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INTRODUCTION

If we could first know where we are and whither
we are tending, we could better judge what to
do and how to do it,

---Abraham Lincoln®

Abraham Lincoln wrote thess words over a century ago to describe
the problems the commander-in-chief faced given the communications of
the day. The vast improvements in communications technology since
the Civil War have quite often left us still facing the problem of
‘where we are and whither we are tending," with the attendant prob-
lems in prescribing 'what to do and how to do it."

The problems today are those of knowing what we are doing, and
how well we are doing it. The measurement of performance is often
restricted to how well we are doing without first asking what it is
that we do; the argument presented here will attempt to show that
when the first question is unanswered, or improperly answered, any
answer to the latter question is not likely to be of great signi-
ficance.

At the same time, it is important to note that even if an
agency is able to state what it is doing and how it is doing it,
there is often no incentive to provide data on how well it is per-
forming its function., Most public agencies do not engage in quid
pro quo relationships with customers, and most agencies need not

compete with other providers of similar services. They need not

1Quoted in Richard M. Laska, 'Rx for Local Government Malaise,
Computer Decisions (February, 1970).
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justify their budget in terms of benefits provided for costs incurred,
but rather in terms of an established base and a fair share of in-
creased revenues.® A circular effect is at work here. If performance
data is not considered in budgetary and other decision processes, the
agency will have no incentive to provide it. On the other hand, if
performance data is not provided to budgetary and other decision-
makers in some consistent, regular fashion, they will not consider
it an important input for their decision, and will not request it.

For the social scientist attempting to evaluate the performance
of a public agency (or to compare many agencies) these considera-
tions pose a serious problem. This problem is of particular rele-
vance to those with a perspective which views citizens' evaluation
of services rendered to be of major lmportance. Ostrom points out
that ". . . the evaluation of the performance of most public bureau-
cracies is dependent upon tﬁe records maintained for internal pur-

poses, which may not reflect the congequences of the actions actually

performed for the clients of the agency."3 This problem takes on

added significance when evaluating monopoly agencies providing

goods which are not packageable, or only partially so. The police
forces of most commuities are an example of such agencies; citizen
evaluation, if recorded at all, is likely to consist of such data as

the number of complaints received by a departmental review board.

%pavon Wildavsky. The Politics of the Budgetary Process
(Boston: Little, Brown § Co., 1964).

3Blinor Ostrom, 'Institutional Arrangements and the Measure-
ment of Policy Consequences in Urban Areas,' Urban Affairs Quarterly
(June, 1971).

To illustrate the problems of measuring the performance of
public agencies, particularly the problems of using the data
routinely recorded by such agencies, a case study of a large, modern
police department will be presented. Before discussing this specific
study, however, it will be instructive to examine the provision of
police services in general, with particular focus upon what police

do.

The Functions of the Police

In a recent comparative study of the provision of police ser-
vices?, James Q. Wilson addresses himself to the function of ''the
patrolman insofar as he enforces laws and maintains order." He
purposefully omits any analysis of the "service" functions of the
police, arguing first, that they are intended to please only the
client, and second, that they could just as easily be provided by
"Emergency Services, Inc.," a private, profit-making firm. Wilson
argues that the law enforcement and order maintenance functions of
the police are activities '"the quality of which the client cannot
be allowed to judge for himself . . ." There are two serious
implications that Wilson ignores in making such an assessment.

The first implication is that the client (the citizen in this case)
can evaluate the service function, contracting with Emergency

Services, Inc. if he is dissatisfied. Second, and much more

43ames Q. Wilson. Varieties of Police Behavior. (Cambridge,
Mass.: Harvard University Press, 1966).
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mportant in a democratic society, is the statement that the citizen

cannot be allowed to judge the performance of police agencies in

the areas of law enforcement and order maintenance. The implication

of Wilson's analysis is that the police are capable of judging such

performance and in fact are the only ones who can do so

In the case study presented, the argument will be made that
the client (citizen) is not provided the data which would allow
him to evaluate the "service" functions; indeed, he is able to
obtain better, yet still insufficient, data on the cother functions.
A second argument to be presented is that the police do not ob-
tain the data necessary to evaluate their performance in the law
enforcement and order maintenance functions. While extensive
data is generated, recorded, and processed pertaining to these
functions, particularly that of law enforcement, the data is not

of a nature or quality which would be useful for a performance

analysis.

Wilson has made a valuable contribution in broadening the
scope of police activities which are subject to analysis. Quite

of
ften a much narrower view has been taken. A prominent police

scholar of the 1940's spoke of police " , , , overburdened with

many duties lying outside the proper sphere of criminal law en-

':5 4
forcement."” Wilson's quotes from police officers identifying

" . .
real police work" with capturing felons can be corroborated by

anyone who has known or worked with policemen. 1In a recently

5
Bruce Smith. Police § i
: . oystems in the United
Revised Edition. (New York: Harper & Brother:, §328§5’ Second

4

published book by a professor of Criminology, police patrol forces
are said to " . . . operate under the philosophy of prevention,
suppression, and apprehension"é, here speaking of crime and crim-
inals. The service function,.and, to a large extent, the order main-

tenance function, are ignored.

Scholars and the police themselves are beginning to focus more
attention on other police functions, in addition to those of enforce-
ment and crime prevention. That such attention is warranted is
highlighted by Wagner's estimate that 75 percent of the Chicago

Police Department's 1969 Budget was allocated to "other than direct
7

crime prevention activity.'" Thomas Bercal8 found that only 16

percent of all calls for service received by the Detroit Police
Department were “crime" related. He points out that because of
the orientation to crime, " . . . police find their performance

being judged on but one-fifth of their activity . . ."

A description of police work provided by a judge in New York
presents a view of the police which hopefully is gaining broader
acceptance. Judge Asch states:

The peliceman's job is essentially that of keeping
the peace rather than enforcing the law. Actually,

6Harold K. Becker. Issues in Police Administration. (Metuchen,
New Jersey: The Scarecrow Press, 1970).

7John Wagner. "An Experiment in Resource Allocation', in
Allocation of Resources in the Chicago Police Department, Chicago
Police Department Operations Research Task Force. (Washington, D.C.:
U.S. Government Printing Office, forthcoming).

8Thomas Bercal. "Calls for Police Assistance: Consumer Demands
for Governmental Services', American Behavioral Scientist, XIIT (May/

August, 1970), 681-691,




vhat is required is that the officer be avail-
able - available for emergencies and to render
all ginds of assistance to those who require
aid,

All kinds of assistance includes much that is related to crime,
but it also includes much that is not. The police provide services
such as emergency first aid, directing citizens to other government
agencies, rescuing cats from trees, checking on the homes of vaca-
tioners and helping little old ladies, services for which there is
often no one else to call, "Emergency Services, Inc.' not being in
operation at present. In the words of the President's Commission
on Law Enforcement and Administration of Justice,

It is easy to understand why the police tradition-
ally perform such services. They are services

that somebody must perform and policemen being the
only representatives of local government readily
accessible twentys Hur hours a day, makes the
police logical candidatas. Moreover, it is natural
to interpret the police role of 'protection' as
meaning protection not only against crime, but
against other hazards, accidents, or even discom-
forts of 1ife.l0

In addition to these ""services" and the crime-related law
enforcement functions, a major police function is keeping the peace.
This can involve such duties as "showing the fiag" by routine patrol-
ling, mediating family and/or neighborhood squabbles, dispersing
raucous or suspicious-looking groups, and keeping order at public

gatherings. It is essential that both the service and the peace-

9Sidney H, Asch, Police Authority and the Rights of the Individual.
(New York: Arco Publishing Company, 1967). T

1OPresident's Commission on Law Enforcement and Administration
of Justice, The Challenge of Crime in a Free Society. (Washington,
D.C.: Government Printing Office, 1967).

keeping or order maintenance functions be considered along with

the crime-related law enforcement function in seriocus studies of

police performance.

If such views of the functions of police do gain much broader
acceptance, it will be possible to approach the problem of measure-
ment of police performance with a much clearer picture of "what
we are doing." That such a change in focus would be of value to
the police and to society in general is best illustrated by a quote
from Bruce Terris,

The image of police officers must be radically changed
to consider them as a part of the broad category of
occupations which deal with people who are sometimes
difficult to handle . . . If police work were seen in
this light, individuals who were more sympathetic to
human beings, and less prejudiced on racial or other
grounds, would enter police work because they wanted
to help human beings, instead of young men who are
looking for excitement and the opportunity to exer-
cise authority . . . . The heart of police work
would be seen as consisting in work with difficult
human problems by the majority of officers who would
be recru}}ed, trained, and promoted largely for this

purpose.

tieasurement in Police Agencies

12 . . .
Likert proposed the existence of two information functions
which statistics (measurements) should perform. The first of these

is to provide information about the 'state" of the system, the

11Bruce Terris, '"The Role of the Police,' quoted in Charles B.
Saunders, Jr. Upgrading the American Police. (Washington, D.C.:
The Brookings Institution, 1971}.

12R. Likert , "The Dual Function of Statistics," Journal of the
American Statistical Association, 55 (1960).




second, and more important, to provide information about the 'nature'
of the system. "State'' information ig that which describes the cur-
rent situation of the system, '"mature’ information consists of the
basic conceptual model utilized in decision-making pertaining to

the system. If the 'mature" of the system is misunderstood, it is
likely that the information relating to the "state' of the system

will not be meaningful.

That the nature of the police system is misunderstood is high-
lighted by the emphasis placed upon the index crimes in the FBI
Uniform Crime Report. These index crimes were first defined by
the Committee on Uniform Crime Records of the International Associa-
tion of Chiefs of Police for implementation in 1930. This committee

", . . produced a new classification of offenses particularly

adapted to police needs . . , . produced a system for scoring of-

fenses; defined administrative procedures for crime recording, for
compiling, and for publishing the results; . . 13 and collected
and published results during a seven-month trial period. After an
extremely successful trial, the system was turned over to the
Federal Bureau of Investigation as the operating agency. The FBI
has been very diligent in its efforts to include as many juris-
dictions as possible within this reporting system, and to insure
that the Reports submitted by“these jurisdictions are technically

correct. That many crimes of varying degrees of gravity are omitted

13The discussion of the establishment of the Uniform Crime

Reports is from Bruce Smith, op. cit., 278~282, (Emphasis
added) .

11
increase in affluence and continui~g inflation in America provide
a built-in escalator for crime rates, and, most importantly, in-
creases in the crime rate may reflect improvements in the overall
social system and in police performance, not the breakdown of society,
as claimed by many commentators. Thus, as more people currently
"outside" of society are drawn into it, in part due to services
provided by the police, they will be more likely to report their
problems to the police, resulting in an increase in "reported”

crime, but none in actual terms,

The fact that the latter two are recognized to be operating
by the police themselves is shown by the Atlanta Chief of Police's
statement that '"fany homes have as much merchandise in them as
some stores contained in the thirties'!, and his discussion of the
effect of increased police efforts in the Negro community on the
reporting of rapes of Negro women by Negro men.17 Yet even with
this awareness, great emphasis is placed upon the Reports, often
to the exclusion of any other measures of performance. After all,
it is the '"Crime Is Up --- Percent" headline in the local paper,
based upon the index crimes, that provides headaches for the police
administrator, and no amount of other services provided can offset

the criticisms engendered by such a 'crime wave."

This illustrates the way in which the police have been able
to get others, the press, the public, other government officials,

to act upon the premise that a given state of affairs, i.e., a

17Herbert Jenkins, Keeping the Peace. (New York: Harper & Row,
1970).
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generally upward trend of crime in America, exists. This is functional
for police agencies in justifying ever-increasing budgetary and man-
power requirements, although it may become temporarily dysfunctional
if the local press goes on a crime crusade. Such crusades are gen-
erally short-lived, however, and may often be satisfied by arrest-

producing tactics such as aggressive patrol.

The losses to the police, and to government and society caused
by such an emphasis are hard to quantify. In discussing the alloca-
tion of police manpower, Wagner states that “Assigning a police of-
ticer to a beat consisting of two square blocks in an urban area
can be an enormous waste of manpower if the officer is assigned
because of a number of crimes over which he has no control.”18
The overwhelming bulk of the index crimes involve theft, usually
by stealth, and are rarely solved by the police. Many crimes of
this type which would appear on the Report if the police were aware
of them are not reported by citizens because of their feeling that
the police cannot do anything about them. If, through use of better
techniques or more manpower, the police began solving more of such
crim--, it is likely that citizen reporting would increase, and the
resultant increase in index crime would discourage the police from

using such a successful tactic.

One of the most significant losses to municipal government and

society caused by the emphasis upon Vcrime" is identified by Bercal.19

IQMer,gg‘gﬁ.

lgBercal, op. ¢it.
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He points out that metropolitan police departments can measure the
community's demands for governmental services through analysis of
calls for service received. If police emphasis upon "crime" is
such that calls for non-crime relatrd services are ignored in re-
porting frames or lumped into an indistinguishable "All Other"

category, an invaluable source of data is lost to local government.

The Indianapolis Case Study

The author will attempt to illustrate some of the problems
discussed above with data gathered pertaining to the Indianapolis
Police Department.20 The initial impetus for gathering this data
was participation in a study of the provision of police services in
suburban neighborhoods of Marion County, Indiana, as evaluated by
citizens living in those neighborhoods.21 During the course of
this study, it was natural to ask how the Indianapolis Police Depart-
ment evaluates its own performance. The data obtained is not in-
consistent with the discussion presented above. As could be expected,

the major emphasis is in the area of crime statistics.

22The gathering of such data in the Indianapolis Police Depart-
ment would have been impossible without the cooperation of Lt. Douglas
Lawrence of the Planning and Research Branch and Officer Cheryl Green
of the Data Processing Section. Any conclusions drawn from the data
are strictly those of the author and are not intended to reflect
the views of Officer Green or Lt. Lawrence.

21Elinor Ostrom, William Baugh, Richard Guarasci, Roger Parks,
and Gordon Whitaker, Community Organization and the Provision of
Police Services, forthcoming.




It will be instructive to follow a case through the system of

data recording and processing to see what is considered relevant

for decision-making.

of interaction between judgements of the importance of a phenomenon,

and the existence of measurements of it .

The result is not

14

As Biderman points out, 'there is a high degree

only that social bodies seek to devise numerical indexes to gauge

those phenomena that are important to them, but also that those

phenomena for which a satisfying numerical index exists assume a

special influence on judgements.”22 The process of data recording

begins with the receipt of a call for service at the police Crime

Alert number.

mines the proper disposition of the request.

If the dispatcher

A uniformed dispatcher answers these calls and deter-

determines that an officer should be sent to answer the call, the

dispatcher radios the information to the officer and prepares a card

(Figure 1-Uniform Complaint Form) containing information on the

type of run, the location and unit assigned, and the time out, i.e.,
the time at which the run is given to the officer.
officer assigned to the run reports back to headquarters that he is

available for a new assignment, i,e., back in service, the card is

again stamped with the time.

No written record is maintained of calls for service in which

no car is sent.

mately 40 percent of the calls received.?3 However, a tape recording

22Bidel“man, op.cit,

23Conversation with Indianapolis Police Dispatcher, March 23, 1971,

When the

These currently are estimated to comprise approxi-
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is made of all calls received by the dispatchers. This tape is
reviewed by senior officers in cases involving disputes over police
responses.

The cards with their coding for type of call, elapsed time,
location, and unit assigned are used to generate a large number of
reports which provide measures of performance and demand. These
will be discussed in detail in a later section, but it is important
to note & few points here. First, the time recorded is elapsed time
in servicing the request, not response time (the time from receipt
of request to officer's arrival at the scene)., .'hile response time
could easily be rocorded, and, indeed, has been in the past, it
is not felt to be necessary at the present time. .lany other depart-
ments do record response time and have found it to be a very signi-
ficant factor.24 Secondly, several of the categories on the card
(e.g., wash-rack, court, headquarters) are not related to citizen
calls for service, but rather to internal police matters, Thirdly,
the call is coded by the dispatcher as to type of complaint based
upon his conversation with the complaintant, not based upon what
the officer assigned reports as the true problem. Lastly, no case
number is assigned when a car is dispatched. As noted below, this
occurs when an Incident Report is turned in. Thus, therp is no

direct tie between a call for service and the subsequent follow-up.

24Boehm, George A.W. "Fighting Today's Crime with Yesterday's
Technology,' Technology Review, iecember, 1968.
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If the officer assigned the run determines that a c¢riminal act
has occurred (or an accident or serious incident of a non-criminal
nature) an incident report is prepared (Figures 2a, 2b-Incident Report;
a similar type of form is provided for accidents). At present, the
officer telephones portions of the report to a recording device at
headquarters. The complete report is handed in later. A case number
is assigned to the incident as the data is entered into the depart-
ment computer via a terminal device.

The report is then split among several different files, those
used for inquiry-response pertaining to the case, keyed by the suspect's
name, automobile license numbers, etc,, and those used to generate
various statistical reports. After screening for consistency and
completeness, portions o f the report are transmitted to remote
terminals within police headquarters and typed out for use in case
assignment among the detective, juvenile and other branches.

The detective division and other branches provide additional
data pertaining to the case to the computer system, Yhen a detective
is assigned to a case, his name is entered into the data bank and
tagged with the case number. As arrests are made, cases cleared,
and court disposit.ons obtained, this information is also entered
into the files pertaining to the case. In addition, as a given case
changes in type, Say, from an assault to a murder when the victim
dies, the appropriate coding changes for the case are made,

It is important to recognize the great deal of careful atten-
tion which goes into the gathering of data from the incident reports

and subsequent follow-up reports, and the amount of processing




Figure 2a
Incident Report
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associated with it. There have been a long series of orders within
the Department which deal with the proper filling out of these
reports. A great deal of equipment, time, and money has gone into
the on-line data entry and retrieval systems which maintain and
access this data. Such attention highlights the quotation from
Biderman at the beginning of this section. The availability of
readily quantifiable, seemingly straight forward data such as Offenses
Reported assures that it will receive emphasis in any reporting system
and, in fact, in any decision-making situation.

A broad series of reports are generated from the case data
obtained from the Incident Reports and subsequent case-oriented
entries. Most of these will be discussed in a later section; one is
of sufficient interest to merit discussion here.

A sample of this report, lnown as the Board of Public Safety
Report, is presented in Figure 3, This report is provided on a
weekly basis to the Chief of Police and the Public Safety Board.
Apparently, it provides their major indicator of Police Department
performance. Of course, the local newspapers and influentials provide
additional inputs, but this is the only consistent data provided on
a regular basis. All of the additional data gathered and reported
by the department is available upon request, liowever.

It is of interest to examine this report in terms of what its
providers and recipients find important. Thus, the bulk of the

report contains data pertaining to major offenses (broadly defined

in this case, since approximately two-thirds of the larcenies, and

thus thirty percent of the major offenses, are under $50,00). This

e n . . . . ‘e Cmse o kem e e T s e mEs e e S8 A iy

Figure 3
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Board of Public Safety Report

" INDIANAPOLIS POLYCE DEPARTHENT

WEEKLY ACTIVITY REPORT

02~-26-~7%F TO 03~04-71

le CASE ACTIVITY ON MAJOR QFFENSES

_ CASES CASES NRa OF CASES
T REPORTED UNFOUNDED ACTUALS  CLEARED
MURDER ™ T - " T o
"” T RECKLESS MOMICIDE - -
RAPE .. 4 , 1. 3 1
ROBBERY 51 — 2 49 12
3 P
AGGe ASSAULT 42 1 4., i1 }
BURGL ARY ) 210 7 203 51
T T LARCENY 347 5 , 342 53
T TTTTsYOLEN AUTO 122 ' 122
TTToTAL 777 16 761 128
— i e oo v e e har a mvsas e s e o a—— - - ) r——
2e¢ _RADIO DISPAYCHWES .
TOTAL_NUMBER OF ALL RADIO DISPATCHES 9987
\ " ALESS NUMBER OF NON-COMPLAINT DISPATCHES 323: _

TOVAL _NUMBER OF COMPLAINT RESPONSE DISPATCHES

b b e Seme m

"% = NON-COMPLLAINT DISPATCHES INCLUDE BANK CHECKSs CAR WASHES, ETCe

3e TRAFFIC TICKETS

TOTAL PARKING AND MOYING VICLATION

"

We Le CHURCHILL

3455

CHIEF OF POLICE

- 4

—————ts it s e
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is the data that is likely to generate the "Crime Is Up ---- Percent!

ieadlines in the local newspapers. Additional data is provided for

Radio Dispatches, a rough measure of departmental activity, and for
traffic tickets. A significant portion of departmental revenue is
obtained from traffic tickets.

What is not included on the report, and therefore, probably
considered insignificant, is an interesting study. From the figures
for the week shown, only ten percent (761) of the Complaint Response
Dispatches (7,495) were in response to actual crime. Since the
time spent on non-crime related runs is slightly longer than on
crime related runs (see Figure 9), this indicates that over ninety
percent of the time spent in responding to radio calls was spent
on non-crime items. It is hard to imagine an executive not wanting
a more detailed breakdown on how 80 much of his operatives' assigned
time is sgpent, In addition, there is no information pertaining to
how the unassigned time is being spent. The communication dispatch
data for March, 1971 presented below indicates that less than half
of the patrol officer's time is spent on assigned runs. If, however,

the Police and Public Safety executives view the police function as

solely crime prevention and law enforcement, the emphasis is explainable.

That such a preponderance of non-crime related activity is not
peculiar to Indianapolis is illustrated by the previous quotes from
Wagner and Bercal pertaining to the percent of crime-related activity

in Chicago and Detroit. The Indianapolis Police Department Statis-

" tical Report of 1969 shows that only sixteen percent of the runs

assigned were crime related; this figure drops to thirteen percent

23

in 1970. Subtracting an estimated twenty-five percent non-complaint
dispatches from the total boosts these crime-related figures to twenty-
one percent and eighteen percent respectively., All of these figures
indicate that there is a tremendous amount of activity that is carried
out by the Indianapolis Police Department which is not available for
management review. The following section, discussing the various
reports prepared from the Communication Dispatch and Incident Report

data, will further illustrate this fact,

Reporting in the Indianapolis Police Department

The Data Processing Section of the Indianapolis Police Depart-
ment is providing a great deal of information to the Department
through processing of data received on Communication Dispatches,
Offenses Reported, arrests and case dispositions, etc., and by
maintaining large on-line remotely accessible files for retrieval
purposes. The fact that the information being provided is very
heavily crime-oriented is no doubt due to the wishes expressed by
departmental superiors, and to the police training received by the
officers in the Section.

The data captured in the dispatchiﬁg function is broken down
in several ways to provide measures of demand and performance.

The basic breakdowns are by uniform patrol beat (Figure 4 shows these

as of the present); ULy category of run, Assault, Burglary, Larceny

from Vehicle, Molestation, Purse-grabbing, Robbery, Automobile Theft,
and All Others; and by shift, day, middle or late. Various combinations

and summaries of these breakdowns provide the reporting frame. The
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25The reports shown in Figures 5 through 9 are samples of actual
reports for March, 1971, While some of these have been retyped for
: improved legibility in reproduction, the data and the format are the
same as in the originals.
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CATEGORY

ASSAULT
BLURGLARY
LARCENY-VEHR
HOLEST
PURSE-GKRAB
ROBBERY
AUTO-THEFT
ALL-OTHERS
TOTAL

ASSAULT
BURGLARY
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MOLEST
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AUTO-THEFT
ALL-OTHERS
TOTAL

ASSAULT
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AUTO-THEFT
ALL-OTHERS
TOTAL

ASSAULT
BURGLARY
LARCENY-VEH
MOLEST
PURSE-GRAB
ROBBERY
AUTO-TEEFT
ALL~-OTHERS
TOTAL

Figure 5

Category Within Beat Report
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Figure 6 presents a summary of Communications Dispatches for
all beats by category. This report is included in the Monthly
Statistical Report published by the Department, Note that only two
beats (E04 and EO8) have less than eighty-five percent of these
Dispatches in the All-Others category, only about one-half have less
. than ninety percent in that category. In total, about ninsty percent
of the runs are All-Others runs.
The same data is summarized in a different fashion in the
report shown in Figure 7, Total Runs By Beat. This report provides
a measure of demand, as does the Category Within Beat report; "ere
the emphasis is upon the average time spent in responding to a run,
and the percent of total runs assigned to the beat. The data provided
in the above reports, and in subsequent ones where beat is the major
key are obviously useful in identifying high volume beats. Once
identified, these beats can be assigned additional support from
sector, task force, and K-9 pexrsonnel.

Aiderman26

presents a humorous anecdote which illustrates the
dangers of using administrative categories and boundaries indiscrim-
inately in analyzing government activities. In brief, a Department
of Defense study of its contracts indicated that Manhattan Island
was the greatest oil-producing area in the United States since the
Department paid most of its oil bills there. The data shown in
Figures 6 and 7 could lead the unaware analyst into a similar trap.

In these figures, the FOB beat alone 1s shown to account for well

over ten percent of the runs assigned for the month., Anyone unaware

26Biderman, op.cit.
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Figure 6
MARCH . RECAPITULATION OF GEOGRAPHIC POLICE BEATS
COMMUNICATION DISPATCHES -~ UNIFORM FREQUENCY
LARC .
BURG- « FROM PURSE ROB~ AUTO ALL  TOTAL

BEAT ASSLT LARY VEH  MOLEST GRAB BERY THEFT OTHERb RUN .
282 2 11 2 2 2 260 27?
AO6 1 25 3 5 1 3130 365
AO7 2 28 2 2 359 393
AOB 5 31 1 1 1 10 495 544
AO9 2 14 2 1 2 5 192 ?18
All 2 18 1 2 2 367 392
. 1 l
'382 31 3 1 1 8 419 463
BOG 11 46 4 1 2 5 711 780
307 9 16 2 1 2 6 394 4130
BUS 13 41 3 2 1 7 576 643
BOS 9 25 2 5 2 338 381
BL1 15 46 1 1 2 3 7 607 682
B12 16 44 9 2 4 6 639 720
" 3 3
332 4 24 1 1 1 3 1 296 331
co6 23 45 7 3 3 4 630 715
co7 26 67 7 6 3 662 771t
co8 10 30 3 1 5 382 431
co9 9 25 1 430 465
cli 10 46 5 6 4 626 697
clz 11 57 4 1 1 5 658 737
D03 3 3
D04 10 25 2 7 488 532
poé 10 43 1 1 4 594 653
Do7 . 1 14 1 1 | 4 350 372
pes 17 50 4 1 1 7 8 874 962
Do9 26 46 7 <4 1 2 2 712 800
Dll 15 44 I - 1 3 2 459 525
EQ3 3 3
EQ4 13 71 1 5 8 462 560
E06 13 87 4 1 1 2 7 723 838
EO07 6 40 3 1 3 411 464
£08 49 79 8 1 2 4 776 919
E09 27 77 4 2 1 8 4 771 894
Ell 41 70 1 2 2 3 2 768 889

FO3
FQ4 23 50 1 4 2 3 591 674
FO6 33 56 2 2 2 4 3 705 807
¥O7 18 49 3 3 2 4 698 777
108 35 65 6 3 1 4 6 4471 4591
FO9 52 105 9 3 3 14 1516 1702

GO3
GO4 11 31 3 1 1 11 345 403
GO6 10 30 3 2 1 332 178
607 26 72 6 1 2 2 8 692 809
Go8 11 19 2 2 5 400 439
¢09 5 38 5 1 5 392 446
Gll 34 72 4 1 3 5 8 1137 1264
UNKNOWN . 191 529 46 3 6 30 68 7042 7915
TOTAL 857 2432 187 51 29 142 272 35094 39064

NOTE - THE ABOVE FIGURES INDICATE RADIO DISPATCHES GIVEN TO ALL CARS IN EACH
UNIFORM PATROL BEAT. THEY INDICATE POLICE ACTIVITY WITHIN BEAT BOUNDARIES
AND SHOULD NOT BE CONFUSED WITH ACTUAL OFFENSES REPORTED.

»~

Figure 7. poTAL RUNS BY BEAT

BEAT
AOQ3
AO4G
AQ6
AQ7
A0S
A09
All
SECTOR TOTAL

BO3
BO4
BOG6
BO7
BO8
BO9
Bll
Bl2
SECTOR TOTAL

Cca3
C04
€06
co7
cos
co9
Ccl1
cl2
SECTOR TOTAL

DO3
D04
D06
bo7
nog
D09
D11
SECTOR TOTAL

EO3
E04
EQ6
EOQ7
EO8
EO09
Ell
'SECTOR TOTAL

FO3
FO4
FO6
FO7
F08
FO9
SECTOR TOTAL

G03
G04
G06
GQ7

608’

G09

Gl1
SECTOR TOTAL
ALL UNKNOWNS

GRAND TOTAL

TOTAL

RUNS
h
279
365
393
544
218
392
2,195

463
780
430
643
381
682
720
4,100

33l
715
771
431
465
697
737
4,150

3

532
653
372
962
800
525
3,047

.3
560
838
464
919
894
889
4,567

674
807
777
4,591
1,702
8,551

403
378
809
439
446
1,264
3,739

7,915

39,064

\

ELAPSED

TIME
S.4
127.2
209.2
209.1
377.1
109,535
154.7
1188.,2

.6
2449
363, 2
304.9
335.2
190, 4
368.3
418.4

2225.%9

.9
176.7
408.4
439.0
219,7
226.9
328.5
426.,0

2225,9

1,2
302.3
338.4
186.2
460.1
380.1
302,1
1970.3

1.9
325.3
470.5
292.8
465.2
513.2
464.3

2533.1

350.0
397.9
343.9
4970.4
812.2
6874.,3

221,3
217.6
413.6
209.3
218,8
955.9
2236.3

4610.2

23864.7

AVERAGE
TIME

81.3
27.4
34,4
31.3
41.6
30.1
23.7
32.5

35.0
31.7
27.9
62,5
31.3
30.0
32.4
34.9
32,6

18.3
32,0
34.3
34.2
30.6
29.3
28,3
34.7
32.2

24,7
1401
31.1
30.0
28,7
28.5
34,5
30.7

37.0
34,9
33.7
37.9
30.4
34.4
31.3
33.3

31.2
29.6
26.6
65.0
28.6
48,2

32.9
34.5
30'7
28.

29.4
45.4
35.9

34.9

36,7

PER CENT

010
.710
+930
1.010
1.390
.560
1.000

1.190
2.000
1.100
1.650

. 980
1.750
1.840

010
"iBSO
1.830
1.970
1.100
1.190
1.780
1.890

.010
1,360
1.670

. 950
2. 4060
2.050
1.340

+010
1.430
2,150
1.190
2.350
2.290
2.280

1.730
2,070
1.990

11.750
4.360

1.030

.970
2.070
1,120
1.140
3.240

+203

PER CENT
BY BEAT BY SECTOR

5.620

10.500

10.620

9.850

11.690

21.89%0

2.570
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of the location of the police garage and headquarters within this
beat would find it rather unfairly loaded.

An additional report which would appear very valuable for police
purposes (and for the City of Indianapolis as a whole if breakouts
on All-Others were provided) is one which would reverse the sort keys
on the Category Within Beat report, providing a Beat Within Category
report. Such a report would rank the uniform beats in decreasing
order of runs within a category, thus allowing the immediate deter-
mination of high Burglary run beats, high Auto Theft beats, and
others. If the All-Others category was further broken down on such
a report, the city administration would receive a ranking of areas
in terms of demand for items such as emergency medical service,
facilitating decisions about clinic locations and roving ambulance
assignments.

Another significant report derived from the Communications
Dispatch data is shown in Figure 8, Runs Per Beat By Shift. This
report analyzes the distribution of activity on a given beat by
shift (an eight-hour period), generally following the format of the
Category Within Beat report of Figure 5. Thus, similar data on
number of runs, average time per run, and average time per day are
provided. In addition, the percent of the total beat activity
(again, number of runs, not time expended) occurring on each shift
is shown,

Here, as in the Category Within Beat report, the emphasis is
upon the uniform beat breakdown, and here, as in that report, it
appears to the author that the reverse report would be equally, if

not more, valuable. In this case, the reverse report, luns Per

Figure 8
Shift Within Beat Report
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Shift By Beat, would rank beats in decreasing order of runs within

a shift. This would facilitate the assignment of additional personnel

within a shift to high volume areas. #An even further breakdown,

to Runs Per Shift By Category By Beat with beats ranked within cate-
gories for each shift would allow more specialized assignment of
personnel; a problem here would be the very low occurrence of any
category but All-Uthers within a beat on a given shift. The highest
non-All-Others would be approximately one Burglary Per Shift on the
FO9 beat. This again illustrates the dangers of data lumping.

The Shift Within Category report, Figure 9, aighlights in parti-
cular one of the major theses being argued here. All-Jthers is

shown to be 89.8 percent of the total runs. All-Others and Burglary

combined represent over ninety-six percent of the runs on the report.
Yet six other categories, ranging from 2.2 percent down to .07 per-
cent of the total runs are given equal weight in terms of reporting.
If the categories are weighted by seriousness, surely there must be
categories within All-Others, say, Ambulance Call, Heart Attack,

or Miscarriage, which involve greater danger to both the complaintant
and the officer assigned the run, and which occur with greater fre-

quency than Purse-Grab.

The Department has the capability of analyzing the All-Others

runs in detail. A trial run was made in February, 1971 to test
this capability.27 That such analyses are not made on a regular
basis indicates the lack of interest in such non-crime-related

activities by Departmental and city executives.

27Telephone conversation with Lt, Douglas Lawrence, Indianapolis
Police Department, lay 24, 1971.
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Figure 9
Shift Within Category Report
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While a great deal of processing and reporting is based upon
the data obtained from the Uniform Complaint Form, much more impor-
tance is attached to the reports generated from the Incident Report
and from data entered into the coﬁbuter identifying detectives
assigned and case dispositions. The Board of Public Safety Report
shown previously is one of these reports, perhaps the most important
due to its distribution to the top management levels of the Depart-
ment and City government. The many additional reports and analyses
based upon this data, some of which are presented below, are used
by the various command levels of the Department and the officer
on the street in planning their day-to-day work and in evaluating
their performance of the crime-fighting task.

The data from the Incident Reports are loaded into the Depart-
ment's computer along with detective assignments, case dispositions
and other pertinent data. Much of the data is available for on-
line inquiry. One of the goals of such a system is to allow the
officer on patrol quick access to data which would be of value in
a given situation. The data available would consist of such items
as previous history of disturbances at an address where a run has
been assigned, stolen car descriptions and license numbers, a sus-
pect's previous arrest history, and others. Leaving out normative
considerations of the "Big Brother" aspects inherent in such a system,
the data availability should be quite helpful to the officer in
the fleld.

The system is not yet fully operational, but does provide the

Department with crime-related data which they find useful. An example

35
is shown in Figure 10. This report lists Major Offenses occurring in
a given sector in a given week. Major Offenses as defined here are
those offenses considered to be 'onsite controllable,”28 that is,
those which might be prevented by patrolling in the area. The
report is distributed to the Sector Lieutenants to assist them in
assigning their men and identifying trouble areas, and to the
Planning Branch for evaluation of overall crime trends geographically
The detective assignments can also be determined from the report.

There are some problems with this report which are apparent
from the figure. The officer who fills out the Incident Report is
expected to identify the beat on which the offense occurred. Occas-
ionally, he does not, or identifies it incorrectly, or the operator
entering the data enters it incorrectly. Since the computer system
is unable at the present time to match address with beat, some of
the offense locations are incorrectly reported. While this is
corrected on this report before use by Department personnel, the
geographical summaries of Offenses Reported produced by the system
have a built-in error. Another problem of the féport is the failure
to sort out the offenses into any logical order. A simple addition
to the computer system could correct this, making the report of much
greater use to field personnel.

The data from this report is used by the Planning Branch in
evaluating the geographic distributions of crime. Figure 11 shows

the basic framework utilized. The city is broken down into a grid

281pid.
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Figure 10
Major Offenses Report
MAJOIR CFFENSES FOR FEB 2—-8, 1971

BEAY TYPE [ F CUFF-ASE LOCATIUN CF CFFENSE CASE NC DATE AND TIKE CCCURED
VICTEV=FAILEY M2ZyIN DETECTIVE-

A-7 INCFCE'T EXPOSURE 50CL N CCLLEGE AV 6960930
VICTIV-ETTER TChYX - CETECTIVE-KAISER

GN7 LARC-CVE S7—FR0O¥ CAR 1915 N CGLLEGE AV * 6960820 02-06-71 1600
VICTIM-LANGIS *EX CETFCTIVE-DAVIS

A6 LARC-CVD SC—p20% CAR 6101 N KEYSTUNE _ 6960720 02-C6—-71 1500
VICTIM-KFENE® LINK CETECTIVE-WALSH

AQ& LARC-UND & —AUTC ACC 6101 N KEYSTCONF AV 6960650 02—-C6—71 1400 02-C6-71 1730
VICTINM=PLASS RBRSGEA J CFTECYIVE-GERLCT C

A1Q LARC-CVR S0—-FRCK CAR 46 % 3870 ST 6959330 02-05-71 1800 02-06—71 0SOC
VICTIV-MINARLE LSED CARS CRIELTIVE-nAL SH

AT BUFRG-ATMPT —RES NCT 5¢€G A ILLINCIS ST 695741D 01-03-71 2300 01-C4-71 0700
VICTIF=MEXFY FCWARP CETECTIVF-CCLEMAN B

AQE RURG-NG FCRC—RES NCT 4725 N RALSTCN 6957140 01-29-71 1530 01-29-71 1730
VICTIPM-CSIKY FLCRENCE DETECTIVE-SMITH

£12 CCUNTIWFFIT MONFY 382C N FALL CRX PKRY 6955790 02-04—-171 2345
VICTIM-TELD PET RISTAULFANT DETECTIVE-BULRAS . '

DM LARTENY E 46TH ST & N HILLSIDE AV £955390 02-04-71 0700
VICTINM-MAYNARD VERNI CETECTIVE-FENSLEY

Bl LARC-UNMD S5 ~ FROM CA 2827 N WINTHRCP AV 6954750 02-04-71 1100

VICTIM-COLE FELEN CETECTIVE-FENSLEY

ACN LARC-0WR S0-2UTLC ACC  550C h KEYSTUONE AV ' 695408D 01-29-71 02~-04-171
VICTIV=JFRRY ALTFRMEN FCRLD LETECTIVE-RURNS '

Al? FRAUC-INVESTICATION 2325 b 4¢&Tk ST 6946740 01-19-71 1056
VICTIVM-NTRTIFSICE REANT AlLL T CPTEFTIVE-PURNS -

ALV LARCFRY-VER ACCFSSRY 38C¢ N BYRAM (T 6946320 02-03-71" 02-04-7T1
VICTIv- rLIVFP FELLIS CETECTIVE-ZERDT C '

A LARCEN 5CCC &~ KEYSTCNE AV 6945260 02-03-71 1710

VvICTIVM- STRKFKLAAQ MCTCRS IN DEFTECTIVE-SMITH B -

ACE LARL-OVZ S~—SEFCPLIFT 6101 N KEYSTCNE AV 6940040 02-C2-71 1635
VICTINM-THE LEKNER StHCP CETFCTIVF-CLEICH a

ALC BURG-FRC FNT-RES CAY 423¢€ N GRATFLAND AV 6940020 02-02-71 0845

VICTIM=SV¥ITH JUSTFE 2 CETECTIVE-LIPSCCMB

ACE LARC-UND & —AUTO ACC €114 N CARVFEL AV 6939830 01-31-71 1200 02-C1-71 0900
VICTIr-22aTES CeCIL CETECTIVE-GERETY C

ACY LARC-CVR S0-CTHER 4145 N PARK AV 6939140 02-C1-71 1200 02-01-71 1300
VICTINVM-RRIAKNMEN MLYNME CETECTIVE-BYRNE

AR INDECENT EXPGSURE 6100 &N XKEYSTONE AY 6938420 02~Ci-71 2108
VICTIM-JESTRZAR LYAN CETFECTIVE-LUACL

: \ )
- . - &
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of five-block-by-five-block squares (by hundreds). Every two weeks
a series of charts is prepared which shows the number of offenses
of a particular type cccurring within each grid square for that period.
This type of analysis is very useful when new beat boundaries are
assigned.

The overall summary of Offenses Reported for 1970 is shown in
Figure 12.29 This data is generally shown by beat rather than by
sector, but a change in beat boundaries in May of 1970 and the
lack of ability to match address to beat within the computer system
prevented it for this report. Figure 12 consists of Offenses
Reported as summarized geographically by the computer system. That
a fair amount of modification and interpretation must be applied
to such data is indicated by Figure 13, which presents similar data
after interpretation and correction by the Planning Branch and others.
The recoding of offenses as their nature changed (e.g., from assault
tc murder) was mentioned above; from a comparison of these two figures,
one can see what a volume of recoding is required to maintain correct
data within the computer system (there is almost a 10 percent differ-
ence in category totals alone, to say nothing of possible geographic
errors). Apparently, those files relating to case type and dispo-

sition are being recoded at present, those relating to location are

not.

29The reports shown in Figures 12 through 17 are from the Statis-
tical Report for December, 1970 and Annual Report, published by the
Indianapolis Police Department.

SECTOR

ADM

BOY
CHR
DVD
EDH

GEO

ovL

GRAND
TOTAL

MUR~
DER

19

17

1)

- Figure 12

Offenses Reported

1970

OFFENSES REPORTED - UNIFORM PATROL BEATS

RAPE

15
29
34
20
83
55
55
18
19

328

ROB-
BERY
128
179
132
2L
700
L5
573
255
50

2711

AGG.
ASLT,
36
113
141
123
356
262
2L2
L
113

1430

BURG-
LARY
725
14,03
1239
1063
2191
k9
1126
787
251

10234

LARC.

AUTO
262
L92
L61
367
Loo
588
638
Lol
L30

L129

LARC,
OTHER

915°
1723
1095
1L05
1150
1764
1501
1226
1275

1205)

STIN

39

VEHICLE

L26
65k
527
535
857
613
756
in
682

5621

TOTAL

2510
1595
3629
3762
5756
5383
L908
3198
2822

36563
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The footnote to Figure 13 highlights a problem which 0Ostrom>0

and others have pointed out with respect to the FBI Index. Thus,
changes in reporting systems cause changes in reported crime, inde-
pendent of any actual change whether up or down. Such reporting
changes almost invariably cause an increase in reported crime since
they tend to be in the direction of more inclusive systems. Bider-
man's observation that such changes "operate to inflate the newer
figures relative to the older ones'"3l is borne out by this note.

A further breakdown of Offenses Reported, and crime-related
performance measures are proided in Figures 14 and 15. These figures,
better than any others illustrate Bercal's assertion that,

The supposition that the police can prevent and/or

control crime is an extremely dangerous one. There is

evidence that most crimes, ospeFially those of steaésh,

are not prevented and most criminals are not caught,

The data shown here indicate that the police solved (cleared) only
19.7 percent overall in 1970. skolnick's33 discussion of bargaining
to increase clearance rates casts doubts upon even such a low figure.
for crimes of stealth, Burglary and Larceny, the figures are even
lower (that auto theft should not be included is argued later).
Bercal is clearly correct in his statement, the police cannot prevent

crime, and have great difficulty enforcing the law after the fact.

Thus, it makes little sense to use cases cleared as a performance

3OOstrom, op.cit.
31piderman, op.cit.

32Bercal, op.cit.
338kolnick, op.cit.




Figure 15
Offenses Reported, Arrests, Cases Cleared - II

a
NATURE CF LARCENIES REFCRTEC - ARRESTS — CASES CLEAREC — JUVENILES INCLUDED
OFFENSES REPORTED ARRESTS CASES CLEARESD
NATURE FF LANCENTES 167¢C 1565 1S7¢C 1965 1$7¢ 15€$
. CEC YEAR  CEC YEAR CEC YEAR  CEC YEAR CEC YEAR  CEC YEAR
E—~PCCKET-PICKING ¢ es 1 27 8 10 3
F=PIRSE SAATCRING £ 478 417 354 3 83 7 42 9 €4 3 46
{=-SFCPLIFTING e 1777 123 1247 211 1931 124 1337 179 1ece 11c 1152
C~FROV ALTUS-EXC F el 4234 37C 3451 5 146 1L . 124 181 2ce 15 330
F~ALTC ACCESSURIFS 315 4137 299  123¢ S 1¢3 5 ea 6 126 12 153
F~BICYFLES as 2173 34 2629 2 53 2 74 1 159 17 292
G-FRIF BLDG-EXC C 71 1547 224 21CC 4 95 6 103 7 138 18 15¢C
M—ERTW CTIN T8 MACH-EXC € 8 177 1c 156 . 3c 29 1 35 222
T~ALL CTHFRS <24 37l 223 25135 44 798 £ 654 B2 734 74 617
TCTAL 1717 18374 1341 15735, 278 3212 224 2497 296 3100 251 2766
CEC 1970 YTD 1S7C DFC 1669 YTC 1969 CEC 197C YTC 1970 DEC 1S65 YTD 1S6S
VEFICLE SECTICA ¥ISCELLANECLS
AUTE TCWFD IN & PROCFSSED 1707 17441 1620 24655 EICYCLES RECCVEREL 2s 4C4 24 507
AUTCS RELEASED 1627 16691 1629 22252
PARASHCF RECCVERY  § €741 8  €CP8E
AUTCS RFCPVERELD LUCALLY 44 4c32 257 40324 .
ALTCS RFCCVERED FCR US BY OJ T s 254 3¢ 335
TCTAL 453 4316 253 4425
AUTCS RENONVERED 2Y LS FQOR T z1 211 26 v SEFF BLRG-NUMRER 2 €3 5 55
SAFE BURG—AMCUNT 3 196 § 31346 § icec 923¢
UNFCUNDER CFFEASES
SEVE' MAJCR CRIMES
MUSOF D
MANSLAUGHTER BY NEGLICGENCE 4 31
FCRCIRLF RAPF 6 25
RC2RERY Il 49
AGGRAVATEC ASSAULT 7 32 e
BURGLARY 28 258
LARCENY-$50 ANC OVER 13 89
LARCENY~UNDER $50 23 172
VERICLF THEFT ze 175
TCTAL 128 832
- - - o
. < -
* ] Figure 14
Offenses Reported, Arrests, Cases Cleared - I
ACTUAL CFFENSES REPCPTED ~ ARRESTS - CASE CLEARED ~ JUVENILES INCLUDED
EF:;E§§;CATICH 0f OFFENSES REPORTED BRRESTS CASES CLEAREC PERCENT
C Drclq‘/ggAq . 1ses 1972 1569 157¢ 19¢s CLEARED
CRIMINAL HUMICIDE ' GEC  YESR DEC  YE4R CEC  YEAR CEC  YEAR CEC  YEAR  1G7C 1969
NURLER NON-NEG MANSLAUGHTER 5 6C 4 65
- 2 55 7
MLNSLAUGHTER BY NEGL IGENCE 1 28 2 5¢ 13 1 ?Z ? ?g j gglgg.gi Eg'g;
FCRCIALE RaPE 19 253 11 167 . 8 114 7 110 18 15¢ 3 84 59.2% 50,22
YCREERY
H1-#AY, STEET, ALLEY 1t 131¢e 55 974 4 5
2 5 322 I 185 3
EE”VERCIAE’HCUSF 52 370 19 322 16 144 12 83 42 Iéé ZZ igé
éuklsTgligg 12 15¢ 23 181 & - 60 39 4 62 2 33
LA e 44 g 52 10 3 18! 7
:fiéoewr PREMISE 13 132 & 5¢ T 9 39 5 22 1 53 ; ig
82N 1 3 2 1
YISCELLANFCUS 1 4c 7 52 3; 28 xg t '?
TaTAL 23c 2c12 18s 1es1 19 609 38 3159 54 598 41 4ac 28,61 2£.3%
AGGRAVATED ASSAULT 47  12C5 11 8ss 21 465 55 453 71 67¢ 33 572 S6.C2 66.52
BURTLARY
;;gfggigg - gisur szz Z;ez 274 3394 52 37 15 163 143 720 48 383
RESICE:! - . £5 243 227% 12 310 23 221 5 37¢C ‘ 4
;:ﬁ::fsxgng - NIGHT 285 1362 2¢4 3063 55 545 33 324 33 60§ 32 22;
WCN-RESICENT ~ DAY 24 12¢ 26 187 2 125 S 1c1 z 68 & “e4
TOTAL $52 1r3cs 8cT 2923 127 1367 2C 269 183 1767 145 144C 17.1% 16.1%
LA3Cray
s5 10 ssg Sos 2433 493 agss 45 543 39 335 44 556 49 533
UnrER 55 328 4418 267 5C6¢C 160 859 59 556 53 798 80 B72
\EE rora 712 7E27 SEL 4C06 123 1legicC 126 1495 199 1746 122 12¢é1
L 1717 18374 1341 15725 278 3212 224 2497 295 3100 251 2766 16.8% 17.5%
T £ i
C THEFT INCL. JCY RIDE 535 314 325 4933 55 85¢ 4., 736 102 1c71 52 1222 2C.12 24.7%
GRAND TOTAL 3526 3761¢ 2776 32323 571 6689 455 5119 730 7434 533  £5%4 19.7% 20.3%
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. providing a built-in escalator for crime rates. Citizens are highly
measure for two reasons. First, because it is virtually impossible

. . motivated to report a stolen car rapidly due to their "legal respon-
for a department to achieve a high percentage score on this measure,

. A sibility for use made of the vehicle"36 and for insurance purposes.
and second and more important, its use encourages the use of such

. . o The automobile is a valuable piece of property which is often left
dangerous means as those identified by Skolnick in attempting to

. N S unattended in a public place, providing easy access to potential
score well. It is only the insistence upon viewing the police func-

. . . ) . . 1134 . thieves.
tion solely or mainly as "fighting crime and/or evil"94 which encour-

; An indicator which highlights the problem of including auto
ages 1ts use.

ce 1 theft is the very high recovery rate for stolen automobiles.
This is a perfect example of what Lipsky>? calls "an unattainable

. . . . . X . Contributing to such a high rate are the many instances of joy-
goal dimension,'" leading to the police "develop(ing) frustrations with ‘

. N riding by teenagers, disputed or unauthorized use of a vehicle,
the institutional framework inhibiting them from doing their jobs

and failure to unfound reported thefts which are later found to be
'professionally.’' Many of the comments of Indianapolis Police

the result of repossessions, tow-ins, and other non-theft incidents.
Officers, which were recorded by non-participant observers during the

This high recovery rate for '"stolen'" automobiles tends to bias
course of the previously mentioned Indianapolis study, bear witness

. one possible police performance measure, the value of stolen pro-
to this frustration. These officers believe that most of what they .

g . i d lized . " ) t "real perty recovered. To illustrate, Figure 16 represents an analysis by
0., 1.e., providing generalized services to citizens is no rea

i : : the Indianapolis Department of the value of property stolen and
police work." Perhaps a measurement frame which did not focus

recovered in 1969 and 1970. Looking at the total line, the recovery
upon cases cleared, or considered it in context as a very small

i rate is near 60 percent for both years. However, in analyzing the
portion of what police do, would help to change the officers' view

1970 data, some interesting results appear which agree with Biderman's
of what their function is, and thereby relieve much of the frustra-

discussion. Thus, of the over $5 million recovered in 1970 (out
tion which they feel.

i of nearly $9 million stolen), 96% was in the category of auto theft,
In discussing the FBI Index Crimes, Biderman points to the

i including joy ride. The recovery rate for Robbery was only 8 per-
problems generated by including automobile theft in the Index. The

i i i i cent, for Burglary, 6 percent, for Larceny, 8 percent, and for
automobile population in the United States is constantly rising, ’ grary, b p g ?

automobiles, 83 percent. In 1970, the Department recovered 58 cents

34 : out of cach dollar stolen, 55.5 cents of which was "stolen" automobiles.
Quote from the author's favorite St. Louis patrolman, Michael

Leahy.

3514 Michael, "Toward a Th f Street 1 t . .
psky, tMichael, oward a eory o treet Leve Bureaucracy 26 op.cit.
paper presented at the meetings of the American Political Science ’ . Biderman, op.cit
Association, New York, 1969,
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Figure 17 shows these same data in a different fashion. Here

the breakdown is by type of property stolen. The highest recovery

rate for non-auto thefts is 18 percent for stolen clothing.
Two points relative to measurements can be made from these

figures. TIirst of all, two different phenomena are being measured.

That is, auto theft does not fit with the other types of theft.

This is illustrated by an exceedingly high recovery rate, both in

dollar and in unit terms, relative to the others. An interesting

way to analyze the data shown above, and that of Figures 14 and 15
is to note that in 1970, 5,314 auto thefts were reported, 4,316 auto-

mobiles were recovered, but only 1,071 cases of auto theft were

cleared. Such a high recovery rate, combined with such a low clear-

ance rate indicates that many of these recoveries must have been of
abandoned cars or possibly, failure to unfound wrongly reported

thefts. The clearance rate for Robbery, Burglary, and Larceny com-

bined in 1970 is quite similar to that for auto theft (18 percent
compared to 20 percent}), yet the recovery rate in these crimes is

only about 8 percent of that for automobiles in dollar terms.

The second point follows from the first. Combining these differ-

ent types of theft does not allow the public or the police themselves
to evaluate performance, and, in fact, tends to greatly overstate

it. Thus, a recovery rate of 58 percent (1970) might be considered
rather good. Looking at this rate in a different way may reveal

that it is not. The recovery rate for non-autos is only 7 percent,

that for autos is-83 percent. But the clearance rate for autos is

about 20 percent, If one assumes conservatively that one-third

of those automobiles recovered, where the case was not cleared,
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were not truly thefts (i.e., were joy rides, unauthorized use, etc.)

and exclude them from the stolen and recovered figures, the overall

recovery rate for stolen property drops to 51 percent. If one

half of the not-cleared recoveries were of such a nature and were

excluded, the recovery rate would be only 47 percent. Whether such

factors are at work in the date shown cannot be determined by

inspection, but do tend to cast doubt upon the recovery rate in

crime-fighting texms. If one wishes, however, as the author does,

to view the police as much more than a strictly law enforcement,
order maintenance agency, then the 58 percent recovery rate is a
generally valid perxurmance measure, since the return of an aban-
doned vehicle to its owner is a service provided by the police to
In fact, when viewed from this perspective, recovery

citizens.

rate is a much more pertinent measure than is clearance rate.

Relevance of the Case Study

For a case study to be more than just that, it must be possible
to generalize the findings to other cases where similar conditions
are found. It will not be argued that the Indianapolis Police
Department is typical of all 40,000 odd police departments in
America, but rather that it is an example of departments in cities
of a given size range, approximately 250,000 to 750,000 popu-
lation and indeed may be more advanced than many of these in
adopting recommendations for modernization and professionalism.
The department has been quite innovative over the years and has

a firm commitment to modern information processing. It has
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instituted extensive training programs, both in-house and at
outside institutions. It is organized with a great deal of
functional specialization. Thus, it may tc possible to generalize
from this study to other medium-to-large departments, at least

in terms of the direction in which they are tending.

The intent of the author in presenting the preceding study
of reporting in the Indianapolis Police Department was to high-
light some of the problems discussed in the literature relative
to measurement of the performance of public agencies. In pursuing
this intent, all of the reporting and processing done by the
Department was not presented or analyzed, but rather a sample of

those felt to be more important. If through ommission of some

data an injustice has been done the Department, it was unintentional.

At the beginning of this paper, the problem of knowing
"'what is being done' was identified as perhaps the key problem
leading to difficulties in measuring performance., The data
presented in the case study tends to illustrate this, at least for
police agencies, by showing the overwhelming concentration upon
"'erime" and crime prevention related activities in the Department.
This concentration is apparent in the reporting system, both by
what is recorded and by what is reported in identifiable terms.
Nearly 90 percent of the reporting of runs assigned is focused
upon 10 percent of the runs, those potentially crime related.

A great deal of reporting is done on Offenses Reported, Arrests,
and Case Clearance, indicating use as performance measures in
spite of the small portion of time spent on such activities and

the low value of cases cleared (20 percent). The police are

i

S1

consciously or unconsciously ignoring 80 to 90 percent of what they
actually do when they evaluate performance in such terms. This
indicates a serious misunderstanding of "what we are doing."
That the internal records do not allow evaluation of the
consequences for citizens of the police actions is fairly clear.
The only data pertaining to this is the value of stolen property
recovered, which in a broad Sense measures service to citizens,
but

which suffers from certain limitations noted in the discussion

.

As . . . .
to Wilson's claim that the citizen can evaluate the service

function of the police, he is perhaps correct in terms of the

citizen who has recently received direct assistance, however,
no records are maintained which would allow measurement of the
levels of service provided in general. In the Indianapolis
survey 37 (in white, middle-class neighborhoods) only 22 percent
of the families interviewed had been assisted by the police,
leaving 78 percent with no way to evaluate police performance
of "service" functions. Wilson's implication that the police
receive adequate performance data to evaluate the law enforce-
ment functions is partially challenged by the problems in inter-
preting the reported data presented in the case study.

Finally, in the discussion accompanying the case study,
the attempt was made, with some degree of success, to illustrate
sercal's and Biderman's critiques of police reporting and the

use of the FBI Uniform Crime Reports. While not adding anything

37
Ostrom, et al., op.cit,
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significantly new to their arguments, the case study does present

additional validation of their arguments.

Summary and Conclusions

In the preceding pages, the author has attempfed to bring
together a few of the more salient critiques relating to problems
of measurement of performance in the public sector. The primary
focus of the discussion was upon police agencies, but it is at
least partially pertinent to problems found in all public agencies,
The underlying factor is that such agencies are not in competition
with alternate suppliers of similar services and are not evaluated
upon any objective standards of performance in determining their
budgets. Thus, they have no incentive to provide detailed measures
of task performance. TIndeed, one of the major problems facing
one who would analyze police performance is that fairly adequate
records are maintained on only ten percent of pclice activity,
the remainder being lumped as 'not police work."

A case study was presented to illustrate soﬁe of the argu-
ments presented in the literature. In that study, of reporting
in the Indianapolis Police Department, the emphasis upon crime
prevention and law enforcement to the exclusion of other acti-
vities, predicted by the critiques was indeed found. The
Indianapolis Department is basing its performance evaluations
upon only a small fraction of its activities, those considered
relevant for internal purposes. The Department has, as have
most other police agencies, been successful in getting governmental

superiors to accept its premises relating to "police work."
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In view of the problems of measurement of the performance
of public agencies based upon the use of internal records, two
courses appear open to the social scientist. One of these was
pursued in the previously mentioned Indianapolis study. In such
an approach, the basic¢ performance measures utilized are citizen
evaluations of various aspects of the agencies' functions. While
such an approach is inherently satisfying to those with a view
of society which emphuasizes citizen choice as a guiding criteria,
certain problems exist in using these evaluations as performance
measures , 58 -

To combat some of these problems, and to provide data from
within the agency studied, a second course should be pursued in
conjunction with the first. Hore the social scientist should
not merely look at the records produced by the agency and reject
them as invalid for measuring performance, but should rather
study the recording and measurcment process within the agency,
attempting to suggest better methods which would be meaningful
to the agency. Such a course serves three important purposes:
one, by studying what is recorded and how it is used, the
scientist can obtain knowledge of the agency's self-image and of
power relationships within the agency; two, better data would
become available if better methods were adopted; and three, the
agency might improve its performance by utilizing the data.

All three purposes arc eminently worthwhile.

38gee Ostrom and Whitaker, and Ostrom, Parks, and Whitaker
for a discussion of these problems.




APPENDIX: Some Recommendations for the Indiamapolis Police
Department

While the author attempted to avoid direct criticism of the
Indianapolis Police Department in presenting the case study, it is
inevitable that some of his discussion will be interpreted in this
fashion. It was the intent of the author, as stated in the intro-
ductory paragraph, to use the case study to illustrate measurement
problems in public agencies; if the Indianapolis Department was
not representative of such agencies, these illustrations would
be meaningless. Still, to avoid being tagged as one who criticizes
without suggesting alternatives, and to fulfill commitments made
while gathering dJata in the Department, the following suggestions
are made,

The recommendations fall into three basic categories, recom-
mending a major change in reporting philosophy, recommending some
improvements within the existing franework, and '"nitpicking,"
pointing out some flaws in existing reports.

The basic philosophical change called for lies in the area
of reporting calls for service. The recommended change is one
involving a change in philosophy because it involves acceptance
of many services in addition to law enforcement as 'police wor"
or at least as work which the police are likely to be doing for many
more years.

First of all, the Uniform Complaint Form should be expanded
to provide coding such that all calls for service received would be
recorded., This would include those where the dispatcher was able

to solve the caller's problem personally (perhaps just by listening)
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and those where the dispatcher transferred or referred the called

to another governmental unit or to a private agency. (Since this
would generate a large additional card volune, the¢ cayds could be
designed to be read by an optical scanning device, eliminating a
large keypunching load.)

Once this change was implemented, the Department Data Process-
ing section could produce reports which would greatly assist the
City in evaluating citizens' demands for services, particularly
those needed on =zn emergency basis, bu® also many others. Such
analysis would be quite valuable in determining not only the
level of such demands, but also the geographic and temporal distri-
butions, facilitating better decision-making in allocating City
resources.

Additionally, this would require the Police Department to analyze
in much greater detail the data now lumped into All-Others in their
reporting framework. This should allow better evaluation of the
types of services being performed by officers, by both command
personnel and the public. 1In the lattoer sense, the department would
surely benefit from increased citizen awarcness of the many ser-
vices provided by police officers in performing their job. Such
awareness could not help but lead to greater citizen appreciation
and respect for officers. In the words of John Griffin,

Both internal and external data possess significance

as a purely historical record hbut, of much greater

significance, can be used by the administrative heads

of the department in the measurement of accomplish-

ment and efficiency. These date also keep the public

informed of policu activity, and may do much to create
a favorable climate of public opinion. 39

39Griffin, John, Statistics Essential for Police Efficiency,
Charles <. Thomas, Springfield, 1958. p. 31.Quoted in Skolmick, op.cit.
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In addition to these considerations, the recognition of these ser-
vices as valid police work would go a long way in alleviating the
frustrations that many observers have noted, which result from
the pursuit of a virtually unattainable goal, crime prevention.

Within the existing reporting system, several improvements
might be made. A significant one would be the recording and analy-
zing of response time. This would be a useful input to adjusting
beat boundaries, identifyinp beats which might be “too large or
severely congested by noting relatively higher response time for
given run types. A policy of adjusting boundaries to reduce response
time might pay off in reduced crime and/or increased clearances,
as evidenced by studies showing probability of apprehension falling
off very rapidly as response time increases. 40

A change which would be of value to field supervisory personnel
would be the addition of two more sort levels on the llajor Offenses
by Sector report. The first level would sort out the beats within
the sector, the second, the category of offense within the beat.
This would enable Sector superviscrs to determine easily where
the activity was within their scctor, and what type of offenses
were occurring.

Two additional reports which would appear to be of value and
which could be easily produced from the run data, are Beat Within
Category, and Runs Per Shift By Beat. In both of these, the
beats would be ranked in decreasing order of activity, allowing

the Department to determine at a glance thosc beats ranking highest

40 Boehm, op.cit.
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in a given category of activity, and those ranking highest on each
shift. Both reports could be very helpful in allocating Task Force
and other Operations personnel.

Finally, it would appear valuable for statistical purposes,
if for no other, to produce an error report each day showing case
number and address for those Incident Reports not coded or incom-
pletely coded by beat. A clerk could be assigned on a part-time
basis to correct these and enter the data into the files properly.

The '"nit-picking" recommendations are quite trivial, things
which the Data Processing section would normally correct anyway,
but which may not have been brought to their attention. First, the
program which produces page 17A of the Statistical Report (Yearly
Recapitulation of Geographic Police Beats) does not allow room
for printing of the proper totals. The totals for All Other and
for Total Runs on that page (1970 Report) are wrongly truncated
from the left.

Secondly, the category total lines on the Shift Within Cate-
gory report are incorrect in the Percent By Shift and Average Time
Per Day columns. The figures shown are those for the late shift
rather than a total for all three shifts.

Finally, and perhaps not as nit-picking, it would seem worth-
while to subtract out those runs on the FO8 beat which involve
trips to the garage, to headquarters, etc., By including these
on the reports, a false impression of an overloaded beat is gener-

ated for the uninformed reader.
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If any of these suggestions are of use to the Department,
the author will be quite pleased. This paper depended greatly
upon the splendid cooperation which was afforded, and the author

would like to repay this debt, if only in a small way.
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