked the street was white. The people were 
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made up of "regul~rs", and "stranger,. - Regulars included: 
both "decent folk" and,some ~runks a~d c\erelicts who were, , 
always there bu~ \\'ho~knew their pI:ace:; Strangers were!y 
:well, strangers, and \'iewed suspici,ously. !;.ometimes ap-' 
prehensively. The offic:er-<:all him Kelly-knew who theta 
regulars were, and they knew him. ~s ~e saw hi!;. job. h:l", 
was to keep an eye on strangers. and.l11a.~e certain that th~, 
disreputable reguf!\t~pbsel'\'ed som.~ i1,y'or~al b~t widel:{! 
understood rules. l?runks and addhcts co~ld SIt on tht;~. 
stoops, but could ~1()t lie dOWTl. Peol~e <i?u\i!drink on sid~. 
streets, but not at the~main intel'sect:1on:- B11ttles had to b~ 

,in paper bags. Talkii)g to. botheripg.\. or ;-,begging froni 
people waiting at the !;im: stop was ~pilJtly.forbidclen. If ~~ 
dispute erupted between a busines~m~r ~nf a customerl.1 
the businessman was assumec1to be'rigpt'l ~~pecially if thf> 
customer was a .straQFier. If a stl;~mge: loitered. Kell)c, 
would ask him if he h~c1}ln~' means or~SUJ>p,?~1 and what hi,~t" 
business was; if he g~ye unsatisfacaOl'~ ~(ljS\\'ers, he wa;l-: 
sent on his \\'~~'. Pers~~s who broke ,~h~jnf~rmal rules. es:" 
pecially those who bothered pt'opleewaiti!)g at bus stops. 
were arreste~ for ~·agrancy. Noisy weRa¥:~~s were told t£ 
keep quiet. , . , C , \ ',,'; , ~ 

These rules were ge~ned and en(pr4ed.i~ collaboratiot 
\\~th the "regulars: on}he street. i\no!th~r, neighborhoo, 
might have different niles, but these, everybody uncler.~,. 
stood, were tJ1~,x~~l.e~.,Wr tills neigfl.?£rhood. If ::omeon~t 
violated t,~e~. ~.h~;:re~ar~ nol 01~~' ~u5~ed to Kelly fOk 
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help but al~o ridiculed the violator. Sometimes what Kelly 
did could be de~cribed as "enforcing the law," but just as 
often it involved taking informal or ex~1 steps to help 
protect what the neighborhood had decic1e(L~~~ the appro
~e\:eJ of:pllhiic._Ol:de.r. Some of the things he did prob
ao y would not withstand a legal challenge. 

A determined skeptic might acknowledge that a skilled / 
foot-patrol officer can maintain order but still insist that 
this sort of "order" has little to do with the real sources of 
community fear-that is, .... rith violent crime. To a degree, 
that is true. But two things must be borne in mind. First, 
outside observers should not assume that they know how 
much of the anxiety now endemic in many big-city neigh
borhoods stems from a fear of "real" crime and how much 
from a sense that the street i~ disorderly, a source of dis
tasteful, worrisome encounters. The people of Newark, to 
judge from their beha dor and their remarks to interview
ers, apparently assign a high value to public order, and feel 
relieved and reassured when the police help them maintain 
that order. 

S
ECOND, AT THE COMMUNITY LEVEL, DISORDER AND 

c~me are usuallv.in.e2.1ricably linked, in a kind of de
velopmental sequence. Social psychologists and po

lice officers tend to agree that if a window in a building is 
broken and is lefl10lrwxzired, all the rest of the .... rindows 
v.ill soon be broken. This is as true in nice neighborhoods 
as in run-down ones. Window-breaking does not necessar
ily occur on a large scale because some areas are inhabited 
by determined \\indo\\'-breakers whereas others are popu
lated b~' \\indow-Iovers; rather, one unrepaired broken 
" ... indo\\, is a signal that no one cares, and ~o breaking more 

, v.indo\\'s co~ts nothing. (l t has always been fun.) 
~ .. Philip Zimbardo, a Stanford psychologist, reported in 
\l969,on some experiments testing the broken-\\ind~w_th~-

2.!:r' He arranged to have an automobile without license 
plates parked \\;th its hood up on a street in the Bronx arId 
a comparable automobile on a street in Palo Alto, Califor
nia. The car in the Bronx was attacked by "vandals" within 
ten minutes of its "abandonment." The first to arrive were 
a family-father, mother, and young son-who removed 
the radiator and battery. Within twenty-four hours, virtu
ally e\'er~1.hjng of \'alue had been removed. Then random 
destruction began-windows were smashed, parts torn 
off. upholstery ripped. Children began to use the car as a 
playground. M01;t of the adult "vandals" were well
dressed, apparently clean-cut whites. The car in Palo Alto 
sat untouched for more than a week. Then Zimbardo 
smashed part of it with a sledgehammer. Soon, passersby 
were joining in. Within a few hours, the car had been 
turned upside down and utterly destroyed. Again, the 
"vandals" appeared to be primarily respectable whites. 
. L"ntencled property becomes fair game for people out for 
fun or plunder. and even for people who ordinarily would 
not dream of doing such things and who probably consider 

themselves law-abiding. Becau~e of the nature of commu
nity life in the Bronx-its anonymity, the frequency with 
which cars are abandoned and things are stolen or broken, 
the past experience of "no one caring" -\'anclalism begins 
much more quickly than it does in staid Palo Alto, where 
people have come to believe that private possessions are 
cared for, and that mischievous beha\'ior is costly. But van
dalism can occur anywhere once communal barriers-the 
sense of mutual regard and the obligation~ of ciYility-are 
lowered by actions that seem to signal that "no one cares." 

We suggest that "untended" behavio:_ al,~,~~d~the 
break.9~'l1 of commumty controls. A stable neighborhood 
offamilies who care for their homes, mine! each other's chil
dren, and confidently frown on unwanted intruders can 
change, in a few years or even a few months. to an inhospi-

A338 



PAGE 3:! THE ATLANTIC MONTHLY MARCH 1982 

\\;th averted eyes, silent lips, and hunied st('p~, MDon't : 
get involved," For some residents, thi:: ~J'o\\"ing: atomiza
tion will matter little, because the neighborhood i:; not " 
their "home" but "the place where they Ih'e." Their inter- J 

ests are elsewhere; the~' are cosmopolitans. But it will ' 
matter greatly to other people, whose lh'es derh'e mean
ing and satisfaction from local attachments rather than 
worldly involvement; for them, the neighborhood will 
cease to exist except for a few reliable friends whom they" 
arrange to meet. 

Such an area is vulnerable to criminal im·asion. Though 
it is not inevitable, it is more likely that here, rather than 
in places where pe,ople are confident they can regulate 
public behavior by informal controls, drugs will change 
hands, prostitutes \\ill solicit, and cars will be stripped, 
That the drunks \\ill be robbed b~' bo~'s who do it as a lark, 
and the prostitutes' customers will be robbed b~' men who 
do it purposefully and perhaps \'iolently. That muggings 
will occur. 

Among those who often find it difficult to move away 
from this are the elderly, Surveys of citizens suggest that 
the elderly are much less likely to be the \'ictims of cl'ime 
than younger persons, and some ha\'e inferred from this 
that the well-kno\\i1 fear of crime \'oiced b~; the elderly it: 
an exaggeration: perhaps we ought not to design special 
programs to protect older persons: perhaps we should 
even try to talk them out of their mistaken fears. This ar
gument misses the point. The pro~pect of a confrontation 
\\ith an obstreperous teenager or a drunken panhandler 
can be as fear-inducing for defenseless pel-sons as the pros
pect of meeting an actual robber: indeed. to a defensele:;s 
person, the two kinds of confrontation are often indistin
guishable. Moreover, the lower rate at which the elclerl~' 
are \;ctimized is a measure of the steps they have ah'ead~' 
taken~hiefly, staying behind locked dool's-to minimize 
the risks they face, Young men are more frequently at
tacked than older women, not because they al'e easier 01' 
more lucrative targets but becau::e they are on the streets 
more. 

Nor is the connection bet ween cli~011:1el'line:;!; and fear 
table and frightening jungle. A piece of property is aban- made only by the elderly, Su~an E~tl'iSh, of the Han'anl 
doned, weeds grow up, a window i::: smashed, Adults stop Law School, has recentl~' gathered together, a number 0 

!lcolding rowdy children; the children, emboldened, be- surveys em the !lource~.of pu.bJic feEr. One. clone in~-
come more rowdy. Familie::: move out, unattached adults <1fr?d, Or~~ indicated that thl'ee fOUl1hf of thr; ac1ulls in-
mo\'e in. Teenagers gather in front of the corner store. The temewed cross to the other sic! e the\' see 
merchant asks them to move; they refuse, Fights occur. a gang of' teen~ers; another SUp'f,\:. in altimore cli:::co\'-
Litter accumulates. People start drinking in front of the 'ere'C!'111at nearlYhal!w;)Uld cro~s the stree avoi.d .. ~E!l a 
grocery: in time. an inebliate slump::: to the sidewalk and is si~ stranl:'e..:iQ.w;h, 'When an inter,iewer a~ked people in 
allowed to sleep it off. Pede~tlians are approached byha,JlOusing project where the mo:::t dangerous spot was. 
panhandlers, ~ -:r £'iiey mentioned a place where ~'oung persons gathered to 

At this point it is not inevitable that serious crime will drink and pla~' music, de~pite the fact that not a ~ingle 
flourish or violent attacks on strangers will occur, But crime had occurred there. In Boston public housin{! proj-
man~' residents will think that crime, especially violent ects, the greatest fear was expressed b~' pel'::;on::: lh'ing' in _ 
crime, ill on the rille, and the~' will modify their beha\'ior the buildings where cli~on:lerlille!l!l alld inch'ilit,\'. not r 

accol'ding-Iy. The~' will use the streets less often, and when crime, were the greatest. Knowing thi::: helps one uncler- .-
on the streets will stay apart from their fellows, mo\'ing stand the significance of such othel'\\'i::E' harmle~s r1i':JlICl~'s , 
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as subway graffiti. As Nathan Glaz.er has written, the pro
liferation of graffiti, even when not obscene, confronts the 
subway rider with the "inescapable knowledge that the en
vironment he must endure for an hour or more a day is 
uncontrolled and uncontrollable, and that anyone can in
vad~ it to do whatever damage and mischief the mind 
suggests." 

In response to fear, people avoid one another, weakening 
controls. Sometimes they call the police. Pa.ill>Lc.ru:s.. ar
~ an occasional arrest occurs, but crime continues and 
cUsorder is not abated. Citizens complain to the poiice 
chief, but he ex~at his department is low on person
nel and that the courts do not punish petty or first-time 
offenders. To the residents, the police who arrive in squad 
cars are either ineffecth'e or uncaring; to the police, the 
"'~sidents are animals who deserve each other. The citizens 
ma~ ~ ..£~lIing th~.~lice, because "they(;n't do 
a'1.vthing."f! 

The process we call urban decay has occurred for centur
ies in every city. But what is happening today is different 
in at least two important~. First, in the period be
fore, say, World War II, city dwellers-because of money 
costs, transportation difficulties, familial and church con
nections-could rarely move away from neighborhood 
problems. When moyement did occur, it tended to be along 
public-transit routes. Now mobility has become exception
ally easy for all but the poorest or those who are blocked 
by racial prejudice. Earlier crime waves had a kind of 
built-in self-correcting mechanism: the determination of a 
neighborhood or community to reassert control over its 
turf. Areas in Chicago, New York, and Boston would ex
perience crime and gang wars, and then normalcy would 
return, as the families for whom no alternative resi
dences were possible reclaimed their authority over the 
streets. 

Second, the police in this earlier period assisted in that 
reassertion of authority by acting, sometimes violently, on 
behalf of the community, Young toughs were roughed up, 
people were arrested "on suspicion" or for vagrancy, and 
prostitutes and petty thieves were routed. "Rights" were 
something enjoyed by decent folk, and perhaps also by the 
serious professional criminal, who avoided violence and 
could afford a lav.'Yer. 

This pattern of policing w~s not an aberration or the 
result of occasional excess.vf.rQlltJbe..e.arli§L9.~l~~e 
nation, the police function was seen primarily as that of a 
nig11f\\'atchman: to maintail1- oruer -. agaInst the -chTer 
threats to oraer=Kre:-\\;laammars;an"d'aisrep;Jtable~
Ji~r. Soh-in~ crim~as vie~ed.T!9~E_~J.ic~.~?lli?n~
bllity but as a private one. In the March, 1969, Atlantic, 
one of us (Wilson) v.7Otea brleTacco'unt of h9\v.tl:!e.,I?Qlice 
rOie hadSlowly chan'ged fro~'m-;i~taininio;Uer to fighting 

crfines:r~~h~~~e-be.g~n_~ft.h t,h;_~r~a~i2!l_qf priv~~-=-de
te.£1i.\~'.J.£f~e~!..·~rimin~I~),. _~h<L'YErked_~a .. cQrilln
gency-fee basis for individuals \\'hQ.hl!d suB'~red loss~s, In 
time, the cJetectives were absorbe9_.in!9_E1~~ic:ipal police 

agencies and paid a regular sa1ar~s.4'. the re
sponsihllit for prosecuting thieves was s i1le.d.fm..m the 
aggrieved private cItizen to t e professiotlal Pl:9.s~~utor. 
This_.proc~~s.~ot complete in most places !Jntil the 
twentieth century. 

In tne 1960s, when urban riots were a major problem,' 
social scientists began to explore carefully the orcJer-main
tenance function of the police, and to suggest ways of im
proving it-not to make streets ~afer (its original function) 
but to reduce the incidence of mass \·jolene£,. Order-main
t;nance became, to a de~e, coterminous with "comm;- . 
n~" But, as the crime wave that began in the 
early 1960s continued without ibate-ment through~ut 'the 
decade and into the 1970s, attention shifted to the role of 
thepol.i.~~.~Time'..figh.~w. Studies of police behador 
ceased, by and large, to be accounts of the order-mainte
nance function and became, instead, efforts to propose and 
test ways whe,reby the police could solye more crimes, 
make more arrests, and gather better evidence. If thefie 
things could be done, social scientists assumed, citiz.ens 
would be less fearful. 
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A
GREAT DEAL WAS ACCOMPLISHED DURING THIS 
transition, as both police chiefs anc! outside ex
perts ert1ph~.iz~d the cri_~.~~ghting function in 

their plans, in the a1location of resources, and in deploy
ment of personnel. Th~lice may well have Q.eCQDJe bet-
~ime-fighters as a result. And doubtless they re

mained aware of their responsibility for order. But the link 
between oroer-maintenance and crime-prevention, so ob
vious to earner generations, was forgotteJ~ 
---That link is similar to the process whereby one broken 
window becomes many. The citizen who fears the ill-smell
ing drunk, the rowdy teenager, or the importuning beggar 
is not merely expressing his distaste for unseemly behav
ior; he is also giving voice to a bit of. folk ...... isdom that hap
pens to be a correct generalization-namely, that serious 
street crime flourishes in areas in which disorOerly ~
ior goes unchecked. The unchecked panhandler is, in:ef
f~, the first broken window. Muggers and robbers, 
whether opportunistic or professional, believe they reduce 
their chances of being caught or even identified if they op
erate on streets where potential victims are already intimi
dated by pre\'ailing conditions. If the neighborhood cannot 
keep a bothersome panhandler from annoying passersby, 
the thief may reason, it is even less likeJy to call the police 
to identify a potential mugger or to int.erfere if the mug
ging actually takes place. 

Some police administrators concede that this process oc
cur~, but argue that motorized-patrol oincers can deal with 
it as effecti\'ely as foot-patrol officers. We are not so sure. 
In theory. an officer in a squad car can observe as much as 
an officer on foot; ip theory, the former can talk to as many 
people as the latter. But the reality of police-citizen en
counters is powerfully altered by the automobile. An offi
cer on foot cannot separate himself from the street people; 
if he is approached, only his u.niform and his personality 
can help him manage whatever is about to happen. And he 
can never be certain what that :lVill be-a request for direc
tions, a plea for help, an angry denunciation, a teasing re
mark, a confused babble, a threatening gesture. 

In a car, an officer is more likely to deal with street 
people by rolling down the v.indow and looking at them. 
The door and the window exclude the approaching citizen; 
they are a barrier. Some officers take advantage of this 
bamer, perhaps unconsciously, by acting differently if in 
the car than they would on foot. We have seen this count
less times. The police car pulls up to a corner where teen
agers are gathered. The window is rolled down. The officer 
stares at the youths. They stare back. The officer says to 
one, "C'mere." He saunters over, conveying to his friends 
by his elaborately casual style the idea that he is not in
timidated by authority. "What's your name?" "Chuck." 
"Chuck who?" "Chuck Jones." "What'ya doing, Chuck?" 
"Nothin'." "Got a P.O. [parole officer]?" "Nah." "Sure?" 
"Yeah." "Stay out of trouble, Chuckie." Meanwhile, the 
other boys laugh and exchange comments among them
selves, probably at the officer's expemie. The officer stares 
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harder. He cannot be certain what is being said, nor can he 
join in and, by displaying his own skill at street banter, 
prove that he cannot be "put down." In the process, the 
officer has learned almost nothing, and the boys have de; 
cided the officer is an alien force who can safely be disre: 
gamed, even mocked. 

Our experience is that most citizens like to talk to a p0-

lice officer. Such exchanges give them a sense of impor· 
tance, provide them with the basis for gossip, and allow 
them to explain to the authorities what i?_ ~'9nying them 
(whereby they gain a modest but significant sense of hav
ing "clone something" about the problem). You approach a 1 
person on foot more easily, and talk to him more readily, 
than you do a person in a car. Moreover, you can more 
easily retain some anonymity if you draw an officer aside 
for a private chat. Suppose you want to pass on a tip about 
who is stealing handbags, or who offered to sell you a sto
len TV. In the inner city, the CUlprit, in all likelihood, lives 
nearby. To walk up to a marked patrol car and lean in the 
window is to convey a visible signal that you are a "fink.' * T~e essence of they-olice role in maintaining orQ.er is to 
reinforce the informal control mechanisms of the commu· 
nity itself. The police cannot, v.ithouupmmitting extraor· 
dinary .resourcei, provide a substitute for ~hat informal 
controL-On the oth.e.L,hand, to reinforce tnose natural 
forces the police must accommOdate them. A1id therein lies 
the problem. -

SHOULD POLICE ACTIVm' O~ THE STREET BE SHAPED. 

in important waJ's, b~r the standards of the neighbor· 
hood rather than by the rules of the state? OYer the 

past two decades, the shift of police from order-mainte
nance to law-enforcement has brought them increasingly 
under the influence of legal restrictions, provoked by me
dia complaints and enforced by court decisions and depart
mental orders. As a consequence, the orOer-maintenance 
functions of the police are now governed by rult~s devel
oped to control police relations v.;th suspected criminals. 
This is, we think, an entirely new developme,lt. For cen· 
turies, the role of the police as watchmen was judged pri
marily not lritenns orits compliance v.;th appropnate pro-. r 
cedures but rather in terms of its attaining a ~ 
objective. The,..2!!je.£.tive was order, an inherently ambigu· 
ous term but a ~ondition that people in a given communit) 
recognized when they saw it. The means were the same ~ 
those the community itself would employ, if its membe~ 
were sufficiently determined, courageous, an~ authorita· 
tive. Det&cting and apprehending criminals, by contrast, 
was a means to an end, not an end in itself; a judicial deter· 
mination· of gUilt'7r~nocence was the hoped-for result 0: 
the law-enforcement mode. From the first, the police werE 
expected to follow rules defining that process, thougt 
states differed in how stringent the rules should be. ThE 
criminal-apprehension process was always understood ~ 
involve individual rights, the \;olation of which was unae-
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eeptable because it meant that the violating officer would 
be acting as a judge and jury-and that was not his job. 
Guilt or innocence was to be determined by ~niversa1 stan
dards under special procedures. 
~rdinarily, no 'ud e or ·tiry ever sees the persons cat! ht 

~ up in a IS ute over the a ro nate evel 0 TJelg d!.Q..ocl 
'0 er. hat is true not only ~.£.lWse most cases are handled 
~rma1!Y on the street!l5M' aTsObecause no universal stan
d s are available to settle arguments over disorder, and 
thus a judge may not be any wiser or more effective than a 

'Police officer. Until quite recently in many states, and even 
today in some places, the police make arrests on such 
charges as "suspicious person" or "vagrancy" or "public 
drunkenness"-ch~es with scarcely anY legal meaning. 
These charges 'exist not because society wants judges to 
punish vagrants or drunks but because it wants an officer 
to have the legal tools to remove undesh:i1ble persons frru;n 
a neighborhood when informal efforts to pres~rv!'!, order in 
~ets il3:Ve7a1Ied~--'- - . 

Once \\;e begfr1to think of all aspects of police work as 
involving the application of univers;J.1 rules under special 
procedures, we inevitably ask what constitutes an "unde
sirable person" and why we should "criminalize" vagrancy 
or drunkenness. A strong and commendable desire to see 
that people are treated fairly makes us worry about allow
ing the police to rout persons who are undesirable by some 
vague or parochial standard. A growing and riot-so-com
mendable utilitarianism leads us to doubt that any behav
ior that does not "hurt" another person should be made 
illegal. And_~hus many of us who w~.£h..o.yer the polic~ are 
reluctant to allow them to perform, in the only way they 
can, a function tnat every neighborhood desperat:eJyWants 
them--topeFfOrm. 
,... This ~;sh to"'decriminalize" disreputable behavior that 
"ha.rms..,no ODe" -and thus remove the ultimate sanction 
the police can employ to maintain neighborhood order-is, 
we think, a m.istake. Arresting a single drunk or a single 
vagrant who has harmed no identifiable person seems un
just, and in a sense it is. But failing to do anything about a 
score of drunks or a hundred vagrants may destroy an en
tire community. A partiCUlar rule that seems to make 
'sense in the individual case makes no sense when it is 
made a universal rule and applied to all cases. It makes no 
sense because it fails to take into account the connection 
between one broken window left untended and a thousand 
broken windows. Of course, agencies other than the police 
could attend to the problems posed by drunks or the' men
tally ill, but in most communitie~specially where the 
"deinstitutionalization" movement has been strong-they 
do not. 

The concern about equity is more serious. We might 
agTee that certain behavior makes one person more unde· 
sirable than another, but how do we ensure that age or 
skin color or national origin or harmless mannerisms \\ill 

. not also become the basis for distinguishing the undesir· 
aole from the desirable? How do we ensure, in short, that 
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the police do not become the agents of neighborhood 
bigotry? . 

We can offer no wholly satisfactory answer to this impor
tant question. We are not confident that there is a satisfac· 
tory answer, except to hope that by their selection, train· 
ing, and supervision, the police will be inculcated ~;th a 
clear sense of the outer limit of their discretionary author· 
ity. That limit, roughly, is this-the police exist to help reg· 
ulate behavior, not to maintain the racial or ethnic purity 
of a neighborhood. 

Consider the case of the Ro~rt Taylor Homes in Chi
cago, one of the largest publi~!)~.Jm2.ii!cts in the 
country. It. is home for nearly 20.QQQ...eeople, all black, and 
extends over ninety-two acres along South State Street. It 
was named after a distinguished black who had been, duro 
ing the 1940s, chairman of the Chicago Housing Authority. 
N9t long after it opened, in 1962, relations between proj
ect residents and the police deteriorated badly. The citi
zens felt that the police were insensitive or brutal; the 
police, in turn, complained of unprovoked attacks on them. 
Some Chicago officers tell of times when they were afraid 
to enter the Homes. Crime rates soared. 

Today, the atmosphere has changed. Police--citizen rela· 
tions have improved-;.'\pparently, both sides learned 
something from the earlier experience. Recently, a boy 
stole a purse and ran off. Several young persons who saw 

, the theft voluntarily passed along to the police information 
on the identity and residence of the thief, and they did this 
publicly, v,ith friends and neighbors looking on. But prob
lems persist, chief among them the presence of youth 
gangs that terrorize residents and recruit members in the 
project. The people expect the police to "do something" 
about this, and the police are determined to do just that. 

But do what? Though the police can ob\'iouslr make ar
rests whenever a gang member breaks the law, a gang can 
form, recruit, and congregate without breaking the law. 
And only a tiny fraction of gang·related crimes can be 
solved by an arrest; thus, if an arrest is the only recourse 
for the police, the residents' fears will go unasstlaged. The 
police will soon feel helpless, and the residents will again 
believe that the police "do nothing." What the police in fact 
do is to chase known gang members out of the project. In 
the words of one officer, orwe kick ass." Project residents 
both know and approve of this. The tacit police--citizen alli
ance in the project is reinforced by the police view that the 
cops and the gangs are the two rival sources of power in 
the area, and that the g;mgs are not going to win. 

None ofthis is easily reconciled with an~' copc:®on of 
due process or fair treatment. Since both residents and 
gang members are black, race is not a factor. But it could 
be. Suppose a white project confronted a black gang, or 
vice versa. We would be apprehensive about the police tak
ing sides. But the substantive problem remains the same: 
how can the poliee 5t~ the informal social-con,t.tcl 
mechanisms of natural communl.1!fUi:u2.nler to minimize 
fear in pljblicPIace~?'Law e~f~~cement, per se,' is 'no an· 
----------~~ -- --------------
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~,r. A gang can weaken or destroy a community by 
standing about in a m~nacing fashion and speaking ruc1el~' 
to passel':;by \\;thout bl~aking the law, 

Even in areas that are in je-;pardy fro~~rderly ele- ~ 
ments, citizen action without substantial police im'oh'e- H 
ment may be sufficient. Meetings between teenagers who .. 
like to hang out on a particular comer and adults who want f 
to use that comer might well lead to an amicable agree- r 

W
E HAVE DIFFICULTY THIKKING ABOUT SUCH MAT- ment on a set of rules about how many people can be al- ~ 

tel'S, not simply because the ethical ancllegal is- lowed to congregate, where, and when. ~ 
sues are so complex but because we have be- Where no understanding is possibl~r if possible, not t 

come accustomed to thinking of the law in essentially observed--citizen patrols may be a sufficient response. 
inc1i\'ic1ualistic terms. The law defines Illy rights, punishes There are two traditions of communal involvement in 

'hlis be~~~'ior, and 'is. apPh~iekc~ b~-'th'~(lt officer
h 

becahause.of toodltiS main~!ning 0ldrder. hOne firs' that 0lf the "cofmhm~itr ~~clhd- J 
arm. ne assume, I~ t In 'mg t IS way, t at w t IS g men lS as ° as t e t sett ement 0 t e ew or . 

for the indh'idual will be good for the community, and what until well into the nineteenth century, volunteer watch-
doesn't matter when it happens to one person won't matter men, not policemen, patrolled ,their communities..toJseep 
if it happens to mary. Orclin~ril)~ those are plausible as- oroer .. They did so, by and iarge, withou~ taking the law 
sumptions. But in cases whel'~ behavior that is tolerable to intotheir own hands-\\;thout, that is, punishing persons 
one person is intol~rable to many others, the reactions of or using force. Their presence deterred disorder or alerted 
the others-f-eal', withdrawal, flight-may ultimately the community to disorder that could not be deterred. 
make matters worse fOI'e\'el'yone, including the individual There are hundreds of such efforts today in communities 
who first profe$sed hjs indifference. ' all across the nation. Perhaps the best known is that of the 

It may be their greater sensith'ity to communal as op- Guardian Ang~s, a group of unarmed ~'oung persons in 
posed to indh'iciual neecls that helps explain why the resi- distinctive berets and T-shirts, ",no first came to public 
dents of small communities are more satisfied with their attention when they began patrolling. the New York City 
police than are the residents of similar neighborhoods in subways but who claim now to have chapters in more than 
big citie::;. Elingr...Qstrom and her. co-workers at Indi~\l1a thirty American cities, Unfortunately, we ha\'e little infor-
University compared the perception of police services in mati on about the effect of these groups on crime. It is pos- ~;. 
two POOl', all-black Illinois towns-Phoenix and East Chi- sible, however, that what"ever their effect on crime, citi-
cago Heights-with those of three comparable all-black zens find their presence reassuring. and that they thus 
neighbol'ho?ds in Chicago. The le\'el of ~rimitlal victimiza- contribute to maintaining a sense of order and ch;lit~·, 
tion and the quality of police-community relations ap- The second tradition is that of the ~\'i~lante." Rarely a 
pearecl to be about the ~ame in th~ towns and the Chicago feature of the settled commun'it!es of the East, it was pri-
neighborhoods. But the citizens living in their 0\\'11 villages marily to be found in those frontier towns that grew up in 
were much more likely than' those lh-ing in the Chicago advance of the reach of government. ~iore than 350 \·igi. 
neighborhoods to say that they clo not sta~' at'home for fear lante groups are known to have existed: their distinctive' . 
of crime, to agr'ee that the local police have "the right to feature was that their members dicl take the law into their \ 
take a.m:..actjon necessary" to deal \\;th problems, and to own hands, by acting as judge, jury, and often executioner 
agree than he police "look out for 'the needs of the average as well 'as policeman. Today, the \-igilante mo\'ement is' 
citizen." It is possible that the residents and dIe police of conspicuous by its rarity, despite the great fear expre!'sed; 
the sm&lI towns saw themselves as engaged in' a colla bora- by citizens that the older cities are becoming "urban fron-I I 

th'e effort to maintain a certain stanciard of communal life, tiers." But some community-watchmen groups have skilt-\ j; 

whereas those of the big city felt themselves 'to be simply ed the line, and others ma~' cross it in the future. An am-U 
requesting an~ supplying particular services on an individ- biguous case, reported in The nail Street Journal,· J 
ual basis.' . • involved a citi;ens' patrol in the Silver Lake area of Belle- i 

If ~his is tl'J.le, ho\\'~ a wise polic~ cqief deploy .bis ville, New Jersey_ A leader told the reporter. "We look for D 
meager forces? The first answer Is that nobody knows for outsiders," If a few teenagers from outside the neighbor- ..... 
ce!.~, ancfThe most prudent course of actiRn would be to hood enter it, "we ask them their business," he said. "If ':~ 
t~- [mther variations on the Newark i~, to see they say they're going down the street to see Mrs, Jones, ~ 
more precisely what \\'orks in "'hat kinds of neighbor- fine, we let t~em pass. But then we follow them down the ~1 
hoods. The second answer is .aJ~o a hedge-many aspects block to make sure they're really going to see Mrs. Jones." '~ 
of order-main~e!!~!!~e.jn_!:).~g.l~hoods can probl!glLbest : 
be·na~d-in_~.y~tpat in\'olve the police minimally, if at " 
alL. A busy, bustling shopping center and a quiet, well- ';?~HOUGJ1 CITlZEt\S CAK DO A GREAT DEAL, THE PQLlCE ~ 
tended !Suburb ma~- need almost no visible p'Qlice presence.'"? , a~ plainlv the key to oroer-mamtenanr;"e. FOI' one ~J' 
In both ca.e~, the I.itio of respectable to di~reputable . thing, many communities, lluch aj: the Robtll"t Ta~" 
people is ordinarily so high as to make informal social con- lor Homes, cannot clo the job by them::el\'e::. For another, 1 
trol effective. A343 no citizen in a neighborhood, e\'en an organized one, is Iike- ;/ 
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Iy to feel the sense of responsibility that weal;ng a badge 
confers. Psychologists have done many studies on why 
people fail to go to the aid of persons being at.tacked or 
seeking help, and they have learned that the cause is not 
"apathy" or "selfishness" but the absence of some plausible 
grounds for feeling that one must personally accept re
sponsibilit)~ Ironically, avoiding responsibility is easier 
when a lot of people are standing about. On streets and in 
public places, where order is so important, many people 
are likely to be claround," a fact that reduces the chance of 
anyone person acting as the agent of the commu.nity. The 
police officer's uniform singles him out as a person who 
must accept responsibility if asked. In addition, officers, 
more easily than their fellow citizens, can be expected to 
distinguish between what is necessary to protect the safe
t)' of the street and what merely protects its ethnic purity. 

But the police forces of America are losin not mmg, 
members. ome cities have suffered substantial cuts in the - . number of officers avaIlable for duty. These cuts are nQ.,t 
likel.YJo be reversed jn the Dear future. Therefore, eacn 
department must assign its existing officers with great 
care. Some neighborhoods are so demoralized and crime
ridden as to make foot patrol useless; the best the police, 
can do with limited resources is respond to the enormous 
number of calls for service. Other nei~hborhoods are so 
staole and serene as to make foot patrol unnecessary. The 
key is to ldenufY neighborhoods at the tippillLPoint
where the public order is deteriorating but not unreclaima
ble, where the streets are used frequently but by appre
hensive people, where a ",indow is likely to be broken at 
any time. and must quickly be fixed if all are not to be 
shattered. 

Most police departments do not have ways of systemati
cally identif)ing such areas and assigning officers to them. 
Officers are assigned on the basis of crime r~t~s (meaning 
that marginally threatened areas are oft-en stripped so that 
polic:e can investigate crimes in areas where the situation 
is hopeless) or on the basis of calls for service (despite the 
facLt~ most citizens do not call the police when the!' are 
me,.r.elr frightened or annoyed). To allocate patrol wisely, 
th~~p~rtm~nt must look at the neighborrioooS-ano-ae
<:ide, from ~t·hand evidence, where an additional officer 
will make the greatest difference in promoting a sense of 
safety. 
¥ne way to stretch limited police resources is being tried 

in some public-housing projects. Tenant organizations.bire 
~Y police officers for patrol work in their buildin~s. 
The costs are not hi~b (at least not per reside,!lt), the offi-
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~
cer likes the, actditional. income, and _thu.~.~i~ents Jeel 
~r. ~_~~~n.~~'!..l!JLl"Q.Qab~o!'e succe~ul 
than hiring private watchmen, and the Newark experi
ment hefpS' us-unders~nd WhY.'-X-private securivguard 
may· d~~er crime or- misconduct by hls presence. aT\dhe 
~o to the aid of persons needing help, but he lTlay well 
not in~e!'y_ell..e-that is, control or dri\'e.Jl.~'{ay~someone 
chalienging co~mu.!lity stan.Jiards.. B~ing a sworn officer
a "real cop'f-se~~ve one the confidel?£.~,.~he_se!:lse 
ofOuty, and the aura of authority necessar~' to pelj'~ this 
alfficult task. 

Patrol oMcers might be encouraged to ~turuLfi:ruJl 
dutLstations on.p~blk.t.r~nsportation and. ,,:hile on the 
Qg~.or. subway car, enfo~.e. rules abQut.smokiD.g, drinking, 
disorderly conduct, ,ancLthe like. The enforcement need in
volve noth'lng ;ore than eje~nder <the offense, 
after all, is not one with which a booking officer or a judge 
wishes to be bothered). Perhaps the random but relentless 
maintenance of standards on buses would lead to condi
tions on buses that approximate the level of ch"ilit)· we' 
now take for gran.tecLon airplanes. 
~ut the mos!..i.!!1porta~t .~quirement is to !.{link that to 

maintain order in precarious situation§.Js a ,·it~Jj9P. The 
policeI{n~;wthis -Is one oUbeir..iun~tion~,· a~d the" also 
berrev-e~ciimctl)~that it cannot be done to the exclusion of 
criDljnal i~vestig:ati~~.!!d responding to ca115. Wemay 
have encouraged them to suppose, howe\'er. on the ba5is of 
our oft-repeated concerns about serious. ,"iolent crime, 
that they ",;11 be judge<Lexch1_~iI.e.ly on their capacity as 
cnm~-fightetS... To the extent that this is .the c~se,-~o!ic~ 
adminiStrators \l,i11 continu.e JO c,oncent.ra.~e_p-olice pi!~on
rig.! itLthe high.e.s.t:Crlme ar~ti!qugh._n,ot l1ecess.ari~ in 
th~~!!S most vulnerable to criminal in\,asiQn)~ em..l2.ha5ize 
th~ning in the law and criminaUllprehens!sm (and 
not their training in managing street life). and join too 
quickly in campaigns to decriminalize "harmles5" beha\'ior I 

(though public dl"!lnkenness, street prostitution. and por
nographic displays can destroy a comml.!!:lity more qui.ckly 
th~_~ny team of professional burglars)., , 

Above all, we must return to our long-abandoned view 
that the police ought to p~ect communities a5 well asJ.n~ 
dh'iduals. Our crime statistics and \'ictimization sUr'\'eys 
m~e individual losses, but the~' do not measure com~ 
munallosses. Just as physicians now recognize the impori 
tance of fostering ~h rather than simply treating ~~I-; 
ness, so the police-and the rest of us-ought to recognize ' 
the importance of maintaining, intact. communities \\it 
out broken windows. 0 .. ! 
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Sometimes "fixing broken windows" does more 
to reduce crime Iha?1 conventional "incident-oriented" po/icing 

MAKING NEIGHBORHOODS SAFE 
BY JAMES Q. WILSON AND GEORGE L. KELLING 

N EW BRIARFIELD APART:vtE:--ITS IS AN OLD, RUN

down collectiol,1 of wooden buildings constructed 
in 1942 as temporary housing for shipyard work

ers in Newport News, Virginia. By the mid-1980s it w~s 
widely regarded as the worst housing project in the city. 
Many of its vacant units provided hiding places for drug 
users. It had the highest burglary rate in Newport News; 
nearly a quarter of its apartments were broken into at least 
Once a year. 

For decades the police had wearily answered calls for as
sistance and had investigated crimes in New Briarfield. 
Not much came of this policearrentiveness-the build
ings went on deteriorating, the burglaries went on occur
ring, the residents went on living in terror. Then. in 1984. 
Detective Tony Duke, assigned to a newly createa police 
task force, decided to interview the residents of New 

Briarfield about their problems. Not surprisingly. he found 
that they were worried about the burglaries-but they 
were just as concerned about the physical deterioration of 
the project. Rather than investigating only the burglaries, 
Duke spent some of his time investigating the buildings. 
Soon he learned that many city agencies;-ttle fire depart
ment, the public-works department, the housing depart
ment-regarded New Briarfield as a major headache. He 
also discovered that its owners were in default on a federal 
loan and that foreclosure was imminent. 

The report he wrote to Darrel Stephens, then the police 
chief, led Stephens to recommend to the ciry manager that 
New Briarfield be demolished and its tenants relocated. 
The city manager agreed. Meanwhile, Barry Haddix. the 
patrol officer assigned to the area. began working with 
members of other city agencies to fix up the project, pend-

• JLlUSTRAnoNS BY ROSALINO IVENS 
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ing irs eventual replacement. Trash was carted away, aban
doned cars were removed, potholes were tilled in, the 
streers were swept. According to a study recently done by 
John E. Eck and William Spelman, of the Police Execu
tive Research Forum (PERF), the burglary rate dropped by 
35 percent after Duke and Haddix began their work. 

Stephens, now the executive director of PERF, tells the 
story of the New Briarfield project as an example of "prob
lem-oriented policing," a concept developed by Professor 
Herman Goldstein, of the Universiry of Wisconsin Law 
School, and sometimes also called communiry-oriented 
. alicing. The conventional police strategy is "incident-ori-

lted"-a citizen calls to report an incident, such as a bur
glary, and the police respond by recording information rel
evant to the crime and then trying to solve it. Obviously, 
when a crime occurs, the victim is entitled to a rapid, ef
fective police response. But if responding to incidents is 
all that the police do, the communiry problems that cause 
:>r explain many of these incidents will never be ad
::lressed, and so the incidents will continue and their num
)er will perhaps increase. 

This will happen for twO reasons. One is that a lot of se
'ious crime is adventitious, not the result of inexorable so
:ial forces or personal failings. A rash of burglaries may oc
'ur because drug users have found a back alley or an 
bandoned building in which to hang out. In their spare 
ime, and in order to get money to buy drugs, they steal 

r:; . 
,-,.~--

from their neighbors. If the back alleys are cleaned up and 
the abandoned buildings tom down, the drug users will go 
away. They may even use fewer drugs, because they will 
have difficulty finding convenient dealers and soft bur
glary target'S. By the same token, a neglected neighbor
hood may become the rurf of a youth gang, whose mem
bers commit more crimes together in a group than they 
would if they were acting alone. If the gang is broken up, 
former members will still commit some crimes but prob
ably not as many as before. 

Most crime in most neighborhoods is local: the offend
ers live near their victims. Because of this, one should not 
assume that changing the environmental conditions con
ducive to crime in one area will displace the crime to other 
areas. For example, when the New York City polic'e com
missioner, Ben \Vard, ordered Operation PressurePoim, a 
crackdown on drug dealing on the Lower East Side, deal
ing and the 'criminality associated with it ~ere reduced in 
that neighborhood and apparently did not immediately 
reappear in other, contiguous neighborhoods. Suburban 
customers of the local drug dealers were frightened away 
by the sight of dozens of police officers on the streets 
where these customers had once shopped openly for 
drugs. They could not-at least not right away-find an
other neighborhood in which to buy drugs as easily as they 

, once had on the Lower East Side. At the same rime, the 
local population included some people who were willing to 
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aid and abet the drug dealers. When the police presence 
made drug dealing unattractive, the dealers could not
again, at least not for the time being-find another neigh
borhood that provided an equivalent social infrastructure. 

The second reason that incident-oriented police work 
fails to discourage neighborhood crime is that law-abiding 
citizens who are afraid to go out onto streets filled with 
graffiti, winos, and loitering youths yield control of these 
streets to people who are not frightened by these signs of 
urban decay. Those not frightened turn out to be the same 
people who created the problem in the first place. Law
abiding citizens, already fearful, see things occurring that 
make them even more fearful. A vicious cycle begins of 
fear-induced behavior increasing the sources of that fear. 

A Los Angeles police sergeant put it this way: "When 
people in this district see that a gang has spray-painted its 
initials on all the stop signs, they decide that the gang, not 
the people or the police, controls the streets. \\'hen they 
discover that the Department of Transportation needs 
three months to replace the stop signs, they"tlecide that 
the ciey isn't as powerful as the gang. These people want 
us to help them take back the streers." Painting gang.sym
bois on a stop sign or a storefront is not, by itself, a serious 
crime. As an incident, it is trivial. But as the symptom of a 
problem, it is very serious. 

I
N A..'< EARLIER ARTICLE 1:-< THE ATLA.VTIC (:-'IARCH, 1982) 

we called this the problem of "broken windows"; If 
(he first broken window in a building is nor repaired, 

then people who like breaking windows will assume that 
no one cares about the building and more windows will be 
broken. Soon the building will have no windows. Like
wise, when disorderly behavior-say, rude remarks by loi
tering youths-is left unchallenged. the signal given is 
that no one cares. The disorder escalates, possibly [0 seri
ous cnme. 

The SOrt of police work practiced in Newport News is 
an effort to fix the broken windows. Similar projects are 
under way in cities all over America. This pattern consti
tutes the beginnings of the most significant redefinition of 
police work in the past half century. For example: 

• When a gunfight occurred at Garden Village, a low
income housing project near Baltimore. the Baltimore 
County police responded by investigating both the shoot
ing and the housing project. Chief Cornelius Behan direct
ed the officers in his Community Oriented Police Enforce
ment (COPE) unit to find out what could pe done to 
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alleviate the fears of the project residents and the 
tensions that led to the shooting. COPE officers workt.: 
with members of other agencies to upgrade street lighti~ 
in the area. trim shrubbery, install door locks. repair thl 
roads and alleys. and get money to build a playgroun_ 
With police guidance, the tenants organized. Ar the sam 
time, high-visibility patrols were started and gang mem 
bers were questioned. When both a suspect in the shoot 
ing and a particularly troublesome parole violator were ar 
rested, gang tensions eased. Crime rates dropped. II 
bringing about this change, the police dealt with elever. 
different public agencies. 

• When local merchants in a New York City neighbor
hood complained to the police about homeless persons 
who created a mess on the streets and whose presence 
frightened away customers. the officer who responded did 
not roust the vagrants but tnstead suggested that the mer
chants hire them to clean the streets in front of their scores 
every morning. The merchants agreed, and now the 
streets are clean all day and the customers find the scores 
more attractive. 

• When people in a Los Angeles neighborhood com
plained to the police about graffiti on walls and gang sym
bols on StOP signs, officers assigned to the Communicy 
Ivlobilizacion Project in the Wilshire station did more than 
just cry to catch t~e gang youths who were wielding 
the spray cans; they also organized citizens' groups and 
Boy SCOuts to paine over the graffiti as fast as they were put 
up. 

• When residents of a Houston neighborhood became 
fearful about crime in their area, the police not only redou
bled their efforts to solve the burglaries anti thefts but also 
assigned some officers to talk ,with the citizens in their 
homes. During a nine-month period the officers visited 
more than a third of all the dwelling units in the area. in
troduced themselves. asked about any neighborhood prob
lems, and left their business cards. When Antony Pate and 
Mary Ann Wycoff, researchers at the Police Foundation. 
evaluated the project, they found that the people in 
this area, unlike others living in a similar area where no 
citizen-contact project occurred, felt that social disorder 
had decreased and that the neighborhood had become 
a better place to live. i-.!oreover, and quite unex
?ectedly, the amount of property crime was noticeably 
reduced. 

These are all examples of community-oriented policing, 
whose current popularity among police chiefs is as great as 
the ambiguity of the idea. In a sense, the police have al
ways been community-oriented. Every police officer 
knows that most crimes don't get solved ifvictims and wit
nesses do not cooperate. One way co encourage that coop
eration is to cultivate the good will of both victims and wit
nesses. Similarly, police-citizen tensions, over racial 
incidents or allegations of brutality or hostility, can ofte~ 
be allayed, and sometimes prevented, if police officers seay 
in close touch with community groups. Accordingly, most 
departments have at least one community-relations officer, 
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th . b f'fi d'" w 0 arranges meetrngs etween o .. !cers an CltlZenS 
groups in church basements and ocher neutral locales. 

But these commonplace features of police work are add
ons, and rarely alter the traditional work of most patrol of
ficers and detectives: responding co radio calls about spe
cific incidents. The focus on incidents works against a 
focus on problems. If Detective Tony Duke had focused 
onl:' on incidents in :\ew Briarfield, he would still be in
vestigJting burgbries in that housing project; meanwhile, 
the community-relations officer would be telling outraged 
residents chat the police were doing all they could and urg
ing people co call in any useful leads. If a tenant at one of 
those meetings had complained about stopped-up drains, 
rotting floorboards, and abandoned refrigerators, the com
munity-relations officer would have patiendy explained 
that these were not "police matters." 

I .ld of course, they are not. They are the responsibility 
of the landlord, the tenants themselves, and city agencies 
other than the police. But landlords are some;times indif
ferenc, tenants rarely have the resources co make needed 
repairs, and other city agencies do not have a twenty-four
hour emergency service. Like it or not, the police are 
about the only city agency that makes house calls around 
the clock. And like it or not, the public defines broadly 
what it thinks of as public order, and holds the police re-

onsible .for maintaining order. 
Community-oriented policing means changing the daily 

.vork of the police co include investigating problems as 

.veil as incidents. Ie means defining as a problem whatever 
I significant body of public opinion regards as a threat to 
:ommunity order. Ie means working with the good guys, 
md not just against the bad guys. 

The link between incidents and problems can some
imes be measured. The police know from experience 
vhat research by Glenn Pierce, in Boscon, and Lawrence 
;herman, in i'vfinneapolis, has established: fewer than 10 
)ercent of the addresses from which the police receive 
ails account for more than 60 percent of those caJls . .\fany 
If the caJls involve d9mescic disputes. If each call is treat
d as a separate incident with neither a history nor a fu
ure, then each d ispuce will be handled by police officers 
nxious co pacify the complainants and get back on patrol 
s quickly as possible. All tOO often, howe\'er, the dispu
lnts move beyond shouting insults or throwing cror.kery 
t each other. A knife or a gun may be produced, and 
:>mebody may die. 

A very large proportion of all killings occur in these do
lestic settings. A study of domestic homicides in Kansas 
:ity showed that in eight out of ten cases the police had 
een called to the incident address at least once before; in 
alf the cases they had been calledft( times or more. The 

lice are familiar with this pattern, and. they have learned 
best co respond co it. An experiment in Minneapolis, 

nducted by the Police Foundation, showed that men 
ho were arrested after assaulting their spouses were 
(uch less likely to commit new assaults than those who 
ere merely pacified or asked co leave the house for a few 
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hours. Research is now under way in other cities co test 
this finding. Arrest may prove always to be the best dispo
sition, or we may learn that some kind of intervention by a 
social agency also helps. What is indisputable is th:lt a do
mestic fight-like many other events to which the police 
respond-is less an "incident" than a problem likely to 
have serious, long-term consequences. 

Another such problem, familiar co :\'ew·Yorkers, is graf
fiti on subway cars. \Vhat co some aesthetes is folk art is co 
most people a sign that an important public place is no 
longer under public control. If graffiti painters can attack 
cars with impunity, then muggers may feel they can attack 
the people in those cars with equal impunity. When we 
first wrote in these pages about the problem of broken 
windows. we dwelt on the graffiti problem as an example 
of a minor crime creating a major crisis. 

The police seemed powerless to do much about it. 
They could arrest youths with cans of spray paint, but for 
every one arrested ten more went undetected. and of 
those arrested, few were punished. The New York Transit 
Authority, led by its chairman, Robert Kiley, and its presi
dent, David Gunn, decided that graffiti .. free cars were a 
major management goal. New, easier-co-clean cars were 
bought. More important, key people in che Authority were 
held accountable for cleaning the cars and keeping them 
clean. Whereas in r.he .::arly 1980s two out of every three 
cars were covered wich graffiti, coday fewer than one in six 
is. The Transit Police have played their part by arresting 
those who paint the cars, bur they have been mo~e suc
cessful at keeping cars from being defaced in the first place 
than they were at chasing people who were spraying al-
ready defaced ones. . 

W
HILE THE PHRASE "CO:-'f:-'fl::"ITI-0RIE:-'TED POL1C

ing" comes easily to the lips of police administra
tors, redefining the police mission is more diffi

cult. To help the police become accustomed co fixing broken 
windows as well as arresting window-breakers requires do
ing things that are very hard for many administracors co do. 

Authority over at least some patrol officers must be de
centralized, so that they have a good deal of freedom to 

manage their time (including their paid overtime) .. This 
implies freeing them at least partly from the tyranny of the 
radio call. Ie means giving them a broad range of responsi
bilities: to find and understand the problems that create 
disorder and crirrie, and to deal with other public and pri
vate agencies thar C:;ln help cope with these problem~. It. 
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means assigning them to a neighborhood and leaving them 
theie for an extended period of time. It means backing 
them up with deparcment suppOrt and resources. 

The reason these are not easy things for police chiefs to 

do is not simply that chiefs are slaves to tradition, though 
some impatient advocates of community-oriented policing 
like to say so. Consider for a moment how all these 
changes might sound to an experienced and intelligent po
lice executive who must defend his department against 
media cri ticisms of officer misconduct, political pressure to 

cut budgets, and interest-group demands for more police 
protection everyv/here. With decentralized authority, no 
one will know precisely how patrol officers spend their 
time. ~roreover, decentralized authority means that patrol 
officers will spend time on things like schmoozing with 
citizens, instead of on quantifiable tasks like issuing tick
ets, making arrests, and clearing cases. 

Making the commun;t':'-oriented officers generalists 
means lercing them deal with other city agencies, a responsi
bility for which few officers are well trained and which cuts 
across sensitive questions of turf and public expectations. 

If officers are !e'(r in a neighborhood, some of them may 
stan taking money from the dope dealers and after-hours 
joints. To p~event that, officers are frequently moved 

@ 

around. Moreover, the best people are usually kept in the 
detective squad that handles the really big cases. Few po-: 
lice executives want their best people settling into a neigh~ 
borhood, walking around the bus stops and shopping malls. 

The enthusiasts for community-oriented policing have. 
answers for all these concerns, but sometimes in their zeal 
they forget that they are contending with more than mere 
bureaucratic foot-dragging-that the problems are real and 
require thoughtful solutions. Many police executives get 
in trouble not because the crime rate goes up but because 
cops are accused of graft, brut:J.lity, laziness, incivilit':·, or 
indifference. 

In short, police management is driven more by the con
straints on the job than by the goals of the job. You cannot 
cope with those constraints without understanding them. 
This may be why some of the biggest cbanges toward com
munity-oriented policing have occurred in cities where a 
new chief has come in from the outside with a mandate to 

shake up a moribund department. Lee Brown brought a 
community orientation to the Houston Police Department 
under precisely those circumstances-the reputation of 
the department was so bad that almos-t any change would 
have been regarded as an improvement. 

What can we say to the worried police chief who is al-
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• ready running a pretty good department? Stare with cor-
• ruption: For dec:J,des police executives and reformers have 

believed that in order to prevent corruption, you have [0 

centralize control over personnel and discourage intimacy 
between police officers and citizens. ~(aybe. But the price 
one pays for this is very high. For example, many neigh
borhoods are being destroyed by drug dealers, who hang 
out on every SHeet corner. The best way to sweep them off 
the streets is to have patrol officers arrest them for selling 
drugs and intimidate their customers by parking police 
cars right next to suspected drug outlets. But some police 
chiefs forbid their patrol officers to work drug cases, for 
fear they will be corrupted. When the citizens in these 
cities see police cars drive past scenes of open drug deal
ing, they assume the police have been paid off. Efforts 
to prevent corruption have produced the appearance of 
corru ption. 

Police Commissioner Ben \Vard, in New York, decided 
that the price of this kind of anri-corruption strategy was 
[00 high. His Operation Pressure Point pur scores of police 
officers on the streets to break up the drug-dealing bazaar. 
Police corruption is no laughing maner, especially in New 
York, but some chiefs now believe that it will have to be 
fought in ways that do not require police officers to avoid 
contact with people. 

Censider the problem of getting police resources and 
managing political pressures: resources can be justified 
with statistics, but statistics often become ends in them
selves. One police captain we interviewed said that his de
partment was preoccupied with "stacking widgets and 
counting beans." He asked his superior for permission [0 

take officers OUt of radio cars and have them work on com
munity problems. The superior agreed but warned that he 
would be watching [0 see what happened to "the scats." In 
the shorr run the stats-for example, calls answered, aver
age response time-were likely to get worse, but if com
munity problems were solved, they would get better as 
citizens had fewer incidents to report. The captain wor
ried, however, that he would not be given enough time [0 

achieve this and that the bean counters would cut off his 
program. 

A better way [0 justify getting resources from the city is 
to stimulate popular demand for resources devoted to 

problem-solving. Properly handled, community-oriented 
policing does generate support for the department. When 
0iewark police officers, under orders from Hubert Wil
liams, then the police director, began stopping ciey buses 
and boarding them to enforce city ordinances against 
smoking, drinking, gambling, and playing loud music, the 
bus patrons often applauded. When Los Angeles police of
ficers supervised the hauling away of abandoned cars, 
onlookers applauded. Later, when some of the officers 
had their time available for problem-solving work cut 
back, several hundred citizens attended a meeting [0 

complain. 
In Flint, Michigan, patrol officers were taken OUt of 

their cars and assigned to foot beats. Robert Trojanowicz, 
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a professor at Michigan State Uni\"ersicy, analyzed the re
sults and found big increases in cir.izen satisfaction and of
ficer morale, and even a significant drop in crime (an earli
er foot-patrol project in l':ewark had produced equivalent 
reductions in fear but no reductions in crime). Citizen sup
porr was not confined to statements made to pollsters, 
however. Voters in referenda twice approved tax increases 
to maintain the foot-patrol sys'Cem, the second time by a 
two-co-one margin. New Bri:ilrtield tenants unquestion
ably found satisfaction in the role the police played in get
ting temporary improvement!. made on their housing proj
ect and getting a commitment for its ultimate replace
ment. Indeed, when a department experiments with a 
community-oriented project in one precinct, people in 
other precincts usually want one too. 

P
OLITICIANS, LIKE POLICE CHIEFS, HEAR THES.E VIEWS 

and respond. But they hear other views as well. One 
widespread political mandate is to keep the cax rate 

down. Many police departments are already stretched thin 
by sharp reductions in spending that occurred in the lean 
years of the 19705. Putting ont additional patrol ca,r on the 
streets around the clock can COSt a quarter of a rriilfion dol-
lars or more a year. . 

Change may seem easier when resources are abundant. 
Ben Ward could start Operation Pressure Point because he 
had at his disposal a large number of new officers who 
could be thrown inco a crackdown on street-level drug 
dealing. Things look a bit different in Los Angeles, where 
no big increases in personnel are on the horizon. As a re
sult, only eight officers are assigned to the problem-solving 
Community Mobilization Project in the Wilshire district
an economically and ethnically diverse area of nearly 
300,000 residents. 

But change does not necessarily require more resources, 
and the availability of new resources is no guarantee that 
change will be attempted. One temptation is to try to sell 
the public on the need for more policemen and decide lat
er how to use them. Usually when that script is followed, 
either the public turns down the spending increase 01' the 
extra personnel are dumped into What one LAPD captain 
calls the "black hole" of existing commitments, leaving no 
trace and producing no effects. . 

What may have an effect is how the police are deplbyed 
and managed. An experiment jointly conducted bit the 
Washington, D.C., Police Department and the Police. 
Foundation showed that if ~ few experienced officers con-
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centrate on known repeat offenders, the number of serious 
offenders taken off the streets grows substantially. The 
Flint and Newark experiences suggest that foot patrols in 
certain kinds of communities (but not all) can re'duce fear. 
In Houston problem-oriented tactics seem clearly to have 
heightened a sense of citizen security. 

The problem of interagency cooperation may, in the 
long run, be the most difficult of all. The police can bring 
problems to the attention of other city agencies, but the 
system is not always organized to respond. In his book 
Ne·ighbomood &rviCts, John Mudd calls it the "rat prob
lem": "If a rat is found in an apartment, it is a housing in
spection responsibility; if it runs into a restaurant, the 
health department has jurisdiction; if it goes outside and 
dies in an alley, public works takes over." A police officer 
who takes public complaints about rats seriously will go 
crazy trying to figure out what agency in the city has re
sponsibility for rat control and then inducing it to kill the 
rats. 

Matters are almost as bad if the public is complaining 
about abandoned houses or school-age children who are 
not in school. The housing department may prefer co con
centrate on enforcing the housing code rather than go 
through the cosc!y and time-consuming process of getting 
an abandoned house torn down. The school department 
ma.y have expelled the truant children for making life mis
erable for the teachers and the other' :~tudents; the last 
thing it wants is for the police to tell the school to take the 
kids back. 

All city and county agencies have their own priorities 
and face their own pressures. Forcing them to cooperate 
by knocking heads together at the top rarely works; what 
department heads promise the mayor they will do may 
bear lierle relationship to what their rank-and-file employ
ees actually do. From his experiences in New York City 
government :Vludd discovered that if you want agencies to 
cooperate in solving neighborhood problems, you have to 
get the neighborhood-level supervisors from each agency 
together in a "district cabinet" that meets regularly and ad
dresses common concerns. This is not an easy task (for one 
thing, police district lines often do not match the district 
boundaries of the school, housing, traffic, and public
works departments), but where it has been tried it has 
made solving the "rat problem" a lot easier. For example, 
Mud~ reports, such interagency issues as park safety and 
reruse-laden vacant lots got handled more effectively 
when the field supervisors met to talk about them than 
when memos went up the chain of command of one agen
cy and then down the chain of command of anothet. 

C 
O~I~IUNITY ORGANIZATIONS AL. ONG THE LINES OF 

Neighborhood Watch programs may help reduce 
crime, but we cannot be cermin. In particular, we 

do not know what kinds of communities are most likely to 
benefic from such programs. A Police Foundation ,,:udy in 
Minneapolis found that getting effective community orga-
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nizations started in the most troubled neighborhoo( 
very difficult. The costS and benefits of having parroll 
cers and sergeants influence the delivery of services f 
other city agencies has never been fully assessed. ~o 
of wresting control of a neighborhood from a street g 
has yet been proved effective. 

And even if these questions are answered, a police 
partment may still have difficulty accommodating (','10 \. 

different working cultures: the patrol officers and dec 
tives who handle major crimes (murders, rapes, and r 
beries) and the cops who work on community proble 
and the seemingly minor incidents they generdte. In ev 
department we visited, some of the incident-oriented 0 

cers spoke disparagingly of the problem-oriented offic 
as "social workers," and some of the latcer responded 
calling the former "ghetto blasters." If a community-s 
vice officer seems to get too close to the community, he 
she may be accused of "going ·native." The tension G 

tween the two cultures is heightened by the fact that 
many departments becoming a detective is regarded as 
major promotion, and detectives are often selected fro 
among those officers who have the best record in makil 
major arrests-in other words, from the ranks of the inc. 
dent-oriented. But this pattern need not be permanen 
Promotion tracks can be changed so that a patrol office 
especially one working on community problems, is I 

longer regarded as somebody who "hasn't made de 
tive." Moreover, some police executives now believe t 
splitting the patrol force into two unics-one oriented t 
incidents, the other to problems-is unwise. They ar 
searching for ways to give all patrol.o.fficers the time an 
resources for problem-solving activicie·s. 

Because of the gaps in our knowledge about both the ce 
suIts and the difficulties of community-oriemed policing 
no chief should be urged to accept, uncritically, the com 
munity-oriented model. But the traditional model of po 
lice professionalism-devoting resources to quick radio
car response co calls about specific crime incidents
makes little sense at a time when the principal threats co 
public order and safety come from col/ectivt, not individual, 
sources, .3nd from problmt.s, not inciden ts: from well-orga
nized gangs and drug traffickers, from uncared-for legions 
of the homeless, from boisterous teenagers taking advan
tage of their newfound freedom and affluence in congest
ed urban settings. 

Even if community-oriented policing does not produce 
the dramatic gains chat some of its more ardent advocates 
expect, it has indisputably produced one that the officers 
who have been involved in it immediately acknowledge: it 
has changed their perceptions of the community. Officer 
Robin Kirk, of the Houston Police Department, had to be 
talked inco becoming part of a neighborhood fc:ar-reduc
tion project. Once in it, he was converted. In his words, 
"Traditionally, police officers after about three years get to 
chinking that everybody's a loser. That's the only people 
you're dealing with. In community policing you're dealing 
with the good citizens,-helping them solve pro?lems=" 0 
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Operation Pressure Point: 
The Disruption of Street-Level 

Drug Trade 011 Nc\v York's 
Lower East Side 

by L. Zimmer* 

INTRODUCfION 

By the early 1980's open drug dealing on some city streets had become a fact 
of urban life (Beschner and Brower, 1985; Hanson, 1985), but on New York's 
Lower East Side the commerce had become so conspicuous that the area had 
gained a local reputation as "a drug supermarket" amtll national reputation as 
"the most open heroin market in the nation. ". Police videotapes of some blocks 
showed long lines of double-parked cars. hundreds of people milling around. 
waiting to purchase heroin and cocaine, :;ellers shouting oul the "brand namcs" 
and prices of their drugs, and others openly advertising "works" - hnxxJennic 
IIl'\.'\llcs _ guaranteed clean for two or thrcc d{ll1ars. El\lcrpri~ing youug 111('(1 and 
wOlllcn sometimes searched the crowd, looking for novice l:lIsloll1erS who might 
he willing to pay a small fcc to have snml"OIlC c1~e ""wrc" for Ihclll. Wht:n long 
lines f("llllxl hchind lkale .. s. waitinll. h\lYl'I"~ al the l"IHI of Ihe lille WCft' 

~Il\lll'lillll'" HITCled "cxpress st."I"vin .... IIpOIl JlaYIlll'1I1 of:1 "'l'fviee (h:II~'.l"." ()II 
~'"le hlllCk~, VCI1lI('rs .>;l'1 up thdr cmls, ~:IIiIl!l. hoI dllg\ ;l1ll1 ~)(.h~ III Ihc l:IIIWJ; 
p(lrlahle radi(ls COlllpclt'{J wilh the shouling. The unaware lI1i~hl. fur a mOlllclIl, 
have mistaken the ~'Cnc for a block party or stfl'Ct feslival. 

I his paper dcscrilJe<; alld analY/los lhe clTorls (If Ihc New YIlI k Cily !'1.licc 
1>':l'arlll1L"111 hI di~llIpt thi~ hlalalll ~lll"Cl·kvd tlIlW. lIallkkilll{ 111l(luV-h all in· 
1I\l\"alin' "lall ealkll 01'1.'1 al ion I'Il~SI1l e !'oilll (01'1'). Dala It II lhi\ allaly,i\ 
wefe (I\llainl'{l thlll\l~h an examinalion or poli~'l' It'IIIIIIS al1ll dllt:lIl11l'III", as an 
Ob"l:r\l'f nil palrol with Ol'P fmcl"S. and ill inici \ie\V~ wilh Cl'l\lI\lIl11ity 
memocrs, "dmg users, drug treatmcnt' pcr~onnel, polke aJlI1inislralor\. and 
rank-and-lile orficers from the Lowcr Ea.~1 Side. 
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ExplI'l~lIn of Stn'CI-I.evl" U"'1t Trude on the tower EIl.;1 Side 

The Lower Easl Side or Manh4lllan h;t'i had a long hislory Wi a "pOll of ell
Iry" lIeil'thhorhood, 1l\llIsill~ Ihe sleally sln'a111 of illlllli~rallis cnlllilll( illin Ihis 
cOlllllry 1I111ing Ihe 19Ih and cally 2Hlh l."CllluriL's. II W;L'i oncr Ihe hll:alion or 
IlII111erolls POOf, hili fairly slahlc, crhnic CUlIlllllllliliL's. By Ihe 19!1(~, however, 
!he area had ulldergolle scveral ,kuIlics of dL'I.:<IY and dedine, ;l\ Ihe housillg 
Sll"ll:k elllilillucd 10 dL'lelinrale and Sl.'C1lI1lI alld Ihinl gellcralillll Alllcrkalls 
1I111WtJ 10 II II Ire middle d;l"'; CUlllllllllliliL's, A'i Ihe "Io,:al poplllalilln llt-dilll,l; 
hll~illl'S.\l'S kn Ihe all'" IIlId l'nlire hilld.s of Illd Il'lIl'IIIt'II!S W\'le lk~lloy\,I, 
hllrtll'llllll', Oi simply nhanlllllll'll, pi uvitlilll( :til ilkalllll:al ion 1'01 expallsioll (If 
a drug Irade Ihal hatl Ix'Cn Ihere fur a Illllg lillie. Elllply hllildill~s WCfe hllnl'll 
inlo tlrug W;U'clIlIUSCS, slorcfrulll selling o(ll.'falioll';, anti shnoling glllk.'l k'S, 
Elllply sln'cls IIll'anl Ihal Ihere woultl be few (ll.'ople 10 complain ahoul lhc in
crea.'il'tl Iraflicking in drugs. 

AI Ihe liOUlle lime Ihal thc dlllg tralli!: was e"~ ... mdillg 011 Ihe LOWl'f FAlsi 
Side, police alieni ion 10 such transactions was dL'Clining, primarily lx.-ca\'SC of 
budget cui backs and an overall decline in polkc personnel (Smith, 1984). 
Uctwccn 1976 and 1984 ulere was a 29 percent dccrca.'iC in \U\ifonnctl oflicers in 
New York City as a whole, from approximately 24,00 to about 17,00. The 
Lower East Side precincts1 fared even worse, going from 733 officers 10492 - a 
decrcase of 33 percen!.' During this same period, the overall crime rate rose 
substantially,· and in an effort 10 deploy personnel in response to xrious crime, 
the police gave citizen complaints of drug dealing on the streets a low priority, 
not only on the Lower East Side but elsewhere in the city as weD.' The Narcotics 
Division, which collccrns itself only with drug enforcement, also lost pcrsonncf 
during Ihis period and, after 1970, began 10 fOL-US most of its resources on Iong
tenn investigations of the high-level distribution system rather th.m street-level 
sales (Uclenko, 1981). After 1970, a year in which the Ncw York Cily police 
matle over 5O,(U} drug-rclatctl arrests, the number of arrests declinctl !>harply, 
averaging, for tJlC years 1973 and 1980, between I7,M and 18,(0) (Uclellko, 
1981). Wilh Ihis waning risk of arrest and proSl.'Cutioll, sireet-Icvel dealers werc 
able 10 enlarge tJlCir operations, and expandL'tl drug dealing underllIinctl polke 
c1Tl'CtivClIl'SS SliII further. Patrol forces made OL'Casional one-tlay "sweeps" 
Ihroul/.It Ihl.' area, lIIakinl/. !al~e 1II111111crs of anDls. hilt C\'l'lI I hl'll allY ill
dividual's chalice of;u I csl rl'lIIainl'tl small "lid drul/. lrank: wOllld hc ollly b.-idly 
illierruplcd. 

- The inabililY of the polke 10 Cllfnrce the law malic Ihl' I.o\\er I:~'~I Side par
ti(II\;II\y alllacli\l' III dlug buyers. A\ in ,)ther pOllr, lI("hall IIci~hhtldll10tlS 

whl'le hl,ltlillll~l' had Ix'Collle pn:vak'lIll1l1er \\'otltl War II, I hell: was alrt'ady a 
suh~lalllial populalioll (II' dflll/. U~IS « 'hd" l'l aI., Il}(l-l; Waldlll 1', 1~7J; 

.Iol~lIIld I iplllll, I'>IW). III Ihl' 1t)7();, a~ Ihl' all'a 10,1 POJllllalill1l alld Ix'gall 
.. • • ...l. _ _ __ I ~ ____ I 

~ 

Side, allraded by low rents, or even the "opportunily" to livt.\ _A-frce in one of 
th\! growing number of abandop,cd apartment building.e;. Thie; fl"iident ·1IM.'f 

population offcrctl a ready market ror thc drug SI:\Iers, alld providctlthe supply 
llf !>hl'\.'I-kvcl workers 11C\.'CS.'iaTY fur cxpansion of the dlll~ "adl'. 

The 1.1IWl'f East Sidc also became all allradive market hlf drug l,\!ll\UllIl'fS 
whulivt'tl outsic..lc Ihe area. 11\C neighborhood had a repulalion for rar1H:ulaIly 
high qilalily dmg.'i, with higher potellt:y illan those available clscwhl'fC in the city 
(;llldstdn ct :11" 19144), Smallthne tIt'llers could hllY drugs UII Ihc I.OWl'f L:'l'it 
Silll' a!ill r~'SC1I Ihl'ln nl II (1fulil ill 1I1I1I1hl'f disll kl. Individual llllllt IIS1,'I S II 0111 

01111.'1 palls "I' tllC l'ity lind fllllll Ik';jthhul inp. .\tak.'i al~, mlllC hI Ilk' IUWl" El\t 
Sille lx,=allsc il W;l'i ~\sily lk.'\X'S.'iih\C allll .ill(lnYllltlus. NUllIelllus III idgL'S ;md 
tunnels ClllIIll."l.1 I A1Wl'f Mallhallan with Brooklyn, I.ung Island, Staten Island, 
and New JcrSl."y. makillg it easy 10 enter and cxit. And OCUlUSC of its cthllic mix, 
Ihe l.ower East Side may have been partit.-ularly allra<.1ive to out-of-Iowli whilc 
bUYl'fS who werc rchk.1ant to frcquclilihe opt'll dnlg markets in prctlominalltly 
black arC:l'i like Ilark.,n, 

For a variely of reasons, lhen, the lower Ea. .. t Side was, by the carly 1980;, 
ripe for a rapid eXl';t'.lSion of the drug trade. Dealcrs became more and morc 
blatant, gradually spreading into occupied as weD as abandoned blocks, and the 
area's reputation for being a buyer's paradise - offering litlle threal of arrest 
and no need fOr an established connection - rapidly grew. TIle situation was 
clearly beyond the capacity of the uguIar precinct forces to solve, and even the 
permanent ao;sigruncnt of several Special Narcotic Enforcement Unils (SNEUs) 
to the Lower East Side predncts in 1982 was "too lillIe, too lale." Many officers 
no doubt felt the frustration and resignation voiced by one who had spent nearly 
thirty years policing the Lower East Side: 

There was nothing we could do. There were some blocks in 
the prC(.;nct that I avoided as much as possible bl.-cause it was 
cmbarrao;sing to be a police offlCCf and sec the law broken in 
front of your eyes aJ1d know there was nothing you could 
do.' 

The people involvoo in the drug scene appreciated lhe impotence of the police. 
A dmg user who Ol"Gl.'iionally workctl 011 the streets reporlctl: 

'11Il'l'e wa~ lIothing Ihe police l'OlIltI In. ThL'fC were mOTC of 
liS Ihall Ihl.'fc wcre of thclII mill for evcl y St.'lIer Ihey anDIc..'lI. 
there were ten (ll.'op\c waiting 10 lake his plal'C Oil the slrc..-c!. 
The police wcrc morc of a nuisancc than al\ylhin~. I'd think 
"Iikc, why do they bolhcr coming 0111 herc OIl all?" 

Many Ix'ople in Ihe COllllllllllity I"-Id also l/.ivell up hnpe Ilmt Ilu:ir ~lrL'l:L'i l.'llUld 
be rt'C:lplurl'tl. One IOllg·time fl'SidcntliO\id: 
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I had'f_ 'lly SIOPJX'lI complaining 10 the police. Every timc I 
callccJ, Ihey said they'd send a car, but I'd seldom s(''C one. 
Many or my neighbors had moved out, but I had no place 10 
go. There was no choice but to live with it, day after day and 
slay indoors as much as possible. 

At the same lime, howcvcr, a number or citizen grou~ and spt'Cial Ia.~k 

forces rmllIed Oil Ihe Lowl'- E.,st Side and refus..'lI 10 act:l'pt the situation a.~ 
hopdess. III 19M3, one ~;j';ch gronp ocgall 10 hokllllonlhJy c:llllJldighl viflils 011 

sOllle of Ihe nltl~1 (Jrug·inJi:sll'll slrl'\.'tcofllers; IIll'Y alsllllrgalli/l.'lI scvcral proll'~t 
n • rches , iHdndil S OIlC that cuhninatru at Ihe mayur's .. esidellce. Evcnt
\I Jy, the media \ 'a<; aroll~. and New York newspapers and Itx:altckvision 
~ liOll~ featured; series of exposes. 111C New }()r}; J)Cli~v News, for example, 
I a Ctlvcr slnry IIlilkd "Is 1 his Ally Haec for Chikhl'n1" wilh a piclure of 
II y can: wor"'-'rs IIld ~hildll:1I walking ",:11'1 jun!..il'S,l ScVl'rallllCal pulilidalls. 
\\1'0 had for yem , tX'C1i fiekJing the wlllpl"inls of Lower l:'l~1 ~ide rl-:oidellls, 
al~o vuicl'll oulrage, although some residenls l)'lIically 1Il1rihull'lllhe politidans' 
fl'SPOIISC to prcssur~ bdng generated by real '-'Stale illtCR'Sts as certain Lower 
Ea~t Side blllCks, after dCCldes of decline, were beginning to show the early 
signs of gentrification.' 

Early in 1984, the Police IXpartmenl responded 10 lhL'SC various community 
and polilical pressures by launching operation Pressure Point (OpP). a massive 
police initiative involving the deployment of over 240 additional officers into 
some SI.'Clions of the Lower East Side (see Figure I) with the sole goal of 
di~fIIpling the SlrL'CI-lcvcl drug trade. OPP wa.<; Ihe brainchild of the new pol icc 
eomlllis~itll\er, Benjamin Ward. who came into ofticc particularly conecrned 
:!buut the problem of illegal dmgs and coml11illl.'lI to implemcnting a 
olllllllunily-orienictl approach to l.'Crlain crime problcms.9 opr iii well with 
Ward's agenda and gave him a highly visible and newsworthy project '"iih 
which 10 begin his administration. 

The Opera~on 

OPP forces moved inlo lhc Lower East Side with strenglh and confidence, 
quickly l'St~lhli~hing all imposing ptllice pfl'SCnL'C in the COIIIlllUlIil y. The team 
was lI1alie liP prilllarily of IInifufIlll'll patrol (lUkers, many jll~tlllli of Ihe police 
academy, who SWl'Pt through the StTl'Cl<;, mostly Oil foot,llbpersinflthe crowds, 
giving (llli pal !..ing lic!..els, conducling ~arches, and ll1akin~ an l"itS. Fxlr:1 of
t i,'l'rS assi~Ill'l1 frolll I Itl' Iiollsing Police :llltl I he Tran~il Pulicc l'uillilldl'li 
sil\lilar (1llL'laliolls 011 the ~\11l1l1lls of Ihe pllhlit: h(lll:;illjt JllOjl .... ·ls and inlhe ~\lh
way slalioll'. III the Jil~1 few wwl..s, 1I111IllIIClllllllke H"1c 1IIIIlIII',h alld dram.! 
I he 1';1Ii..s, and I he (;\IIillt: Ullil was uSl'\llll ('1II!,1 y ~IIII ,ht' ""alllllllll .... 1 hllilllilllt\ 
whkh hall I>l'l'n IUnlt .... 1 illio dWll w;uehollscs and ~hlloli\lll !talled!.'s, The 
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Organi/.cd <:rnrlc Conaol Uurcau (OCCU) caH1C in to conduct hidden 
surveillance operations and "buy and bust" arrests. Police helicopters 
somelimes hovcred ovcrhead, watching the rooftops for possible counlerattacks 
agaill~1 the police. 

Operation Pressure Point substantially increased the risk of arrest for the 
drug buyers and sellers who previously had been almost imllJune. In the first 
1II0nlh, the polil:e lIIade ovcr 2,txX> drug-rclall'tl arresls, an a\uage of aboul 67 
per day. After livc months, the arresl tolal ro:.e 10 7,(UJ and after scvenllocn 
months, 10 almost 14,OIXl. Operalion I'rL'S~ure I'ilinl aL\(l sough I sevell' 
~'nh:nn:\ lor Ih. I~\.' apprl'ilcll(k'tl. The lJnill'tl Slall'S Allolney for lire SOllthcrn 
I >i\II i<:t of Nn\ Yo. k aglc,-'tI Itl pnl(l'~"'i all alle~I.'i 1II:11k olle t!:IY l':!t:h wl't:k 
1IIIIIIgh Ihl' 1e,1 lalcIllllt \y~lclll, whcle .... :lIallic~ lill dilly' olkll.\\." all: IIII1'l' 

. evcll' 111:111 dlo e 01 Nl'w ')'111 k Slate alld whcl e illd~~l'S havc a lcputalill!l 1'01 
\x:illlt 101lv-her Ihall slale Willi jlld",l'S. 'I he rl'tll'l al Ctllll Is did, ill 1:ll'I, hand tlilt 
sllh~t:lllliaJly hal\her pcnallil'S.~' Altholl!{h il L .. dininlilio qllalilify Ihl' cOII!lihu
lion or 1111.""-' scnlences 10 Ol'l"s SIlL'I:l'S.'i, the police hclieve Ihl' HIIIIIlfS of 
"rnlclal day" pnlthlccd a nOlahlc decrca\C in Ihe vO/lll11e Ill' dllllllJalik. 

The I'olin' lkparlllll'ni al~(l misl'\l !he cost of P!l~"\lIe !,(linl :II !l'Sls hy 
dilllill<lling Ihe I>c~k Appearance Ticket (DAT) syslelll Ihal onlin'lI ily allows 
Illany persons chargl'tl wil h misdemeanors 10 be illlllll'tlialdy relc-.t.\lu from 
cllstody merely will! nOlice of their coull appearance date, A OAT arrest irn
pllSl'S no illlllll'tliale cosl on Ihe offender and llJ:lY rl'SlIlt in no pllnishmenl if Ihe 
ofli:nlier fails 10 :JJllx·ar." The e1illlinalion of OATs SlIhjl'\:led all Pll~sure Poinl 
arfl'SiL'l'S 10 Ihe filII arre~,I, booJ.ing, and arraignlllcni pnx'l'Ss so Ihal in Ihc tirst 
few monlhs of m'l\S arrl'Sls and backed-up courls, arrl'SIL'\.'S often had to ;;pcnd 
sl.''Verai days in jail before being released after arraignment. Every Pressure Poinl 
arresl Ihus represented not only a first stage in the criminal process, bill also an 
"irnrnediale intervention" (Goldslein, 1977); every arrestee was subjected 10 
some sanelion, inclllding those againsl whom drug charges were Ialer dropped 
and even Ihose few who were acquilled. 

Even when unable to make<arrests, OPP forces tried 10 wscourage involve
menl in the drug trade by acting as whal Sagarin and McNamara (1972) caU a 
"judicial punitive body." This is a euphemism for harassing suspicious people 
in "known dmg areas" by Slopping them, questioning them, perhaps searching 
Ihem, and Idling Ihem 10 "move on. "12 From the police pt'TSlxoctive, the ad van
I'Jge of Ihis Iypc of inlervenlion is that it docs not lake orticers off the slreet The 
cost to Ihe suSPCCI is suhslanlially less than with an arresl but a grcaler number 
of intervenlioll>; pt'T unicer bLocUJ1les pLlS. .. ihk:. J1 

Thi~ harrasslJlenl stmh:ltY IX'\.~lIne l'SIX'l'ially IIscfllilO the 01'1' pallol fml'C 
as Ihe monlhs wore on, 1101 only lx'\::tusc ma/lpLlwer W;l~ sOlllewhal fl'tluCI.'tI,14 
bill also Ix'\:allsc slfl'l:t ~lIing IX,\::lIne k'S.~ blalant and kss rIC4Uelii in miponsc 
~ 

to Ihe earlier efforts. In Ihe early days of Pressure p~nl. arrests were 
gllaranteed, but buyers and sellers quickly a1lered their behavior in re.p()n~ 10 
the police Ihreat; thus, the original police tactics became less prtxluctive, Uuyers, 
for example, tried to dlX.Tcase the possibility of arrest by spending less time on 
the street, 

Buying drugs used to be an all'il1y affair. You'd hang 
around, shooting the bfl'ClC, maybe picking up a lillie work 
lin one of the slreet operalion~l. Now, I gel Illy drugs and get 
out of Ihe area at; quickly as pos.~ible. Nolxxly ·shol.lts liP' (In 
the hlod anymore; ii's jllst ton d~lIIgcrnlL';. 

Unlit !ol'lkrs alsl.l ndaptl'tlln Ihe pLllice pn'\(:lk:C hy valyi\l~ Ihe hlGllioil allli 
lillll' 01 S<liL'S,,' !ol'JljIl~ in larger lIl1all"llil'S,I~ :lIul cllipillying IIII1IC helpels . 
.. Sll"l:U·I .... Il(:v.all 10 walk Ihe slll'l:ls, Ilolifying known hllyt:l\ or Ihe lillie and 
h:alillll of Ihe nexl s:de; more "Iuokouls" appcall'tl, ~Ildi!llt warnillg ~i!{lIal, 
whcll Ihe 1l(lli(c dlcw ncar. Sellers :rPlll':Ul'tl (Ill Ihe sir loci fur only ~hurt pcrilltls 
or linll', dislrihulillg dmg. .. In buyers whu had aheady paid Iheir IIIllIrey 10 a 
S(.'t'IIIlLI wlllkn. As lire whole drug 011l.:I:llinn aLljmlcd il\C1f In dlul:;\\C Ihe 
hll}'l'IS' auLi sdkrs' risk or dell'\:lioll :rI1l1 :tIR'SI, 1'll'\\\IIC Poinl pallOl officers 
Itll 11l'tl \lime and \lIore 10 moniloring lire slfl.ocl pLJpulalillll, hara.\\inlt anyllill.' 
who aprc<IfI.'tI to be involved in lhc drug Irade, and cncouraging the very 
changes in drug Irafficking thai made it more difficult for them (0 make arr~ts. 

The demise of Ihe blatant "drug supermarket" inerca.'il'tl Ihe lI~fllhlC'iS of 
1II1llerl'ovcr surveillance operalillll~ aillll.U al drug \Cllers who, h\.,\:<lu.\C Ihey 
make only hrief appcaralll"l.'S oWl: Ihe ,Irlocl, arc onen able 10 avoid bOlh :lfIDt\ 
and harra. ..... menl by the palrol fom:. On a sUf\eillance operalion, 0111.' oflicer 
concealed in an observalion pusr, will usc binoculars to walch dmg transadiOll~ 
taking plal'e and radio a description of buyers (and often wherc they have pul 
Ihe drugs) to officers waiting in cars just oulside Ihe observalion area. Sevcral 
buycrs lIlay be arresled as rhey leave the purcha'iC arca before thc police movc in 
10 arrest the sellcr. This Iype of opcralion can be vcry erfl.'Ctive, bUI il is difficult 
to organize because il requires considerable manpower, knowhlge of po!>.c;ible 
sale locations, the cooperation of someone in the community 10 provide the 
lookout posl, and adequate advance planning. It is also necessary 10 coordinale 
with the patrol force 10 make sure lhal irs members do nol disrupt a sale before 
il takes place. Even then, surveiUancc operations arc not foolproof, and may fail 
10 calch Ihe sophisticated dealer who can dccrca'iC the chance of detection by 
el1lploying lookouls to palrol Ihe surrounding blocks, walch for police can, and 
rcpoII hal'k, pcrhaps hy walkic-Ialkie. 

Rl'\:ognil.illg Ihe limilalioll" of a pure law cnflllccllIclIl ,II alq!y for fighlillg a 
plOhlclll il' cnl,enchl'tl as ihe Lowcr Ea\1 Side dlllg Irade, Ihe Police Derall
melll slIpplel1lenll'tl il with cOIlUllllnily-ba\l'tl rfllgram~ dl',i!!lll'\IIO sirellgihen 
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lIeighborh~.ld encourage resident support of the police effort. As part of 
the Neighborhood Involvement Program, OPP officials met with a number of 
chiJrch and community groups, developing programs to encourage residents to 
teport drug sales on their blocks; litis led to the eslablishmcnl of a srx:cial 
hotline, allowing callers to bypass the centralized reporting system and telephone 
anonymous tips directly 10 the Pressure Point oflice. The program not only 
sought 10 improve enforcement (by providing the police with valuable infonna
tion), but also to involve Lower East Side citizens more directly in the fight 
against drugs. 

The Polke Department's Community Affairs Division also 1x.'Glllle more 
aclive on the Lower Easl Side, adding extra ofl"k:ers 10 (,".Jch of the Prl'Ssure 
Point precincts and allowing them 10 expand their work with 10l:a.l community 
groups, encouraging the formal ion of block a.<;S()Ciations and planning outdoor 
activities to ulilil.C and "rl'Caplure" the public spaccs "liberated" by Ihe polke. 
III two of the three Lowcr f:'l\1 Side prl'CillcIS, COlIIlllUllity Patml Onicer Pro
~~rallls Wl're Cll";lll'd. anti !-ofll'Cially Sl'll'Ctl'll ollkers ht"~alliu WUI II. with Il'Sidl'IIIS, 
hll,illl~'i rll:"pk. ami rtlllllll\lIIily p,JU\lpS tll solve Ihe );IX'I.:ilic pltlhll'III'i or ill
uividllal hillt.:h alld IIl'ighhorlllxxls, whlihl'r rdall'll 10 lImg.'i Of 1101. Polkc 
onicials also sought the CUOIlt.:ration of olher city agellt.:il-s, encouraging Ihelllto 
demolish city-oWllCll abandoncd buildings being used in Ihe drug trade, improve 
garbage pickup, sweep the strl'Cts, and low away ahandolled cars. By promoting 
!!CIlcrai improvclllents on Ihe Lower Ea.~t Side. the police hllfll'1.l In make the 
strl'\;t); more altractive 10 residents anu, thereby, k.'S.'i availahlc 10 drug 
Ira flickers. 

Impact ur (WP on the ()rug Trntk and 
Drug-n:latro l:rime on the LowCf Eao;t Side 

The package of law enforcement and community-oriented strategies making 
up Operation Pressure Point has led not only to changes in how drugs are 
marketed on the Lower East Side, but also to a noticeable decrease in Ihe 
volume of drug traffic itself. The exact reason for this decrease can only be 
guessed. One hypothesis is thai OPP reduced demand for drugs, becau'iC users 
were deterred b:' the police pre,.,cnce. There is no evidence of Pressure Point's 
pulling any additional pressure on Ncw York City's drug treatmenl facilities ll 

but James Q. Wilson (1985) and Mark Moore (1977) bolh suggest that relatively 
nl.OW (and slill unaddicted) drug u<;crs arc mosl deterred by raising Ihe costs of 
"wpping." Urucc Johnson's (1984) research suggests that even chronic heroin 
II!-Crs vary their daily illtake cOlt~iderably and occasionally arc abstinent for day •. 
long periods. Thlls. at leasl sOllie portion of Ihe reduced volullIe might be due to 
a rcduclion ill Ihc number of people Sl'Cking drugs on any given day. 

A Sl'COlld possihk cxplanalion for the fl'llUC(.'lI VOlilllll' of dfll!t 11IIyers Oil the 
I.own bl~1 Side alll'l OJ't' is Ihat !-ollle portioll of thc lhll!t tlalli\..' iII0Vl'lltu 

other locations. In fact, within a few monlhs of impicmcnt; "OPt ... IS ex
panded to include somc neighboring biocks whk-h had 1101 prc~'((llI~ly lx.'Cn high
drug ar('".t..~ and iilc policc department created two addiliollal. although srnaJler, 
opcratitJn~ (l'n:~sure Point II and Pres~\lre Puinl III), 10 attack drug trallic in 
other parts of the city. Sollie drug oj"lt.:ration~ rcpUlIl'llly 1Il{)\'l'1.lllUI or Manhat
tan allogether, relocaling 10 olher New York City borough.\, New Jer~y, and 
Long hland. Established drug markets in Ihulcm .may abo have expandl'd their 
operhtions. 11 

Thc police lake the view that lhey hm'e been very successful in ridding the 
Lower East Side of "out~f-lown" buyers, allhough their own slatislics do 1I0t 
strongly support this claim. In the first five monlhs of Pres.';ure Point, 14.2 per
cenl of arrestccs resided outside of New York City; in lhc following year. the 
percentagc of non-New Yorkers dropPl'll to 11.6, hardly an overwhelming 
changc. However. a visual survey of the drug traffic today, compared wilh 
Plllice videolapes of pre-OPP. docs reveal a differcnl'e in climtelc; pre-OPP. 
",any or Ihe huyers were white, and appeaR'lI to be middle da.'i.'i - men wilh 
III idr:l\C.'S. wearing IIIISillCS-'i !llIi!s. alld womclI wilh hahil'S ill had,-pad; carriers. 
Today. white facl'S arc ~lrl'l'; ill fal.1, police 011 r:lIrul in hiRIH..h IIg are:l'i on the 
lower bl.~t Side aulomatically view any while person with !-ouspidun. If white, 
middle class drug uscrs are sliU buying their drugs on the Lower East. Side they 
are, at lcast, not doing it on the streets. Cars with New Jersey license platcs, 
whkh were double parked along some blocks, arc now rarely 1iC\:n. 

If OPP forl.'t'll wille drug operatiolls tn move to new Il",:ati()Il~, thi~ wa.~ 

prohahly lIJore a rl'Sult of police prcs.'mre 011 bUYl"fs Ihan 011 !-odlers. Orug .c;cllers 
arc accustomed to Ihe possibility of arrest, al"'t:cpting it a~ a built-in cost or doing 
busin~'i (Luksctich aud White, 1982). and even the threat of extraordinarily 
severe pUlli~hments may not deter ~hcl11. When New York Stale, for example, 
increased penalties under the "Rockefeller Drug Laws," it did not reducc the 
nllmbe of drug dealers or the supply of drugs available in the stale (U.S. Depart
ment of Justice, 1978). in any event, Ihe sentences imposed on drug sellers ar
rested during Ihe fIrst month of OPP and suiJs(quently convicted were not 
severe.'9 Of 716 felony sale arrests analyzed by the New York City Criminal 
Justice Agency, the large majority were settled in Criminal Court wiL'1 guilty 
pleas to misdemeanors; only 131 defendants (less than one-fifth} were convicted 
on felony charges and only 87 persons were scntencro to prison or jail, almost 
half of them (40 people) for one year or Ics.t;. Some Iargcr !.Cntcnl'C'i were given 
oul. II but these data suggest that, in general, the cost of selling drug.~ (atlcas! in 
the first month of OPP) may not have been high enough to turn a ~uh~t:Ullia! 
number of people away from the busin~. In acldilion, those who were deterred 
by the threal of imprisonment (or inC3padlatCll by al1ua1 imprisonment) were, 
ill alllikelih<Xld, easily replaced. Street-level dealcr~ ale a nuid group, made up 
of drug users who sell 10 support their own lISC and local :ldoil'SCenls. anxious 10 
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cam 1II0IlCY\....IIlY work the slrL'Cls ollly sporm..lkally and are, a .. olle I(x:al 
uscr Irarl-timc dealer pul it, "a dime a (.h1l'c1l." The an-l.'St of even a lal ge 
number of streel dealers might nol force a drug operation to move its location. 
In fact, perhaps the only thing that could force a drug operation to move is a 
reduclion in buyers. If OPP made buyers afraid to buy drugs on Ihe Lower Easl 
Side, then at least some number of drug dealers might have been motivated IQ 

relocate \0 areas where buyers feel safer. 

The increased Ihreat of arresl under OPP might be expected to have more 
impact on drug buyers than on seUers and, 10 some exlcnl, buyers were the main 
targets of tllis operation. Nearly half of all arrests have been for misdl"mcanor 
possession: another nearly 10 percent for loitering for the purpose 01 buying 
drugs. Conviclion on these charges does nOllead 10 severe punishmcnt, csJX."l.ial
ly when comp,lfed with the selltences meled out for drug sales, Almost half of 
those arrcslcd on miwem~lOor charges were rclea>;L't.l quickly, wilh 110 imprisoll
mcnt at all; of those who did n .. '\:cive jail time, the large majority (64,S Jlcn:clIl) 
Il'\:ciVl'd a scntcncc of "tilllc SClVl'\I." Only 3.2 pCfl:cnl rl.'Ceivetl jail lerms of 
over 90 days.ll Whilc thC\e dispositioll'i may Sl'Cm mild, they arc perhaps slIfIi
cientlo deter some drug purchasers, particularly o.:c.'lsionaluscrs with Icgitimatc 
employmcnt and reputatiOll .. that would be hurt by arrl'St alolle. The (XJlicc were 
hoping, in fact, that sOllie hllyers would be dctcrfL't.l by lIaflic SIIIlIIllOIISl'S and 
have given Ollt lIIore than (II,IU) ill the Pll'SSlIfl' Point area, By h:1I r:l'i.,'lIg drug 
IN'IS - slIhjrdill!t them 1101 OIl!Y to nnc~1 alld dell'llIion, hilt also to pall..illlt 
licl..els, 100wd rar~, a III I otlll"r "tlans:lrlioll l"()Si~," !Ill' 1)(llin' Wl'lC !l111I.illl( 
e~lx'\:ially III di~lllllagc "llut-uf-towllrrs" 1"/0111 huyillg dlugs on tile I,llwer F~l~1 
Side. The dl\.'reaSl.'LI volulI\e of Ihe drug traflie and Ihe (lbvious changl.'S ill . 
dicllidc SU~l'''1 Ihat somc or thesc buyers did lind new markets; in SOllie caSL'S, 
marh'ls may have IIlllVl't.lIO thl'lII. 

DlIlg IN:I~ illlli/!l'III1U'i III Ihe I.O\\'l'l F~l'l Sillc have IX'\'n IIIllkl~I:tIlllahly 
lIIore re~i~lanl Ihan llnl~idl'lS to 01'1' and have /IIorl' c:l,ily adapll't.l 10 Ihl' 
changes ill slrl'\:l d~lling which it ere-died. Olle Lower Easl Side drug user ex-· 
plainl.'t.l how "scoring" becamc more complieated and time consuming: 

For the firsl time in a long time, I had to slart worrying about 
where I was going to get my stuff. nefore Pressure Poini, it 
was there any time you wanted it, day or night. Suddenly, I 
had 10 make phone ealls to gct information; then sometimes, 
you'd go to the spot and no one would be there. Eventually, 
you'd get your drugs but it might take all day. And right 
away, you'd start worrying about tomorrow. 

To minimize the chance of arrest, local buyers began to stay off the streets 
as much a~ possible, but still recognized that buying was riskier than before: 

~ 

Wilh "rl,sure Point, thc police wOl/ld arrest you J"',( for 
hdnlt lin the streets. One day I got work lransporling drug,~ to 
someone; I was carrying a couple of bundlL'S and wac; scared 
shitlcss being on the street. Later thai day, when I w~ 
perfectly clean, I got busIed for loitering jll«;t ixx:all'iC I was 
walking in a "known drug area." Everyone I know got ar
l\.'Sted during Pressure Point. 

Other local ll'iers turned to the "inside operations" which are avai.lable to 

outsiders: 

I have a lot of c;:onnections in the area and have worked with 
lIIany of the distributors, so when the police came on strong I 
avoided the street and started getting my stuff from this guy . 
who works out of an apartment in the projects. He dOL'SJ1 'tlet 

you in if he doesn't know you. 

Some Lower E:t'it Sidc ll';l'fS may havc IravclL't.l outsidc Ihc Pressure Poinl 
area to buy their drug.'i, but this USl'f'S attitude may be morc typical: 

I'm nol going 10 travel all ovcr thc city - riding the trains 
-just tn buy drugs. Therc's a.lways a risk. I kll, I wa~ arrested 
prnhahly II dOlcn timcs beforc Prcs.~\J/e Point; it's all pari (If 
usill~ dlllll'i. 

Not :111 dlllg IN'I~,thl'n, arc lk:klll.'\1 1'111111 hlJyilll~ hy thc illl"ll':l\l,\lllucal of 
afll.~t hy 01'1'. By alld Iargc; (llIt .. (lf-loWIi huyels have IX'l:1I pl/\Jred (lilt, but 
IOGII huyers remain; thc drug trade ha .. nol disappcart't.l, bul it h:l' Ix:cn Il'LIueed 

and made bs hlalant. 

AtClII)( wilh Ihl' t1l,\:IC:l'iC ill dlllt{ tJafliddllg Oil Illl: 1.0\'0'("1 I ;l\t Side, thC:lt: 
has 111.'\"11 a dl,\:Il':l\c ill Ihll~·rel:lIl'LI pllllX:lly (JiJIIl"\ or lohhelY alltl hUlgl:uy. 
Wilhin two monlhs of Prl'Ssmc !'oint's inn:ption, a fX,lirc tleparllllelll new~ 
release c1aimL't.l a 52,1 percent decrca'iC in robbery and a 35 perccnt dl'\:fca~e in 
burglary.n Dala galhered over tlle six monlh peri(xJ from Janllary 1 to June 
1984 show a slightly lowcr decrease, a1lhough still subslantial. Table I coJIIPares 
the robbery and burglary rates for the Pressure Point area with other area .. of 
the city for 1983 (pre-OPP) and 1984. Since the whole City of New York 
experienced a decrease in robbery and burglary during this period, the entire 
decrease in the Pressure Point area cannot be allributed to Ihe operation ilself. 
However, the decrease in crime on the Lower East Side is considerably larger 
than for the city as a whole, and the area immediately surrounding Ihe OPI' 
area also experienced a more substantial decrease in crime than the remainder of 

the city. 

Although Ihese data regarding tlle impact of opr on prpperty crime arc in
teresting, we do nOI know how much crime y,a'i al.1ua.lly dcterrl-d and how 
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much was tl\'-CL'tItO olher parts of thc city (and even beyond) where sOllie of 
the drug traffIC L'Videlltly relocated. TIICSe other areas might be experiencing 
some of the crime that, without OPP, would have been committed on the 
Lower East Side. for the Lower East Side, however. OPP has meant not only 
less drug traffic, bUlless drug-relatoo crime. 

TABLE I 

Robberies and Burglaries in OPP area 
and other areas of New York City· 

KonUtlUfS 

Jan-Jun 1983 Jan-Jun 1984 '1. Change 

OPP Area 67 37 - 44.3 

3 OPP Precincts 800 619 - 21.4 
(minus OPP Area) 

Borough of 5,301 5,089 - 4.0 
Manha";m Soulh 
(milllL'i 01''' arC:I) 

N .. :w Yurk Cily" 42.022 39,771 - S.4 

UlJK(;1 AKlt:S 

Jlln.Jun 19KJ JIlIt.JUII 11)8.1 ", (1UIIlI.'f' 

Opp Area $19 319 - 38.5 

3 OPP Prcdncis 1,214 1,031 - 15.1 
(minus OPP Area) 

Dorough of 7,243 7,376 + 1.8 
Manhatlan Soulh 
(minus OPP area) 

, New York Cily" 72,372 64,962 -10.2 

"'Data Supplied by New YOlk City Police Department 

··Figures not available for Jan-Jun period; Figures for entire year we're 
divided in half to oblain 6-month esLimale. 

Implld or OI'P on 1M CommunllyU 

A recent New York TImes article. focusing on the Lower fa'it Side, reports 
that "thanks (0 Operation Pressure Point. art galleries are replacing shooting 
galleries.")l Even a police operation on the scale of orr could not by it.sclf Pf'Q
dUl:e such a transfonnation, but (he Times is corrCd in recognizing the change. 
In some sections of the Lower East Side, property values have started to climb, 
new shops and restaurants (and art galleries) have opened up, and entire blocks 
of apartment buildings have been renovated and occupied. OPP did not create 
these changes, but it has facilitated the process of gentrification which began on 
the Lower East Side in the early J9805, largely in response to the incteaSt'd de
mand for residenlial property in Manhatlan.~ Not all neighborhoods in the 
lower Ea.~ Side are part of this geJItriflcalion process; in particular, the sections 
honk-ring Olinatown and those along the Ea.... River (sec Figure I) have 
changed very lillie and are still oocupiOO. primarily. by poor and working class 
minorities, many of whom live in city-ownoo housing projects. Just as gen
trification of the Lower East Side has not been uniform across all 
neighborhoods, neither has the impact of OPP. The operation has been more 
suu.:cssful in reducing drug trafrlC in neighborhoods already io the process of 
change before orr began and least suro:ssful in Ihe areas Ihal are IaIgdy un
IllUdIL'tI by gentriflC!lioo. 

III the tirst fLow wl"Cks of OJtI'. the polk~ S\lL'C~<;r\lUy "liherak'tl'· lhe mosl 
drIlR-inli.-sIL'tI strl'Cls and parks all over Ihe I.OWL-r F'-lsI Sille; the lIrug trank did 
noi disappear, hut the volume lk.'Crca<;l'tl quickly allli suhstantially. Many drug 
sellers, perhaps hoping Ihat orr would be nothing more than a temporary in
terruption, !-laYL'tI off the strL"Cls, waiting for law cnfon,:clIIcnlto return to "nor
lIlal" so Ihal Ihey could fl'Sume operatillll'i. II W~L'i ullly willt the rcali/~liollthat 
opp wuulll cunlilllle indclinitely thai dnig sclk-rs ho..~1II 10 rL'CIIlCI~e, develop
ing ;he new markcling slmlcgiC'i that woull1liL-crca.o,c Iheir ri~k of arrL'S1. What 
IhL]' also quickly diS(:ov~red wa~ that some neighborhoods (~Jll'Cilically, those in 
Ihe pnx."l.. .... 'i or change and improvemcnt) prcscntcU more rhk than others. COII

sequently, a'i the drug trade began to rca'i.<;crt itself, il ho..'\:amc more and more 
concentraled in Ihe most disadvantaged neighborhoods of lhe Lower East Sitle. 

Poor. nm.<fown neighborhoods hold SOlTle alivanlagcs fOf strcct-level drug 
dealers. For one thing, there is often a tran .. ient population on the slreets and in 
the local parks, making it difficult for Ihe police to identify person.'> involved in 
the drug trade. Buyers and sellers often Ijve in the neighborhood Ihemselves and 
arc similar to other residenlS in terms of cla'iS, race, ethnkily, anti general ap
pearance, again making thcm indislingubhablc to the police. And even rcsidenL'i 
uninvolved in the drug trade may be reluctant to report them, either out of 
loyalty or fear of retalialion.» Consequently, as the methods of selling have 
become less obvious, the police have become much less efrective in these 
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ndghIK\~I)\~ k 01'1' onicels palmllillg on fuol IIIllI by car. (llll~lalllly lIlollilllr 
Ihe slrL'Ct population. cOIlJIIl:tillg scardlL"S alllJ Slllllclillll"S making mresls, hul 
vcry seldoJll Willll"S.'i a drug ~,ale, Their prcscnce undouhlL't.lly does have sollie 
dclelrenl dfL'Ct, h-cpillit sOllie (partimlaily while) huyers out of Ihc ~ueil anti 
pl"L'velltillg sellers flOlII returning tll prc-OI'P way.~ of lltlillg IlllSillCi.~. 

II is harJ to imagine what the 01'1' teilm could do to havc more illlpaci ill 
these neighborhoods. UnJen.:over and surveillaocc operatiOlt'i might be more ef
fective, but a 1985 departmental policy aimed at preventing corruption prohibits 
officers on the regular patrol fort%,' (Ihe large majorily of Pressure Point officers) 
from working out of 'uniform, This means Ihat all drug-rdated undercover 
operatiOll'i must be handled by the Narcotics Division, a unit wilh limitl't..l 
resources. The Narcoties Division does assist lhe regula( OPP force on the 
Lower East Side;I1 if expanded, it could provide more assi~tancc, but al a high 
cost. Most of the patrol offi:.:ers assigned to Pressure Poin( arc fairly inex~ 
pcrienced (with many straight out of the policc aeademy), allowing a massive 
police presence at relatively low cost, In fact, OPP might no! have been created 
at all, and certainly not in its present form. were it not for the po.;t 19;;4 expan
sion of Ihe NYPD, The opcralion continues to rely on a steady supply of new 
oflicers to !ill its ranks and il would require reorgani7.41lion of deparlmenlal 
rcsourccs 10 sub!>lilule a highly Irained anJ experienced undercllvcr force for Ihe 
current patrol force. \I seems likely Ihal Opp will remain primarily a patrol 
opcration ami Ihal f'lrthL'r progrcs.'i again~1 the dmg Irade - cspcdalJy in run
down areas of the Lower East Side - will be minimal. 

In conlrasl to it. .. 1:lilllfc to dear the drug traflie Ollt of IIK'SI..' ;m.';l'i. 01'1' 11:l~ 
sllh~t;lIltiany Il'\lucctl (and 111.'1 haps l'wn dilllin:lll't..l) 11K' ~trl'C! drug trade in Ihe 
1I1l11l' t:l'nhilil'd Ill'i!!hhlldlUO..!S; Ill'le. till' inilial lillClatillll til" 11f,: ~lIl'Cts IIIkl 

p:u b was IIllt ro\luwL"t1 hy a 1/.1 adllalll."t'mclllclIl~ ul dllll-l IlIIyel \ ami ~lIels. II 
lIIay he simply thaI the polil'c paid lIIore :I\lenlionto IhL"SC arl'as ill the cally days 
of Pll'S\1II e 1'01111. hili t hl'Y deny allY hi:l~ in L"(lVl'W!1.l'. and ol~l'l vatiOll~ dllrilll/. 
Illl' St\"llllll Yl'ar uf OJ'I' IX':II uut th:tI pllli.:e "alloL .. well' hl'avkst ill the poor 
lIIL';L'i wlll'n: IIIl~t of thl' dmtl- IInllk: h;ld llol\"ollle L'\I'kxllhall'\l. 

The· SIICCL'SS 01" OI'P ill nd~hlxll hoods that were tx'ClIlI1ill~ gl:lItliliL'l.1 I:all 
prohahly he best C'lpiainL"t1 ill the same way iL~ its raihlll.' in poorer 
Ilcighborlm()Js, hy the make-up of the L"Onlmunily itSt'lI', Once ek'arcd orf the 
stH'Cts in the lirst few WL'Cks of Pf\.':'sure Point. drutl- huyels and sellers Quickly 
Ilol'Came the "ollisidcrs." their prescnce apparent to 01'1' pl'fsonncl and 
n::~idenIS, many of wholll were eager 10 reporl thcm 10 the pulice, The fL'SiLlenl 
population in these ndghborhtlolll.ls had been gradually tranSrllflilL'lI, oc'l'ollling 
increasingly middle class and while. though this eh;mge was nol as readily ap
parent when the drug dealers and olher "undesirablcs" occupied the streets and 
.a. lJy dearing oul these groups, OPP allowed Ihe rcsidmt population to 

"dailll" the pllhliL' :IIl'as. hoth fmmally (Ihf(lu~h or!~alli/l't..l Ilci~lIh\lud 
eWllb) and informally (th!OlIgh their illneaq't..l wi\lin~~IICi.'i 10 he on the stm:ls).J1 
Ite~arch hy Stcphanie (jrl'Cllberg alld olhers (l9K5) sll~l"Sl<; Ihat re'iidcllls 
thcm~lvl"s um rL"tluce crime and uther IIndcsirahlc hchavior Iluough inlormal 
!.('Cial cOlli 101 of Iheir IlcilthhOlhllOds. including 11x: II~ or puhlic spacc, 
Sill wilbllce 01" !-lrangcls. Hlld :lclu:l1 intervcntion against in:lPPlllpliate conduc!. 
Such inl"oll,,;!1 control i'i most likely 10 occur in communitiL~ "ith general agfL'C
ment <.:on<.:crnillg S<':4.;al norms, an agreemcnl which perhaps began to emerge in 
these gentrirying neighborhoods as the polk-c cleared the "streel popul:ltion" 
away for Ihe IIrsl lime since the area had oc-gun to change_ A new group (once 
IhclIIsclVl's Ihe intruders inlo 8 run-down, spar!.Cly pupulated neighborhood) 
began 10 cslablish new standards of 11l:CcpL;iJble conduct and to a'i.~isl the police 
in enforcing them. Operation Pr~ure Point thus fadlitated a general change 
Ihat had already begun and, by making these neighborhoods even more 
desirable than before, increased the chance of further gentrifICation, making a 
return of the drug traffIC even more unlikdy, 

. Diltmmas for the PolM.~ 

Operation Pressurc Point has been a tremc~;dolls SUL'CC.';S for thc New York 
City PoliL-c Department. In spilc of very .Iillie advance planning.19 the whole 
operation wa.~ I.Alfricd out with fL'W prOLuiural problems, 110th Ihe Tfansit 
Police and 110I1'iing Authority Police were extremely L"Uopcrative, Coverage by 
'he Inc;1I I1ll"tlia W<l~ uniformly favorable." amI the fl,:,ponse of people in Ihe 
l't 111111 II lIlil Y h;l~ tx'l'll very posit ive, Cumlllullit y fmct ion h;L<; lIal \II ally llol"l.'n 
1\111\1 favOI ahk in ndjtlihol hoods Whl"fe Ihe impact has Ix'Cn jtll';ltesl. hilt. (;\'CII 

in me:L'i with Icmainillg dllIg 1".lIk. Il'sidclIl~ <1(1j)ll'Ciale the ILUlk:tillll ill 
volulIle ,\lid Ihe k."S.<; obtrusive I1lcthods of dcalil1~, '111t~ dilemma Ihat Ihe police 
nnw fal:c is 10 lind sollie way evelltunlly In wilhd .... w the COllllllitlllCllt of cxtra 
fom.~ til the Lower I::l<;t Side, 

()llCl atil.lll 1'I"L'S\lIn: !'nint lIIay have all rally lll""Olllpli,III.'t..I all il call - a 
dla~tk illlpUlvelllcll1 in SOllie ndghhOlh04.lds. a 1Il0lC lIullk.-s1 illlPHlVClIlCll1 ill 

olhcrs. but nn overall redudion in drug trafficking and dwg-rcialL't..I crillle on 
the Lower E.'l.\1 SiLle. Without substantial challge in till' ollClalion itsdf(slll.:h as 
Ihe addition Df pcrsollnd or an inlell~ili<.:ati()n of undernlVer Im:tics), nol !lI1Il:h 
more progrL'SS is feasible, The early SUL'l"C!i.~ lll..'Currl'll pi im;:t;ily tx.'Cau~ the tJliIg 
tranic had oc'Collle so hlalanl; now that buyers and seller!'i have atijusll'llto Ihc 
police prCSClil-C, law enforcement ha~ become l110re dinicuil. AI ihe sallie tilll;:!. 
however, the L-urrellt level of police prcscno; may be f1l'Cc.<.!hlry to maintain cur
renl gains, especially in areas where the drug Iraffic has rccmerged mo::;~ strong
ly. Without Pres.~ure Point in these areas, oren drug dealing could expand again 
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qlll\'" .Igh plllhahly nnt n:lllmillg 10 PI"I:-OI'I' !l'u'ls ;L~ oul-Hf-Iowll 
buycr;;Qllave had lillie to IinLl markets elscwhere, Still, there is a SClt'iC that the 
drug market is St"Clhing, just under Ihe surface, rC<ldy 10 e~plocle if Ihe police 
break Ihe slalemale by withdrawing from Ihe I.ower E'l~1 SiLle, Although OPP 
was nol dcsi~Ik.'tI as a pt'flllancnl aJdiliolllO Ihe policl' 1'01((: (Ill lire I.ll\\'l'r I ;~Isl 
Side, Ihere Illay never he a good lime for Ihl' I"llice io willtllsaw, ·l1le polke 
lkparlnu:1l1 1r.:IS aSS\lrl-U residl'nls Ihal PIt:SSIIIC Poinl will rcmain ;l~ IOllg :lo; it is 
IIL't.'lk'tl bur al sOllie puint or diminishing relllrrt~ Ihe police Illighl have In 
fl"Cvalllalc Ihal promise, especially in lighl of olher crime problems cLo;cwhcre in 
the cily, 

The polk' deparlmenl probahly could 1101 wilhdraw opp frolll Ihe L.ower 
Easl Side wi llout inClining a I1q!.alive rcs(lOn.o;c from the n.-sidell\s whl' nnw 
gellerally pra ,e it. OI'P h;L~ raisl-d c011U1lmuly eXpt."Clalions wilh regard 10 what 
the police car accomplish; the dfilg problem which was once viewed by malAy. 
residents as Intractable is now viewed as solvable, Commurlily residenl'i 
recognize an" value the current improvements, bul believe Ihal further success 
can be acheived wilh slighlly more police effort, Residents living in the poorer 
neighborhoods would like to see rhe kind of changes Ihal have OL"'Cured in genlri
fying areas; they do not understand why progress has been halled and will nol 
res(lOnd favorably if the operation is phased out before meeting their 
expectalions, 

Citizen expectations for the police have increased outside lhe lower East 
Side as weD and, as the media has reported on Ihe success of OPP, citizen 
groups in olher parts of Ihe cily have pressured Ihe police for addilional law cn- 0' 

forcemclll in Iheir COIJIIllllllilies, COlllllli~sioncr Ward ha.~ found Ihal "cveryone 
wanls Iheir own PI"l'Ssure Point." The Policc lXp<lrtIllCIlI h;l~ rl'Sponded 10 
sOllie of Iheir fl'l.IUL'Sls, ~.'lIillg up slll'dal opelalinrl<; In confrolll particular crime: 
prohkllls, oftcn drug rdall.'tI ill olher neighborhoods,'1 A real challclIJ!e for Ihe 
police, in New YOlk as elsewhere, is 10 lind innovalive ways IOlackk- Ihl'SC pm
h\cllls wilhollt ullfcali\lic:llly raisillg cili/cn ex,ll't.'lalillll'_ Aftcr a dl'l.';ule: of 
pl'\\illli\1Il :1110111 Ihe ahilily of Ihe police In 1r.:IVl' allY l'I led 011 ~lillll' til" Ihl.' 
qualily olli'i.° in (Ill\" l'ilk.'S, (WI' !ihllwS Ihal Ihe I'o'il'l' Gill lilah' it dillloll'Ik.'l', 
YI'I il also shows Ihal Ihl'le ale Ii mils 10 whal Gill hI.' an'\llllpli,hl'll, l's'~.'I.'ially 
whl'll Ihl'l"llin' lad.le pwbk'lIIs as ellOlllllltlS ;l~ Ihe l" Uft II ad,', Any H~h 11 :llillll 
(If cili/ell failh illihe 1"l\\lire Sl't:llIS:l )losilive "lYl1lllplishllll'lIt, \tuIIIOI il" 1.'.\llO.'I.'I,,
lilms lise Ill'yolld whal Ihl' policl' ean pulLll!l'c_ I.e,winl( (>PI' inlacl, wilh lillie 
11I11ll" of fUllher pro~ll'X.S, dl'"iL'S lllhl'f ncilthhulllllods, wilh olher ~I illle plIl
hlclllS, \"aillahll' IltlJjl.'e Il'\IlIllt:l~, hUI a wilillha\\,rI of 01'1' will ka\'l' l·ili/l'IIS 
hill)/. ill I he hilth lh::.1t IlIca\ Ilf Ilk.' "OWL'· Easl Side disillu\iolll'li :lIkl Il~1I11111. 

I/' inl\l}\",uiulls like 01'1' are to avoitllhi.s dilelllma ;!lId Ill" of long lerm \·alue. 
10 Ihe police (alld 10 police-communilY relations), Ihey should begin with a 

rC;llislic a.<;.'il.. .... <;l\lcnt of what (.11\ be a~"C(Jmplishcd and some plan fo~ollram 
pha.'tC-{)UI a~ il ix.'Comes IlL"CCSsaIy 10 rolale police resources in rcspoll<;C to 
various crimc problemso Skolnick and Bayley (1986) \\arll Ihal cili/cns alld Ihe 
IIll'tlia Illay tOxpt.'C1 IIX) much from innovalive police Sll"altl'.ics allll, when di'i:lll
poinlL'l.l wilh Ihe fl'Sulls, urge their ahandulllllclll. Opcralion 1'1"l'S~lIIe Poinl il
lustrates Ihc upposile pfIlhkm: how rave rl'View§ call illl':lca~ Ihe cXpl'Ctaliolls 
llf .:ili/CIIS ,lIId kad 11k.'11 10 dClIland expansion Ilr inllilvative Jlrograms tll"yontl 
whal (101k-c Il'SOUfl'\.'S catl bear, Inthc long run, Ihc positi\'e puhlicily creaiL't.I by 
opp may have been too much of a good thing, making it diflicult for Ihe police 
to cbim suc~'\.'s,r; in Ihc face of expanding eXpl'Ctations, and diffk."t1t for them 10 
kavc wilhout appearing 10 admil defeat. 

Conclusion 

Operation Pressure Point speaks well for Ihe ability of the police to develop 
innovative slralegies to fight the pervasive "criminal situa!ions" which plague 
specific urban neighborhoods, After nearly two decades of a police focus on 
fighling sedous crime through quick response time and prevcntivc patrol, police 
scholars have urged creation of proactive, communily-based programs to sup
plement lhis basically reactive system (Goldstein, 1979; Wilson, 1985; Clarke, 
1983; Engstad and Evans, 1980; fanner, 1984), Operation Pressure Point is 
such a program, developed to meet a unique crime problem in a unique com
murlily, and other police departments might learn much from it. However, it is 
nol al all clear that all drug-infested communilies would benefit equally from an 
opcraliolllike PrCli.<;urc Point. Mark Kleiman (1986) reports th .. ! a similar opera
lion in Ilar/clll had very lillie impacl 011 Ihe open drug market there, ami he 
poinls Ollt, on the ba.~is of his cxaminalion of several anli..urug 01ll"1 ali. lIlS ill dif
ferl'1I1 Cllllllllllllilil'S, Ihal a !>umlalllial l'(lllllllilllllCIlI of rt";{lllrn'" i\ II(\.'C'\;II)', 

!llll \lol ~1I"idelll for !i\lL'Ccs.~, opp workt.'I.1 hcllcr on Ihe Lowcr I ,l\1 Side thall 
d~whcn: pwhahly lll'\:ca\lSC Ihe LOWl'f Easl Side il~lf wa, <I\rt::ltly in lhe ealiy 
sla~l'S of ~l'\llli'it:ali(lll; silllilar Cl,ll"ralioll'i Illay I~ tllllch k:., elk-dive i\l 
Ilt1Vl'IIY-liddl'lI arcas wilh Illllltipk JlfllhlelllS, Opcralio\l 1'1l"~I"l' I'oinl i~ \lol 

. Ihl' :1I1\\\'l'r 10 slIl"Ci -le\'l'llIlll/t II alie ill I hl'dl il";. 11111 al I hl' S:lllll' I illll" ( WI' dol.'S 
ill",,!! ale whal Ihe pulice lIle l'apahll' of aCl:lllllpli:-hilllt \\ hl'1I lill.')'lbi!(11 poli..:ill!( 
~IHlll'I!it-S to 1l11"C1 t:UlllllllllliIY-~lll't:ilic crime IlwhlclIls alltl' alC ~iven suflicicnt 
Il~CllIIl"''S III t:any IIk.'ill (lulo 
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Non:s 

• Assislanl prurl.'S.'iOf of Sociology, Siale University of NI..'W York at (kn(!';4.'O. 

I. In January 11)84, the I.m· AII.I!I'!c:\· l~:lIe\' ran a fmlll page pidulc alll.! 
story of l:US!OIllers lining uplo buy drugs on Nl.'W York's L.UWl'f East Sidc 
whit:h they natlll-d "Ihe most opcn heroin maJlu." in the nation." I.Ol' 
AII}w/('S Times, January 8, 1984, p.l. 

2. 111cre arc thfl'C regular prcdnds on the l.ower East Side: the 5th, the 7th, 
,lIld Ihe 9th. The Prcs.~ure Point all'a indudn.l sc.'CIitlll~ from alltllrl.'C of 
Ihl."SC pfl.'Cincts hul did not fully cn~:OI1lp;L'i.'i any of 1I!I:Ill. 

J. 'J1ll~ slalistici arc based on dala pfUvilk-d by the New York Cily Polk'C 
IJcp;lrllllcnt. 

4. In 1974, the police reported approximalely 525,I.XX> index crimes; in 1980, 
720,(01; and in 1984, 61X>,(U). ThrUlighoul Ihis periud Ihcle were scw:ra.l 
illl':rl';l<;CS and dccrca<;cs, bUI al no puint did Ihe amounl of rcpork-d nillle 
dl'Clinc to 1974 levels. (Data obtained from New York City Polk'C 
Department.) 

5. Drug arrests were given a low priority in other cities as well. According to 
Berbert Jacob (1984), narcotic arrests peaked in the early 197&. After this 
time, serious crime made up a growing proportion of all arrests. 

6. All unattributed quotations are taken from interviews conducted by the 
author. 

7. "Is This Any Place for Children?" by Murray Wcisselal, New York Daily 
Ncll's, July J I, 1983, p.1. 

8. &'C New lurk Tribufle, April JO, 1984, p.I, for l:OnUlICIIIs to this ellL'Cl 
by some Lower East Side residents. This is also the posilion taken by 
Jagna Sharff (1985). She claims thaI the drug trank, which inilially .c;cl'\'l.-d 
to "pu!>h oul" much of Ihe older, imrnigrrull population wa~ by 1984 "Ihe 
la~l.obstadc 10 gClllrilkation" and inva~ion by the "Yllppil.-';." I kr p'~i
lion is Ihal drug dealing wao; tolcrall.-d by the pulil.'C when Ihe 
neighborhood wa'i in &:dine - pre-gentrirlCalion - bul became the objl.'Cl 
of police alieni ion once properly vrulll.'S began 10 incrcmc. IIt:ccher cl ,,\. 
(19RI) alld Farmer (19M) poinl 0111 Ihal official rcspoll~~ \0 crillle me' 
allllll~I always "pnlilk::II," in Ihal Ihey I'l. .... pollll to !>tllllC inlcll':'!S ovcr 
,,,lIl'IS 1111" lire Il;UIk:lllarly iIlIlIlCIIl'l"l.l hy hll~illl."'\ illlcle~l!> ill I Ill." 
l·Ollllllllllily. 

9. III IIIl"\.1illg.~ wilh Ihe l:OIlUlIllllily, Ihe p')lic~ rCl.'Civc mure complailll!> of 
"SIR'C1 condiliorto;" - loud mmic, rowdy youlh, derdicti, 51rl'Ct vendors, 
pruSlilllll'S, amI Ihc likc - Ihall Ihl'}' do of ~liollS crimc. ('iIi/ens wanl 
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and cxpect thc police 10 take care of Ihese prohlems and Commissioner 
Ward deddL'(\ 10 give Ihem a milch higher priority Ih:U1 hi~ prl'(\C\:L">sors. 
lie has 1l'_'C1I particularly inllllcllcl'(\ by Ihe work of Wilson and Kelling 
(I9K2) who argue Ihal payillg allClllion 10 klW lewl crime and L"lllllrol or 
Ihc slrl'Cls ill ucleriurating neighborhoods lIlay also have an impact 011 

seriolls crime. 

10. There:u e sOllie plllhk-iIIs in dirL'Clly C\l1l\p;lrin~ frtleral and slale L"Ourl 
di~p(lsilillllS IlL'Callsc dl;lrgcs HlC 1101 iJenlkal and lillie IlL'dods :lI'e 11111 
I:llkl lllillllllS. Bul even a roll~h 1:0lllpal i~\ln of Illll(OIlIl"S ~1I~l"Sls IIlIlI."h 
l\l\l!(hl'r Ircalllll'lIl hy Ihe fL'(\cla! syslcllI. hI fellcral courl, ahllll~1 KH p(:I
CCllluf wnvkkd felons were SCIlIcIK\.-tl In imprisonlllcnl, wilh flower !han. 
10 percent of Ihose serving Ics.') lhan one year. In slale court, 66 pcn:enl of 
Ihose convicled on fclony charges went 10 jail, and a1mosl half of Ihem 
were given a year or less. AI Ihe indiclment slage, thc disparilics are eycn 
grealcr. In Ihe federal syslem, 126 fclony indiclmenls fL'Sulled from 161 
IClunyarresls. In slale courl, fewer Ihan one-lifth (I3i 0111 of 716) of 
felony arresls resuitL'(\ in a fclony indictment. Federal slalislics arc from 
Ihe Uniled Stales Allomey's OfliL-e, Southern District of New York. 

II. When a person issued a DAT fails to show up for Ihe court appcaranL-e, 
Ihe court wiD issue an arrest warrant, but the warrants division of Ihe 
polke departmenl has been underslaffed and unable 10 "track down" 
most defaulted DATs. Often Ihe polk:e will calch defaulted DATs when 
l!tey arc arrcsted again; al Ihal lillie, Ihey will nol qualify for anolhl'f 
DA T and will have 10 remain locked up until appearing in court to faL"C 
Lhe accumulated charges. 

12. lllese are very similar to the police LaL1ics which Symamki (1981) reports 
arc widely used againsl prostitulion. Dccause Ihe poliL-e would be able 10 
make only a few arresls each nighl, they can more effa:tively control pro
slitulion lhrough "harassment" Lhan by "arrest." 

13. The constitulionalily of such tactics is questionable, and there have been 
some complaints by Lower East Side residents. 

14. After olle year, Pressurc Poinl fOrl:l'S were reduced slighlly from ariprox
imalcly 24010 2{X) oflicers. AI linlL'S, Ihe force was reduCl'I.1 furl her as of
rkCl S ll'!/.ularly :l~~iIlIlL-d In opp were IClllporarily <l\Si!/.llL-d 10 other I:L\ks 
(pala"l");. ~pllrlillit C\'CIli.~, l·llnCl·II.~. de.) SI..IlI"id. allli Bayky (1IJIt'i) W;llll 

Ihal fllr illlllwalive stl":!ll'!ties In he dll"\:livl" Ihe inll'!(lily or Ihe dl'pilly
IIll'nl lIlusl be lllainlainL-tl amI Ihe lemklKY 10 "pull" ollil:l.:rs f(~r olher 
assignlllelils aVllidl'(\. 

15. Thl' lIip.hl hours bl.·lwl'l'n 2 allli 6 01.111. IX'\.·:Ulle l'SPl'l:ially pop"Iar IlL"\:a,,~ 
01'1' 10n:l"S Wl'll' a\ IlIl'ir 1,'Wl'S\' Ik"\:all~ IIlllch (II' Ihe ropllialiull W;l~ 

askep at this lime, cilizen complaints were uncommon and sIDi.:s""-«lll oc
cllr without much Ihreat of arrest. 

16. Drug users reporled Ihal some sellers rcspol1ued 10 OPP by rllflL'iing to sell 
"single bags" ($ 10 or $20 worth) and rl"qlliring buyers 10 huy in bundles 
of len. DTllg bllYl'fS would Ihen havc 10 poollheir 1II011l.,}" send one pcr
~III 10 make Ihe buy. and Ihen di~lribllle Ihe P;lckcls alllong Ihelll~.IvC'i. 

. This change illcrca.o;OO Ihc ri~k to buyers (llL"\:';'u~ il u."quim.llhcm 10 L'on
~rl1!.:llc 011 Ihe sll"L'c\ anulllake 1I1l.'SC arrall!!elllelils), hullk.'CflOl<;l..'(\ the risk 
hI sellers hy allowing Ihem In dish ihllle Ihe SOlllle alllOllll1 ur drug.o; ill a 
shnr kr (X'Iiod of lilllc. 

l7. Dala galheR'lI by Ihe Nl'W YOI k Siale SuhstallL1: Almo;c Scrvk:C'i shows 110 

incrca.o;c in Ihe Mcthadone Mainlenance pollUlalion during this period. 
This may be because most melhadone clillk:s have a wailing list for entry 
inlo Ihe program, bul there was ai~ no change in the number of people 
on Ihe wailing lisls. 

18. One Lower Easl Side police officer who lived in Ilarlem reportL'\I a 
noliceable increase in the volume of drug tradc.there and claimed 10 have 
seen some well-known "slreet people" from Ihe Lower East Side in 
Harlem for the first time after OPP began. 

19. These data come from the Criminal Justice Agency Follo .... -up Report 01/ 

Criminal Court Outcome5. The agency has only anlayzcd court oulcomes 
for Ihose arresled during Ihe first mOJllh of Prl.'S.<;ure Point; Ihere is, at this 
poinl, no way of knowing if Ihe courts became more or Ics.'iknienl as lime 
went by. These data also fail 10 include Ihe court outcomes of defenuilli\S 
who had their cases heard in federal court. 

W. Of the remaining 47 convicted felons .t."ceiving jail time, 14 received a 
senlence of 1-3 years, 26 go~ 2-4 years and 7 were given longer senlcnces; 
the most sevm was 6-lS years, given to one person. 

21. See Follow-up Report on Criminal Court and Supreme COllrt OUlCOme5, 
Tables 3 and 4. These tables include dala from all arrestecs who pled guil
ty in Ihe criminal coun. 

12. Cily of New York, Police Department News Release No. 17. March 30, 
1984. 

23. Nol indlillcd in this SL"\:linn is an e)laminalion of how 01'1' alli.'CIL't1 Ihe 
1I1111t \I~'rs who fill: abo 11 pari of Ihe COllllllllllily. ~'Il\C ollh\: \1\1.:1\ inll·f· 
\ieWl'1.l were pk:l\l'tl wjlh Ihe rl~lrlt<; 01'01'1' Ill'C:tllo,c IIll"Y !i:1t Ihe <,illl"lioll 
had got oul or hallt.! and werc cs(X'Cially glad 10 SL'C OIlI-t1r-IUwn Imyers 
olT Ihe Slfl'Ct. Paul Goldslein (19H5) rePllrlS Ihat buying t.!nrg~ IX.'l"ame 
lIIore t!:lIlgCr<lUS after opp whell many scllil1!l Op .... 1 alions 1II0VL-tl illlloor ... 
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~,... .:rs report a decrease in the quality of drugs and an inLTease in 
price. 

lA. "The Fortunes of the Lower East Side are Rising," by William Grca-, 
New York TImes, August 4, )986, p.6E. 

25. According 10 Robert Ponte (1985), a shortage of both office and residen
tial space in Manhallan has led to an increase in property values all over 
the City and the rapid development of areas thai, jusl a few years ago, 
were ahandorll.'d 10 Ihe poor. One area of prime developmenl has hccn 
just south of midtown Manhaltan, a primarily l.'Omnlt.'rdal area thaI 
borders the Lower East Side. 

1h. llli~ ~l11ed 10 !lc a parlicular prohlem in Ihe Public Il00l~ing Projl"Cls 
wht're ewn cili;r.clls who dislike Ihe drug trade are onen pl'rsOll:llly COII

IIl"Ch.-d 10 Ihose involvl"\l; Ihey wanl Ihe dru~ Irade t{OIk', hut nol Ihdr 
flientls IIml Idatives lUll~I\."\1. SOllie Il~illelll.~ alsn l'xpres.'il"\1 kar or 
lelalialioll IIt1ll welc Idlll:l:ml III f(iVl' l'WII IInonYlllll\Is tips III Ihl' p"lil·l·. 

In sOllie clIlIIllIllnities, IIIlItley fmm Ihe dru(( IIlIlle cVl'IItually dll"ltlaks 
within the colJllllunity ilself, again making Icsidents rdudant to a ... ~i~lthc 
police. 

27. The Police I kpartIIIcnt will'lIol rdC:l';C information aholll III1lJcrcowr 
opcrations, so it is illlp()s.~ihle tn compare tile nUllIller of undl'fl:OVl'f 
operations in Ihe early lUld laler stages of OPP. However, OPP palmi 
supervisors claim that Lhey now receive ml.k:h less backup from the under
cover units. 

28. Several researchers have shown this link belwccn residenl use of the 
streets and crime. When crime (or fear of crime) illcrca<;cs in a 
neighborhood, residents lend 10 slay off the slrects as much as possihle, 
wC:lkflling infonnal solial COlilrols, and perhaps eausing an even grealer 
inm'asc ill crime (Wilson, 1985; Conklin, 1975; DuBow et aI., 1979). Jane 
Jacobs (1961) strongly recommends policies that encourage residenl use of 
public areas as a strategy for fighting crime. 

29 OPP was not based on a carefully developed "master plan." It was put 
inlO motion wilhin a month of Commissioner Ward's appoinlment aftcr 
he galhered logelher several people with knowledge of the Lower East 
Side problem. Many operational dedsions got made on an "as'need" 
basis. 

30. l11e only exceptiun I could uncover was an interview with Dr. Roberl 
Newman who admonished Ihe police department for nol providing ad
vance warning and not secking input from the local dmg treatmcnt 
cstahlisllllll:nr before ocginning Ihe operation (CBS News, March II, 
19H-t) . .. 

31. For example, Operation Closcdown, implemented in April19~o close 
down "smoke shops" in Brooklyn; the Padlock Enforcement Program, 
begun in September 1984 to close down businesses \\ith repcatl-d viola·· 
lions of Alcohol, Narcotics, Gambling, Prostitution, and AulO Crime 
laws. 
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ABOUT THE NATIONAL INSTITUTE OF JUSTICE 

Th~ National Institute of Justice is a research branch of the 
U.S. Department of Justice. The Institute's mission is to 
develop knowledge about crime, its causes and control. Priority 
is given to policy-relevant research that can yield approaches 
and information that state and local agencies can use in 
preven'ting and reducing crime. The decisions made by criminal 
justice practitioners and policymakers affect millions of 
citizens, and crime affects almost all our public institutions 
and the private sector as well. Targeting resources, assuring 
their effective allocation, and developing new means of 
cooperaticm between the public and private sector are some of the 
emerging issues in law enforcement and criminal justice that 
research c:an help illuminate. 

carrying out the mandate assigned by Congress in the Justice 
Assistance Act of 1984, the National Institute of Justice: 

0' Sponsors research and development to improve and 
strengthen the criminal justice system and related civil 
aspects, with a balanced program of basic and applied 
research. 

o Evaluates the effectiveness of justice improvement 
programs and identifies programs that promise to be 
successful if continued or repeated . 

o Tests and demonstrates new and improved approaches to 
strengthen the justice'system, and recommends actions that 
can pe taken by Federal, State, and lqcal governments and 
private organizations and individuals,to achieve this goal. 

o Disseminates informatio~ from ,research, demonstrations, 
evaluations, and,special programs to Federal State, a~d 
local governments, and serves'as an international 
clearinghouse of justice information. 

o Trains criminal justice practitioners in research and 
evaluation findings, and assists practitioners and 
researchers through fellowships and special seminars. 

Authority for administering the Institute and awarding grants, 
contracts, and cooperative agreements is vested in the NIJ 
Director. In establi~hing its research agenda, the Institute is 
guided by the priorities of the Attorney General and the needs of 
the criminal justice field. The Institute actively solicits the 
views of police, courts, and corrections practitioners as well as 
the private sector to identify the most critical problems and to 
plan research that can help solve them. 

James K. S'tewart 
Director 
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ABOUT THE POLICE MANAGEMENT ASSOCIATION' 

Formed at a constitutional Convention in 1980 and incorporated in 
the District of Columbia, the Police Management Association (PMA) 
is 'a nonprofit, educational, and professional membership 
organization representing the international law enforcement 
community. Principles which guide the PMA are that: 

1. continual research, experimentation, and exchange of 
ideas through public discussion and debate are paths 
for development of a professional body of knowledge 
about policing; 

2. SUbstantial and purposeful academic study is a 
prerequisite for acquiring, understanding, and 
adding to the body of knowledge of professional 
police management; 

3. maintenance of the highest standards of ethics and 
integrity. is imperative to the improvement Qf policing; 

4. the police must, within the limits of the law, be 
responsible and accountable· to citizens as the ultimate 
sq~rce of police authority; 

5. the principles embodied in the Constitution are the 
foundation of policing; and 

6. it is necessary to inform and educate the public.on 
police issues. 

Four categories of membership are represented, which include 
sworn police practitioners ranging in rank from sergeant to 
agency chief executive, as well as nonsworn.police managers, 
planners and academicians who specialize in' police service. This 
structure ensures that representa·tion is fair .and equitable when 
voting on issues or electing the 16-person Board, which is 
comprised of four members in each rank category. Although 
represented predominately by members from the united states, 
eight other countries are represented in the membership. 
Corporate and Associate (police officers and criminal justice 
students) memberships in PMA are accepted; however, such 
memberships are accorded no voting privileges. 

PHA serves as a forum .for the exchange of ideas a.n.d information
sharing among its members and in the law enforcement community as 
a whole. It serves also as a vehicle through r..thich vie'tvs of 
police managers can educate the public and influence public 
policy in both police and criminal justice issues. To further 
these goals, PMA publishes a bi-monthly .ne~sletter and conducts 
both regional.and an annual meeting, as well. as training 
seminars. 

iii 



Now being funded for the fifth year by t'he National Institute of 
Justice, PMA's Professional Conferences are designed to offer a 
proven and cost-effective means of disseminating results of NIJ
sponsored research to middle managers and police executives 
throughout the United states. 

For further information on the Police Management Association, 
please contact Ms. E. Roberta Lesh, Executive Director, at 1001 
22nd street, N.W. suite 200, Washington, DC 20037. Telephone: 
(202) 8'J3-1460. 
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About This Seminar 

and this 

Source Book 

High Performance Police Management brings together a series of 
training events laying the foundation for understanding the 
developing concepts in current day police management. The events 
reflect current issues being dealt with by the nation's best 
police executives. 

The seminar is designed to move quickly. Rather than rely solely 
on lectures and student questioning, the seminar uses a series of 
"events," many of which replicate strategies used successfully in 
the television and radio media. Thus, there will a talk-show 
format questioning via telephone of experts, presentation of 
creative video tapes and television news show items and a 
rep1icated assessment center technique used widely in modern-day 
promotional examinations. 

The participants--you--- must assume major responsibility for 
making this seminar successful. There are two requirements each 
participant must follow. First, each participant will be 
expected to complete the reading material designated to be read 
each day. Second, during the talk-show format sessions (there 
are two of them), participants must only ask questions of the 
telephone gue~ts when the seminar facilitator points to them, to 
avoid,having everyone speaking at once. 

The assigned readings are all contained in this Source Book, and 
have been selected because they represent the best ava~lable 
statements on program or strategy issues that have been _ 
published. Many of these readings are recently published, but 
several represent classic statements of police policy and 
function. 

At the end of the seminar, there will be a "test" that will be 
group graded just prior to the seminar conclusion. This "test" 
has been designed long the lines of multiple choice promotional 
examinations, so that participants will have the opportunity to 
practice. using the information they have gained in the seminar. 

Welcome to High Performance Police Management! Its where the 
action is in the 1980's and 1990's. 
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seminar Facilitators 

Albert J. Sweeney is presently in his nineteenth year of law 
enforcement serving as a lieutenant in the Boston Police 
Department. He has served in a number of positions throughout 
his career, including assignment as a police academy instructor, 
commanding officer of training and education, liaison officer 
with the Mayor, commander of the mounted unit, and various other 
assignments~ In 1981, he took a leave of absence to conduct 
supervisory and management .training seminars for cities such as 
Minneapolis and Atlanta. In 1983, he was appointed Deputy Chief 
of Police of the Massachusetts Bay Transit Authority Police. 
Department. He returned to the Boston Police Department in 1985 
to head up the newly developed Bureau of Professional Standards, 
where he served as a Superintendent. Lieutenant Sweeney holds a . 
B.A. in Psychology from the University of Massachusetts (Boston) 
and an M.S. in Public Administration from· Northeastern 
University. He has previously hosted a weekly public service 
television segment on policing on Boston's Channel 2. 

Dr. Phyllis McDonald is the Manager of the National Law 
Enforcement Policy Center at the International Association of 
Chiefs of Police (IACP). , She previously served with the Dayton, 
Ohio Police Department where she was a Major, responsible for 
management of the department's internal affairs, planning, 
inspections~ personnel and training units. Dr. McDonald was " 
formerly Deputy Project Di~ector of the National Institute of 
Justice's Executive Training Program, Director of oRganizational 
Development for the Metropolitan Police Department (Washington, 
D.C.) and Director of Training for the Montgomery county 
(Maryland) Police Department. She has taught in numerous . 
programs in police management and operations. She is a member of 
the Board of Directors of the Police Management Association. 

H. Jerome Miron is an independent consultant fer TMG, The Miron 
Group, an organization specializing in professional services to 
corporations '. governments and school systems. He is a former 
Chief of Staff/Undersheriff of the Pinellas County Sheriff's 
Office, Largo, Florida. Prior to this position, Mr. Miron the 
Director of Research and special Projects with the National 
Sheriff's Association (NSA) , where he served as the Director of 
the NSA Victim Assistance Program, a multi-year project supported 
by the Office for Victims of Crime of the U.S. Department of 
Justice. He has also been the Assistant Director of the Police 
Foundation, Washington, D.C., where he was responsibl~ for the 
management of research studies relating to law enforcement , 
management and operations. Mr. Miron was a seven-year member of 
the senior staff of the University Research corporation, serving 
as the Director of the Police Technical Assistance Program. He 
has been directly responsible for the research, design, 
development and delivery of more than 200 national executive 
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seminars for law enforcement on such topics as cutback 
Management, patrol operations, managing criminal investigations, 
Differential Police Response and victim Assistance Programs. Mr. 
Miron is the author of dozens of texts and publications. He has 
been a college and university professor and is a graduate of " 
American and European universities. 

Dr. Craig Fraser is Director of the Training Education and 
Accreditation Division for the Massachusetts Metropolitan Police 
Department as well as an adjunct faculty member in Boston 
University's Urban Affairs and criminal Justice program. Prior 
to moving to Boston, Dr. Fraser worked for the URSA Institute 
where he put together NIJ's conference on Policing: State-of-the 
Art and conducted a major resource allocation study for the Santa 
Ana, California police department. Dr. Fraser worked for. the ' 
Winston-Salem, North Carolina police department for four years as 
Director of the Management Information Division with . 
responsibility for planning, crime analysis, budget, personnel 
and computer systems~ He is the author of a training course on 
resource allocation for the State of North Carolina. Dr. Fraser 
began his career with the Police Found~tion and ~s a contributing 
author to the Kansas City Preventive Patrol study. He has taught 
in numerous prog~ams in police management, planning and analysis. 
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HIGH PERFORMANCE POLICE MANAGEMENT 

DAY I 

SESSION 1: 12:30 p.m. - 4:30 p.m. 

Setting The Stage To Changing And Im'proving Your Police 
Organization 

12:30 PM 

12:45 PM 

1:15 PM 

1:30 PM 

Introduction to Program 

o The Program Anchors 
o Self-Assessment Exercise 

A sharp focus on why high performance management 
is a key ingredient to police manager survival; a 
self-assessment exercise for participants to' . 
assess their own sense of planning for and 
implementing change. 

The Individual Manager: Key to Effective Poiicing 
.; ..... ,. 

o Who We Are: Introductions 
o Why We're Here 

Introduction of participants and their 
experiences, perspectives and expected program 
outcomes; review .of why the program has been 
developed; the r.ole of tne National Insti t·ute of 
Justice and the Police Management Association; the 
biographies of the instructors; the objectives of 
the program. 

Good Managemerlt: What it Means 

o How This Event is Organized 
o Lecturette on Policing in the 1980's and 1990's 

How the seminar is organized; introduction to the 
subject of management from the perspective of the. 
composition of the class. 

High Performance Police Leadership 

o Introduction to the Concepts 
o Taking Your Management Temperature 
o SuperPolice: The Video 
o Managing Creativity: The Impact of Style 

An introduction to the concepts of High 
Performance Police Leadership: completion of the 
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High Performance Management self-assessment 
instrument; presentation of the video tape. of the 
Career Criminal Program of the Metropolitan Police 
Department in Washington, D.C., and a review of 
management style as it impacts program design and 
implementation efforts. 

Reading Material 

Nelson, Linda and Frank L. Burns, High Performance Programming: 
A Framework for Transforming Organizations. 

4:15 PM 

4:30 PM 

Presentation for Tomorrow 

Review of recommended reading materials to prepare 
for Day II exercises. 

Conclusion 

DAY II 

SESSION 2: 8:00 AM - 12:00 PM: 

The War on Drugs -- Can We Win? 

8 :0'0 AM 

8:15 AM 

10:00 AM 

Remembering The Best 

A,review of the critical points of the first day 
of the seminar. 

What Are Others Doing With Drug Enforcement? 

o street Interdiction 
o Discussion 

After watching a video tape of the Boston Drug 
Control Unit, the discussion will focus on the 
management techniques; the issues asscci.ated with 
highly visible street level enforcement programs; 
the dangers of drug raids, and the role of the 
media. 

Drug Enfor(cement: Characteristics of Success ful 
Programs 

A brief lecturette on the.primary issues and 
obstacles in planning and implementing effective 
Drug Enforcernent programs .. 
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10:45 AM 

11:20 AM 

DRUG Talk: Day Line Interviews 

Simulation of a live talk show; actual telephone 
interviews with three experts on drug enforcement 
strategy; guests will include some of the 
following: Chief Reuben Greenberg, Charleston, 
South Carolina; Lt. Joseph Lisi, New York City, 
New York; Deputy Chief Hal Robbins, st. 
Petersburg, Florida; Paul Cascarano, National 
Institute of Justice. 

Clandestine Labs - The New Nightmare .for Police 
Man'agers 

o A video tape on clandestine labs 
o a brief discussion on the actions mid-level 

managers need to take now to protect their 
officers 

I SESSION 3: 1:00 PM - 4:30 PM: 
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Drug Enforcement and community Oriented Policing -- The New 
concepts 

1:00 PM Can You Do Some Planning Of Drug Enforcement 
Programs?' 

o The Problem situation , 
o A Small Group Exercis~ - Prog~am Shopping 

Operation Pressure Point 
Operation Clean Sweep 
Career Criminal Programs 
Asset Forfeiture 
School Education Programs 
The DUF Program 

Engaging in a Problem Solving Exercise as a means 
of thinking about the strategy options for drug 
enforcement efforts and creation of a program 
inventory list from the results of the exercise. 
For each inventory option, history of the program, 
impact in test sites, police manager perspectives 
of program value, implementation issues and 
problems, and how additional information can 
be obtained. 

Reading Materials 

An Invitation to project DARE: Drug Abuse Resistance Education: 
Washington: U.S. Department of Justice, Bureau of Justice 
Assistance, June, 1988. 
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Attorney General Announces NIJ Drug Use Forecasting System; 
Washington: U.S. Department of Justice, National Institute 
of Justice; edited by Francis X. Hartmann, November, 1988. 

Mintz, John and victoria Churchville, "Vice Officers Walk Thin 
Line Between Crime and law;" Washington: The Washington 
Post, 1987. 

Kl~iman, Mark A.R. and Christopher E. Fetula, State and Local 
Drug Law Enforcement: Issues and Practices; unpublished 
Manuscript. 

Kleiman, Mark A.R., Retail-Level Drug Crackdowns; Washingt:.on: 
Bureau of Justice Assistance, 1987. 

Dickson, Clarence, Drug Stings in Miami; Washington: FBI Law 
Enforcement Bulletin, January, 1988. 

Gay, William G. with Robert A. Bower~, TaI.·gE~ting Law Enforcement 
Resources: The Career Criminal Focus; Washington, National 
Institute of Justice, 1985. 

Zimmer, L., Operation Pressure Point: The Disruption of street
Level Drug Trade on New York'.s Lower East Side; New York: 
Center for Research in Crime and Justice, NYU School of Law, 
1987. 

2: 30 PM Community orients\J. .Policing: What's New 

o Community-oriented Policin.g: The Concepts 
o Neighborhood-Oriented Policing 
o Problem-Oriented Policing 

Presentation of the key elements of these three 
programs; charting the differences between them 
and examples of application of the program 
elements in selected cities. 

Reading Materials 

Glazer, Nathan, "On Subway Graffiti in New York;" The Public 
Interest. 

Goldstein, Herman, "Improving Policing: A Problem--Oriented 
Approach;" Crime and Delinquency, 24 (1979) 

Kelling, George L., Police and Communities: ~he Quiet 
Revolution; cambridge: Harvard University, Kennedy School 
of Government, 1988. 
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Magne't, Myron, America's Underclass: What To Do? New York: 
Fortune, 11 May, 1987. 

oettmeier, T.N. and W~H. Bieck, Developing a policing Style for 
Neighborhood oriented Policing.; Houston: Houston Poli.ce 
Department, 1987. 

Sherman, Lawrence W., "Repeat Calls to, Police In Minneapolis;" 
Washington: Crime Control Reports, Februaru 1987. 

Spelman, William and John E. Eck, Problem-oriented Policing; 
Washington: National Institute of Justice, 1987. 

Wilson, James Q. and George L. Kelling, "Broken Windows" in The 
Atlantic Monthly, March, 1982. 

Wilson, James Q. and George L. Kelling, "Making Neighborhoods 
Safe" in The Atlantic Monthly, February,1989. 

4:10 PM Analyzing a community-oriented Policing Approach, 

o A video tape - Houston's Fear Reduction Program 
o overview of.Day Three 
o Review of Reading Assignments 

, DAY III 

SESSION 4: 8:00 AM 12:00 PM: 

community Oriented Policing - What Can It Do For Us? 

8:00 AM 

8:15 AM 

Remembering The Best 

A review of the critical points of the second 
day of the seminar 

How Do We diet There? 

o Resource Allocation 
o .Beat Design 
o New Wave Thinking About Police Planning 

A prief lecturette on the kinds of changes 
which mid-level managers must make in their 
approach to resource allocation, beat 
designs, measuring impact and managing calls 
for service in order to implement community
oriented police programs. 
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9:00 AM 

Reading Materials 

- - ---------- ------

Can We Do It? 

o Problem Solving Exercise 
o Debriefing 

This small group exercise will giva 
participants an opportunity to thin.k through 
the changes their department will need to re
orient its approach to the community and to 
review their calls for service to determine 
if a change is needed. 

Kelling, Ge10rge L. and Mark H. Moore, The Evolving Strategy of 
Policing; Washington: National Institute of Justice, 
November, 1988. 

"Debating the Evolution of American Policing;" edited transcript 
by Francis X. Hartmann, Washington: National Institute of· 
.Justice, November, 1988. .'. 

Moore, Mark,H., et. al., Crime and Policing; Washington: 
Nat.ional Institute of Justice, June', 1988. ' 

Moore, Mark H., et. al., Policing and the Fear of Crime; 
Washington: National Institute of Justice., June, 1988. 

Sparrow, Malcolm Ka, Implementing Community policins: Washington: 
National Institute of, Justice, NQvemher, 1988. 

10:30 AM 

11:15 AM 

Ask The Experts! 

Telephone discussion with mid-level managers 
and chiefs who have been leaders in their 
departments and law enforcement in moving 
towards a community-oriented police service: 
Houston, Texas; Baltimore, Maryland; 
Alexandr~a, Virginia; Madison, Wisconsin; and 
others. ' 

What Else Is coming? A Look At Future 
Challenges for Mid-~vel Managers 

o Computers & Law Enforcement 
-White Collar Crime 
-Their Use in Investigations 
-Their Use by the Criminals 

xiii 

I 

J 
I 
I 
I 
I 
I 
I 
I 

• 
I 
I 
I 
I 
I 
I 
I .. 
I 



ff 
~ 

I 

'e 
I 
·1 
I 
I 
I 
I 
I 
• • 
I 
I 
I 
I 
I 

,I 
I ,. 
I 

11:45 AM 

. 12:00 N 

o Policy Dilemmas 
-Hot Pursuit. 
-Weapons 
-Financial Asset/Forfeiture Seizure 

o Your ideas and Sci Fi Predictions! 

Whadda Ya Know? 

A self-administered promotional test focusing 
on the key elemEnts of the program; self
grading; discussion of correct answers; 
evaluation of the program and resources 
provided; review of how to use the software 
sample provided. 

Conclusion 

xiv 
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DAY I 

SETTING THE STAGE TO CHANGING AND IMPROVING YOUR POLICE 

ORGANIZATION 

1 
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Introduction to Program 

Program Anchors 
Self-Assessment Exercise 

This session provides the grounding for the seminar. Beginning 
with a brief overv1ew Of some important principles of bad and . 
good management, the participant is provided with a basic 
understanding of the conceptual basis of High Performance 
Management . 

Following this very brief overview event, the participant will 
complete a self-assessment form in which they will be asked about 
their own management style. The assessment 1S actually an 
inventory of management styles, and will be an iThportant tool for 
personal discovery later in the seminar. 

As with all sessions, this session moves quickly. Time frames 
will be carefully respected, so all points of the training are 
covered. 

3 
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WORKSHEET: Who Are We? What Causes Our Headaches? 

Where are you from? 

How big is the city? 

What is the name of your agency? 

How many people work there? 

What do you do? 

What is it about your job that makes you feel good? 

What are the things that happen in your job that cause you to 
reach for the Excedrin? 

What would you like to change in your department? 

Why? 

5 
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The Individual Manager: 

Key to Effective Policing 

Who We are: Introductio.ns 
Why We're Here 

The greatest strength of the seminar is the experience of the 
participants who come from a variety of backgrounds and 
communities. In this session, we will spend some time getting to 
know who we are; our own experiences, the characteristics of our 
communities and our police agencies, as well as what we expect to -
get out of the seminar. 

The format of the introductions will be Phil Donahue or Oprah 
Winfrey style; that is, a seminar facilitator will roam the room, 
interviewing participants and following up on the answers they 
give to the questions: who are you, what do you think is 
happening in American policing today, what makes an effective 
manager, what is your police agency like and what problems does 
your community face? 

Following these introductions, the seminar facilitators will 
review their own backgrounds and perspectives on the field. 
These comments will be followed by a description of the role of 
the National Institute of Justice and the Po~ice Management 
Association in producing the seminar. 

7 
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Good Management: What It Means 

How This Event is organized 
Policing in the 1980's and 90's 

This session moves on to the substance of policing in our current 
age. Beginning with an overview of how the seminar is organized, 
the topics covered and the happenings which are scheduled for the 
following three days, the participants will understand the 
seminar sequence. The events scheduled are reflective of current 
and past media events as a means of increasing participant 
interest in the subject matter. The events move quickly. 

Policing in the 1980's and 90's focuses on police management. 
Even with all the textbooks on police management, the exposure to 
a number of significant happenings in police research and the 
involvement of a new generation of police leadersh~p, change in 
police management is slow. This session reviews why change is 
slow, and explores the dynamics of the change process. Seeking 
to answer the question: Why does it take so long for police 
managers to adopt modern concepts? the session identifies several 
important characteristics of resistance to change in most 
American police agencies. . 

This session is a lecturette; no more than 15 minutes of talk and 
no chance for questioris. The groundwork for later discussion is 
being set down. 

11 
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High Performance Police Leadership 

Introduction to the Concepts 
Taking Your Management Temperature 

SuperPolice: The Video 

Managing creativity: Th~ Impact of Style 

This session provides an introduction to High Performance Police 
Management. The elements of the high.performance model are 
presented, with examples of corporations and police departments 
achieving high levels on the performance scale are provided. A 
method for assessing where a police agency stands on the $c~le is 
presented. 

following the presnntation, a self-assessment instrument will be 
completed permitting participants to determine where their own 

'police agency stands on the scale, and by identifying 
organizational strengths and weaknesses. Participants will also 
have the opportunity to assess where their own unit stands in 
relationship to the overall police department. 

Toward the end of the session, 'a'video tape of the career 
criminal program of the Washington Metropolitan Police Department 
will be viewed. A following discussion will focus on the 
elements of the high performance model referenced in the tape. 
Finally, participants will discuss ways of moving their ,own 
organizations or units toward higher places on the high 
performance management matrix. 

Reading: 

Nelson, Linda and Frank L. Burns, High Performance 
programming: A Framework for Transforming Orga~izations. 

15 
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Flow 
Future 

V Excellence 
Results til Evolution 
Stral8gy til Programmed 
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Alignment II Networks 

Matrix 
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Allunement 

I Feed Through 
II Feed Forward 
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II 
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HIGH PERFORMING 

• Identify PotentIals 
• Strategic Navigallon 
• Manage Evolution 

• Create Metasysteml 
• Holistic L.eadersnip 

PROACTIVE 

• s.t Mislion & Objectives 
• Plan Long Range 
• Manage Performance 
• Develop Organlzallon 
.' TransformatIonal L..ad.rsnip 

• Set Goals / 
• Plan Actions 
• Solve PrOblems 
• BUild Teams 
• Situallonal Leadersnlp 
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Self Rating Form 

The High Performance l.'rogramming Model 

For each of th\~ elements of the High Performance pr'ogramming 
Model described by Nelson and Burns in their article, select the 
developmental stage your unit is in and the development stage for 
yourself. Make notes after each choi~:e on examples or 
organizational behaviors or actions that support your choice. 

TIJm FRAME: 
Past Present Future 

Yourself 

Your unit 

CC)mment on Your Choices: 

FOCUS: 
Diffused output Results .Excellence 

Xourself 

Your unit 

Comments on Your Choices: 

PLANNING: 
Justification Activity Strategy Evolution 

Yourself 

Your unit 

Comments on Your. Choices: 

19 



CHANGE MODE: 
Punitive Adaptive Planned 

Yourself 

Your unit 

comments on Your Choices: 

MANAGEMENT : 
Fix Blame Coordination Alignment 

Yourself 

Your unit 

Comments on Your Choices: 

STRUCTURE: 
Fragmented Hierarchy Matrix 

Yourself 
Your unit ______________________________ __ 

comments on Your Choices: 

PERSPECTIVE: 
Self Organization 

Yourself 

Your unit 

Comments on Your Choices: 

20 
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MOTIVATION: 
Avoid Pain Reward~ contribution 

Yourself 

Your unit 

comments on Your Choices: 

DEVELOPMENT : 
Survival Cohesion Attunement 

Yourself 

Your unit 

Comments on Your Choices: 

COMMUNICATION: 
Force Feed Feedback Feed ForWard 

Yourself 

Your unit __________ ~ ______________________ __ 

Comments on Your Choices: 

LEADE~HIP: 
Enforcing Coaching Purposing 

Yourself 

Your unit 

Comments on Your Choices: 

21 
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Actualization 

Transformation 

.Feed Through 

Empowering 
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WORXSHEET: IlIIpact of Authority Figure On Subordinates fI 
Think of an authority figure, who, in your past has .made yo.u feel I 
bad about yourself (teacher, coach, parent,supervisor). 

Describe how that person made··you feel. 

List the ·characteristics of this person. 

Npw think of an authority figure in your past who made you feel 
great about yourself. 

Describe how that person made you feel. 

List the characteristics of that person. 

22 
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WORKSHEET: How Will You Change? 

This worksheet is designed to allow you to think through the 
steps you need to take in your unit and/or your department to 
create an organization that is great to work in. 

I. Reactive tp Responsive: 

What actions will you take to establish trust with your 
officers? 

What action would you like to see taken in your department 
to establish trust? 

II.' Responsive to Proactive: 

What actions will you take to move your unit from responsive 
to proactive? 

What actions would you like your department to take to move 
from responsive to proactive? . 

23 



WORKSHEET: The Sky's The Limit! 

How will you get your unit to become high ~erforming? 

What will your department need to do to get to high performing? 

24 
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WORKSHEET: APPLYING THE HIGH PERFORMANCE MODEL TO POLICING 

For each of the characteristics below that describes a mythical 
police agency, explain what the agency needs to be in order to 
become High Performing. . 
1. This police agency has not changed its beats in ten years. 

2. This police agency attempts to answer all of its calls 
within two minutes. 

3. The only physical fitness program in this police agency is a 
required physical examination at entry level. 

4. This police agency assigns officers equally to all 
districts, for each shift. 

5. This police agency does not have a policy which requires 
patrol commanders to interact with the community. 

6. This police agency did away with motor cycles ten years ago. 

7. This police agency manages employees through strict downward 
communication. 

8. This police agency responds the same uniform way to all 
crimes investigated. 

9. The primary task of the crime analysis section of this 
police agency is to record Part I and Part II crimes. 

10. It is the policy of this police agency to arrest .any person 
. under· 18 years of age found on the street after 10:00 p.m. 

25 
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WORKSHEET: APPLYING THE HIGH PERFORMANCE MODEL TO 'POLICE 
MANAGEMENT 

For each of the items below describe how the reactive police 
chief will respond and then describe how the High Performing 
chief of police will respond. 

1. A lieutenant requests that he be allowed to attend a 
training session on how to be an effective chief of police. 

Reactive Chief's Response: ________________________________________ __ 

High Performing Chief's Response: ________________________________ ___ 

:2 • At a meeting last night on' crime prevention, the Mayor asked 
that the police Captain who presented, give a similar 
presentation to the City council. 

Reactive Chief's Response: ________________________________________ __ 

High Performing Chief's Response: ______________________________ . __ ___ 

( , 
3., A newly promoted sergeant asked what the objectives for the 

department for the next fiscal year would be. 

Reactive Chief's Response: ________________________________________ __ 

High performing Chief's Response: ________________________________ ___ 

4. A lieutenant reports to the chief that the homicide that 
occurred last night was unusual and suggests that a special 
task force be set up that my include a computer specialist, 
and other unusual professionals. 

Reactive Chief's Response: ________________________________________ __ 

High Performing Chief's Response: ______________________________ __ 

S. A sergeant, meeting the chief in the hall says: "Hey Chief, 
I was at this conference last week and learned a new 
technique for analyzing calls for service." 

Reactive Chief'~ Response: ________________________________________ __ 
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High Performing Chief's Response: ___________________________________ ~I 
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6. The Chief receives a complaint from the Mayor who says: 
"Mrs. Jones called last night ~o say that there were twelve 
officers at the same 7-11 and none patrolling my street, 
three blocks away." 

Reactive Chief's Response: ________________________________________ ___ 

High Performing Chief's Response: __________________________________ _ 

7. A newly appointed captain approaches the chief and says 
that she would like to take a new course she just heard 
advertised on how to use you intuition to improve your 
management style. 

Reactive Chief's Response: ________________________________________ __ 

High Performing Chief's Response: __________________________________ _ 

8. A citizen approache9 the chief and asks if the chief will 
help .a grdup of citizens set up a citizens' patrol group 
since the drug sales are occurring on the street in their 
neighborhood . 

Reactive Chief's Response: ________________________________________ __ 

High Performing c~ief's Response: _________________________________ __ 

9. Which of these two chiefs is likely to stay in his/her job 
longer? Why? 

Reactive High Performing 

Why: 

27 



QUALITIES WANTED IN A JOB 

1. .To work' wi th people who trea~ me with respect. 

2. Interesting work. 

3. Recognition for good work. 

4. A chance to develop my skills. 

5. To work for people who listen if you have ideas on how to do 
your job better. 

6. A chance to think for myself. 

7· To work far efficient managers. 

8. A job that is not too easy. 

9. Seeing the end results of my work. 

10. To feel well-informed about what is 

Public Agenda Foundation 
in Reinventing the Corporation 
Naisbitt and Auberdene 
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6. 

TIlINGS TO REMEMBER 

The best and the brightest people will gravitate toward 
organizations that foster personal growth. 

Tht~ manager's new role -- coach, teacher, mentor. 

The bes t people want ownership -- psychic and li t.eral in 
a company; the best companies are providing it. 

We are moving from authoritarian management to a networking, 
people-style of management. 

Quality will be paramount in an organization . 

Large corporations are emulating the positive and productive 
qualities of .small business. 

Reinventing the Corporation 
Naisbitt and Auberdene 



TEN QUESTIONS EMPLOYEES WILL ASK YOU ABOUT A JOB 

1. Is this a police department where I will experience personal 
growth? 

2. Does your department reward performance and initiative? 

3. What is the vision and mission of this police department? 

4. How is this department structured? What kinds of networking 
occurs in the organization? 

5. Where does this police department stand on wellness. health 
and fi tness? 

6. Is this department flexible about job arrangements? 

7. How successful have women and minorities been on this 
police department? 

8. Is this department 'involved with programs' involving the 
University? 

9. Is this police department thinking about life-long training 
and education? 

10. Is this a place department where people are having fun? 

modified from Reinventing the Corporation L 

Naisbitt and Auberdene 
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THE WORK FORCE: KEY CHARACTERISTICS 

PRE-WW II "TV BABIES" "COMPUTER BABIES" 

-------------- PREFERRED WORK ENVIRONMENT---------------
power hiex-archy: 
work your way up 
the ladder of 
success 

quality circles 
and teams; partic
ipatory management 

autonomy; individual 
works alone. least 
amoWlt of supervision 

--------------------- GOAL ----------------------

get the job done 
because it is good 
for the company i 
good for the 
nation 

get meaningful ex
perience from doing 
the job; personal 
growth 

get the job done so 
individual can use 
his own leisure time 
more satisfactorily 

---------------------- WORK MEDIUM ----------------~--

assembly line; I mainframe computers I personal (desktop) 
human labor. compu~ers 

---------------------- TIME VALUES -------------------

9 to 5; ov'ertime 9 to 5; flextime 
begins 

flextime: flexplace 

-~-------- INFORMATION AND ENCULTURATION MEDIA--------
I 

radio in the living television news; walkman; vcr's~ music 
videos room; newsreels atJ rock and roll; 

mOvi:_::::::: ________ ::~s::::~:::s-------------------
brand-name buying; 
few choices avail
able; few demanded 

more choices 
available 

more choices demanded 

"Tomorrow's Work Force: ~ew Values in the Workplace. R. Eden 
Deutsch. "The Futurist" ~agazine, 12/85 



MANAGERIAL SKILLS 

OLD AGE SKILLS 

set goals and establish policies and procedures 

organize, motivate and control people 

analyze situations and. formulate strategic and operating 
plans 

respond to change through new strategies and reorganizations 

implement change by issuing new policies and procedures 

get results and produce respectable growth, profitability, 
and return on investment 

NEW AGE SKILLS 

# creative- insight: as~ing the right questions 

# sensitivity: doing unto .others 

# vision: creating the future 

# versatility: anticipating change 

# focus: implementing change 

# patience: -living in the long term 

creating excellence 
hickman & silva 

32 
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CHARACTERISTICS OF TRANSFORMATIONAL LEADERS 

1. THEY IDENTIFY TIIEMSEL VES AS CHANGE AGENTS. Their 
professional and personal image was to make a difference and 
transform the organization that they had assumed responsibility 
for. 

2. THEY ARE COURAGEOUS INDIVIDUALS. Courage is not stupidity. 
These are prudent risk takers, individuals who take a stand. 

3. THEY BELIEVE IN PEOPLE. These transformational leaders are 
not dictators. They are powerful yet sensitive of other people, 
and ultimately they work toward the empowerment of others. 

4. THEY ARE VALUE-DRIVEN. Each one of our transformational 
leaders was able to arti~ulate a set of core values and exhibited 
behavior that was quite congruent with their value positions . 

5. THEY ARE LIFE-LONG LEARNERS. All of our transformational 
leaders were able to talk abqut mistakes they had made ... As a 
group, our protaganists show an amazing appetite for continuous 
self-learning and development. 

6. THEY HA VB TIm ABILITY TO DEAL WITH COMPLEXITY, AMBIGUITY AND 
UNCERTAINTY. Each of our transformational leaders tias able to 
eope with and fr.ame problems in a complex, changing world. All 
of these protaganists were not only capable of dealing with the 
cultural and political side of the organization, but they were 
very capable in dealing with the technical side ... They are 
entranced by the world of ideas. 

7. THEY ARE VISIONARIES. Our transformational leaders were 
·able to dream, able to translate those dreams and images so that 
other people could' share them. 

The Transformational Leader, Tichy and Devanna. 1986 
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HIGH PERFORMING 

o Identify Pot.nuals 
• Slrategic Navigation 
• Manage evotutlOn 
• Create Metasystems 
• HOlistic: l.aadarahip 

PROACTIVE 

• Se' MiSSion &. Objectives 
• F'Ian l.ong Range 
o Manage Perlormance 
• Oevelop Organlzallon 
• Tr.ns/ormatlonal l.eadership 

• Set Goals, 
• Plan ACllons 
• Solve ProClems 
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• Situallonal l.eade"nlp 
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DAY II 

A.M.: The War on Drugs -- Can We Win? 

P.M.: Drug Enforcement and community oriented Policing: New 
Concepts 
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street Interdiction - Drug Enforcement 

A Panel Discussion 

The Boston Video 
(Do You Really Wanna Be On Television) 

Panel Discussion of Impacts 

This session begins with participants viewing a television 
broadcast about the operations of the Boston Police Department's 
Drug Control Unit. This ~roadcast, produced by local Boston 
public television, show the Drug Control unit in actual street 
operations. The film has generated substantial controversy in 
Boston. 

Following the television presentation, participants will engage a 
panel of their peers who react to what they have viewed in the 
television program. Key questions to be addressed by. the panel 
members will include questions about the strategies used by the 
unit, the probable impact of the strategies on drug control 
efforts and the impact of the media on the public's percep,tion of 
the Boston Police Department's effectiveness. 

Using the following worksheet, participants should note their 
reactions to the Boston video. Take careful note of how you 

. think the public would react to the iituations on the tape. 

Following the video, using the Nelson/Burns Table on the 
following page, rank th~ police unit according to 'the criteria in 
the Nelson/Burns article. 

Reading Material: The following article wil~ be discussed in 
light of the material contained in the Boston video tape. 

Mintz, John ~nd Victoria Churchville, "Vice Officer Walk Thin 
Line Between Crime and Law;" Washington: The Washincrton 
Post, 1987. 
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:;;E,:\CTION: ~ATE TH~ 30STON DRUG CONTROL UNIT ON E~:H a~ T~~ 
FOLLOWING DIMENSIONS. CIRCLE THE DE3CPI~TION TrlAT A~~LIES. 

SCAN FOCUS ACT 

Q-D~&4 
~--~--.. ~-~~-----

~ ..... ::: .... ---..--------

TIME FRAME 

FOCUS 

PLANNING 

CHANGE Moce 

MANAGEMENT 

STRUCTURE 

PERSPECTIVE 

MOTIVATION 

DEVELOPMENT 

COMMUNICATION 

LEADERSHIP 

I I , .. ,).----) ,', , 
'" /' , .. I .... 

!J'I RESPONSIVE .. 
REACTIVE 

~ Presenl 

Past 1/ Output 
OiHused / Activity 

Jusllficalton I Adaptive 
PUnlltve 

I Coordination 

Fix Blame V Hierarchy 
Fragmented V Team 

Self 
/ Rewards 

AVOid Pain I Cohesion 
Survivil II Feedback 

Force Feed 1/ Coaching 
EnforCing II 

II 

...... -- --. ...... ~ / HIGH 
PERFORMING 

PROACTIVE 
Flow 

Future 
:,I 

II 
Excellence 

Re~ults V 
I/' 

Evolution 
Strategy V 

II 
Programmed 

Planned 1/ Navlgallon 
II 

Alignment 
V 

-
Networks 

II MatriX 
I Culture 

Organization 
:,I Actualization 

Contribution 
I Translormallon 

II Al\unement 
V Feed Through 

1/ Feed Forward 
/ Empowertng 

Purposing 
I 

/ 
:,I 

'I 

HIGH PERFORMING 

• Identify Potenti,als 
• Strategic Navigalton 
• Manage Evolulton 
• Create Metasy3tems 
• Holistic Leadership 

PROACTIVE 

• Sel Mission & Objectives 
• ,Plan Long Range 
• Manage Performance 
• Develop Organization 
• Transformational Leadership 

• Sel Goals 
• Plan Actions , 
• Solve Problems 
• BUild Teams 
• Situaltonal Leadersnlp 
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Characteristics of Successful Drug Enforcement Programs 

This session provides a review of the issues involved in 
developing a drug enforcement policy and program for a police 
agency. The issues include management; community relations, media 
relations, inter=agency coordination and audit and control 
mechanisms. 

Following this discussion of issues, participants will be 
provided with a current inventory of drug enforcement and 
strategies that have been successfully implemented in police 
jurisdictions across the country.· The inventory includes 
operation Pressure point, Operation Clean Sweep, Career Criminal 
Programs, Asset Forfeiture Programs, School Education Programs 
and the Drug Use Forecasting programs (DUF). 

The key issues reviewed in this session focus on answering the 
question: What makes strategic programs work? How does the 
manager get involvement and commitment from operating personnel? 
These and related questions will be answered in this' session. 
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DBUGS: TilE NATIONAL CRISIS 
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• 65% of people entering work force 
for the first time experienced 
illicit drug abuse. 

s ( 

• 42% of these experienced illega I 
drug use in the past )'ear. 
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DBUGS: 1m N~ i ISIS 

I • Drug abus·e costs businesses 
1$60 billion per year. 

I • $35 billi9n of this is lost productivity 
• due to absentism, work place. 

I 
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accidents, rising medical costs, 
and thefts. 
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Drug Talk: Day Line Interviews 

Using the format~ of "Night Line," this session provides the 
participants wit:h the opportunity to hear from experts in the 
filed talk ,about their own drug enforcement program efforts. 
Beginning with a video taped statement py three experts in drug 

o enforcement programs, a live talk show format will provide 
participants with the opportllnity to ask questions of the experts 
via a live telephone hook-up. 

The seminar facilitator will serve as the moderator of the 
session. Participants will indicate their desire to ask a 
question by raising their hand; the facilitator will bring the 
microphone to them, at the appropriate time, and they will ask 
their question. The telephone guest will then answer the 
question. Following that answer, other guests may add 
information, if they so desire. 

The actual expert participants will be announced at the beginning 
of the session, after actual connections have been arranged for 
the day. 
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Problem Solving - Small Group 

A Case Study of Management 

The problem solving group has been selected because it provides a 
unique perspective on problem solving~ The objective of the Day 
II exercise is to develop a consensus for action, the action 
being a recommendation to the patrol commander about how to best 
deal with a typical urban policing problem. The assessors will 
be evaluating the members of the group on both the substance of 
their recommendations as well as the quality of participation in 
reaching a group decision. 

Each participant should carefully read the following case study 
after class the first evening. Being prepa~ed to discuss this 
case study at the beginning of the second day is important to the 
success of the enterprise. 

Reading Materials: To prepare for the session on Day II, 
participants should read the following: 

Dickson, Clarence, Drug Stings in Miami; Washington: FBI Law 
Enforcement Bulletin, January, 1988. 

Gay, William G. with Robert A. Bowers, Targeting Law Enforcement 
Resources: The Career Criminal Focus: Washington: National 
Institute of Jus.tice, 1985 . 

Kleiman, Mar~ A.R. and Christopher E. Petula, State and Local 
Drug Law Enforcement: Issues and Practices: Unpublished 
Manuscript. 

Kl e iman, Mark A. R., Re'tail-Level Drug Crackdowns; Washington: 
Bureau of Justice Assistance, 1987. 

Mintz, John and Victoria Churchville, "Vice Officers Walk Thin 
Line Between Crime and Law;" Washington: The Washington 
Post, 1987. 

Zimmer, L. , Operation Pressure Point: The Disruption of Street
Level Drug Trade on New York's Lower East Side; Center for 
Research in Crime and Justice, NYU School of Law, 1987 .. 
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CASE STUDY: PROBLEM SOLVING 

You are a commander in a mid-sized city police department. The 
population of the city is 180,000. The size of your department 
is 500 sworn and 130 civilians. Your city is divided into five 
districts; each district has been assigned an average of 49 
patrol officers, with the exception of the downtown district 
which has 21 officers assigned to traffic and foot patrol and the 
remaining 28 to patrol generally. You are a district commander 

'in this department. 

The most recent quarterly crime report shows the following 
changes in crime in your city: 

Residential Burglary 
Commercial Burglary 
Auto Theft 
Vandalism 
Theft from Auto 
Armed Robbery 
Commercial Armed Robbery 
Purse Grabbing 
Residential Arson 
Commercial Arson 

+28.1% 
- 1.2% 
+24.9% 
+ 5.d% 
+19.8% 
+22.4% 
+29.8% 
-18.1% 
+50.8% 
+26.0% 

In addition, the chief and the mayor,have been rece~v~ng 
increasing numbers of complaints from citizens: In one district,· 
with public housing and low rent apartments, citizens have 
qomplained that they do not feel safe on the street and are no 
longer able to allow their children to play on the streets. One 
woman complained that a man in her apartment building pushed her 
inside her apartment and told her to stay out of the way. 
Citizens who live in a medium to low residential area are 
complaining that there are streams of people going in and out of 
certain houses and' people walking in the neighborhood or driving 
through are being stopped and asked if they want to buy drugs. 
Parents are complaining that they have heard stories of kids 
coming to school with large amounts of cash and these same 
and these same parents are fearful for the influence on their won 
children. Another small neighborhood of low-middle class homes, 
blue collar workers are complaining that there is a couple of 
blocks bordering their neighborhood with abandoned buildings 
which have been subject to arson more recently. 

The chief is irate and has directed the patrol commander to take 
some action. The patrol commander has now come has now come to 
you --the district commanders--with an appeal for some really 
creative programs to change this situation. 

What ideas do you have? How will you approach the problem? How 
will you plan and implement your program ideas? 

You will now attend a meeting of your peers to decide what you 
are going to present to the patrol commander. 
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WORKSHEET: Problem Solving - Small Group - Role Analysis 

Review how your small group interacts and answer the following 
questions. 

1. 

:2 • 

3. 

4. 

5. 

6. 

7. 

8. 

How many leaders emerged in the group? 

How did you know that these individuals, or single person, 
were performing as leaders? What were their behaviors and 
activities that distinguished them from others? 

How many ideas or programs were designed? List them. 

Were the program ideas realistic? Would they work in your 
unit or department? Why or why not. 

Were there individuals who did not participate in the 
discussions? Why do you think they behaved that way? 

Did anyone individual attempt to organize the work more 
than others? Did anyone individual keep track of time for 
the group? 

Did you notice any particularly good ideas that were lost 
because of lack ~f organization? 

How did they group analyze the problem presented to them? 
What kinQs of techniques did they use? 
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UNDERSTANDING YOUR LEADERSHIP ACTIONS 

Questionnaire 

Each of the following items describes a leadership action. In, 
the space next to 'each item write 5 if you always behave that 
way, 4 if you freguentlY behave that way, 3 if you occasionally 
behave that way, 2 if you seldom behave that way and 1 if you 
never behave that way. 

When I am a member of a gl~up: 

___ 1. I offer facts and give my opinions, ideas, feelings, and 
information in order to help the group discussion. 
___ 2. I warmly encourage all members of the group to 
participate. I am open to their ideas. I let them know I value 
their contributions to the group. 
___ 3. I ask for facts, information, opinions, ideas. and 
feelings' from the other group members in order to help the group 
discussion. 
___ 4. I help co~unicate among group members by using good 
communications skills. I make sure that each group member 
understands what the others say • 
___ 5. I give direction to the group by planning how to go on 
with the group work and by calling attention to the tasks that 
need to be done. I asSign responsibilities to different group 
members. 

6. I tell jokes and suggest interesting ways of doing the 
work in' order to reduce tension in the group and increase the 
fun we have working together. 
___ 7. I pull together related ideas or suggestions made by 
group members and restate and summarize the major points 
discussed by the group. 
_' _ 8. I observe the way the group is working and use my 
observations to help discuss how the group can work together 
better. 
___ 9. I give the group energy. I encourage group members to 
work hard to achieve our goals. 
__ 10. I promote the open discussion of conflicts among group 
members in order to resolve disagreements and increase group 
cohesiveness. I mediate conflicts among members when they seem 
unable to resolve them directly. 
__ 11. I ask others to summarize what the group has been 
discussing in order to ensure that they understand group 
decisions .and comprehend the material being discussed by the 
group. 
__ 12. I express support, acceptance, and liking for other 
members of the group and give the group appropriate praise when 
another member has taken a constructive action in the group. 

59 



To obtain a total score for TASK actions and MAINTENANCE actions, 
write the score for each item in the appropriate column and then 
add the columns. 

1. information & opinion giver 

__ 3. information & opinion seeker 

__ 5. direction & role definer 
__ 7. summarizer 
__ 9. energizer 

11. comprehension checker 
Total for Task Actions 

2. encourager of 
participation 

4. cOlDDlunication 
facilitator 

6. 
8. 

_10. 

12. 
Total 

tension reliever 
process observer 
interpersonal problem 
solver 
supporter & praiser 
for Maintenance Actions 

30 x (6,30) (30,30) 

24 x 

18 x (18,18) 

12 x 

6 x (6,6) (30,6) 

o x x---x-r.--.. ,c.-: --x-
6 12 18 24 30 

(6,6) Only a minimum effort is given to getting the required 
work done. There is general non-involvement with group 
members .•• 

( 6,30) High value is placed on keElping good relationships wi thin 
the group. Thoughtful attention is given to the needs of other 
members •.. However, he or she may never help the group get any 
work accomplished. 

(18.18) The task and maintenance needs of the group are balanced. 
The person with this score continually makes compromises between 
task needs and maintenance needs. Though a great compromiser, 
this person does not look for or find ways to creatively 
integrate task and maintenance activities for optimal 
productivity. 

( 30,30) When everyone plans and makes decisions together, all 
the members become committed to g~tting the task done as.they 
build relationships of trust and respect. A high value is 
placed on sound; creative decisions that result in understanding 
and agreement. Ideas and opinions are sought and listened to, 
even when they differ from one I s own. The group as a ~ho1e 
defines the task and works to get it done. The creative 
combining of both taJ3k and maintenance needs ;Ls eIicouraged. 
JOining Together: Group Theory and Group Skil,~!.~ 3rd Edition. 
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CLANDtSTINE LABS 

*REFERENCE NOTES FOR MODULE I LESSON 1 

CLANDESTINE LABORATORY ENFORCEMENT/SEMINAR/ 

TRAINING AND TECHNICAL ASSISTANCE 

PART I: 

BACK-GROUND: 

II. 

Drug abuse is the number one social problem in the United 

states. 

(A) Rank among the top cause of death for young Americans. 

(B) Estimated cost 'of drug abuse in the United states is 

1.5 billion dollars. 

(C) Cost to industry $47 to $49 billion dollars, from loss 

of efficiency and productivity, accidents, absente~ism, 

thievery and medical compensation . 

PROBLEM: 

We face a growing number of Clandestine Laboratories 

operating in the United states. 

SEIZURE MADE DURING 1987 BY (DEA). 

(A) 1987 - Six-hundred and eighty two (682) 

laboratories were seized in the unit'ed States' and 

thirty-four percent (34%) over 1986. 

(B') Approximately twelve-hundred (1,200) laboratories 

were seized by law enforcement agencies, federa~, 

state and local police. 

"DRUG ABUSE" - It has been stated that approximately 

twenty percent (20%) of all drugs abused in the 

United states are produced in the United states. 
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FOREIGN AND DOMESTIC EFFECT. 

The more pressure put on sources, the more we can anticipate 

increased Clandestine Laboratory activity in the united 

states. 

HOSPITAL EMERGENCIES: 

Methamphetamine abuse continued to increase during 1987. 

A number of Methamphetamine related hospital emergencies 

increased thirty percent (30%) from 1986 to 1987 and is at 

its highest level since 1980. 

CLANDESTINE LABORATORIES REMAIN THE PRINCIPAL SOURCE FOR 

METHAMPHETAMINE : 

I 
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States where most Clandestine Laboratories appear to be .oPlarating • 
are-:. 

1- Southern and 5. Florida. 
Northern California. 

2. Eastern Texas. 6. Pennsylvania. 

3. Oregon and Washington. 7. New Jersey 

4. New Mexico. 

Clandestine Laboratories were also seized in other states, but 

many have not been included in these statistics. 
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COORDINATION WITH DEA/BJA/NSA. 

We intend to develop and implement an extensive awareness program 

with: 

A. Participants' handbooks. 

B. Oriented monographs. 

NSA/BJA PROPOSES TO HAVE FIFTEEN (15) SEMINARS. 

PART III. 

PURPOSE: 

TO'INCREASE AWARENESS: 

A. Dangers of Clandestine Laboratory to the community as 

well as Police Officers. 

B. Drug abuse impact in the community. 

C. Need for safety training and equipment. 

D. Coordination between enforcement, chemists and 

prosecutors. 

E. Dangers in handling of hazardous materials found in a 

Clandestine Laboratory. 

F. Agency resiponsibili ty as it relates to health and 

safety, not only to police officers, but to communities 

under the EPA laws, OSHA laws and Transportation laws, , 

which regulate the handling transportation and disposal 

of hazardous materials. 

G. Responsibility and cost for disposal of hazardous 

materials u~on seizure of Clandestine Laboratory 

agencies becomes "generator", and is responsible for 

, safe disposal of all hazardous materials found in the, 

laboratory. 
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VI. ELECTED OFFICIALS: 

(A) Show the need for Resources. 

(1) Equipment and Training. 

PROSECUTORS: 

(A) The need for close cooperation with law enforcement at 

an early stage in Clandestine Laboratory Ivestigations. 

CHEMISTS: 

(A) To advise law enforcement as to type and capacity of 

laboratory. Help make decisions as to when and how 

laboratory should be secured. 

EMERGENCY TEAMS: 

Should be on standby in case of accident, explosion or fire. 

Clandestine Laboratory may be operating next door. They have 

been found, in rural areas, 'residential neighborh;oods, farms, 

mountain cabins, house trailers and recreational vehicles. These 

are time bombs waiting to explode. 

x. GOAL/OBJECTIVE: 

To provide law enforcement officials, prosecutors, state and 

local government elected officials, chemists and government 

regulatory agency personnel with the necessary information and 

the opportunity to learn the protocols and methodologies 

necessary to safely investigate seize and dismantle a·Clandestine 
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Laboratory. ~ 
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FUTURE POLICE ISSUES: 

This Session will consist of a discussion of those issues that 
law enforcement will face in the near future. 
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THE NEW 
AMERICAN 
POVERTY 
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communi tv-oriented Policing: What's New 

Neighborhood-Oriented Policing 
Problem-Oriented policing 

community-oriented policing 

This ,session provides an overview of three programmatic concepts 
closed linked, and an important part of the developing 
orientation in American policing during the late 1980's. The 
initial presentation provides a historical basis for the new 
policing approach and an overview of the neighborhood-oriented 
policing programs that have evolved during the first half of the 
1980's. Program elements, examples of how the programs worked in 
selected cities and less,ons learned from the programs are 
presented. 

The second part of the session will provide an overview of 
problem-oriented. A description of the'differ~nces between this 
style of policing and neighborhood-oriented policing will be 
provided. Examples of program implementation will be provided. 

Finally, the session will review the work on community-oriented 
policing. A description of program elements and the linkages to 
both neighborhood-oriented and problem-oriented policing will be 
provided. The participant will know from this presentation how 
to identify the key elements of each of these pOlicing 
orientations. 

Glazer, Nathan "On Subway Graffiti in New ¥orki" The Public 
Interest. 

Goldstein, Herman, Improving Policing: A Problem-Oriented 
--- Approach;" Crime and Del inquency, 25 ( 1979) . 

Kelling, George L., Police and Commupities: the Quiet 
Revolution; Cambridge: Harvard University, Kennedy School of 
Government, 1988~ 

oettmeier, T.N. and W.H. Bieck, Developing a policing Style for 
Neighborhood Oriented Policing; Houston: Houston Police 
Department, 1987. 

Sherman, Lawrence W., "Repeat Calls To Police in Minneapolis"; 
Washington,: Crime Control Reports, February, 1987. 

-73 



Spelman, William and John E. Eck, Problem-oriented policing; 
Washington: National Institute of Justice, 1987. 

Wilson, James Q. and George L. Kelling, "Broken Windows;" in The 
Atlantic Monthly, March, 1982. 

Wilson, Jalnes Q. and George L. Kelling, "Making Neighborhoods 
Safe", The Atlantic Monthly, February, 1989. 
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COMMUNITY POLICING 

---PROBLEM SOLVING ORIENTATION 

---DECENTRALIZED NEIGHBORHOODS 

---EMPOWER OFFICERS 

"NEW ROLES FOR SUPERVISORS" 

---VALUE DRIVEN 

RqLES - REGS - POLICIES 

---SHARE RESPONSIBILITY WITH COMMUNITY 

THEY DO - WE DO 

---ORGANIZATIONAL COMMITTMENT TO SERVICE 

QUALITY OF LIFE ISSUES 
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COMKONITY ORIENTED POLICING 

UNDERLYING ISSUES 

FEAR 

REPEAT CALLS/INCIDENTS 

STRUCTURE 

INCIDENTAL INTELLIGENCE 

FEAR CRIME 

"INCIVILITIES" 
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Values of Community policing 

commun.ity policing is committed to a partnership with the 
community toward problem-solving; dealing with crime, 
disorder and the quality of life of neighborhoods. 

Under community policing, police service delivery is 
decentralized to the neighborhood level. 

The highest commitment of the community policing 
organization is to treatment of all citizens with respect 
and understanding.. Community policing respects the skills 
of positive social interaction rather than simply technical 
application of procedures to situations, whether dealing 
with crime, disorder or other problem-solving. 

The community-oriented police department makes the highest 
commitment to collaborative problem-solving, bringing 
neighborhoods into substantive discussions with police 
personnel to identify ways of dealing with neighborhood 
problems. 

The community-oriented police department recognizes that 
constructive action by police and community is always better 
than action by the police alone • 

The community~oriented police department views the community 
and the law as the source of the department's authority. 

The community-oriented policing agency is committed to 
furthering democratic values. Every action of the agency 
reflects the importance of protecting constitutional rights 
and ensuring basic personal freedoms of al~ citizens. 
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CHANGES IN THE ROLE OF POLICING , 
I 

1880-1920 Political!Corruj;!tion Era .. ' 

I 
1920-1960 Profes'sionalLReform Era .. , 

I 
1960s Transition Era ------------------------------1 
1970-Now, Community Oriented Era • 

_ . vm I' 
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communicating About Fear Reduction 

This session presents the Houston Police Department's Fear 
Reduction Video Tape. This video tape reviews the department's 
Fear Reduction Program undertaken during 1984 and 1985 with 
National Institute of Justice research assistance. 

Following the viewing of the video tape, participants will 
address several concerns arising from the fear reduction 
experiments and the video tape, including the program development 
strategy, techniques for involvement of line personnel, 
empowerment of employees and integration of the lessons learned 
into normal department procedures. 

On the following page isa ranking table from the Nelson/Burns 
High performance'Management article. Rank the Houston fear 
reduction program as it reflects on the police department, using 
the criteria on the table. 
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ASSESS HOUSTONIS FEAR REDUCTION PROGRAM. RATE THE FEAR REDUCTION PROGRAM ON 
EACHSCOF THE DIMENSIONS BELOW. 

:~H FOCUS ACT 

Q-0-4= 
~::":t--:.--- __ _ 

....... --.. -----

TIME FRAME 

FOCUS 

PLANNING 

CHANGE MODe 

MANAGEMENT 

STRUCTURE 

PERSPECTIVE 

MOTIVATION 

~EVELOPMENT 

COMMUNICATION 

LEADERSHIP 

I I ,,,, 
.. ).---~~ , .... , . , . ... .. , 

", :J RESPONSIVE 

REACTIVE I 
Pre .. nt 

Plst I Output 
Diffused I Activity 

Justification 1/ Adaptive 
Punitive 

1/ Coordination 

Fix Blame 1/ HierarChy 
Fragmented I Team II 

Self IJ Rewards II 
Avoid Pain ~ Cohesion 

Survival I Feedback 
Force Feed I eelching 
EnforCing j 

'J 

... --. ---... ....... J HIGH 
PERFORMING 

PROACTIVE 

Flow 
Future j 

Excellence 
R.sults 'J Evolution 
Strategy 'j 

Programmed 
Planned IJ 

Navigation 
Alignment IJ Networks 

Matrix II Culture 
Organization IJ 

Actualizallon 
Contribuiion 1/ Tranlformallon 
Altunement 

j Feed Through 
Feed Forward J 

Empowering 
Purposing 

IJ 

:J 

HIGH PERFORMING 

• Identify Potentiall 
• Strategic Navigation 
• Manage Evolution 
• Create Metasystem!!! 
• Holistic Leadership 

, PROACTIVE 

• Set Mission ,. Objectives 
• . Plan Long Range 
• Manage Performance 
• D~velop Organization 
• Transformational Leadership 

• Set Goals 
• Plan Actions 
• Solve Problems 
• Build Teams 
e Situational Leadership 
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DAY III 

Community oriented Policing What It Can Do For Us 
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community oriented Policing: Changes in Management Demanded 

This session will focus on the issues that mid-level managers 
must face if they are to utilize a community-oriented policing 
approach. There are several areas of management which will 
demand a new look AND ~ change in our old views. 

This session will address response to calls for service, beat 
boundaries, beat integrity, new factors in workload analysis and 
new, more flexible organizational structures and approaches to 
planning. . 
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WE NOW KNOW THAT THESE 
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WORKSHEET: Analyzing Our Community 

Please respond to the questions below. You may not have exact 
data, but ans'wer according to your impressions of what is 
occurring in your agency. 

1. 

2. 

3 • 

List below those problems of which you are aware that 
pertain to the communications function: 

a. Call Receipt: 

b. Call Dispatch: 

List below those problems of which you are aware that 
pertain to workload and the patrol function: 

a. Officers' .Complain·ts: 

b. Supervisors' Complaints: 

c. citizens' Complaints: 

d. Commanders' Complaints: 

List below those problems of which you are aware that 
pertain to the workload of the detective function: 

a. Detectives' Comp~aints: 

b. Supervisors' Complaints: 

c. ~itizens' and Commanders' Complaints: 
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Kajor steps In A 

Differential Police Response Program 

Call for Service Analysis 

Analyze the call for service workload of the 
department. Determine the generic types of calls that 
are being responded to. Listen to tapes of calls to 
determine strengths and weaknesses of current call 
processing. . 

o Development of a Classification Scheme 

o 

o 

Develop a set of Call Classifiers (characteristics of 
calls that determine the proper call response). Test 
alternative schemes. 

I.D. Call Alternatives 

Identify current 'call alternatives being used. From 
the analysis above, determine areas in whic~ new 
alternatives can make a difference. Research the 
possibility of using those alternatives. Develop use 
guidelines with input from impacted units and agencies. 

Establish a Policy for Community and Patrol Force 

Develop a call classification and response policy. 
Provide for response over-ride. Develop a patrol 
allocation system and directed patrol program 
guidelines. Test system. Train personnel. 
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New va Old: 

A Changing Police·service 

Tied To The Old 

o Rapid Response to all calls 

o Beats defined by main 
thoroughfares 

o Assignment of officers varies 
according to needs of police 

o Rotating schedules based on 
departments' needs 

o one departmental policy -
one man or two man cars 

o Police react to calls for 
service 

o Police tell community 
what the community needs 
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Break Free with The New 

o Different Response to 
different types of calls 

o Beats defined by natural 
neighborhoods 

o Same officer assigned to 
same beat area 

o Scheduling according to 
call frequency 

o mixed car assignment based 
t}~es and frequency of 
calls 

o Police manage calls for 
service 

o Police ask neighborhoods 
what the neighborhood need 
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Small Group Problem Solving 

In this session, small groups will review a case study based on 
neighborhood and patrol problems. The group will focus its work 
on designing a police strategy to respond to the demands of the 
troubled neighborhood. strategies may include: 

o Community & Neighborhood oriented Approach 

o Problem oriented strategy Development 

o Managing work and call loads. 

'0 Crime Prevention Technique~ 

o Organization and structural ~edesign 

o Developing a total departmental philosophy 
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CASE STUDY: . RESOURCE ALLOCATION 

Oi:rerview o:t the Department. The City of Durwood is an urban 
center with a population of approximately 220,000. Situtated in 
Lyme County, it is the urban center of this modern area just 
south of a major metropolitan area. While Lyme County is noted 
for its rapid growth and large middle-class population, Durwood 
has an urban core area heavily populated by middle to lower 
income residents. 

The Chief has asked you to give him a preliminary recommendation 
of how to allocate personnel to better achieve community oriented 
policing. He wants officers to spend an average of 50% of their 
time in calls for service response, an average of 30% of their 
time in self-inititated activities including conducting follow-up 
investigations of crimes that were committed earlier, and 20% in 
community oriented problem solving activities. 

Patrol officers are distributed over the city in teams. There 
are .four. team areas with two teams assigned for each of the three 
daily shifts. Therefore, at any given time there ar~ eight teams 
on duty and over the cour~e of a day, 24 teams will spend time on 
the patrol function. Each team is composed of'a Sergeant and a 
number of patrol officers varying from 3 on midnight teams to 4 
on day teams and 6 on evening shift teams. 

Currently, 112 officers (not including supervisors) are assigned 
to the mobile patrol function. Twenty-four (24) are assigned to 
the midnight shift, thirty-two (32) are assigned to the day 
shift, forty-eight (48) are assigned to the evening shift, and 
eight (8) were assigned to the power shift. 

The Department is approximately 48 sworn officers below its 
authorized level. This is due to "natural" attrition, an 
unusually high number of recent disciplinary dismissals, and 
difficulty in finding acceptable recruits to train as police 
officers. The personnel shortage in the patrol function is 
exacerbated by the Department's recent practice of c~eating 
~pecial units and staffing them immediately with manpower from 
the patrol function. The Department has 590 authorized 
positions, 390 sworn and 200 civilian. 
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Durwood P.O .. Authorized Personnel staffinq 

Chiefs Office 

Investiqations 

Field Operations 
Community services/Foot Patrol 
Tactical Response Anti-Drug unit 
Team Policing 

Technical Support 

Field Support 
Traffic 
Canine unit 
other 

Department Total 

Sworn (Vacant) Civilian 

4 2 

74 (5) 22 

33 13 
16 0 

197 ( 41) 10 
246 23 

12 117 

38 (1) 28 
5 0 

11 (1) ~ 
54 36 

390 (48) 200 

In Durwood, the number of calls for service begins dropping after 
midnight until around 6 a.m., then begins to increase through ~he 
day generally peaking about 9 or 10 p.m. Call frequencies are 
somewhat higher on weekends - Friday, saturday, and Sunday - than 
on weekdays. The highest average call frequency is between 10 
and 11 p.m. on Friday nights, the lowest average frequency is 
between 4 and 5 a.m. on Wednesday mornings. Although the percent. 
of crime related calls for service time varies from a peak of 
50.5% Tuesday morning between 7 and 8 a.m. to a low of 18.2% 
Monday morning between 5 and 6 a.m., the overall average is 
35.9%. 

Patrol officers work five days a week and are on duty each day 
for 8.5 hours although they are paid for eight hours of work a 
day (not including a~y overtime worked). For the day shift and 
for the evening shift, half of the teams report an hour earlier 
than the other teams in order to provide an overlap to shift 
change time. An addiiional shift, called the power shift, 
operates from 7 p.m. to 3:30 a.m. to provide extra officers 
during the peak of the workload. Shift times a:r.e: 

Day, even teams: 
Evening, even teams: 
Midnight, 

0700-1530 
1500-2330 
2300-0730 

odd teams: 
odd teams: 

power shift: 

0800-1630 
1600-0030 
1900-0330 

Tables 1,2, and 3 show the average amount of available patrol 
time expended by calls for service, officer initiated activity, 
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and by the two combined. Already factored into the tables is the 
average number of patrol person 'hours expected to be available 
for each hour for each day of the week. Time lost due to 
officers' unpaid meal breaks, the patrol time lost during shift 
change, and the absentee rates (19% - midnight shift, 16% -day 
shift, 15% for evening and power shifts) are all reflected in the 
tables. 

Overall, 85.6% of the average expected personnel time is consumed 
by combined call for service time and officer observed activity. 
A striking feature o·f this figure is that a number of the 
percentages represent averages over 100%. This means that all of 
the average expected patrol officer time is consumed and that, in 
order for the work to be performed, sergeants, officers working 
overtime, and officers in other units such as traffic, foot 
patrol, canine, and reserves must be routinely used. 

There has been growing concern that call stacking, or the 
backlogging of calls, has been increasing. The perception of 
patrol officers and sergeants is that tl'lere are not sufficient 
cars in service during t~e peak periods and some higher priority 
calls are not being responded to as quickly as they should be. :A 
corollary problem is the perception that there are not enough 
units to provide back-up for those calls requiring back-up for 
officer safety. Consequently patrol sergeants, who are to . 
supervise their teams 'and only rarely provide back-up, perceive 
that they now frequently provide back-up because there are no 
other available units. 

Another consequence is that du.ring some shifts, occasionally, 
there are no officers available for a team and only a sergeant on 
duty. Another perception is that often when the evening shift 
begins work, there is a large backlog of calls and the entire 
shift is spent going from call to call in order to deal with the 
backlog as we~l as the new work generated during the evening. 
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PERCENT AVAILABLE TIME CONSUMED BY CALLS 
INITIATED ACTIVITY 

TIME MON TUES WED THU 
0000 89.5% 106.7% 103.3% 94.1% 
0100- 81.3% 95.7% 93.1% 93.3% 
0200 74.0% 92.5% 84.9% 87.2% 
0300 94.2% 108.5% 103.9% 110.4% 
0400 72.6% 85.8% 82.3% 93.4% 
0500 69.9% 87.6% 87.7% 96.1% 
0600 74.1% 95.5% 93.4% 94.7% 
0700 74.1 58.7% 56.9% 74.3% 
0800 56.0% 47.7% 50.8% 73.7% 
0900 73.8% 63.9% 72.6% 98.6% 
1000 81.8% 74.7% 81.9% 107.0% 
1100 100.0% 93.2% 105.7% 130.7% 
1200 100.1% 96.1% 110.0% 138.6% 
1300 102.1% 95.8% 111.2% 1·39.1% 
1400 97.8% 93.8% 106.1% 132.3% 
1500 68.8% 62.7% 64.7% 66.9% 
1600 64.1% 60.9% 59.1% 55.7% 
1700 83.1% 78.8% 73.9% 70.5% 
1800 91.3% 89.7% 8~.0% 78.8% 
1900 96.7% 98.9% 84.8% 82.0% 
2000 102.1% 103.4% 88.9% 87.7% 
2100 10.0.0% 101.8% 89.1% 87.0% 
2200 93.8% 89.5% 81.9% 81.4% 
2300 64.7% 61/4% 59.7% 55.7% 
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95.9% 82.2% 
85.7% 78.7% 
74.5% 77.3% 
91.7% 96.5% 
80.4% 83.5% 
82.5% 73.1% 
76.8% 66.8% 
72.1% 78.7% 
59.5% 48.4% 
85.6% 68.7% 
94.8% 77.0% 

115.1% 98.9% 
121.1% 105.3% 
122.1% 105.2% 
119.4% 93.5% 

68.5% 59.4% 
60.1% 57.1% 
76.7% 74.2% 
93.0% 83.7% 
89.4% 86.1% 
97.2% 93.8% 
98.3% 94.6% 
97.2% 93.7% 
60.4% 58.9% 

SUN I 86.3% 
80.4% 
83.2% I 107.3% 

83.7% 
73.8% 

II 67.9% 
78.1% 
55.3% 
73.3% I 87.7% 

105.4% 
112.8% I 112.6% 
110.4% 

70.0% 

I 58.9% 
72.5% 
81.3% 
81.5% I 92.9% 
93.1% 

86.7% 4. 
58.1% 
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WORKSHEET community Problems and Their Impact on Police 
units " 

Directions: Review the work of your own police unit and answer 
the following questions as they impact your work as the manager 
of your unit. 

1. In what capacities do citizens interact with your unit 
and/or subordinates? 

2. H~s the nature of those individual citizens changed over the 
past several years? If yes, describe the nature of that change. 

J. Have you had to change your procedures or "way of doing 
business" as a result of those changes? If yes, describe. 

4. What kinds of supervisory or management changes have 
occurred? 

5. How have your officers reacted to the changes, or to the 
citizens generally, if there· has been no changes? 

6. How do your officers feel about calls, tasks and events that 
ar~ not truly crime figh"ting? If there are frustrations,. how do 
you deal with these frustrations? 
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INDICATORS OF POTENTIAL PROBLEMS IN DELIVERY OF POLICE SERVICES 

INDICATOR 

Number of calls for service 
(3-5 year comparison) 

Number of sworn positions 
(same time span as above) 

Number of sworn positions 
Population of jurisdiction 

Average income of population 
(5 year comparison) 

Number of times per day 
communications needs to stack 
calls (pattern should be 
reviewed for peak hours 
per day or peak days for week). 

Reasons for stacking: Does 
stacking occu.r because no cars 
are available or is radio or 
air time saturated? 

Analysis of calls for service: 
Total number of calls for 
service (5 year comparison) 

Number of calls involving +ife 
thr~atening situations 

Number of calls which,are not 
"emergency" in nature 

Number of times an officer is on 
administrative run. 

Response time, to emergency calls 
(time computed from receipt of 
call until officer arrives on 
scene). 
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PROBLEM 

Demand for police services 
rising while numbers of 
officers available is 
remaining the same, decreasing 
or not increasing 
proportionately. 

An increase in population with 
same or decreasing numbers of 
sworn positions: may indicate 
a change in the quality of 
police service. 

An significant decline in avq. 
income may produce additional 
policing problems. 

If stacking o'f calls is 
frequent and/or increasing 
there is a good chance that 
there are periods when an 
officer is not available for 
a critical emergency call. 

If calls are being stacked for 
either of these two reasons 
the net result is the same, 
i.e., cars cannot answer 
critical emergency calls 
rapidly. 

If the highest percentage of 
calls are not emergency or 
critical in nature and 
response time to emergency 
call is not satisfactory, this 
may indicate a need ~or 

'alternativ.e means to handle 
calls. 
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Liability suits for negligence 

Expressions of dissatisfaction 
of police services by citizens 
(Editorials, surveys, l~tters 
of complaint to city admin
istration, etc.) 

From audiotape of call intake 
transmission: A call receipt 
clerk who is rude, harried 
abrupt and generally obtaining 
minimal information for 
the responding officer. 

From audiotape of dispatcher 
transmission to responding 
officer: Minimal information 
regarding thle n,ature of the 
call; stackir.lg- and some calls 
not being answered at 'all. 

Number of repeat calls to same 
address, 

Any liability suit res~lting 
from non-responsiveness of the 
police will result from an 
emergency in which police were 
not available. This is a 
critical indicator of a force 
deployed in away which does 
not provide sufficient 
coverage for emergencies. 

While there are many factors 
which contribute to the 
expression o,f dissatisfaction 
of police services by citizens 
one important one may be the 
result of lack of 
responsiveness on the part of 
police to emergency situations 
citizens may be given false 
expectations by the dispatcher 
of how quickly police will 
arrive on the scene 

This is an indicator that the 
commu,nication,s division could 
be better organized to gain 
significant improvement in the 
treatment of citizens as well 
as responding officers. 

These are indicators of the 
needs for reorganization of 
the communications division 
as well as a need for 
redistricting and realignment 
of resources for more 
equitable workload. 

Repeat calls suggest that the 
police response is not being 
effective in solving the 
real problem. 

Excerpted from: IMP~MENTING DIFFERENTIAL POLICE RESPONSE: 
COMMANDER'S TRAINING 

Authors: Sally Jones, Stanley Knee, James Luman, Robert 
Wasse~an and Phyllis McDonald 

Published By: The URSA Institute, Bethesda, Maryland under the 
auspices of the National Institute of Justice, 
u.S. Department of Justice. 
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UNDERSTANDING YOUR LEADERSHIP ACTIONS 
( , 

Ques tionnaire 

Each of the following items describes a leadership action. In 
" the space next to each item write 5 if you always behave that 

way. 4 if you frequentlY behave that way, 3 if you occasionally 
behave that way, 2 if you seldom behave that way and 1 if you 
never behave that way. ' 

When I am a member of a group: 

___ 1. I offer facts and give my opinions, ideas, feelings, and 
information in order to help the group discussion. 
___ 2. I warmly encourage all members of the group to 
p8.!'ticipate. I am open to their ideas. I let them know I value 
their contributions to the group. 

3. I ask for facts, information, opinions, ideas, and 
feelings from the other group members in order to help the group 
discussion. 
___ 4. I help communicate among group members by using good 
communications skills. I make sure that each group member 
understands what the others say. 
_ 5. I: give direction to the group by planning how to go on 
with the group work and by calling attention to the tasks that 
need to be done. I assign responsibilities to different grouP. 
members. 

6. I tell jokes and suggest inter.esting ways of doing the 
work in order to reduce tension in the group and increase the 
fun we have working together. 
_ 7. I pull together related ideas or suggestions made by 
group members and restate and sUllllarize the major points 
discussed by the group. 

e. I observe the way the group is working and use J;y 
observations to help discuss how the group can work together 
better. 
___ 9. I give the group energy. I encourage group members to 
work hard to, achieve o~r goals. 
__ 10. I promote the open discussion of conflicts among group 
members in order to resolve disagreements and increase group 
cohesiveness. I mediat.e conflicts among members when they seem 
unable to resolve them directly. 
_ 11. I ask others to summarize what the group has been 
discussing in order to ensure that they understand group 
decisions and comprehend the material being discussed by the 
group. 
__ '12. I express support, acceptance, and liking for other 
members of the group and give the group appropriate praise when 
another member has taken a constructive action in the group. 
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add the columns. 
1. information & opinion giver 2. encourager of 

participation 
__ 3. information & opinion seeker 

__ 5. direction & role definer 

4. communication 
facilitator 

__ 7. summarizer 
__ 9. energizer 

11. comprehension checker 
Total for Task Actions 

-30 x 

24 x 

18 x 

12 x 

6 x 

(6,30) 

(18,18) 

(6,6) 

6. 
8. 

__ 10. 

_12. 
Total 

(30.30) 

(30,6) 

o x X-----X-----X:----~2~'----·~ 
6 ,12 18 24 30 

tension reliever 
process observer 
interpersonal problem 
solver 
supporter & praiser 
for Maintenance Actions 

(6,6) Only a minimum effort is given to getting the required 
work done. There is general non-involvement with group 
members ••• 

(6,30) High value is placed on keepi:ng good relationships within 
the group. Thoughtful attention is given to the needs of other 
members ••• However, he or she may never help the group get any 
wO,rk accomplished. . 

(18,18) The task and maintenance needs of the grouP. are balanced. 
The person with this score continually makes compromises between 
task needs and maintenance needs .. ' Though a great compromiser, 
this person does not look for or find WByS to creatively 
integrate task and maintenance activities for optimal 
productivity. ' 

(30,30) When everyone plans and raakes decisions together, all 
the members become committed to getting the task done as they 
build relationships of trust and! respect. A high value is 
placed on sound. creative decisions that result in understanding 
and agreement. Ideas and opinions are sought and listened to, 
even when they differ from one's own. The group as a whole 
.defines the task and works to get it done. The crea'tive 
combining of both task and maintenance needs is encouraged. 
Joining Together: Group Theory and Group Skills. 3rd Edition, 
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Ask The Experts! 

This session provides the opportunity for participants to ask 
questions of experts on community-oriented policing. Three 
experts will be linked telephonically. The seminar facilitators 
will moderate the discussion. 

Each of the participating experts have either managed a 
successful community-oriented or neighborhood-oriented policing 
program or have been deeply involved in program development and 
conceptualization activit~es. 
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What Else Is coming? 

A Look At Future Challenges For Mid-Level Managers 

In this session, mid-level managers will have a few moments to 
stop time and consider the types of challenges that lie before 
them. Computer applications yield extensive white collar crime 
and ways and means to automate criminal investigations. 
Unfortunately, modern criminals are also computer literate and 
use the technology for record keeping and other crime-related 
purposes • 

A change in policies on the part of the Drug Enforcement 
Administration (DEA) has implications for local law enforcement 
in two major areas: Asset and forfeiture seizures and 
clandestine labs. How will local police handle these two highly 
technica~ areas so aptly handled by DEA in the past? 

What are the new and recurring liability issues facing law 
enforcement? And what of your own imaginations? What do you see 
coming? 
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Resources - Future Challenges 

Subject: 

Drug Enforcement 

Asset/Forfeiture Seizure 

Computers 

Policies & Procedures 

. Clandestine Labs 

General Training 

Resource: 

Edward Connors· 
Institute for Law & Justice 
1018 Duke Street 
Alexandria, VA 22314 
1-800-533-DRUG 

Richard Ward 
Bureau of Justice Ass' 
633 Indiana Ave., N.W. 
Washington, DC 20531 
(202) 272-6838 

Clifford Karchmer, 
Police Executive Research 
Forum (PERF) 
2300 M street, N.W. 
Washington, DC 20037 
(202) 466-7820 

Jonathon Budd 
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Nationa~ Institute of Justice 
633 Indiana Ave., N.W • 
Washington, DC 20531 
(202) 272-6040 

Dr. Phyllis McDonald 
National Law Enforcement 
Policy Center . 
International Association 
of Chiefs of Police (IACP) 
1110 N. Glebe Road 
Arlington, VA 22201 
(703) 243-6500 

Michael Picini; 
John Doyle 
National Sheriff's Association 
1450 Duke Street 
Alexandria, VA 22314 
1-800-424-7827 

E. Roberta Lesh 
Police Management Association 
1001 22nd street, N.W. 
Washington, DC 20037 
(202) 833-1460 
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General Training cant: 

Technical Assistance 
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Professional Services Div. 
IACP 
1110 N. Glebe Road 
Arlington, VA 22201 
(703) 243-6500 

Dr. Elsie Scott 
National Organization of Black 
Law Enforcement Executives 
908 Pennsylvania Ave., S.E. 
Washington, DC 20003 
(202) 546-8811 . 

Dr. Dennis Kenney 
Police Foundation 
1001 22nd Street, N.W. 
Washington, D.C. 20037 
(202) 833-1460 

Police Executive Research 
Forum 
2300 M Street, N.W. 
Washington, DC 20037 
(202) 466-7820 
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Whadda Ya KnOW? 

This session ends the seminar. Participants will be asked to 
engage in a sample examination that tests their understanding of 
the material covered. The format of the "test" will be that of a 
promotional exami~ation, much like that experienced in Session 
13. 

Following t~e taking of the "test," the scoring of the "test," 
and discu~sion of the correct answers, participants will be asked 
to complete an evaluation instrument detailing their perceptions 
of the strengths and weaknesses of the seminar. 
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Which of the follCMing describes the proactive frane of refe:t.'eJ!ce? 

A. Encourages its members to engage in personal am professional growth 
activities and is concerned. with the past, present, arrl future. 

B. Has established goals arrl objectives am is organize:i in teams. 

C. Encourages the in:li vidual to focus on his/hp..r CMn needs am to seek 
satisfactj on through the avoidance of blame. 

D. looks to the future am canununicates shared values an:l elicits a deep 
personal camrni bnent. 

2. In order to m:we from the "reactive" into the "responsi.ve" an organization 
must: 

A. Set goals, plan actions, build teams. 

B. Seek protection, atterrpt to smvive, am seek out iTXli'lic1uals vlhlJ cause 
problems. 

C. f-,et a mission, establish lo~ ~e plans, manage perforr.ance . 

D. Identify potentials, manage evolution, be concerned witil CDl11l11UI1ity 
needs. 

3. Check the items belCM which would most likely be characteristic of the High 
Perfonn..i.ng Chief: 

A. Reviews beat designs pericx:lically. 

B. Assigns officers to districts equally. 

C. Is will~ to "reach out" to the comrm.mi.ty to gain their perspective on 
police problems. 

D. Manages his/her employees through strict and frEque..T'1t downward 
conununications . 

E. Has a health p~ which requires a physical exam for promotion exams 
only. 

4. Project Ili\RE is characterized. by which of the foIICM~: 

A. A "flying squad" of new recruits to pursue vandals. 

B. A vigilante team of citizens to patrol neighborhc:x::rls with heavy drug 
traffic . 

Jl.PPErWIX: C 
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c. Full-tin'e police officers on full-time duty assigned to schools to 
train elementary and junior high students to say "NO" to drugs. 

D. A select group of brave police officers especially trained to conduct 
high risk drug operations. 

5. Which of the follo;ving is not a street interdiction program: 

A. Repeat Offender Project. 

B. Operation Pressure Point. 

C. A SWAT Team. 

D. A Hostage Negotiation Team. 

6. '!he most significant indicator of a successful retail level crackdown 
program is which of the follo;ving: 

A. Alrounts of cocaine being confiscated. 

B. Dollar aIOClunt of property seized. 

c. Disappearance of open drug dealing. 

D. Dealers refusing to sell drugs to anyone except their regular 
customers. 

7. Absentee rates are an important factor in identifying work schedules. The 
absentee rate is determined by calculating fram existing data the 
probability of absenteeism for each day of the week. Which of the following 
are rrcst important to be achieved by detemining absentee rates: 

A. Ensuring that overtin'e is equally distributed aIron:;J all personnel. 

B. Providing day off/leave/vacation O)?IX)rtunities during desirable weekend 
periods for all employees. 

C. Scheduling of supervisors so the right rn.nnber of sergeant.s are 
available to supe.rvise persormel actually working. 

D. All of the above. 

8. '!he analysis of Repeat Offenclers Programs has in:Ucated that these tactics 
can impact various offense patterns. Of the research findings listed below, 
which has not been found in Repeat Offend.er Program research? 

A. Proactive investigative strategies appear to have greater potential 
than post-arrest investigations. 

B. Less use must be made of infonnants and more of victilns and witnesses . 
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c. Usirq proactive investigations, d.an3'erous offemers CoaX} be identified 
sooner am rem:wed fran society IrUch I'OC)re quickly t.hari is done usirq 
traditional awrehension strategies. 

D. None of the aJ::xwe (all are true) . 

9. Research into repeat calls for service was a prime instigator of which of 
the follCMing program concepts: 

A. Repeat Offender Project. 

B. Problem-Oriented Policirq. 

c. street Interdiction Programs. 

D. Corranunity oriented Policirq. 

10. Which of the follCMirq police values is :rrost ilnp:>rtant to the Department 
wishirq to organize aroun::l the concept of community oriented policing: 

A. '!he Depa.rt:ment is concerned with the welfare of all its employees, both 
sworn am non-sworn. 

B. '!he Department will have a well developed set of policies and 
procedures . 

c. '!he Depa.rt:ment will involve neighborhoods in all police activities 
which directly inpact quality of life. 

D. '!he Department will pursue the protection of all civil liberties and 
the Constitution. 

11. Foot Patrol programs have been proven through research to be most successful 
at: 

A. Distributirq work load I'OC)re equitably. 

B. Improvirq response tiIre to calls. 

c. Reducirq the level of fear in the patrol area. 

D. Improvirq officer I'OC)rale because the foot patrol officer is able to 
solve I'OC)re conununi ty problems. 

12. Police policy is an ilnp:>rtant means to provide guidance to employees. 
Policy provides a statement of the rationale for police action, and often 
sets forth the values to be adopted by employees in using their discretion. 
Policy am rules, hCMever, are different. Which of the follCMirq st.atements 
is not accurate in explaining the difference between policy arrl rules? 

A. Policy sets forth the objectives to be achieved in applyirq discretion. 
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B. 

c. 

Rules are never absolute, be~ applied only in light of a policy 
staterrent. 

'!he policy staterrent, an:l proce1ures are all different, ani must be 
separately considered when dealing with an overall policy. 

D. A violation of a procedure is"a less serious matter than a violation of 
a rule. 

E. Rules set forth the absolute limits of discretion, as outlined in a 
policy staterrent. 
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NAME: 

RANK: 

EST. 1980 

HIGH PERFORMANCE POLICE MANAGEMENT 
PROFESSIONAL CONFERENCE 

EVALUATION FORM 

DEPARTMENT: ______________________________________ ___ 

CITY POPULATION: ________________________________ __ 

Your responses to the following questions will help us to improve 
the qualit: and delivery of this workshop. Read each item 
carefully, circle the rating which most accurately reflects your 
assessment, and please provide any comments, suggestions or 
recommendations you wish. 

I. TOPICAL SESSIONS: Assess on a 5-point scale (5=excellent; 
4=good; 3=average; 2=poor; l=very poor) the sessions from the 
following perspectives: 

Was the information clearly presented? CLARITY 
INFORMATIVE Was the presentation helpful in providing you with 

new solutions to your agency's needs? 
RELEVANCY Is the information relevant to you, your job and 

your agency? 
PRESENTER 
DELIVERY Style and Expertise 

(5=excellent; 4=good; 3=average; 

.1. High Performance Management Model 

Clarity 5 4 
Informative 5 4 
Relevancy 5 4 
Presenter Delivery 5 4 

2=poor; l=very poor) 

and Police Issues 

3 2 1 
3 2 1 
3 2 1 
3 2 1 

2. Drug Enforcement Programs and Issues 

Clarity 5 4 3 2 1 
Informative 5 4 3 2 1 
Relevancy 5 4 3 2 1 
Presenter Delivery 5 4 3 2 1 

APPENDIX: D 



(5=excellent; 4=good; 3=average; 2=poor; l=very poor) 

3. Resource Allocation Issues 

Clarity 
Informative 
Rele\7ancy 
Presenter Delivery 

5 
5 
5 
5 

4. Community Oriented Policing 

Clarity 
Informative 
Relevancy 
Presenter Delivery 

5 
5 
5 
5 

II. WORKSHOP FLOW AND ACTIVITIES 

4 
4 
4, 
4 

4 
4 
4 
4 

3 
3 
3 
3 

3 
3 
3 
3 

2 
2 
2 
2 

2 
2 
2 
2 

1 
1 
1 
1 

1 
1 
1 
1 

Please indicate your level of satisfaction with the 
activities and processes of this workshop listed below: 

(5=very satisfied; 4=satisfied; 3=neutral; 2=dissatisfied; 
l=very dissatisfied) 

LECTURES/PRESENTATIONS 

Time Allotted 
Opportunity for questions 
Relevancy of visual aids 
Use of text in Handbook 

WORKSHOP FLOW 

Sequence of sessions 
Session Transition 

INDIVIDUAL WORK 

Utility of individual work 
Time alotted for individual 
work 

MATERIALS 

Participant Workbook 
Sourcebook 
Visual Aids 
Handouts 

5 
5 
5 
5 

5 
5 

5 

5 

5 
5 
5 
5 

4 
4 
4 
4 

4 
4 

4 

4 

4 
4 
4 
4 

3 
3 
3 
3 

3 
3 

3 

3 

3 
3 
3 
3 

2 
2 
2 
2 

2 
2 

2 

2 

2 
2 
2 
2 

1 
1 
1 
1 

1 
1 

1 

2 

1 
1 
1 
1 
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III. IMPACT OF WORKSHOP 

How informative was the total workshop to you? 

Very Informative 5 4 3 2 1 Uninformative 

How useful was the total workshop to you? 

Very Useful 5 4 3 2 1 Useless 

How relevant was the information in this workshop to your agency? 

Very Relevant 5 4 3 2 1 Irrelvant 

IV. FOLLOWUP 

As a result of the training, will you implement all or any 
portion of the topics discussed? If so, please check one or more 
below. 

V. OVERALL RESPONSE 

Inform chief executive 

Discuss with staff 

Organize meeting to discuss ways to 
implement in your particular 
section/division 

Request more written material on 
specifics to implement 

Other --Please Specify Below: 

What is your overall reaction to the workshop? Circle one: 

5 ONE OF THE BEST 
4 GOOD, VALUABLE 
3 AVERAGE, FAIR 
2 NOT VERY GOOD 
1 POOR, NOT USEFUL 



VI. COMMENTS 

What did you gain most from attending this workshop? 

What other subjects/topics (not covered) would have been of 
interest to you or your department? 

In your opinion, what could we do that would help us 
improve the professional conferences that we deliver to 
police managers? 

Additional Comments 

• 

• 

• 
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High Performance Police Management 
Boulder, Colorado 

ADAMS, Sergeant Terry W. 
Patrol Division 

March 8-10, 1989 

List of Participants 
(Alphabetical) 

Boulder Police Department 
Post Office Box 791 
Boulder, CO 80306 
(303) 441-3315 

AMOS, Mr. Jack C. 
Training Director 
Staff Services 
Boulder Police Department 
Post Office Box 791 
Boulder, CO 80306 
(303) 441-3474 

BARGER, Lieutenant Stephen R. 
Patrol Division 
Thornton Police Department 
9500 Civic Center Drive 
Thornton, CO 80229 
(303) 538-7475 

BECKNER, Sergeant Mark R. 
Patrol Division 
Boulder Police Department 
1777 6th Street 
Boulder, CO 80302 
(303) 441-3300 

BERNARD, Sergeant Mary 
Patrol Division 
Boulder Police Department 
1777 6th Street 
Boulder, CO 80302 
(303) 441-3300 

BRANIGAN, Sergeant Patrick J. 
Ptrol Division 
Laramie County Sheriff's Dept. 
Post Office Box 787 
Cheyenne, WY 82001 
(307) 778-3700 

BUTLER, Lieutenant Michael 
Patrol Division 
Boulder Police Department 
1777 6th Street 
Boulder, CO 80501 
(303) 441-3315 

COX, Chief John F. 
Powell Police Department 
250 N. Clark Street 
Powell, WY 82435 
(307) 754-2212 
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ERICSON, Lieutenant Thomas L. 
Field Operations Division 
Longmont Police Bureau 
Civic Center Complex 
Longmont. to 80501 
(303) 65'1-8542 

ETZKORN Jr., Lieutenant Robert L. 
Boulder Police Department 
Post Office Box 791 
Boulder, CO 80306 
(303) 441-3300 

GARAVAGLIA, Lieutenant John V. 
Operations Division 
Arvada Police Department 
8101 Ralston Road 
Arvada, CO 80002 
(303) 431-3057 

GOLDSBERRY, Lieutenant Gary 
Patrol Division 
Lakewood Police Department 
445 S. Allison Parkway 
Lakewood, CO 80226-3105 
(303) 987-7189 

HARMON, D/Sergeant Terence H. 
Detectives Division 
Boulder Police Department 
1777 6th Street 
Boulder, CO 80302 
(303) 441-3330 

HARTKOPP, Sergeant Jerry L. 
Detective Division 
Boulder Police Department 
1777 - 6th Street 
Boulder, CO 80303 
(303) 441-3330 

HENDRY, Sergeant Robert T. 
Patrol Division 
Boulder Police Department 
Post Office Box 791 
Boulder, CO 80306 
(303) 441-3315 

HINES, Lieutenant Ronald L. 
Patrol Division 
Littleton Police Department 
2255 West Berry Avenue 
Littleton, CO 80165 
(303) 795-3835 

HU9BARD, Sergeant William M. 
Special Services Division 
Lubbock Police Department 
Post Office Box 2000 
Lubbock, TX 79457 
(806) 782-6411 x287 

IVEY, Lieutenant James E. 
Commander, Investigations Division 
EI Paso County Sheriff's Dept. 
15 E Cucharras Street 
Colorado Springs, CO 80903 
(719) 520-7155 
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KIBURAS, Chief Al 
Breckenridge Police Department 
Post Office Box 168 
Breckenridge, CO 80424 
(303) 453-2941 

KILPATRICK, Lieutenant Tom 
Patrol Division 
Boulder Police Department 
Post Office Box 791 
Boulder, CO 80306 
(303) 441-3315 

KINGSTON, Lieutenant Bill 
Patrol Division 
Boulder Police Department 
1777 6th Street 
Boulder, CO 80302 
(303) 441-3315 

KISSELL, Lieutenant Eugene J. 
Patrol Division 
EI Paso County Sheriff's Dept. 
15 E. Cucharras Street 
Colorado Springs, CO 80903 
(719) 520-7111 

LAUHON, Division Chief Terry J. 
Field Operations 
Longmont Police Bureau 
Civic Center Complex 
Longmont, CO 80501 
(303) 651-8501 

MAJERUS, Chief Lawrence W. 
Douglas Police Department 
130 South 3rd Street 
Douglas, WY 82633 
(307) 358-3311 

MCDANIEL, Chief Melvin R. 
Julesburg Police Department 
122 West 1st Street 
Julesburg. CO 80737 
(303) 474-3344 

MCKEE, Undersheriff Fred 
Rio Grande County Sheriff's Dept. 
Post Office Box Q 
Del Norte, CO 81132 
(719) 657-2731 

MILLER, Lieutenant John P. 
Administration Services Division 
Lakewood Police Department 
445 S. Allison Parkway 
Lakewood, CO 80226 
(303) 987-7300 

NEES, Division Chief Hal H. 
Boulder Police Department 
Post Office Box 791 
Boulder, CO 80306 
(303) 441-3315 



OLANDER, Lieutenant S.K. 
Field Operations Division 
Longmont Police Bureau 
Civic Center Complex 
Longmont, CO 80501 
(303) 651-8523 

OLIVER, Lieutenant Charlie D. 
Longmont Police Bureau 
Civic Center Complex 
Longmont, CO 80501 
(303) 651-8555 

PETERSON, Captain Dennis D. 
Support Services Division 
Northglenn Police Department 
11701 Community Center Drive 
Northglenn, CO 80233 
(303) 450-8892 

REATHER, Lieutenant Kenneth A. 
Patrol Division 
Thornton Police Department 
9500 Civic Center Drive 
Thornton, CO 80229 
(303) 538-7478 

REFFEL, Lieutenant Al 
Support Services Division 
Golden Police Department 
911 10th Street 
Golden, CO 80401 
(303) 279-3331 

ROBERTS, Sergeant David A. 
Patrol Division 
City of Edgewater Police Department 
5901 West 25th Avenue 
Edgewater, CO 80214 
(303) 235-0502 

ROBINSON, Lieutenant J. Grayson 
Investigations Division 
Littleton Police Department 
2255 West Berry Avenue 
Littleton, CO 80165 
(303) 795-3783 

SCHMOLL, Captain W. F. 
Operations Division 
Loveland Police Department 
410 E. Fifth Street 
Loveland, CO 80537 
(303) 667-6130 x 220 

SHOMAKER, Lieutenant Thomas L. 
Detectives Division 
Boulder County Sheriff's Dept. 
1777 6th Street 
Boulder, CO 80302 
(303) 441-3654 

SWENSON, Lieutenant Karl H. 
Administration Division 
Colorado State University Police 
Room 32 Student Health BId. 
Ft. Collins, CO 80523 
(303) 491-6425 
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TEEPLES, D/Sergeant John 
Investigations Division 
Loveland Police Department 
410 E. 5th Street 
Loveland, CO 80537 
(303) 667-613 

TOW, Chief M. R. 
Berthoud Police Department 
Post Office Box 1229 
Berthoud, CO 80513 
(303) 532-2611 

TROOP, Lieutenant Stephen R. 
Operations Division 
Arvada Police Department 
8101 Ralston Road 
Arvada, CO 80002 
(303) 431-3056 

TURNER, Lieutenant Steven R. 
Detective Division 
Ogden City Police Department 
2549 Washington Blvd. 
Ogden, UT 84401 
(801) 629-8062 

TUSSING, Sheriff Ron 
Lancaster County Sheriff's Dept. 
555 South 10th Street 
Lincoln, NE 68508 
(402) 471-7721 

WALKER, Lieutenant Robert H. 
Staff Services Division 
Littleton Police Department 
2255 Wast Berry Avenue 
Littleton, CO 80165 
(303) 795-3879 

WALTERS, lieutenant Rodney 
Patrol Division 
Northglenn Police Department 
11701 Community Center Drive 
Northglenn, CO 80233 
(303) 450-8892 

WIESLEY, Lieutenant Brad 
Administration Division 
lafayette Police Department 
1290 S. Public Road 
Lafayette, CO 80026 
(303) 665-5571 

YOUNGS, Lieutenant Alan 
Patrol Division 
Lakewood Police Department 
445 South Allison Pkwy 
Lakewood, CO 80228 
(903) 987-7175 



High Performance Police Management 
Phoenix, Arizona 

April 19-21, 1989 

List of Participants 
(Alphabetical) 

ALDAY Jr., Lieutenant Jose Luis 
Support Division 
Nogales Police Department 
1018 Grand Avenue 
Nogales, AZ 85621 
(602) 287-9111 

ATHEY, Captain Ric 
Maricopa County Sheriff's Dept. 
102 W. Madison 
Phoenix, AZ 85003 
(602) 256-1814 

BAKER, Lieutenant A.W. 
Support Services 
Peoria Police Department 
8340 W. Monroe 
Peoria, AZ 85345 
(602) 979-4222 

BALDENEGRO, Sergeant Miguel M. 
Uniform/Patrol Division 
Nogales Police Department 
1018 Grand Avenue 
Nogales, AZ 85621 
(602) 287-9117 

BEASLEY, Major Norm 
Patrol Division 
Arizona Department of Public Safety 
Post Office Box 6638 
Phoenix, AZ 85005 
(602) 223-2353 

BEUMLER, Lieutenant Edward C. 
Criminal Invetigation 
Pima County Sheriff's Department 
1801 S. Mission Road 
Tucson, AZ 85701 
(602) 740-2810 

BISHOP, Detective Harry 
Investigations Division 
Buckeye Police Department 
508 E. Monroe 
Buckeye, AZ 85326 
(602) 935-5544 

BONNEY, Chief Robert C. 
Administration Division 
Coolidge Public Safety Department 
Post Office Box 1498 
Coolidge, AZ 85228 
(602) 723-5311 
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BRAD, Det. Sergeant James A. 
Investigations Division 
Gilbert Dept. of Public Safety 
459 N. Gilbert Road 
Gilbert, AZ 85234 
(602) 892-3434 

BULL, Division Supt. C. Thomas 
Santa Fe Police Department 
300 E. 2nd Street 
Winslow, AZ 86047 
(602) 289-7233 

COLEMAN, Captain Deston F. 
Aviation Division 
Arizona Department of Public Safety 
Post Office Box 6638 
Phoenix, AZ 85005 
(602) 223-2539 

COLLATETA, Sergeant Phillip M. 
Hopi Law Enforcement Services 
Post Office Box 427 
Keams Canyon, AZ 86034 
(602) 738-2233 

COOPER, Sergeant Patrick C. 
Major Felony Division 
Maricopa County Sheriff's Dept. 
102 W. Madison 
Phoenix, AZ 85003 
(602) 262-1000 

CURTIS, Lieutenant James 
Glendale Police Department 
7119 N. 57th Drive 
Glendale, AZ 85301 
(602) 931-5500 

DANIELS, Captain Dan M. 
Support Services (C.J.S.B.) 
Arizona Department of Public Safety 
Post Office Box 6638 
Phoenix, AZ 85005 
(602) 223-2410 

DAVIS, Captain Robert J. 
Arizona Department of Public Safety 
Post Office Box 6638 
Phoenix, AZ 85005 
(602) 223-2091 

DENNEY, Lieutenant Gregory B. 
Patrol Division 
Phoenix Police Department 
620 W. Washington 
Phoenix, AZ 85003 
(602) 262-7439 

DEVINE, Chief Charles R. 
Town Marshal 
Town of Camp Verde 
Post Office Box 710 
Camp Verde, AZ 86322 
(602) 567-6621 



EIDSON, Lieutenant James C. 
Criminal Investigation Division 
Lake Havasu City Police Department 
296 London Bridge Road 
Lake Havasu City, AZ 86403 
(602) 855-4884 

EMBERG, Lieutenant Karl J. 
Assistant Chief 
Paradise Valley Police Department 
6401 E. Lincoln Drive 
Paradise Valley, AZ 85253 
(602) 948-7418 

FIGUEROA, Sergeant Ramon 
ALEOAC 
Arizona Dept. of Public Safety 
3001 W. Indian School Road, #17 
Phoenix, AZ 85017 
(602) 223-2514 

FRAGALA, Lieutenant Sam 
Training Division 
Arizona Department of Public Safety 
Post Office Box 6638 
Phoenix, AZ 85005 
(602) 223-2270 

GAGNEPAIN, Lieutenant Bradley J. 
Green Valley District 
Pima County Sheriff's Department 
Post Office Box 910 
Tucson, AZ 85702 
(602) 791-2077 

GAILLARD, Chief Michael S. 
Tucson Airport Authority P.D. 
Post Office Box 11682 
Tucson, AZ 85706 
(602) 573~8118 

GARCHOW, Lieutenant Jack A. 
District Commander 
Pima County Sheriff's Department 
1249 Well Road 
AJO, AZ 85321 
(602) 387-7621 

GARLINGTON, Lieutenant John L. 
Patrol Division 
Tempe Police Department 
120 E. 5th Street 
Tempe, AZ 85281 
(602) 731-8296 

GARTNER, Captain Gordon H. 
Operations Division 
Payson Police Department 
303 N. Beeline Hwy. 
Payson, AZ 85541 
(602) 474-5177 

GRAEHLING, Lieutenant Stephen J. 
Criminal Investigations Division 
Tempe Police Department 
120 E. 5th Street 
Tempe, AZ 85281 
(602) 731-8301 
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GRASEE, Lieutenant Wendell 
Narcotics Division 
Arizona Department of Public Safety 
Post Office Box 6638 
Phoenix, AZ 85005 
(602) 223-2336 

HACKER, Captain Thom 
Operations Division West 
Tucson Police Department 
Post Office Box 1071 
Tucson, AZ 85702 
(602) 791-5328 

HALL, Chief David F. 
Eagar Police Department 
Post Office Box 1300 
Eagar, AZ 85925 
(602) 333-4127 

HATHAWAY, Chief Mark 
Winslow Police Department 
115 E. 2nd Street 
Winslow, AZ 86047 
(602) 289-2431 

HAYWOOD, Sergeant M. Kevin 
Patrol Division 
University of AZ Police Department 
1200 E Lowell Street 
Tucson, AZ 85721 
(602) 621-7539 

HERGERT, Lieutenant Ronald J. 
Investigation Division 
Phoenix Police Department 
620 W. Washington 
Phoenix, AZ 85003 
(602) 262-7042 

HIGGINS, Investigator Wayne J. 
Criminal Investigator 
U.S. Dept. of Inter. Bureau of 

Indian Affairs 
Post Office Box 10 
Phoenix, AZ 85001 
(602) 241-2252 

HUGHES, Lieutenant James L. 
Midtown Division 
Tucson Police Department 
3202 E. 1st St. 
Tucson, AZ 85712 
(602) 791-4030 

JARVIE, Captain Lars N. 
Criminal Investigations Division 
Mesa Police Deportment 
130 N. Robson 
Mesa, AZ 85201 
(602) 644-2682 

JOHNSON, Captain Ken 
Tucson Police Department 
Post Office Box 1071 
Tucson, AZ 85702-1071 
(602) 791-4981 



JaNOVICH, Chief Thomas S. 
Investigations Division 
Arizona Department of Liquor 

Licenses and Control 
800 West Washington, 5th Floor 
Phoenix, AZ 85007 
(602) 542-5141 x156 

KNIPP, Chief Douglas A. 
Bisbee Police Department 
Post Office Box 132 
Bisbee, AZ 85603 
(602) 432-2261 

LEFFLER, Captain Richard C. 
Field Services Division 
Yuma Police Department 
1500 1st Avenue 
Yuma, AZ 85364 
(602) 343-8767 

LENTNER, Lieutenant Charles E. 
Oro Valley Police Department 
680 W. Calle Concordia 
Oro Valley, AZ 85737 
(602) 742-5445 

LIMBS, Chief Lee A. 

, , 

AZ State Capitol Police Department 
1700 W. Washington Street, B-15 
Phoenix, AZ 85007 
(602) 542-4580 

LIRA, Lieutenant Angelo L. 
Prescott Police Department 
201 S. Cortez St. 
Prescott, AZ 86301 
(602) 445-3500 x281 

LONG, Lieutenant Oscar H. 
Patrol Division 
Phoenix Police Department 
620 W. Washington 
Phoenix, AZ 85003 
(602) 262-6101 

MADARAS, Lieutenant Tom 
Lake Havasu City Police Department 
296 London Bridge Road 
Lake Havasu City, AZ 86403 
(602) 855-1171 

MANN, Lieutenant James C. 
Uniform Patrol Ditrict II 
Maricopa County Sheriff's Dept. 
102 W. Madison 
Phoenix, AZ 85003 
(602) 256-1867 

MAUGHAN, Chief William L. 
Buckeye Police Department 
508 E. Monroe 
Buckeye, AZ 85326 
(602) 935-5544 
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MAYES, Major Ron 
Highway Patrol Bureau 
Arizona Department of Public Safety 
Post Office Box 6638 
Phoenix, AZ 85005 
(602) 375-9719 

MCCANN, Lieutenant J. T. 
Operations Division 
Flagstaff Police Department 
120 N. Beaver Street 
Flagstaff, AZ 86004 
(602) 779-3646 

MCCARTY, Captain Charles L. 
Investigation & Liquor Enforcement 
Arizona Department of Public Safety 
Post Office Box 6638 
Phoenix, AZ 85005 
(602) 223-2368 

MCCREARY, Lieutenant Ted W. 
Special Operations 
Phoenix Police Department 
620 W. Washington 
Phoenix, AZ 85003 
(602) 262-7331 

MORELAND, Director Bobby W. 
South Tucson Dept. of Public Safety 
1601 S. 6th Avenue 
South Tucson, AZ 85713 
(602) 622-0655 

NASH, Captain Roger L. 
Field Operations Division 
Chandler Police Department 
250 E. Commonwealth Avenue 
Chandler, AZ 85225 
(602) 786-2746 

NUTTING, Lieutenant Les E. 
Civil Division 
Maricopa County Sheriff's Dept. 
102 W. Madison 
Phoenix, AZ 85003 
(602) 256-1853 

O'HAGAN, Captain John 
Operations - Patrol Division 
Yavapai County Sheriff's Dept. 
255 E. Gurley 
Prescott, AZ 86301 
(602) 771-3260 

OSTERFELD, Captain G.M. 
Management Support Division 
Arizona Department of Public Safety 
Post Office Box 6638 
Phoenix, AZ 85005 
(602) 223-2381 

POLK, Lieutenant Wayne C. 
Investigation Division 
Phoenix Police Department 
620 W. Washington 
Phoenix, AZ 85003 
(602) 262-6141 



POULIN, Captain Ron 
Potrl':>l Division 
Mesa Police Department 
130 N. Robson 
Mesa, AZ 85201 
(602) 644-2595 

RAMSAY, Lieutenant Peter D. 
Peoria Police Department 
8340 W. Monroe 
Peoria, AZ 85345 
(602) 979-4398 

RAWLINGS, Captain Leon 
Patrol Division 
Mesa Police Department 
130 N. Robson 
Mesa, AZ 85201 
(602) 644-2217 

RAYNOR, Lieutenant Jeffrey 
Organized Crime Division 
Arizona Dept. of Public Safety 
Post Office Box 6638 
Phoenix, AZ 85005 
(602) 223-2089 

RESS, Lieutenant John 
Patrol Division 
Phoenix Police Department 
620 W. Washington 
Phoenix, AZ 85003 
(602) 495-5006 

RICHARDS, Lieutenant George J. 
Patrol Division 
Phoenix Police Department 
620 W. Washington 
Phoenix, AZ 85003 
(602) 262-6395 

SEWELL, Lieutenant Terry P. 
Support Services Division 
Flagstaff Police Department 
120 N. Beaver Street 
Flagstaff, AZ 86001 
(602) 779-3646 

SHEPHERD, Lieutenant Edmund D. 
Field Operations Division 
Maricopa County Sheriff's Dept. 
102 W. Madison 
Phoenix, AZ 85003 
(602) 256-1809 

SHERIDAN, Lieutenant Gerard A. 
Field Operations Division 
Maricopa County Sheriff's Dept. 
102 W. Madison 
Phoenix, AZ 85003 
(602) 256-1000 

SMITH, Captain George B. 
Communications Division 
Phoenix Police Department 
620 W. Washington 
Phoenix, AZ 85003 
(602) 262-6166 
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STEPHENS, Sergeant Kenneth 
Patrol - Investigations Division 
Clifton Police Department 
Post Office Box 1415 
Clifton, AZ 85533 
(602) 865-4566 

STEWART, Lieutenant John B. 
Assistant Chief 
Snowflake-Taylor Police Department 
Post Office Box AE 
Snowflake, AZ 85937 
(602) 536-7688 

SWANSON, Lieutenant Donald E. 
Patrol Division 
Phoenix Police Department 
620 W. Washington 
Phoenix, AZ 85003 
(602) 262-6103 

TOWELL, Lieutenant Marvin 
Patrol Division 
Willcox Dept. of Public Safety 
151 W. Maley 
Willcox, AZ 85643 
(602) 384-4673 

TURNER, Lieutenant Rick D. 
Patrol Division 
Gilbert Police Department 
459 North Gilbert Road, Building C 
Gilbert, AZ 85234 
(602) 892-0035 

TYSON, A/Division Supt. L. Joe 
Santa Fe Police Department 
6015 W. Palmaire 
Glendale, AZ 85301 
(602) 842-5434 

WATTERS, Captain Michael T. 
Field Operations Division 
Peoria Police Department 
8340 W. M'onroe 
Peoria, AZ 85380-0340 
(602) 979-4222 

WENDT, Captain Larry A. 
Special Operations Division 
Maricopa County Sheriff's Dept. 
102 W. Madison 
Phoenix, AZ 85003 
(602) 256-1895 

WHITNEY, Sergeant Stephen P. 
Field Operations 
Maricopa County Sheriff's Dept. 
102 W. Madison 
Phoenix, AZ 85003 
(602) 256-1853 

WILDER. Chief Gerald F. 
Jerome Police Department 
Post Office Box 335 
Jerome, AZ 86331 
(602) 634-2245 



WISCHMEYER, Chief John C. 
EI Mirage Police Department 
Post Office Box 26 
EI Mirage, AZ 85335 
(602) 933-1341 

WITHERS, Marshal Elmer L. 
Carefree Marshal's Office 
Post Office Box 740 
Carefree, AZ 85377 
(602) 488-2807 

YOUNG, Sergeant Charles L.R. 
Willcox Police Department 
151 W. Maley 
Willcox, AZ 85643 
(602) 384-4673 

YOUNG, Lieutenant Jack W. 
Support Services 
Gilbert Police Department 
459 North Gilbert Road 
Gilbert, AZ 85234 
(602) 892-3434 

ZULEGER, Lieutenant Eddie W. 
Training Division 
Maricopa County Sheriff's Dept. 
102 W. Madison 
Phoenix, AZ 85003 
(602) 256-1889 
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High Performance Police Management 
Fayetteville, North Carolina 

June 14-16, 1989 

AVANT, Detective Rory A. 
Investigations Division 

List of Participants 
(Alphabetical) 

Harry County Police Department 
Post Office Box 68 
Conway, SC 29526 
(803) 626-1310 

BAREFOOT Jr., Lieutenant William B. 
Watch Commander, Patrol Division 
Fayetteville Police Department 
131 Dick Street, Suite 124 
Fayetteville, NC 28301 
(919) 433-1830 

BELCHER, Sergeant Robert D. 
Patrol Division 
Fayetteville Police Department 
131 Dick Street, Suite 124 
Fayetteville, NC 28301 
(919) 433-1830 

BERGAMINE, Sergeant Tom 
Patrol Division 
Fayetteville Police Department 
131 Dick Street, Suite 124 
Fayetteville, NC 28301 
(919) 433-1830 

BRADLEY, Captain Rudy G. 
Operations Division 
Knoxville Police Department 
800 E. Church Avenue 
Knoxville, TN 37915 
(615) 521-1314 

BURWELL, Mr. Ralph 
Director, Public Safety & Police 
Fayetteville State University 
601 Hastie Loop 
Fayetteville, NC 28301 
(919) 486-1341 

CALFEE, Sergeant Michael A. 
Major Crimes Division 
Fayetteville Police Department 
131 Dick Street, Suite 124 
Fayetteville, NC 28301 
(919) 433-1872 

CANTERBURY, Sergeant Kenneth 
Detective Division 
Harry County Police Department 
Post Office Box 68 
Conway, SC 29526 
(803) 248-6241 



CHAMPION, Mr. Darl H. 
Chairperson 
Department of Criminal Justice 
Fayetteville Tech Community College 
Post Office Box 35236 
Fayetteville, NC 28303 
(919) 323-1961 

CLEVENGER, Captain Charles 
Operations Division 
Knoxville Police Department 
800 E. Church 
Knoxville, TN 37915 
(615) 521-1207 

COKER, Lieutenant J. Robert 
Staff Services 
Knoxville Police Department 
800 E. Church Avenue 
Knoxville, TN 37915 
(615) 521-1243 

COX, Sergeant Orval L. 
Chief's Staff Unit 
Fayetteville Police Department 
131 Dick Street, Suite 124 
Fayetteville, NC 28301 
(919) 433-1820 

FISHER, Sergeant Robert D. 
Administration Division 
Fayetteville Police Department 
131 Dick Street, Suite 124 
Fayetteville, NC 28301 
(919) 433-1812 

GLASCOCK, Sergeant Thomas C. 
Career Criminal Intelligence Unit 
Fayetteville Police Department 
131 Dick Street, Suite 124 
Fayetteville, NC 28301 
(919) 433-1867 

GUILETTE, Sergeant Thomas 
Patrol Division 
Fayetteville Police Department 
131 Dick Street 
Fayetteville, NC 28301 
(919) 433-1891 

HALLOCK, Sergeant Eugene S. 
Youth Services 
Fayetteville Police Department 
131 Dick Street, Suite 124 
Fayetteville, NC 28301 
(919) 433-1851 

KACZOROWSKI, Sergeant Wayne P. 
Special Enforcement 
Fayetteville Police Department 
131 Dick Stre~t, Suite 124 
Fay~tteville, NC 28301 
(919) 433-1831 
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LAWSON, Captain David V. 
Patrol Division 
Knoxville Police Department 
800 E. Church Avenue 
Knoxville, TN 37915 
(615) 521-1207 

LECROY, Captain David 
Patrol Division 
East Ridge Police Department 
1510 Tombras Avenue 
East Ridge, TN 37412 
(615) 867-3717 

MALLONEE, Lieutenant Raymond G. 
Patrol Division 
Knoxville Police Department 
800 E. Church Street 
Knoxville, TN 27915 
(615) 521-1332 

MARABLE, Sergeant Angelita M. 
Office of Professional Standards 
Fayetteville Police Department 
131 Dick Street, Suite 124 
Fayetteville, NC 28301 
(919) 433-1820 

MERRITT, Sergeant Edgar F. 
Special Enforcement 
Fayetteville Police Department 
131 Dick Street 
Fayetteville, NC 28301 
(919) 433-1829 

MUSE, Captain Bill 
Patrol Division 
East Ridge Police Department 
1510 Tombras Avenue 
East Ridge, TN 37412 
(615) 867-3717 

OWENS, Captain Richard 
Patrol Division 
East Ridge Police Department 
1510 Tombras Avenue 
East Ridge, TN 37412 
(615) 867-3717 

PHILLIPS, Lieutenant Josh 
Detective Division 
Fayetteville Police Department 
131 Dick Street, Suite 124 
Fayetteville, NC 28301 
(919) 433-1861 

PULLIAM, Lieutenant David 
Field Staff Unit 
Fayetteville Police Department 
131 Dick Street, Suite 124 
Fayetteville, NC 28301 
(919) 433-1848 



PURYEAR, Ms. Sarah A. 
Acting Director 
Management Information Division 
Winston-Salem Police Department 
Post Office Box 3114 
Winston-Salem, NC 27102 
(919) 773-7780 

SANFORD, Lieutenant Robert H. 
MCID 
Fayetteville Police Department 
131 Dick Street, Suite 124 
Fayetteville, NC 28301 
(919) 433-1862 

SCEARCE, Sergeant Gary S. 
Patrol Division 
Fayetteville City Police Department 
Post Office Box 966 
Fayetteville, NC 28302 
(919) 433-1830 

SESSOMS, Captain Samuel C. 
Patrol Division 
Fayetteville Police Department 
131 Dick Street, Suite 124 
Fayetteville, NC 28301 
(919) 433-1828 

SHAMBLEY, Captain Robert E. 
Special Enforcement 
Fayetteville Police Department 
131 Dick Street, Suite 124 
Fayetteville, NC 28301 
(919) 433-1834 

SIMONS, Lieutenant William H. 
Professional Standards Division 
Fayetteville Police Department 
131 Dick Street, Suite 124 
Fayetteville, NC 28301 
(919) 433-1825 

SMITH, Lieutenant Wayne A. 
Criminal Investigation Division 
Wilson Police Department 
Post Office Box 10 
Wilson, NC 27893 
(919) 243-2114 

SNYDER, Sergeant Ronald E. 
Major Crimes Division 
Fayetteville Police Department 
131 Dick Street, Suite 124 
Fayetteville, NC 28301 
(919) 433-1871 

SPEIGHT, Lieutenant David J. 
Training & Planr.ing Division 
Wilson Police Department 
Post Office Box 10 
Wilson, NC 27893 
(919) 243-2114 
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• 
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STAGG, Mr. Robert H . 
Director, Public Safety Ed. 
Durham Technical Community College 
1637 Lawson Street 
Durham, NC 27703 
(919) 598-9279 

THOMPSON, Sergeant Gordon J. 
Beach Patrol Division 
Horry County Police Department 
Post Office Box 68 
Conway, SC 29526 
(803) 248-4261 

WADE, Mr. Beryl E. 
Police Attorney 
Fayetteville Police Department 
131 Dick Street, Suite 124 
Law Enforcement Center 
Fayetteville, NC 28301 
(919) 433-1821 

WAYMAN, Lieutenant Thomas A. 
Patrol Division 
Knoxville Police Department 
800 E. Church Avenue 
Knoxville, TN 37915 
(615) 521-1200 

WEATHERS, Sergeant Robert I. 
Administration Division 
Fayetteville Police Department 
131 Dick Street, Suite 124 
Fayetteville, NC 28301 
(919) 433-1841 

YEAZEL, Sergeant Ronald L. 
Uniform Patrol Division 
Hope Mills Police Department 
5776 Rockfish Road 
Hope Mills, NC 28348 
(919) 425-4103 



• 

• 

• 

High Performance Police Management 
Forsyth, Georgia 

August 9-11, 1989 

List of Participants 
(Alphabetical) 

BAMBURG, Deputy Sheriff Roy E. 
Brooks County Sheriff's Dept. 
Brooks County Courthouse 
Quitman, GA 31643 
(912) 263-7558 

BIXLER, Sergeant Mark 
Canton Police Department 
190 W. Main Street 
Canton, GA 30114 
(404) 479-5316 

BLACKBURN, Captain James E. 
Field Operations 
Waycross Police Department 
512 Oak Street 
Waycross, GA 31501 
(912) 287-2921 

BROOKSHIRE, Lt. Investigator Leonard D. 
Criminal Investigations 
Commerce Police Department 
Post Office Box 348 
Commerce, GA 30529 
(404) 335-3200 

CANUP, Sergeant Keith L. 
Clarkesville Police Department 
Post Office Box 21 
Clarkesville, GA 30523 
(404) 754-2236 

CARNEY, Major Brian B. 
Commander, Operations 
Duluth Police Department 
3578 W. Lawrenceville Street 
Duluth, GA 30136 
(404) 476-4151 

CHAPMAN, Sergeant Rickey E. 
Patrol Division 
Gulfport Police Department 
2220 15th Street 
Gulfport, MS 39502 
(601) 868-5959 

COOK, Captain Robert L. 
Patrol Division 
St. Marys Police Department 
400 Osborne Street 
St. Marys, GA 31558 
(912) 882-4344 

EASON, SAC Michael 
Special Operations Section 
Georgia Bureau of Invetigation 
Post Office Box 370808 
Decatur, GA 30037-0808 
(404) 244-2566 



EDWARDS, Chief D.M. 
Riverdale Police Department 
6690 Church Street 
Riverdale, GA 30274 
(404) 996-3382 

EDWARDS, ASAC J. Steven 
Special Operations Section 
Georgia Bureau of Invetigation 
Post Office Box 370808 
Decatur, GA 30037-0808 
(404) 244-2566 

EVANS, Captain Darrell L. 
Greene County Sheriff's Dept. 
102 North East Street 
Greenboro, GA 30642 
(404) 453-3351 

EVANS, Chief Ted W. 
Frankfort Police Department 
315 W. Second, Post Office Box 697 
Frankfort, KY 40602 
(502) 875-8582 

FIVEASH Jr., Lieutenant JUlius R. 
Patrol Division 
Waycross Police Department 
512 Oak Street 
Waycross, GA 31501 
(912) 287-2921 

GARBETT, Officer Robert J. 
Accreditation Division 
Jacksonville N.C. Police Department 
Post Office Box 436 
Jacksonville, NC 28541 
(919) 455-1472 

HANSON, Det. Lieutenant Rory W. 
Criminal Investigations Section 
Waycross Police Department 
512 Oak Street 
Waycross, GA 31501 
(912) 287-2929 

HARRIS Jr., Lieutenant Arthur L. 
Investigations Division 
Houston County Sheriff's Dept. 
202 Carl Vinson Parkway 
Warner Robins, GA 31088 
(912) 923-6451 

HART, Major Daniel M. 
Administrative Division 
Warner Robins Police Department 
Post Office Box 1488 
Warner Robins, GA 31099 
(912) 929-7.265 

IVEY, Lieutenant William P. 
Fugitive Squad/Field Division 
Dekalb County Sheriff's Dept. 
556 North McDonough Street 
Decatur, GA 30030 
(404) 297-3800 
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JACKSON Jr., ASAC Joe B. 
Investigations - Field Operations 
Georgia Bureau of Invetigation 
Post Office Box 1720 
Dublin, GA 31040 
(912) 275-6515 

JONES, Lieutenant Vann F. 
Doerun Police Department 
Post Office Box 569 
Doerun, GA 31744 
(912) 782-5441 

KILE, Chief Mike 
Hiltonia Police Department 
Hiltonia Sub Station 
Hiltonia, GA 30467 
(912) 829-3999 

KILE, Chief Wallace P. 
Sardis Police Department 
Post Office Box 398 
Sardis, GA 30456 
(912) 569-4311 

KING Sr., Chief Donald J. 
Leary Police Department 
Post Office Box 148 
Leary, GA 31762 
(912) 792-6121 

LORD, Chief Royce L. 
Sandersville Police Department 
Post Office Box 71 
Sandersville, GA 31082 
(912) 552-3038 

MCMICHEN, SAC Charles H. 
Atlanta Reginal Drug Office 
Georgia Bureau of Invetigation 
Post Office Box 370808 
Decatur, GA 30037-0808 
(404) 244-2544 

MECUM, Sheriff Richard V. 
Hall County Sheriff's Dept. 
Post Office Box 351 
Gainesville, GA 30503 
(404) 535-5600 

PHILLIPS, Commander John S. 
Accreditation Team 
Jacksonville N.C. Police Department 
Post Office Box 436 
Jacksonville, NC 28541-0436 
(919) 455-1472 

ROBERTS, Chief H. Melvin 
Glenwood Police Department 
Post Office Box 616 
Glenwood, GA 30428 
(912) 523-5223 

ROHLFS, SAC Ron 
Georgia Bureau of Invetigation 
925-8 Mohawk Street 
Savannah, GA 31419 
(912) 356-2500 



SHUMAN, Chief F.J. 
Reidsville Police Department 
Post Office Box 830 
Reidsville, GA 30453 
(912) 557-4230 

SIMPSON, Chief W.C. 
Palmetto Police Department 
549 Main Street 
Palmetto, GA 30268 
(404) 463-9068 

SPENCER, Chief Roger A. 
Tyrone Police Department 
Post Office Box 100 
Tyrone, GA 30290 
(404) 487-4732 

SPIRES, Major David 
Patrol Division 
Tifton Police Department 
Post Office Box 164 
Tifton, GA 31793 
(912) 382-3131 

STALVEY, Lieutenant Leslie M. 
Administration Services 
Waycross Police Department 
512 Oak Street 
Waycross, GA 31501 
(912) 287-2921 

STANLEY, Major Louie H. 
Field Division 
Dekalb County Sheriff's Dept. 
556 North McDonough Street 
Decatur, GA 30030 
(404) 371-2391 

STARKEY, Lieutenant John P. 
Tactical Squad 
Columbus GA Police Department 
937 First Avenue 
Colunbus, GA 31994 
(404) 324-0211 x215 

STEWART, Lieutenant Jerry A. 
Juvenile Division 
Houston County Sheriff's Dept. 
202 Carl Vinson Parkway 
Warner Robins, GA 31088 
(912) 923-6451 

STONE, ASSistant/SAC Charles S. 
Special Operations Section 
Georgia Bureau of Investigation 
Post Office Box 370808 
Decatur, GA 30037-0808 
(404) 244-2566 

WAGNER, Chief Thomas R. 
Davisboro Police Department 
Post Office Box 58 
Davisboro, GA 31018 
(912) 348-4400 
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WIGGINS, Lieutenant Walter C. 
Columbus GA Police Department 
937 First Avenue 
Colunbus. GA 31994 
(404) 324-0211 x257 

WILEY. ASAC Fran B. 
Drug Enforcement 
Georgia Bureau of Invetigation 
Post Office Box 907277 
Gainesville. GA 30501 
(404) 535-5421 

WILLBANKS. Chief James R. 
Cartersville Police Department 
19 N. Erwin Street 
Cartersville. GA 30120 
(404) 382-2525 

WOODRUFF. Captain Donald L. 
Duluth Police Department 
3578 W. Lawrenceville Street 
Duluth. GA 30136 
(404) 476-4151 

YOUNG. Lieutenant Rubin M. 
Patrol Division 
Chatham County Police Department 
7606 Hodgeson Memorial Drive 
Savannah. GA 31499 
(912) 352-7780 



• 

• 
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High Performance Police Management 
Providence, Rhode Island 

September 6-8, 1989 

List of Participants 
(Alphabetical) 

ABBATEMATTEO, Sergeant William C. 
Executive Support Division 
North Providence Police Department 
1967 Mineral Spring Avenue 
North Providence, RI 02904 
(401) 231-4533 

ALEGRIA, Captain Thomas A. 
Detective Division 
Bristol Police Department 
395 Metacom Avenue 
Bristol, RI 02809 
(401) 253-6900 

BALDASSARE, Captain Domenic 
Communications Division 
Providence Police Department 
209 Fountain Street 
Providence, RI 02903 
(401) 272-3121 

BALKUN, Sergeant Anthony 
Bureau of Record~ 
Providence Police Department 
209 Fountain Street 
Providence, RI 02903 
(401) 272-3121 

BEAUSOLEIL, Captain Marcel F. 
Woonsocket Police Department 
242 Clinton Street 
Woonsocket, RI 02895 
(401) 766-1212 

BESSETTE, Sergeant David A. 
Patrol Division 
Newport Police Department 
120 Broadway 
Newport, RI 02840 
(401) 847-6818 

BOUCHER, Captain Dennis L. 
Patrol Division 
Brown University Police Department 
75 Charlesfield Street 
Providence, RI 02912 
(401) 863-3870 

BROWN, Captain Robert H. 
Detective Division 
Cranston Police Department 
275 Atwood Avenue 
Cranston, RI 02920 
(401) 942-2211 



BRULE Sr., Deputy Chief Charles R. 
Administration Division 
Barrington Police Department 
95 County Road 
Barrington, RI 02806 
(401) 245-1966 

BRUSSEAU, Sergeant Wayne E. 
Patrol Division 
Westerly Police Department 
Union Street 
Westerly, RI 02891 
(401) 596-2022 

BUSSLER, Lieutenant Lawrence E. 
Patrol Division 
North Kingstown Police Department 
8166 Post Road 
North Kingstown, RI 02852 
(401) 294-3311 

CAMPBELL, Sergeant Stephen 
Patrol/Unifrom Division 
Providence Police Department 
209 Fountain Street 
Providence, RI 02903 
(401) 272-3121 

CASEY, Lieutenant George W. 
Patrol-Training 
Seekonk Police Department 
624 Taunton Avenue 
Seekonk, MA 02771 
(508) 336-6808 

CLARK, Lieutenant Louis B. 
Telecommunications Division 
Rhode Island State Police 
Post Office Box 185 
North Scituate, RI 02857 
(401) 647-3311 x237 

COLLINS, Sergeant Charles A. 
Patrol Division 
Scituate Police Department 
116 Main Street 
Hope, RI 02831 
(401) 823-1120 

COMELLA, Major Augustine 
Executive Officer, Administration 
Cranston Police Department 
275 Atwood Avenue 
Cranston, RI 02920 
(401) 942-2211 

COTE, Commander Cyrille 
Pros/Tactical Division 
West Warick Police Department 
1162 Main Street 
West Warwick, RI 02893 
(401) 822-9239 

COYNE, Sergeant William J. 
Patrol Division 
Seekonk Police Department 
624 Taunton Avenue 
Seekonk, MA 02771 
(508) 336-8123 
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CRADDOCK, Lieutenant Walter R. 
Patrol Division 
Cranston Police Department 
275 Atwood Avenue 
Cranston, RI 02920 
(401) 942-2211 

CROWLEY Jr., Captain Joseph F. 
Training Division 
Cranston Police Department 
275 Atwood Avenue 
Cranston, RI 02920 
(401) 942-2211 

DECRISTOFANO, Lieutenant Albert M. 
Central Services Division 
North Providence Police Department 
1967 Mineral Spring Avenue 
North Providence, RI 02904 
(401) 231-4533 

DEL PRETE, Lieutenant John V. 
Patrol Division 
Cranston Police Department 
275 Atwood Avenue 
Cranston, RI 02920 
(401) 942-2211 

DELUCA, Captain William 
Patrol Division 
North Providence Police Department 
1967 Mineral Spring Avenue 
North Providence, RI 02904 
(401) 231-4533 

DESILVA, Lieutenant Joseph 
Bristol Police Department 
395 Metncom Avenue 
Bristol, RI 02809 
(401) 253-690CI 

DIAS, Deputy Chief Peter 
Tiverton Police Department 
1054A Fish Ro,ad 
Tiverton, RI 02878 
(401) 624-4770 

DICKENS, Lieutenant Gordon A. 
Patrol Divhdon 
New London Police Department 
5 Gov. Winthrop Blvd. 
New London, CT 06320 
(203) 447-~i281 

DOWD, Lieutenant Francis J. 
Detective Division 
Providence Police Department 
209 Fountain Street 
Providenc~, RI 02903 
(401) 272-3121 

DOWNING, Sergeant Edward T. 
Investiglitltive Division 
Providence Police Department 
209 Fountain Street 
Providence, RI 02903 
(401) 272-3121 



DUCHARME, Sergeant George L. 
Uniform Division 
Woonsocket Police Department 
242 Clinton Street 
Woonsocket, RI 02895 
(401) 766-1212 

DUTRA, Deputy Chief Paul C. 
Middletown Police Department 
9 Berkeley Avenue 
Middletown, RI 02840 
(401) 846-0029 

FIORAVANTI, Sergeant Emil R. 
Patrol Division 
Providence Police Department 
209 Fountain Street 
Providence, RI 02903 
(401) 272-3121 

FITZGERALD, Lieutenant Paul 
Patrol Division 
Providence Police Department 
209 Fountain Street 
Providence, RI 02903 
(401) 272-3121 

FORCE, Lieutenant Robert P. 
Administration Division 
Pawtucket Police Department 
121 Roosevelt Avenue 
Pawtucket, RI 02860 
(401) 722-0750 x32 

FUSCO, Sergeant Joseph R. 
Narcotics Division 
Providence Police Department 
209 Fountain Street 
Providence, RI 02903 
(401) 272-3121 

GROENEVELD, Captain David 
Cranston Police Department 
275 Atwood Avenue 
Cranston, RI 02920 
(40'1) 942-2211 

HAMES, Det. Sergeant Martin F. 
Special Investigation Bureau 
Providence Police Department 
209 Fountain Street 
Providence, RI 02903 
(401) 272-3121 

HENNESSY, Captain Walter 
Administrative/Legal Division 
Coventry Police Department 
1075 Main Street 
Coventry, RI 02816 
(401) 826-'1100 

HITCHEN, Captain Ronald J. 
Patrol Division 
Cranston Police Department 
275 Atwood Avenue 
Cranston, RI 02920 
(401) 942-2211 
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HORAN, Lieutenant Richard T. 
Support Services Comm. 
Groton Police Department 
Post Office Box 811 
Groton, CT 06340 
(203) 445-2451 

HUGHES, Captain Thomas E. 
Patrol Division 
Newport Police Department 
120 Broadway 
Newport, RI 02840 
(401) 847-1302 

JACOME, Det. Sergeant Raymond 
Detective Divsion 
Swansea Police Department 
111 Gardner Neck Road 
Swansea, MA 02777 
(508) 674-8464 

JONES, Lieutenant Gary M. 
Seekonk Police Department 
624 Taunton Avenue 
Seekonk, MA 02771 
(508) 336-8123 

KUPREVICH, Director John A. 
Dept. of Police & Security 
Brown University Police Department 
75 Charlesfield Street 
Providence, RI 02912 
(401) 863-3870 

LAVALLEE, Administrator Ed 
Administration Division 
Newport Police Department 
120 Broadway 
Newport, RI 02840 
(401) 847-1306 

LEACH, Captain Alan B. 
Detective Division 
Coventry Police Department 
1075 Main Street 
Coventry, RI 02816 
(401) 826-1100 

LEMIEUX, Captain Theodore E. 
Prosecution Division 
North Smithfield Police Department 
575 Smithfield Road 
North Smithfield, RI 02895 
(401) 762-1212 

MELLO, Chief Fred J. 
Barrington Police Department 
95 County Road 
Barrington, RI 02806 
(401) 247-1910 

MULLEN, Lieutenant Terrence J. 
Detective Division 
Bristol Police Department 
395 Metacom Avenue 
Bristol, RI 02809 
(401) 253-6900 



NOLETTE, Sergeant James T. 
Traffice Division 
Providence Police Department 
209 Fountain Street 
Providence, RI 02903 
(401) 272-3121 

NYE, Sergeant Ronald A. 
Patrol Division 
Westerly Police Department 
Union Street 
Westerly, RI 02891 
(401) 596-2022 

O'CONNOR, Sergeant Mark S. 
Patrol Division 
Scituate Police Department 
116 Main Street 
Hope, RI 02831 
(401) 821-5900 

PACKER, Lieutenant Reginald 
Patrol Division 
Lincoln Police Department 
100 Old River Road 
Lincoln, RI 02865 
(401) 333-1111 

PERROTTO, Captain Thomas B. 
Patrol Division 
Warren Police Department 
514 Main Street 
Warren, RI 02885 
(401) 245-1311 

REIS, Sergeant John J. 
Neighborhood Response Team 
Providence Police Department 
209 Fountain Street 
Providence, RI 02903 
(401) 272-3121 

ROYER, Lieutenant Dean C. 
Patrol Division 
Seekonk Police Department 
624 Taunton Avenue 
Seekonk, MA 02771 
(508) 336-8123 

RYAN, Sergeant John J. 
Patrol Division 
Providence Police Department 
209 Fountain Street 
Providence, RI 02903 
(401) 272-3121 

SANTOS, Lieutenant Manuel 
Uniform Division 
Dartmouth Police Department 
249 Russells Mills Road 
South Dartmouth, MA 02748 
(508) 999-0737 

SERPA, Lieutenant Russell S. 
Administration Division 
Bristol Police Department 
395 Metacom Avenue 
Bristol, RI 02809 
(401) 253-6900 
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SHEA, Lieutenant William J . 
Uniform Division 
Woonsocket Police Department 
242 Clinton Street 
Woonsocket, RI 02895 
(401) 766-1212 

SHEY, Detective Sgt. John 
Detective Division 
Lincoln Police Department 
100 Old River Road 
Lincoln, RI 02865 
(401) 333-1111 

SMITH, Sergeant Denis 
North Smithfield Police Department 
575 Smithfield Road 
North Smithfield, RI 02895 
(401) 762-1212 

SMITH, Lieutenant John F. 
Detective Division 
Cranston Police Department 
275 Atwood Avenue 
Cranston, RI 02920 
(401) 942-2211 

SOARES, Chief Stephen J. 
Dartmouth Police Department 
249 Russells Mills Road 
South Dartmouth, MA 02748 
(508) 999-0733 

SUBIN, Captain Joseph 
Services Division 
Newport Police Department 
120 Broadway 
Newport, RI 02840 
(401) 847-5521 

SULLIVAN, Lieutenant Richard T. 
Traffic Division 
Providence Police Department 
209 Fountain Street 
Providence, RI 02903 
(401) 272-3121 

TARLAIAN, Sergeant Richard 
Training Division 
Providence Police Department 
209 Fountain Street 
Providence, RI 02903 
(401) 272-3121 

TETREAULT, Det. Sergeant Timothy 
Detective Division 
Seekonk Police Department 
624 Taunton Avenue 
Seekonk, MA 02771 
(508) 336-8123 

TOCCO Jr., Chief William P. 
Johnston Police Department 
1651 Atwood Avenue 
Johnston, RI 02919 
(401) 231-4210 



TONDREAU, Lieutenant Herbert G. 
Staff Division 
Dartmouth Police Department 
249 Russells Mills Road 
South Dartmouth, MA 02748 
(508) 999-0733 

TUCKER, Sergeant Keith J. 
Internell Affairs 
Providence Police Department 
209 Fountain Street 
Providence, RI 02903 
(401) :02-3121 

TURCOTTE, Patrolman Marc R. 
Uniform Division 
Woonsoc.ket Police Department 
242 Cl~nton Street 
Woonsocket, RI 02895 
(401) 766-1212 

VERRECCHIA, Lieutenant Paul V. 
Providence Police Department 
209 Fountain Street 
Providence, RI 02903 
(401) 272-3121 

WALBERG, Captain Russell F. 
Patrol Division 
Seekonk Police Department 
624 Taunton Avenue 
Seekonk, MA 02771 
(508) 336-8123 

WHITE, Sergeant Chester L. 
Detective Division 
Providence Police Department 
209 Fountain Street 
Providence, RI 02903 
(401) 272-3121 

WILLIAMS, Captain Arthur H. 
Smithfield Police Department 
215 Pleasant View Avenue 
Smithfield, RI 02917 
(401) 231-2500 

WOODS, Lieutenant Donn A. 
Services Division 
Newp()rt Police Department 
120 Broadway 
Newport, RI 02840 
(401) 847-5521 

WYNNE, Captain James 
Administration Division 
North Kingstown Police Department 
8166 Post Road 
North Kingstown, RI 02852 
(401) 294-3311 
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High Performance Police Management 
San Bernardino, California 

November 15-17, 1989 

List of Participants 
(Alphabetical) 

ALLEN, Sergeant J.D. 
Southeast Patrol Division 
Los Angeles Police Department 
145 W. 108th Street 
Los Angeles, CA 90061 
(213) 485-6914 

BRUMMEL, Sergeant Gene 
Operations-South Bureau 
Los Angeles Police Department 
3375 South Hoover Blvd., Suite G 
Los Angeles, CA 90007 
(213) 485-4252 

CHAVEZ, Lieutenant Robert A. 
Field Operations 
Santa Ana Police Department 
24 Civic Center Plaza 
Santa Ana, CA 92701 
(714) 647-5065 

CROWE, Lieutenant Patrick G. 
Support Services 
Colton Police Department 
650 N. LaCadena 
Colton, CA 92324 
(714) 370-5000 

DONNELLY, Lieutenant William G. 
Field Operations 
Oceanside Police Department 
1617 Mission Avenue 
Oceanside, CA 92054 
(619) 966-4118 

FARMER, Lieutenant Wesley S. 
Patrol Division 
San Bernardino Police Department 
466 W. 4th Street 
San Bernardino, CA 92401 
(714) 383-5011 

FLAMENCO, Officer Carolyn F. 
Southeast Patrol Division 
Los Angeles Police Department 
145 W. 108th Street 
Los Angeles, CA 90061 
(213) 485-6929 

GERMANY, Sergeant Tom R. 
Narcotics Division 
San Bernardino Police Department 
466 W. 4th Street 
San Bernardino, CA 92401 
(714) 383-5011 



HARRISON, Captain James C. 
Newport News Police Department 
224-26th Street 
Newport News, VA 23607 
(804) 247-8820 

HENSON Jr., Sergeant Theodis 
Patrol Division 
San Bernardino Police Department 
466 W. 4th Street 
San Bernardino, CA 92401 
(714) 383-5011 

HEUSTERBERG, Lieutenant Randall F. 
Investigations Division 
Colton Police Department 
650 N. LaCadena Drive 
Colton, CA 92324 
(714) 370-5110 

HICKS, Sergeant Rick 
Administration Asst. to C.O.P. 
Santa Ana Police Department 
24 Civic Center Plaza 
Santa Ana, CA 92701 
(714) 647-5010 

JAHN, Lieutenant Thomas M. 
General Investigations Bureau 
Phoenix Police Department 
620 W. Washington Street 
Phoenix, AZ 85003 
(602) 262-6141 

KINSMAN, Sergeant Michael G. 
Staff Support Services 
San Bernardino Police Department 
466 W. 4th Street 
San Bernardino, CA 92401 
(714) 383-5011 

LAYTON, Sergeant Sam C. 
Southwest Division 
Los Angeles Police Department 
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ABSTRACT 

In preparing for the opening and occupation of the Westside Command Station in. the Spring of 1987, Chief Lee 
P. Brown initiated th(~ frrsl in a series of six Executive Session meetings on October I, 1.986. The purpose of these meetings 
was to allow the participants 8...'l opportunity 10 freely discuss ideas, facts, experiences, and values that would help describe 
the style of policing 10 be adopted by the Westside Command Station personnel, and, eventually, all personnel within the 
department 

A IOtaI of29 personnel were asked to participate in these sessions. Under the sponsorship of the Police Foundation, 
the membership was able 10 invite guest speakers to their sessions to discllss a variety of programs and experiences that 
were beneficial to the task placed before them. 

This report contains the descriptions, thoughts, and ideas developed by the membership as a result of participating 
in the six Executive Session meetings. The membership was able to describe what they felt should be the department's 
philosophy with respect to providing services throughout the City of Houston. This philosophy, entitled, Neighborhood 
Oriented Policing (NOP) was defmed by the membership and set forth as the ideal from which a policing style for the 
department could be developed. 

Toward that end, the membership described the roles of the officers, supervisors, managers, and administrators 
which they thought were commensurate with the concept of NOP. A considerable amount of time was spent examining 
research trends and implications within the profession during the last 10 to IS years with particular attention being paid 
to the relevance of programs administered within the HouslOn Police Department during the last 'three to four years. A 
proposed process model was developed as a vehicle for transforming the concept of NOP into a sustainable, reality-based 
policing style. The report concludes by describing the framework within the deparunem that has been established to support 
the philosophy of NOP and the ensuing policing style. 
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Chapter 1 

HISTORICAL OVERVIEW 

Members of the Houston Police Depanment 
began the conceptual development work on the Command 
Station during 1979. Initially, efforts were taken to exam
ine a number of options regarding the status of the existing 
substations. The first option was to consider improving the 
physical attributes of the existing substations. Second, the 
prospect of building more substations was discussed. Fi
nally, it was decided to pursue the prospect of building 
several large police facilities known as Command Sta
tions. The reason for constructing a series of command 
stations was to provide facilities which would house all of 
the necessary personnel and equipment needed to provide 
efficient and comprehensive neighborhood police services 
on a decentralized basis throughout the city of Houston. 
Unlike the traditional substations which cannot house 
suppon functions under the same roof, each command 
station building is to contain jail facilities, municipal court 
facilities, and Lhenecessary police facilities (records, iden
tification, computer support, operation and investigative 
functions among others). 

Given the physical capacity of the building, a 
preliminary report outlining the feasibility of decentraliz
ing police functions was forwarded to the Command staff 
in March 1980. Thisrepon was rapidly followed-up with 
a more comprehensive study designed to examine a num
ber of service delivery issues and related support service 
concerns in order to detennine the most efficient means of 
utilizing the facility to provide effective service to the 
neighborhood residents. 

In response to this swdy, a number of task force 
committees were fonned under the guidance of the Plan
ning and Research Division. These committees were in
structed to study the various organizational components 
which wOI.lld be affected by altering operational strategies 
as a result of decenttalization to the command station 
facility. The work of these committees was completed 
duringJuly,1981. 

In mid 1982, efforts were taken to examine the 
feasibility of actually implementing, on an experimental 
basis, the work of the Field Deployment Ta~k Force. The 
task force members were recommending, as a model 
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program, the implementation of the Directed Area Respon
sibility Team CD.A,R.T.) Program. The D.A.R.T. Program 
represented a variation of the team policing concept used 
predominantly throughout the country during the 1970s, 
The D.A.R.T. Program, however, was not a duplication of 
anyone of those programs. It included elements of some 
successful team policing programs, but was primarily 
constructed in accordance with the perceptions of what 
would meet the needs ofHoustonians and the capabilities of 
the department's resources. 

From 1983 through 1984 the D.A.R.T. Program 
was implemented within a single district and evaluated (and 
is still in effect today). The evaluation report, An Evalu
ation of the HQuston Police Department's DAR.T. Pro
mm" did reveal a number of significant fmdings that had 
a direct bearing on the deparunent's ability to alter its 
method of delivering services to the neighborhoods. 

In October, 1985, the Westside Command Station 
Steering Committee was fonned within the deparunent. 
Their primary responsibility was to review and update the 
preliminary task force reports of July, 1981, as well as 
examine the assessment repon on the D.A.R.T. Program. 
The steering committee subdivided the work and assigned 
the responsibility to five subcommittees: Geographic 
Considerations, Staffing Considerations, Operational 
Considerations, Criminal Investigations, and Operational 
Suppon Service Considerations. Their fmdings were 
completed in February/March, 1986 and submitted to Chief 
Brown in a document known as the Plannjn~ Recommen
dations for the Westside Command Station. 

By August, 1986, steps were being taken toestab
lish the Westside Transition Team. Their primary respon
sibility was to review the Steering Committee's work, make 
necessary operational and administrative adjusunents as 
deemed appropriate, and begin to coordinate the implemen
tation of the acwal transition stages in order to occupy the 
Command Station. A portion of this responsibility centered 
upon the need to develop a plan which would articulate the 
policing style utilized by the beat officers. In order to 
describe the policing style it became necessary to begin 
examining how services would be delivered under the 



concept of Neighborhood Oriented Policing (NOP). A 
series of Executive Session meetings were scheduled, in 
an effort to accomplish this particula;- ;ask. 

On October I, 1986, Police Chief Brown con
vened the first of six Executive Session meetings. A total 
of 28 classified personnel representing all ranks were 
selected to participate with the Chief of Police in these 
meetings. Additionally, a number of civilian resource 
personnel were asked to auend the sessions (please see 
Appendix A, p,44). The purpose of conducting theExecu
Live Sessions was to allow the participants an opportunity 
to freely discuss ideas, facts, experiences, and values that 
would help describe the style of policing to be adopted by 
the Westside Command S1ation personnel and, eventually, 
all personnel within the police department. 

This report con1ains the collective thoughts, 
concerns, and feelings from the panel members that were 
obJ.ained during the course of the six Executive Session 
meetings. The information represents the membership's 
ability to describe a proposed policing style which would 
perpetuate the concept of NOP. Consequently, the mate
rial contained within this report represents a philosophical 
framework from which operational plans for the Westside 
command s1ation, and eventually the entire city, can be 
developed and implemellted. 
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PHILOSOPHY of the 
HOUSTON POLICE DEPARTMENT 

The Houston Police Department is committed 
to providing services throughout the city in manner that is 
responsive to neighborhood concerns. This commitment 
is clearly evident in the Department's mission statement 
which reads as follows: 

The mission 01 the Houston Police Depart
ment is to enbance the quality 01 life in the 
City 01 Houston by working cooperatively 
with the public and within the framework 01 
the United States Constitution to enlorce the 
laws, preserve the peace, reduce lear, and 
provide for a safe environment. 

It is the responsibility of all members of the 
department to conduct their business in a manner that is 
consistent with this mission. To assist in this effort, the 
department has established a set of values. 

Collectively, these values represent a set of be
liefs that govern the development of policies and proce
dures as well as affect the attitudes displayed by the 
members of the departmenL The values also incorporate 
a number of expectations held by the citizens of Houston. 
Foremost among these expectations is the desire and 
willingness to have the citizenry and members of the 
department work together to improve the quality of neigh
borhood life. 

The commiunent to developing and maintaining 
this relationship is quite evident in three of the ten depart
ment value statements: 

• The Houston Police Department will involve 
the community in an policing activities 
which directly impact the quality 01 commu
nity life; 

" The Houston Police Department believes that 
it must structure service delivery in a way 
that win reinlorce the strengths 01 tbe city's 
neighborhoods; and 

3 

• The Houston Police Department believes that 
the public should have input into the devel
opment of policies which directly impact the 
quality 01 neighborhood lile. 

If these values are to be meaningful, efforts must 
be made to administer an operational philosophy which is 
conducive to supporting an environment which will facili
tate the development of a cooperative relationship be
tween the public and the police. It is the opinion of the E~
ecutive Session membership that the concept of Neighbor
hood Oriented Policing (NOP) should represent that op
erational philosophy for the department. 

NOP constitutes a major philosophical departure 
from traditional means of providing police services. This 
departure is best exemplified by a different way of thinking 
about how police services are delivered. Indeed, the 
essence of NOP is in thinking about new and innovative 
ways of providing services to the public through increased 
communication with community members, ascertaining 
citizens' concerns, and getting citizens more involved in 
addressing and resolving problems that are of mutual 
concern to both the police and the public. 

This requires police personnel and members of 
the community to learn how to work together. An interac
tive working relationship must be developed that stems 
from a commiunent from an individual(s), from neighbor
hood groups, and/or the community as a whole if deemed 
necessary. It becomes the collective responsibility of both 
the police and the citizens to identify the issues in need of 
resolution. This cannot be accomplished without assis
tance from the neighborhood residents. 

Participation from the neighborhood residents is 
paramount to the successful implementation of the NOP 
philosophy for two reasons. First, community input is 
valuable to the department in that it offers a different 
perspective from that of police personnel as to what the 
local neighborhood concerns and problems are. It will not 
suffice to believe that only the police arc in a position to 
determine neighborhood needs. History has demonstrated 
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repeaWdly that the police do not know everything nor can 
they bel everywhere at once. 

Second, the police and the community work 
much bi~uer together when they know and understand one 
another. The essence of meaningful understanding, con
sequently, is learning how to effectively communicate. As 
so aptly nOled by one of the panel members,: 

''Tbe better we communicate, the more we 
communicate; tbe better we understand what 
problems are in tbe neighborhoods, the better 
we understand the community we are respon
sible to, and, the better the community under
stauds us." 

lPor too long a period of time, the ability to 
develop this mutual understanding has been inhibited by 
the officers' desire to hide behind a shroud of profession
alism that is characterized by anonymity. Officers must 
discard the desire to remain aloof from the public. The 
syndrome of noninvolvement must be overcome. The 
concept olrprofessionalism must be redefined in a manner 
that stimullates a commitment to communicate and interact 
on behalflofthe officers and the neighborhood residents. 
The desire and willingness to work together with the public 
should be(:ome an inherent feeling within all officers. 

Consequently, the concept of NOP should be
come the ll>Olice department's culture. The department 
should bcoome a part of the communi ty and not separate or 
apart from the community. All department personnel 
should be ~m active and integral part of the neighborhood 
they serve. This should be demonstrated in their attitudes 
and behavil:>r, especially by the beat officers working in the 
neighborhoods. The officers' attitudes should also reflect 
this philos()phy. No where could this be more important 
than by beginning to have the residents learn who the 
officers arei that provide services within their respective 
neighborhoods. 

To perpetuate this feeling of working with one 
another, officers must realize that every contact they have 
is a commulnity relations contact. Whether the situation 
dictates a detrimental or posi tive experience for the citizen, 
the behavior of the officer is what is often remembered. 
The officers must understand this and understand the 
implications of their corresponding behavior. According 
to one panel member, experience has demonstrated that: 

" ... it bi Dot bow good you are, it's bow good 
those l~eople out there think you are tbat is 
impor\~nt. Officers may think tbey are the 
best at what they do, however, if the people, 
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tbe citizens, tbe community, the civic groups 
do not think they are tbe best or do not tb~k 
tbey are doing the job they should be doing, 
the officers have not accompUshed anything 
positive." 

This change in orientation between the police and 
the public is a gradual one that must be reciprocal. While 
the deparunent is willing to provide as much support as 
possible to assist the neighborhood beat officers in work
ing with citizen groups, the department expects that the 
citizens will a~so be willing to make a similar commitment. 

At present., the department's resources are strained 
because of fiscal cutbacks and a freeze on hiring additional 
personnel. Plus, the department will not compromise its 
responsibility in continuing to respond 10 and handle 
emergency calls for service--a fundamental activity of the 
patrol function that can not be delegated. n1(~ department, 
however, welcomes the opportunity to develop new polic
ing strategies in working more closely with the public at 
the neighborhood level. 
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DEFINING NEIGHBORHOOD 
ORIENTED POLICING 

Neighborhood Oriented Policing (NOP) is a 
concept which seeks to define and describe a philosophy 
which guides and directs Ule delivery of police servic~s 
throughout the City of Houston. As a philosophy, NOP 
seeks to incorporate the department's values into a respon
sive policing style which is dependant upon quality of the 
day to day interactions between the police and the public. 

The key to defining NOP appears to reside in the 
ability to recognize the need to establish rapport between 
the beat officers and the citizens that work and live within 
each of the officers' respective beats. It is the nature of this 
rapport between the officers and the citizens that defines 
the quality of their relationship. It is through these rela
tionships, either established in handling calls for service or 
in meeting with c~tizens when not on call, that the officers 
can begin to identify and begin to think about the most 
salient service delivery needs in each of their respective 
beats. 

The concept of NOP, consequently, can best be 
initially defined as follows: 

Neigbborhood oriented policing is an inter
active process between police officers as
signed to specific beal., and the citizens that 
either work or reside in these beats to mutu
aUy develop ways to identify problems and 
concerns and then to asses!) viable solutions 
by providing available resources from both 
the police department and the community to 
address the problems and/or concerns. 

The NOP concept will help clarify responsibili
ties for both parties as they attempt to identify and resolve 
problems in the neighborhood beats. NOP, therefore, must 
involve continuous planning, program involvement, evalu
ation, and adjustments by both the officers patrolling the 
beats and the citizens living in their re5pl!Ctive neighbor
hoods. 

The role of the beat officer will be enhanced as a 
result of increased interaction with the citizens. Beat 
officers, for example, will be actively involved in the 
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decision making process regarding the identification, pri
oritizations, and selection of resolutions for identified 
problems or concerns. Additionally. because of the offi
cers' interaction with the citizens, they will be in an 
excellent position to detennine what resources, if any 
could be obtained from them in combating neighborhood 
concerns. Since the beat officers should be most familiar 
with the citizens who work and reside within their beats, 
the officers, if given the appropriate direction and support, 
are in an ideal position to implement programs and other 
initiatives to improve the quality of life within the neigh
borhoods. 

As noted by several of the panel members' 
comments, the purpose of NOP is multifaceted. Among 
the more prominent features are the needs to: 

• Establisb trust and harmony between the 
neighborhood residents and the beat 
offcers(s); 

• Exchange information which will strengtben 
rapport and enhance neighborhood safety; 

• Address the problem of crime and reduce 
the level of fear associated \lith the criminal 
activity; 

• Help identify and resolve neighborhood 
problems; 

• Clarify responsibilities on behalf of tbe 
citizens Ilnd the 9fficers; and 

• Help define service needs. 

Each of these features is noted or implied in the 
initial defmition. It should also be realized these features 
represent a sampling of the standards by which success 
should be measured. This is nOllO suggest the definition 
is complete, for it lacks an operational perspective. 

Toward this end, a number of ttaditional opera-



tional assumptions may be challenged as we begin to 
examine the process of more completely describing and 
implementing the NOP concept. For example, NOP implies 
a concern for reexamining how the traditional, toLal serv
ice delivery concept is defined. Furthermore, tile focus of 
NOP appears to suggest an altering of the orientation or 
perspective of tlle patrol officers. The officers should be 
encouraged to expand tlleir responsibilities in concert witll 
the needs of the neighborhood. Among other mings, this 
suggests the development of different performance indica
tOf,~ in order to stimulate and reinforce among all patrol 
officers a sense of neighborhood ownership so eminently 
displayed by me department's storefront officers. These 
assumptions are seldom found wimin the traditional police 
service concept. 

The traditional event/call oriented, random, pre
ventive patrol concept emphasizes mobility, impersonal 
relationships, and the lack of a need to establish a more 
meaningful interaction with me citizenry. Traditional 
patrol work has accentuated random, preventive patrol and 
assumes ll'18t high mobile police visibility has a marked 
deterrent effect on me commission of crime. Offictrs arc 
not expected to look beyond an incident in an atlemptto 
define and resolve a particular type of problem. Once 
dispatched to handle calls, the patrol officers are encour
aged to return to service as quickly as possible to resume 
random, preventive patrol. Rapid responses, handling 
numerous calls, and making arrests are me primary means 
of measuring productivity. 

As the panel membership sought to identify me 
various conceptual elements associated wim me NOP 
philosophy (please see Appendix B, p.46), suggestions 
were made to consider reexamining how mese elements 
would effect me department's operational commitments. 
Panel members were concerned about me need to remink 
how NOP would affect the department. Specifir. ~oncerns 
focused upon auempting to determine me affects NOP 
would have on role expectations of department personnel 
and implementing various strategy considerations. 
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Chapter 4 

ROLE EXPECTATIONS and the 
CONCEPT of NOP 

N OP is not a new concept to the profession of 
policing. Theoretically, the desire to work with the public 
has been a long standing goal of numerous departmenLc; 
throughout the country. In some instances, departments 
have developed and administered programs which empha
size the need to work closely with the public. Some of 
these programs were successful (i.e., Flint, Michigan Fool 
Patrol Program) while others were nolo Experience has 
demonslrated that part of the success factor is based upon 
the ability of department's officers to accept change, 
especially as it affected traditional role expectationI'. 

It would behoove administrators, consequently, 
to realize that the process of change is a complex one. One 
must unclerstand Wilt by altering a department's philoso
phy, numerous variables will be simultaneously affected. 
Among them is the need to recognize how the process of 
change will affect: which strategies will be considered and 
actually implemented; what skills will be used by the 
personnel to implement the strategies; how the strategies 
and skills will help to defme a management style for the 
department; and how the shared values expressed by the 
officers will defme the department's beliefs and desires to 
work with the community. Collectively, these variables 
have a direct effect on the acceptability of the change 
process by department personnel. 

A large portion of the officers' reluctance to 
accept change is based upon the fear of the unknown. 
Officers do not like to change ilieir ways once they are 
comfortable in perfonning their established duties. What 
needs to be realized under the concept of NOP is that 
proposed changes are designed to perpetuate the officers' 
positive worth to the community. Therefore, in the context 
of the Houston Police Department,lhe dynamic process of 
change should be interpreted and experienced as a gradual 
shift in emphasis from one positive operational role to 
another. 

In adopting NOP as an operational philosophy, a 
shift in emphasis in the role of the patrol officer will occur. 
This shift in emphasis will, in general, deemphasize the 
role of the officer as being primarily "an enforcer" in the 
neighborhood beats. The more desired perception is for 
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tlle officer to be viewed as someone that can provide help 
and assist.ance, someone that cares about people and shares 
their concern for safety, someone that expresses compas
sion through empathizing and sympathizing with victims 
of crime, and someone that can organize community 
groups, inspire and motivate community groups, and fa
cilitate and coordinate the collective efforts and endeavors 
of others. 

This desired perception of the role of the patrol 
officer may be difficult to realize. TIle evolution of 
bureaucratic and militaristic organizational structures in 
policing since the turn of the century has served to support 
and perpetuate traditional definitions of the police offi
cer's role as solely being that of a "crime fighter." 

This notion, arising out of the 1930s, was instru
mental in creating and reinforcing "time-hardened as
swnptions" regarding the effectiveness of random, pre
ventive patrol in deterring crime and in the development of 
patrol management systems predicated on the basis of 
achieving rapid police response to all calls for service. 
Because of the emphasis to have patrol officers handle 
their calls as quickly as possible and return to service to 
continue performing preventive patrol to suppress crime, 
little atlention was directed toward the service needs of the 
citizens. including the needs of the citizens that had be
come victims of crime. The "effectiveness" of this "call 
oriented system" was measured by "crunching numbers" 
(i.e., counting the numoorof calls handled and the number 
of arrests made). Hence, a quantitative preoccupation with 
numbers dominated concern over the quality and types of 
the services delivered. 

The organizational culture of municipal policing 
has, in general, continued to condition police officers to 
think of themselves primarily as "crime fighters." Tradi
tionally, police departments have attempted to identify and 
recruit individuals into policing that have displayed bra
vado. Organizational incentives have also been designed 
to favor self conceptions of machismo; conceptions that 
are reinforced through pop art (e.g., detective novels, 
"police stories," "Dirty Harry" movies, etc.). Many, ifnot 
most, of the approximately 500,000 law enforcement 
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officers in policing in America today have strong opinions 
about what constitutes "real police work." Because NOP 
is almost completely antithetical to traditional ways of 
thinking about police work, attempts to change these 
opinions may be met with resistance by some officers. 

Resistance can also be expected throughout all of 
the managerial levels within the organization. By opera
tionalizing the concept ofNOP, traditional and autocratic 
management styles will be challenged. A different, more 
responsive, attitude and managerial style will be required 
to stimulate, accommodate, and perpetuate desired behav
ioral changes which will occur as a result ofredefming the 
officers' role. This new fonn of management must encour
age a willingness within all managers to transform new 
concepts into attainable goals and objectives. Those goals 
and objectives must, in turn, be articulated within the 
organization and must be transfonned into actions which 
are consistent with the service demands expressed by the 
citizenry. 

To ensure these actions are consistent with ex
pressed service needs, NOP solicits organizational input 
from the "bottom up" as opposed to the traditional direc
tion of "top down" so evidently displayed in most bureau
cratic organizations. As so poignantly noted among the 
department's values: 

Tbe Houston Police Department win seek 
tbe input of employees into matters which 
impact employee job satisfaction and effec
tiveness. 

Effective management must include the active 
participation of the officers in policy development, proce
dure and strategy design, program formulation, and im
plementation. Since upper management personnel are 
removed from the officers' working environment, they can 
not be expected to dictate service responses without fIrst 
Obtaining feedback from the officers as to what the neigh
borhood expectations and commitments are. 

Even then, there arc no convenient solutions, no 
eloquent equations, or no magical fonnulas that upper 
management can employ to provide NOP services. The 
types of calls, types of citizens, and the types of issues and 
problems that officers encounter will vary from one neigh
borhood to the next and, to a great extent, vary by time of 
day (e.g., across shifts). Consequently, this will require 
managerial resiliency and flexibility. By providing this 
flexibility mwagers must also realize a certain amount of 
"risk taking" will need to be allowed. It must be remem
bered that one can learn equally as much if not more from 
failures as from successes. 
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What upper management can do to facilitate the 
acceptance and implementation of the NOP concept is 
provide their subordinates with a process that encourages 
the officers to become involved in developing new and 
innovative ways to improve the quality of policing in the 
neighborhood beats. Top management can provide the 
patrol officers and their supervisors with an opportunity to 
design a "custom patrol plan" that is tailored to the needs 
of the neighborhood beats and is sensiti.-ve to citizen 
concerns across all shifts. 

First line supervisors and middle managers must 
realize their responsibility should be one of encouraging 
the officers to become involved in this process. A major 
portion of their role should be designed to support the 
officers' attempts to identify citizen concerns, assist in 
mobilizing appropriate resources (or removing the im
pediments) to address those concerns, and assess the 
effects of the assistance provided. 

Upper management can also provide the right 
types of incentives to encourage officers to expand their 
roles and assume additional responsibilities. As these roles 
change, it will require a concomitant change in the offi
cers' behavior. Research in the social science field has 
indicated that if behavior is to change, one's attitude must 
change fIrSt. Understandably, management cannot dictate 
attitudes; but management can provide the necessary 
support to facilitate the acceptance of an alternative style 
of policing such as NOP. If the officers accept such a 
policing style, it will be primarily due to their belief that 
such as approach is an effective means of delivering 
services to the community. 

Finally, upper management can attempt to pro
vide, despite the presence of tight flScal constraints, the 
types of resources required to effectively implement, as
sess, and sustain the NOP process. Supervisors and 
subordinates cannot be held responsible for performing a 
function or fulfilling an expectation when they are 100 ill
equipped to reasonably succeed. 

Although NOP seeks to expand the role of the 
patrol officers to allow them more latitude in developing 
new ways to police their beats, it does not relax their 
compliance with the department's standards of profes
sional conduct. And while the image of the patrol officer 
as being dedicated full time "to fighting crime and evil" is 
expected to change, it does not mean the deparunent will 
reduce its commitment in auempts to prevent crime and 
interdict criminal perpetrators. It is anticipated that devel
oping closer ties with the citizens in Houston will enhance 
the department's abill t.y to prevent crime as well as identify 
and arrest persons engage.d in the commission of crime. 
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Chapter 5 

RESEARCH TRENDS and IMPLICATIONS 

FOllOWing the advent of th~ 1970s, municipal 
policing began to experience accelerated change. This 
change was initially influenced by protest demonstrations 
against the government's military actions in Vietnam and 
the incivility that occurred across the country in the mid
to late 196Os. It was later perpetuated by a plethora of 
research findings regarding police operations that ema
nated out of the 1970s. The impetus for this research was 
directly linked to police actions in handling anti-war 
demonstrations, their attempts to control incivility, and a 
search for more effective methods to combat crime. Al
though the findings from this research generated more 
questions than answers, it seriously challenged the verac
ity of time-hardened assumptions underlying management 
of the patrol, dispatch, and investigative functions. 

Beginning with a review of pertinent research 
that addressed the patrol function, the Kansas City Preven
tive Patrol Experiment provided the most dramatic attack 
on conventional wisdom regarding the deterrent effects of 
random patrol in preventing crime. In its efforts to develop 
a participatory management system, the Kansas City, 
Missouri, Police Department had establiShed task forces at 
each of its four patrol divisions (a task force had also been 
established in the department's Special Operations Divi
sion). These task forces consisted of patrol officers and 
fllstline supervisors. The task forces were charged with 
the responsibility to generate new and innovative ideas to 
improve policing. The establishment of these task forces 
was based on the chiers belief that the ability to make 
competent planning decisions existed at all levels within 
the department. Because police officers were often most 
directly affected by change, management thought that they 
should have an active voice in planning and implementing 
change. Recommendations from these task forces were 
sent up through the chain of command to be reviewed for 
consideration. 

The impetus for the preventive patrol experiment 
came from within the department in 1971. The South 
Patrol Task Force had identified five problem areas to 
impact through patrol efforts (e.g., residential burglaries, 
juvenile delinquents, etc.). But in considering strategies to 
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impact these problems, task force members could not 
agree on the value of preventive patrol as a strategy to 
address some of the problems identified. The South Pattol 
Task Force therefore generated a position paper that ques
tioned the effectiveness of random, preventive patrol. 
Intrigued by the thought, the department sought funds and 
technical assistance from the Police Foundation to design 
a methodology to evaluate the effectiveness of this tradi
tional patrol procedure. 

The 15 beats that comprised the South Patrol 
Division were randomly divided into three groups (proac~ 
tive, reactive, and control) to test the deterrent effects 
police visibility had in preventing crime. Officers as
signed to "reactive beats" were not pennitted to enter their 
beats unless officially dispatched to handle a call (or in hot 
pursuit of another vehicle). Conversely, officers assigned 
to ''proactive beats" were expected to perfonn "aggressive 
patrol work," i.e., increased car checks, pedestrian r'ped") 
checks, etc. Additionally, there was supposed to be 8p" 

proximately two to three times the level of police visibility 
in the proactive beats. Officers from the reactive areas 
were encouraged to enter the proactive areas and engage in 
routine patrol. Finally, officers assigned to the "control 
beats" were expected to conduct business as usual; to drive 
systematically unsystematically throughout their beats 
until interrupted by a dispatched call for service. Once the 
call was handled, the officers were to return to perfonning 
random, preventive patrol. 

Data were collected for about a year to assess the 
effectiveness of preventive paU'oi. Analysis of this data 
revealed that there were no statistically significant differ
ences in crime rates among the three different types of 
patrol procedures evaluated. The study therefore con
cluded that random patrol was not an effective deterrent in 
preventing crime. 

While researchers and police practitioners were 
at a loss to suggest an alternative to random patrol, the data 
also revealed that approximately 60 percent of the patrol 
officers' time was not committed to handling calls for 
service. Effort was initiated to identify ways to make this 
uncommitted time more productive. 



Perhaps the major managerial lesson learned 
from the Kansas City Preventive Patrol Experiment was 
the extent to which departments could "experiment" in 
trying alternative policing strategies. If traditional, pre
ventive patrol is not effective in delening crime, flexibility 
to try other options can be explored. Patrol officers can be 
directed to perform activities other than random patrolling 
without causing local increases in the crime rate or gener
ating dissatisfaction among citizens. 

As if the Kansas City, Missouri, Police Depart
ment didn't arouse enough attention among police admin
istrators by questioning the sanctity of preventive patrol, 
another effort initiated by this agency (in response to a 
request from the National Institute of Law Enforcement 
and Criminal Justice) sought to assess the value of rapid 
police response. Since the advent of the radio patrol car, 
rapid police response had long been an accepted procedure 
in municipal policing. And the need to reduce response 
time had served as justification to bolster officer strength 
and to provide for large expenditures on equipment. While 
it was not unreasonable to assume that rapid police re
sponse would produce more arrests, more witnesses, fewer 
serious injuries, and more satisfied citizens, little empiri
cal data existed that supported such assumptions. 

The Response Time Analysis Study was de
signed to provide a comprehensive assessment of issues 
and assumptions regarding the val ue of police response to 
a variety of crime and noncrime, emergency and nonemer
gency, incidents. Specifically, two objectives were estab
lished for study: (l) analysis of the relationships between 
citizen reporting delays, dispatch, and police travel times 
to the outcomes of on-scene criminal apprehensions, wit
ness availability, citizen satisfaction, and the frequency of 
citizen injuries in connection with crime and noncrime 
incidents; and (2) identification of problems (involuntary 
delays) and pauerns (voluntary delays) in reporting crime 
or requesting police assistance. 

To facilitate measurement of response time, the 
concept was operationalized on a continuum that consisted 
of three intervals. The first was the time taken by citizens 
to report incidents or request police assistance. The second 
was the time taken to locate, nominate, and dispatch units 
to handle the calls. The third and last was the time taken 
for the police to respond to the dispatched locations. The 
data collection process was divided into three components 
analogous 10 the three response time intervals. Civilian 
observers accompanied police officers to record travel 
times. Research analysts extracted time information from 
recordings of taped conversations between complainants 
and intake operators/dispatc hers to measure dispatch times. 
And interviewers collected reporting times from victims 
and other citizens who had reported incidents to the polic(' .. 

'. ------- - -------

As with the preventive patrol experimenl., data 
collection lasted approximately one year. Analysis of data 
produced some startling conclusions, including the fol
lowing: 
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• A large proportion of Part I, i.e., "serious 
crime" (according to definitions provided by 
the Federal Bureau of Investigation's Uniform 
Crime Reporting criteria), arc not susceptible to 
the impact of rapid police response, because 
almost two thirds (62.3%) of the Part I crime 
sample analyzed indicated that these crimes 
were detected after they occurred ("discovery 
crimes"); 

• Prompt reporting can increase the chance of 
making on-scene arrests for alltypcs of Part I 
crimes in which a citizen saw, heard, or became 
involved at any point during the commission of 
an offense ("involvement crimes"). For the 
proportion of these crimes (37.7%), however, 
the time taken to report the incident largely 
predetermines the effect police response time 
will have on desired outcomes; 

• Explanations for reporting delays are primarily 
associated with citizen apathy and voluntary 
actions taken (e.g., telephoning other persons 
for advice, waiting or observing the situation, 
investigating the incident scene themselves, 
contacting their employer, a supervisor, or a 
security guard, etc.) in arriving at a decision to 
notify the police. Problems encountered with 
either public or police communications systems 
(e.g., being "cut off," being inadvertently 
transferred to another number, not being able to 
access a public pay phone, etc.) accounted for 
reporting delays in less than one out oftive 
(16.5%) involvement crimes; 

• Although rapid police response based on the 
need to assist an injured victim has been 
overshadowed by an emphasis toward making 
an on-scene arrest, there were more cases in 
which persons sustained injuries of sufficient 
seriousness as to require hospitalization (5.4%) 
than in the number of "response-related arrests" 
resulting from rapid reporting, dispatching, and 
officer response (3.7%); and 

• Neither dispatch nor travel times were found to 
be associated with citizen satisfaction with 
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police response time. Rather, citizen satisfac
tion with response time was dependent on 
whether citizens pc[cejved response time to be 
faster or slower than they expect{',d. 

A major but unpopular implication from this 
study indicated that an infusion of additional patrol offi
cers to reduce police response time would have negligible 
impact on crime outcomes, because of the time taken by 
citizens to report involvement crimes and the relatively 
small number of involvement vis-a-vis discovery crimes. 
This implication also tended to negate justification for 
technological innovations such as automated vehicle loca
tions systems designed to reduce police response time. 

Moreover, it also refuted claims to lower police 
response time that were made by American Telephone and 
Telegraph in marketing their 911 telecommunications 
system. The study found that the time required to phone 
the police was of minuscule significance compared to the 
time citizens lOOk in reaching a decision to call. The time 
required to dial the police department's "crime alert" 
number took approximately nine seconds, although a 
substantial proportion of callers simply dialed "0" for 
operator. The average time taken to report Part I crimes 
was almost four hours, while the median time, that point 
above which and below which 50 percent of the cases lie, 
was about five and a half minutes. 

A second implication from this study suggested 
the need for departmenlS to develop formal call screening 
procedures to accurately discriminate between emergency 
and nonemergency calls. And given findings regarding 
citizen satisfaction with police response time it was further 
suggested that "call stacking" procedures be developed so 
that calls could be prioritized with varying queue delays 
thereby insuring that the most urgent calls received the 
most expeditious dispatching. As a result of these impli
cations, further research was later funded to develop and 
evaluate differential police response (DPR) strategies. 

Finally, noting the relatively low response-re
lated, on-scene arrest rate (3.7%) and the inclination to
ward "over response" by officers to "hot calls," it was 
suggested that interception strategies be developed to 
apprehend Suspecls in flight following the commission of 
robberies. Over response by officers endangers their lives 
and invites serious and disabling injuries. It also places 
innocent citizens in peril and is costly to repair or replace 
damaged equipment that resullS from over response. Of 
course, unit(s) will be dispatched to the scene of a crime to 
possibly render first aid, complete a report, locate wit
nesses, and collect physical evidence. But, according to 
this recommendation, officers not dispatched that travel 
away from the scene to a predetermined "perimeter point" 
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(for those crimes reported in close proximity to the time of 
occurrence) stand a beuer chance of intercepting SUspeclS 
than do officers that drive directly to the location of where 
the crime occurred. 

Because of the "sensitivity of the findings," the 
Response Time Analysis study was replicated in four other 
cities by the Police Executive Research Forum (pERF): 
Hartford, Connecticut.; Jacksonville, Florida; Peoria, Illi· 
nois; and San Diego. California All of the findings 
reported by the original study were substantiated in the 
subsequent replications. 

The Kansas City, Missouri, Police Department's 
Directed Patrol study stemmed from the Police Founda
tion's Kansas City Preventive Patrol Experiment. As pre
viously mentioned, once the preventive patrol experiment 
had been completed police administrators and J;'esearchers 
were at a loss to suggest alternative strategies to replace 
conventional, preventive patrol. Again, fmdings from the 
preventive patrol experiment indicated that preventive 
patrol was not effective in deterring crime. And, as already 
mentioned, the study disclosed that approximately 60 
percent of the patrol officers' time was uncommitted. The 
Directed Patrol study was therefore designed to structure, 
i.e., direct, this uncommitted time. The project was imple
mented in the East Patrol Division. 

At the OUlSet of the project, several support 
mechanisms were established. A crime analysis position 
was created for a certified officer to gather crime data for 
each of the bealS. This data was used by field sergeanlS to 
intensify patrol efforts to high crime locations within the 
bealS rather than having the officers perform random 
patrol allover their bealS. Civilian clerks were hired to 
staff the desk at the division headquarters to handle "walk
in" and "mail-in" reports. In addition, a "tele-serve" 
function was established so that the civilian clerks could 
take some offense reports over the phone rather than 
having officers dispatched to complete "insurance re
ports." 

A list of activities for patrol officers to perform 
while formerly conducting routine patrol was generated by 
the project staff. This list included tasks designed to bring 
the officers into closer communication with the public. 
Most of the tasks were oriented toward crime prevention 
activities to impact residential burglaries and commercial 
robberies. For example, officers would stop by and visit 
with citizens and help them serialize articles of personal 
property sought by residential burglars for quick sale. The 
officers also placed "height strips" and surveillance cam
eras in convenience 'stores. Officers engaged in these 
activities were considered to be on "directed patrol" and 
unavailable for dispatch except for emergencies. 

The managerial implications derived from this 



study demonstrated that uncommitted patrol time could be 
structured for activities perhaps more meaningful than 
simply perfonning preventive patrol. It also demonstrated 
dle function of crime analysis in providing the types of data 
needed to support some fonns of directed patrol activities. 
Given the emphasis the program placed on crime preven
tion, it also helped establish rapport between the police and 
the public. And fmally, having obtained preliminary 
results from the Response Time Analysis study, the study 
demonstrated that alternative response strategies could be 
developed and implemented, thereby diverting calls that 
had previously required mobile responses by a police 
officer. 

The San Diego Police Department also con
ducted several significanaesearch efforts during the 1970s. 
These included an evaluation of one versus two officer 
patrol cars. an experiment to assess the relationship be
tween the completion of "field interrogations" of suspi
cious persons and criminal deterrence, and, most gennane 
to this report. a Community Oriented Policing (COP) 
project. 

At the time the COP study was initiated in 1973, 
the San Diego Police Department had a poor relationship 
with their community. It also had a chief who was held in 
low esteem by the public. Officer attrition had reached 
approximately 25 percent, and the department was in 
desperate need of communications equipment. Because of 
concern regarding corruption, commanders kept police 
officers on the move-moving them to new beats and shifts 
every three weeks. 

Patrol officers were expected to complete a spe
cific number of field interrogations and write a certain 
number of traffic citations each day. Clever officers found 
where the "easy pickings" were and got these requirements 
out of the way in the frrst45 minutes of their tours of duty. 
There was little meaningful accountability since the offi
cers and sergeants moved too quickly from one beat and 
shiftto another to learn anything about their districts; much 
less assume any responsible for the crime that occurred in 
their districts. 

For the most part, the COP program was planned 
and implemented from the bouom up. The head of the 
police union, an organization with considerable clout 
within the department, was assigned to the Patrol Planning 
Unit. Officers in the Patrol Planning Unit designed the 
program that emphasized the officers in becoming very 
knowledgeable about their beats. This knowledge was to 
be obtained through officer "beat profiling" activities. 
Beat profiling required that the officers learn about the 
topographical, demographic, and call histories of their 
beats. Also stressed was the development of "tailored 
patrol" strategies to impact the types of crime and address 
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citizen concerns that had been communicated to the offia 
cers. 

The Patrol Planning Unit randomly selected 24 
officers to participate in the study. They were given 60 
hours of training and assigned to pennanent beats on fixed 
shifts in the North Patrol Division. The officers were 
required to contact citizens to identify citizen concerns and 
fmd out what the ciLizens expected regarding police serv
ice delivery. The officers were also encouraged to sub
scribe to neighborhood newsletters and attend community 
meetings. In short, the officers were made responsible and 
held accountable for the problems identified in their beats. 

Based on initial results, the program was an 
unqualified success. The officers liked it, as did the 
citizens. Officers participating in the experiment con
cluded that random patrol was not as important as they had 
once thought it was. They also indicated that getting to 
know the citizens in their beats and developing stronger 
ties with the community was more important than they had 
previously thought it was. Many officers developed crea
tive solutions to complex problems, and they might have 
been even more creati ve had there been cooperation am ong 
the officers in adjacent beats. In spite of this shortcoming, 
all of the objectives of the program were accomplished. 

For political reasons, the San Diego Police De
partment jumped on the success of the program and at
tempted to expand it too quickly throughout the entire 
department They failed to change the old accountability 
requirements of measuring the officers ' perfonnance based 
on ticket quotas and other fonns of "bean counting." They 
failed to include the middle managers, i.e., shiftlieuten
ants, into the planning and implementation process. They 
failed to adequately train the sergeants, and they cut time 
from the officers' training program. There was little staff 
support to perpetuate me success thal had been initially 
achieved, and the program was a complete washout within 
three months. 

Many lessons were learned from this study. One 
of the more important lessons included the benefits de
rived from having the officers develop closer ties with 
citizens in their beats. Through getting to know the 
citizens, the officers obtained valuable infonnation about 
persons responsible for perpetrating crimes in their beats. 
They also obtained rea1isLic expectations regarding citizen 
needs as recipienl.S of police services. For the adept patrol 
officer, a different perspective of the citizen emerges. 
Citizens constitute a potential resource than can be mobi
lized to assist officers in problem identification and prob
lem resolution. 

Another lesson learned from this project involved 
a rethinking about shift (and beat) rotation. Although 
perhaps elementary, it is of absoiute necessity to have 
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officers assigned to pennanent shifts and beats if they are 
expected to engage in activities other than simply reacting 
to calls for service. Having officers periodically rotate 
among the shifts impedes their ability to identify prob
lems. It also discourages creative solutions to impact the 
problems, because the officers end up rotating away from 
the problems. Thus, a sense of responsibility to identify 
and resolve problems is lost Likewise, management can 
not hold the officers accountable to deal with problems if 
the officers are frequently rotated from one shift to an
other. 

Finally, the COP program demonstrated the criti
cal role shift lieutenants and sergeants play in program 
planning and implementation. Exclusion of supervisory 
involvement in training and program expansion ultimately 
lead to the demise of COP in San Diego. It is unfortunate 
that the San Diego Police Department never received the 
credit they deserved for conceptualizing the COP pro
gram. Presently, almost 11 or 12 years later, there are 
approximately 220 municipal police departments out of 
around 11,600 that are engaged in "community oriented 
policing." 

A program less community oriented and more 
enforcement oriented came oul of the New Haven, Con
necticut, Police Department in the mid 1970s. Called the 
Directed-Deterrent Patrol study, the major objective was 
to assess the effectiveness of utilizing crime analysis 
information for "directed runs" to suppress (i.e., deter) 
crime. Each patrol officer received a "D-Run" book that 
was compiled by crime analysts. These books were issued 
every 28 days and consisted e;ntirely of statistical aggrega
tions of data. The D-Run books contained very explicit 
instructions regarding the D-Runs. Every so often, a 
dispatcher would send out a car, usuaUy the beat uni t, to do 
a D·Run (e.g., "Adam 11, execute D-Run 32 immedi
ately."). The D-Runs generally lasted between 15 and 45 
minutes. They were timed so communications personnel 
knew exactly where the officers were supposed to be at any 
given time. 

Based on fmal analysis of the results, the Di
rected-Deterrent Patrol study was moderately successful. 
Somewhat surprisingly (based on the fact that the D·Run 
books contained relatively stale data), burglaries, purses
natchings, and thefts from autos (all "targeted crimes") 
were substantially reduced. But the program was eventu
ally scrapped, because the patrol officers hated it so much. 
Given the rigidity of executing D-Runs, the officers were 
left with the impression (albeit accurate) that police man
agers thought of them as being hopelessly stupid and 
incapable of thinking on their own. Loss of discretion in 
executing D-Runs tended to reinforce the officers' percep
tions of management toward them. 

Several operational implications were gleaned 
from this effort. Perhaps most important, patrol officers do 
not like to be trealed like robots. They shouldn't be told 
what to do by crime analysts, either civilian or sworn. The 
function of crime analysis is to collect, analyze, and 
generate data; not to teU patrol officers (or street supervi
sors) how the infonnaLion is to be used. Letting patrol 
officers suggest tactical actions to address crime patterns 
builds confidence and enriches job satisfaction. And the 
officers are much more enthusiastic about making their 
plan work than they are in implementing someone else's 
ideas. 

Crime analysis infonnation must be current in 
relationship to day-to-day criminal incidents. Field super
visors and police officers do nOl want to receive "history 
reports" from crime analysts that indicate what happened 
weeks or even months ago. They want to know of any 
significant events that occurred on the previous shift(s) 
and what might "go down" on their shifl. In general, crime 
patterns only last about two to three weeks. Hence, 
officers in New Haven might have been patroUing the 
wrong area, because the data contained in the D-Run books 
were already 28 days old when issued. 

A different approach in dealing with directed 
patrol came from the Wilmington, Delaware, Police 
Department. Entitled the Wilmington Split-Force Patrol 
Experiment, the Wilmington Police Department devel
oped a patrol program that consisted of three components. 
First, the patrol force was divided into two groups; "basic" 
and "structured." The basic group consisted of 65 percent 
of the patrol force, while the structured group represented 
the remaining 35 percent of the patrol officers. The "basic 
officers" responded to routine caUs for service and took 
"mundane reports," but did not do any patrolling. The 
"structured officers" perfonned both random and directed 
patrol and only answered "in-progress crime" and other 
noncrime emergency calls for service. 

Second, the dispatchers "stacked" nonemergency 
and low priority calls, took some types of crime reports 
over the phone, and asked victims and other complainants 
to come to police headquarters to have reports completed. 

Third, the beats were rearranged and the shifts 
altered to fit the needs of the basic group, based on an 
analysis of call for service workload data. The city's beat 
structure, therefore, changed by time of day (shift). Be
cause of the beat variability, no roU calls were held for the 
basic officers. They simply reported to duly at different 
times and worked "staggered shifts." 

Results from this study were mixed but some
what favorable in relationship to the objectives tested. 
Placing caUs in queue (call stacking delays) did not effect 
(reduce) citizen satisfaction, i.e., the public accepted re-
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sponse delays and telephone reporting procedures. And 6S 
percefilof ilie patrol officers were able to handle 96 percent 
of ilie overall workload. Perhaps because ilie basic patrol 
officers were conducting more perfunctory preliminary 
investigations, ilie detectives were less successful in clear
ing crimes. They became "ticked ofr' at ilie basic officers. 

The officers involved in iliis study detested it. 
The "dynamic shift and beat plans" were termed confus
ing. Participants suggested iliat the officers assigned to ilie 
basic group were probably unhappy in having to do so 
much work, while ilie officers in ilie structured group were 
probably bored stiff. The structured group thought iliat 
ilieir work was too mechanical, and ilie basic officers 
expressed dissatisfaction in having to move aroWld so 
frequently. They indicated that iliey did not have any 
"turf' of ilieir own with commensurate responsibility to 
police "ilieir areas." The projcct implicitly telegraphed to 
aU ilie officers that iliey were simply too "dumb" to do 
more than one thing at a time. 

While most of ilie research done in policing 
during ilie 1970s dealt wiili patrol issues, anoilier study 
ilial also achieved national notoriety addressed criminal 
investigations. Conducted by ilie Rand Corporation, iliis 
study sought to identify ilie work actually performed by 
detectives, although in contrast to ilie other studies already 
discussed, ilie "meiliodology" used by ilie Rand research
ers lacked scientific rigor. Researchers at Rand collected 
survey information from a number of police departments 
and selected a few sites for intensive observation. Based 
on analysis of data collected, ilie findings revealed iliat ilie 
work performed by detectives stood in sharp contrast to 
perceptions of detectives as portrayed through popular 
media. Rand cited an almost complete lack of administra
tive control in managing criminal investigations. They 
indicated that departments could substantially cut ilieir 
detective forces without suffering a significant decline in 
clearances. They indicated that more than half of all cases 
obtained by detectives received little more ilian superficial 
investigative auention. And they fOWld iliat 90 percent of 
clearances resulted, not from iliesagacity of "super sleuths," 
but from information obtained by patrol officers. 

Although publication of iliese findings infuriated 
detectives, it did serve to provoke serious inspection ofilie 
criminal investigations process. This process was ana
lyzed by frrst looking at what patrol officers did as part of 
ilieir on-scene, preliminary investigations. Next, ilie ini
tial handling and internal routing of cases received in 
investigative divisions was analyzed. Finally, ilie manner 
in which cases were submiued for criminal prosecution 
and ilien tracked through the courts to determine ultimate 
dispositions was assessed. 

A response to remedy ilie "investigative ineffi-
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ciencies" outlined in the Rand reports resulled in the 
development of a national program to help law enforce
ment agencies more effectively manage criminal investi
gations. Sponsored by the National Institute of Law 
Enforcement and Criminal Justice (NILECJ), work began 
in the summer of 1976 to design an 18-month "field test" 
to implement the program-Managing Criminal Investiga
tions (MCI). By December of 1976, five agencies had 
been selected to "test" the MCI model, although implem
entation didn't actually begin until the spring of 1977. The 
agencies selected included: Birmingham. Alabama; 
Montgomery County. Maryland; Rochester, New York; 
Santa Monica, California; and SL Paul. Minnesota. 

During the fall of 1976, work also began on 
designing a training program on managing criminal inves
tigations. This program was to be delivered to ten "~e
gional workshops" across the country . Also funded through 
NILECJ, these sessions were eventually expanded to in
clude an additional ten "department specific" sites for 
agencies requiring technical assistance in implementing 
procedures to more effectively manage their Crinlinal 
investigations. Allogether, the 20 training presentations 
began during the latter part of 1976 and continued through 
ilie last quarter of 1978. 

During the spring of 1978, LEAA held a series of 
"briefings" to consider the possibility of expanding MCI to 
other cities. Discussions at these meetings addressed ilie 
scope and objectives of MCI, preliminary res~t1ts of pro
gram accomplishments from Ute five pilot agencies al
ready funded through NILECJ, and ilie development of 
evaluation criteria to be used in monitoring and assessing 
ilie effectiveness of a new MCI initiative. 

By late winter of 1978, program guidelines had 
been completed for this new initiative and were included 
in an "incentive grant" program iliat was distributed na
tionally by LEAA in early 1979. During the spring of 
1979, LEAA asked representatives from a technical assis
tance contractor, University Research Corporation, a fJ!111 
iliat had been instrumental in the original development of 
ilie MCI prototype, to develop a training program for 
prospective recipients of grant awards. Once developed 
and approved by LEAA, ilie program was presented at a 
"preaward training conference" in August of 1979. Fol
lowing ilie training, agencies interested in participating in 
ilie new MCI program had approximately 80 days to 
complete and submit proposals to LEAA for funding 
consideration. The following year 15 cities from across 
ilie country were awarded grants to participate in this 
program. These grants included a 24-monili timetable for 
program implementation. 

Given ilie demise ofLEAA in 1982, however, ilie 
full impact of LEAA's (including NILECJ's) MCI pro-
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gram was never thoroughly evaluated, although an evalu
ation report was published by the Urban Institute in 1979 
regarding the five MCI test sites originally funded through 
Nll..ECJ. Perhaps with the possible exception of some 
police departments in California and Florida, states that 
had adopted the programmatic components of another 
LEAA national initiative that evolved during the mid 
1970s, the Integrated Criminal Apprehension Program 
(lCAP), the overall impetus generated by LEAA during 
the mid- and late 1970s to improve management of crimi
nal investigations gradually succumbed to spotty and 
infrequent Mel implementations among law enforcement 
agencies. 

Results published during the late 1970s about the 
"success" of MCI program implementations that appeared 
in the Urban Institute's evaluation report and a variety of 
other "prescriptive packages," "program implementation 
guides," and MCI "test site manuals" were, in general, 
inconclusive. Overall, while some departments did expe
rience positive results in certain programmatic areas, no 
single agency achieved "complete success" in implement
ing all of the programmatic components of MCI. 

Analysis of fmdings from "test site literature" 
that specifically pertained to the case screening function 
revealed mixed results. All five of the MCI field test sites 
(funded through Nll..ECJ) did reduce their investigative 
case loads through establishing more formalized case 
screening procedures. But only two of these agencies, 
Birmingham and Santa Monica, were able to reassign 
detectives to other in their departments after having achieved 
reductions in their overall investigative work loads (men
tion of these findings is not to suggest that a reduction in 
investigative personnel is or should be a goal of MCI). 
Additionally, data available for analysis indicated that the 
MCI test sites did not realize increases for arrests, case 
clearances, and convictions. 

In retrospect, it appears that too much credence 
may have been given to the use of solvability factors as the 
primary, if not only, criterion in screening cases for pos
sible assignmenL But in the context of the times during the 
mid- to late 1970s solvability factors were novel and in 
national vogue. The initial MCI prototype, if limited in 
comparison to today's standards, did, however, provide a 
conceptual clarity and a structural frnmework for organiz
ing some of the investigative functions that had gone 
undocumented theretofore. By analytically dividing the 
overall investigative process into a series of discrete, albeit 
logically interdependent functions, the MCI model (at 
least) suggested a more formal method to establish objec
tives and thus monitor investigative performance through 
accounting for the outcome and disposition of cases. In so 
doing, it suggested the importance of establishing positive 
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liaisons between the police and the prosecutors to review 
changes in the filing of charges and in tracking cases 
through the courts. 

Perhaps of tantamount importance to the model 
itself, efforts to implement Mel revealed the weight tradi
tion carries in thwarting organizational change. An impor
tant component ofMCI included expanding the responsi
bilities of patrol officers in the investigative process. This 
change from tradition required patrol officers to perform 
more comprehensive initial investigations, i.e., to conduct 
neighborhood canvasses, detect and collect physical evi
dence, interview witnesses. interrogate suspects, etc. It 
also included latitude to seek "early case closures" through 
following leads obtained during the initial investigation 
that resulted in the apprehension of suspects or, in having 
exhausted all leads or in failing to obtain any meaningful 
evidence, to inform victims that further investigation was 
unlikely, rather than telling them that they would be 
contacted by a detective. In general, however, detectives 
were reluctant to relinquish this work, not to mention the 
thought of having patrol officers become involved in 
tactical activities, e.g., physical and electronic surveil· 
lances, stakeouts, decoy operations, etc. 

Aside from management initiatives to identify 
"performance anchors" and develop methods to better 
account for detectives' time and activities, expanding the 
role of patrol officers to become more involved in some 
forms of criminal investigations tended to threaten detec
tives. Many detectives perceived that a loss of work 
traditionally performed only by them would mean fewer 
detectives needed to pursue criminal investigations. Al
though this rationale is not illogical-as mentioned else
where, several police departments did reduce their inves
tigative strength-detectives that are apprehensive about 
the rnmifications of change cannot realistically be ex
pected to enthusiastically embrace MCI and the changes 
that go along with this program. 

While a reI uctance to accommodate the organiza
tional changes required to implement MCI has been 
mentioned as the primary reason for MCI's failure to 
deliver more than itpromised,cioserinspection oftheMCI 
model reveals some inherent deficiencies with the (initial) 
model itself. In its generic form, MCI displayed a propen
sity to address broad generalities in suggesting ways to 
improve investigative efficiency rather than in providing 
substantive detail in suggesting exactly how particular 
functions were to be performed. In-depth thought had not 
addressed differences in investigative routines among the 
various types of investigations performed, e.g., burglary, 
theft, homicide, robbery, rape, motor vehicle theft, arson, 
aggravated assault, etc. And little, if any, consideration 
was given to the mtionale and criteria used in case assign-
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menl, an oversight observed but not articulated by experi
enced investigators. 

Collectively pooling all the implications from the 
research conducted during the 1970s lead to the following 
conclusions: 

• The use of random, preventive patrol should be 
dismissed, and the use of preprogrammed, 
goal-oriented patrol strategies (e.g., directed 
patrol, etc.) should be increased. Quite simply, 
preventive patrol doesn't prevent crime, and 
random patrol produces random results. 

• The addition of more officers to reduce police 
response time to all calls for service cannot be 
justified as a means to increased on-scene 
criminal apprehensions. Only about ten to 15 
percent of dispatched calls for service consti
tute bona fide emergencies. Citizens reporting 
delays tend to negate the potential impact rapid 
police response would have to many types of 
calls in which a desired outcome could be 
achieved. 

• Effective management of the patrol function is 
dependent upon intelligent management of the 
dispatch function. Logical and interdependent 
linkages exist between management of the 
dispatch function, management of the patrol 
function. and management of criminal investi
gations. All too often, the patrol function is 
"managed" by the dispatchers. The develop
ment of differential police response (i.e., call 
diversion) strategies and call prioritization and 
queueing procedures is critical in managing 
incoming calls for service and thus the patrol 
officers' time. Given the important but limited 
role patrol officers have in criminal investiga
tions through conducting preliminary investiga
tions, sufficient time needs to be available for 
the officers to perform quality and comprehen
sive initial investigations. 

• The development of crime and operational 
analysis procedures is vital in managing the 
patrol and investigative functions. Implemen
tation of directed patrol activities is dependent 
upon the timely and accurate crime analysis 
information. 

• As a viable resource, the use of patrol officers 
in activities other than performing routine 
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patrol and "running calls" has been underutil
ized. Meaningful incentives needed to attract 
and retain good officers in patrol must be 
developed by police managers. Police officers 
need enhanced status and enriched job respon
sibilities. They need to become more involved 
in providing direction and insight into manag
ing the patrol function. 

• A strong emphasis is needed to involve the 
community in policing. Traditional methods 
used by the police to "combat crime" and 
render various types of services have not 
always been effective. Initiatives must be 
taken by the police to identify citizen expecta
tions regarding service delivery and to work 
with citizens in addressing and resolving 
problems of mutua! concern. Management 
must recognize that, as with the patrol officers, 
citizens also represent an untappe.d resource 
that can provide valuable assistance in helping 
the police perform their work. 

• To facilitate the development of stronger ties 
with the community, policies that require the 
frequent rotation of officers across shifts must 
be seriously examined. Frequent shift rotations 
impede the officers' ability to become ac
quainted with citizens that live and work in 
their beats. 

• Attention also needs to be devoted to assessing 
or reassessing the purpose and function of beat 
structures. Rather than being traditionally 
defined as "patrol areas" (initially developed to 
equalize work load), emphasis needs to be 
given to reconfiguring beats around neighbor
hoods. Ideally, these neighborhoods would be 
relatively homogeneous after having consid
ered demographic and socioeconomic charac
teristics. More homogeneous "neighborhood 
beats" would make it easier for the officers to 
become familiar with the values of citizens that 
reside in these beats. Rather than having to 
deal with an extensive amount of cultural 
diversity among various different groups of 
people, the officers would be better prepared to 
identify problems and solicit solutions from 
residents to impact these problems. 

• Officers assigned to the patrol function must 
become more actively involved in criminal in-
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vestigations. The quality of the initial investi
gation is critical in determining weather a case 
may be solved or receive subsequent investiga
tive attention. Appropriate training and equip
ment must be provided to facilitate competent 
and comprehensive initiaVpreliminary investi
gations. And patrol officers should be permit
ted to perform some follow up investigations 
and obtain early case closures if sufficient time 
is available. 

• Case management systems must be developed 
and implemented to fit the needs of the various 
investigative functions. These systems must 
include sound case screening mechanisms, 
logical criteria in the assignment of cases, 
methods to efficienLly manage ongoing investi
gations, and procedures to monitor and track 
the filing of charges and prosecutorial disposi
tions of cases. Systematic procedures also need 
to be developed to account for cases as either 
being open or closed, and uniform terminology 
needs to be developed to accurately account for 
case clearances. Finally, appropriate proce
dures need to be developed ll'l.,at professionally 
informs victims (for some types of cases) that, 
given the absence of leads, continued investiga
tion can no longer be justified. 

In having now reviewed some of the pertinent 
literature informing police operations and in having as
sessed the implications from this research that was con
ducted during the 1970s, it is not surprising that the 
fmdings from these studies made many police administra
tors nervous. Occasionally, these fmdings appeared in 
local newspapers, having been released through the wire 
services. Many chiefs were caught off guard when con
fronted by mayors and city managers who demanded 
explanations and wanted to discuss the political and policy 
implications of the fmdings. Of interest is the fact that the 
fmdings, in general, did not tell police administrators what 
it was they were doing that did work; only what didn't 

Of no small consequence, it became exceedingly 
difficult for chiefs of police to defend the traditional 
rationale that had been used for budgetary increases for 
additional officers and more equipment. And the eco
nomic milieu of the 1970s with recession, inflation, fuel 
shortages, and "prop 13s" provided credence to elected 
officials who, in light of the research fmdings, sought 
justification to chop police budgets. 

Many chiefs of police did not survive the momen
tum for change that began to build during the past decade. 
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But for most of those that did they brought a different 
philosophy of municipal policing into the 1980s. Influ
enced by the events of Lhe 1960s and the research of the 
1970s, this philosophy contained an expression of values 
regarding human life. pef~nal dignity, and individual 
rights. It also contained a change in emphasis that dimin
ished the perception of police officers from being primar
ily "enforcement oriented" to becoming more receptive 
and open in working with the public to prevent crime and 
identify and suggest solutions for crime and noncrime 
citizen concerns. 

Not surprisingly, many of the innovative pro
grams and a good deal of the research that has been funded 
during the 1980s has reflected the philosophy of this new 
breed of police chiefs. Whereas the decade of the 1970s 
was replete with the names of departments that had been 
extensively involved in research initiatives-Kansas City, 
Missouri; San Diego, California; Rochester, New York-a 
new set of names would emerge out of the 1980s. These 
would include Madison, Wisconsin; Flint. Michigan; 
Newpon News, Virginia; and Minneapolis, Minnesota, to 
name just a few. 

The 1980s staned with a major study sponsored 
by the National II\~~tute ofJustice (NU). To test the utility 
of a comprehensive police response system for managing 
incoming calls for service, Nil designed the Differential 
Police Response (DPR) Field Test Program in October of 
1980. In having initially searched for a number of agencies . 
to participate in the project, three cities were fmally 
selected as sites to test the program under controlled, 
experimental conditions. These cities included: Garden 
Grove, California; Greensboro, North Carolina; and Toledo, 
Ohio. 

The DPR experiment had evolved from an earlier 
Differential Police Response Strategies project, also sup
ported by NIJ, that had as its mission the development of 
a model to manage incoming calls for service. The 
Birmingham, Alabama Police Department was selected as 
the site for model development. Knowledgeable about 
preliminary findings from the Kansas City Response Time 
Analysis Study, a group of police pmctitioners and re
searchers began work to devise the model. Through a 
series of meetings, such a model was eventually developed 
and its implications discussed. 

The model involved a two-dimensional sche
matic that included a set of priority codes for the following 
categories: major personal injury; major property dam
age; potential personal injury; potential property damage; 
minor personal injury; minor property damage; other minor 
crime; and other minor noncrime calls. Under each of 
these headings were other categories that sought to classify 
reporting delays, e.g., "in-progress, proximate, and cold." 

---- -- ~-----



The response alternatives developed for this model 
included "sworn mobile," "nonsworn mobile," and "non
mobile." Adjacent 10 each of these headings were subcate
gories that identified the appropriate type of mobile re
sponse. These included "immediate," "expedite," "rou
tine, to and "appointment." Alternative response strategies 
developed for the nonmobile responses included: "tele
phone," "walk-in," "mail·in,""referral," and "noresponsc." 

Theoretically ,the rationale underlying the model 
appeared to make sound managerial sense. But the model 
was never formally evaluated until the DPR experiment 
was implemented. 

There were two primary objectives of the DPR 
test: 1) to increase the efficiency of the management of 
calls for service; and 2) to maintain or improve citizen 
satisfaction with police service. To evaluate the nrst 
objective, a set of subordinate objectives were identified. 
These included the following: 

• To reduce the number of non emergency calls 
for service handled by immediate mobile 
response; 

• To increase the number of nonemergeney calls 
for service handled by a telephone reporting 
unit by delayed mobile responses or by other 
alternative response strategies; 

a To decrease the amount of time patrol units 
spent answering calls for service and increase 
the amount of time available for crime preven
tion or other activities; and 

• To increase the availability of patrol units to 
respond rapidly to emergency calls. 

The second objecti ve addressed the need to deter
mine how many and what types of calls could be handled 
by alternative response strategies without adversely af
fecting citizen satisfaction. It was assumed that if calls 
were carefully screened, if citizens were informed of 
potential delays, and if alternative strategies were appro
priate and timely, citizen satisfaction would not decrease. 
Hence, the second objective contained the following sub
ordinate objectives: 

• To explain to citizens during their initial 
contact with the intake operators the method 
and reason for the type of police response 
suggested to service their calls; and 
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• To provide satisfaclOry response:; to citizens for 
resolving their calls for service. 

To prepare the deparunents to implement the 
program and the experimental conditions, uniform proce
dures had to be developed to classify and prioritize calls, 
establish alternative response strategies, and effectively 
screen and process illcoming calls. An extensive amount 
of training was required at each site to ready personnel for 
the test implementation. Alternative response strategies 
included the implementation of a telephone report unit 
(called either a Telephone Report Unit [TRU] or an Ex
pedilOr Unit) to take reports over the phone, a procedure to 
delay mobile police responses from 30 to 60 minutes, a 
procedure to refer calls to other agencies, e.g., the Humane 
Society, public works, animal control, etc., and a method 
to handle "scheduled walk-in reponing," and 41mai1_in re
porting." 

After almost two years needed to plan for im
plementation and then to collect data following imple
mentation, a few of the key conclusions from this project 
emerged and are presented below: 

• Police departments can achieve a sizeable reo 
duction in the number of Ilonemergency calls 
for service handled by immediate mobile 
dispatch without sacrincing citizen satisfaction. 
The DPR experiment demonstrated that up to 
47 percent of aU calls could have received 
alternative response treatments. 

• Citizens showed a high willingness to accept 
response alternatives to the immediate dispatch 
of a patrol unit for nonemergency caUs. 

• Citizen surveys revealed that 75 percent of per
sons calling the police were willing to accept 
delays of up to an hour in police response time 
to nonemergency calls for service. 

• Citizen satisfaction with the initial conversa
tions with intake operators was very high. 
Satisfacti(jn with call takers among citizens in 
the experimental groups receiving mobile 
responses exceeded 95 percent at all three sites; 
for those receiving delayed mobile responses, 
satisfaction with call takers ranged from 92 
percent in Garden Grove to 97 percent in 
Toledo. Citizens receiving telephone reporting 
response alternatives expressed satisfaction 
levels in excess of 95 percent (ranging from 
95.8% in Toledo to 97.3% in Garden Grove). 
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• Citizen satisfaction with mobile responses aver
aged 95.4 percent among the three sites tested. 
Citizen satisfaction with delayed mobile responses 
averaged 94.4 percent for participating cities. 
And an average of 94.2 percent of the citizens 
surveyed expressed satisfaction with telephone 
reporting procedures. 

• Alternative response strategies arc less cosUy 
than traditional mobile responses, and produc
tivity levels are much higher for personnel 
using response alternatives. In Toledo, for 
example, the number of calls that could be 
handled by a four-person telephone reporting 
unit would require ten officers 10 be mobilized 
for immediate responses. 

• According to the test sites participating in this 
experiment, the advantages of civilianizing call 
intake operators and police dispatchers far out
weigh the disadvantages. Civilians can be 
hired and trained at lower costs, have higher 
retention rates, and are better educated. 

• The use of civilian evidence technicians to 
handle initial calls for certain property crimes 
can be an attractive alternative for police 
deparunents. Evidence technicians in Greens
boro were able to process 18 percent of all 
nonmobile responses. 

• Travel time to emergency calls was not signifi
cantly reduced as a result of DPR experimental 
conditions (not a surprising finding given pre
vious mention of results from the Kansas City 
Response Time Analysis study), however, the 
new call classification systems did enable 
patrol officers to respond quickly when needed 
for bona fide emergency situations. 

• The use of mail-in reporting procedures was not 
found to be an effective response alternative. 
"Call-back" procedures, where the call taker 
telephones the offending party back and warns 
them of impending action, can be an efficient 
response for certain types of calls, e.g., barking 
dogs,loud noise, elc. 

Given the historicity of research in policing, it is 
rare, and usually controversial, when empirical findings 
are presented from experimental research about a certain 
aspect of police operations. But, unlike the Kansas City 

Preventive Patrol Experiment, the findings from the DPR 
experiment generally confmned what had already been 
learned (or assumed) from previous efforts to implement 
methods to more effectively manage the dispatch function. 
Thus, this study provided credence to deparunents that had 
already implemented intake and call screening proce
dures, the development of priority response codes, and the 
establishment of alternative response mechanisms that 
allowed for some types of calls to be diverted away from 
having to mobilize field units to respond to calls. 
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As with the DPR experiment, two other studies 
funded by NU that primarily focused on improving inter
nal police operations received national atlention during the 
mid 1980s: The Washington, D.C., Metropolitan Police 
Department's Repeat Offender Project (ROP): and the 
Police Executive Research Forum's (PERF) study of 
burglary and robbery investigations. 

Fonnulated in May of 1982, the impetus for the 
development of the ROP program was based on the as
sumption that a vast majority of criminal acts are perpe
trated by a relatively small number of repeat, career 
criminals. The mission of the ROP program was, there
fore, to identi f y , arrest, and successfull y prosecute recidi
vists. Suspects "targeted" for ROP surveillance were 
believed to be committing five or more Part I offenses 
weekly. 

TIle ROP program offered a unique opportwlity 
to assess the problems and effectiveness of a proactive 
police unit specifically fonned to carry out a selective 
apprehension strategy. To measure the unit's effective
ness, the design of a controlled experiment sought to 
detennine whether repeat offenders identified by ROP 
officers were more likely to be arrested by ROP than they 
were in the absence of ROP activities. A comparative 
component examined prior arrest histories and current 
case dispositions of a sample of persons arrested by 40 
ROP and 169 non-ROP officers, as well as arrest produc
tivity rates for both groups of officers. 

Analysis of data produced the following findings: 

• ROP substantially increased the likelihood of 
arrest of the persons it targeted; 

• Targeted persons arrested by ROP officers had 
longer and more serious prior arrest histories 
than a sample of those arrested by non-ROP 
officers; 

• ROP arrestees were more likely to be prose
cuted and convicted on felony charges, and 
more likely to be incarcerated than non·ROP 
comparison arrestees; and 

• 



• ROP officers made only half as many total 
arrests as non-ROP comparison officers, but 
made slightly more "serious" arrcsts. 

The study by PERF to examine criminal investi
gations of robbery and burglary cases was conducted in 
three police agencies: the DeKalb County Department of 
Public Safety (Georgia); the St. Petersburg, Florida, Police 
Deparunent; and the Wichita, Kansas, Police Department. 
Burglary and robbery cases were selected for this project 
for several reasons-they are relatively common, they are 
"serious crimes" (according to F.B.I. Uniform Crime 
Reporting criteria), and they consume a large amount of 
police resources. 

This study was primarily designed to determine 
the importance of preliminary and follow up investiga
tions in solving robbery and burglary crimes. To address 
this issue, several questions were asked. These included 
the following: 

• How much time does a "typical" investigation 
take to conduct? 

• What actions are performed during an investi
gation? 

o What information is obtained during investiga
tions? 

• What are the sources of information gained 
during investigations, and how often do such 
sources provide information? 

• What is the relative importance of the role 
patrol officers and dele.ctives play in conduct
ing investigations? 

• What actions taken or information gained by in
vestigators contribute to the arrest of suspects? 

In seeking to answer these questions, the study 
took about two years to complete and involved analysis of 
investigative data from more than 320 robbery cases and 
3,360 burglary cases in the three participating jurisdic
tions. The findings from this effonrevealed that detectives 
and patrol officers contribute equally to the solution of 
both types of crimes examined. But the investigation of 
such cases rarely consumes more than four hours, spread 
over as many days, and three-quarters of the investigations 
are suspended within two days for lack of leads. In the 
remainder of cases, the follow up work performed by 
detectives is a major factor in determining whether sus-
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peets will be identified and arrested. However, both 
detectives and patrol officers rely too heavily on victims, 
who seldom provide information that leads to an arrest. 
And detectives and patrol officers make too little use of 
other sources of information most likely to lead to arrest, 
i.e., witnesses, informants, peers, and police records. The 
single conclusion derived from this research is that sound 
management is required to ensure that invcstigations are 
effective and that resources are not wasted. 

Up to this point, most of the research presente.d 
has focused on assessing or improving management of 
internal police operations. As indicated earlier, however, 
a change in orientation has taken place in policing that 
tends to focus more on external resources, i.e., the citizens, 
in working with and assisting the police. Many of the 
traditional approaches tried to combat or reduce crime 
have achieved only marginal success. Perhaps through 
establishing rappon and a better working relationship with 
citizens the police, over time, will find innovative solu
tions to remedy persistent problems. 

In April of 1979, Herman Goldstein, a Professor 
of Law at the University of Wisconsin, published an article 
that presented a different way of thinking about the police 
mission. Rather than run from call to call without having 
time to identify any underlying problems associated with 
these calls, much less address them, Dr. Goldstein sug
gested an alternative approach-"problem-oriented polic
ing." This approach necessitates moving away from a 
reactive, "incident/event-orientation" and moving toward 
ways to identify, derme, and impact problems that con
tinue to drain poIiceresources. Dr. Goldstein indicates that 
problem resolution constitutes the "real, substantive busi
ness" of policing. 

Although this type of thinking is not incompat
ible with progressive police thought, attempting to opera
tionalize it through traditional police management struc
tures poses a significant challenge. B ultwo police depart
ments have accepted this challenge: the Madison, Wiscon
sin Police Department and the Newport News, Virginia 
Police Department. 

While work completed in the Madison Police 
Deparunent has yet to be published, work that documents 
the problem-oriented approach in Newport News is in the 
process of being published. 

Also in 1979, work began in Flint, Michigan to 
develop a "foot-beat" program. Seed money to develop 
the program was provided through a private source. The 
program involved the selection of a number of patrol 
officers to develop a close working relationship with 
citizens thallived in the officers' beats. The term "foot
beat officer" is actuall y a misnomer f because the offices in 
Flint who are involved in this program are not supposed to 
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spcrld any time waUdng beats, unless there is a specific 
purpose of this activity. Their role is primarily to act as 
community mobilizers, facilitators, and coordinators in 
identifying and addressing crime and noncnme problems 
that me brought to their atlention. In general, they tend to 
work out of an office, donated by citizen groups,localCd in 
their beats. While some vehicles are available, many of 
these officers rely on unconventional sources of transpor
tation such as motor seooters and bicycles. 

Of particular interest to other law enforcement 
administrators, the fooL-beat program has been funded by 
a separate four-mill property tax increase. When this 
funding support was first presented to voters in a special 
election held in August of 1982, the measure passed by 
about 53 percent. In 1985, another election was held to 
determine is the tax payers wanted the program continued. 
This time the measure passed by 68 percent Recent polls 
conducted during the fall of 1986 indicate that citizen 
satisfaction with the program continues to grow. The latest 
survey reveals a general citizen satisfaction level of 75 
percent. This poll also revealed a satisfaction level among 
Black citizens to be 80 percent. 

The Minneapolis, Minnesota Police Department 
took part in a Domestic Violence Experiment Conducted 
from early 1981 through mid 1982, this was the first 
scientifically controlled test of the effects of arrest for any 
crime. 

The pwpose of the experiment was to address an 
intense debate about how police should respond to cases of 
domestic violence (misdemeanors). This debate involved 
three different viewpoints: (1) The traditional police ap
proach of doing as liUle as possible, on the premise that 
offenders will not be punished by the courts even if they are 
arrested, and that the problems are basically not solvable; 
(2) The clinical psychologists' recommendations that po
lice activity mediate or arbitrate disputes underlying the 
violence, restoring peace but not making any arrests; and 
(3) The approach recommended by many women's group 
of treating the violence as a criminal offense subject to 
arrest. 

If the purpose of police response to domestic 
violence calls is to reduce the likelihood of that violence 
recurring, the question is which of these approaches is 
more effective than the others? In response to this ques
tion, experimental findings revealed that arrest was the 
most effective of the three standard methods police use to 
reduce domestic violence. The other methods, attempting 
to counsel both parties or sending assailants away from 
their homes for several hours, were found to be considera
bly less effective in deterring future violence in the cases 
examined. 
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The Houston Police Department collaborated 
with the Newark, New Jersey, Police Department on a 
project designed to reduce the fear of crime among citi
zens. Funded through NU, this program soughlto accom
plish one or more of the following objectives: 

• Reduce the level of perceived neighborhood 
crime and disorder; 

• Reduce the fear of and concern about crime; 

• Improve satisfaction with police service; and 

• Increase satisfaction with the neighborhood as a 
place to live. 

Houston and Newark were selected as examples 
of two different types of cities-similar, however, in that 
their police departments were able to design and manage 
complex experimental programs. Task forces were as
sembled in each city to determine which programs would 
best address local needs. 

In both cities, the programs tested included the 
following: 

• A local police communitY,newsletter containing 
crime prevention advice, information about 
successful efforts to thwart crimes, neighbor
hood news, and, in some cases, local recorded 
crime data. 

• A police-community multi-service ()·:mter, 
where residents could go to report crimes, hold 
meetings, and obtain information. 

• Contacts made by police officers with neigh
borhood rcsidents to dctermine and address 
what the public considered to be local prob
lems. 

In Houston only, the programs included the 
following: 

• Telephone contacts with victims of crime in an 
attempt to provide assistance and demonstrate 
concern; and 

• An effort by police officers to create a neigh
borhood organization. 

In Newark only, the programs included the fol-
lowing: 



• A program to reduce the "signs of crimc"u
social disorder and physical deterioration; and 

• A coordinated effort to provide infonnation, 
increase the quantity and quality of police
citizen contacts, and reduce the social and 
physical signs of crime. 

Results indicated that of all the programs tried, 
the most successful involved neigllborhood police centers, 
door-to-door contacts, and community organizing by 
police. Inspection of the fmdings disclosed that these 
efforts had 1\.,,0 characteristics in common: 1) They pro
vided time for police to have frequent discussions with 
citizens who were encouraged to express their concerns 
about their neighborhoods; and 2) They relied upon the 
initiative and innovativeness of individual officers to 
develop and implement programs responsive to the con
cerns of the public. 

As can be seen from a brief review of the work 
that has been completed or is currently ongoing, the 
research of the 1980s continues to build from what was 
found during the previous decade. And future research 
will certainly follow what is presently being learned about 
policing today. While additional research will continue to 
explore programs that involve the police with the public, 
more work is needed in criminal investigations, depart
ment organizational structures, and police management 
systems. 
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Chapter 6 

STRATEGY CONSIDERATIONS 

During the course of each Executive Session 
meeting, a number of individual presentations were 
made. The presentations were designed to expose the 
panel members to a variety of different programs which 
had been implemented within the department and/or 
throughout the nation. The reason for exposing the panel 
members to this information was to provide them with an 
opponunity to consider using anyone of them (or combi
nation) as a vehicle to operationalize the conceptofNOP. 
It was anticipated that anyone of the programs could 
become a pan of the policing style utilized by all officers 
within the department. 

It is of interest in passing to note that programs 
developed within the Houston Police Department incor
porated relevant fmdings from a lot of the research 
conducted during the 1970s in policing. But, for the most 
part, the department's efforts went further than the "en
forcement-oriented" projects of the 1970s by including 
built-in linkages with representatives from the commu
nity. For example. the department's Directed Area Re
sponsibility Team program not only included crime 
analysis and directed patrol components. it also included 
a series of activities to increase communications with the 
citize~s. 

This portion of the repon, therefore. serves to 
identify those programs and associated strategies that 
were presented to and discussed by the panel membership 
during the six session meetings. Each of the programs 
will be briefly described below. 

Tbe Oasis Tecbnique 

The Oasis technique is a comprehensive ap
proach that includes a systematic analysis of the problems 
contributing to the formation of the neighborhood slum 
and neighborhood decay; coalition building and collabo
ration between local government service agencies. the 
private sector, the local residents; and development of an 
experienced plan for action and implementation. The 
technique identifies the strengths and weaknesses of a 
target neighborhood in order to focus services and allen-
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tion on that area to reverse the trend of neighborhood 
deterioration. Once some improvement in the area and 
the housing occurs. and committed and helpful residents 
have been identified. an "oasis" can be created in the 
neighborhood resulting in an initial step towards safe and 
decent housing. These improved areas are then supposed 
to produce a ripple effect resulting in a revitalization of 
the neighborhood over time. Once the private sector sees 
the promise of the area. investment funds may be forth
coming. 

A major feature of the Oasis technique is to make 
more effective and efficient use of existing resources so 
that visible results are produced in a relatively short time 
period. 

TI1e uniqueness of the Oasis technique i!; that it 
implements urban renewal in such a way mat the charac
ter. social. and economic pattern of the area is preserved. 
This is in conttast to urban renewal which concentrates on 
removal of residents and replacement of structures. 

The Oasis technique consists of seven steps. On 
a collective basis. these steps represent strategy consid
erations for the executive session membership. They are 
as follows: 

1) Orienting and Organizing the Facilitators and 
Implemenlors: As a key component. this group 
generally consists of top representatives from the 
public and private sector, including the city 
administrator's office, public housing. police, 
public works, elected officials, business persons. 
and community leaders. These facilitators will 
eventually be charged with the responsibility of 
implementing the neighborhood plan; 

2) CQ!lectingJ~: the methodology of col
lecting data includes collecting and analyzing 
historical records and available data (census. 
crime. housing. employment. etc.), direct obser
vation of the conditions in the target area, inter
viewing residents. and other steps to compile a 
physical. economic, and social profiie of the 



1arg~larea. Some of the key data elements include 
the following: 

• history of physical maintenance, code 
violations, and antisocial behavior at the 
residences; 

• identification of private owners and land
lords; 

• identification of "good" residenlS and 
"bad" residenlS in target areas; and 

• identification of social slructures in target 
areas. 

3) Evaluating the D..rug: the evaluation step helps 
the participanlS understand the interrelationships 
in the data as they attemptlo identify target areas 
offering the most opportunity for success; 

4) Presenting the Data: this enables the decision
makers to make more efficient choices regarding 
revitalization expenditures and strategies. It also 
provides an effective means of demonstrating to 
interested parties that certain policy choices are 
appropriate; 

5) Preparation of the Plan: the plan identifies the 
commitment of resources. Among the determin
ing factors is the identification of the oasis, which 
residenlS will receive housing improvements, anQ 
the level of involvement from government agen
cies, including the police; 

6) Conducting Implementation .Ir.aiD.iIJ.g: as a 
result of the plan being adopted, new or different 
services will be required to be performed. The 
training serves to prepare personnel to deliver 
those services; and 

7) Implementing the Oasis Neighborhood Plan: 
as a result of the services being delivered, actual 
physical and/or social changes in the target area 
will materialize. 

The Oasis technique ltelies heavily on the in
volvementof the police for ilS success. Should a decision 
be made to adopt the Oasis tec.hnique certain recommen
dations are made as to the 'COle the police serve with 
respect to the project Thes(~ recommendations include 
the following: 

1) Police should focut; on crimes involving order 
maintenance that dirf!Ctly impaclS the quality of 
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life of individuals who live in low income neigh
borhoods (drugs, prostitution, gambling, drink
ing in public, disorderly conduct, junked cars, 
etc.); 

2) Police departmenlS supporting an oasis effort 
must be willing to allocate a dedicated squad of 
patrol officers. This squad should be headed by a 
sergeant whose sole responsibility is supervision 
of the oasis unit. While the size of the unit can 
vary, the squad should not exceed eight patrol 
officers and one sergeant. A liaison officer be
tween the Oasis squad and the office of the Chief 
of Police is also needed; 

3) The Oasis squad should have flexible working 
schedules so that the criminal element will not be 
able to predict when the Oasis squad will be on the 
street; 

4) Itis beneficial to assign detectives to the Oasis 
squad on an as needed basis in order to assist with 
follow-up investigations; and 

5) The officers selected as Oasis squad members 
should be open-minded, and squad personnel 
should be ethnically mixed. 

There are no specific recommendations describ
ing particular policing techniques. Officers are expected 
to be involved in a wide range of activities, including: 
walk and talk initiatives, developing confidential infor
manlS, undercover and surveillance efforts, raids, serv
ing warranlS, and participation in community meetings. 

The Directed Area Responsibility Team 
(D.A.R.T.) Program 

The D.A.R.T. Program was designed to provide 
the department with a process of altering ilS methods of 
delivering police services LO the community. Substan
tively. the program sought to expand therole of the officer 
through the process of decentralizing basic police respon
sibilities. By enlarging the officers' role and providing 
increased managerial flexibility, the department attempted 
to commit ilSelf to the effective management of patrol 
operations. 

The program consisted of five major strategy 
classifications. Included within each classification were 
numerous strategies which were administered during the 
experimentation period. A brief description of each of 
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the strategies is provided below. 

I. Deployment Strategies 

1) Beat lntewty - the assignment of officers to 
specific beats where they remain during their tour 
of duty, providing the requested services; 

2) One-officer Units - the increased deployment 
of one-officer units beyond the normal ratio of 
one and two officer units. In conjunction with 
beat integrity, the strategies were designed to 
increase visibility and reduce response time to 
emergency calls; 

3) Tactical Assjgnments - consisted of a series of 
events whereby the officers attempted to identify 
neighborhood problems and then provide a re
sponse in the form of using formal methods such 
as Tactical Action Plans or informal methods 
such as saturation patrols, covert surveillance, 
sting operations, and so forth; 

4) Designated Report Units -establishing a single 
unit, per shift, to be responsible for writing of
fense reports within the district, which occur 
during duty hours; 

II. Team Interaction Strategies 

5) Information Sharing - methods used to stimu
late information exchange between officers, in
clusive of using a blackboard or clip boards for 
leaving messages, increased number of meetings, 
interacting with investigative sergeants, sharing 
of workcard information etc.; 

6) Investjliative Sergeants - the decentralizing of 
the investigative function involving the crimes of 
robbery, burglary, larcenies, and vehicle thefts. 
Investigative sergeants were reassigned to the 
Field Operations Command from th~ Investiga
tive Operations Command, which allowed them 
to become generalists in addition 10 working 
more closely with the patrol officers; 

m. Job Diversification Strategies 

7) Patrol Officer Follow-up IDvesLigatiQD~ - ex
pansion of the officers' role allowing them to 
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spend time with the investigative sergeants work
ing on criminal investigations; 

8) Supportive RespoD~~ Team - the establish
ment of a covert, plainclothes tactical squad of 
officers whose responsibility was to combat neigh
borhood vice and narcotic operations; 

9) Structured Patrol - the assignment of officers 
during their uncommitted patrol time to resolve 
neighborhood problems through the use of a 
variety of tactical and deployment responses. 
The strategy was dependant upon the access to 
crime analysis information and the diligence of 
the officers in discovering neighborhood prob
lems; 

10) Participatorv Management -establishing op
portunities for personnel within each rank to 
provide input into decisions that either directly or 
indirectly affected their work; 

11) Assistant Squad Wder - designating an 
officer to assume some ofhis supervisor's respon
sibilities during his scheduled absence; 

IV. Knowledge Gaining/Sharing Strategies 

12) Beat Profiling - establislunent of a process 
whereby officers collect information about their 
beat which would assist them in providing appro
priate types of services; 

13) Crime Analysis - establishment of a process 
of collecting, analyzing, and disseminating in
formation designed to decrease crime and non
crime activity; 

V. Community Interaction Strategies 

14) Community Qontacts - when possible, offi
cers were encouraged to interact with the citizens 
in their beal in order to exchange information. 
The purpose of the exchanges was to facilitate a 
better understanding of each others' expecta
tions, and, with respect to the officer, be able to 
respond to any particular needs expressed by the 
citizen; 



15) Neighborhood Meetings - requiring beat of
ficers toaUend neighborhood meetings conducted 
by civic clubs in order to expose the officers to the 
residents within their beat and allow them the 
opportunity to respond to any questions offered 
regarding the activities occurring in and around 
their neighborhood; 

16) Police Community Relations Officer - offi
cers were reassigned from the Community Serv
ices Division in order to facilitate interaction 
between the citizen and the beat officer. This 
consisted of coordinating the flow of information 
which would educate the citizen about safety and 
crime prevention techniques, responding to spe
cial requests from civic groups, schools, or indi
viduals; and 

17) Crime PreventionLSecurity Surveys - allow
ing officers to participate in crime prevention 
presentations and administering security surveys 
to private residences and businesses within their 
respective beats. Officers identified potential 
problems as well as solutions to those problems 
for all interested parties. 

As the needs of Houstonians changed over time, 
the depanment responded by designing and administering 
a program capable of coping with the demands of an 
everchanging environment. DART served as a mecha
nism which provided the depanment with an opportunity 
to become flexible in addressing the challenges of the 
future. 

The Positive Interaction Program (PIP) 

The purpose of the PIP is to facilitate an exchange 
of information between beat officers and neighborhood 
residents using as a forum community exchange meetings. 
The program contains a variety of program goals, among 
them are: 

I) Building more meaningful communication 
linkages between the public and members of 
the department; 

2) Creating a more knowledgeable understand
ing of the law by the citizen; 

3) Providing an opportunity for both the 
officers and the citizens to develop a better 

26 

understanding of each others' expectations 
and responsibilities; 

4) Exposing the citizens to the profession of 
policing; 

5) Providing a forum to exchange ideas and 
suggestions relative to the concerns and 
services that are pertinent to the beat in 
question; and 

6) Demonstrating to the citizens that members of 
the depanment do care about the quality of 
life within their neighborhoods. 

Monthly meetings are held bringing together 
members of the police depanment with representatives of 
various civic groups located within the division's jurisdic
tion. The citizen participants are responsible for transmit
ting information obtained from the meeting (e.g., newslet
ters) back to their respective civic groups. They also act as 
a conduit to express the concerns of their civic groups to 
the police officers in attendance. Other ancillary duties 
include notification of membership to attend meetings and 
providing refreshments for the meeting. 

The responsibility of depanment personnel is to 
schedule the meetings, share information with the atten
dees, (i.e., crime analysis reports) and to discuss the 
ramifications of actions administered within the area. 
Probably one of the most important functions the depan
ment assumes is ensuring the participation of the beat 
officers. This allows the citizens an opportunity to discuss 
local concerns with the individuals responsible for polic
ing their neighborhoods. It also provides a forum for the 
police officers to demonstrate their awareness of neigh
borhood concerns as well as availing themselves to any 
new information of which they were previously unaware. 

The program seeks to strengthen community ties 
by uniting the citizens and the officers. As mutual admi
ration and respect grow for one another, cooperative 
efforts begin to form in response to the unique concerns 
and problems in their neighborhoods. This in tum en
hances a sense of trust and caring of the officers on behalf 
of the citizens. If the citizens realize the officers care about 
the quality of life in their neighborhoods, then they will be 
mo:!'e apt to participate in its preservation. 

The Fear Reduction Program 

Research conducted by the National Institute of 
Justice revealed that fear of crime is a major problem in our 
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society. Yet. other resean:;h evidence indicates that the 
level of fear appears to be far out of proportion to the 
objective risks of crime. The incongruity of the research 
fmdings is based upon the fact that fear may be derived 
from aconcemabout the "signs of crime" (e.g .• vandalism. 
loitering. public drinking or gambling). Other factors. 
including impersonal relationships between the police and 
the citizens and the lack of information about crime and 
crime prevention techniques. may create a sense of pow
erlessness. leading to higher levels of fear. 

Law abiding citizens and merchants eventually 
opt to relinquish their neighborhoods to those who would 
prey upon them. Eventually. it has been suggested, this 
withdrawal process produces an exodus by those who can 
afford to move to other. apparently safer. areas. If such 
migration occurs, the fear-inflicted areas then provide 
abandoned homes and shops that could become breeding 
grounds for vandalism. drug use. and other forms of 
disorder. 

No research exists which provides systematic 
evidence that such a cycle exists. or. if it does. what can be 
done to interrupt the cycle. The Fear Reduction Program. 
consequently. represents an attempt to empirically deter
mine how the police can effectively address the problems 
of fear. disorder. the quality of police service. neighbor
hood satisfaction. and. ultimately. crime itself. 

The program consisted of administering a total of 
five strategies. Each of the strategies is briefly described 
below: 

1) Police-Community Newsletter: represented 
an attempt by the department to disseminate in
formation to community groups and individuals 
in the form of a newsletter. Two versions of the 
newsletter were published. The rrrst version 
contained information about the department, crime 
prevention tips. stories about police and citizen' s 
working together to prevent crimes; and "good 
news" stories about crimes that had been pre
vented or solved in the neighborhood. Addition
ally. a regular column by the Chief of Police was 
included. 

The second version contained simi
lar information as the rrrst. except a map of the 
neighborhood and a list of crimes that had oc
curred since the previous newsleuer were in
cluded. The crime information included the type 
of crime committed, the date of occurrence. the 
street and block number in which it happened, and 
whether it occurred during the daylight. evening. 
or nighttime hours; 
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2) Community Orianjzjna Response Team: 
spearheaded by a group of patrol officers, at
tempts were made to create a community organi
zation where none had previously existed. The 
purpose was to create a sense of community in the 
area, and to identify a group of residents who 
would work regularly with the police to define 
and solve neighborhood problems. 

Door to door surveys of a neighbor. 
hood were conducted by officers in an attempt to 
identify problems warranting police auen ti on , 
and whether they, or any area resident they knew, 
might be willing to host small meetings of neigh
bors and police in their homes. 

Meetings were held, problems and 
concerns discussed. and arrangemen ts were made 
to have representatives meet with the district 
captain each month to discuss problems and devise 
potential solutions involving both the police and 
the citizens; 

3) Citizen Contact Patrol: the purpose of this 
strategy was to enable beat officers to become 
more familiar with residents and employees 
working in their area. During their tour of duty, 
the officers were encouraged to make proactive 
contacts at residences and businesses. 

During these contacts the officer 
would explain the purpose of the contact, and 
inquire as to the identification of any neighbor
hood problems the police should )mow about. 
The officer left a business card upon the conclu
sion of their interview in case the citizen wished 
lorecontact the officer regarding additional infor
mation concerning their neighborhood; 

4) Police Community StatiQn: this strategy was 
designed to r~duce the physical and psychologi
cal distance bel ween the officer and the neighbor
hood residents. A small office was established in 
the neighborhood, staffed by police personnel 
and civilians. 

The officers were not responsible for 
handling calls for service in the area (although 
they could respond if they wished). When pos
sible they did patrol the neighborhood in and 
around the community station. Their primary 
responsibility, however, was to design and imple
ment storefront programs. Furthermore, they 
were to avail themselves to citizens who visited 
the storefront seeking assistance and/or infonna
tion;and 



5) Recontacting victims: the purpose of this 
strategy was to assist crime victims and demon
strate the police cared about their plighL A team 
of officers were assigned responsibility of re
viewing case reports in search of relevant infor
mation about the victim and the crime. Upon 
contacting the victim, the officers would ask the 
victim if they had any problems which the police 
might be able to help. and whether they had any 
further infonnation about their case they could 
give the police. 

If problems were identified, the officer would 
refer the person to the proper agency for assis
tance. If the victim needed infonnation for insur
ance purposes, the officer would auempt to sup
ply it. The officers also mailed a crime prevention 
package to the victims if they so desire.d. 

It was the contention of the task force members 
that these strntegies could possibly reduce the fear of crime 
in the respective neighborhoods as well as produce other 
desired favorable effects. This feeling was based upon the 
belief that legitimate commiunents were going to be made 
to interact with the citizenry using a variety of different 
strategies. Since the officers helped develop t.hese strate
gies, had seen their success in other departments, and were 
going to be personally involved in the application of them, 
their desire and willingness to see the strategies succeed 
strongly influenced their initial opinion. 
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I Chapter 7 

WHAT HAVE WE LEARNED? 

The Houston Police DeparL"11enl has devel
oped and implemented, during the course of the last five 
years, a number of significant community oriented pro
grams as identified in the previous section of this report. In 
implementing each of these programs, the department 
sought to determine what they could learn about the nature 
of the relationship between officers and citizens. In each 
instance, this relationship was affected by the purpose and 
frequency of the interaction experienced by both parties. 

Given that the City of Houston can best be char
acterized as a large urban area containing a multitude of 
unique challenges, it becomes the responsibility of the 
police depanment to determine what its role is in address
ing those challenges. The concept of NOP appears to 
represent a logical method of tackling those challenges. In 
the development of this concept, however, it requires a 
commitment on behalf of department personnel 10 design 
a policing style which incorporates the lessons learned 
from previous program experimentation efforts. 

This portion of the report identifies the lessons 
learned from the department's experimental programs. 
Since the purpose of this report is to describe salient char
acteristics ofapolicing style for the department, there will 
be no auempt to suggest which programs should be incor
porated within the NOP concept. Furthermore. there will 
be no aUempl at this time to describe relationship between 
a particular program(s) and the department's prospective 
policing style. 

The Oasis Technique 

From the department's standpoint, the success of 
the Oasis technique was dependent upon two primary fac
tors: (1) the actual commitment by agencies other than the 
police deparu'lJJent; and (2) the involvement of the patrol 
officer in the Oasis technique process. Of the two factors, 
the second is more conducive to control by department 
officials. 

The process by which the Oasis technique be
comes operational, consists of seven steps (please see page 
23 for a more detailed description): 
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1) Orienting and organizing the facilitators 
and implementors; 

2) Collecting the data; 
3) Evaluating the data; 
4) Presenting the data; 
5) Preparing the plan; 
6) Conducting implementation training; and 
7) Implementing the Oasis neighborhood plan. 

The Oasis technique, therefore, suggests a means 
of examining how one should go about performing his job. 

As indicated by various panel members: " •.• we 
need to quit trying to create more programs; we have 
enough programs ..• what we've got to do is make all of 
the police officers that we have. community based police 
officers." The implication is that the Oasis technique 
represents a method which will cause this change to occur. 
Again, in referencing panel member comments: "You get 
the officers at the grass roots level, involved in the plan, 
they interact with the facilitators, plan what's going on, 
and participate and are responsible for implementation. 
They know what's going to happen (and) why its going to 
happen". 

Although the Oasis technique ascribes to the use 
of a squad of officers, it appears that once the residents gain 
control of their own neighborhood, the squad can be 
disbanded and responsibility turned over to the beat offi
cers. This mayor may not be consistent with previous 
discussions regarding the role of the beat officers under the 
concept of NOP. 

The Directed Area Responsibility Team 
(D.A.R.T.) Program 

The D.A.R.T. Program can best be described as 
a process which simultaneously incorporated the decen
ttalizing of basic police services with a concomitant ex
pansion of the roles of the officers, sergeants, and lieute
ants. In association with the role expansion was a com-



mensurate increase in supervisory and managerial flexi
bility. The focal point of the program centered upon the 
implementation of 17 different strategies, grouped under 5 
different operational categories. 

The findings gleaned from the Evaluation Report 
are provided below: 

1. Deployment Strategies: 

1) Beat Intewity - need more cooperation from 
the Dispatch Division with respect to assigning 
calls to the beat units; officers are in need of 
constant encouragement to remain in their beats; 
and officers must be given the flexibility to police 
their beat in accordance with the needs of the 
residents they serve; 

2) One-officer Units -strategy is heavily depend
ent upon a "system of deployment" which in
cludes the ability to control radio traffic, access
ing infonnation through the mobile digital com
puters, maintaining visual assurances (from other 
units) during patrols, and sharing crime data and 
activities \"~rba1ly during roll calls and shift 
changes; response times were reduced; "wolfpack
ing occurred"; and vehicle availability was a 
must; 

3) Tactical AssignmenL<; - strategy is dependent 
upon timely and reliable crime analysis infonna
tion; identifying tactical assignments became dif
ficult; standardized administrative procedures 
guiding the implementation of the strategy were 
non existent; more comprehensive preparatory 
training is needed; officers need to be given credit 
on the workcard for the perfonning tactical as
signments; and 

4) De.signated Report lJnils. - total failure due to 
the complex coordination of administrative re
sponsibilities; recommend it not be used unless 
following suggestions were incorporated: train
ing for dispatchers in screening and recording the 
report calls, an increase in the report unit's re
sponsibility to compensate for those times when 
the unit is not needed for reports, and deployment 
of str'.ltegy should be consistent for those beats/ 
districts fielding a large number of report calls. 
Reference was made to resurrect the Calls for 
Service Management Program as a more effec
tive method of handling these types of calls. 
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Officer visibility can be increased utilizing exist
ing resources. Response times decreased as a direct result 
of these specific deployment practices. Officers did not 
like beat integrity and were concerned about their safety. 
Tactical assignments need stronger crime analysis support 
and resistance was experienced for the designated report 
unit. 

II. Team Interaction Strategies: 

5) lnfonnation Sharing - rapport between the of
ficers and the investigative sergeants was effec
tive; communication among the officers between 
shifts was sporadic; and 

6) Investigative Sergeants -a clearer understand
ing of the investigative sergeant's role within the 
overall operational context was needed; this in
cluded establishing coordination linkages with 
the centralized divisions; data collection proce
dures must be established immediately to meas
ure the quantity and quality of the work con
ducted; inadequate support equipment and furni
ture also attributed to an initial decline in enthu
siasm for the strategy. 

Officers are reluctant to share infonnation unless 
there was a conduit, such as a localized crime analysis 
unit. Investigative sergeants and patroi officers can work 
together as long as the job task expectations are satisfacto
rily attained by both parties. This will lead to writing more 
comprehensive initial investigation reports and thereby 
expedite case closure. 

m. Job Diversifi.cation Strategies: 

7) Patrol Officer Follow-up Investigations - of
ficers were not properly infonned as to the pur
pose of the strategy; a systematic method of 
assigning cases should be considered to avoid 
charges of favoritism being alleged; on-the-job 
training should be improved; officer participation 
should not just be limited to "leg work" or menial 
tasks; 

8) Supportive Response Team - strategy led to a 
prompt resolution of neighborhood vice and nar
cotic problems; stricter controls need to be estab
lished to govern the amount and type of activities 
the team should be involved with; conflict oc
curred with structured patrol operations thus 
causing coordination problems to occur for the 
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beat officers' supervisor; 

9) ~ctured Patrol - initial1y, confusion over 
the meaning of the concept occurred, but was 
eventually clarified; the success of the strategy is 
dependent upon the collection and analysis of in
fonnation; this proved to be an obstacle as the 
crime analysis strategy was not as effective as 
initially envisioned; a means of scheduling struc
tured patrol activities needs to be developed: 

10) Participatory Management - a clear and con
cise operational definition of the concept was 
needed; more opportunities for meetings needed 
to become available; a more clear understanding 
of one's role in the concept is needed; and 

11) Assistant Squad Leader - a worthwhile con
cept if a clear definition of the scope of the 
leader's authority can be developed; selection 
criteria needs to be unifonn; a method of evaluat
ing performance should be devised; this strategy 
would be more effective if used in conjunction 
with a squad concept for the officers. 

Officers are fully capable of resolving problems 
within their beat if given the chance, and knowing they 
would be held fully accountable for their actions. The 
expansion of the officers' role led to increased productiv
ity and improved supervisory relationships. The sergeants 
became more responsible for managing the affairs of their 
officers in light of the expansion of their officers' job re
sponsibilities. Uncommined patrol time was reduced. 

IV, Knowledge Gaining/Sharing Strategies: 

12) Beat Profiling - the theory of beat profiling 
was supported by the officers' supervisors; the 
scope of information collected should be limited 
to its operational significance; because the infor
mation collected was not deemed to be practical 
for operational purposes, the strategy was seen as 
an inefficient use of the officers' time; and 

13) Crime AnaJys.~ - strategy was strongly sup
ported by the rank and file, however, because of 
the lack of equipment and office space, the strat
egy was minimally successful. 

Information suppon is an essential element if one 
is to effectively manage patrol operations. Furthermore, 
the utility of the crime analysis information is only as good 
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as it is perceived by the officers; therefore, the infonnation 
must be timely, reliable, and infonnative. Additionally, 
crime analysis personnel must be easily accessible by the 
patrol officers requiring their services. If this occurs, the 
officers become quite appreciative of the infonnation and 
fmd it beneficial to the perfonnance of their job. 

V. Community Interaction Strategies: 

14) Community COnlacts - supervisory suppon 
of the strategy was apparent.; extreme difficulty in 
defining what type of activity represented a com
munity contact; community personnel should be 
more informed about the strategy at community 
meetings or through newsleuers; 

15) Neighborhood Meetings - strategy was re
sponsible for establishing a closer relationship 
between the patrol officers and the citizens at
tending the meetings; coordination problems for 
the meetings existed but were eventually resolved; 
hidden agendas need to be removed; the use of a 
community feedback form was a plus; 

16) Pol ice Community Relations Officer -a very 
useful strategy as a definitive need existed; prior 
to the expiration of the experimental time period, 
the strategy was adopted by all of the FOC patrol 
divisions; and 

17) Crime Prevention/Security Surven • bene
ficial strategy within the community; need to de
velop a more effective method of delivering the 
service; more officers may need to be trained as to 
how to perform the strategy; standard operating 
procedures need to be developed; procedures 
should include a recognition of who should per
form the strategy, this infers training commit
ments. 

Community support for depanment operations 
helps facilitate strategy success. Officers and citizens can 
learn to respect each others' perspective if given the 
chance to meet and discuss issues which are conducive to 
a successful resolution. Interaction between the officers 
and the citizens enhances the level of satisfaction toward 
the department, given the nature of the encounter is 
nonadversarial 

The DART experience should be viewed as a 
process in transition. It is apparent personnel resources 
can be more effectively redeployed if the equipment is 
available. There is considerable value in securing infor-



mation from the public and from one another within the 
deparunenL The officers can perfonn more responsibili
ties if given the opportunity, Wlder appropriate supervi
sion, and with the necessary operational support. Experi
ence has demonstrated that portions of!.he program can be 
expanded as this has already occurred throughout the 
other divisions within the Field Operations Command. 

What is urged, however, is not an overreliance on 
just replicating the strategies. Efforts should be directed 
toward analyzing how the patrol officer became more 
involved in providing a wider range of services heretofore 
unperformed. This seems to be more closely associated 
with the requirements demanded by the NOP concept. 

The Positive Interaction Program (PIP) 

The PIP sought to improve the relationship be
tween the neighborhood residents and members of the 
Southeast Patrol Division. This was obtained by establish
ing a forum for civic group leaders to meet once a month 
with the division patrol captain and a nwnber of patrol 
officers and/or supervisors. The meetings provided a 
forum for the participants to exchange infonnation and 
ideas governing activities observed and/or perfonned in 
their respective neighborhoods. The civic group leaders 
would then transmit the infonnation obtained from the 
meeting back to the members of their particular civic 
group. 

The cohesive relationship that fonned between 
the officers and the citizens led to many successes ranging 
from interacting with other governmental agencies to 
combatting localized neighborhood concerns to perfonn
ing special activities such as food drives and sharing infor
mation from various newsletters. 

The PIP sought to establish cooperative respon
sibilities on behalf of department personnel as welI as the 
citizens. This led to the citizens becoming more infonned 
about the law enforcement profession and the demands 
placed upon the officers. The officers also became more 
responsive to the needs of the citizens as they saw them as 
supportive friends and not just independent entities re
questing particular types of service. 

Suggestions for expansion also provide insight 
into the success of the program. Membership drives are 
encouraged to involve more citizens thereby expanding 
the network of commWlication flow from the officers. The 
use of neighborhood volunteers to work in the deparunent 
is strongly encouraged as a means to develop a more 
meaningful understanding by the citizens of the depart
ment's commitment to the effective deliv~ry of services. 
"Ridealongs" were also encouraged as an educational tool 
for the concerned citizen. Finally, a citywide committee 
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of representatives from all the PIPs would be useful in ex
changing infonnation and ideas throughout the entire ciiy 
as opposed to a certain portion of the city. 

The Fear Reduction Program 

A total of five different strategies were imple
mented during the course of the program. The strategies 
consisted of distributing newsletters, creating a commu
nity organizing response team (CORT), deploying a citi
zen contact patrol activity, establishing a community sta
tion (storefront), and recontacting victims of a crime. The 
results of implementing these strategies has ~n extracted 
from, Reducing Fear of Crime in Houston and Newark: A 
Summary Repoa, authored by the members of the Police 
Foundation. 

The significant fmdings for each of the strategies 
are as follows: 

1) Police-Community Newsletter: peopleappre
cialcd receiving the newsletter, but there were no 
significant effects on any of the program's de
sired outcomes; 

2) Communit~ Orianizini ReSl)onse Team: the 
strategy was associated with a significant reduc
tion in the level of perceived social disorder in the 
area and with a significant improvement in the 
evaluation of police service. There were also 
significant reductions in the levels of perceived 
personal and property crime in the area. One 
unanticipated effect was a perceived police ag
gressiveness among program area residents; and 

3) Citizen Contact Patrol: the strategy was asso
ciated with significantreductions in levels of per
ceived social disorder in the area, increased satis
faction with the neighborhood, and reduced prop
eny victimization. 

One aspect of the evaluation revealed signifi
cant reductions in the fear of personal victimiza
tion as well as reductions in levels of perceived 
personal and property crime and police aggres
siveness in the area. A significant improvement 
in evaluations of police service was also indi
cated; 

4) Police Community Station: the strategy was 
associated with significant reductions in fear of 
personal victimization and in the level of per
ceived personal crime in the area. 
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One aspect of the evaluation indicated signifi
cant reductions in levels of perceived social dis
order and perceived property crime in lhe area. 
The analysis also found that area residents took 
significanLly fewer defensive actions to protect 
themselves from crime; and 

5) Recontactinc victims: the only significant 
effect was that victims wllo were recontacted 
perceived more personal crime in the area than 
did victims who were not recontacted. In particu
lar, Hispanic and Asian victims who were recon
tacted demonstrated significanLly higher levels of 
fear of crime and of perceived area crime. Such 
persons were significanLly more likely to report 
taking defensive steps to protect themselves from 
crime. 

Although the program did not achieve all of the 
desired outcomes as was originally hoped, there were 
several implications for the practitioner to consider. Based 
on the fact the strategies involving citizens had the most 
desirable impacts, and were easier and less costly to 
operate, the following suggestions can be offered: 

• Every available opportunity should be taken to 
increase the quantity and improve the quality of 
contacts between police officers and the 
citizens they serve. This would involve a 
dedication of "out-of-service" time, which offi
cers usually use for nondirected patrol, to 
making contacts with citizens; 

• During the course of police-citizen contacts, of
ficers should attempt to determine what prob
lems are of greatest concern to the residents of 
particular neighborhoods, what they believe are 
the causes of those problems, and what they 
think can be done about them; 

• Stringent efforts should be made to reach out to 
all types of people, not just those who are 
easiest to reach or who initiate contacts with 
the police; 

• Programs should be developed to address the 
problems identified by the citizens, not those 
assumed to exist by the police themselves; 

• Every effort should be made to involve citizens 
in addressing the problems they have identi
fied; 
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• A continuous process should be established to 
determine when some problems have been allevi
ated and others have arisen; 

• Officers selected for assignments such as these 
should be clearly informed as to what the 
purpose of the program is - and that their 
efforts, at least at the beginning, may appear 
unorthodox and frustrating; 

• Personnel involved in these programs will need 
respect, trust, and considerable latitude to de· 
termine the nature of the problems they should 
address end how best to do so; 

• Those officers who are most creative, enthusi
astic, and self-motivated will perform best. 
(The surest way to "bury" a program is to use it 
as a way to "bury" an unproductive officer.); 

• Because these community-oriented programs 
are unlike usual police operations, special 
efforts should be taken to provide recognition 
and rewards to officers who perform them well; 

• Supervisors should be selected who provide 
enough oversight to demonstrate concern, but 
nOl so much that individual officer initiative is 
stifled; 

• A great deal of tolerance will be necessary, 
particularly at. the early stages, to allow officers 
and their supervisor room to experiment and, 
occasionally, to fail; 

• Training is crucial, and can best be provided by 
those who have proven their ability to conduct 
such programs; 

• Any department considering the programs dis
cussed in this report should examine those pro
grams directly. No report •.• can effectively 
substitute for fll'Sthand ex~rience, including 
the excitement of their successes and the 
disappointment of their failures; and 

• Finally, successful implementation of such 
strategies requires more than just a mechanical 
execution of steps such as these. In the end, a 
sincere commitment to problem-solving with 
the community must infuse the organization 
and its members. 



These suggestions should aid the practitioner in 
his efforts to enlist the assistance of the public in prevent
ing and reducing criminal activity within his community. 

Collcctively ,the programs, strategies, and activi
ties described in this report were, for the most part, append
ages to the management function within the Field Opera
tions Command. But management within the Field Opera
tions Command recognized the need to incorporate these 
initiatives into the mainstream of the management struc
ture. It was therefore suggested that an administrative 
process be developed to tie new programs and initiatives 
into the existing management system. Unlike the implem
entation of the D.A.R.T. Program that initially had to lin1p 
along prelly much on its own, the development of a more 
formal process to capture lessons learned from previolls 
efforts was required to facilitate and dircct implementation 
of other initiatives. 

In short, the Command recognized that a set of 
concepts was simply not sufficient to initiate and admini
sterprogram activities. The concepts needed to be related 
to the Command's goals and objectives and presented in 
the context of an administrative framework that addressed 
the process issues. These issues include questions regard
ing what is proposed to be done, what resources are needed 
and arc available to achieve program objecLives, how will 
the programmatic activities be accomplished, and what are 
the role expectations regarding responsibilities to insure 
that the appropriate ranks are held accountable. It is with 
these quesLions in mind that the ensuing section of this 
report was developed. 
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Chapter 8 

A PROCESS MODEL for DEVELOPING NOP 

Overview 
As noted previously in this report, the definition 

of Neighborhood Oriented Policing (NOP) is as follows: 

NOP is an interactive process between police 
officers assigned to specific beats and the 
citizens that eitber work or reside in these 
beats to mutuaUy develop ways to identify 
problems and concerns and then to assess 
viable solutions by providing available re
sources from both the police department 
Bnd the community to address the problems 
Bnd/or concerns. 

A crucial component of the NOP definition is 
establishing an interactive relationship between the beat 
officers and the neighborhood residents. This type of 
relationship is important in that it perpetuates a sense of 
responsibility, a sense of caring and willingness, and a 
sense of commitment on behalf of both parties in order to 
make the neighborhoods a safer place to live, work, and 
play. This desire to establish stronger bonds of trust and 
honesty must also occur among and between department 
personnelifthe concept ofNOP is expected to be success
ful. 

In most instances, the amount of exposure be
tween department personnel and the public results when 
officers respond to calls for service. These meetings, more 
often than nol, are not conducive to open, interactive Conns 
of conversation. They are usually quite specific with a 
focus on attempting to respond to or resolve a particular 
concern voiced by the citizen. There are times, however, 
when officers and citizens can meet under more relaxing 
conditions. In most instances, this would involve directing 
officer activities during their uncommiued patrol time. 

During the officers' uncommitted patrol time, 
supervisors, managers, and administrators alike must be 
willing to provide the officers with an opportunity to 
pursue the enhancement of their beats and the develop
ment of their relationship with the citizens. The officers, 
however, must realize that the activities emanating from 
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these opportunities will have to be perfonned in accor
dance with department parameters. Conversely, manage
ment must realize that officers are capable of devising 
methods of working with the citizens and that supervisory 
responsibility should focus on the desire to stimulate the 
willingness and dedication of the officer to become ac
tively involved in identifying and responding to neighbor
hood concerns. 

The officers and their supervisors will need to 
work together in delennining what action needs to be 
taken, when it should be perfonned, and how it should be 
perf onned. There may be times when this causes disagree
ments to occur between the officers and the supervic;ors. 
When this occurs, the supervisors must be willing to sit 
down with their officers and discuss viable alternatives to 
their initial sets of recommendations. There may be 
instances when the officer's decision is appropriate and 
there may be times when the supervisor has to make the 
fmal decision. What is important, however, is the realiza
tion that the officers and their supervisors must begin to 
feel they are working with another and not against one 
another. 

The attitude that police officers must be guided 
and directed at every tum must be discarded. Police 
officers are more than just programmatical robots; they are 
creative, dedicated, and conscientious individuals who are 
capable of delivering police services in a manner that is 
consistent with neighborhood expectations. 

This is not to suggest that no sem blance of control 
is needed to guide the officers' actions. What is ooeded is 
a better sense of when to exercise that control so as not to 
inhibit their ability to develop a feeling of ownership and 
pride in their work. This can best be accomplished by 
opening up lines of communication between the officers, 
supervisors, managers, and administrators. 

The content of these exchanges should not neces
sarily be devoted to ~king out instructions, requesting 
justifications for actions taken, or handing out occasional 
"pats on the back." Although these actions are necc~ssary 
at times, more of an emphllSis needs to be placed on the 



need io challenge the individual's sense of accomplish
ment Officers, supervisors, and managers alike need to be 
asked questions which prompt them to think about the 
types of activities they have perfmmed, why those activi
ties were administered, what problems, if any, were expe
rienced on behalf of the individuals involved, how the 
activities coincided with any previously designed plans, 
what adjustments will need to be made, and so forth. The 
point is, departn1el'ltf,I,;:/i'sonnel must be challenged to plan, 
organize, and assess U1eir daily contributions in relation
ship to the needs and expectations of the residents living 
within their beats and the responsibilities of the police 
deparunent 

The NOP Process 

Given this initial orientation, it is imperative the 
beat officers realize the NOP process focuses on creating 
an environment from which they would be able to develop 
meaningful information exchanges with the neighborhood 
residents. The purpose of these exchanges is to provi.de the 
officers with additional insight beyond their own experi
ences as to what types of services need to be delivered 
within the neighborhoods. Consideration, therefore, should 
be given toward identifying how the officers would ac
quire data which would help them fannulate a set of 
reliable neighborhood expectations. 

The collection of information by the officers 
e~uld incorporate the use of internal and external sources. 
Internal sources would includcobtaining information from 
complainants, self-initiated activities, crime analysis re
ports, operational analysis reports, experiences from their 
sergeants, lieutenant., and/or captain, and so forth. Exter
nal sources of infonnation could be obtained through 
proactive citizen contacts, interviews with business pro
prietors, citizen surveys, civic group meetings, church 
gatherings, and so on. CoUectively, this information 
would broaden the officer's understanding of the concerns 
within the neighborhood. Comparisons with present serv
ice delivery methods could then be made by the officer. It 
would become the officers' responsibility to compare 
neighborhood concerns with present types of services 
delivered within their respective beats. 

As the officers begin to think about the service 
needs they have been able to identify, some attention needs 
to be given to verifying the accuracy of the information 
they have been exposed to. Officers may discover that 
certain neighborhood sources have identified concerns 
that have been totally unnoticed by department personnel 
and vice versa. In either case, efforts should be made to 
cross check the reliability of the information. For example, 
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if the officer was told about a burglary problem in a 
neighborhood, and the problem had previously been un
known to him, he could check with the crime analysis 
personnel to dctennine if they have detected such a prob
lem. This fonn of verification will allow officers to 
eventually prioritize the neighborhood needs. 

Generally, the officers' experience will be a pri
mary factor in justifying how the neighborhood needs are 
prioritized. Other considerations may be dependent upon 
whether the need is of a criminal or noncriminal nature. It 
may also be depend~nt upon the officers' perceived sense 
of resource availability given the size of the problem. 
Another justification criterion could be the acknowledg
ment of impact considerations by the officers: The impact 
concerns would more clearly describe what would happen 
if the neighborhood need(s) was not addressed by the 
deparunenl. 

At this juncture, the officers would begin to 
assess the need to commit resources on a short or long term 
basis. A commitment to either time frame would clarify 
what the officers could realistically hope to accomplish 
within their respective beats. 

The officers should also be expected to identify 
appropriate evaluation criteria which would coincide with 
the various courses of action they are considering. By 
identifying perfonnance criteria, the officers are more apt 
to be cognizant of the commitments they need to make if 
they expect to deliver quality service. They are alc;o more 
likely to want their efforts to succeed since they had a 
subsL!l.ntial amount of involvement in the identification 
stages. 

This process of interacting with the public to 
acquire relevant infonnation, verifying its accuracy, pri
oritizing the information, assessing resource availability, 
and identifying performance criteria, should become a 
mental mind set within each of the patrol officers. This 
should not be construed to mean that the officers be 
required to document this series of activities. A more 
appropriate purpose is to ensure that the officers be able to 
clearly envision what they feel should be done to service 
neighborhood needs. 

It is expected that the officers will want to begin 
servicing those ne.eds as soon as possible. The service 
would obviously require an articulation of tasks, activities, 
strategies, and/or programs in need of implementation in 
order to resolve the neighborhood concerns. The officers, 
however, would also have to realize that whatever action 
is taken, it must be performed in conjunction with the 
delivery of normal, daily responsibilities such as respond
ing to calls for service, making arrests, and writing reports. 
It would become the responsibility of the supervisors, 
managers, and administrators to determine how all of these 
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responsibilities could be blended together to fonn a delib
erate commitment to providing comprehensive service to 
the officers' respective neighborhoods. 

Consequently, it becomes the responsibility of 
the sergeant to discuss the service needs identified by the 
officers. Depending upon the nature of the discussion, the 
sergeants may OpllO discuss with the officers the rationale 
they used to fonn ulate their posi tion. Hopefully, as a resul t 
of the sergeants' self-initiative to become aware of the 
neighborhood needs and problems, there will be some 
consensus with the officers' viewpoint. If discrepancies or 
differences of opinion do not exist, the sergeant could 
authorize the officers to pursue their recommended course 
of action. 

There may be instances, however, where the 
recommendations warrant the commitment of substantial 
resources. Additionally, the recommendations for one 
beat may be similar to those in another. In either instance, 
the sergeants may decide to reassess the officers' recom
mendations and make minor adjustments, devise an alter
native course of action, or decide to consult with their 
lieutenant to detennine the proper course of action to 
follow. 

An important aspect of the sergeants' role,conse
quently, is the recognition that they will be receiving a 
number of recommendations from the officers working the 
different beats under their direct supervision. It will be the 
sergeant's responsibility to coordinate and supervise the 
implementation of the accepted recommendations. This 
task will not be an easy one to accomplish as the sergeants 
must still recognize the need to continue supervising the 
delivery of basic services within the neighborhoods (e.g. 
calls for service, arrests, and reports). 

The sergeanlS must realize that as the officers 
assume more responsibility, the job of coordinating the 
implementation of the activities becomes more difficult. 
In order for the sergeants to efficiently account for their 
officers' actions, managerial methods will need to be 
developed and deployed. Only then can the sergeant be in 
a position to effectively monitor the progress of the offi
cers' actions. 

Once the officers' actions have been admini
stered and assessed, it becomes the responsibility of the 
sergeant to provide feedback to the officers. The officers 
may feel their actions were successful from the standpoint 
of removing the problem; however, the sergeant's obser
vations may provide added insight with respect to citizen 
feedback (e.g., via civic groups), how efficiently depart
mentresources were utilized and coordinated, or, share the 
concerns from other officers who assisted in the delivery 
of the service. 

Irrespective of whether the sergeants decide to 
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authorize immediate implemenLation in response to a 
given set of requests, it will still be their responsibility to 
apprise their lieutenants of what is occurring within their 
districts. This means, especially in the case of recommen
dations requiring long tenn attention, that the sergeants be 
able to sit down and discuss with their lieutenants what the 
overall course of acti vity is for their area of responsibility. 
It becomes the responsibility of the lieutenant to begin 
coordinating the recommendations received from all of his 
sergeants. In most cases, this will mean reviewing the 
activity conducted or recommended from more than one 
district. 

As managers and coordinators, the lieutenants 
are ultimately responsible for conveying to the division 
captain what is happening on their shifts across the dis
tricts, within the beats. By meeting with their sergeants on 
a regular basis, the lieutenants can ascertain the compati
bility of their sergeants' recommendations with any 
thoughts they or the captain may have. This is very 
important given the possibility of there being other spe
cific requests to use resources that have limited availabil
ity. 

In similar fashion to that of the sergeants, the 
lieutenants must also recognize the need to coordinate a 
multitude of potentially different and similar requests. 
The scope of the lieutenants' responsibility, however, is 
even broader than those of the sergeants since they must 
oversee the administration of shift activities. Whereas the 
sergeants are responsible for examining the recommenda
tions from all of the beats, the lieutenants have the added 
burden of examining the recommendations for all of the 
respective districts. Such an examination may also include 
the need to reverify the quality of infonnation collected, 
the accuracy of the analysis, the availability of resources, 
and the compatibility of the recommendations given the 
identified concern or problem within the different neigh
borhoods in question, In some cases, this will cause the 
lieutenants to reprioritize the recommendations. 

The reprioritization could be justified on the 
basis of many factors. Among them could be the nature, 
frequency, and severity of the problem identified, the 
availability of resources, or its relationship to concerns of 
the deparunenL' s administration or those of city council. In 
other words, the lieutenants may have to assume a very 
delicate role in coordin!lting the needs of numerous inde
pendenL entities, all of whom may have legitimate con
cerns. 

Once the lieutenants have fannulated their rec
ommendations, they should arrange a meeting with the 
division captain. The captain's ultimate responsibility is 
to approve or disapprove the plans brought forth by each 
of the shifllieutenants. As was the case before him, the 
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captains are entrusted with the responsibility of assessing 
the merits of the recolmmendations from all of the shifts. 
The same type of constraints put forth before the shift 
lieutenants are of e{},ual concern, if not more, to the cap
lains. 

Upon approving any of the recommendations, it 
is imperative the ca,ptain be apprised of any progress that 
is made. In order for the captains LO assess the relative 
merits of any effort, they must be aware of the evaluation 
criteria. Once the progress is reported back to the captains, 
they will be in a position to match the officers' perform
ance with the pe:rformance criteria associated with the 
activities, strategies, or programs administered. As the 
captains review the progress of the endeavor, they will be 
able to determine the relative success of the officer(s) and 
proceed to report those fmdings up through the chain of 
command to thf~ chief of police. 

In summary, this portion of the report sought to 
identify several steps which could be useful in describing 
how the conclept of NOP could be operationalized. In 
retrospect, eac:h of the aforementioned stages has a varying 
degree of appllicability as one progresses up the chain of 
command. The various roles, procedures, and responses 
mentioned are part of an evolutionary change process 
associated with operationalizing the concept of NOP. One 
can not expect the officers, supervisors, managers, and 
administrators to adjust rapidly. Progress must be gradual 
but deliber.Me, it must be coordinated, and above all, it 
must be stimulated by a strong commitment to satisfy both 
the demands of the neighborhood residents and the desires 
of department personnel. 

To reiterate, conceptually, the process described 
throughout this portion of the report includes the following 
elements: 

1) Formulation of expectations - the officers must 
be given the opportunity to develop a realistic set 
of expectations for their respective beats; 

2) Dasa collection and verification -officers must 
be allowed to interact with neighborhood resi
dents in order to determine what their concerns 
are. They should also have access to department 
statistics which identify work demands within 
their beats; 

3) Analysis and discussion - a mutual responsi
bility of the officers and sergeants; the purpose of 
interacting is to identify and verify severity, fre
quency, and location of crime and non crime ac
tivities within neighborhoods and business areas 
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in need of atlention by the police; 

4) Service commitments - primarily the respon
sibility of the sergeant to determine if the service 
should be delivered by the officers. The decision 
must take into consideration the department's 
ability to allow the officers to perform certain 
tasks, activities, strategies, or programs. Con
comitantly, as assessment of resource availability 
and appropriate accountability measures should 
also be made. 

Although initial recommendations come from 
the officers, the sergeants and lieutenants must 
begin determining how they can combine and/or 
coordinate the commitment of existing resources; 
as one progresses up the chain of command, the 
magnitude of the coordination increases and thus 
becomes more difficult to administer. All offi
cers must realize that if appropriate resources are 
not available from within the department, the 
decision LO implement their recommendations 
may be denied. The officers, however, should be 
encouraged to rethink another means of resolving 
the identified problems or delivering the needed 
services. 

5) Implementation - the decision to implement 
can emanate from any level depending upon the 
nature of the request This step basically repre
sents the process of performing , supervising, and 
managing the actions taken by the officers in 
response to the citizens' concerns. 

Simple requests may be handled directly by 
the officer or after a quick consultation with the 
sergeant. More complex demands may require 
input and confirmation from the lieutenant and/or 
captain. 

Confirmation to implement may be based upon 
the captain's ability to secure a commiunent on 
behalf of local neighborhood groups to supply 
certain types of resources or other types of assis
tance. 

The commitment to implement can also be af
fected by unexpected service demands which can 
legitimately interrupt officer activity and thereby 
redirect the officers' attention to another concern. 
This would result in the officers reinstituting their 
actions at a later time. 
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6) Feedback and Adjustment· generally a re
sponsibility of all participants. The success of the 
endeavor is dependent upon the identification of 
evaluation criteria from which reliable data can 
be collected and assessed in relationship to the 
preestablished neighborhood objectives. 

Process Requirements 

The implementation of any new process should 
require the recognition and acceptance of adjusunents to 
the present method of operation. As noted previously, the 
transition associated with adopting the NOP philosophy 
affccts each and e\'ery rank within the department. Among 
the more prominent changes ill need of consideration are 
the following: 

1) The development and incorporation of a patrol 
management plan which assists in operational
izing the NOP concept; 

2) The development of infonnation gathering 
strategies which are designed to unite the OffiCf)rS 
with the neighborhood residents in an attempt to 
identify local concerns and/or problems; iliese 
strategies must contain criteria which identify for 
the officer how different types of infonnation can 
be collected from different sources; and 

3) A recognition of the fact that interaction on 
behalf of the officers and the citizens, other offi
cers, and/or their supervisors requires time. Not 
only is cooperation from the dispatch personnel 
important, but supervisors should consider devis
ing methods of allowing their officers to conduct 
meetings during their duty hours. Examples of 
how this could occur include: 

• Considering the use of split roll call ses
sions, whereby time is devoted to having 
the sergeant meet with his respective beat 
groups; 

• Establishing district group meetings con
sisting of representatives from each beat 
group and a sergeant to act as a resource 
person and document the minutes of the 
meetings. The meetings could be held on a 
bimonthly basis with a rotating member
ship so all beat officers would be involved 
in the interaction process; 
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• Providing time for the officers to collect 
data ftom their internal and external 
sources without interruption to handle calls 
for scrv icc. This could be accomplished by 
reassigning a beat officer to perfonn this 
function over the span of a couple of days 
and then rotating it to the next beat officer; 
and 

• Allowing the officers time to meet and 
discuss their method of analysis of the data 
they collected. This would allow them to 
develop more meaningful and effective 
recommendations governing their respec
tive plans. 

The incorporation of these changes and others 
serve only to place the beat officer in a more advantageous 
position to acquire data, analyze it, and react to it in a 
responsive and efficient manner. The benefits to be gained 
from this transition are innumerable. The efforts expended 
by the deparunent to facilitate and support this change will 
surely hav~. a direct bearing on how successful the concept 
of NOP can be operationalized. 



Chapter 9 

THE FRAMEWORK for NOP 

N OP is a concept which seeks to define and 
describe a philosophy which guides and directs the deliv
ery of police services throughout the city of Houston. As 
a philosophy, NOP attempts to incorporate the depart
ment's values into a responsive policing style which is 
dependent upon quality day to day interactions between 
the police and the public. Quality daily interactions are 
based upon the success of being able to establish a desire 
and willingness within the officers to work together with 
the public. This feeling should become inherent within all 

r officers up to the point that it becomes a representation of 
the depamnent's culture. By adopting this philosophy as 
the department's culture and transfonning it into opera
tional reality, a fmn foundation will have been set from 
which the quality oflife within all neighborhoods through. 
out the city of Houston can be improved. 

This basic description of NOP served as the 
impetus for the Executive Sessiol1 membership to identify 
a variety of aspects which would assist the officers, super
visors, and managers in describing how they could best 
operationalize the philosophy of NOP. As the Executive 
Session membership began to grapple with the task of 
incorporating the NOP philosophy within the day to day 
attitudes and behaviors displayed by the officers, two 
critical aspects of the definition garnered their attention. 
The flrst aspect focused upon the phrase: 

"an interactive process between tbe police 
officers assigned to specific beats and the 
citizens tbat eitber work or reside in these 
beats ••• " 

This phrase suggests that department personnel 
need to rethink what the nature of their relationship with 
the public should be. Traditionally, there was little, if any, 
reciprocity between the officers and the public in sharing 
responsibilities for the delivery of police services. Under 
the concept of NOP, police personnel and members of the 
community must learn how to work together. 

The nature of this relationship, therefore, re
quires both parties to actively communicate with one 
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another. By vinue of communicating with one another, 
both the police and the community assume the responsibil
ity of identifying issues in need of resolution. As these 
issues are identified, it will invariably cause the officers to 
think about new and innovative methods of providing 
services. This is not to suggest that traditional service 
delivery methods are no longer valid. 

What is apt to occur is the identillcation of issues 
which require different types of commitments or methods 
of delivering services. Herein lies the second key aspect of 
the NOP definition: 

" .•• assess viable solutions by providing 
available re~'Jurces from both the police 
department and the community to address 
tbe problems and/or concerns." 

This implies that the role of the citizen becomes 
a more active one whereby they seek to assist the officers 
in resolving identilled neighborhood concerns. 

No longer should the public assume the police 
can single-handedly identify all of their neighborhood 
problems. Furthennore, the public must assume the pos
ture of not only infonning the police of their concerns, but 
they must also be in a position to assume some responsibil
ity for helping the police address these concerns. The 
extent of this involvement on behalf of the public will vary 
depending upon the types of concerns needing attention 
and the ability of the police to respond, given the magni
tude of their overall responsibilities. 

This shift in orientation toward the public, by the 
police, will change the role of the beat officer. Although 
there will still be a need to recognize the value of enforce
ment activities, the desired perception is for the officer to 
be viewed as someone who can provide different fonns of 
help and assistance. Itrequires the officers to demonstrate 
an attitude of caring about the safety and wen being of the 
citizens, someone who is not afraid to express compassion 
through empathizing and sympathizing with victims of 
crime. It also requires officers to be able to organize 
community groups, inspire and motivate community groups 
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into action, and facilitate and coordinate the collective 
efforts and endeavors of others. 

As so poignantly discussed by the Ext:'cutive 
Session membership, this shift in emphasis cannot occur 
without a commensurate shift in the auitude and behavior 
by the supervisors and managers. Some resistance is 
expected as the philosophy of NOP challenges the overre
liance on using autocratic management styles. A different 
more responsive attitude and managerial style will be 
requirl'.d to stimulate, accommodate, and perpetuate the 
desired behavioral changes which will occur as a resulL of 
redefming the officers' role. 

This new form of management must encourage a 
willingness within all managers to transform new concepts 
into attainable goals and objectives. These goals and 
objectives must, in turn, be aniculated within the organi
zation and must be transformed into actions which are 
consistent with the service demands expressed by the 
citizenry. Thus, it becomes the responsibility of the 
administration to create an environment which will facili
tate and support the development and implementation of a 
policing style under the NOP concept. 

In discussing how such an environment can be 
created within the department, the membership began to 
examine a number of programs that had been or still are 
being administered throughout the country. Based upon 
an analysis of these programs, it became apparent that the 
success of creating such an environment was prinlarily 
attributed to the ability to effectively manage police opera
tions. Based upon a review of the research trends and 
implications, it became clear to the membership that in 
order to effectively manage police operations several 
department commitments had to be made. 

Chief among these commitments was the need to 
recognize the relationship between managing the calls for 
service workload and the ability to manage patrol and 
investigative operations. The membership was quick to 
concede, however, that significant strides could not be 
made in strengthening these functional relationships un
less changes were made within accompanying support 
operations. 

One of those changes involved a massive recon
figuration of all police beat boundaries. As a forerunner to 
the development of the NOP concept, the new beat bounda
ries were aligned in accordance with neighborhood affmi
ties. Concomitantly, efforts were also taken to conduct a 
work demands analysis study which identified prospecti ve 
manpower allocation levels based partly upon the work
load handled by the line officers. From this data a patrol 
schedule plan was developed which served as a guideline 
in identifying scheduling assignments for the beat officers. 
Collectively, this information provided the administration 
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with a glimpse of resource needs in relationship to the 
documented work demands within the departmenL 

As these changes were being made, other experi
ments were being administered to determine what type of 
program would best serve as the foundation from which 
the line operations at the command station could be based. 
The most notable programs and strategies discussed within 
this report were the D.A.R.T. Program, Fear Reduction 
Program, the Oasis Technique, and the Positive Interac
tion Program. Each of these programs sought to alter the 
traditional roles of the officers, supervisors, and managers. 
More importantly though, was the fact that these programs 
introduced into the arena of police operations a responsi
bility on behalf of the public to mutually participate in the 
performance of certain duties with the police officers. 

Since the inception of the D.A.R.T. Program, the 
role of the public in police operations had not been envi
sioned as a significant one. As a result of implementing the 
Community Contact strategies, however, the officers began 
to develop an appreciation for the citizens' concerns as did 
the citizens become more knowledgeable of what the 
officers could and could nOl do. COlJplr.d with the experi
ences from other programs (e.g., PIP and Fear Reduction) 
and strategies implemented throughout the department, 
officers, supervisors, and managers began to realize that 
interacting with the community could lead to obtaining 
information which could be of value to police operations. 

In responding to this realization, further develop
ments transpired within the department which focused 
upon analyzing and responding to community input. An 
extensive crime analysis system, for example, has been 
developed. This system contains centralized and decen
tralized components. Through this system, personnel can 
assess the relevancy of infonnation as it relates to resolv
ing neighborhood problems, interdicting criminal perpe
trators, and preventing crime. The Police/Citizen Coop
erative Agreement project has also been completed and is 
presently being reviewed by department personnel. The 
purpose of this endeavor is to formalize, to some extent, a 
commitment on behalf of the department and neighbor
hood civic groups as to the responsibilities each will share 
in addressing local neighborhood concerns. 

In relation to this project, auempts are also being 
made to further develop and expand the use of the Hous
tonians on Watch Program. When coupled with the 
Positive Interaction Program, the citizens will become 
actively involved in working with the police in improving 
the quality of life in their neighborhoods. 

Equally as important is the commitment to estab
lish a teleserve program which, as a caU management tool, 
wiu assist in providing the beat officers with more time to 
work in the neighborhoods. The Victimization Program 



along with a number of the D.A.R.T. Program strategies 
are being institutionalized within the Field Operations 
Command. Lastly, and perhaps most importantly, is the 
development of a new performance evaluation system 
which will allow one the opportunity to assess perform
ance activities associated with NOP. 

It is quite apparcntthat a nwnber of changes have 
been and still are in the process of being made within the 
department. In discussing these changes and related issues 
during the Executive Sessions, a number of questions 
arose. Probably the most perplexing, yet vitally critical 
question, centered upon how the acquisition, analysis, and 
reaction to information obtained from the public would 
effect the ability to efficiently manage patrol operations. It 
became clear to the membership that a process needed to 
be developed which would define how the cooperative 
relationship between the public and officers would be 
developed. Through the implementation of this process, it 
was perceived that significant steps could be taken to 
improve the quality of life within the neighborhoods. It 
was at this juncture the membership felt their responsibil
ity ended. It had clearly become their feeling that opera
tional personnel should 1:!:;;1ume the responsibility for 
developing this process. 
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Chapter 10 

CONCLUSION 

1 retrospect, the Executive Session meetings 
accomplished several tasks. Among them, the member
ship: 

1) Clearly articulated what the philosophy of the 
department was as it related to the concept of 
NOP; 

2) Defined the concept of NOP. The definition 
was fmuly associated with the department's 
mission and values. It also clearly established the 
need to develop, implement, and maintain the 
process of having the beat officers interact with 
the community; 

3) Described role expectations associated with 
the concept. This included identifying certain tra
ditional policing assumptions that would be chal
lenged by the NOP concept; 

4) Reviewed fmdings from progrnms admini
stered throughout the country as well as within 
the department in order to determine what would 
repn~sent an appropriate operational foundation 
from which to base the NOP concept; and 

5) Discussed the ramifications of operational
izing the concept ofNOP. 11 became quite appar
ent that any adjustment in operations, to support 
the concept of NOP, would require input from the 
personnel affected by the new process. 

Collectively, the material contained within this 
report represents the membership' 5 attemptlo describe the 
characteristics of the policing sty Ie to be adopted by all de
partment personnel, especially the beat officers working in 
the neighborhoods. In the minds of the membership, it is 
the acceptance of this policing sty Ie by the beat officer that 
is crucial to the success of tbe philosophy. If the officers 
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are allowed to develop a sense of accomplishment in 
servicing their respective neighborhoods, then the desire, 
willingness, and motivation to support NOP will become 
commonplace. 

It becomes the responsibility of personnel out
side the scope of the Executive Session membership to 
determine how this sense of ownership and pride can be 
developed as a part of the officers' policing style. There 
are other, equally demanding issues contained within this 
report that are also in need of auention by operation 
personnel. For example, what type of management struc
ture is needed to sustain NOP, can supervisors and manag
ers support NOP given their present types of responsibili
ties, how will NOP effect department policies and proce
dlU'es, what types of implications does NOP have for the 
department, and so forth. Failure to recognize and address 
these issues and others could result in the inability to 
sustain the NOP philosophy. 

In closing, the occupation of the Westside Com
mand Station represents a turning point in time in the 
history of the Houston Police Department where all of the 
discussions, experiments, and expectations are ttansfOlmed 
into an operational format that epitomizes the philosophy 
of neighborhood oriented policing. This ttansformation 
process contains a multitude of different commitments 
which have already been made or are in the process of 
being made within the department. All of these accom
plishments represent years of dedication and commitment, 
not to mention the thousands of man-hours spent in prepar
ing for the occupation of the Command Station. 

It now becomes the responsibility of field opera
tions personnel to continue the transfonnation pi'OCess by 
examining the material contained within this report, to 
discuss its operational implications, and to use ilas a guide 
in developing a plan which seeks to convert the concept of 
NOP into a viable and realistic policing style for the 
Westside Command Station, and eventually, the City of 
Houston as a whole. 



APPENDIX A 

Panel Participants and Resource Personnel 

EXECUTIVE SESSION No.1 

Developing a Policing Style for 
Neighborhood Oriented Policing 

CHAIRMAN 

Lee P. Brown, Chief of Police 

PANEL COORDINATOR 

T. N. Oetuneier, Lieutenant. Field Operations Command 

PARTICIPANTS 

George Alderete, Southwest Patrol Division 

John Bales, Field Operations Command 

Artie Contreras, Northeast Patrol Division 

Ed Davis, South Central Patrol Division/D.A.R.T. 

Ruben Davis, Jr., Westside Command Station Operations Division 

Jerry DeFoor, Office of Planning and Research 

Dorothy Edwards, Internal Affairs Division 

Rudy Gana, Southeast Patrol Division/Magnolia Park Substation 

Chris Gillespie, Inspections Division 

Ralph Gonzales, Westside Command Station Operations Division 
(Crime Analysis) 

Jerry Jones, South Central Patrol Division 

Robin Kirk, North Shepherd Patrol Division/ 
Northline Park Community Center 
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PARTICIPANTS·· CONTINUED 

Tom Koby, Burglary and Theft Division 

Steve Lyons, Westside Command Station Operations Division 

Gary Matthews, South Central Patrol DivisionlD.A.R.T. 

Paul Michna, Major Investigations Bureau 

Tommy Mitchell, Support Services Command 

Sam Nuchia, West Patrol Bureau 

Martin Reiner, Police Advisory Committee 

John Robertson, Jr., Southwest Patrol Division 

John Snelson, Westside Command Station Operations Division 

Dennis Storemski, Investigative Operations Command 

Gene Thaler, Southeast Patrof Division 

Victor Trevino, Jr., Northeast Patrol Division 
(Wesley House Community Center) 

David Walker, Southeast Parol Division/Park Place Substation 

Betsy Watson, Auto Theft Division 

Frank Yorek, Professional Standards Command 

RESOURCE PERSONNEL 

Bill Bicck, Houston Police Department 

Bob Bowers, Houston Police Department 

Hennan Goldstein, University of Wisconsin at Madison 

George Kelling, Harvard University 

J. Seitzinger, Houston Police Department 

Mary Ann Wycoff. Police Foundation 
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APPENDIX B 

Definition of Elements 

1) Focus upon the expectations and/or perceptions of 
what is desired in terms of service delivery 
from the police and the public; 

2) Effectiveness is based upon the need to have the 
officers involved as well as the citizens; 

3) Efforts should be made to determine what the 
public wants in terms of service delivery; 

4) Alter the role of the officer; 

5) Develop a sense of trust between the officers and 
the citizens; 

6) Improve the officers' attitude by instilling a wil
lingness to provide the service; 

7) Responsibilities must be well dermed and commu
nicated to the officers; 

8) Allow for operational flexibility to match resources 
to com.mnity needs; 

9) Develop a means of learning how to stimulate 
community involvement; 

10) Key is the initial contact of the citizen by the 
officer; we must make a conscious effort to 
approach people; 

11) Officers must be willing to accept responsibility; 

12) Control rumors regarding the perception of what is 
occuring within the neighborhood; 

13) Be accessible to the public with a willingness to 
share information; 

14) We should shoulder the responsibility for getting 
the community involved; 

15) Beat officers should be responsible for providing 
community service functions; 
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16) Must have good communications and be responsive 
to the communications; 

17) Style is dependent upon intentions; 

18) A sense of responsibility is needed; 

19) Motivation is based upon being given responsi
bility; 

20) Motivation comes from working with people who 
care about them; 

21) Must be aware of the change, monitor responses 
through feedback and evaluations; 

22) Coordinate the delivery of services with a perspec
tive for the whole; 

23) Refrain from using special squads when no longer 
needed; 

24) Learn how to use the information (crime analysis) 
we receive; 

25) Be sensitive to the different needs of ethnic groups; 

26) Learn to utilize the information we obtain from the 
public; 

27) Officers must mature faster to overcome problems 
associated with youth and aggressiveness; 

28) Recognize fIScal limitations; 

29) Recognize the issue of job satisfaction for the 
officers; 

30) Assist in helping the citizens determine their role 
with respect to addressing problems or request
ing service. 
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