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Re-Defining the Police Response to Homicide:
Assessing the Richmond, California Comprehensive Homicide Initiative

Michael D. White
James J. Fyfe
John S. Goldkamp
Suzanne P. Campbell

EXECUTIVE SUMMARY

Introduction

This report describes an in-depth examination of an initiative undertaken by the Richmond,
California Police Department to address homicide and violence reduction using non-traditional,
community-oriented strategies. Richmond’s Comprehensive Homicide Initiative represents a
substantial re-thinking of how police should deal with homicide and, more generally, violent crime,
and of the relationship of police and the community as it bears on one of the most isolated and
reactive of all police activities, homicide investigation.

Homicide in the United States and the Traditional Police Response

Since the mid-1990s, dramatic decreases in violent crime and homicide have been reported at
both the national and local level. Despite the recent well-publicized decreases, violent crime remains
unacceptably high in many jurisdictions, particularly in core, urban areas. Moreover, the nature of
homicide has changed over time, with notable increases in homicides between strangers, and
homicides involving drugs, guns, and gangs, and homicides occurring outdoors. The view that
homicide is relatively immune from police interventions has permeated thinking among both
criminal justice practitioners and scholars, who typically have held that homicide rates are, by and
large, a manifestation of social and economic variables over which the police have little control.
Moreover, within their departments, homicide investigators typically have operated almost as
independent agents, responding on an ad hoc basis to the cases called to their attention, but generally
doing little to anticipate or prevent such problems.

Reconsidering the Nature of the Problem: Developing a Comprehensive Homicide Initiative

Two developments have changed the traditional view of how police should respond to
homicide. One is the crisis experienced in core inner-city neighborhoods in the 1980s where
homicides were disproportionately concentrated. Second, the movement to community and
problem-oriented varieties of policing has encouraged a wide-ranging reconsideration of aims and
methods of policing and has helped to change the prevailing vision of what police may accomplish.

In 1995, the International Association of Chiefs of Police (IACP) held a “Murder Summit” to
address the increase in violence in core urban areas, as well as changing homicide patterns, and to
produce a comprehensive strategy to reduce homicide that could serve as a model for police
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departments in the United States. In addition to dealing with traditional issues related to
investigation and prosecution, the IACP report emphasized the importance of prevention and
intervention efforts in a variety of areas. At the direction of Attorney General Janet Reno, the
Bureau of Justice Assistance of the U.S. Department of Justice funded a Comprehensive Homicide
Initiative in 1995, to support the development of pilot projects incorporating the kinds of broad-
based and community-oriented violence reduction strategies recommended by the IACP. The
resulting Comprehensive Homicide Initiative sought to test two important questions:

Can the lessons and methods of problem and community-oriented policing be applied to
homicide investigation, a specialization that has, in effect, remained aloof from all but

technological change?

Can traditional police homicide work be recast to include a strong preventive
component?

Richmond’s Comprehensive Homicide Initiative

The city of Richmond, California, was selected as a demonstration site that would build
on IACP recommendations and adapt them to local circumstances. This would involve a multi-
faceted process led by the police incorporating a variety of local strategies. Richmond was
deemed a good test site because between 1985 and 1994, it suffered serious economic setbacks
and increases in drug-related violence and homicides common to other urban areas. By 1991,
homicides had tripled (from 20 in 1985 to 61 in 1991), making Richmond one of the most violent
cities in the country.

The Richmond Police Department (RPD) began implementation of its Comprehensive
Homicide Initiative with analysis of the increases in homicides. The years from 1990-1994 were
marked by dramatic shifts in trends and patterns of homicide. In general, the increase in violence
occurred largely within the city’s African American and Hispanic communities and involved guns,
drugs, gangs, and persons with prior involvement in crime and violence. The streets of Richmond

had become increasingly unsafe as homicides shifted from indoor to outdoor locations during the
same period.

After approximately one year of planning, the RPD produced a Comprehensive Homicide
Initiative implementation strategy. The strategy provided a new and sharper focus for some existing
programs as well as defined new programs and practices that, viewed collectively, were designed to
address homicide in Richmond. Generally, Richmond’s Comprehensive Homicide Initiative
represented an eclectic and multidisciplinary approach to addressing violent crime by focusing on
both short- and long-term objectives. Although the Richmond Initiative was limited in scope by the
availability of resources, the Comprehensive Homicide Initiative is a collection of separate
enforcement and non-enforcement strategies that represent a broad-based portfolio of policing
initiatives. Taken together, this mosaic of programs, practices and policies represented a new
approach to violence in Richmond, focusing on improved investigation and enforcement, and
perhaps most importantly, prevention. Key components of the Comprehensive Homicide Initiative
include:
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¢ Collaboration between the RPD, the community, and other public and government
agencies;

e Strong preventive efforts focused on Richmond youth; and

e More traditional law enforcement strategies.

One particular prevention strategy focused on an attempt to keep local youths in school.

Truant Recovery Program

The Truant Recovery Program represents an innovative partnership between the Richmond
Police Department (and other law enforcement agencies) and the West Contra Costa Unified School

-District that seeks to “re-integrate” truants into school, rather than to punish them because of their

truancy. Analysis of a random sample of truants showed that although few had formal prior arrests
(seven percent), nearly half had prior contact with the Richmond Police Department. Review of
academic records in the years leading up to the truancy contact showed that, for those who had
available information, the vast majority were struggling in school: they missed school on a regular
basis, their behavior was often disruptive, and their grades were frequently below average or failing.

During an 18-21 month follow-up of these youths after their apprehension by police, 14 percent
of truants recorded an arrest and 37 percent had additional contacts with the RPD. The follow-up
data further suggest that the truants continued to struggle in school post-apprehension by the Truant
Recovery Program, but that compared to their performance in the previous year, they behaved better
(median disciplinary incidents dropped from five to one), received fewer punishments (median
sanctions dropped from five to zero), skipped school less often (median unexcused absences dropped
from 12 to nine), and received somewhat better grades (median number of D and F grades dropped
from seven to five)}—all suggesting an association between improved school performance and
contact with the Truant Recovery Program.

Assessing the Impact of Richmond’s Comprehensive Homicide Initiative

The full report describes the primarily descriptive and qualitative assessment of Richmond’s
Comprehensive Homicide Initiative. Given the descriptive aims of the report, it was not possible to
determine a definitive impact of the Comprehensive Homicide Initiative on Richmond’s crisis of
violence and homicide. The report nevertheless examines the Richmond Police Department’s efforts
to develop a strategy that broadens conceptualization of factors over which police might have control
and to implement measures that contribute to lower levels of violence in the community.

To draw some inferences about the impact of the Comprehensive Homicide Initiative, the
report employs a two-pronged analysis. The first treats the changes in homicide rates in the context
of contemporaneous trends in homicide and other violent crimes in Richmond and in California
generally. This analysis showed that, although Richmond is a much more violent place than
California as a whole, its trends in homicide and violent crime rates mirror state trends and suggest
that, in part, Richmond violence is influenced by factors affecting violence in California overall.
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The second examined changes in the nature of Richmond homicides by looking at differences
in the rates of specific types of homicide that were most directly targeted by the Comprehensive
Homicide Initiative. This analysis showed that in the years following the development of thc
Comprehensive Homicide Initiative (1995 — 1998):

the rate of homicides occurring outdoors dropped by 37 percent;

the rate of drive-by shootings dropped by 64 percent;

the rate of homicides involving victims with prior convictions dropped by 31 percent;

the rate of homicides committed by offenders with prior convictions dropped by 44

percent;

the rate of homicides involving female victims dropped by 61 percent;

o the rate of homicides involving victims and offenders related by blood or marriage
dropped by 55 percent;

o the rate of gun-related homicides dropped by 43 percent;

o the rate of drug-related homicides dropped by 59 percent.

These changes represent important and dramatic shifts in the nature of homicide in
Richmond, California, as many of the patterns that made the city one of the most violent in the
country during the early 1990s were reversed. Although it seems reasonable to conclude that the
Comprehensive Homicide Initiative played some role in the post-1994 homicide changes,
particularly since many of the changes occurred in areas targeted by the violence reduction efforts,
the exact nature and power of its impact, in conjunction with other social forces, remains unknown.

Implications for Police Policy and Practice

Richmond’s Comprehensive Homicide Initiative serves as a challenging pilot model of
community-wide planning, focused violence prevention and reduction efforts, and collaboration
between police, community and other agencies. A number of important themes emerged from our
study. First, the Comprehensive Homicide Initiative recognized that a sound police/community
relationship is critically important to successful homicide investigation and prevention. Second,
reflecting the spirit of the original IACP recommendations, Richmond’s strategy was both multi-
disciplinary and multi-faceted. It incorporates a wide range of goals, both within and outside the
conventional notions of law enforcement, and notably, it invested heavily in the youth who are most
at-risk of becoming both perpetrators and victims of violence. Third, and perhaps most compelling,
the Initiative was the natural extension of problem-oriented and community policing approaches to
the last bastion of traditional policing, the homicide unit. The experience in Richmond illustrates
how this innovative perspective can be applied safely and productively in a jurisdiction facing more
than its share of the problems that challenge many other American cities.
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Re-Defining the Police Response to Homicide:
Assessing the Richmond, California Comprehensive Homicide Initiative

L INTRODUCTION: HOMICIDE IN THE UNITED STATES AND THE
TRADITIONAL POLICE RESPONSE

Organization of the Report

This report presents findings from assessment of a Comprehensive Homicide Initiative in
Richmond, California. Reflecting the spirit of recommendations from the International Association
of Chiefs of Police Murder Summit, Richmond’s éomprehensive Homicide Initiative represents a
quantum change in how police respond to homicide. The Initiative sought to facilitate the application
of multi-faceted strategies including prevention, intervention, enforcement, and prosecution in an
effort to reduce homicide in local communities. Prompted in part by the changing patterns in
homicide and their impact on core, urban neighborhoods, as well as the shift to problem- and
community-oriented styles of policing, the Comprehensive Homicide Initiative places a premium on
violence prevention, and engages homicide investigators, traditionally the most reactive of all police,
in proactive and preventive activities.

Richmond’s Comprehensive Homicide Initiative reflects a blending of community-based,
preventive efforts, many of which focused en youth, with more traditional law enforcement
strategies (Fyfe et al., 1998). Taken together, Richmond’s conceptualization of the Comprehensive
Homicide Initiative reflects a broad-based portfolio of strategies or policy mosaic that represents a
new, more well-rounded approach to violence reduction. Figure 1 demonstrates the breadth of the
Richmond Comprehensive Homicide Initiative, illustrating the community-wide involvement, the

strong preventative component, and the central role of the Richmond Police Department.
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Figure 1 Elements of the Richmond, California Comprehensive Homicide Initiative

Investigative and Enforcement Strategies Prevention / Intervention Strategies
Inter-agency Collaboration / Task Forces Schools
-Violent Offender, FAST -Truant Recovery, Adopt-a-school
Intensified Team Approach Youth Qutreach
-High profile homicides -PAL, Youth Academy

RPD

Juvenile Justice
-Probation Officer-on-Campus, Youth Court

Improved Information / Technology

Evidence Specialist / Evidence Housing Authority, Public Works,
Equipment Community Involvement

Domestic Violence
-Battered Women's Alternatives

The development of the Comprehensive Homicide Initiative and its application in Richmond

raise two basic questions.

1. Can the lessons and methods of problem and community-oriented policing be applied
to homicide investigation?
2. Can what we think of as police homicide work be recast to include a strong

preventive component?
This report considers the impact of the Comprehensive Homicide Initiative in the context of the
homicide problem in Richmond by first describing the nature and frequency of homicide in the years
before the development of the Comprehensive Homicide Initiative, in the relatively quiet period of
1985-1989 and in 1990-1994 when the average annual homicide rate doubled (from 27 to 53 per
100,000), making it one of the most violent cities in the United States. It then describes the planning
and implementation of the Comprehensive Homicide Initiative and explains each of the components,
emphasizing several that appeared to be particularly important. Last, the report describes changing
patterns in homicide in the post-Initiative years, 1995-1998, including notable decreases in the rates
of homicide specifically targeted by the Comprehensive Homicide Initiative. The role of Richmond’s

violence reduction strategy in those changing trends is considered, as are the lessons learned from
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the Richmond experience.

Recent Trends in Homicide

Former New York City Police Commissioner Robert J. McGuire was once asked by reporters
to explain what he and his department had done to produce a drop in his city’s homicides from one
year to another. Although he admitted that he had been tempted to take credit for the murder
decrease, McGuire told the reporters that he doubted that the police department had in any way
affected the homicide rate. Murders, he said, seemed to have a life of their own, and to be relatively
immune from police interventions.

This view has permeated thinking among both criminal justice practitioners and scholars,
who typically have held that homicide rates are, by and large, a manifestation of social and economic
variables over which the police have little control. Geographic analyses, for example, show that
southern states suffer from rates that have historically been much higher than those of the North.
This difference in rates has variously been attributed to the frontier and self-help traditions of the
South, as well as to the historic reliance on violence to maintain southemn slavery and class and race
distinctions (e.g., Hackney, 1969). In addition, the availability of handguns and other firearms,
historically the weapons of choice for U.S. murderers, has frequently been cited as a predictor of
homicide rates (Brill, 1977; Zimring and Hawkins, 1997), and has varied so much between North
and South that H. C. Brearley was led to describe the South as that part of the United States lying
below “the Smith and Wesson line” (1934, 678).

Homicide rates in the United States during the twentieth century generally follow a U-shaped
trend (Zahn and McCall, 1999). They bottomed at about 1964 when, following the relative
prosperity and optimism of the post-World War II 1940°s and 1950’s, there began the United States’
third wave of violence in the last 130 years. Since that time, the nation has experienced the highest
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homicide rates this century.! The 1960’s crime wave differed from the first two in that it was far
more visible and might therefore have had a much greater effect on the national consciousness and
morale. By the 1960’s, television had replaced newsprint as the country’s major news media, and
images of the Kennedy assassinations, the Manson killings, the Texas Tower sniper murders, and the
Kent State killings were brought into the American living room regularly, sometimes as they
happened. The 1960’s, suggests Lane (1997), were a time when the national newscasts and
headlines were full of the big ones; the assassinations and ideological killings, the hideous,
sensational, or mass murders, while the local news and back pages detailed the period’s great
increase in more routine homicides and other violence.

Many events and movements of the 1960’s might have accounted for this upsurge in
violence. Historian Lane (1997: 298) has asserted that it was attributable to increased levels of
frustration associated with shifts in employment and consumption as the United States moved into a
postindustrial era. Essentially, the urban-industrial revolution served to curb impulsive behavior
through routinized work, long hours, and the promise of greater prosperity. The postindustrial
economy did not emphasize manufacturing jobs, instead placing increasing value on education
without the promise of steady employment for the unskilled:

Once there was a clearly apparent reward for putting up with the boredom and

frustration of mass education, for obeying the cops, staying out of trouble, learning to

curb the appetite for mind-altering drugs. But once the decay of the urban industrial

revolution diluted these payoffs, the moral lessons came to seem irrelevant and the
institutions of social control simply tyrannical. (Lane: 1997: 299)

Other factors that have been cited as potential causes of the increased levels of violence in the

1960’s include a large increase in the 15-29 year old age group as the postwar baby-boom generation

! The first of wave of violence began in 1860, and the second wave in 1900 (Gurr, 1981 in Harries; 10).
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came of age; higher homicide rates than usual for the 35 and over age group; increased use of drugs;
and increased availability of firearms. All of these undoubtedly contributed to increased violence, so
that, as Harries (1997) notes, no one social or economic factor can fully explain the variation in
homicide in the United States since the post-World War II era. Nor, we would add, is there likely to
be found a single explanation of homicide rate variations in any other period.

After the fairly dramatic shifts in violent crime and homicide during the 1960’s and early
1970’s, trends and patterns remained fairly stable for about 25 years (Lane, 1997). The national
homicide rate peaked in 1980 at 10.7 per 100,000 residents and it has generally declined since then
although, beginning in the mid-1980’s, many urban areas experienced dramatic increases in
homicides. These have been attributed largely to the introduction of crack cocaine and to the
violence associated with attempts to control its profitable market.

Since the mid-1990’s, dramatic decreases in violent crime and homicide have been reported
at both the national and local level. The nation’s homicide rate in 1998 dropped to 6.1 per 100,000
residents, the lowest point since 1967. New York City has experienced unprecedented decreases in
homicides, from roughly 2,200 per year in the early 1990’s to about 650 per year more recently.
Boston also gained recent national attention for enjoying a two-year span without a single gun-
related juvenile homicide.

A variety of explanations have been offered for the recent decrease in violent crime. Attormey
General Janet Reno attributes the decrease to such federally encouraged and directed programs as the
addition of new police officers, enhanced cooperation among law enforcement agencies, stiffened
gun control legislation and strategies, and a combination of prevention, intervention, punishment,

and supervision (USA Today, 10/18/99). Blumstein and Rosenfeld (1998) view efforts to remove
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guns from illegitimate hands as a contributor to the declining crime rate, along with a strong
economy, the eradication and/or maturation of many drug markets, and the aging of baby boomers.

According to Lane (1999), the most salient explanation for the decrease in crime is the
increase in legislation that imposes longer and mandatory prison sentences. Homicide conviction
rates are at an all time high (over 70 percent), which, he points out, has effectively incapacitated
more homicide offenders than ever before. Lane agrees that all of these explanations likely play
some role in the decrease in violent crime, but he warns that their impacts are “fragile and will not
stand the test of time.?”

Despite the recent well-publicized decreases in rates of reported crime and victimization in
the United States, violent crime generally and homicide in particular, remain at unacceptably high
levels in many jurisdictions. Simply put, the downward trends in homicide and other violent crimes
in places like New York City and Boston, as well as on the national level, are not universal.
Moreover, even in places currently enjoying respites from violence, homicide rates remain far higher
than in the other western democracies. Disturbing trends in the nature of homicide also have
emerged in recent years including increases in homicides between strangers, and those involving

drugs, guns, and gangs.

Changing the Traditional Police Response to Homicide

In recent decades, conventional police wisdom has treated homicide as a crime relatively
immune from police suppression efforts. By this logic, homicide has been regarded as a product of
forces over which the police have little control. Absent the ability to change social and economic
conditions and the psychology of groups most affected by lethal violence, this traditional reasoning

concluded, there was little the police could do to combat homicide. Asa consequence, police efforts

? This citation is from a phone interview with Lane conducted on October 25, 1999. -
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to deal with homicide generally have consisted of enhancing strategies and techniques useful in
after-the-fact, case-by-case investigation.

Within their departments, homicide investigators typically have operated almost as
independent agents, responding on an ad hoc basis to the cases called to their attention, but generally
doing little to anticipate or prevent such problems. Especially as their caseloads have risen over the
last decade, homicide investigators’ contacts with the community and other official institutions have
generally been limited to cultivation of informants and interaction with victims, witnesses, and
suspects. Their expertise typically has involved interrogation, deduction, detection, and preservation
of evidence. Their interactions with other public servants usually have been limited to conferences
with prosecutors and coroners and to testimony before judges. By experience and inclination, they
are among the least likely police candidates for such outreach programs as community-oriented
policing. Jack Webb’s portrait of the cool, competent, and aloof Joe Friday, one of the police elite
who had been granted exclusive rights to solve the homicide problem through case-by-case
investigation, and who knew and quietly enjoyed his exalted status, has not been far from the truth in
most police agencies. Joumnalist David Simon wrote of the Baltimore Police Department in
Homicide, the book that inspired the long-running television series of the same name:

The murder police always get there after the bodies fall...in a police department of

about three thousand swormn souls, you are one of thirty-six investigators entrusted

with the pursuit of that most extraordinary of crimes: the theft of a human life. You

speak for the dead. You avenge those lost to the world...If you are not as good as

you should be, you’ll be gone within a year or two, transferred to fugitive, or auto

theft or check and fraud at the other end of the hall. If you are good enough, you will

never do anything as a cop that matters this much. Homicide is the major leagues,

the center ring, the show. It has always been...And it will always be that way,

because the homicide unit of any urban police force has for generations been the

natural habitat of that rarified species, the thinking cop (Simon, 1993:15-17).

Two trends recently have changed this complacent, reactive view. One is the crisis
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atmosphere created by the 1980’s’ change in the nature and frequency of homicides. Virtually
every analysis has shown that changing homicide patterns have taken their highest tolls in core,
inner-city neighborhoods. These places, traditionally marked by greater levels of violence than
other communities, became killing fields in which homicides involving drugs, guns, and gangs
proliferated.

Second, the movement to community and problem-oriented varieties of policing has
encouraged the reconsideration of many police strategies and has helped to change the prevailing
vision of what police can accomplish. Instead of treating their work as a series of unconnected
episodes that were exclusively of their own domain, police agencies have more recently
subscribed to problem-oriented policing and have tried to place individual incidents in a larger
context to identify and address their causes, as well as to seek the participation of the community
in this process.

Most important, the adoption of problem-oriented policing has marked a return to a first
principle defined by Sir Robert Peel, the “father” of modemn policing. According to Peel, good
policing is identifiable by the existence of stable public order and the absence of police business,
rather than by police success in solving crimes and coping with disorder (see Miller, 1977; Lane,
1980). While problem-oriented policing acknowledges the importance of aggressive police crime-
solving efforts, it has placed a premium on Peel’s preventive ideal, and on police ingenuity in
short-circuiting problems before they manifest themselves in serious violent occurrences like
homicide. Moreover, this significant change in perspective is congruent with increasing
recognition that the manner in which the police, and others, have categorized police problems has

been too narrow and has constricted the range of approaches adopted by police agencies.
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IL RECONSIDERING THE NATURE OF THE PROBLEM: DEVELOPING A
COMPREHENSIVE HOMICIDE INITIATIVE

The upsurge in violence in core-urban areas (as well as changing homicide patterns) and the
general move among police to more analytic problem-oriented methods and strategies have led to a
rethinking of the police role in preventing and solving homicides. In 1995 the International
Association of Chiefs of Police (IACP) held a Murder Summit to address this most frightening
dimension of contemporary violence. The 55 practitioners and scholars participating in the summit
analyzed the dimensions of the homicide problem and made recommendations for a model
comprehensive strategy to reduce homicide (IACP, 1995).

In its Summit report, the IACP discusses murder in the larger context of violence generally,
as the extreme on a violence continuum. The IACP stressed murder’s diverse forms, beginning as
different types of confrontation with different characteristics, occurring in different areas of the city,
affecting different segments of the problem-oriented population (IACP, 1995: iii). The report also
recognized the changing nature of violence and homicide as influenced by drugs, guns, and increases
in stranger-on-stranger violence. The IACP’s Murder Summit culminated in 39 recommendations
highlighting the need for the development of community-wide strategies involving law enforcement,
community and government, legislative, and education and training initiatives. The [ACP
recommendations are multi-dimensional and multi-disciplinary, calling for greater cooperative
problem-solving among agencies, organizations, and the community and recognizing short-term
needs and longer-term goals necessary to address the root causes of such violence (IACP, 1995:1ii,
see Appendix A for the recommendations).

At the direction of Janet Reno and Director Nancy Gist, the Bureau of Justice Assistance

(BJA) of the U.S. Department of Justice funded a Comprehensive Homicide Initiative in the fall of
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1995 to pilot application of violence reduction strategies that reflected the spirit of the IACP
recommendations. The city of Richmond, California, was selected as a demonstration site that would
build on the JACP recommendations and design multi-faceted local strategies incorporating
prevention, intervention, enforcement, and prosecution components with the police executives
serving as the leaders of the process.

The IACP Summit and the Richmond initiative have adopted the practical view that homicide
can best be understood as part of a more general violence problem. This perspective was adopted
even though the demarcation between homicides and other serious, but non-fatal, assaults has
become clearer than ever before. Wolfgang’s pioneering homicide studies (1958) reported that many
were simply the chance outcome of viole‘nce that was not specifically intended to cause death. Some
bar-fight stabbings proved fatal, for example, but, serendipitously, others did not. Since then,
violence has changed to the extent that now there usually is little ambiguity between homicides and
non-fatal assaults. When offenders empty high-capacity pistols and automatic weapons into victims’
bodies, their intent is unmistakable. Thus, this new view of homicide as part of a larger web of
violence comes about at a time when there is more reason than ever to distinguish between homicide
and other types of violence. The distinctions that might be drawn, however, are irrelevant to or even
impede effective homicide strategies-.

This changed view is at the core of the questions raised by the Bureau of Justice Assistance’s
Comprehensive Homicide Initiative, which asks how the newly developing police philosophies and
strategies can affect one of the most isolated and reactive of all police activities, homicide
investigation. No matter how estranged from their communities some police agencies have been, the
constant presence on the streets of patrol officers, narcotics investigators, and vice officers has

always caused these personnel to enjoy a great deal of contact with both ordinary members of the
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public and non-criminal justice officials and agencies. This has not been true of homicide ‘
investigators, the police officers who have heretofore been tasked with almost exclusive
responsibility for police homicide-related activities.

The IACP Murder Summit also recognized that homicide investigation is a very special and

- demanding job. At the same time, the Summit and the Comprehensive Homicide Initiative raise two
questions. First:

J Can the lessons and methods of problem and community-oriented policing be
applied to homicide investigation, a specialization that has, in effect,
remained aloof from all but technological change?

Putting homicide into the general context of the problem of violence in this fashion broadens

one’s thinking about which police officers have a responsibility to do something about homicide,
about how they may do it, and about whether and how they should enroll the community in their

efforts. Thus, the second question follows naturally from the first:

o Can what we think of as police homicide work be recast to include a strong
preventive component?

As conceived by the Richmond police — with major participation and leadership from their
own homicide detectives — the Comprehensive Homicide Initiative represents a departure from the
traditional police definition of homicide as a unique offense in which the appropriate police role is
largely limited to after-the-fact investigation. The underpinning of Richmond’s Initiative is the
recognition that homicide prevention is a critical police responsibility that can best be accomplished
by identifying the paths that frequently lead to homicide and closing them by early intervention.

As this report will disclose, this strategy was a quantum change from the more passive, but
time-honored, police practice of waiting for homicides to occur before taking action. The Richmond

Comprehensive Homicide Initiative was directed by RPD’s new chief, William Lansdowne, an
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“outsider”” who had come to Richmond in 1995 after a long career working under the community-
oriented philosophy and policy of the San Jose Police Department. Chief Lansdowne insisted that
the Comprehensive Homicide Initiative emphasize the role of non-police institutions in anti-violence
efforts. Lansdowne quickly won his staff, including his homicide investigators, over to this view of
collaboration with the community. This was a significant change in Richmond where relations
between the police and much of the community had been rather hostile and marked by mutual
distrust and disdain.’

By our observations, the RPD’s movement from its old, and probably well-founded,
reputation as an isolated hard-line agency to its heavy involvement in the community has outlasted
Lansdowne’s tenure (he has recently returned to the San Jose Police Department as its chief). Even
absent any measurable differences in the outcome variable studied in this report — homicide rates —
this would be a major and positive change that would no doubt improve policing in the long-term. In
the short-term, it is evidence that abstract, peer-developed recommendations like those of the IACP’s
summit can be applied even in a setting that faces more than its share of the economic, racial, and
class problems that make urban policing so challenging.

One of the challenges in having the homicide staff accept this perspective was to persuade
them that the Comprehensive Homicide Initiative would enhance tfleir ability to accomplish their
goals in solving and reducing homicide in Richmond. This meant a change in the conceptualization
of homicide investigative work from one that focused mainly on the search for clues and
information. Instead, the homicide squad would be thought of, by virtue of it special expertise and

experience, as the core leaders who call together police and community resources in a common effort

? The early 1980°s marked the nadir in police-community relations in Richmond. During those years, the Richmond
Police Department was the target of a long series of suits alleging discrimination and other civil rights violations. These
were nationally publicized ina “60 Minutes” expose.
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to prevent homicides and to solve those that could not be prevented as expeditiously as possible.

Far from diminishing the role and status of homicide detectives, this view of their work conceives of

them as homicide specialists, increasing both their importance and prestige.
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III. RICHMOND, CALIFORNIA AND THE COMPREHENSIVE HOMICIDE
INITIATIVE

The Demonstration Site: The City of Richmond, California

Richmond, California is located in western Contra Costa County, across the bay from San
Francisco (See Appendix B). As Table 1 indicates, its population of 94,000 is, in round numbers,
just less than half African-American, just more than one-thirld white, and one-quarter Hispanic and
Asian, and is far more diverse than the rest of either western Contra Costa County or California.
This is a familiar pattern in the ecology of American metropolitan areas, where Richmond’s
relationship to San Francisco has its analogues in Newark’s relationship to New York, Gary’s
relationship to Chicago, and Camden’s relationship to Philadelphia. Like these other jurisdictions,
Richmond is a blue-collar adjunct to a larger and more prosperous center city and its suburbs.

Table 1 Racial Composition of Richmond, Western Contra Costa County,
' and the State of California

Jurisdiction African American White Hispanic Asian
(Percent) (Percent) (Percent) (Percent)

Richmond* 44 36 14 12

Western Contra 9 66 11 10

Costa County*

California* 7 55 27 10

*These data are based on United States Census data for 1990. The California data are from 1993, taken from the
Statistical Abstract of the United States, 1996.

Between 1985 and 1994, Richmond suffered many of the economic setbacks and increases in
drug-related violence common to other urban areas, including a dramati.c increase in the number of
homicides. Homicides had remained constant during 1985-1987 but increased dramatically during
the end of the 1980°s: by 1991, they had tripled in number from 20 in 1985 to 61 in 1991, making
Richmond one of the most violent cities in the country (See Figure 2). This dramatic increase in
homicides caused the Richmond Police Department to rethink its strategy toward homicide and
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violent crime generally. In 1992, the RPD transferred officers from staff and specialized units to
patrol, and in 1994 it initiated new cooperative agreements with Federal and state law enforcement
agencies, as well as neighboring police departments. By 1995, the department was fully involved in
its own version of community-oriented policing, based on a recognition that enforcement alone did
not appear to appreciably reduce violence, or to address and improve wider quality of life issues
(Richmond Police Department, 1996a).  As part of this operation, the RPD established small
substations in targeted areas of the city. These substations were staffed by several trained officers
and local volunteers who engaged in a variety of activities, including informal counseling and

tutoring of neighborhood youths.

Figure 2 Annual Homicides in Richmond, California, 1985 - 1998, by Year
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Planning a Comprehensive Homicide Initiative: Strategies from an Information Base

The first step in the development of Richmond’s Comprehensive Homicide Initiative plan
involved analysis of increases in homicide and associated factors. Table 2 presents data on some of
the most theoretically and operationally significant of these. In brief, these data disclose the
following significant changes.

Table 2 Changes in Richmond Mean Annual Homicide Rates
per 100,000 Population, 1985-1989 to 1990-1994.

Offense Characteristic Mean Annual Mean Annual Rate Percent
Rate, 1985-89  Rate, 1990-94 Change Change
Victim/Offender Related 4.7 44 -0.3 -7
QOutdoors 15.8 36.4 +20.6 +130
Gun 24.1 46.0 +21.9 +91
Drive-By Shooting 1.5 8.7 +7.2 +480
White Victim 5.0 6.0 +1.0 +20
White Offender 32 3.6 +0.4 +12
African-American Victim 21.5 404 +18.9 +88
African-American Offender 153 26.0 +10.7 +70
Hispanic Victim 1.0 53 +4.3 +430
Hispanic Offender 1.2 1.8 +0.6 +50
Female Victim 6.2 8.4 +2.2 +35
Female Offender 2.7 0.9 -1.8 -67
Gang Victim 42 12.2 +8.0 +190
Gang Offender 44 12.0 +7.6 +173
Victim Criminal Convictions 32 25.5 +22.3 +696
Offender Criminal Convictions | 11.3 24.7 +13.4 +119

Note: In order to better capture changing trends and patterns in homicide over time, the pre-Initiative period is broken
down into two smaller, five year periods: 1985 — 1989 and 1990 — 1994, The mean annual rate of each offense
characteristic provides the average for each time period and allows for appropriate compansons over time. The mean
annual rate is based upon population figures from FBI UCR data.
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Victim/Offender Related: Changes in domestic violence-related deaths did not contribute to

the increase in Richmond’s homicide rate. In fact, the rate at which Richmond residents killed
persons to whom they were related by blood or marriage decreased slightly from 1985-1989 to 1990-
1994 (from 4.7 to 4.4 per 100,000, or 7%).* It is not clear why this type of homicide did not increase
with the overall trend in Richmond homicides. However, the RPD has focused specially on the
domestic violence issue as part of its overall strategy and has worked closely with community groups
such as Battered Women’s Alternatives and Rape Crisis Coalition to develop preventative
approaches. The decrease in homicides by females may be related to this RPD emphasis (from a
1985-1989 annual mean rate of 2.7 to a 1990-1994 mean rate of 0.9 per 100,000 inhabitants).
Outdoors: The traditional view that police could do little to prevent homicides has been
rooted in no small way to the fact that many killings, domestic or otherwise, took place behind
closed doors. This has not recently been true in Richmond, however. During the 1985-1989 period,
the mean annual rate per 100,000 residents of persons killed or discovered dead outdoors was 15.8.
The mean annual rate of these homicides more than doubled (to 36.4 per 100,000 in 1990 —1994, an.
increase of 130 percent). This was accompanied by an even more dramatic increase in 1990 — 1994
in the rate of drive-by shooting homicides (from 1.5 during 1985 — 1989 to 8.7 per 100,000 in 1990 —
1994, a 480 percent increase). These trends in “outdoor” homicides suggested to the RPD that
strategies useful in suppressing other street crimes nljght be effective in reducing these homicides, as

well.

Guns: As in the rest of the United States, guns have been the homicide weapon of choice in

* In order to better capture changing trends and patterns in homicide over time, the pre-Initiative period is broken down
into two smaller, five year periods: 1985 - 1989 and 1990 — 1994,
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Richmond. From the 1985-1989 period to the 1990-1994 period, the gun homicide rate in Richmond
increased from 24.1 to 46.0 (a 91 percent increase). The recently ubiquitous nine (millimeter)
handgun accounted for much of this increase. During the 1985-1989 period, nine-millimeter
handguns were used to kill ten persons in Richmond; during 1990—1994, they killed 80, an eight-fold
increase.’® This finding led the RPD to employ a variety of related strategies to reduce gun
availability.

Victim and Offender Characteristics: Homicides in Richmond have disproportionately

affected the city’s African-American community. During the 1985-1989 period, more than three-
quarters of all homicide victims (79 percent) and known homicide offenders (77 percent) were
African-American, cor-npared to a local population that is less than 50 percent African-American.
These percentages of victims and offenders remained constant through 1990-1994, but the rates of
African-American victimization and offending increased significantly (by 88 percent and 70
percent). Although considerably underrepresented in relation to the population as a whole, the rate
of Hispanic victimization by homicide increased by more than fourfold, from 1.0 to 5.3 per 100,000.
White victimization and offending rates increased slightly, by 1.0 and 0.4 per 100,000, but did not
account for much of the increase in homicides.

Table 2 also shows more substantial increases in victimization and offending rates among
persons identified by the RPD as gang associates, as well as those with prior records of convictions.
Known gang members died violently in Richmond at the rate of 4.2 per 100,000 total resident
population during the 1985-1989 period; this rate climbed three-fold to 12.2 per 100,000 during
1990-1994. The rate of known offenders with gang associations also approximately tripled, from 4.4

. to 12.0 per 100,000, during this period. This increase may be attributable, in part, to improved gang

’ Frequency of homicides by means other than guns remained relatively constant over the two periods.
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intelligence operations and more complete classifications of gang membership by the RPD rather
than to actual increases in gang violence. Even so, we share the view of RPD staff that this change
also describes greatly increased gang violence.

During the 1985-1989 period, persons with prior convictions died violently at the rate of 3.2
per 100,000; this rate jﬁmped by a factor of seven (696 percent) during 1990-1994, to 25.5 per
100,000 and accounted for more than half (53 percent) of all homicides. The rate of homicide
offending by persons with prior convictions also increased dramatically (by 119 percent). In short,
the greatest increases in homicides in Richmond involved persons previously convicted of criminal

offenses.

Spatial Distribution: The RPD homicide data also indicate quite clearly that homicides were

concentrated in a specific area. The spatial distribution of Richmond homicides conformed to the
patterns seen in the late 1980°s and early 1990’s; the most violent neighborhoods became much
worse, while quieter, outlying areas were affected hardly at all (Harries, 1997). During both data
periods, the great majority of Richmond’s homicides occurred in a single recognizable area, known
locally as “The Iron Triangle,” because it is bbrdered by railroad tracks to form a triangular
geographic area (see Figure 3). In contrast, the city’s outlying areas, prosperous and residential to the
northeast and heavily industrial and fenced-off to the west, experienced few homicides; those that
were reported in these outlying areas more likely reflect bodies transported from other places than

crimes that occurred where the bodies were found.
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Figure 3 Locations of Homicides in Ricmond, California, 1985 — 1989 and 1990 - 1994
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In short, these data indicate that there was a dramatic increase ip homicide from 1990 —
1994; homicides were most often located in the Irqn Triangle, the city’s African American and
Hispanic communities, and involved guns, drugs, gangs, and people with prior involvement in
crime and violence; and that outdoor locations (the streets) had become very dangerous, and
drive-by shootings had become increasingly frequent. The small consolation for the RPD was
that domestic violence deaths did not increase, but decreased somewhat between the two time
periods.

The Richmond police interpreted these data as end-products-of processes, problems, or
factors that should be addressed in its Comprehensive Homicide Initiative, broadening its
strategizing about homicide to include criminal violence more generally. Among the problems they
identified as potential pre-cursors to extreme violence (for homicide) were:

. Domestic abuse, which accounts for the majority of violent crimes against

women and children in Richmond, and can often lead to escalating
intimidation and force as acceptable means of resolving disputes;

° Trafficking in and possession of guns, the most common instruments of death
in Richmond;

. Truancy, which diverts youths from the educational process and exposes
them to delinquent activity, gangs, drugs, and crime; '

° “Schoolyard thuggery” and shakedowns, in which the lessons learned in

abusive homes are applied to peers;

Rape and other sexual violence, which often results in fatalities; and

Drug abuse and involvement in the drug traffic, which have been associated
with the increases in Richmond’s homicide rate. (Fyfe et al., 1998)
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IV. THE RICHMOND COMPREHENSIVE HOMICIDE INITIATIVE STRATEGY

After approximately one year of planning, the RPD produced a Comprehensive Homicide
Initiative implementation strategy that provided a coordinated focus for current programs and that
defined new programs and practices collectively designed to address homicide and violence
reduction in Richmond. The Richmond Comprehensive Homicide Initiative was based on analysis
of recent patterns in homicides and was organized into “community based non-enforcement
strategies and investigative and enforcement strategies.” The Initiative focused on longer-term
prevention as well as on immediate strengthening of enforcement capabilities for investigating
homicides and other violent crimes.

To assist in formulating its Comprehensive Homicide Initiative, the Richmond Police hosted
a “Community Violence Summit” in March 1996, inviting the public and officials from various
government agencies to attend. At the summit, police representatives facilitated a general
discussion, sought out ideas from the public, and finalized the draft of a community survey. The
RPD then administered the survey (see Appendix C) by knocking on the doors of apartments and
private homes in the city’s most troubled area, the Iron Triangle, and by asking residents their
opinions about policing, cr;me and violence in their areas and sought their suggestions for
improvement.

The survey produced some informative results for the RPD. About 72 percent of Iron
Triangle residents indicated that they or someone they knew had been victims of violent crime.
Residents identified drugs and social/economic conditions as the principal factors responsible for
crime and violence. When asked to suggest actions the police could take to reduce violent crime in
the community, residents most often responded that more police were needed and that police should

spend more time with citizens and juveniles. Nearly one-third of the polled residents stated that the
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community should be more involved with the police and in addressing crime problems, and most
replied that they felt safer since the implementation of community policing in Richmond.
Encouragingly for the RPD, 70 percent of respondents indicated that they would be willing to
participate in programs designed to reduce violence in the community.

With these results in hand, the RPD hosted a second Community Violence Summit in March
1997 at which survey results were discussed.® A principal theme in these discussions was the
reluctance of community members to provide information and/or to serve as witnesses in criminal
prosecutions. A number of Comprehensive Homicide Initiative strategies were proposed, discussed,

and approved for implementation.

Richmond’s Community Based Non-Enforcement Strategies

The two community summits, the survey, and other information convinced RPD leadership
that over the longer term, violence reduction would be accomplished by addressing the problems of
youths so that they would avoid the gang and drug cultures that had so greatly increased Richmond’s
murder rate. An overriding theme in the non-enforcement strategies involved more contact between
the police, the community, and local youth. Related strategies sought to give young people a stake in
controlling their peers’ behavior and holding them accountable for misconduct. This also included
efforts to reduce domestic violence partly because of its impact on children.

The RPD outlined six goals in planning non-enforcement initiatives (RPD Implementation

Plan, 1996a):

Goal 1: Encouraging collaboration among the RPD, the Richmond Public Works
Department, the Richmond Housing Authority, and the community in a crime
reduction planning process which emphasizes aesthetics and community pride;

Goal 2: Using the Police Activities League (PAL) Computer Center to provide skills training

6 See later section for a more detailed discussion of the Richmond Violence Summits.
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and summer employment; create a Youth Police Academy;
. Goal 3: Encouraging collaboration between the Richmond Police Department and the
Richmond public schools to enlist officers in an “Adopt-an-Elementary-School
Program, and to develop a “Middle School Mentoring Program” involving DARE
officers and high school students, as well as 2 Truant Recovery Program;

Goal 4: Collaborating with the Contra Costa County Probation Department to develop a
"Probation Officer on-Campus' program for high schools;

Goal 5: Collaborating with the juvenile justice system to develop a Youth Court Program;
Goal 6: Increasing collaboration with Battered Women’s Alternatives (BWA) and Rape

Crisis Coalition, two community groups, to support programs and practices to reduce
domestic violence.

Investigative and Enforcement Strategies

The RPD’s Comprehensive Homicide Initiative plan also sought to strengthen the more
traditional investigative and enforcement functions outlined in the following goals (RPD
. Implementation Plan, 1996a):
Goal 7: Developing an intensified team approach to obtain information concerning high- .
profile homicides. This involved closer collaboration among homicide
investigators, other RPD units, and other police and community correction and

supervision agencies;

Goal 8: Obtaining the assistance of the Federal Bureau of Investigation in reviewing old,
unsolved (“cold”) homicide cases;’

Goal 9: Obtaining the assistance of the Drug Enforcement Administration, the Federal
Bureau of Investigation, and the California Bureau of Narcotics Enforcement in
targeting violence-prone members of the drug culture;

Goal 10: Improving information sharing and technology;

Goal 11: Assigning an evidence specialist to the department’s detective bureau.

In sponsoring the Comprehensive Homicide Initiative, the Bureau of Justice Assistance

. 7 This strategy was initially postponed due to allegations of deficiencies in the FBI’s Crime Laboratory, and was
never fully implemented.
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sought to fund a demonstration of the kinds of multi-faceted strategies reflected in the IACP Murder
Summit recommendations for homicide reduction and to be able to describe, document and assess
the implementation and impact of these strategies. This section describes the 11 goals established by
the Richmond Police Department as part of its planning process. One or more homicide reduction
strategies comprise each goal, and the strategies are described in some detail. Where feasible,
quantitative measures of goal attainment and results achieved also are presented.

Richmond’s Comprehensive Homicide Initiative encompassed a wide range of activities, and
the police and community experienced varying degrees of success in carrying them out. Although
each goal and accompanying strategy(s) is described in this section, special attention is given to
strategies that, from the RPD’s perspective, were particularly effective and well-received or that, in
the view of both RPD and research staff, are critically important components of a successful
homicide reduction plan. Strategies that are featured in greater depth include the Truant Recovery
Program, the Violent Offender Task Force, the Fugitive Apprehension Strike Team, and the
partnership between the Richmond Police Department and Battered Women’s Alternatives.

RPD Collaboration with the Richmond Public Works Department, the Richmond Housing
Authovity, and the Community (Goal 1)

This broad goal suggests (and may have been 6riginally conceived as) an effort to increase
communication and cooperation among officials of different government agencies through a variety
of inter-related activities. The RPD’s original Violence Reduction Summit and community survey,
however, revealed considerable interest among members of the public, which the police department
has worked hard to harness.

Violence Summits

The first of the two Community Violence Reduction Summits was held in March 1996 and
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helped to define a basic course of action for Richmond’s community and policing strategies. The
second, held on March 6, 1997, was co-sponsored by the National Association for the Advancement
of Colored People, and was more specifically designed to enlist citizens as active participants in
efforts to reduce homicides and other violent conduct. This second conference, titled “Wifnessing:
We Cannot Afford to Remain Silent,” was intended to encourage residents to become more
comfortable sharing what they know about crimes in their communities, and to provide residents
with information about how this might be done anonymously and safely, including information
about a Califomia bill to create a state witness protection program. The second summit sought to
make activists of participants who, it was hoped, would share information with their neighbors and
encourage them to cooperate with authorities.

Gun Programs

Since 1992, the RPD has promoted a gun buyback program in which citizens receive no-
questions-asked cash payments for guns. The RPD’s first community summit produced a
recommendation for more programs along this line. As aresult,in 1997 the RPD initiated a program
through which citizens could anonymously provide information concerning illegal guns. When the
information provided by citizens results in arrest and seizure of weapons, the program would pay
citizens a $100 reward, also anonymoﬁsly. The “gun-tip” program was inaugurated with the
assistance of the local media, which featured prominent coverage of the first citizens providing such
information. In fact, the research team viewed one local news show’s videotape of this program,
which featured a citizen who had collected the $100 reward, and who had no apparent desire to keep
his identity a secret. Shortly thereafter, another citizen’s call led police to seize several automatic
weapons that, very ominously, had been hidden by youth on the roof of a local school. Since its

inception, the program has served as a successful link to the community and has resulted in 56 gun
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tips, many of which, immediately or after further investigation, have resulted in firearms seizures.

As appealing as this program has been, it did raise some concerns, for example, about the
constitutionality of police actions responding to anonymous tips about illegal weapons. It is an
appropriate police function to solicit information about the presence of illegal guns in the
community. However, the use of such information to search persons or private residences on the
basis of uncorroborated tips from people whose reliability is unknown raises critical issues related to
search and seizure. Sensitive to these issues, RPD requires its officers to use the information as a
basis for surveillance and further confirmation or disconfirmation of the tips and then, when
appropriate, to conduct Terry stops based on clear and reasonable suspicion,® or to apply for search
warrants.

In a related effort to trace both firearms and firearm dealers, the RPD intensified the
investigation and filing of firearm cases and coordinated its efforts with the Bureau of Alcohol,
Tobacco, and Firearms (ATF), United States Department of the Treasury, as part of the “Project
Exile” program aimed at identifying cases that warrant federal prosecution. Under this program, the
RPD submits seized firearms and ammunition to the Contra Costa County Crime Lab or the ATF
lab.®> This enhanced ability to trace weapons and ammunition allows the RPD to have access to the
“history” of guns and it provides detectives with leads concerning the purchase or distribution of
firearms by restricted individuals.

Collaboration with the Richmond Housing Authority

Development of a Model Lease Agreement
The RPD cooperated with the City Attomey and the Richmond Housing Authority to develop

® Terry v. Ohio, 392 U.S. 1 (1968), authorizes police to stop and question persons they reasonably suspect of
involvement in criminal activity. When circumstances create an objectively reasonable fear for officers’ safety, they
also are authorized under Terry to conduct a frisk, or pat-down, for the limited purpose of finding weapons that might be
used against officers.
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amodel lease agreement (See Appendix D) to facilitate code enforcement, renovation of buildings,
temporary relocation of residents, removal of abandoned autos, and a variety of other measures
intended to address both the “broken windows” syndrome in public housing and the crime-related
behaviors sometimes associated with them.! The “model lease” program requires tenants to avoid
involvement with drugs and crime or face eviction; it has been adapted for use in private rentals in
Richmond as well. Under the model lease agreement, the Housing Authority can initiate eviction
proceedings based on evidence provided by police that residents are involved in drug-related
criminal activity. Such evidence usually consists of records of tenants’ arrests and/or arrests at

tenants’ apartments.

Restraining Orders

The RPD and the Housing Authority have also worked with the City Attorney to obtain
court-issued restraining orders to prohibit drug dealers and gang members from frequenting public
housing developments and other sensitive street and neighborhood locations. Housing Authority
officials believe that non-residents commit the majority of crime that occurs on Housing Authority
property and have proposed restraining orders to limit the access of non-residents to such areas.
When a suspect is a resident or family member of a resident, the Housing Authority also has the
option to allow families to remain in tenancy under the condition that they remove the offending
individual from the premises. In such cases, restraining orders are used to insure that the individual
does not visit the unit.

Early experience with this approach suggests that the RPD may have overestimated its ability

° The ATF lab houses the Integrated Ballistics and Identification System.
' In an influential article, Wilson and Kelling (1982) argued that unrepaired broken windows and other evidence of
deterioration caused law-abiding citizens to avoid neighborhoods and created a downward spin which led such places to
be abandoned to criminals. The implication for crime prevention, obviously, is that such conditions should be prevented
and, where they occur, corrected as quickly as possible.
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to obtain and use such orders. Although the Housing Authority and the RPD would prefer to obtain
restraining orders based upon a standard of evidence lower than conviction of accused drug dealers
or gang members, the City Attome}; has taken the position that use of such orders must meet a more
demanding standard, arguing that only actual convictions can justify orders limiting individuals’
freedom of movement and association. For restraining orders to become an effective tool in crime
prevention in public housing, issues of legality will have to be resolved. If due process requires the
more exacting standard, use of such restraining orders will be considerably narrowed and, hence, will
be less likely to make an impact on gang activity and drug dealing in or near public housing.

While this matter is awaiting resolution, the Housing Authority now employs a warning letter
that is issued when officials have reason to believe that an individual may be in violation (usually for
drugs or violence) of the lease agreement. The warning letter is issued in conjunction with an offer
of counseling to the family involved. The letter serves as documentation of complaints and of efforts
made by the Housing Authority to intervene constructively and creates a record for possible eviction
should there be additional problems in the future (see Appendix E).

As part of their overall strategy, the Housing Authority, the RPD, and the City Attorney have
developed a zero tolerance, “One-Strike” policy regarding involvement with illegal drugs, violent
criminal behavior, and disturbances associated with alcohol abuse. Under this policy, public housing
officials stipulate in the lease that one incident involving any member of an assisted household or
any guest of the household while on the premises is cause for termination of assistance. Further,
under this policy termination may occur if any member of the assisted household engages in illegal

drug activity, violent criminal behavior, or alcohol-related disruptive behavior away from the
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residence.!! Each of these documents requires the tenants of public housing to specify and certify any

‘ history of participation in criminal activity of any sort. Should the Housing Authority discover a
history of criminal activity or any active participation that has not been divulged, the agreement

allows them to terminate the lease based on falsification of documents. From July 1997 through

- December 1998, the Richmond Housing Authority terminated a total of 11 leases with lesser actions

taken in an additional 43 cases.

RPD’s Citizen’s Guide to the Drug Problem
In July 1996 the RPD prepared and began distribution of “How to Eliminate Drug Dealing,

Drug Sales, and Public Nuisances” (Richmond Police Department, 1996b; see Appendix G), a guide
to citizens in the fight against drug trafficking and drug houses in their neighborhoods. The
following overview from the guide illustrates the range of topics covered (RPD, 1996b).

The business/public nuisance of drugs
‘ e Definitions of drug houses and public nuisances
e The importance of removing the profit motive

How to know if a drug house is active in my neighborhood
¢ Danger signs

Whose responsibility is it to get rid of a drug house?
¢ The importance of a team effort (police, community, Fire Department, Public Works, Health
Department, landlords, tenants, etc.)

How do I get rid of a drug house?
¢ Organizing the block (community mobilization and block meetings)
e Determine the course of action
¢ Importance of documenting everything (activity log, license plates, car and suspect
descriptions, etc.)
e Observe, but do not confront drug dealers
e Making a telephone call and calling the police
e Find out who legally owns the house

! The One-Strike policy is outlined in the Administrative Policy/Admissions and Continued Occupancy Policy (see
Appendix F) along with a personal declaration form listing all members of each family residing in the dwelling, a
. statement of family obligations, and a procedural outline for filing complaints, grievances, and appeals.
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Good-bye drug house

e Prevent drug activity by calling police and applying pressure to evict
¢ Rental v. owner-occupied

How to settle your dispute
¢ Public nuisance as a legal grounds for eviction
e Procedures for eviction '

Inaction by property owner
e Procedures for Small Claims Court

Appendices
e Important telephone numbers

e Sample letter to property owner

e Sample letter to judge

e Sample personal statement of damages
e Sample activity log

e Sample telephone tree

*

Sample form for description of suspect and vehicle
Sample suspicious persons checklist
e Sample Small Claims Court forms.

RPD designed the manual to provide community and neighbofhood groups with a “how-to”

reference outlining steps to address drug dealing in their areas in the hope that drug-related violence

can be reduced as community activism increases.

Crime Prevention Course

A related crime reduction effort sponsored by the RPD is its crime prevention course. This
general course has been offered to members of the public by officers and is similar to such courses in
other jurisdictions, emphasizing a history of crime prevention; an overview of California crime
prevention programs; discussion of physical hardware and lighting; crime prevention strategies such
as environmental design, security surveys, codes, ordinances, procedures, and implementation of
formal crime prevention strategies. Both information initiatives, the citizens’ guide to the drug
problem and the RPD’s crime prevention course are considered longer-term investments designed to

educate community residents and improve their ability to protect themselves from crime.
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The Police Activities League (PAL) as a Community Crime Preventative Resource (Goal 2)

An important objective of the RPD Comprehensive Homicide Initiative was to increase
educational, vocational, and recreational opportunities for high-risk youth in the Iron Triangle area.
The Richmond Police Activities League (PAL) became a key factor in this initiative. The traditional
notion of a PAL facility involves a gymnasium, sweat, and many noisy youths engaged in boxing,
bésketball, and other athletic activities under the guiding hand of police officers who volunteer their
time. With the leadership, direction, and entrepreneurship of Officer C.A. Robertson, who was at the
time the Vice President of the National PAL, the Richmond Police Department has expanded and
transformed this model so much that it is now nearly unrecognizable. Indeed, the Nike Corporation,
the National Football League (NFL), and major league baseball’s San Francisco Giants all regard
Richmond’s PAL as their model program for youth participation in athletics and have supported it
generously.

The RPD opened its PAL in 1982 with a small soccer league. By 1998, the Richmond PAL
offered more than 30 programs for youth and adults including baseball and basketball leagues, social
dances, mentoring programs for African American youth and Latino girls, and a bicycle repair shop.
In addition to the traditional recreational activities for youths, PAL services have focused on placing
youths in summer jobs with private employers and in an interagency Youth Academy. PAL services
also include job training for Richmond’s adult community.

The Richmond PAL’s original objective involved situational crime prevention, (Clarke,
1983) a perspective that seeks crime reduction through manipulation of the environment. In 1982,
according to RPD staff, the neighborhood parks and playgrounds in Richmond were overrun by drug
dealers and drug activity. PAL Director Robertson decided to “take back™ the parks by cleaning

them up and making them the center of PAL athletic activities.
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I saw that the parks in Richmond were being used just by the drug dealers.
They were hanging out selling drugs and I figured PAL would be a good way
to take over parks. There is no drug activity there when we are there. We have
been able to reduce crime. We have activities for a large number of kids. If they
have a lot of activities, they don’t get into trouble. (Robertson, 1999)
Once the parks were taken back, Robertson turned his attention to what he considers PAL’s
main objective: teamwork. As he told us:

The main objective we try to teach kids and instill in them at an early age is
how to be part of a team. Sportsmanship and fair play I guess you could call it.
And I think if you teach kids at an early age how to be part of a team, how not
to be selfish but to think as a group, you have less problems. (Robertson, 1999)

The PAL Computer Center

Although PAL still emphasizes traditional athletic activities, the RPD uses these to draw
youth into more important educational activities. A unique feature of the Richmond PAL is an
innovative computer training center probably unlike any other in the nation. The Richmond PAL’s
computer center, funded with both public and private monies,'? offers 50 computers, an extensive
software library, network, web page, internet access, and all the tools necessary to teach computer
diagnostics, service, and repair and is available to community youths (and adults). The PAL
computer center uses technology as a tool to educate youth and to expand their marketability for
future employment by teaching computer basics, word processing, multi-media designs, financial
management and basic service/repair. Early in its attempt to implement this service to the
community youth, the PAL leadership recognized that its location raised sensitive issues for the
intended participants because of gang turf issues. The Richmond PAL then transformed a donated

recreational vehicle into a mobile computer center. Known as the “Motor Home in the Hood,” the

> These contributions include a large donation from Major League baseball star Willie McGee, whose roots are in
Richmond.
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conversion vehicle allowed PAL to bring computers and other services into neighborhoods and
troubled areas, rather than requiring youth from different areas to traverse problematic
neighborhoods. (See Appendix H for a picture of the RV.)

The computer center is supervised by Dr. Chand Patel, a computer scientist who, while on
sabbatical from his faculty position at Louisiana State University, visited the corﬁputer center and
subsequently, as his interest in the project grew, resigned from his university position to direct the
center. Dr. Patel estimates that about five hundred youth a month have come to the center to learn to
use the computers’ word processing, database, and communications capabilities. The youths also use
the computers for their homework, or simply to spend productive time in a neighborhood safe haven.

The computer centér has thrived despite some logistical problems that have caused it to
relocate twice from its original position. The center was originally located in a Housing Authority
Section 8 building. It quickly outgrew the available space there and moved to a 5,000 square foot
space in a strip mall donated by the City of San Pablo, directly across the street from Richmond’s
only middle school.® The center continued to thrive at this location, from April 1997 to August
1998, serving more than 500 youths per month. Although PAL targets children between the ages of
five and 18, adults comprise nearly one-third of new users. About 70 percent of new adult users are
female and 30 percent are male. Among new youth attending the computer center, 55 percent are
female and 45 percent are male."

However, after a year and a half and an investment of about $500,000 in its new home, the

strip mall was sold and the center was again forced to move. Due to increases in gang membership

" Richmond and surrounding cities, including San Pablo, are part of the West Contra Costa Unified School District
(WCCUSD). The WCCUSD middle school that serves all Richmond youth is located in San Pablo. Refer to Appendix
B to view the close proximity of the two cities.

'* The research team was unable to obtain statistics regarding the race of new users of the computer center.
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among Richmond youth, the Richmond PAL sought a location that was in gang-neutral territory, so
that all youth could participate, regardless of gang affiliation."” The center found a third and final
home in an old bank building donated by Mechanics Bank in a location that was well situated on a
main street in the center of Richmond, easily accessible by two main bus routes, while also located
in gang-neutral territory.

Richmond PAL officers visit area schools regularly to introduce the students to PAL and to
distribute registration forms. Initially, juvenile probation had referred first-time offenders on a
regular basis. However, as the PAL grew, its ability to provide the added attention and handle the
additional paperwork associated with juvenile probationers was‘overtaxed and was seen to distract
from its main mission.'¢

Although PAL is not taking referrals specifically for that purpose, first-time offenders can
participate on a volunteer basis. In fact, nearly all PAL youth participate voluntarily, and no youth is
turned away. Once in the program, RPD PAL monitors the progress of each youth. For example, in
order to play on any of the traveling teams, a child must maintain at least a “C” grade average.

The ability of PAL to keep kids busy and off the streets encouraged the RPD to work with
other institutions to obtain summer employment commitments from local private employers for the
school children. The RPD had obtained 1,100 such commitments for the summer of 1997.

In short, the Richmond PAL makes an important contribution to the city and the

Comprehensive Homicide Initiative by providing a bridge between the Richmond Police Department

' One of the only problems with the computer center location in San Pablo was that it was within a particular gang’s
territory making it much less accessible to rival gang members.

'* The PAL Director noted: “I am not set up to deal with all of them, we don’t have the funding to deal with it. I was
taken away from the other 7,000 kids that we were trying to deal with. So I had to stop sending kids. Because we are not
set up for that.” (Robertson, 1999)
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and the community in a jurisdiction where police-community relations have been difficult. As the
PAL Director explained:

When I started PAL in 1982, our police department was in shambles. We had
a number of white officers that were shooting black citizens, killing them. No
one really talked. Black and white officers could not talk in the police
department. The community hated the police department. But when we started
PAL it bridged the gap; the parents were able to get into a program they felt
safe putting their kids in, even though they still did not like the police
department. But we had some of the officers as coaches and this automatically
made the kid and the parent look at the officer differently. I know because I
was a coach. This also made the police officers look at the community
differently. Now they were saying all these people are not bad. We had black
kids, white kids, Asians, and Hispanic kids all on one team and that had never
happened in the City of Richmond. (Robertson, 1999)

Youth Academy

The success of the Richmond PAL encouraged the RPD to further enhance efforts to involve
the area youth in educational and productive activities with the police department. In October 1996,
the Richmond Police Department developed a Youth Academy in conjunction with the San Pablo
Police Department and the El Cerrito Police Academy. Styled after a traditional police academy, the
program seeks to increase interest in policing and community service among' Richmond youth, as
well as to provide a constructive and educational experience. The Youth Academy is held for three
hours each Saturday over ten consecutive weeks. Richmond youth aged 14 to 20 participate in 14
instructional courses designed to teach both alternatives to life on the street and an introduction to
the methods and technologies of policing, with a range of subjects including:
Community-oriented policing
Criminal law
Firearms safety
Patrol
Defensive tactics
A computer simulated practicum

Crime scene investigations
Jail operations
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e Investigations

e Barricade/hostage situation
¢ Drug and alcohol awareness
e Traffic law.

Although the Richmond PAL is open to all children, the Youth Academy’s narrow scope and
limited timeframe dictate that it be selective. Interested young people are screened through an
application and interview process in which they are asked to describe their personal goals, any gang
affiliations, academic records, and any history of substance abuse. The applicants’ responses are
rated in terms of presentation, communication skills, self-confidence, decision-making, parental
support, and the desire and need to be involved. The Youth Academy is designed to provide its
participants with both substantive knowledge and a successful experience. Once youth are selected
for the academy, they must wear a uniform and attendance is mandatory. No grades are issued, and
any youth who participates on a regular basis graduates from the program. Since its inception, the

Youth Academy has graduated three classes‘(see Table 3).

Table 3 Richmond Youth Academy Classes, 1996-1998

Class Number Graduation Date Enrolled Graduated
Academy Class #1 December 21, 1996 25 15
Academy Class #2 December 13, 1997 25 17
Academy Class #3 December 5, 1998 13 13

Collaboration Between the Richmond Police Department and the Richmond Public Schools
(Goal 3)

Adopt-a-School Program
Richmond’s Comprehensive Homicide Initiative also places great emphasis on the critical

role of the education system in keeping youth away from drugs, gangs, guns and violence. One of the

RPD education-oriented strategies is the Adopt-a-School program. The Adopt-a-School program
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was started in 1995 at Richmond High School and subsequently spread to 35 other schools,
including the three other area high schools and numerous elementary schools. The program assigns
officers willing to participate in the program to serve as liaisons between the RPD and the Richmond
schools. As Sergeant Cleveland Brown explained:

Our primary goal is to try to forge a liaison between the police department

and the kids in the schools so there is a feeling of calm as opposed to a

feeling of apprehension whenever there is a police officer in or around the

community. (Brown, 1999)

The participating officers are expected to acquaint themselves with students and teachers and
to address individual and school concerns. Adopt-a-School officers make themselves available to
talk with and mentor the children, providing guidance and serving as a positive role model, as the
mission statement for the Adopt-a-School program suggests.

Our mission is to heighten our next generation’s ability to illustrate the basic
realities of social and professional existence. Realizing the importance of
supporting our most valuable resources — our children, we strive to find hope
for those who have lost theirs, provide clear vision for those without focus,
and give stability to those who stumble. (RPD, 1995)

The officers participating in the Adopt-a-School program are assigned to a school for the
duration of the school year. They often request to stay in the same school for several consecutive
years and, based on officer availability to cover the other schools, their requests are often approved.
The Adopt-a-School program tries to respond to the particular needs of the different schools. The
officer and the school principal discuss the needs of the school and the issues that directly affect
students and staff, and the officer then tailors the program appropriately. The “Jeopardy Program”, a
program that aims to prevent gang and drug involvement for youths aged seven to 17 and educate

their parents of the dangers of such involvement, is an example of a program tailored to meet a

school’s particular needs. In an elementary school in the Iron Triangle, first and second graders were
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forming “gangs” within the school. The principal brought this to the attention of the Adopt-a-School
officer. The officer, with the assistance of the Los Angeles Police Department (LAPD), which had
initiated a successful Jeopardy Program in its city’s schools, instituted the program.

Programs developed by the Adopt-a-School officers at the high school level include
mentoring; workshops on driver safety, guns, and post traumatic stress disorder (particularly after
homicides); a Human Safety Academy, which includes natural disaster training; gang intervention;
Operation Stop Drop, a last-chance program for youth at-risk for expulsion; and disciplinary
counseling. Table 4 shows the four Richmond high schools and the programs developed by Adopt-
a-School officers at each. At the elementary school level, programs include drug and alcohol
awareness, traffic and bicycle safety, reading classes, police career day, on-line education, teacher
partnership, officer in the classroom, stranger abduction safety, and Operation Scared Straight,
where youth are taken to local jails and the coroner’s office.

Table 4 High Schools in the Richmond Police Department’s Adopt-a-School Program

Richmond High School DeAnza High School
e 1600 Students e 1516 Students
e Kiwanis Club ¢ Mentoring
e  Human Safety Academy
Gompers High School Kennedy High School
e 300 Students e 1230 Students
e Operation “Stop Drop” ¢ Gang Intervention
¢ Disciplinary Counseling ¢  Driver Safety

In addition to their mentoring and teaching roles, the Adopt-a-School officers also participate
in truancy sweeps.'” Truancy sweeps are designed to identify chronic truants and to get them offthe
streets and into a special school program. The Adopt-a-School officers feel that they are best
qualified to conduct the round-ups because they know and are most familiar with the students. In

Richmond as elsewhere, a considerable number of crimes (both violent and property offenses) are

' Truancy sweeps and their effects will be discussed at length later in this section.
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attributable to youths who have chosen not to go to school. A long-term aim of this RPD
Comprehensive Homicide Initiative policy is to reduce the likelihood that city youth will become
involved in crime by keeping them in school.

Richmond’s Truant Recovery Program

Introduction: the Need for a School/Police Partnership to Address Truancy

Recent increases in youth violence, particularly within schools, have forced educators to
consider early warning signs of a child who may be troubled. Prior research on youth has
consistently shown truancy to be an important predictor of delinquency and future criminality,
regardless of race, gender or socioeconomic status (Brundage, 1984; Sarnecki, 1985; Snyder, 1988;
Moore et al., 1979; Stouthamer and Loeber, 1988; Graham and Bowling, 1996). More obviously,
truants fall behind in their studies because they are not present for the lessons, and poor academic
performance is associated with the prevalence and onset of delinquency (Thornberry et al., 1998).
Conversely, better academic performance and greater attachment to school are related to desistance
from offending (Maguin and Loeber, 1996; Zingraff et al., 1994; Thornberry et al., 1998). Because
truancy short-circuits opportunities to learn and may expose or further involve kids in a delinquent
subculture characterized by the avoidance of responsibility and disdain for legitimate achievement,
consideration of how to successfully address truancy and the underlying problems that lead to it has
become increasingly important.

All school districts are forced to deal with truancy but the problem is particularly difficult in
large urban districts with limited resources, where daily school absentee rates are as high as 30
percent in some cities (Garry, 1999). Eileen Garry (1999) reported that:

e The Los Angeles Unified School District, the nation’s second largest public
school system, reported an average of 62,000 students, or 10 percent of its
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enrollment, out of school each day. Only half return with a written excuse.
¢ In Detroit, 40 public school attendance officers investigated 66,440 chronic
absenteeism complaints during the 1994-95 school year.

In addition to its relationship to individual offending rates, truancy has a great effect on
jurisdictional rates of offenses typically committed by juveniles. High rates of truancy have been
linked to daytime burglary rates and vandalism (Beach, 1983) and, for example, when police in Van
Nuys, California, conducted a three-week truancy sweep, their city experienced a 60 percent

decrease in shoplifting. The RPD reported that truants are often found gambling with silver dollars

and two-dollar bills that, police believe, come from home burglaries.
The Development of a School-Community Police Truant Recovery Program

In the fall of 1994, West Contra Costa Unified School District (WCCUSD) officials and the
Richmond Police Department, the largest law enforcement agency in the school district, collaborated
to develop the School-Community Police Truant Recovery Program.

The Truant Recovery Program is a collaborative effort involving the school

district and all the community police jurisdictions within its boundaries. Its

purpose is to keep youth in school and off the streets during school hours. Local

police jurisdictions make contact with students and transport them to the

S.W.A.T. [Student Welfare and Attendance] office...The program is preventive

rather than punitive and its primary purpose is to return truants to school as soon

as possible. (Del Simone, 1997)
The California compulsory education law provides the foundation for the program, which gives
police agencies the authority to take temporary custody of suspected truants, transport them to the
appropriate school office, and contact a parent or guardian. RPD officers make contact with students
on the streets during school hours. Students without a valid excuse slip are picked up and transported
to a central school location for processing. Attendance officials attempt to contact the youth’s

parents for an in-person meeting, where both can be counseled and the parent can return the child to

school. If a parent cannot be reached or is unable to come to the office, attendance officials return the
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youth to school. The Probation Department assigns an officer to the S.W.A.T. office to screen all
contacted juveniles for probation violators and those wanted on bench warrants.'® The school site is
also contacted, and both the school and the attendance office closely monitor the student’s
attendance in subsequent weeks.

School officials note that the support of the Richmond Police Department has been a
particularly important part of the success of the program.

But the Richmond PD, they are the largest department in the district, of course. They

have been especially supportive and involved, and they organize the police side of it.

(Del Simone, 1999)
Notably, the Richmond Police Department has actively garnered support and participation from other
local law enforcement agencies. Richmond’s efforts led to the development of the West County
Truancy Enforcement Team in 1996, which coordinates efforts among law enforcement agencies in
the area. Participating agencies include the Richmond Police Department; California Highway
Patrol; the Contra Costa County Sheriff’s Department; the El Cerrito and San Pablo Police
Departments; the school district police; and juvenile probation authorities. Its primary goals involve
decreasing the number of truants in West Contra Costa County and enhancing the role of the law
enforcement community in the battle against truancy. As the Truant Recovery Program became an
integral part of Richmond’s Comprehensive Homicide Initiative, the RPD’s active support of the

program became critically important to legitimizing it to other law enforcement agencies, allowing

the program to expand and improve its outreach to at-risk youth.

The Key Components of the Truant Recovery Program
As part of an effort to improve district-wide attendance, the WCCUSD established the

'® During the first five-day sweep in 1994-95, contact was made with 137 students, 12 of which were on probation. The
second sweep that year resulted in contacts with eight juveniles on probation.
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Student Welfare and Attendance Office (SWAT) during the 1993-1994 school year. Addressing
chronic truancy became a priority for the SWAT office, and school officials quickly began laying the
groundwork for the development of the truancy program.

SWAT established and widely publicized a clear process for schools to refer truants to its
staff. Once they receive a referral, SWAT personnel attempt to schedule an in-person meeting with
the student and parent. Follow-up and effective communication with the school are important
components of SWAT’s efforts. In addition, the program places great emphasis on parental
involvement. SWAT Administrator Alan Del Simone explained that:

We try to make them very heavily involved because when we get a referral that’s

assigned to a case manager, that’s their first goal -- a face-to-face meeting with that

family and the student. Then of course you know they are in constant

communication, they are monitoring the student’s attendance so they are calling the

family to see if there is still a problem. They’re trying to be a go-between by getting

the family to maybe go to the school and see the counselor or meet with the dean or

whoever they have to meet with. (Del Simone, 1999)

Two important components of the program, the Student Attendance Review Board and the
Suspension Alternative Class, provide both accountability and consequences for students engaged in
truancy, and perhaps more importantly, demonstrated to the Richmond Police Department that the
school district was serious about addressing the needs of at-risk youth engaged in truant behavior.
The Student Attendance Review Board (SARB) was created as a mechanism for reviewing habitual
truancy cases (four or more truancy incidents) and aggressive/ combative students. Board members
were recruited from Probation, County Mental Health, various community-based organizations, and
the community. As part of the SARB process, cases can be referred to the Juvenile Court for review
and adjudication. The Juvenile Court is able to impose sanctions, which may include suspension of

driving privileges, fines and community service. For younger truants, the program occasionally

involves the parent in Municipal Court, where fines can reach up to $500.
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In an effort to reduce the impact of out-of-school suspension on average daily attendance, the
district created a Suspension Altemative Class (SAC). This program allows for suspended students
to remain in school, but no courses are taught and students are not allowed to attend their regular
classes. Essentially, the program serves as an in-school suspension/detention program, where “quiet
is the order of the day, and finishing homework is always encouraged.” The goal of the program is to
“re-integrate” truants into the school, rather than punish (or reward) their truancy with more time
away from school (e.g., out-of-school suspension).

While in the SAC, truants are engaged in three activities. First, the SAC teacher interacts
with the truant to determine if there are underlying problems, either at home or at school, that
instigated the truancy. Second, schoolwork from the truant’s classes is typically brought in so he or
she does not fall behind. Third, the SAC teacher can provide additional academic work. Truants
typically spend one full day in SAC, although multiple days are sometimes used for chronic truants.

I feel real good about that [Suspension Alternative Class] because it gives another

disciplinary measure for schools to use without sending the studenthome. So they’re

still on campus in a controlled environment - so there can be consequences for their

being picked up as a truant but what were saying is don’t send them home on

suspension. (Del Simone, 1999)

Of course, active involvement of the Richmond Police Department and other law
enforcement agencies in the school district is critically important to the success of the program. The
RPD leadership and WCCUSD officials highlight several key points that facilitated the partnership
between school, community and police:

e The shift toward community policing strategies;

e Increasing attention to the link between daytime/juvenile crime and truancy;

e Creation of a daily, centrally located truancy center with reserved parking;

e SWAT’s agreement to handle reporting requirements (taking the burden off patrol officers);
e SWAT’s agreement to provide police departments with monthly reports and calendars of

school holidays and other important events, as well as to emphasize contact with parents and
conduct follow-up monitoring of truants’ attendance.
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The involvement of the RPD hinged on the school’s ability to provide an accessible drop-off
location that minimized the patrol officer’s paperwork but instilled confidence that the appropriate
measures would be taken. Once it became clear that the objectives of the school and, more
specifically, the SWAT office coincided with the goals of the Comprehensive Homicide Initiative,
the RPD leadership devoted substantial resources and manpower to demonstrate their support of the
program.

They were seeing kids out there - the problem was, they would pick them up and

bring them back to the school site and then the reception they got from the school

was I don’t want him, bring him to that office or bring him over there...and then they

had to write up a report and so it was such a tedious process that they were

discouraged. So what we set up was that No — you don’t need to bring them back to

the site, we have a central place you can bring them. What we’ll do is we just need a

contact sheet - just fill out two simple lines and then we will monthly provide back to

your department a report on what officer made contact with what child...So that very

much encouraged them to take another look...(Del Simone, 1999)

During its first year, 1994-95, the program made contact with 410 children, including
occasional and chronic truants, runaways, and children not enrolled in school. The number of
contacts remained relatively stable in 1995-96 (550) and 1996-97 (466), but jumped dramatically in
1997-98 (1,080). As many as eight police departments participated in the sweeps, which generally
ran for three to five days with four or five patrol cars dedicated to contacting truants as their primary
mission.

Local officials note that the program has been well-received by police, school administration,
parents, and even students. Police favor the program because it attempts to keep juveniles in school
and off the streets, and apparently has resulted in notable declines in daytime crime, particularly

burglaries. More importantly, the Truant Recovery Program serves as a centerpiece of Richmond’s

Comprehensive Homicide Initiative and establishes an important link to schools and youth. Parents’

Crime and Justice Research Institute
46



‘

reactions have been overwhelmingly positive, with parents traveling from jobs as far away>as San
Francisco to pick up their truant children. School officials believe that the program has had many
positive effects, including making students think twice about skipping school. They also argue that
the recidivism rate is low for students who have been picked up by the program.

Local officials have also considered a number of ways to expand and improve the Truant
Recovery Program, including increasing collaboration with neighboring school districts to facilitate
inter-district communication and truant sweeps and transportation; increasing public knowledge of
the program through posters and literature for local businesses; developing a college internship
program for staffing and case management; and expanding the scope of the truancy center by
equipping it to conduct diagnostic testing and to offer career counseling and awareness.

Assessing the Truant Recovery Program

The Truant Recovery Program is a special feature of the Comprehensive Homicide Initiative
that represents collaboration between the Richmond Police Department (and other law enforcement
agencies) and the West Contra Costa Unified School District. We sought to assess the impact of the
Truant Recovery Program in a preliminary way by examining the experiences of a random sample of
178 truants picked up by the RPD and other law enforcement agencies and taken to the SWAT office
in the fall semester of 1997. Detailed juvenile justice data (both local and state) were collected for
each truant for the years prior to the truancy pick-up and for 18-21 months following the contact."
Academic performance information, including attendance, grades, disciplinary incidents and
sanctions was collected for a total of five school years including the three academic years prior to the

pick-up (academic years 1994 — 1995, 1995 — 1996, and 1996 — 1997), the year of the pick-up (1997

\

' The follow-up period begins on the day of the truancy contact and ends the last day of the subsequent academic
year (June 5, 1998).
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—1998), and the subsequent academic year (1998 — 1999). Consideration of the truants’ attendance,
grades, and disciplinary incidents, as well as contacts with police, both before and after contact with
the truancy program helps to shed light on the potential impact of the program, suggesting that
intensive cooperative efforts bétwcen school and police may be effective in identifying at-risk youth

and affecting their behavior and performance in school.
West Contra Costa County Truants

Table 5 shows that over two-thirds of the truants picked up in the fall of 1997 were male (69
percent), while the remaining one-third was female. Nearly 60 percent were African American, one-
quarter were Hispanic, eight percent were Asian, and only three percent were white. The 1997
truants’ median age was 15, although 20 percent were 13 years old or younger, and 10 percent were
over the age of 16. The vast majority of the truants lived in Richmond (69 percent), San Pablo (19
percent), and Pinole (seven percent). They were enrolled in numerous schools, but the most common
were Kennedy High School (22 percent) and Pinole (13 percent). Law enforcement agencies
responsible for truant pick-ups include the RPD (38 percent), the Contra Costa County Sheriff’s

Department (35 percent), and the Pinole Police Department (11 percent).
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Table 5 Selected Characteristics of Fall 1997 Truant Sweep Sample

Characteristics Percentage
(n)
Race
Total 100.0 (95)
African American 58.9 (56)
White 3203)
Hispanic 25.3 (24)
Asian 8.4 (8)
Other 42 (4)
Gender
Total 100.0 (178)
Male 68.5 (122)
Female 31.5 (56)
Median Age 15.0 (178)
Prior Juvenile Justice Contacts
Arrests 7 (178)
Adjudications 5(178)
CONTACTS WITH RPD 46 (178)
Type of Prior Contacts with RPD
ANY ARREST 3(178)
Any Suspect 20(178)
Any Citation 6 (178)
Any Witness 16 (178)
Any Victim 16 (178)
Follow-up Juvenile Justice Contacts
ARRESTS 14 (178)
Adjudications 10 (178)
Contacts with RPD 37(178)
Type of Contacts with RPD
ANY ARREST 3(178)
Any Suspect 16 (178)
Any Citation 6(178)
Any Witness 9(178)
Any Victim 7(178)
Any Other 14 (178)
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Prior Police Contacts and Criminal History

Figure 4 shows that most of the truants picked up (54 percent) had no prior contact with the
Jjustice system or with Richmond police. One in six had been contacted by RPD as victims or
witnesses (16 percent each), and one in five (20 percent) had been contacted, but released, for
reportedly suspicious behavior observed by RPD officers. One in eight (12 percent) had been
contacted by RPD for a variety of “other,” less formal reasons such as vehicle infractions,

trespassing, motor vehicle injuries, and vehicle impounding.

Figure 4 Prior Arrests, Adjudications and Contacts with the Richmond Police Department among Juveniles Picked up
through Truancy Sweeps, September 16, 1997 to December 18, 1997
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{Note: Prior arrests and adjudications were recorded using the Califomia state criminal history database. Prior "contacts" were documented
using the Richmond Police Department's booking report system.]
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Smaller percentages had more formal prior contacts in Richmond or elsewhere in the state:
six percent had been cited for some minor offenses; seven percent had been arrested by any police
department (3 percent were arrested by RPD); and five percent had prior convictions or adjudications
as juvenile delinquents.

Among those who had prior contacts with the RPD, the length of time between the current
contact and the first previous contact averaged more than 2 years (median, 745 days). Some (about
25 pércent) of these had prior contacts with the RPD five years or more before their current instance.
In short, about half of the truants picked up in the fall of 1997 had considerable prior involvement
with Richmond police for a variety of reasons, much of it went well back into their short life

histories, and a sizeable minority had been suspected of involvement in criminal activity.

Prior Academic History

The research staff collected school performance measures including grades, attendance,
discipline reports and sanctions for the truant sample for the three full academic years preceding the
truancy pick-up (as well as for whatever part of the current year preceded the SWAT contact). Prior
school performance data are limited by missing information (see Figure 5). Although it is likely that
some missing data are attributable to problems associated with record keeping and data collection,
the lack of consecutive annual data suggests that many of these youths have not spent more than one
or two years in the West Contra Costa Unified School District. Possible explanations include
residential transience, truancy, or simply not being enrolled. One-quarter of the sample of truants had
no recorded grades for the year preceding the sweep, and more than one-third had no grades two

years before the truancy sweep. Three years prior to the sweep, two-thirds of the sample has no
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recorded grades.”® In fact, these missing data amount to an important finding underscoring the

challenges associated with engaging the Richmond youth in constructive, prevention programs.

Figure 5 Missing Prior School Performance Information among Juveniles Picked up through Truancy Sweeps,
September 16, 1997 - December 18, 1997, by Academic Year
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Grades

Grades from the academic years prior to the truancy pick-up suggest that the juveniles were
struggling in school. Table 6 shows that truants averaged between one and three F’s during the
previous school years. The median number of F’s decreased the farther back in time we looked,
ranging from three in the two years prior and one in the three years prior to the truancy sweep.
Truants also averaged three D’s in each prior year. Alternatively, the truants in our cohort included

no A students. Truants did receive B’s and C’s in their prior school years, averaging one B and two

0 The prevalence of missing school data varies based on the specific measure examined. Some students will have
discipline and sanction records for a given year, but not grades (because they did not finish the year).
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to three C’s each prior year.

. Table 6 Academic Performance Measures of Juveniles Picked Up in
Truancy Sweeps in Richmond, California, by Academic Year
Characteristics Follow-up Current Current One Year Two Years Three Years
Year Year, Year, Prior Prior Prior
Percent (n) Percent(n) Percent(n) Percent (n) Percent(n) Percent(n)
Time Period Follow-up  Follow-up  Prior Prior Prior Prior
Median Letter Grades

A - 0(90) 0(97) - 0(131) 0(117) 0 (66)

B 1 (90) 0097) -- 1(131) 1(117) 1 (66)

C 2 (90) 1(97) - 3 (131) 2(117) 3 (66)

D 2 (90) 1(97) - 3(131) 3(117) 3 (66)

F 2 (90) 2(97) -- 3(131) 2(117) 1 (66)
Median Number of 9(110) 6 (148) 2 (147) 12 (116) 2 (101) 5 (35)
Unexcused Absences
(total=13)

Median Number of 1(102) 2 (150) 2 (150) 5(115) 8 (104) 9 (46)
Disciplinary Reports

.Median Number of 0(61) 2 (147) 2 (120) 5 (95) 7 (98) 8 (44)
Sanctions

~ These data are probably biased in the direction of more favorable academic records because
they do not take into account courses for which no grades were recorded because they were never
completed. In the previous year, the median number of credits attempted by the students in this
cohort was 58, but the median number of credits completed was only 41. Median credits attempted
remained fairly consistent two years and three years prior to the truancy sweep, however the median
credits completed among these juveniles was even lower (38 in both years). Clearly —and virtually

without exception — these truants had little success in their academic endeavors.

Attendance

. Students can miss school for a variety of reasons including illness, family emergencies, other
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excused absences, as well as for suspensions, and unexcused absences. Table 6 shows that the truant
sample averaged a substantial number of unexcused absences in the years prior to their pick-up,
ranging from two in the current year and two years before the sweep to five three years before and 12
in the year immediately preceding the sweep.?' Overall, the median number of unexcused absences
for the three prior academic years is 13.2 Moreover, two-thirds of the truant sample has at least one
unexcused absence. As aresult, it appears that, for most of the sample, the fall 1997 truancy pick-up
was not an isolated incident.

More generally, review of attendance records shows that truants missed a substantial
number of school days for any reason. For example, the median number of days missed for the
year before the sweep is 42, which is nearly one-fifth of the academic year. In simpler terms, the
youth in our sample missed, on average, nearly one day out of every week in the year prior to

their contact with the truancy program.

Discipline Reports and Sanctions

Table 6 shows the median number of discipline reports and sanctions by year (note the
missing data problem again). During the current year, juveniles averaged two discipline reports and
two sanctions, but the frequency of both increases notably in the prior years. Discipline reports
steadily increased from five in the year prior fo eight and nine in two and three years before the

sweep. Sanctioning patterns correspond with disciplinary incidents in prior y€ars.”

2! Because unexcused absences are a daily measure, the current year (year of the truancy pick-up) can easily be separated
into prior current year (before the sweep) and follow-up current year (after the sweep). Unexcused absences are recorded
by period, rather than by day (with six periods making up one school day). In order to aggregate unexcused absences by
period to by day, we divided each total by six.

22 This figure is calculated with available data. Missing information is excluded (e.g., if truant A had 10 unexcused
absences in the current year, no information for prior years one and two, and 3 unexcused absences for prior year 3,
truant A had a total of 13 unexcused absences).

2 We also examined disciplinary reports and sanctions for only those juveniles who had information for all school years
(n=25). Those 25 juveniles show a similar pattern of disciplinary reports and sanctions, ranging from two in the current
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Truants have been involved in a variety of different types of disciplinary incidents, from less
serious offenses such as tobacco use and profanity (87 percent and 83 percent, respectively) to more
.serious offenses such as fighting (50 percent), disrupting class (67 percent), and defying school
authority (61 percent).* Although nearly two-thirds have a report for cutting class and half for failing
to serve a detention, only about one-third (31 percent) had a prior disciplinary report for truancy.
Other types of incidents include alcohol and drug use, leaving school grounds, threatening students,
conflict with student or teacher, assault on teacher, and arson.

Although the most common types of disciplinary incidents were of the less serious variety
(e.g., profanity and tobacco use), the types of sanctions given to the truant sample confirm that many
of the incidents were indeed serious and warranted harsh punishments. Seventy-six percent of the
truants had a prior in-school suspension, and 77 percent had received an out-of-school suspension.
Conferences with a parent and work detail were also fairly common (58 percent and 61 percent,
respectively). “Other” types of sanctions include detention, written or verbal warning, referrals, and
sending a letter to parents.

Figure 6 is a summary of prior criminal justice and school performance information,
illustrating the percentage of juveniles who have 1) avoided previous contact with police, and 2) not
experienced the various measures of negative school performance. As illustrated above, truants have
not had many formal prior arrests, although about half have hgd some involvement with the
Richmond Police Department. The very low percentages of each school performance measure
suggest that the sample of truants has struggled to be in school on a regular basis (less than 10

percent with no unexcused absences), and when they are in school, their behavior is often disruptive

year to seven and eight in prior years two and three, respectively.
* The percentages span ail three prior academic years (and part of the current year) and they are not mutually exclusive
{e.g., a juvenile with fighting and cutting class incidents is counted for both disciplinary incidents).
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(seven percent with no discipline reports) and their grades are frequently below average or failing

(five percent have not had a below average grade, D or F).

Figure 6 Summary Prior School Performance and Criminal Justice Information for Juveniles
Picked up In Truancy Sweeps, September 16, 1997 - December 18, 1997
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Post-Sweep: Changes in Academic and Justice Measures®

During the follow-up period, 14 percent of juveniles recorded a new arrest and 10 percent
were adjudicated delinquent (see Table 5). Thirty-seven percent had additional contacts with the
RPD: arrest (three percent), suspect (16 percent), citation (six percent), witness or victim (nine
percent and seven percent), and other (14 percent).

The frequency of follow-up arrests is particularly startling, given that only seven percent had

recorded prior arrests. Essentially, the follow-up arrest percentage is double the prior arrest

% Truants were followed up for a period of 18-21 months, from the date of the truancy pick-up through June 5, 1999 (the
end of the subsequent academic school year).
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percentage. There are a couple of potential explanations for this finding. First, recall that the median
age of the truants is only 15, so they are a relatively young group who had little time to develop an
extensive prior history. Given the 18-month follow-up, most of the juveniles would have reached
their 16® — 18" birthdays, which prior research generally shows to be the beginning of the most
active delinquency and crime-committing age group.

Second, the lack of prior involvement and active follow-ups may suggest that the truancy
incident is an indicator that many of these children were on the brink of engaging in more serious
criminal activity.? Certainly, academic records for the years leading up to the sweep show that the
vast majority of juveniles were not having a positive experience in school, and from the analysis of
the RPD’s records, most were known to the police department (though very few for formal arrests).
More simply, the truancy pick-up may be one of many warning signs that a child is in trouble and is
at-risk for involvement in more serious criminal activity.

Academic performance information was collected for each of the truants for the remainder of
the current school year, as well as the subsequent school year. Missing data continued to be a
problem, possibly for the reasons described earlier.”” Approximately 45 percent of the sample did not
have grade information for the semester immediately following the contact. However, most recorded
unexcused absences, disciplinary reports and sanctions, suggesting that the majority spent at least

some time in school during the spring 1998, but likely did not finish the semester. ?*

% See the earlier discussion of truancy as a risk factor.

?’ Another contributing factor to the missing data problem is that the school district revamped its computer system
during our data collection, and school performance measures for the 1998-1999 year were difficult to locate.

% The missing data problem affected only school information, and did not keep us from checking RPD and California
records for police and justice contacts by all 178 members of the truant sample. We know that only eight percent of
these truants were arrested in California during the subsequent academic year, with another six percent arrested during
the last half of the current year. Thus, it is likely that incarceration or other juvenile or correctional supervision accounts
for a relatively small fraction of the shrinkage we observed.
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Grades

Table 6 shows that truants continued to struggle in school. In the second semester of the
current year, truants averaged no A’s or B’s, one C and one D, and two F’s. During the subsequent
academic year, the median numbers of A’s and B’s are zero and one, respectively. Truants more
commonly received C’s, D’s, and F’s (median of two for each). This same pattern is reflected in the
percentage of juveniles receiving each letter grade, with just over one-third earning an A and
approximately three-quarters earning C’s, D’s, and F’s. Notably, two-thirds of the juveniles received

a B in the academic year subsequent to the truancy sweep.

Attendance

Truants averaged six unexcused absences for the current year and nine for the subsequent
school year. Nearly one-fifth of truants had no unexcused absences in the remainder of the current
year; a similar percentage had no unexcused absences during the subsequent school year. Nine
percent of the juveniles had no unexcused absences for the entire follow-up period. When
considering absences in general (for any reason including unexcused, excused, illness, etc.),

juveniles missed an average of 26 days for the current year and 23 days for the subsequent year.

Discipline and Sanctions

Truants averaged two disciplinary incidents during the remainder of the current year and one
incident during the following academic year. More importantly, during the rest of the current year,
23 percent of truants had no disciplinary incidents. During the following school year, the percentage

of juveniles with no disciplinary incidents rose to 41 percent. One-fifth remained discipline-free for
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the entire follow-up period®

As for sanctions, truants averaged two for the current year and none for the subsequent year.*
Twenty five percent received no sanctions during the current year, and remarkably, 71 percent
received no sanctions during the subsequent year. Since many more truants were involved in
disciplinary incidents than received sanctions, one could presume that many of the incidents during
the subsequent year were relatively minor and did not require formal punishment. Nearly one-quarter
remained sanction-free for the entire follow-up period. Suspensions were the most common sanction,
both in-house (63 percent) and out-of-school (56 percent). Conferences with parent, work detail, and

other sanctions were less common (25 percent, 31 percent, and 33 percent, respectively).

One-Year Comparison of Academic and Justice Performance

As a more appropriate comparison, Figure 7 illustrates academic performance and criminal
Justice contacts during the year before the sweep and the year after the sweep. The percentage of
youths who had formally recorded contacts with the RPD increased from 13 percent to 18 percent, as
did the percentage arrested (from 4 percent to 8 percent). The relative frequency of disciplinary
incidents seems to have decreased, however, from 85 percent in the year before the sweep to 59 in
the subsequent year. The median number of disciplinary actions also decreased dramatically (from
five to one). Over the same period, the percentage of students sanctioned for disciplinary or other
reasons dropped from 98 percent to 29 percent (with the median dropping from five to zero). The

percentage of the truant sample with unexcused absences decreased slightly (from 90 percent to 82

» The most common types of disciplinary incidents included other (54 percent), disrupting class (51 percent), defying
school authority (46 percent), and cutting class (42 percent). Less common incidents included both serious and more
minor infractions, such as fighting (28 percent), failure to serve detention (29 percent), profanity/vulgarity (24 percent),
truancy (23 percent), and tobacco use (two percent).

% Sanction information is missing for 17 percent of cases during the current year and 66 percent during the subsequent
year.
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percent) and the median number of such absences dropped from 12 to nine. The median number of
days absent from school for any reason dropped from 42 to 23. Qur truants’ academic performance
improved only slightly: 90 and 88 percent, respectively, received D and F grades during the years

before and after the sweep, but the median number of D and F grades per student decreased from
seven to five.*

Figure 7 Comparison of School Performance and Justice Involvement in the Academic Years Before and After
the Truancy Sweep for Juveniles Picked up, September 16, 1997 - December 18, 1997
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Interpreting the Post-Sweep Findings

For a number of reasons, it is difficult to obtain rigorous measures of the impact of the Truant
Recovery Program by comparing performance indicators before and after the truancy pick-up. As

noted above, the data suffer from attrition; that is, complete data do not exist for all sample juveniles

* The same comparison was drawn only for juveniles who have information for both academic years (note that the » is
71, down from 178). Despite the reduced number of cases, we see nearly identical patterns. Criminal justice contacts
increased, but several academic performance measures show substantial improvement, including grades.
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over the two periods compared. A large number of truants left the West Contra Costa Unified School
District’s schools between the two study periods. A school official argued, however, that attrition in
the data might not be a negative indicator that these students have simply dropped out of school or
have become incarcerated. The attrition might instead by interpreted as suggesting that the student
had gotten out of a bad situation or environment, moving away from a drug-abusing parent in
Richmond to live with another relative who resides outside the district, and may be attending school
elsewhere.

Even taking interpretations of data attrition into account, these data suggest that after the
sweep juvenile and criminal justice contacts increased among the sample truants, but several
academic performance measures showed substantial improvement. Following the contact with the
Truant Recovery Program, juveniles were less often disciplined and had fewer unexcused absences,
with slightly improved grades.

As noted, the data described in this analysis are illustrative and are not meant as a rigorous
evaluation of the Truant Recovery Program. These preliminary data do suggest an association
between improved school performance and the Truant Recovery program. They fail to suggest a
preventive impact on further involvement in the justice system, but rather show a slight increase.
Both results suggest that a closer assessment of the effects of truancy sweep programs may be
warranted. The slightly improved but still poor grades and attendance records posted by the truant
sample youth in the subsequent academic year remain troubling. Their average grades remained
poor and, even after a 45 percent drop in total absenteeism (from 42 to 23 days a year), these youths
still missed at least one-fifth of the 1998-1999 academic year.

Because truancy often is an indicator of larger problems in a child’s life (see Garry, 1999), it

is critically important for truancy reduction programs to involve schools, law enforcement, families,
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businesses, the juvenile justice system, social service agencies, and the community in a collaborative

effort.

Truancy prevention and intervention efforts protect youth from risk factors and help

reduce juvenile delinquency and other related problems. Programs that prevent a

young person from becoming involved in the juvenile justice system save taxpayers

money, prevent more people from becoming victims of crime, and help prevent the

development of future criminal offenders. For the nation’s next generation,

preventing truancy may mean the difference between a lifetime of problems or a

lifetime of accomplishments. (Garry, 1999: 13).

A review of successful truancy programs highlights two common elements. One, there must
be a recognition that parents must be involved and held responsible for their child’s truant behavior
(Garry, 1999). The program described here places special emphasis on engaging parents in the
“truant recovery” effort, both as a resource for holding children accountable for their behavior and as
a means of identifying underlying problems that may have caused the truancy.

Two, the program must provide intensive monitoring, counseling, and other services that
focus on strengthening the family (Garry, 1999). Programs that identify at-risk youth must be able to
draw upon substantial educational, social, justice, and community resources to address the needs of
the children. A West Contra Costa Unified School District official noted, rather poignantly, that the
Truant Recovery Program is an important first step in recovering children who may be slipping
through the cracks, but the school must have the resources and necessary programs to monitor and
assist this troubled population, many of whom cannot read and come from broken or dysfunctional
homes. School officials argue that these resources are needed to link the Truant Recovery Program to

an array of educational and other special services that will be needed to bring about improvement in

the juveniles’ lives.
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Collaboration with the Contra Costa County Probation Department (Goal 4)

As part of a cooperative arrangement between the RPD and the Contra Costa County
Probation Department, Comprehensive Homicide Initiative funds, as well as additional money from
other state, local, and federal sources, were used to develop and expand a “Probation Officer on
Campus” program. Under this program, resident juvenile probation officers have been placed in two
of Richmond’s four mainstream high schools.> The “Probation Officer on Campus” program
represents another effort by the RPD to invest resources and effort in the youth of their community.
The RPD’s support of this existing program and its inclusion as part of the Comprehensive Homicide
Initiative improves juvenile probation officers’ ability to carry out their responsibilities, most notably
to meet the needs of the youth in their charge. According to two probation officials, the program’s
primary objective is:

...to provide continuity in supervision and to develop a closer networking between

school sites and juvenile probation...[and to] work to reduce violence, address gang

issues, and increase accountability for at-risk youth under juvenile court jurisdiction.

(Momono and Gotchall, 1999)

The RPD, as well as other West Contra Costa County law enforcement agencies, works with
probation officers on a regular basis to address issues of mutual concern, such as gang problems,
truancy, education, and crimes committed on school property (Momono and Gotchall, 1999). With
funds from the Comprehensive Homicide Initiative, RPD paid overtime to officers to accompany
otherwise unarmed probation officers on after-hours visits to probationers who reside in high-crime

neighborhoods. In addition to the partial support provided by the Comprehensive Homicide

Initiative, the on-campus probation program is supported through other sources of funding. It is

32 The program was started in 1994. Probation officers are posted at Richmond and Kennedy High Schools, but not at
DeAnza and Salesian. Samuel Gompers High School, a fifth institution for troubled youths, does not have a probation
officer.
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being evaluated through an Office of Juvenile Justice and Delinquency Prevention (OJJIDP)
Challenge grant, in a study that employs an experimental design in which three of nine deputy
probation officers are assigned to three West Contra Costa County high schools (two are in
Richmond).* Other evaluative components of the program include:

o Gang-focused probation: Funded through OJIDP’s Safe Futures
Program, one probation officer has an intensive gang caseload,
including both juveniles and adults;

. Southeast Asian Gangs: One juvenile deputy probation officer is
assigned a specialized caseload of Southeast Asian youth, most of
whom are gang members and/or gang affiliated;

. SIT: One deputy probation officer is assigned to a Service
Integration Team, which provides multiple services to probationers
through coordinated service delivery;

. Re-structuring Our Children and Families: Juvenile Probation
receives funding for half a deputy probation officer’s time to
participate in a truancy program with emphasis on community-
based intervention and support services available to both the child
and the family (Momono and Gotchall, 1999).

The program represents an innovation in how school, police, and juvenile probation can
collaborate to meet the needs of youth on probation.‘ Placing probation officers on school grounds
allows for greater access to students on probation and gives them the opportunity to more closely
monitor progress and performance in school, as well as meeting the conditions of the juvenile court.
Increased contact with teachers, counselors, and school administration improves officers’ ability to
identify and address probationers’ specific problems and issues. Probation officers assigned to the
on-campus program perform a variety of functions, including:

. monitoring and enforcing court-ordered terms and conditions of probation for

_students on probation, and providing supervision;
. developing case planning and effective treatment strategies for in-school
probationers on a case-by-case basis;
. providing crisis intervention as needed at the school;

33 Under the experimental design, the probation officers will spend 80 percent of their time at the school handling
police referrals, investigations, and supervision of probationers attending their assigned school.
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o assisting victims of students on probation in claiming restitution;
referring families of the student probationers and the students themselves to
appropriate treatment agencies and resources, and;

. preparing reports on the progress of the probationers to the court (Momono and

Gotchall, 1999).

The frequency and nature of the probation officers’ on-campus contacts with juvenile
probationers has varied based on the needs of the youth. In some cases of intensive supervision,
contacts with student probationers may occur three or four times per month; in other cases, contacts
are limited to four times a year. These may include school contacts, office visits and home visits.
Probationers are held accountable for their behavior in school and a variety of sanctions have been
employed to enforce compliance among probationers including admonishment, community service,
work details, detention, court involvement, and ultimately, revocation of probation.

The success of the program depends, to a large extent, on cooperation from the school,
primarily teachers, and the families of the juvenile probationers. Probation staff in the on-campus
program have a particular responsibility to work with teachers to discuss any concerns or problems
they may have with student probationers. Probation officers work very closely with school
administrative staff, attendance clerks, and school security to monitor their probationers’
performance and behavior in school. The on-campus probationer staff also try to encourage parental
participation and cooperation, making home visits as needed to emphasize parental involvement
(Momono and Gotchall, 1999). Probation officers also occasionally interact with non-probationer
students, either for informational purposes or, sometimes, because school officials ask them to speak
with children who are having trouble but who appear amenable to advice and counseling (Momono
and Gotchall, 1999). The on-campus probation officers may make presentations from time to time at

school and community meetings. Success in the program can be measured in a number of ways

other than simple compliance with court-ordered terms of probation. “In West Contra Costa
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County,” we leamed in our interview of probation officials, “success may be a.clean drug test or
fewer unexcused absences in school” (Momono and Gotchall, 1999). Other measures of success
include increased positive contacts with teachers and counselors, improved attendance and
performance in school, and positive changes in probationers’ relations with family and peers.
According to local officials, the on-campus probation program has made a reasonable,
positive start. Nevertheless, it faces difficult challenges in reaching its goals, including time delays
in getting children enrolled in school (particularly those who have quit school), inadequate school
resources to assess and address special educational issues, occasional inability to provide immediate
supervision, intervention and meaningful sanctions for violations, and a lack of culturally appropriate
and affordable mental health and drug treatment programs.
Collaboration with Juvenile Court in the Development of a Youth Court Program (Goal 5)
The Youth Court was designed as a collaborative effort to divert youths from becoming
involved in serious crime. Created in 1994, the Youth Court involves youth participants presenting
minor cases to juries of teenagers’ peers and to a juvenile court judge. Prosecutors, public defenders,
and representatives from the juvéanile court system train youth in their respective duties and
responsibilities, and the RPD identifies cases for trial and administers the court logistics. This forum
meets once a month, and the sentences it hands down typically consist of community service. The
assignment of an officer to the Youth Court as part of the Comprehensive Homicide Initiative has
allowed the program to expand considerably and represents another effort by the RPD to ipitiate
positive interaction with at-risk youth in their community. The beliefunderlying the Youth Court is
that it will subject minor offenders to positive peer pressure before they become involved in more
serious crime. In addition, the Youth Court offers an important educational and constructive

experience in peer group decision-making and individual responsibility. Overall, the program seeks
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to provide positive, supportive activities that will minimize the youth’s involvement in delinquent
behavior.
Cooperation in a Domestic Violence Initiative (Goal 6)

Over the last decade, ten percent of homicides in Richmond appear to be related to domestic
violence. One element of the RPD Comprehensive Homicide Initiative strategy involves supporting
efforts to intefvene in family violence and preventing it from becdming extreme. At the same time,
the RPD was concerned about the long-term impact of domestic violence on children. To begin to
address these violence prevention concerns, RPD has worked with the Battered Women’s
Alternatives (BWA) program, Contra Costa County’s largest domestic violence organization serving
those affected by domestic violence. The development of a working relationship with BWA itself
represents a change in approach at the RPD. Previously, the relationship between the RPD and
BWA was strained at best and often actually antagonistic. After the Initiative began in 1996, the
legal team at BWA reported a dramatic change in the relationship. According to Captain Ray
Howard of the RPD, “This partnership was the first time that the RPD really opened up the agency
on a long term basis”’(Howard, 1999).

To address mutual concemns, representatives of the two organizations met to identify key
issues of concern in their approaches to domestic violence incidents. The RPD facilitated this
mutual education process by conducting police ride-alongs for BW A staff so they could leam first
hand some of the difficulties police face when dealing with domestic violence incidents, and
understand some of the time and resource constraints regularly encountered by officers time. BWA
staff report that ride-alongs helped them better understand the police perspective and led to a re-

structuring of their sensitivity lectures and training.

In 1997, BWA developed four components of domestic violence training for the RPD staff,
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as well as for officers throughout Contra Costa County. This curriculum included:

According to the director of its Legal Program, BWA has “seen improvements in the
outcomes and the overall investigation which will all lead to more successful prosecutions” (Wyllie-
Pletcher, 1999). The BWA staff believe the training has helped improve police understanding of the
basic dynamics of domestic violence situations, including the sensitive issues surrounding the
victim’s willingness to press charges and what police can do to protect the victim from further abuse
(Wyllie-Pletcher, 1999). .Both BWA and RPD report that the training also helps the police to better

identify incidents involving domestic violence and to provide assistance to victims through BWA

Intensive Domestic Violence 101: Each of the four detectives in the Domestic
Violence Unit received intensive training in domestic violence issues. This
included a four-hour training dealing with understanding and investigating
domestic violence incidents. The training focused on writing reports,
collecting evidence, legal requirements, intervention techniques, and the
psychology of the batterer/victim relationship. The training also adopted a
broader definition of “domestic” violence than police have historically
perceived it, including violence between non-married partners, parents, same
sex partners, and those formerly in intimate relationships.

Advanced Officers’ Training: Every two years, RPD’s Advanced Officers’
Training updates line personnel on domestic violence related topics. The
training includes a two-hour segment on specific issues such as issuing
emergency protective orders and dealing with uncooperative victims. The
domestic violence segment of Advanced Officers’ Training was provided for
98 percent of Richmond police officers during the period.

Line-Up Training: All patrol officers receive periodic line-up training during
roll-call, during which BWA representatives provide updates on new laws
and issues regarding domestic violence. RPD estimates that approximately
50 percent of the patrol force has received these briefings.

Police Academy Scenarios: Police Academy recruits undergo a series of role-
plays as part of their general training. BWA has created a role-play scenario
of typical domestic violence incidents that illustrates how police can help
victims and stop batterers. This opportunity also allows BWA to introduce
themselves to the recruits and explain their role in the community
(Weinberg, 1999).
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advocates. Also, officers are better prepared to work with uncooperative victims, collect evidence
throughout the investigation, and write reports that are more thorough and useful. (Weinberg, 1999)

In addition to domestic violence training, the Comprehensive Homicide Initiative has also
promoted structural/organizational and policy innovations. In 1995, for example, the RPD
established a Domestic Violence Unit (DVU) involving four detectives who specialize in domestic
violence and related issues. One detective assigned to the unit is bilingual to enhance
communication between Spanish-speaking residents of Richmond and the RPD. Captain Ray
Howard pointed to a “recognition that the RPD needed to focus on the [domestic violence] case from
beginning to end” because of the sensitive issues in prosecution and victim safety that are involved
(Howard, 1999). The four domestic violence detectives are responsible for preparing the case for
both arrest and prosecution. Because the detectives cannot respond to all domestic violence calls, the
RPD has developed a procedure by which the DVU sergeant reviews all domestic violence cases
brought in by patrol officers. The sergeant verifies that felony assaults are classified correctly and
that each felony case is assigned to a detective for follow-up investigation.

The RPD leadership has demonstrated a commitment to improved handling of domestic
violence matters through the establishment of the Domestic Violence Unit. From 319 cases when it
began operation in 1995, the number of cases assigned annually to the DVU increased to 452 in 1998
(Weinberg, 1999). In addition, the unit serves as a daily contact for BWA and the community at
large to discuss issues of domestic violence and particular cases (Weinberg, 1999). These early
accomplishments notwithstanding, the DVU still has challenges ahead. For example, although all
four of the unit’s detectives have received the full domestic violence training curriculum, only two
are assigned full time to domestic violence cases. The other two detectives also are assigned robbery

cases, which take investigative priority over domestic violence cases. Asone would expect, felony
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domestic violence cases are given priority over less serious incidents. Based on the theory that
domestic violence increases in severity over time, BWA would like to see added emphasis on
misdemeanor cases as a preventive measure, intervening before incidents escalate to more serious
violence.

The collaboration between the BWA and RPD produced another innovation, the Domestic
Violence Emergency Response Team (DVERT). DVERT is comprised of a team of legal advocates
trained to provide support to police and victims of domestic violence. Both RPD and BWA
recognized a need to provide emotional and legal support to victims in the critical minutes after a
domestic violence incident. Because time and resource constraints often make this impossible for
the officers, DVERT was created so that officers could call on BWA advocates anytime, day or
night, to assist. To provide safe havens during the emergency response to victims, DVERT opened
substations around tile city. Safe spaces separate from the incident location not only allow for the
advocate to provide support to the victims and families, it often facilitates investigation of the case.
Both BWA and RPD concluded that for victims to be willing to participate in the criminal justice
process they must be offered information and support from the beginning of the process, when they
are most vulnerable to the pressures of their situation (Weinberg, 1999). The team response serves
to explain victims’ responsibilities and to maximize the victims’ well-being and cooperation with the
police and their investigation.

The DVERT program combines the resources and expertise of the police and domestic
violence advocates to improve response and victim cooperation. However, DVERT also faces
practical issues in its further development. For example, the initial call to BWA to mobilize DVERT
depends on the discretion of the patrol officer at the scene of the incident. Patrol officers call

DVERT in all cases involving serious injury. However, short of serious injury, the determination of
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the seriousness of the incident falls to patrol officers, many of whom have not yet received the basic
training course. When the window of opportunity for the DVERT team to respond to the scene is
missed, the DVERT advocates must rely on the domestic violence detectives to recognize and notify
them that a patrol officer has missed a serious case.

The DVERT approach also requires substantial resources to operate effectively. The
Comprehensive Homicide Initiative helped to establish the collaboration between the RPD and BWA
but its implementation also required additional funding for BWA, which was obtained through the
Justice Department’s Office of Community Oriented Police Services (COPS). The COPS support
allowed for three domestic violence advocates to work out of the RPD’s headquarters between June
1996 and September 1997 (Weinberg, 1999). BWA advocates worked daily with the domestic
violence detectives reviewing cases, contacting victims for follow-up services, and following up
preliminary investigations for both felony and misdemeanor cases. The RPD also donated a
computer purchased with Comprehensive Homicide Initiative funds to BWA’s Richmond office to
facilitate their tracking of cases and preparing paperwork for restraining and protective orders. The
daily presence of the domestic violence advocates was essential to solidifying the relationship
between RPD and BWA and developing the trust necessary to work well together. The legal director
of BWA stated that “RPD has always been different from other departments...they understand the
position of BWA and do not take advantage of it.”(Wyllie-Pletcher, 1999)*

In addition to organizational innovations, RPD set forth new policies and procedures for
combating domestic violence. In 1996, BWA investigated barriers to effective police response by

encouraging staff and victims to complete a “police response survey.” The survey identified issues

* The funding lasted for only 16 months. The daily contact that the COPS grant allowed for was not integrated as
part of the Comprehensive Homicide Initiative and the advocates left the RPD office when the COPS grant expired
in the fall of 1997.
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likely to effect successful prosecution of batterers, including findings that emergency protective

orders were:

not being properly filled out by the police;

) insufficiently clear to all for meaningful and continuous‘ enforcement, and;

not authorized for several hours due to an inability of police to find a judge
(Weinberg, 1999).

The domestic violence training provided by BWA for the RPD emphasizes the importance of
proper use of emergency protective orders by officers at the scene of the incident. Emergency
protective orders help safeguard victims in the post-incident period by making it illegal for batterers
to contact their victims (Weinberg, 1999). In an effort to streamline the process, RPD redesigned the
emergency protective order and the procedures for obtaining it. The new procedure dictated that all
such orders must be processed during the same shift in which they are issued, so that district
attorneys, judges and other patrol officers would be able to enforce them should batterers try to
contact their victims. The RPD and BWA have also worked together to make the emergency
protective order form more understandable.” Perhaps the most important change with regard to
EPOs occurred as a direct result of the increased political presence created by the collaboration
between BWA and RPD. Together, the two agencies were able to convince the courts to allow
judges to authorize EPOs by telephone, 24 hours a day. Although the RPD has begun to issue more
EPOs as a result of the policy interventions, the number is not as high as BWA would like.
According to BWA, the EPOs still suffer from some mistakes in either the completion or
interpretation of the form.

Because 60 percent of Richmond’s domestic violence homicides involve firearms, the RPD

has placed particular emphasis on the enforcement of penal code section 12028.5, which gives

35 The form originally was five pages long and quite complicated, but since has been shortened to a single page.
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officers the authority to seize firearms in a residence that have not been used in the criminal act
during the course of an investigation or with the permission of one of the residents. Under this law,
the RPD can hold the weapon for 72 hours before the suspect can petition for its return. The
intention is to seize weapons to protect the victim from further and more serious injury should the
suspect return. The RPD has found that many of these weapons are owned illegally.* In addition to
often seizing illegal firearms, the RPD maintains that the seizure of the firearm increases the
consequences for the abuse (Weinberg, 1999).

Finally, the RPD now distinguishes more clearly between criminal domestic violence and
simple domestic disputes, and has instituted mandatory arrest procedures in all cases of felony
violence. All misdemeanor cases receive official action based on the patrol officer’s assessment of
the likelihood of continued violence. The presence on a suspect’s criminal record of either prior
arrests or misdemeanor contacts tends to strengthen a follow-up case at trial. In the view of RPD, the
mandatory arrest can provide victims with time to secure their own safety through protective orders
and, when arrests are made, to permit the BWA an opportunity to provide guidance and shelter.
Both BWA and RPD report that the victim advocate support increases the likelihood that victims
will cooperate with the police, as well as the chances of conviction if the case goes to trial.
Implementation of an Intensified Team Approach to High-profile Homicides (Goal 7)

Goal seven of the RPD’s Comprehensive Homicide Initiative prescribes a two-stage process
for focusing on high-profile homicides. These are defined as:

e “Set-on-set” murders in which reprisal is likely and possibly preventable. These are

gang- or turf- related murders that are typically followed by retaliatory violence by
victims’ associates, and;

¢ Homicides likely to draw extraordinary public attention (e.g., random, stranger
violence, or multiple homicides).

* The RPD found that, in many cases, the guns had been illegally obtained, used during the commission of a crime,
or owned by someone with a felony or misdemeanor domestic violence conviction.
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The first stage of the Intensified Team Approach is to identify homicides systematically that may be
particularly amenable to closure by arrest with a quick and intense attempt to gather information.
The second is to develop a protocol for mobilizing efforts whenever such high-profile homicides
occur.

The RPD gbals in addressing high-profile, “set-on-set” homicides are preventive as well as
investigative. The department’s rationale is that if it can identify and arrest a murderer before his
enemies get to him, a potential chain of reciprocal violence may be thwarted. This approach has
been particularly relevant to gang homicides occurring in the Iron Triangle area of Richmond. Up-
to-date knowledge of the gangs, their members, enemies, and their disputes helps the police to

anticipate likely victims of gang retaliation.

Placing investigative priority on “high-profile” homicides is sensitive because this may be seen
as an attempt to routinize or de-emphasize investigation of less visible murders. In emphasizing a
strategy involving these homicides, however, the RPD has regarded this policy as a “zero-sum
game” and insists that investigation resources are not taken away from less notorious but equally
important homicide cases. The RPD’s experience in homicide investigation suggests, however, that
high-profile homicides are more likely than others to lead to successful evidence collection, precisely
because of their visibility and notoriety. The homicide staff give the example of an infamous 1996
case in which two men attempted to carjack a woman’s vehicle in the marina area of the city. When
she resisted, she was shot and subsequently bled to death as she apparently tried to drive for help.
Because of the random, violent nature of this crime and the highly traveled roadway on which it
occurred, it drew a great deal of public attention and generated a lot of information that is usually not

available to investigators. The high-profile policy seeks to capitalize on the investigative
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opportunity resulting from such cases without lessening its efforts in less visible cases.

One method the RPD has employed to assist investigation in high-profile cases is its bike
flood program that following a homicide, flexibly deploys 10-12 officers on bicycles to problem
neighborhoods for periods of about four hours at a time. These officers become very familiar with
the neighborhoods and are encouraged to interact with residents in a non-adversarial manner. ‘To
date, this approach has broken down some old barriers to communication and, according to RPD
staff, their presence following high-profile homicides is an important information-gathering tool.
'Another tool, funded by overtime, is to mobilize the entire detective bureau in a Bureau-Wide
Investigative Team for brief, intensive information gathering immediately following such cases.
This approach was employed in the spring of 1997 following a double murder, when 14 detectives
were deployed to the scene to obtain information from possible witnesses. The detectives knocked
on the doors of 300 residents over a two-day period and, ultimately, generated information that
otherwise would not have been available. Two arrests resulted.

Targeting Violence-Prone Members of the Drug Culture (Goal 8)

The RPD worked with federal, state, and local law enforcement agency in two major efforts
that focused on identifying and arresting persons believed to be involved in violent crime. These
include the Violent Offender Task Force and the Fugitive Apprehension Strike Team.

The Multi-Agency Violent Offender Task Force

The Multi-Agency Violent Offender Task Force was a short-term operation that targeted
violence-prone members of the drug culture, and was a response to a marked increase in drug dealing
and violent crime in certain parts of the city. The primary goal of the task force was to reduce street
crime and drug-related violence by targeting drug traffickers and dealers who had the greatest

propensity for violence. The task force was made up of 13 RPD personnel, eight Drug Enforcement
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Administration (DEA) agents, seven California Bureau of Narcotics Enforcement agents, two
California state parole officers, and five Contra Costa County deputy sheriffs. The task force
operated for a five-week period (December 2, 1996-January 3, 1997) during which it made 113
arrests (including 108 felonies) and 33 drug seizures (valued at over $35,000), and seized six guns.
Its strategies were traditional but intensive, and consisted of surveillance, use of informants,
obtaining and executing search warrants, and buy/bust operations.

Fugitive Apprehension Strike Team -

The second effort is the Fugitive Apprehension Strike Team (FAST), an ongoing enterprise
designed to investigate and apprehend violent fugitives sought by municipal, county, state and
federal agencies. According to the United States Marshals Service’s (Northern District of California)
FAST Memorandum of Understanding,

FAST aims to combine, integrate and coordinate federal, state, county, and municipal

efforts, resources, information and expertise for the purpose of investigating and

apprehending violent fugitives in an efficient and cost effective manner. The
principal objective of the task force is to identify, locate and apprehend violent

fugitives whose removal from the community will suppress the incidence of violent
crime in the San Francisco Bay Area.

Fufther, FAST aims to facilitate the prosecution of those arrested on the underlying charges on
which they are sought and for additional crimes they may have committed while on fugitive status.

Assessing the Impact of Richmond’s Violent Offender Targeting Strategies

The RPD’s review of changing patterns in homicide from 1990-1994 suggested that efforts to
suppress street crime may also be effective in combating homicide, and the Violent Offender Task
Force and FAST were implemented in response to the changing homicide patterns. By targeting and
removing from the community offenders with histories of violence, these more traditional law

enforcement strategies sought to reduce violent crime in the short-term, through arrest, conviction,
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and incarceration.

This section of the report describes defendants arrested by the Violent Offender Task Force,
from December 2, 1996 through January 3, 1997 (n=113) and fugitives arrested by FAST from July
1, 1998 through December 31, 1998 (n=127). Defendants are described in terms of demographics,
current case, prior criminal history, current case outcomes, and re-involvement in the criminal justice
system during a follow-up period (18 months for the “violent offenders” and six months for

fugitives).”’

Demographics

Persons arrested by the Violent Offender Task Force were mostly male (80 percent),
averaged 31 years (median) of age, and were mostly (89 percent) African-American. Almost three-
quarters were California residents and the great majority (90 percent) had home addresses in
Richmond. Half had known aliases.

In comparison to Violent Offender Task Force arrestees, FAST’s fugitive arrestees were less
frequently African American (66 percent) and more often white (17 percent) and Hispanic (15
percent), and more often male (90 percent). Most (62 percent) were native Californians, almost

three-quarters resided in Richmond at the time of the FAST arrest, and the majority used aliases.

Prior Criminal History
Although the two efforts targeted different groups of offenders using different methods, the

persons arrested by both the Richmond Violent Offender Task Force and Fugitive Apprehension
Strike Team had fairly extensive criminal histories. Figure 8 shows that 72 percent of those arrested
by the Violent Offender Task Force in its one-month existence had prior criminal convictions, with

close to half (43 percent) having three or more prior convictions. Among those apprehended by

*? The fugitive sample has a much shorter follow-up period because of the recency of the sample.
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FAST, 87 percent had prior conviction records, with more than half (55 percent) having three or

more prior convictions.

Figure 8 Prior Convictions of Offenders Arrested by the Violent Offender Task Force, December 2, 1996 -

January 3, 1997, and Fugltives Arrested by the Fugitive Apprehension Strike Team, July 1, 1998 - December 31, 1998
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Figure 9 shows in more detail the offending histories of Task Force and FAST arrestees.

Violent Offender Task Force arrestees had mixed arrest and conviction histories. About half had

prior drug possession (51 percent) and sales arrests (43 percent). Nearly one-quarter had convictions

for drug possession, and 30 percent had drug sales convictions. About halfhad prior arrests and one-

fifth had convictions for serious crimes against the person and weapons offenses. These data suggest

that the Task Force was successful in targeting violence-prone members of the drug culture. FAST

arrestees also had substantial criminal histories; 65 percent had prior arrests and 40 percent prior

convictions for serious crimes against the person. About halfhad prior arrests for theft and weapons

offenses (50 percent and 46 percent) and 40 percent had priors for drugs, both possession and sales.
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Twenty-nine percent had prior convictions for drug possession, and 35 percent had prior felony theft

convictions.

Figure 9 Prior Arrest and Conviction Charges among Offenders Arrested by the Violent Offender Task Force,
December 2, 1996 - January 3, 1997, and Fugltives Arrested by the Fugitive Apprehension Strike Team,
July 1, 1998 - December 31, 1998
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Arrest Charges / Fugitive Cases

Figure 10 summarizes the charges upon which arrestees were taken into custody during the
Task Force and FAST sweeps. Since the Violent Offender Task Force was created to identify
violent members of the drug trade, it is not surprising that most (52 percent) of the persons it arrested
were charged with drug offenses, the majority of which (40 percent of total) were for drug
possession. Only a small portion (5 percent) of these offenders were arrested for violent crimes, and
only one in eight (13 percent) was picked up for probation or parole violations. More than one third
of the current case arrests resulted in potential felony strike entries for the defendants under
California's Three Strikes law.*

Figure 10 also shows the most serious charge for which fugitives arrested by the FAST

3 Felony strikes can only be counted for convictions, but California criminal histories list pending felony arrest charges
as potential felony strike entries.
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sweeps had been wanted. Most (59 percent) of the fugitives were arrested for parole or probation
violations, and 14 percent were arrested on drug charges, the majority (12 percent) for drug
possession. Almost ten percent of the fugitives were arrested for violent crimes and five percent

were arrested for serious property offenses.

Figure 10 Most Serious Charge, Current Case, among Offenders Arrested by the Violent Offender Task Force,
December 2, 1996 - January 3, 1997, and Most Serious Wanted Charge among Fugitives Arrested by the Fugitive
Apprehension Strike Team, July 1, 1998 - December 31, 1998
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Current Case Outcome®

We were able to track the cases initiated by Violent Offender Task Force arrests for 18
months after the unit's sweep. Figure 11 shows that 59 percent of the arrestees were subsequently
convicted. Fewer than half of these (44 percent) were incarcerated, with the rest either being placed
in diversion programs or receiving miscellaneous "other" dispositions, which usually consisted of a

combination of jail and probation time or some form of community corrections. Although the figure

%% Current case outcomes are provided for violent offenders only.
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does not show it, about half of the convictions were for drug charges and nearly half of those
convicted were credited with felony strikes. Forty-one percent of the Violent Offender Task Force
arrestees were not convicted within 18 months, and one-fifth had their charges dropped/dismissed.
Still, given the nature of the strategy and the likelihood of evidentiz;ry challenges (i.e. search and

seizure), the rate of six convictions for every ten cases seems favorable.’

Figure 11 Current Case Outcomes (at 18 Months) amoang Offenders Arrested by the Violent Offender Task Force,
December 2, 1996 - January 3, 1997
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[Note: Forty-four percent of convicted offenders received a jail sentence, either alone or in conjunction with probation.]
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Follow-up Arrests

During the 18-month follow-up, 60 percent of violent offender arrestees were rearrested and
nearly one third (29 percent) were arrested twice or more (see Figure 12). The median number of
days from the sweep date to the first follow-up arrest was 207 days, or just under seven months, and
40 percent were convicted on subsequent charges during the follow-up. Figure 13 shows the nature
of charges in these arrests and, again, drug charges (35 percent) were the most common. Eleven
percent of the Task Force arrestees had subsequent arrests involving serious person offenses, and 12

percent had subsequent felony theft arrests. Although most arrestees were still in jail during the six-

“ Despite the short follow-up (180 days), 13 percent of FAST arrestees were convicted on their current case. Recall that
60 percent were already convicted and were wanted for probation/parole violations. Seventy-nine percent of those
arrestees with new current cases were still pending at the end of the follow-up.
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month follow-up employed for the fugitive samples.

Figure 12 Follow-up Arrests among Offenders Arrested by the Violent Offender Task Force, December 2, 1996 - January
3, 1997, (18 Month) and Fugitives Arrested by the Fugitive Appreheasion Strike Team,
July 1, 1998 - December 31, 1998 (6 Month)
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56% of fugitive follow-up arrests occurred while in custody.]
Crime and Justice Research Institute

Forty-two percent of the fugitives were rearrested during this period, nine percent on two or
more occasions. Figure 13 shows that about six percent were rearrested for violent crimes and drug
offenses.

Both these arrest figures and the short median days to subsequent arrest (36 days), however,
are largely the consequence of arrests made while these individuals were in custody on the FAST
charges. At the time they were arrested by FAST, many of these individuals were wanted on more
than one charge, often for offenses occurring outside of Richmond. Consequently, more than 50
percent of the subsequent arrests occurred while they were still in custody and involved charges for
offenses committed before their FAST arrests, rather than re-offending. Since it is a goal of the

Fugitive Apprehension Strike Team to integrate resources from a variety of jurisdictions and
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governmental levels in order to find and apprehend fugitives efficiently, this finding is an indication
. of success rather than a sign of failure. In essence, a good number of FAST arrests cleared warrants

for Richmond and for one or more other jurisdictions.

Figure 13 Follow-up Arrests among Offenders Arrested by the Violent Offender Task Force, December 2, 1996 - January
3, 1997, (18 Month) and Fugitives Arrested by the Fugitive Apprehension Strike Team,
July 1, 1998 - December 31, 1998 (6 Month), by Charge Type
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The Impact of the Violent Offender Task Force and the Fugitive Apprehension Strike Team
Initiatives

Although the Comprehensive Homicide Initiative represents an important shift in how police
respond to violent crime and homicide, the RPD recognized the value of including more traditional
law enforcement techniques such as the Violent Offender and Fugitive task forces. The most
appropriate way to determine each strategy’s impact and contribution to the Comprehensive
Homicide Initiative is to consider whether their respective goals were achieved.

The Violent Offender Task Force sought to identify drug-involved offenders with a

‘ propensity for violence and to remove them from the street through arrest, prosecution, and
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incarceration. Examination of prior criminal involvement and current case information indicates that
the Violent Offender Task Force hit its target population. Arrestees had extensive prior histories for
both drug and serious person offenses, and the majority of current cases involved drug charges.

However, 60 percent of arrestees had a follow-up arrest and 29 percent had two or more
rearrests. Although 59 percent were convicted on the current case and many were incarcerated,
being convicted had little impact on the likelihood of rearrest: 59 percent of those convicted and 62
percent of those not convicted were rearrested. Moreover, 11 percent were rearrested for a serious
person offense, and the majority of follow-up arrests involved drug charges, suggesting that the task
force had not effectively interrupted their involvement in the drug market.

The FAST Initiative sought to suppress violent crime by targeting violent fugitives and
bringing them back to justice. Again, review of prior criminal involvement suggests that FAST
effectively tapped into its target population, as nearly two-thirds had prior arrests for serious person
offenses. Although 42 percent of fugitives recorded at least one follow-up arrest, the majority
involved offenses committed prior to their contact with FAST. That is, while fugitives were in
custody they were, in many cases, charged in old, previously not-cleared cases. Eighteen percent of
fugitives were rearrested on new charges, however.

To sum up, both task forces effectively hit their target population, but the degree of success
in achieving their goals varied quite a bit. The Violent Offender Task force did not substantially
affect re-involvement in crime, despite a 60 percent conviction rate. The FAST Initiative was
effective in clearing cases by a&est and limiting re-involvement in criminal activity. Perhaps even
more importantly, the FAST program brought back to justice those who had fled, in a sense

providing accountability and consequences for their decisions to flee the system.
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Tow Nights

A related violence prevention initiative by the RPD, “tow nights,” was employed as a spin-
off from the more well-established “Driving Under the Influence” (DUI) checkpoint strategy.
Although tow nights were sometimes conducted in conjunction with checkpoints, tow nights are
quite different. Tow nights were conceived to address i)roblems of gang violence and related drive-
by shootings in the community, many of ;;vhich havg been retaliatory in nature. In the spirit of
situational crime prevention or partial incapacitation, the theme of tow nights is to prevent violence
by eliminating the instrument that makes it possible, the automobile. This strategy is based on the
assumption that gang activity, or at least involvement in retaliatory gang violence, is dependent on
the automobile. Without the car, the opportunity for a quick attaék and getaway is reduced. Ina
fashion similar to a DUI checkpoint, officers from the Traffic and Metro units of the RPD, as well as
the Califc;rnia Highway Patrol (CHP), stop vehicles to determine registration and drivers’ license
status. Cars that are not properly registered (or if the driver has a suspended/no license) are
impounded for ﬁp to 30 days. Citizens can petition to have them released earlier.

The RPD conducted tow nights in March, May, October, and December of 1997. The number
of cars towed varied substantially, 22, 30, 31, and 51 respectively. Officers frequently issued traffic
citations and made arrests for driving under the influence of alcohol on these occasions. For
example, during the December 1997 tow night:

. 51 vehicles were towed because the driver was unlicensed or driving on a
suspended license;
Ten drivers were arrested for driving under the influence of alcohol,
68 citations were issued for observed traffic violations;

Two people were arrested on outstanding warrants;
Two people were arrested for other observed crimes.

Tow nights involve substantial planning and allocation of resources (including coordination
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with other law enforcement agencies and towing companies), and fifteen RPD officers are typically
involved. Since 1997 few tow-nights have been carried out. However, the RPD has received a
grant to support tow nights every two months during 1999 and 2000, in conjunction with DUI
checkpoints. The development of the tow night technique fostered an overall RPD policy of zero
tolerance for driving with a suspended license or no license at all, and appears to be an useful tool in
combating DUI, drivers lacking valid licenses, and traffic violators.

Its impact on gang violence and, more specifically, on drive-by shootings remains unclear.
As mentioned in an earlier section of this report, drive-by shootings became a grim reality in
Richmond during 1990-1994. In 1991 and 1994, there were 12 drive-by shootings in each year, with
nine in 1993. Drive-by shootings were less common in 1995 and 1996 (four and five, respectively),
and in 1997 there were only two such incidents, the fewest number of drive-bys since 1988. We are
unable to attribute the decline in drive-by incidents to the tow night approach, particularly because
they did not begin until 1997. Moreover, it is difficult to estimate how many violent incidents might
have been prevented by confiscating automobiles during the RPD exercises. Although many
citations for traffic offenses were issued and cars were towed because of drivers with no/suspended
licenses, arrests have been infrequent, and few weapons have been found. Given the difficulty in
determining whether the strategy achieves its stated goals and the consequences for motorist’s civil
rights, the RPD may want to re-evaluate the value of the strategy, or simply re-state the goals to
emphasize its impact on unlicensed/suspended license drivers.

Impréving Information Sharing and Technology and Assigning an Evidence Specialist to the
Richmond Police Department’s Detective Bureau (Goals 10 and 11)

Much of the Comprehensive Homicide Initiative was pro-active strategies intended to prevent

homicide. However, the Initiative also sought to strengthen the RPD's ability to solve both new and
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old cases. That is, it sought to improve investigation of the crimes committed. During the first
phase of the Comprehensive Homicide Initiative, the RPD's Homicide Unit obtained eight personal
computers capable of emulating mainframe terminals. The computers allow for members of the
homicide unit to access case-related RPD intelligence such as criminal histories and gang affiliation
in a much more timely and efficient manner. They were initially operatifle as free-standing work
stations, although plans to develop a network are still being considered.

Additionally, the RPD created a new evidence specialist position and purchased much needed
evidence technology. In the past, all of the RPD’s evidence technicians were assigned to the
department’s Patrol Division. There were a total of fourteen technicians and two were assigned to
each of the seven patrol teams. The two technicians per team included a primary technician, who
was responsible for the everyday collection and preservation of evidence, and a secondary
technician, who filled in for the primary and also assisted in large scenes or complicated evidence
collection.

Assignment of the evidence technicians to a crime scene was dependent upon which
technician team was on duty when the crime occurred, or on the availability of technicians. As a
result, the generalist technicians were unable to develop the expertise necessary to handle rapidly
changing homicide evidence technology. The majority of the calls for the patrol technicians
involved taking photographs to document domestic violence cases and evidence sweeps pertaining to
burglaries and robberies. Also, there was little continuity in assignments. Consequently, important
connections between homicide cases that would be apparent to one technician handling them on a
steady basis were missed.

The Comprehensive Homicide Initiative allowed the department to assign one evidence

technician to the Homicide Unit on a continuing basis. The new homicide evidence specialist is on
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call seven days a week, 24 hours a day (with support from technicians assigned to the Patrol
Division). The Comprehensive Homicide Initiative also allowed for intensive crime scene and
equipment training for the homicide technician including a week-long course in Colorado that dealt
not only with evidence collection but also with the physical processing of evidence. The FBI also
extended an open invitation to attend their various training sessions. The new evidence specialist
also serves as the department liaison with the Contra Costa County Sheriff’s crime laboratory.
The County Crime Lab and County evidence technicians offer monthly training in which city
and county technicians can become acquainted with eéch other, attend guest lectures, and receive
training. Prior to the Comprehensive Homicide Initiative, the RPD dépended heavily on the county
crime lab to collect and analyze evidence from the crime scene. The RPD's evidence technicians
responded to scenes but, by and large, were relegated to taking notes while the county crime lab
criminalist(s) worked the scene. As a result, the crime lab technicians on the scene took the evidence
with them and the RPD homicide technicians never had the evidence at their disposal. Aside from
the obvious problems that arise when investigators do not have immediate access to the evidence
involved in a case, the RPD was spending substantial amounts of money every time the county crime
lab came to a scene. The RPD's evidence specialist explains,
Part of the reason [protocol] was changed was the cost. They were so
expensive. The [county billed] $150 per hour [for each evidence technician]
and they always sent two techs. That is $300 an hour. For example, we had
two officer-involved shootings in a one-year period and their bill was about
$30,000 for one crime scene and $50,000 for the other. They wanted $1500
just to attend the autopsy and they got it. (Zeppa, 1999)
The Comprehensive Homicide Initiative also afforded the department the opportunity to

~ purchase much needed evidence equipment, as well as a new Chevy Suburban that serves as the

evidence van (equipped with specialized drawers and shelves to hold all of the collected evidence
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and the evidence equipment) and that is dispatched to all crime scenes. The dependence on the

. County Crime Lab has diminished as a result of the specialty equipment and training purchase& or
paid for with Comprehensive Homicide Initiative funds.* The evidence specialist added that, while
the RPD still lacks training in blood pattern analysis, its evidence technicians are now self-sufficient
in all other aspects of evidence collection.

We did not have the equipment to do a lot of things that are being done nowadays,

i.e., we did not have portable super glue fuming tanks or devices. There is a hand-

held super glue fuming wand that we can take to a scene that we did not have. We

did not have a digital camera, which we do now. This helps immensely (Zeppa,

1999).

According to the RPD evidence specialist, there is no comparison between the evidence
collection of ten, or even five, years ago with current, post-Comprehensive Homicide Initiative
evidence collection. Before the Comprehensive Homicide Initiative, despite intense combing of
crime scenes, evidence that was not visible to the naked eye was all but lost to the police department.
New chemical processes such as a physical developer, a super glue fuming tank, an alternate light
source (an $8,000 device that operates by adjustable wave lengths of light), and the use of
fluorescent powders in fingerprinting now allow the police department to collect trace evidence such
as minute amounts of semen, blood, or fibers.

I look at it now with what we can do and what we’re doing and I look back...at the

time you think you are doing everything right. Then you start getting training, you

start getting equipment. I often think back on the way we did crime scenes and think

“Oh my God! What did I miss?” (Zeppa, 1999)

The evidence technology that was purchased not only bolstered evidence collection and

analysis, it also improved court presentation of the evidence. The RPD purchased the “Crime Zone”

computer crime scene software program. The program allows the evidence specialist to accurately

. “ See Appendix I for pictures of the specialty equipment purchased through the Comprehensive Homicide Initiative.
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re-create the crime scene with great detail and blow up images to present to a jury.

I put a Crime Zone diagram up against an old crime scene drawing I had done in 1982

and it was pathetic. I mean I was drawing stick figures for bodies. And I kept

thinking as I taped it up — could you imagine this in court, what the jury must have

thought. But that was the norm then and this is the norm now. For some agencies.

Not everyone is doing this (Zeppa, 1999).

Perhaps the most convincing piece of evidence demonstrating the importance of the
equipment and training purchased with Comprehensive Homicide Initiative funds involves clearance
rates for homicide over time. Although the clearance rate for homicides has dropped over time, from
72 percent in 1985-1989 and 69 percent in 1990-1994 to 59 percent in the post-Initiative years, this
drop should be viewed in the context of changing trends in victim-offender relationships (i.e. in the
nature of the homicides themselves). In 1995-1998, homicides among relatives dropped by more
than 50 percent from 1985-1989 (from 15 percent to seven), and the percentage of far more difficult
cases in which the relationship was unknown nearly doubled (from 23 percent to 38 percent). In the
face of increasingly difficult cases to solve, homicide detectives relied on newly purchased

equipment, technology and training to assist in their investigations, develop new leads, and close

cases by arrest.
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V. CONCLUSION: ASSESSING THE IMPACT OF RICHMOND’S
COMPREHENSIVE HOMICIDE INITIATIVE

The most direct test of Richmond's Comprehensive Homicide Initiative is to determine
whether it helped to ameliorate Richmond's crisis of violence by reducing homicides. From our
assessment, primarily descriptive and qualitative in its method, it is not possible to provide a simple
answer to this question. In our descriptive analysis, we cannot measure or control for such factors
as the state of Richmond's economy and its effects upon the individuals who may be most at-risk for
homicide offending and victimization. We also cannot control for the “maturity” of the drug market
in Richmond. Some criminologists (Harries, 1997) have argued that, over the last decade, ruthless
individuals have murdered off their competitors in the crack cocaine market, with the result that the
market has now become monopolized by a few people who no longer need to resort to violence to
gain and retain control. Studies generaily suggest that the pool of people who engage in extreme
violence is quite limited, so that decreases in homicides may simply reflect depletions in their
numbers through murder and incarceration. In short, there are many larger social forces and
contextual factors that may influence levels of homicide in Richmond and elsewhere.

This report has examined an attempt by an urban California police department to develop and
implement a strategy that broadens its ability to address factors over which police might have
control- or, at least, to institute measures that contribute to lower levels of violence in the
community. The Richmond strategy, its “Comprehensive Homicide Initiative,” reflects the first inter-
related stages of a different, community-oriented policing perspective that seeks to reduce violence
and increase public confidence.

Still, we know that:

e Richmond suffered dramatic increases in homicides during the early 1990's;
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e  These increases were greatest in drug-, gun-, and stranger-related attributes,
identified by the RPD as central to their problem-solving effort;
e The Richmond Police Department solicited broad-based input from residents and
government and private agencies in its effort to determine what could be done to
reduce these homicides;

e The Richmond Police Department and the community it serves made major
changes in their approach to the problem of homicide and related violence,
building into their work a far more substantial collaborative and preventive
component than had ever existed before.

The Comprehensive Homicide Initiative represents an eclectic approach to addressing violent
crime with objectives that are both short- and long-term. Although its scope is limited by available
resources, the Comprehensive Homicide Initiative is a collection of separate strategies, both current
and new, that represent a broad-based portfolio of policing initiatives and, taken together,
characterize a new approach to responding to violence, focusing on improved investigation and
enforcement, and perhaps most importantly, prevention.

It is difficult to assess the impact of a new approach in the early stages of its operation.
Moreover, we have not pretended to conduct a formal evaluation of the Richmond approach. Rather,
in this report we have attempted to describe the breadth of the strategy adopted by the RPD- its
policy mosaic directed at short- and long-term violence reduction- and to consider early data relating
to the contribution and impact of the multi-faceted approach to homicide.

As we have already illustrated (see Figure 2), the number of homicides jumped dramatically
in the late 1980’s and early 1900’s, reaching a peak of 61 -- three times their mid-1980’s levels -- in
1991. From 1991 through 1994, they then remained quite high but began to drop in 1995, before
Richmond's enrollment in the Comprehensive Homicide Initiative, but contempora'neous with
initiation of many of its own anti-homicide and violence programs. By 1998, the number of

homicides dropped to 18, a level lower than even its 1985-87 levels. Put another way, during the

first five years shown on the chart (1985-1989), homicides averaged 27.1 per year, and doubled (50.2
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per year) during 1990-1994. They then declined precipitously in 1995, and averaged 29.9 in the
1995-1998 period. One can safely conclude that homicide trends appeared to be heading sharply

downward at the end of our study period.

Richmond Homicide Trends in Context

To draw some inferences about the impact of the Richmond Comprehensive Homicide
Initiative, given the preliminary and descriptive nature of our analyses, we employ a two-pronged
approach. The first treats the changes in homicide rates in the context of contemporaneous trends in
homicide and other violent crimes in Richmond and in California generally. The second examines
changes in the nature of Richmond homicides by looking at differences in the rates of specific types
of homicide that were most directly targeted by the Comprehensive Homicide Initiative.
Richmond Violence Rates in the California Context

Figures 14 and 15 contrast the annual rates per 100,000 population of homicide and violent
crime, respectively, in Richmond with those for the state of California as a whole. Figure 14 shows
historically that Richmond has suffered from far higher and more variable homicide rates than
California as a whole. When Richmond's homicide rates were at their highest level, the disparity
between Richmond and California rates generally was more than 500 percent (e. 8- 1991 rates = 68
versus 13 per 100,000, respectively). By 1998, however, the disparity between Richmond and
California rates dropped to only two:one (20 versus 8 per 100,000), approximately where it had been
in 1985.

Not surprisingly, given the fact that the California rate is a composite, the Richmond
homicide rates seem more variable. As Figure 14 shows, however, the Richmond trend mirrors the

upside-down U-shaped trend experienced in a more diluted manner statewide. In short, when

2 Murder/non-negligent manslaughter; robbery; rape; aggravated assault.
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compared to the state composite homicide rates, the greater variability associated with Richmond’s
rates do not suggest that Richmond’s rates are “marching” to a very “different drummer” than other
California jurisdictions overall. *?

A similar picture results when violent crime rates for Richmond and California (excluding
homicides) are contrasted (see Figure 15). Through 1993, the annual Richmond rate was, on average,
about three times as high as the California rate (e.g., 1989 rates = 3072 versus 967 per 100,000,
respectively). More recently, large decreases in Richmond's violent crime rate have reduced this
ratio so that it more closely approximates two: one (e.g., 1998 rates = 1358 versus 696 per 100,000).

This analysis of violent crime rates shows, again, that Richmond has been a much more
violent place than California as a whole. The trends in violent crime rates are, however, reasonably
parallel. Again, the upside-down U-shape pattern generally characterizes both rates, peaking around
1992. Interestingly, Richmond experienced a temporary drop in violent crime in the years 1990 and
1991 before regaining its peak in 1992 and 1993. This almost matches the “blip” in homicide rate
trends for Richmond, except that the temporary drop for homicides came in 1992- a year later thén
the drop in violent crime rates.

In short, although historically Richmond has recorded much higher homicide and violent
crime rates, its trends for these crimes roughly mirror state trends. This finding suggests that, in part,

Richmond violence is influenced by factors also affecting violent crime in California overall.

> Time-specific data on homicides and other violent crime in California jurisdictions comparable to Richmond (e.g.,
cities with over 50,000 population) are currently being collected. When this process is complete, we will conduct a
time series analysis to determine the extent to which whatever effects of the Comprehensive Homicide Initiative
may exist may be differentiated from the experiences of other cities.
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Figure 15 Annual Rates of Violent Crime (excluding homicide) in Richmond and the State of California, 1985 - 1998
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Changes in the Nature of Richmond's Homicides

The RPD began the problem solving exercise that led to its Comprehensive Homicide
Initiative by identifying characteristics of homicides which might be amenable to preventive and
investigative strategies (see Table 2). The planning process focused on:
the relationships between victims and offenders;
the location of homicide events and/or the discovery of homicide victims' bodies;

whether homicides were committed with guns;
the personal characteristics and histories of victims and offenders.

Figure 16 presents data on changes in the rates per 100,000 of homicides involving variables
as categorized under these four headings. The data are grouped into three time periods that generally
describe three discrete eras in Richmond's experience with homicide. The first, 1985-1989, was a
period of relative stability; the second, 1990-1994, was marked by great increases; the last, 1995-98,

was the period in which the Comprehensive Homicide Initiative and other systematic strategies were

implemented.

Victim/Offender Relationships

In the short term, homicides involving victims and offenders related by marriage or blood
were targeted most directly in the Comprehensive Homicide Initiative through the RPD’s work with
Battered Women’s Alternative and Rape Crisis Coalition.** Although far from the most significant
contributor to Richmond’s homicide statistics, rates for this type of homicide declined significantly
following implementation of the Comprehensive Homicide Initiative, 55 percent, from 4.4 per
100,000 to 2.0 per 100,000. Female homicide offending remained relatively constant (from 0.9 in
1990-1994, to 0.8 in 1995-1998) but female victimization, frequently the extreme outcome of

domestic violence, decreased by nearly two-thirds (from 8.4 to 3.3).

“ The Comprehensive Homicide Initiative's longer-term strategies to address problems of homicide and violence,
especially its work with youth, schools, and public housing officials obviously cannot be evaluated in the relatively short
time period studied in this report.
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Figure 16 Selected Characteristics of Homicides in Richmond, California,
1985 - 1998, by Time and Type
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The rate of offenses ip which victims were killed and/or found outdoors decreased
precipitously between 1990-1994 and 1995-1998. During the earlier period, Richmond suffered a
rate of 36.4 per 100,000, but it slipped by 37 percent (to 22.9) during 1995-1998. Drive-by
homicides also dropped greatly (from 8.7 to 3.1, a 64 percent decrease). Although these decreases

suggest that the RPD’s vigorous street-level patrol, enforcement, and intelligence gathering
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operations may have been effective, one measure of the dimensions of Richmond’s homicide
problem is striking: even after these decreases, the rate of outdoor homicides remained about
half as high as it had been during 1985-1989 (15.8), and the rate of drive-by killings was twice as
high as the 1985-1989 rate (1.5). Moreover, although much reduced, homicides remained
concentrated in the Iron Triangle area (see Figure 17).

Guns and Drugs

The biggest numerical drops in Richmond’s homicide rate between 1990-1994 and 1995-
1998 involved gun killings and those that were drug-related (according to the RPD Homicide
detectives). Gun homicides decreased from 46.0 to 26.2 per 100,000 annually, bringing the rate of
gun-related homicides down to its 1985-1989 levels. The rate of drug-related homicides drops
dramatically, from 41.1 to 16.7 per 100,000, a decrease of nearly 60 percent that is also notably
below the 1985-1989 levels.

Victim and Offender Characteristics

The rate per 100,000 at which persons with criminal convictions in their past were murdered
decreased by 31 percent (from 25.5 to 17.6 per 100,000). However, the rate in 1995-1998 is still
notably higher than the rate from 1985-1989. The rate of homicides committed by offenders with
criminal convictions in their past dropped by nearly half (from 24.7 per 100,000 to 13.9), slightly
higher than levels recorded in 1985-1989.

Homicide victimization and offending by known gang members remained relatively constant
between 1990-1994 and 1995-1998. Interpretation of this finding is difficult, given the increasing
sophistication of the RPD’s efforts to identify gang members and associates, as well as problems in

defining gang membership.
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Defining Gangs and Gang Members

Gang membership and how it is defined by the police, both generally and by the RPD, is
worthy of discussion. By the RPD's understanding, gang violence has been a major problem in
Richmond: Table 7 shows the RPD's determinations of the gang affiliations of homicide victims and
offenders during 1985-1998, and counts 1 1 1 gang member victims and 113 homicides committed by
persons the RPD regards as gang members or associates. The RPD has identified at least 60 active
gangs in Richmond. Table 7 suggests that a handful have been particularly active in homicides, both
as victims and offenders. Four gangs -- the Project Trojans, 8" Street, Easter Hill, and the One Way
Gang -- all have had five or more victims and offenders in the last decade and a half* Not
unexpectedly, most of the gang-related homicides occur within the Iron Triangle, where there are
several clearly defined pockets of gang violence, perhaps associated with the particularly active
gangs (see Figure 18).

The question of how to define a gang or gang association is’a matter of debate and is unlikely
to be resolved any time soon (Klein, 1995; Maxson, 1999). One reason we believe that recent gang
homicide figures may have been affected by the RPD's increased sophistication in identifying gangs
and gang members is the increased effort recently devoted to this task. The RPD did not officially
have a Gang Unit until 1993, and since then, it has assigned two officers as gang specialists. These
officers' responsibilities include identifying and tracking gang members, as well as keeping the
department apprised of gang activity and trends. Then, in early 1998, RPD purchased a statewide,
computerized gang-tracking system, called CALGANG, which facilitates gang identification and

tracking. Thus, while both the RPD's leadership and its gang specialists acknowledge substantial

45 The “other" category includes gangs that have suffered homicide, either as victim or offender, on fewer than three
gory gang;
occasions.
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increases in gang membership and gang-related activity over the last several years, the department
and its Gang Unit have also gotten much better at identifying gang members and gang-related
homicides, through improved intelligence, greater departmental awareness and concern, and better
equipment and technology.

Table 7 Gang Affiliations among Richmond Homicide Victims and Offenders, 1985 — 1998

Gang Name Number of Number of Total
Victims Offenders Victim/Offender

Project Trojans 10
8" Street

Easter Hill

One Way Gang *

4" Street

7" and Penn
Kennedy Manor

St. John=s

Crescent Park

5% Street

3 and Maine
Parchester

5" and Barrett

15" Street

South 3™ and Maine
South 15" Street
South 39" and Wall
Other

HoooowNNWILLu _~RELVKO
DwwuwwoLwLwLwOoOWwW AREULLL®
BWwWLWLWL VLAV OOSE O o

TOTALS 113 111 224

The RPD's efforts at precision in this endeavor are encouraged by California law, which
provides for sentencing enhancements if an individual convicted of a crime can be shown to have a
gang affiliation.*® To meet this standard, the RPD has created a list of criteria for defining gang

membership, ranging from gang tattoos, graffiti and dress to admissions by the youth. There are a

4 California Penal Code 186.22, Street Terrorism, Enforcement, and Prevention Act.
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total of 19 criteria, and gang membership is determined by the verification of three or more of
those criteria.

Readers may note that many of the gangs listed are simply named after their geographic
location (i.e. cross streets). RPD reported, however, that some supposed gangs are actually just
groups of young men, or sets, determined by such geographic considerations as which side of the
street one might live on. Because these sets are based simply on location, they often lack the
cohesion and structure of a traditional gang. Some of these sets, however, come together to form
larger gangs. Often, this occurs because of the mobility of set members. If a gang member relocates,
he may create allegiances between his old set and his new set. For example, 3™ and Maine, a set that
includes both homicide offenders and victims in our sample, is an offshoot of another set (4" and
Bissell), probably created by one young man's move from the latter location to the former. When
this occurs, such independent sets come together to form a structured gang, with leaders and a
hierarchical structure known to the Richmond Gang Unit.

In summary, in contrast to the comparison of Richmond homicide rates with the California
trends, key changes in Richmond homicide, the second prong of our analysis, suggest important
shifts in the overall homicide picture. The years between 1990-1994 marked a particularly violent
time in Richmond, in which homicides related to guns, gangs, and drugs transformed the already
troubled city into one of the most violent places in the United States. Many of the disturbing trends
from those earlier years continued during and after implementation of Richmond’s Comprehensive
Homicide Initiative, but more importantly, the number of homicides decreased notably, particularly
in areas targeted by violence reduction strategies. Patterns shown in Figure 16 demonstrate dramatic
decreases after 1994 in Richmond’s rates of homicides that are gun-, drug-, and domestic violence-

related, as well as those involving participants “experienced” with the justice system:
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the rate of homicides occurring outdoors drops by 37 percent;

the rate of drive-by shootings drops by 64 percent; '
the rate of homicides involving victims with prior convictions drops by 31 percent;

the rate of homicides committed by offenders with prior convictions drops by 44 percent;

the rate of homicides involving female victims drops by 61 percent;

the rate of homicides involving victims and offenders related by blood or marriage drops

by 55 percent;

the rate of gun-related homicides drops by 43 percent;

the rate of drug-related homicides drops by 59 percent.

These changes represent important and dramatic shifts in the nature of homicide in
Richmond, California, as many of the patterns that made the city one of the most violent in the
country during the early 1990’s were reversed. In many ways, from 1995-1998 the streets of
Richmond became as safe as they were during the mid-1980’s. Although it seems reasonable to
conclude that the Comprehensive Homicide Initiative played some role in the p_ost-1994 homicide

changes, the exact nature and power of its impact, in conjunction with other social forces, remains

unknown.

Crime and Justice Research Institute
104



VL. IMPLICATIONS FOR POLICE POLICY AND PRACTICE

The Bureau of Justice Assistance (BJA) created the Comprehensive Homicide Initiative
program not to funnel large sums of money to selected sites to start hosts of new programs but rather
to catalyze local efforts focused on homicide. In practice, the city of Richmond and the RPD
broadened this focus on homicide because, despite the singular nature of fatal violence, the city and
the police came to understand that murder remains the extreme on a continuum that includes other
forms of violence. Richmond’s conceptualization of the IACP’s recommendations serves as a
challenging pilot model of community-wide planning, focused violence prevention and reduction
efforts, and collaboration between police, community, and other agencies.

A numﬁer of important themes emerge from the examination of Richmon.d’s Comprehensive
Homicide Initiative. First, Richmond’s Comprehensive Homicide Initiative helped to transform the
relationship between community and police because it acted on recognition that a sound
police/community relationship is critical to both homicide investigation and prevention. The RPD
began the planning phase of its Comprehensive Homicide Initiative by soliciting public input and
winning public endorsement in two Community Violence Summits and a community survey. Before
the program was implemented, in other words, the police had given the community a major stake in
it. This no doubt reduced the complaints or dissatisfaction that some of the program’s more
aggressive components — vigorous enforcement of traffic laws and civil restraining orders; saturation
patrol of gang turfs following homicides — might otherwise have precipitated.

The RPD and its partners in the Comprehensive Homicide Initiative also invested heavily in
the youth who are most at risk of becoming both perpetrators and victims of violence. Richmond's
PAL and school programs are unique in our experience. These have helped to forge bonds among

people and institutions -- youth, a major league baseball team, generous corporations, a hometown
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sports hero who wanted to give something back to his community, community volunteers, a
professor who resigned his university job to teach computer skills in the inner-city, as well as the
schools, police, and probation authorities -- that are likely to have effects far broader and longer
lasting than anything reported in this document.

Thus, the RPD's implementation of the Comprehensive Homicide Initiative illustrates thata
good police department can lead such a program, but cannot successfully conceive or carry it out
alone. This is so largely because most of the problems that lead to violence (and homicide) and that
are left in its wake cannot be corrected or solved by the police—or, at least, not by the police alone.
In fact, other agencies could conceivably lead the effort. Certainly, other agencies and active
community involvement are key ingredients, without which the most inspired police approach could
not succeed.

Second, reflecting the spirit of the original IACP recommendations, Richmond’s strategy is
both multi-disciplinary and multi-faceted. It incorporates a wide range of goals, both within and
outside the conventional notions of law enforcement. Despite its outreach efforts, for example, the
RPD was wise enough to avoid ignoring traditional policing in this program. It used Comprehensive
Homicide Initiative funds to create an evidence specialist position and to provide its incumbent with
the best possible training. The RPD bought hardware -- computers, investigative and analytic
technology, and a new vehicle to transport it all quickly to homicide scenes.

Third, and perhaps most compelling in Richmond’s experience, is the natural extension of
problem-oriented and community policing approaches to the last bastion of traditional policing — the
homicide unit. Under the Comprehensive Homicide Initiative, homicide prevention and investigation
are no longer isolated from the rest of policing and community crime problems. The widespread

adoption of the community policing philosophy and the consideration of homicide in the context of
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violence generally have broadened thmkmg about how the police should respond to homicide and
how they should enroll the community in their efforts. The experience in Richmond illustrates how
this innovative perspective can be applied successfully in a jurisdiction facing more than its share of
the problems that challenge many other American cities.

Still, the descriptive assessment presented in this report cannot support a rigorous conclusion
that the decline in homicides was brought about by the Comprehensive Homicide Initiative. For the
present, to what extent the Comprehensive Homicide Initiative actually affected homicide rates will
remain an open question pending further research and development of similar strategies in other
locations. The data show that 1990-1994 was an especially violent time in Richmond, and that
homicides related to guns, gangs, and drugs increased dramatically. A critic might argue, for
example, that the decreases we witnessed were simply a return to “normalcy.”

Further, there are other possible alternative explanations for what has happened in Richmond.

In many ways, the experience there parallels the experiences of other jurisdictions, some of which
attribute decreases-in crime and violence to new initiatives developed by their political and police
leadership, and some of which cannot legitimately lay claim to having done anything different or
new. Conceivably, homicide is down in Richmond because the pool of gun-wielding young men
willing to kill for control of gang turf or the city’s crack cocaine ma_rket has been depleted by
incarceration and by the huge jump in homicides during 1990-1994. It may be that there is no longer
a need for violence to control the crack market because it has matured and been monopolized by
people who no longer have any competitors to kill or be killed by. It may be that, for reasons
independent of the RPD's strategies and outreach efforts, the city has simply grown tired of violence.

Only time and replication can serve as the test of these competing hypotheses. In the

meantime, however, we do feel confident in pointing out that the decreases have apparently been

Crime and Justice Research Institute
107



greatest among homicides that have been most directly addressed by the RPD’s new efforts,
including gun homicides, drive-by shootings, those involving participants with prior criminal
histories, those occurring on the streets rather than indoors, and those among relatives. At least,
therefore, we are able to say that the RPD and its constituencies are doing the best they can to apply
the latest police thinking to the problem of homicide in their city, and that their efforts have been

followed by great decreases in the most extreme form of violence.
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II1. SUMMARY AND RECOMMENDATIONS

Participants at the summit, like those who comprised the earlier summit, urge recognition and
acceptance of the premise that no single institution in our communities and governments can or
should be responsible for reducing homicide. It requires the collective commitment,
, coordination, resources, and effective performance of all institutions, as well as members of
il communities. Accordingly, summit participants introduced, discussed, and advocated a broad
ranging package of recommendations to reduce murder and violence. The package includes 39
action recommendations for law enforcement, the juvenile justice system, schools, legislatures,
community groups, social services agencies, health services, and individual citizens.

LAW ENFORCEMENT INITIATIVES

o .
“' L]
i

Exercise leadership to develop community-wide murder reduction strategies.

Police can neither control violence and murder alone nor be held solely responsible.
Communities must work as a team to stop violence. Any intervention or prevention
strategy must include key players in neighborhood organizations, schools, health, law
enforcement, and other government agencies. Law enforcement can and should take a
leadership role in coordinating effective violence/homicide reduction programs.

Intervene against all forms of violence as early and decisively as possible.

Murder is the final act of a continuum of violence. To stop homicide, earlier forms of
violence must also be controlled. The earlier the intervention (childhood, pre-school,
grade school) the greater the potential to effectively curb violence. The essential goal is
to stop individuals from progressing along the violence continuum. The "Keeping the
Kids Alive" program initiated by the New York City Housing Authority Police
Department is one example of a successful police-based initiative.

Intensify use of community policing and murder-specific problem-solving strategies.

The emergence of community policing and problem-solving strategies hold great promise
for reducing crime and violence in the neighborhoods. Increased involvement of the
community, proliferation of community-based programs, and collaborative planning
efforts with the police are energizing the response to violence. One particularly
innovative application, where neighborhood residents have direct input into actual police
patrol and shift assignments in each beat, merits further attention.

. -
. . . H .
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- Intensify use of tactical teams and task forces to regain control of high crime and
violent environments.

There is a present need to regain control of violent environments, for example public
housing facilities overrun by gangs. Law enforcement agencies should continue to
conduct building sweeps, run gun-checkpoint programs and cooperate within various
municipal enforcement groups and crime task forces to ensure that ground is gained, not
lost, on interdicting weapons and re-taking violence-racked neighborhoods and buildings.

State and local law enforcement agencies should work to take advantage of federal task
force resources. The DEA's Mobile Enforcement Team (MET) initiative is one example.
MET is designed to support law enforcement agencies in their efforts to combat violent
crime and drug trafficking .by cultivating drug intelligence and investigations against
violent offenders and to share that information with state and local authorities to further
their homicide cases and prosecutions.

- Maximize substance abuse prevention and enforcement programming.

Drug use and dependency is connected to the commission of violent and other property
crimes, and thus presents a continuous problem for law enforcement. Drug demand and
supply reduction efforts should target those criminal activities most tied to potential
violence, drug cartel activities and high volume sales/dealers.

- Use emerging technology to improve homicide clearance rates.

Clearance rates for murder dropped from 91 percent in 1965 to a low of 65 percent in
1992. The FBI attributes this decrease in clearance rates to an increase in stranger-
stranger murders. Law enforcement should use advanced automated information
systems, linkages to federal information resources (CHRI, AFIS, NCIC 2000) and other
emerging technologies to improve information sharing, increase suspect identification,
and raise clearance rates.

« Enhance ability of police to conduct field-based (patrol car) records and warrants
checks.

"Livescan" has improved the method for obtaining fingerprints at booking. Placing
Livescan equipment (reduced scale) in police cars may expedite fingerprinting, increase
information about a suspect at time of arrest, and reduce later booking time. The
principal objective would be to identify wanted violent felons during traffic stops and
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other police interventions.

- Supply responding officers with enhanced domestic dispute and violence history
information.

Even with more sophisticated computer-based information systems, many police
departments still dispatch officers to domestic disputes with little or no background
knowledge about the occupants of a house. A much-improved system to document
sequential domestic incidents is needed so that responding officers are aware of past
behavior, past incidents, violence-prone occupants of the house, and especially if
occupants of the house own weapons. Armed with such knowledge, officers can arrive
on scene better prepared to intervene effectively and safely.

- Improve witness protection in violent crime cases.

All too often perpetrators, or gangs affiliated with the perpetrators, so successfully
intimidate witnesses, or injure or kill witnesses, that prosecution and trial procedures
cannot continue. Aggressive witness protection programs should be put in place where
such intimidation has, or is likely to, occur. Improved programs should improve the
closure rate on murder and other violent crime cases. "

n Acknowledge and reward successful efforts by officers to reduce gun-related violence
and murder.

Provide awards to police officers for gun violence arrests. Police efforts in the area of
gun violence investigations and arrests should always be acknowledged. Police officers
could receive cash or other incentive awards, possibly from a consortium of
community/business concerns, for outstanding investigative efforts to reduce illegal
weapon possession and use.

= Intensify use of gun buy-back programs.

Reaction to and success with gun buy-back programs appears promising. These
programs tend to promote community-wide intolerance to guns, send a strong warning
to those carrying illegal weapons, and result in the confiscation and destruction of street
weapons. Such programs should be expanded, particularly in environments like schools,
where they can have a direct effect on safety.

n Intensify efforts to improve physical plant security (target-hardening) for businesses
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and facilities.

Recent studies, including one by the National Institute for Occupational Safety and
Health, cite the need to make community facilities more secure including convenience
stores, gas stations, and f