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The exercise of discretion in the im~lementation of 

public policy is a necessary and fundamental aspect of 

m.odern public administration. Decisions made by adminis

trators to implement the law or governmental programs are 

as much political decisions as those made by legislators. 

This is especially true of the municipal police. The 

choices made by policemen reflect the values and j udgmen'ts 

of a society in regard to the problems O,f justice and order. 

It is the choices of the police more than anything els.e 

.which determine the meaning of law in a poll tical system. 

Focusing on the routine discretionary decisions of 

patrolmen, this study describes how patrolmen exercise 

their discretion in attempting' to control crime and in 

handling disput~s and order-maintenance problems. In con

trast to previous studies, this research is concerned with 

xii 
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the way patrolmen interpret their task and how they cope 

with organizational and legal constraints on their dis-

cretion. The orienting hypotbesis is that the exercise of 

discretion by patrolmen is shaped by the incentives and 

pre~sures of th~ police bureaucracy and the values of the 

police culture. Together, these determine the priorities 

and decision-rules of operational law enforcement. This 

study seeks to determine what are the organizational'and 

'occupational pressures to which patrolmen must respond and 

what are the consequences of these for the exercise of 

discretion? 

The research strategy involved comparing a high-crime 

division of a large, urban police department with a high

crime small department; and a low-crime d~vision of the 

large department with a low-crime small department. Data 

for the study have been collected by participant observa

tion and a survey of 200 patrolmen and 65 management per-

sonnel in the three departments. 

The ,study found significant differences in the way 

patrolmen exercise their discretion between the three de-

partments and bet'.;een individual patrolmen ltd thin the de

partments. Patrolmen in the large department were more 

likely to enforce the law or takl~ other formal actions in a 

wide variety of situations than patrolmen in the small 

departments. In fact, patrolmen in the small departments 

were less likely to take such actions. These differences 
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are almost entirely attributable to the department and not 

to characteristics of. the community. 

~et patrolmen have considerable autonomy in deciding 

how to go about using their powers of discretion. There· 

are systemic limits on the use of administrative controls 

to guide the discretion of patrolmen. These stem from 

normative limitations which derive from the values of the 

police culture and from the fact that patrolmen control the 

outcome of a task of great importance to the department. 

This gives them the power to resist extensive administra

tive control of their discretion. 

Patrolmen are motivated by the ideal of the inner

directed, aggressive policeman, and they define their task 

in terms of the goal of crime-fighting. The freedom from 

extensive organizational controls and the norm of "individ

ualism" allow patrolmen to fashion distinctive operational 

styles of police work. Four such styles were identified: 

the Old-Style Crime-Fighter; the Clean Beat Crime-Fighter; 

the Professional; and the Service style: These styles are 

defined by a patrolman's decision of how aggressive he. 

shall be in controlling crime and whether or not he adopts 

a conscio.us set of priorities. The analysis' showed these 

styles determine how an officer will use his discretion in 

some situations, and that they develop independent of the 

police department--that is, police departments do not pro

duce distinctive styles of police work. 

xiv 



Police professionalism and three models of reform, all 

geared to gaining greater political control over police 

discretion--the policy-making, professional, and commun~ty 

control/decentralization models--are, evaluated in light 

of these conclusi~ns. 
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· . 
INTRODUCTION 

The Politics of Administrative Discretion 

This is a study of the police and politics in three 

urban conununities. It is rather conunonplace nowadays for 

political scientists to engage in such studies, although 

the approach taken here may seem beyond the boundaries of 

what is normally considered political inquiry. I Th.t.s is not 

a study of the ways in which local politicians influence 

police actions either through formal acts or through in

formal methods of persuasi'on; nor is ita study of the ways 

in which local political gioups might influence the police; 

nor is it a study of the ways the police, through police 

associations or other ex-officio groups, attempt (rather 

successfully in some cases) to shape the course.of public 

policy or to gain support for various kinds of. police 

actions. The focus of this study is the decisions of 

patrolmen, the most lowly but the most important of police

men, as they perform their task of coping with crime and 

disorder. It is roy contention that these men perform tasks 

which are fundamentally political. Long ago Max Weber 

suggested that monopolizing the m~ans of violence and 

coercion was the distinctive characteristic of the modern 

stat~.l ·For the average citizen, state coercion is most 

apparent with the local police.; indeed it is the use of 

coercion which sets the p~lice apart from other domestic 
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social agencies. Thus in this ultimate sense the actions 

of the police are political. For better or worse, these men 

have the power to mete out Justice in ,fundamental and often 

irrevocable ways; they determine the meaning of law and 

order in American society_ 

In one sense it may seem rather preposterous to assert 

that patrolmen have the power to determine the course of 

Justice in American society. Patrolmen do not make the 

laws, nor do they set policy within a police department. 

Indeed, the contemporary view holds that much of what 

patrolmen do is not connected with law enforcement at all; 

rather they are all-around social workers More concerned 

with social problems and peace keeping than with Justice.
2 

In what sens·e, then, do patrolmen determine the meaning of 

law and order? Political decisions, which have been defined 

by one author as the "authoritative allocation of values 

for a 'political system," have always referred to those 

decisions which alter the course of public affairs in funda-

3 mental ways. The dec,ision to launch a poverty program in 

1964 is but one example. In order to understand the -genesis 

'of these d~cisions, political scientists have traditionally 

examined the process of decision-making within thf": legis la- . 

tivf' branch and by political executives such as the Presi- -

dent. But as Kenneth Culp Davis argues, the claim that we 

are a government of laws and' not men overlooks the fact 

that men not only make the laws but implement them. 4 Was 

2 



the intent of the poverty program to' eliminate poverty 

through a variety of job training and educational programs 

designed to provide equal opportu.ni ty or was it to. achieve 

a redistribution of power wi thin American cities by allow,ing 

citizens the right to participate in the determination of 

policy? Much to the discomfort of many politicians, admin-· 

istrators initially acted as if the latter were the 

principle goal of the poverty program. Politics is-as much , 

a matter of the discretion of administrators as it is the 

decisions of the legislature. 

Discretion is an inevitable aspect of politics. The 

laws can never be so detailed and specific so as to antici-

pate e?ery circumstance; and the laws are often ambiguous 

·p.nd serve conflicting ends. Further, administrators rarely 

face that idyllic situation of h-aving'a surfeit of resources. 

They must choose priorities and allocate financial resources 

accordingly. The act of discretion is defined by the fact 

that choice is exercised in light of a framework of accepted 

values and goals where s?me aspects of the decision process 

are left unspecified or contingent on circumstances and thus 

left to the judgment of individuals. This fact. has two 

implications for the analysis of administrative discretion. 

First, one must determine what. criteria are used in exer":" 

cising discretion~ that is, the standards the decision~ 

. maker brings 'tc,:> bear in a given 'set of circumstances. The 

law is obviously an important criterion but community norms, 

3 



administrative policy or rules, and the values of the 

decision-maker may be equally important. Second, the lati

tude of an administrator's discretion may vary. An admin

istrator's leeway may be narrowly confined and he may exer

cise choice in light of several more or less well defined 

alternatives; or at the other extreme an administrator may 

have considerable freedom to decide how he will act. Davis 

suggests that a "~ublic officer has discretion whenever the 

effective limits on his power leave him free to make a 

choice among possible courses of action or inaction."5 

What is decisive here is the degree of freedom the decision

maker has, the extent to which he is subject to external 

political controls. 

Administrative discretion as it pertains to law en

forcement consists of two broad choices: the decision to 

intervene in a particular set of circumstances and the 

choice of \'lhat action t.o take, whether or not to resolve 

the matter in a formal way th~ough court action or through 

an informal settlement. Administrators in Federal regula

tory agencies and in the Justice Department cannot and do 

not puruse eVery violation of federal law. The Food and 

Drug Administration does hot monitor the effects of every 

drug that comes on the market; nor does the Justice Depart

ment enforce anti-trust statutes against every industry 

in violation. Similarly, the police do not step in every 

time a law is broken; indeed, they may systematically ignore 
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some violations. The question posed for an analysis of 

discretion is under what circumstances and for what reasons 

do administrators (and policemen) decide that the behavior 

of an individual or organization is in violation of the law 

and decide to step in. This decision is complicated by 

the fact that individuals and groups will attempt to conceal 

their true intentions from officials, and administrators 

may decide to utilize procedures and tactics which violate 

the rights of these individuals. Once a matter has come 

under the purview of an enforcement or regulatory agency, 

an administrator has the choice of resolving the problem in 

alternative ways. Should the full force of the law be 

invoked and individuals made subject to arrest, fines and 

possible imprisonment? Or should they merely be required 

to change their beh~vior in specific ways? For example, 

should the Justice qepartment break up a co~pany guilty of 

violating anti-trust law? Should the Food and Drug Admin

istration require that a particular drug be withdrawn from 

the market? Should a policeman,give every motorist he 

,stops a ci tati.on or merely obtain a promise not to run a 

stop light in the future? Again the question is on what 

basis are these decisions made? Finally, the act. of, .dis-

cretion should not be interpreted narrowly; it pertains 

not only to the substantive choices an administrator or 

policeman might make but to what Davis calls "interim 

choices. ,,6 These are choices made prior to the decision 

5 
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to intervene which influence the outcome. They include 

budgetary decisions which may determine the effectiveness 

of an investigative or enforcement bureau, the formulation 

of rules and procedures, decisions about various methods of 

training, timing, and individual's methods of proceeding. 

These decisions are more' numerous than substant,i ve choices, 

and they can have significant consequences for the exercise 

of discretion. 

The act of discretion admits of varying degrees of 

action and inaction. Indeed, it is because administrators 

have the power not to enforce the law that discretion has 

important political consequences. The act of discretion 

may be tantamount to making the law., It is the decisions 

of,administrators which determine in individual cases, who 

will benefit and who will be deprived, who will be affected 

by the law, and how strictly it will be enforced. Decisions 

not to enforce anti-trust laws, decisions not to adhere to 

relevant standards in deciding which drugs can be marketed, 

and decisions to ignore an assault benefit some individuals 

and groups and deny others the protection of,legality. 

Thus discretion is always a political act, but the decisive 

q~estions turn on the standards that guide discretion and 

the degree of political con~rcl over the exercise of dis

cretion. 7 

One can grant that administrators in public agencies 

wie'ld wide power.s of discretion, but in what sense can one 
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say that patrolmen have wide 'powers of discretion? If 

patrolmen do have some powers of discretion, is it not true 

they are 'subject to limitations imposed by the law and, 

more importantly, by administrators through a system of 

hierarchical controls? And is it not true that the de-

centralized character of policing in America, the fact 

that each community has its own police department, allows--

indeed requires--that patrolmen adapt their discretion to 

the particular needs of the community? It is true that 

patrolmen are influenced by the law, the decisions and 

attitudes of administrators, and the culture and politics 

of the communities they police, though in what degree is a 

matter to be determined empirically? I contend that they, 

al'e largely autonomous in deciding how and when the law 

will be enforced. The standards brought to bear in the 

exercise of discretion are largely thos~ of individual 

patroimen. A patrolman makes judgments about an individual's 
.. -

behavior in a set of circumstances. and decides on an 

appropriate course of action in light'6f legal, organiza

tional, and community norms. But these noi'ms really do . .. " 

t·'·, 

nO,t offer a pa't:rolman. much ~uidarice in "'~aking decisions on 

the street; ordinarily they tell ,a'-,patrolman what h~, -may 

not do rather than what he should do.' 'lihese norms do not 

tell a patrolman when he should intervene in a specific 

set of circumstances or when nonenforcement is an acceptable 

course of action. Being drunk in public, for example, is 
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against the law in most municipalities, but should a patrol-

man arrest every drunk he sees? The law simply proscribes 

behavior, it does not prescribe which laws should be en-

forced. The courts have been reluctant to acknowledge the 

reality of discretion and continue to presume full enforce-

mente Yet the law places numerous restrictions on a patrol-

man's powers i they are required to meet the test of probable' 

cause for felony arrests and they 'are expected to adhere to 

legal rules governing due process. Without question the 

courts have shmvn more concern over these matters than non- • 

enforcement. Similarly, police administrators and politic-

ians have been reluctant to acknowledge the discretion of 

patrolmen. They have been more concerned with minimizing 

specific abuses of police power such as corruption, blatant-

ly illegal arrests, and excessive force among others. How-

ever, patrolmen are told to reduce crime, and police admin-

istrators, much less the city fathers, rarely define the 

steps, an officer should take to do so. In order to reduce 

crime should patrolmen stop and question every group of 

juveniles they see? Should they spend their time being 

"s~en,"thereby acting as a deterrent to crime? Or should 

they de-emphasize the enforcement of minor violations in . . 

favor of felonies? Administrators and city officials will 

normally provide only vague and ambiguous answers to these 

questions. 8 The ob'J'ious limitations on resources in most 

. police departmen tl.~, notably time and manpower, ensure that 
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not all of the laws can be equally enforced and that 

priorities must be established. In the absence of firm 

guidance from the law, police administrators, and the com

munity, these priorities are established by patrolmen and 

are largely a matter of individual predilection. Ultimately, 

it is the values, prejudices, whims, and wisdom of patrol

men that count. 

The autonomy of patrolmen is more than a matter of the 

lack of guidance from city fathers, administrators, and 

legal statutes. Indeed, the theme of this study is that 

the central political controls over police actions--com

munity, hierarchical, and legal controls--are attenuated 

in modern society. The reasons for this development are 

rather complex. In brief, I shall argue that as a society 

becomes industrialized and urbanized the salience of com

munity controls over police behavior, the kind of control 

which results from the informal system of social controls 

which exist in a small homogeneous community, decrease and 

the salience of administrative and professional controls 

increase. The law places significant limitations on police· 

action, but it is rarely a determinant factor in the exer

cise of discretion. The limitations on hierarchical con

trols stern from unique characteristics of the police task 

zmd the power patrolmen have to resist extensive depart

mental controls over ~heir discretion. The fact that the 

police· task is based on coercion and that the police must 
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pursue a set of vague and ambiguous goals results in 

pressures which create a set of normative limitations on 

hierarchical control. These limitations are reinforced by 

the power patrolmen can wield against superiors due to their 

control of the outcome of the central task of the police 

bureaucracy, namely, the use of coercion to regulate be-

havior. Thus, the exercise of discretion b~: patrolmen is 

only minimally constrained by external political controls. 

The most important determinants of police discretion 

are the norms and values of the police culture. But if the 

police culture demands loyalty to the group and if it pre

scribes a set of social and political beliefs which shape 

the decisions of patrolmen, it does not dictate how a 

patrolman should exercise his discretion. The police 

culture is based upon the need for patrolmen to cope with 

the pressures and hostilities which arise from the task the 

police perform. As such it is a defense against public 

hostility and serves to protect policemen. One consequence 

is that most policemen believe that any situation can be 

handled in a variety of ways and that it is the judgme:nt of 

the policeman on the scene which ought to prevail. These 

beliefs preclude second-guessing an officer's decisions and 

foster an individualistic ethos in which a patrolman is 

granted the right to ~nforce the law pretty much as he sees 

fit. This facilitates the development of individual styles 

of police work among patrolmen; and these range from 
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officers who are extremely aggressive and formalistic 

(enforce the laws no matter what) to those who are less 

aggressive and enforce the laws selectively. An officer's 

choices are ~onstrained by the system of departmental con

trols to which he is subject and the nature of the com

munity he polices. But these only set the stage, so to 

speak1 the decisive factor in the exercise of discretion is 

the kind of style that a patrolman ado~ts. A style reflects 

the propensity of an officer to intervene in a wide variety 

of circumstances and his sense of priorities. I shall 

attempt in this analysis to demonstrate that an officer's 

working style is largely independent of departmental con

t.rols and the community context, though it is constrained 

by both. 

Theory and Ideology: Bureaucracy and Democratic Cont·rol 

Such, in brief, is the theme of this study. But why 

is a study of police discretion so important and· what are 

the theoretical and empirical concerns which have shaped 

this study? This study, and especially my willingness to 

argue that police discretion must be viewed as a political 

decision, ought to be understood in light of the historical 

context from which it emerges, and my own preoccupations 

with the problem of bureaucracy. Initially, the idea for 

this study was formulated against the backdrop of the chaos 

of dissent against the Vietnam War and pressures for vast 

social changes in American society. If the roots of these 

11 



conflicts extend deep into American history, the catalysts 

were the decisions of then President Lyndon B. Johnson to 

pursue an extended war in Vietnam and to go beyond the 

initial civil rights victories of the early sixties to wage 

a War on Poverty. These decisions produced not the bene-

ficent results that Johnson had hoped for--American power 

stariding fast overseas and the elimination of poverty--but 

rather. intense social and political conflict: the quietude 

of the Eisenhower years soured into the strife of the 

Johnson years. It seemed as if America was unraveling at 

the s~ams. Events could not be contained. Criticism of 

the decision to expand the war in Vietnam eventually l~d to 

criticism of American foreign policy: the limits of Amer-

ican power, the destructive and dehumanizing effects of 

American technology as it was applied to the Vietnamese, 

and the ahuse of Presidential powers. The decision to 

embark on a War on Poverty and the riots in Ame~ican cities 

focused attention on the "urban crisis": the poverty of 

the inner cities in contrast to the abundance of the sub-

urbs,· the difficulties of .transportation in metropolitan 

areas, the fragmentation of local government, and crime in' 

the streets. Eventually, some began to suggest that Vietnam 

and discontent in the cities were simply opposite sides of 

the same coin, that both represent.ed the failure of American 

political and social institutions. 

The pOlice \'1ere important figures in both conflicts: 
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the ccnduct cf the pc1ice in hand1ingdemcnstraticns 

against the Vietnam War during these years became a matter 

cf ccntrcversy as did the re1aticnship between the pc1ice 

and the pccr Black and Hexican-American residents cf the 

inner-city. The pc1ice were regarded either as the symbc1s 

cf an cppressive and increasingly illegitimate pc1iti~a1 . 

crder cr as the 16ne guardia~s .cf crder, the bulwark against 

anarchy. What mattered to. many was the kind cf decisicns 

the pc1ice made and the way these decisicns were made 

acccuntable to. pc1i tical authcri ty. Fcr these pecp1e·· the 

pc1ice were lawless, willing to. take any means necessary 

to. quell discrder and ultimately to. prevent sccia1 change; 

the pc1ice were believed ~c be the .1ast defense cf the 

status quo.. Otherpecp1e believed the pc lice were hampered 

in their effcrts to. restcre crder and ccntain crime, and 

they were believed to. be the victims cf a ccnspiracy to. 

overturn the fcundations of the American political order. 

Of ccurse what was at stake were fundamental questicns 

regarding the use of pc1ice pcwer: the role cf the pc1ice 

in scciety, their effectiveness incontrc11ing crime and 

prcviding a variety of services, and abuses of pc1ice pcwer. 

These were nct new questicns, indeed, they have been at 

issue since the fcrmaticn of the mcdern pc1ice in the early 

nineteenth century. But these questicns became matters cf 

ccncern in an entirely different histcrica1 era and after 

the pclice had undergcne extensive prcfessiona1izaticn. If 
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the answers to these questions can never be entirely dis

associated from the political conflict surrounding the 

police, they must at least be grounded in an understanding 

of the nature of the police function in the modern era, 

and, more importantly, police professionalism. 

The turmoil of the last decade, was mirrored in the 

discourse of the social sciences and had myriad mmifica-

tions. What was its consequences for the study of politics 

and, in particular, this study? Two are of importance 

here. First, the concept of political action was broadened, 

and political scientists became interested in the everyday 

agencies of American politics--welfare and police depart-

ments, in the politics of transportation, education, health 

care and the environment, and in the processes of budgeting 

and resource allocation. It was no longer adequate to 

study only Congress, the Presidency, and political parties. 

,Second, the problem of bureaucracy as a force shaping pub-

lic policy emerged as one of the central theoretical pre

occupations of social scientists. It was not only a 

,question of the politics of bureaucracy but, ultimately, 

the question of democratic control of bureaucracy. I want 

to indicate specifically how these two developments have 

influen~ed this study. 

It was perhaps inevitable during a period of protract

ed social and political conflict when the legitimacy of the 

existing political, order was being challenged that the 
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concept of politics would be broadened. Institutions which 

had been previously seen almost solely in terms of their 

ostensible functions were probed for links to the political 

order, for example, the relationship between universities 

and the Defense Department through ROTC and research grants 

was seen by some as an indication of the complicity of the 

university in the Vietnam war (and what many thought was 

a corrupt foreign policy) and the degree to which the 

university served the interests of political elites. The 

tracking syste~ and other procedures in elementary and 

secondary schools .were seen not as methods to improve 

education, but rather as mechanisms which sustained dif-

ferences in social class and hence social inequality. And 

finally, some argued that. the function of the police was 

not to protect the residents of Black ghettos in the inner 

pities, but to serve as an army of occupation whose task 

was that of keeping Blacks in line. 9 One needn'~ agr~e 

with these arguments to appreciate the nature of the shift 

in intellectual concerns taking place. And if not all 

drew such explicit connections between politics an~ the 

functions of social institutions, it was clear that the 

scope of politics was consideJ;."ably broader than most had 

acknowledged. In particular, the urban crisis--the . 

rebellion of Blacks in the cities and the breakdown of 

governmental.institutions--focused attention on the rout~ne, 

everyday agencies of local government, the agencies which 
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impinged upon the poor. Some of these agencies had been 

previously studied by other disciplines but usually in 

light of parochical theoretical concerns. For example, one 

can learn something about wel~are and employment departments 

by reading Peter Blau's Dynamics of Bureaucracy (1955), but 

this study derived its impetus from a concern for inter

personal behavior in bureaucracies rather than a concern 

for the workings of the welfare department and its impact 

on the people it serves (to be sure, Blau points up some of 

the dysfunctions of incentice systems within bureaucracies I 

but his study is a study of bureaucracy not welfare depart-

ments). It is only in the context of (apparent) widespread 

institutional failure and disaffection from normal political 

processes that the question of the impact of these institu

tions become a matter of intellectual concern. lO 

Empirically, two questions have animated the efforts 

of political scientists in the study of everyd~y agencies. 

First, there is a large literature devoted to the attempt 

to understand the decision-making process ~n various 

:political systems and explaining what factors determine 

differences in policy decisions such as the level of ex-

penditures, the "style" of policing, the decisions of wel";' 

fare administrators or the process of innovation suc.h as 

the decision to adopt federal grant-in-aid programs. If 

the focus of these studies is often specific governmental 

agencies, the differences may be explained in terms of 
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factors specific to the agency such as the values and pre-

dispositions of administrators or factors which are charact-

eristic of the political system such as the political 

culture, the degree of political conflict, and the extent 

of urbanization and industrialization. ll Second, many 

. analysts became concerned with the question of the effects 

of governmental decisions for poverty, crime, transporta-' 

'tion and the like, and for citizens. This effort is 

reflected .in studies which explicitly attempt to measure 

the consequences .of governmental programs, both in terms of 

their effedt on the problems they were designed to solve 

d h ·· t .. l' f t 12 an t e1r 1mpac on c1t1zen eva uat10ns 0 governmen. 

A common thread running through many of these analyses 

is an awareness of how the dynamics of bureaucracy affect 

the development of policy decisions and their implementa

tion. However, there is more tha!! just a real~zation thai=: 

administrators make policy decisions or 01 the erosion of 

.t.he distinction between politics and administration. What 

is distinctive about these studies- is a pre6ccupation with 

the way structural charaGteristics of bureaucracy influence .. -

policy making. Consider the following. Graham Allison 

showed how the structural characteristics of the Federal' 

bureaucracy (e.g. the division of labor and the use of 

routine decision-making procedures) and bargaining and 

powerpoliti~s among bureaucratic elit~slimited and 

.ultimately influenced the responses of President John F. 
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Kennedy to the Cuban Missile Crisis. Utilizing the idea 

that a bureaucratic organization seeks to maintain stability 

by I'educing its dependence upon strategic actors and 

organizations in its environment (e.g. a key supplier of 

resources), John Kirlin examined the relationship between 

local governments and a large county ,government which pro-

vides a variety of municipal services through a contract 

system for the effects on the provision of law enforcement 

services. Donald Schon pointed out how bureaucratic agencies 

become rigid and insulated from their environments and, 

consequently, are unable to adapt to a changing clientele. 

Finally, Nelson Polsby looked at decision-making within the 

U.S. House of Representatives in terms of concepts drawn 

from various studies of bureaucracy. He pointed out how 

decision-making in an institution organized to resolve 

conflict increasingly resembles decis'ion-making in adminis-

trat.~ve agencies.: it has become internally differentiated 

and routinized. All of these studies demonstrate the 

institutional constraints' on political executives and 

legislators and imply that the formulation and execution 

of policy hinges not only on the behavior of individuals 

but on the structural characteristics of bureaucracy.13 

Theoretically, the problem of bureaucracy is more than 

a matter of empirically determining how the structural 

characteristics of bureaucracy shape public policy; it is 

1 bl f 'd 1 14 d l' , , 1 a so a pro em 0 ~ eo ogy. Un er y~ng many emp~r~ca 
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studies of urban problems were broad normative questions: 

what should be done to resolve the "urban crisis" and how 

should it be done? To.what extent should government attempt 

to eliminate poverty and redistribute income? What was the 

role of the government in combatting .racism? More broadly, 

to what extent should the government intervene in economic 

and social affairs in order to bring about results which 

are more beneficial to the society as a whole? Butwhat 

has to be remembered is that these questions were debated 

in the context'of massive institutional failure: the 

inability of the police, schools and universities, hospitals, 

the various levels of American governments to cope with the 

demands made upon them and to change. The question was 

(and is) both one of effectiveness--are the schools really 

educating our children--and responsiveness--are political 

institutions responsive to citizen demands and therefore 

accountable? The questi,dnof hOvl cwas as important as ,the 

question of what.' .. No, more so; I am inclined to believe 

that answers to the question of what American government 

should do often turn on the issue of how. And the how 

centers on the problem of bureaucracy. If the decade of 

the sixties called attention to broad social problems such 

as poverty, racism, class conflict, and the abuse of 
. ,. 

governmental powers, the b~te noire of both Right and Left 

was the bureaucracy. ' James Q. Wilson, could truthfully 

argue that, "the federal bureaucracy, whose growth and 
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problems were once only the concern of the Right, has now 

become a major concern of the Left l the Center, and almost 

all points in between. Conservatives once feared that a 

powerful bureaucracy would work a social revolution. The 

Left now fears that this same bureaucracy is working a 

conservative reaction. And the Center fears that the 

bureaucracy isn't working at all. ,,15 Thus it is a concern 

for bureaucracy which provides the grist for the various 

ideological mills turning then and now and which underlies 

many an empirical study. 

~hree more or less coherent ideological perspectives 

on bureaucracy have emerged. The first, the Conservative 

perspective, holds that much of the so-called urban problem 

is beyond the ability of government to solve, that there 

are definite limits to what government can and should 

. undertake. The government should in many cases simply do 

less or it should adopt programs which do not require a 

massive federal bureaucracy to administer, e.g. the poverty 

problem is better handled through an income-maintenance 

scheme than the traditional welfare bureaucracy. This 

perspective exhibits a preference for classical free-market 

. liberalism, a b~lief in the virtues of limited government, 

and no small amount of skepticism of the ability of public 

bureaucracies to successfully (and efficiently) undertake 

any program. This skepticism is sustained by analyses 

which argue the inadequacy and limitations of any system 
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of centralized planning and hierarchical control. 16 

A secon,d, the New Deal Liberal perspective, holds that 

government programs can and should be expanded, and the 

problem of bureaucracy is often a matter of merely intro

ducing suitable reforms. These reforms display a bias 

toward centralization, increased professionalization of 

governme~tal employees--especially the police--and the 

creation of ombudsmen or other mechanisms to make govern

mental agencies more responsive. 17 To this extent this 

perspective is just the opposite of the first, believing 

that government intervention in economic and social affairs 

is necessary and, with suitable reforms, such intervention 

can be effective. Thus the New Deal Liberal perspective 

tends to be rather sanguine about the problem of bureau

cracy. However, there are individuals among the New Deal 

Liberals who are aware of some of the dysfunctions of large 

bureaucracies and those ·among the Conservatives who realize 

that in some instarices, notably the area of National 

defense, bureaucracy is here to stay. Thus there are 

individuals in both·groups who believe that much of the 

bureaucracy problem can be attributed to a lack of planning 

and rational analysis in government, and the corresponding 

need for a more adequate analysis of p.olicy alternatives 

and: th~ efficient managem~nt of public bureaucracies. This 

point of view'is most'pronounced among those advocating the 

implementation of a management system such as the Planning, 
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Programming, Budgeting System(PPBS) at all levels of 

18 
government. 

A third perspective, the Radical, insists on the 

expansion of governmental programs but argues for decentra-

lization in order to allow gre,ater citizen participation 

and control over the development and implementation of 

policy. In this view the dissatisfaction of minority 

groups is not simply a matter of a lack of the opportunity 

to fully participate in American society, but .also that the 

poor (and other groups) are controlled by overly centralized 

bureaucracies which tend to represent middle and upper 

class interests. These bureaucracies are not responsive 

to the needs of poor people, and the only way to increase 

the responsiveness of policemen, social workers, and other 

city officials is through decentralization. In its most 

radical form this view advocates "community control" of 

public institutions. 19 

The dilemma of bureaucracy, especially as it bears 

on the problem of dis9retion, is best exemplified by 

Philip Selznick's study of the Tennessee Valley Authority, 

TVA and the Grass Roots (1949). Building on the structural-, 

functional approach which was so prevalent in sociology at 

the time, Selznick attempted to show how the need for a 

bureaucracy like the TVA to accommodate local political 

interests led to the inevitable compromise of governmental 

programs. The TVA, Selznick argues,' sacrificed ~ome rather 
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progressive New Deal programs, especially those of the Farm 

Security Administration, in order to implement other pro

grams. Specifically, in order to obtain local support for 

the TVA's plans to build power plants and carry out other 

programs, the TVA was required to grant substantial control 

over farm programs to the land-grant colleges and the major 

farm interests. The significance of Selznick's analysis 

is his insistence that this is hot simply a matter of the 

unique conditions in the Tennessee Valley nor the American 

belief in local control and decentraliz~tion nor the 

exigencies of New Deal politics; rath'er it is a matter of 

bureaucracy, of the unanticipated consequences of the 

delegation of authority. Any bureaucracy, he argues, must 

come to terms with the groups and pokitical interests 

external to it; some of these can be manipulated (formal 

co-optation) and some must be accommodated (informal 

co-optation). Co-optation refers to the "process of 

absorbing new elem~nts into the leadership or policy-
\ 

determining structure of an organization as a means of 

averting threats to its stability or existence. 1120 Formal 

co-optation is a process wnereby people are allowed to 

participate in decision-making and administration but actual 

contr~l over policies is not delegated to the group. Formal 

co-optation gives the illusion of control. Informal co

optation, on the other hand, involves the a.ctual sharing 

of power with local groups; it is a response to pressures 
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brought to bear by external groups and it results in the 

abdication of control by the organization over some 

functions. 

Despite the fact that one can read into Selznick's 

analysis the ruminations of a frustrated New Deal Liberal, 

his analysis of the TVA takes its inspiration from Roberto 

Michels' classic, eolitical Parties. What animates 

Selznick's analysis is Michels' contention that "ideals go 

quickly by the board when the compelling realities of 

organizational life are permitted to run their natural 

course.,,2l To be specific, Se+znick is ultimately con-

cerned with the problem of democratic control of bureau-

crucy: "if democracy as a method of sQcial action has any 

single problem, it is that of enforcing the· responsibility 

of leadership or bureaucracy. 1122 Ironically, Selznick 

disavows the pessimism that .shaped Michels' formulation 

of the fate of democracy in the modern world, but he does 

much, in the course of his analysis, to vindicate that 

pessimism. 23 

The preoccupation with bureaucracy and the problem of 

democr~tic control 'is not at all new. Ever since Max 

Weber's classic analysis of bureaucracy most discussions 

of the subject reflect his own ambivalence: bureaucracy 

is considered to be the embodiment of rationality, the 

smooth, efficient machine described by Weber which is so 

necessary for the progress and development of the industrial 
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state, yet it is also regarded as the cause of a malaise 

and irrational drift which has permeated Hes,tern society 

in the 20th century. Neither view is entirely accurate: 

just as there are limits to the rationality of bureaucracy 

so too the impersonal dynamics of organization are not 

immutable and occasionally yield to personal intervention. 

Yet the idea has persisted that with the advent of large, 

complex organizations we are able to shape our environment 

and control the future. This rationalistic ethos has been 

fed by the spread of scientific knowledge and its step

sister, technology, which give the illusion of omniscient 

and rational control over social and political events. 24 

Much sociology and political science over the last 30 years 

has been devoted to debunking the idea of the completely 

rational organization of the scientific-management move-

mente On the other hand, most of those individuals writing 

in this area retain an implicit faith in the "rationality" 

of organization. It is only with the conservative and 

radical critiques and analyses such as Selznick's that the 

theoretical problems of bureaucracy are confronted, namely, 

the problems of democratic control of bureaucracy. Seeing 

all public bureaucracy as inherently dysfunctional and· 

inefficient, conservatives would limit the growth of 

government, returning to the beneficient "hidden hands" 

of the marke'. place. Believing that bureaucracy has 

become the bulwark of a conservative technological political 
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oreer, the radicals seek decentralization and a restoration 

of community. Liberals, for their part, seek to find 

effective ways to manage an increasingly complex bureau

cratic political system. 

,The police obviously represent a rather profound 

instance of the problem of democratic control of bureau-

cracy., And the questions about the use of police power 

which surfaced in the last decade can only be answered in 

light of the impact of bureaucracy on police discretion 

and the implications of this for any set of reforms which 

seek·to enhance public control' of th~ police. Thus the 

requirements of any study of police discretion are twofold: 

to determine empirically how the pressures and constraints 

of the police bureaucracy shape the exercise of discretion; I 

and to assess this in light of the broader theoretical 

problem of democratic control of public bureaucracy. 

The Study of Police Discretion 

Nowhere is concern for the problem of bureaucracy 

more apparent than in the numerous studies G:I the police 

which have appeared over the last decade. In mariy of these 

the questions posed and the answers given depended not only 

ont&e analyst's view of the police and the nature of their' 

function, but how he approached the problem of bureaucracy. 

Three studies are more or less representative of the 

approaches taken ~o the study of the police. The first is 

Jerome Skolnick's study· Justice Without Trial: Law 
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Enforcement in a Democratic Society (a study which owes much 

in my opinion to Philip Selznick's earlier work). Skolnick 

is con.cerned to demonstrate how bureaucratic rules and 

incentives, especially the demand for efficiency, shape 

police discretion and lead, in his opinion, to violations 

. 25 
of due process. Skolnick argues that there is a conflict 

between the demand that the police honor constitutional 

limitations on their powers and the demand to be efficient 

and take the initiative in maintaining order. Legality as 

a res~lt is consistently sacrificed for order. And the 

demand to be efficient and maintain order flows inexorably 

from the values and ideology of police professionalism 

~nd the rules and incentives of the police bureaucracy. 

While Skolnick's analysis is provocative, it i~based 

entirely upon observations of vice and narcotics officers" 

but geperalized so as to include all policemen. 

Michael Lipsky, whose analysis is consistent with 

Skolnick's in many respects, argues that there are conflicts 

between the demands of local bureaucracies--the police, 

welfare departments, and schools--for efficiency and 

stability and the uncertaintie~ and stresses of working in 

'a ghetto environment. 26 "Street-level bureaucrats" develop 

defensive mechanisms which allow them to minimize the 

stress and meet the requirements of the bureaucracy. As a 

re~ult these officials behave in "stereotypic" ways which 

are in conflict with the needs of the people living in a 
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ghetto area. They become increasingly insulated from the 

people they presumably serve, and because "certain modes of 

bureaucratic behavior effectively act to shield the bureati-

cracies from the nature of.their own shortcomings," the 

cities are faced with a continuing crisis. 

James Q. Wilson's Varieties of Police Behavior: The 

Management of Law and Ord~r in Eight Communities is more 

sanguine about the pol:i ce than ·the previous studies .27 

Taking a different approach, Wilson argues that because 

the function which the police perform, it is difficult to' 

control or direct in any substantial way the actions of 

patrolmen. This function is defined by the task of order-

maintenance--the responsibility to handle a wide range of 

disturbances, disorders and other tasks in which the law 

is ambiguous and it is difficult to assign gui.1t. or 

innocence. The difficulty of performing this task depends 
, 

upon the kind of community in which a patrolman works. 

It is o~viously more difficult in a high-cime Black com-

munity than a low-crime White suburb. Indeed, Wilson 

presumes the poli'ce act as they do largely because of the 

kinds of demands placed upon them. However, he argues that 

for some offenses, mostly those that are relatively clear-

cut, the action of patrolmen can be understood in light of 

the political culture of a community, and a modicum of. 

political control is obtained through the choice of a 

Chief of Police--who reflects the values of the community-· 
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and the kinds of expectations he conveys to policemen. 

In a broad sense all three of these studies are con-

cerned with the professionalization of the police. Pro-

fessionalism, all conclude, has really meant that police 

departments have become more bureaucratic. The decentral-

ized and loosely controlled police departments of the 19th 

century have been replaced by centralized departments 
, . 
emphasizing the necessity of command, increased training, 

and impersonality in the enforcement of the law. There is 

no dispute among these authors that the police have not 

become professional in the way doctors or lawyers are pro-

f~ssional, but beyond this there is little agreement about 

the meaning of professionalism. Wilson feels profession-

al:i:sm is a decided improvement; it has meant a stricter 

but more equ~l style of enforcement and has w .. orked subtle 

and.beneficial ch.;tnges in the values 6f policemen. Skolnick, 

on the other".hand, contends profes~ionalism. is a~ best a 
" " . ~ 

mixed blessing: it has made ~he police more' efficient but . . 
28 otherwise there have been no significant changes. 

Finally, but not unexpectedly, each of. these writers 

offer a different s6lution to the "problem" of police dis

cretion. Wilson argues" that since much police action is 

not really amenable to control and since the decisions of 

patrolmen depend on the wayan officer's behavior is shaped 

by the community he polices, the police will get better 

only as the problems of race and poverty get better. 
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Skolnick believes the police must shift from a professional-

ism which is based on a management ideology to a true 

professionalism. Under true professionalism, the police 

become legal actors who are, "sympathetic toward the 

. f . d . ,,29 necesslty or constralnt an revlew~ Lipsky suggests 

the cycle of bureaucratic dysfunctions can be broken only 

through radical decentralization of governmental functions 

and by allowing citizens more control over the formulation 

and implementation of policy. 

While there are areas of agreement among these studies, 

what is striking is the disagreement, the different inter-

pretations of what influences police discretion as well as 

the differences in proposed reforms. Each author reflects 

a different ideological position but the arguments seem 

facile: Wilson verges toward an apology for the police; 

Skolnick's notion of legal actors seems rather simplistic 

(nowhere does he really indicate how this ideal would 

appiy); and Lipsky is quite oblivious to the problems of 
--

decentralization, especially the kind of pro~lem identified 

by Selznick. Underlying these ambiguities and conflicts 

are two fundamental problems with studies of police dis-

cretion. First, the c:ibsence- of a firm understanding of what 

it is policemen (especially patrolmen) do, and exactly how 

they go about using their powers of discretion. Jonathan 

Rubinstein.was on the mark when he point.ed out that, 

"despite the attention of countless writers, reporters, 
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and scholars, our understanding of what poli?emen do and 

what police work is remains murky.,,30 Though Wilson's 

study ';ias ostensibly a study of patrolmen, it was actually 

a study of police administrators; and much of his analysis 

is based on suppositions that ought to be confirmed on the 

basis of empirical research. For example, Wilson asserts 

that the police task is defined by the order-maintenance 

function, and a good many of his conclusions hinge on this 

assumption. But there are good rea,sons for questioning 

this assumption and it begs the question of how patrolmen 

view their task. Skolnick's study do'es attempt to provide 

a detailed description of police work based on personal 

observations, but his study is based on the vice-squad, 

and Skolnick tends to dismiss patrolmen as lower-level 

ciphers who handle disturbances and provide services. ~et, 

it is clear that patrolmen in many cases have far wider 

powers of discretion than investigators, and even more 

important, they make most of the arrests in any police 

department. 31 Lipskyi s analysis is·based not on empirical 

research but the findings of othe·rs ~ .~ no'tablY Wilson an.d 

Skolnick. To this extent his. study 'llanifests some of the 

'sall\e inadequacies as those·studies. 

The truth is that much of the re's·earch on ·the police 

has been content to dismiss policemen as lower and wOLking 

class stiffs, predispo~ed to authoritarianism, intent on 

. finding a secure civil service slot and retiring after 
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twenty years on the force. Patrolmen are not characterized 

as independent, aggressive, calculating individuals, but 

rather as working class ciphers, "s,ub-professionals" as 

Wilson calls them, driven by the demands of their task. 

This characterization is largely wrong. This view is 

partly based on the argument that policemen are recruited 

from the working class and as a result they are more pre

disposed to be authoritarian and conservative. 32 But the 

more important basis of this characterization is an argu

ment about the nature of a patrolman's tas]c. Patrolmen, it 

is argued, are not concerned with law enforcement and 

crime-fighting; rather they provide services, manage 

domestic disputes and other disturbances. They are peace 

keepers. Patrolmen behave the way they do because of the 

situations they confront, and since they predominantly 

come from the ~orking class, they are less able to cope 

with the demands of a high-crime area such as a Black 

ghetto (this of course begs the question of whether patrol

men from middle-class backgrounds can cope). By focusing 

on the 'presumed E~ffects of a patrolman's background and 

'the immediate circumstances of a decision, this view 

obscures the motivations, values and beliefs of patrolmen 

and the broader context of discretion--the pressures that 

a patrolman must cope with and the interim choices which 

influence the exercise of discretion. 

Ironically, the one study which takes policemen 
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seriously and avoids this characterization is at the same 

time one of the most critical studies written, William 

Westley's Violence and the Police (1970) .33 Westley sug-

gested that the central problem for policemen is ~o cope 

with the pressures from a critical and hostile public, and 

that much of police behavior can be understood as a re

action to these pressures and the resulting need to band 

together and protect one another. The real dilemma is that 

the police become increasingly isolated from the communities 

they police because of these pressures, an~ that conduct 

clearly at odds with acceptable legal and political 

standards--the wanton use of violence fo~ example--is 

legitimized. For Westley, if the actions of the police are 

not acceptable, they are at least understandable. 

Because of the inadequacy of current characterizations 

of patrolmen, I believe that the first requirement of any 
. . 

study of police discretion is t.O undetstand how individual 

patrolmen interpret their task, the problems they face,' , 

and the kind of decisions they make. What is required i.s 

to portray as accurately as possible the kinds of decisiQm~ 

patrolmen make on the s·tieet. and the reasons they give 

for making these decisions. That is the approach taken in· 

this s·tudy, and on the basis of observstions of patrolmen,l 
-

I' intend to propose a rather different characterization of 

patrolmen. Far from being captives of their circumstances, 

they are aggressive, calculating, and manipulative men. 
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They are motivated by the ideal of the "inner-directed 

policemen" whose task is defined by the routine use of 

coercion and the goal of crime-fighting. However, as I 

previously suggested, patrolmen react differently to the 

pressures and demands of the job and fashion different 

styles for working the street. 

The second problem with 'most studies of police dis-, 

cretion turns on the matter of the police bureaucracy and 

the way it shapes and influences the exercise of discretion 

by patrolmen. There are really two issues here. Most 

studies assume the importance of bureaucracy in the case of' 

the police without confronting the question of why it is 

so important, especially when the focus is patrolmen. In 

fact a general conclusion that one might draw from Wil~on~ 

Skolnick and others is that the dynamics of bureaucratic 

behavior are less important for patrolmen than for investi-

gators and the vice-squad. The corollary of the view that 

patrolmen are working class ciphers driven by the demands 

of their job is that organization as such is not very 

important. ~et the problem cannot be so easily dismissed. 

Lipsky's analysis contains a valuable suggestion in this 

regard. One implication of his argument is that patrolmen 

face a set of conflicting demands; that the role of a 

patro,lman is character~zed by a duality: he must meet 

the demands of the police bureaucracy as well as'those of 

h . 34 
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performing their task t.han most operatives in public bureau-

cracies, they are nonetheless subject to a system of hier-

archical controls and the pressures of their immediate 

work group. At the same time a patrolman is profoundly 

influenced by the character of the community he polices. 

Police work is done in the street; it consists of con-

fronting citizens in a variety of situations as victims or 

suspects. There is no question that a patrolman's task is 

different in a high-crime minority community than in a 

low-crime all White community. Moreover, a patrolman is 

dependent upon citizens to report crimes, provide informa

tion about suspects, and in some cases to press charges. 

A patrolman so to speak stands in the middle, looking both 

ways.· From the analytical point of view the dynamics of 

bureaucracy and the characteristics of the community setting 

may be considered as alternative sets of variables which 

(in addition to the law) influence the exercise of dis-

cretion. Though a patrolman is obviously influenced by 

both, one of the key hypotheses I shall advance is that 

.the departmental factors will be more salient than community 

factors. The interesting question is why? The decisive 

fact, I shall argue, is that professionalization of the 

police is closely linked to the bureaucratization (in the 

\'Jeberian sense) of local government which began during the 

Progressi ve era of America~ history. . Th.e consequence. of 

this development in conjunction with the unique pressures 
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of the police task, especially the difficulty of coping 

with public hostility tmvard the police, is to increasingly 

isolate the police from the informal social controls of a 

community. The more insulated patrolmen are from community 

pressures" the greater the effect of the dynamics of 

organization on the exercise of discretion. And to this 

extent the problem of democratic control of the police rests 

.on an evaluation of hierarchical and professional controls 

over police action (by the latter I mean control based on 

the regulation of behavior in light of ethnical and pro-

fessional norms) • 

The next question is exactly how do the dynamics of 

organization influence the exercise of discretion? There 

are a variety of questions that one could ask. Are police 

administrators, especially sergeants, able to directly 

influence the way patrolmen exercise their discretion? Or 

are there limits on their ability to do so? Are there 

arrest quotas imposed by either management or the immediate 

work group which patrolmen attempt to meet? Does the fact 

that control sy.stems. in police departments are e:xtremely 

authoritarian have any bearing on the exercise of dis

cretion? Does the impact of supervision and manage.:,lent 

controls vary according to the size of the department? 

What are the consequences for discretion of the fact that 

promotions in police departments are based almost entirely 

on civil service examinations? There are no clear answers 
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to any of these questions to be found in the research 

literature. Theoretically, one would expect all of these 

factors to have ~ influence, and one of the tasks of 

·this research ,,,,ill be to sort out these factors and assess 

their relative influence. There are two steps to this 

analysis. First, to assess on the basis of observations 

and other empirical evidence the overall impact of hier

archical controls on the exercise of discretion by patrolmen. 

The working hypothesis adopted during the early stages of 

this study wh~ch guided my research in this regard assumed 

that the impact of hierarchical controls within a police 

department acted to constrain the choices of patrolmen 

rather than directly influence them. That is, these con

trols convey a vague set of priorities and set limits on 

the permissible actions a patrolman may take. Moreover, I 

assumed the police culture directly influences discretion 

by providing a frame of reference (a set of values and 

b~liefs about how people behave on the street) with which 

patrolmen could evaluate the seriousness of various offenses 

and the behavior of individuals in different situations. 

While these were serviceable hypotheses during the initial 

phases of this .study, they have been substantially modified, 

as a result of the empirical research. 

The second step is to theorize about the dynamics of 

organizational behavior in a police department. ,?ddly 

enough, despite the importance numerous authors have 
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attached to bureaucracy for police behavior (notably J.Q. 

Wilson, Albert Reiss, David Bordua), very little is known-

or at least it has not been spelled ~:;'lt,t.--about the internal 
," '1"": 

workings of the police bureaucracy and the consequences for 

the exercise of discretion. 35 (Skolnick's study is some-

thing of an exception but it is important to remember that 

he is talking about investigators and not patrolmen.) 

.I hardly need add that this task of developing a'theoretical 

model of the organizational factors which influence dis-

cretion is especially important since the issue of demo

cratic control of the police turns on an understanding of 

the dynamics of the police bureaucracy. 

To summarize at this point: the problem of police dis-

cretion turns on the answers to two questions: what deter

mines which standards patrolmen bring to bear in deciding 

whether or not to intervene in a situation, whethe'r or not 

to arrest, and what tactics to use; and to what extent is 

the exercise of discretion subject to external controls 

and therefore accountable? To this end the aims of this 

study are f.ourfold: 

(1) To describe in intimate detail the exercise of 
discretion by patrolmen and the criteria they 
bring to bear in any given situation. 

(2) To demonstrate that the department is a better 
predictor of how a patrolman will exercise his 
discretion than situational (community context) 
factors. 

(3) To layout a theoretical model of a police 
bureaucracy in terms of the impact for the 
exercise of discretion by patrolmen. This task 
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will be guided by an assessment of the impact 
of hierarchical controls and the police culture. 

(4) To aSSess the results of the foregoing for the 
problem of democratic control of police dis
cretion. 

Each of these aims interlock and are but a piece of a 

whole cloth. Their relationship to one another can be 

made explicit by briefly setting, forth the steps in the 

ensuing argument and the kinds of empirical evidence that 

will be brought to bear. 

The Plan of Attack: Roadmays and Methods 

This study is, based on empirical research in three 

professional police departments in Southern California. 

Two of these are small departments, one, Inglewood, facing 

a serious crime problem and the other, Redondo Beach, with 

a relatively low crime rate. The third department is the 

Los Angeles Police Department. However, only two 

divisions--a high-crime and a low-crime division--were 

studied. The purpose of adopting this research design is 

to combine a comparison of two small departments with a 

large department and a comparison of high-crime and low-

crime communities. I presumed at the outset that a number 

of organizational variables, e. g. supervifd.0r;, would be 

influenced by size of the organization •. Moreover, the 

research design facilitates C;':.' test of ':~he hypothesis that 

departmental factors (hierarchical controls and the police 

culture) are a better predictor of discretion than 
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situational (community) factors. If the situational factors 

are predominant, there will be few if any differences in 

the kinds of choices patrolmen make in the two high-crime 

communities and the low-crime communities, but significant 

differences between the low and high..;.crime corrununities 

regardless of department. 

The theoretical framework for the study is presented 

in the first two chapters. The first chapter examines the 

duality of the police role and the relationship between 

community'and bureaucratic controls over police discretion. 

The,salience of bureaucratic 'controls is examined by an 

analysis of the, ri.se of police professionalism during the 

Progressi ve era of American history. The secon,d part of 

this chapter assesses the relevance, of ~egal, ' communi ty, . , .' 

and orga,nizational factors in determining discretion in 

light of an analysis of" previous studies. The second 

chapter presents a model of police bureaucracies based on 

an analysis of'the police task, the structure of police 

~ureaucracies, and th~ process of'socialization in a police 

department. It will be argued that patrolmen have con-

siderable autonomy to develop independent approaches to 

police work, but there are central organizational pressures 

to which they must adapt, e.g. the conflict between sub-

stantive goals such a's crime fighting and instrumental 

goals such as nonoring constitutional limitations on police 

power. 
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The succeeding four chapters present Hie empirical 

analysis. The -third chapter attempts to specify, empiri-

cally, the limits on a patrolman's discretion. The purpose 

of this chapter is to set forth empirical evidence to test 

many of the theoretical inferences drawn in the previous 

chapter, namely, the lack of substantial limitations on a 

patrolman's discretion, the fact that the expectations 

conveyed to patrolmen by administrators are vague and 

contradictory, and that supervisory controls are largely 

concerned with the violation of trivial and petty rules. 

Interestingly, significant differences in the kinds of 

limitations on discretion in the large and small police 

department~ emerged: 

'Chapters four and five provide a detailed description , , 

of the '!,vay patrolmen use their p<?wers of discretion. The.re 

are ~wo aspects to discretion for patrolmen: the problem 

of crime-fighting and nonenforcement of the law. Chapter 

four takes up crime-fi~hting--f~lony arrests, the decision 

to-stop and interrogate individuais on the streett and the 

'issue of probable cause. Chapter five examines decisions 

not to enforce the law for minor vioL~tions such as traffic 

offenses and disturbances such as fights and assaults. 

Some attention is paid in these chapters to differences in 

discretion between the three departments, but the more 

important task is to describe how patrolmen go about making 

decisions on the street and to highlight some of the dif-
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ferencesbetween individual patrolmen. 

In the sixth chapter the empirical argument is con

cluded with an analysis of survey data. As I suggested 

previously patrolmen not only have a great deal 6f autonomy 

but also they fashion independent approaches to police work. 

A typology of four distinctive operational styles, based on 

the dimensions of aggressiveness and selectivity, is 

developed and analyzed in terms of the decision to intervene 

for purposes of investigation or to enforce minor viola

tions, the decision of whether or not to make an arrest, and 

the use of tactics. Then, using coded responses to open

ended questions as measures of discretion, the following 

hypotheses are tested: in general departmental· factors are 

a better predictor of how an officer will exercise his dis

cretion than situational factors; and a 'patrolman'j s style 

is independent of the.department (though, as I shall argue, 

it maybe modified by the attitudes and practices of police 

administrators) .36 The final chapter will return to the 

theoretical problems raised in the initial chapters and 

the issue of democratic control of the police; 

Underlying the analysis throughout is a question that 

has vexed most people writing about the police:. the mean

ing and import of police professionalism. While my argu

ment is consistent with other interpretations, at least to 

the extent that I agree professionalization has largely 

meant more or less systematic bureaucratization of police 
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departments, I intend to argue that there are limits to 

what can be accomplished through professionalization, and 

that perhaps we have placed altogether too much faith in 

this particular ideal. Professionalism has not brought 

about the profound changes in values and outlook that some 

writers ascribe to it (notably Wilson). Rather, it has 

contributed to setting a narrow goal, crime fighting, for 

police work and, by simultaneously insisting on strict 

adherence to honoring constitutional guarantees (whether 

the police do in fact or not) and maintaining the support 

of the community, it has exacerbated the conflicts and 

tensions endemic to police bureaucracies. Finally, pro-

fessionalization h~s been put forth as a means of making 

police discretion accountable to political authority. In 

reality it has served to further isolate· the police from 

the communities they serve and to minimize external control -

by increasing the- a,utonomy of the ,. police ~- Of course 'one 

might argue that the real difficulty is the one Skolnick 

suggests, namely,- that the police are not truly professional 

or, perhaps, that accountability really hinges on de-

centralizing the operations of the police (or at least 

opting for smaller police departments as some advocate) .37 

Yet these and other reforms can only be seriously enter

tained in light of a-better understanding of the pr()cess of 

discretion in professional police departments. This study 

seeks to expand that understanding. 
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To help the reader to interpret the data which follows 

and to alert him or her to my prejudices, a short dis

cussion of the methods used in :this study is appropriate. 

At the outset, I should point·out that I have atte~pted, 

somewhat quixotically perhaps, to combine several methods. 

Three kinds of data are used throughout the study: 

information obtained through participant-observation of 

police work; data obtained.from the departments, e.g. arrest 

rates, etc.; and survey data based on an interview schedule 

administered to patrolmen in each of the three departments. 

I wanted to combine the depth made possible by a case 

study and extended participant observation with the general

izability obtainable through a comparative study which uses 

aggregate data. Nicos Mouzelis suggests the oft quoted 

"case study-survey dilemma" in the literature on organiza

tions may be overstated. The case study is touted for its 

utility in developing insights and hypotheses' while the 

. survey is regarded as more rigorous methodologically and 

affording the researcher the opportunity to explicitly 

test hypotheses and draw causal inferences. Both hcl'1e dis- ; 

advantages: the case study often precludes generalizing 

and does not faciliate the testing of hypotheses and the 

survey can verge toward superficiality. ~et, as Mouzelis 

points out, the "either ••• or" character of this dilenuna is 

more apparent than real. There is no reason why these 

approaches cannot be combined. Employing both participant- . 
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observation and survey methods in the study of several 

organiz~tions may yield far better results than either used 

singly. Indeed, I would concur with Mouzelis when he 

argues, "it is by such a method that one can gradually build 

up limited generalizations which are both well founded and 

theoretically important.,,38 

Another reason for using a variety of methods has to 

do with the problem of reliability. I believed ,that it 

would be, possible through the use 'of participant-observa-

tion and a survey instrument to be able to cross-check 

information obtained by each me'thod. In fact, I attempt 

throughout the analysis to play one off against the other. 

Obviously, one is entitled to be rather skeptical of police 

responses to a survey instrument administered by an out-

sider. C,ross-checking with field observations is one way 

of getting around this problem. Finally, the survey 

instrument was developed only after I had spent several 

months riding ~n patrol cars. This made the questions more 

'real,istic and, I, believe, the instrument more reliable. 

The realism of the questions and my acquaintance wi t,h the 

argot of the police minimized misinterpretation of the 

questi0z:1s. 

The participartt-<;>bservation phase' of the study iri-' " 

\'olved riding in patrol cars with one or two officers (one 

of the small departments uses one-man cars) for the duration 

of an eight hour shift. 'Altogether I spent about five 
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months riding in patrol cars in all three departments. I 

rode in Redondo Beach and Inglewood for two and a half 

months during the fall and winter of 1972-73 and in the two 

divisions of LAPD during the summer of 1973. The procedure 

was the same in both instances. I normally rode four times 

a week with different officers. There were no restrictions 

set by any of the departments, and I always selected the 

officers and beat. The majority of observations took place 

during Night Watch, the 4:00 p.m. to 12:00 p.m. shift. 

A few times in each department I 'rode Day Watch and Morning I 

Watch for purposes of comp'arison. My reason for con-

centrating on one shift, was to facilitate the 'development of 

rapport between myself and the policemen I was studying. 

Night Watch was chosen because it is usually the busiest 

shift and provides the widest variety of calls and 

decisions. The reader should be aware, however, that the 

field observations are not based on a sample of shifts. 

My choice of whom to ride with was based on two consider-

ations: the area of the community I wanted to ride in and 

wh~ther or not I had ridden with the officers previously. 

In a few instances I did ride with two officers more than 

once, but for the most part, I attempted to ride with as 

many patrolmen as possible. 

While riding I concentrated on two tasks. First, 

closely observing each situation patrolmen became involved 

in and. then probing for their reasons 'for. making a particu- : , 
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lar decision. Second, I conducted informal open-ended 

interviews with the patrolmen about their attitudes and 

feelings about police work, crime, the department and the 

like. Many of the quotes used throughout are taken from 

these interviews. 

The survey instrument was administered to all patrol

men who would agree in the small departments (there were 

three refusals in Redondo Beach and none in Inglewood) .and 

a random sample of patrolmen in the two divisions of LAFD. 

The interviews took approximately one hour and twenty 

minutes each, and were conducted by myself and interviewers 

obtained from the Survey Research Center, U.C.L.A. The 

interviews were conducted in the station house either at 

the beginning or end of an officer's shift of duty. One 

qualification the reader should bear· in mind in interpreting 

the survey data is that unlike most surveys th7se inter

views were conducted in each department over a period of 

two to three weeks. There is a distinct possibility that 

pe?ple interviewed later were aware of the questions and 

had already decided on appropriate answers. I have no way 

of really knowing the extent of this problem. Based on my 

analysis of the data, I believe the problem was not serious. 

Finally, how honest were the responses? My feeling is that 

by an? large they are relatively honest. This is based 

on reactions by-patrolmen to the interview (which were. 

usually good) and the process of cross-checking the inter-
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views and field observations. There are some discrepancies 

between the two, and these are discussed in the text. All 

questions pertaining to the reliability and validity of the 

methodology are discussed in greater detail in'the method-

ological appendix which the reader may wish to consult prior 

to reading the empirical chapters. 

The survey instrument consists of two parts. The first 

is an interview in whi'ch patrolmen ~"ere asked to respond to 

seven hypothetical situations. They were asked to read a 

desct:iption of an incident and then indicate the kind of 

decision they would make or evaluate a decision made by 

officers in the inciQent. The second part of the interview 

is based on a self-administered questionnaire completed 

in the presence of the intervie\'ier. There are two types of 

questions: those, pertaining to the attitudes of patrolmen 

(seven point Likert type items were used) and those per-

taining to the respondent's background. 

One final caveat: given the historical context df this 

study, namely, the country had just emerged from a period 

of protracted domestic st~ife in which the police were 

central figures, the reader is entitled to know something 

of the' nature of my own feelings about the pqlice. I do 

not hate the police and I have no urge to write an expose 

of themi but neither am I particularly sympathetic toward 

the police or their so-called "plight." I have very little 

in common with most of the policemen I met. I found that 
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I could rarely agree with them either on broader social and 

political issues or the particulars of "law and order.", 

Many of their attitudes toward various individuals and 

groups, especially Women and Blacks, outraged me. And I 

found myself appalled at tactics and practices which were 

often simply a matter of routine. Finally, many officers 

appeared to me as rather self-serving individuals for whom 

the constant refrain was, "things would be better if they 

(the public) only understood what we have to put up with." 

Yet they were rarely if ever willing to understand what the 

public has to put up with. 

But I find that I must grant them a degree of respect 

that was not present when I first began this research. Many 

policemen are dedicated to the job they perform, and they 

are craftsmen in the deepest sense. And if they are often 

narrow-minded, prejudiced, conservative, insen~itive, and 

too bellicose about "law and order," they' are. intelligent 

observers of the society they police. They have important 

things to say about the ills of American society that is all 

too often disregarded,. The police deserve to be taken ' 

seriously, and on their own terms. This does not mean an 

absence of criticism, but it does mean that we are obliga-t::ed 

to understand the forces that shape the police and the, 

nature of the task we ask them to perform. I have attempted 

to do this, and the reader must judge how far I have 

succeeded. 
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CHAPTER ONE 

POLICE DISCRETION, PROFESSIONALISH AND 
DEMOCRATIC CONTROL 

HISTORICAL ORIGINS OF THE ~·iODERN POLICE: THE 
POLITICS OF DISCRETION 

Any social order is confronted with the necessity of 

protecting its members from crime, violence, and disorder--

from the vagaries of human pas'3ion. and desire. Springtime 

in America is ordinarily accompanied with the annual release 

of the FBI crime statistics which unfailingly report in-

creases in murder, mayhem, and ass9rted acts of viciousness 

across the Nation. The public may no longer be bombarded 

with the rhetoric of Law and Order but the fear of violence 

and disorder is still pervasive; and it is still accompanied 

b~ debate about the effectiveness of the police, the pro

secutors and the courts, and endless proposals for reform. l 

~et t~e persistence of these.maladies is a far 'more notable 

fact: than the numerous administ.rati Ve arrangements devised 

to cope with them. Ta'/(e the case of the medieval Tuscan 

city-state of Siena. 2 The oligarchy that ruled Siena in 

the latter· part of the thirteenth century' 'had to contend 

wi th crime I, violence and ci vi 1 riots, and to cope with 

th.ese social forces they devel.oped a complex system of 
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policihg which relied upon foreign policemen. At one point 

the number of foreign police forces in the Siennese commune 

numbered five. The nature of crime may have been different 

but the concerns which animated the efforts of the Siennese 
.. 
rulers were similar to those of modern times. These con-

cerns were two-fold: . to develop administrative arrange-

ments which could effectively cope with crime and disorder 

and the maintenance of.political control over'the police. 

The oligarchy experimented with various admini'strative 

arrangements though poor coordination and the persistent 

duplication of efforts by the various police forces hamper·-

ed the ability of local officials to maintain order. 

Control was cent~alized, and the police were not allowed to 

fraternize with the local population; but the most signifi-

cant efforts were directed toward the choice of personnel 

for police duty: "~he signory wanted more than skilled 

fighting men as police; Lth~7 police had to have the correct 

I
' , I,' 'J , ,,3 

po 1t1ca persuas10ns. 

The methods adopted by the Siennese commune are per-

haps unique to pre-urban societies, esp~cially when com-

pared with the Anglo-American experience. Prior to the 

l830's the police function as we know it was carried out 

in England and America by the Watch. These were local 

citizens who in addition to holding a job during the day 

were paid a nominal fee to keep watch over the streets at' 

night. However, the presumption during these times was 
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that protection from crime or violence was something that 

the individual citizen provided for himself, by wha~ever 

means could be had if one was poor a~d by hiring private 

guards if one was rich. The function of the Watch was 

rather straightfonl7ard: "to be on the lookout for fire and 

other disturbances while citizens slept. ,;4 But Watchmen 

had ~everelyrestricted police powers: they could not 

make arrests without warrants and they were subject to 

civil suit if they did arrest an innocent person. S rtloreover, 

the ~'latch was notoriously ineffective in quelling public 

disturbances, more often than not they were drunk or asleep. 

In America. the Hatch was supplemel)ted by conunittees of 

citizens and Constable s who had the authority to make legal 

.arrests and had somewhat more l~titude than a private citizen 

in making arrests. The Constables were paid according to a 

fee system, however, and as'might be expected they were 

inclined to turn their effor.ts to those areas that were 

most lucralive. Host often ·this meant that they devoted 

their talents to the recovery of stolen property in order 

to reap the substantial rewards available (it was not u~

conunon for thieves and Constables to work together and split 

the reward). Pre-urban American and England· \l7ere unpoliced 

in a way that Siena was not. 

1\s mechanisms. of formal social control the Watch and 

the system of private enforcement were inadequate to cope 

with the turmoil of the nineteenth century. Industrializa-
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t,ion, urbanization, and in America t.he steady influx of 

immigrants contributed to an unprecedented set of social 

and economic conditions: rapid growth facilitated social 

dislocation and rootlessness; industrialization sharpened 

class conflicts which in America was exacerbated by the 

clash between the Nativist and Ethnic (mostly' Irish) cultures. 

The catalyst for initial attempts at creating an organized 

police force were the violent riots which overtook England 

in the early nineteenth century and the cities in North

eastern America in the mid-1830's. The riots were only the 

focal point: professional crime, a product, of an urban

industrial civilization, increased greatly during the 

nineteenth century, arousing the ire of poor and rich alike, 

and the penchant of puritanical reformers to impose moral 

regeneration upon the unruly urban masses only added to 

the vigorous efforts to create an effective, organized police. 

Reformers and political leaders in America turned to 

the only availab~e alternative at the time, the model of the 

London Metropolitan Police. The London police ,was based 

on a bureaucratic form of organization and incorporated two 

novel innovations in policing: for the first time the police 

were given the responsibility to prevent crime and disorder 

by seeking it out, and this function was to be carried out 

on a territorical basis. Jonathan Rubinstein remarks that, 

~I for the first time the entire city was t,o be continuously 

patrolled by, men who were assigned specific territor.ies and 
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whose courses (or beats) were prescribed by their super- . 

iors. ,,6 Moreover, the inventors of the London .Hodel were 

well aware of the abuses of authority, the corruption., and 

laxness which prevailed under the ~~atch system. They 

intentionally patterned the London police after the extant 

model of effective organizations in the nineteenth century, 

the military. After the Civil War this was the predominate 

form of police organization in America, and throughout this 

period numerous refinements were added: discipline was 

tightened with the addition of supervisors; policemen were 

required to wear uniforms; functions acquired when the 

administration of local government was more fluid were 

eliminated, e.g. control of health problems, and attempts 

were made to centralize control. But throughout the nine

teenth century the primary function of the police remained 

the same as it had been under the Watch, namely, the control 

of disorder. 

The ,evolution of th~ American police during this time 

was stormy, and many of the fundamental political problems 

of the nineteenth century were refracted in the battles over 

the extension of police power. The issues of the effective-

ness of the police in containing crime and disorder and . 

political control OVer the exercise of police power animated 

the debates over the police. But this debate was more than 

a matter of admin,istrative e·fficiency and constitutional 

principles. In England the demand for a bureaucratized 
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police force came principally from the bourgeosie~. They 

benefited by relieving themselves of the responsibility to 

dis~harge police functions, and the existence of an organ-

i zed police force provided ,in al ternati ve to the use of the 

military to put down civil disorders. 'l'he landed aristo-

cracy in contrast sought to retain the traditional system 

of protection which insur~d localized control. 7 

In America not only class conflict--though the import-

ance of this factor is characteristically underestimated in 

most hist9rical accounts--but the anomosities between the 

dominant Nativist culture and that of the newly arriving 

immigrant groups shaped the political debate and the 

I t · f tl Am' 1 . 8 evo u 10n 0 le· er1can po 1ce. But if these social and 

economic struggles were the real issues of the debate over 

the extension of police power, the rhetoric of the argument 

pivoted upon a long standing controversy in American 

politics--the viability of localized control of political 

institutions versus strong centralized control. The 

development of a centralized police in America was initially 

fought on grounds of preventing the creation of an alien 

and ultimately uncontrollable coercive force in the political 

community. ~ericans were of the belief that an organized 

police force constitued a 'standing army,' something that 

could only be incompatible \'lith a ~epublican form of govern

ment. James Richardson indicates the strength of this view 

in his study of the New ~ork Police Department in the nine-



teenth century when he remarks that, "New l'ork City 

established an organized police only when provided with a 

successful model and when fears of social disintegration 

,.,ere stronger than distaste for a quas i-standing army." 9 

Once legislation to create an organized police had been 

passed, debate centered on the problem of political control; 

and one's view of the effectiveness of the police normally 

depended on where one stood in regard to this issue. Local 

politicians fought reformers and their cronies in State 

legislatures in Ne\'l l'ork and Hassachusetts throughout the 

nineteenth century for control of the police department. 

The complaint by reformers \vas that the police were in

effective in enforcing the law and quelling disorder, but 

patronage (and in New l'ork the fact that the police depart

ment was responsible for running local elections) and the 

desire of reformers to centralize con·trol and impose one 

standard of law enforcement on the cities were the import

ant issues. The fact that the cities were believed to be 

rife with drunken immigrants only helped to spur various 

groups of upper-class r~formers in their effort;s to take 

control of the police. Typically, the debate focused on 

legislation to give the state responsibility for law en~ 

forcernent. The r·1etropoli tan Police were created in New l'ork 

in 1857 only to be disbanded by 1870; seven years later in 

Boston a compromise was reached among th,e contending forces, 

and rather than. give the State control a state police was . 
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created and given the responsibility of enforcing vice laws. 

This failed and in 1884 when the Irish had begun to become 

dominant in Boston politics the Commom'lealth of l'1assachusetts 

took control of the police. lO 

Representative of the arguments in this debate were 

those of Thomas Coffin Amory and Charles M. Ellis of Boston 

in February and March of 1863. Arguing for local con~rol 

Amory said that, "history teaches us that free institutions 

are only practicable in small communities, or where there 

exists a subordination of the part to the whole." An 

aggressive, preventative police force was believed to be 

inimical to liberty and violated the spirit of the Constitu

tion. Amory said that the problem of drunkenness and the 

difficulties that had occurred with the abolitionists in 

Boston were exaggerated, and the police had them under con-

trol anyway. Finally, he maintained that the police were 
. . 

not involved in politics and the plan to have the city pay 

for the police without managing them would constitute 

'taxation without representation.' 

Ellis, who was on the victorious si~e this time, lead 

off with the idea that the purpose of the bill to create a 

metropolitan police force was, "to save the police from too 

intimate relations with the populace." Local politics 

tended to weaken rather than strengthen the police. Their 

responsibilities were quite unlike any other municipal 

service: "it was absurd to speak of the men 'as having for 
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their chi~f function to sweep the streets, shut shop doors, 

and remove obstructions from the highways." They were in 

fact charged with a long list of statutory responsibilities, 

and clothed with vast powers by the common law, in order to 

administer 'the most primitive, lasting, necessary, and 

intimate relations between state and the citizen.' No 

other power was so strong, or so uniquitous. 'Hith it, the 

state is safe; without it the state is nothing but an 

oppression. ,,,11 If the police were subject to local control 

the laws would not be enforced with the vigor that they 

ought to be, Ellis contended. He pointed out that the 

police made very few arrests for vice offenses in comparison 

to the actual number of illegal drinking establishments and 

brothels that existed in the city; and he was inclined to 

regard the use of police power to recover fugitive slaves 

and break up protests by abolitionists as a transgression 

against the Constitution. To be effective and to be con

trolled by political authority the police should be dis

tant from the local. community. The proper policy was one 

which would create, "no direct relation between thl3 police, 

the city, its goverpment, and its populace; and especially 

certain classes of its populace--its c~iminal, its dangerous 

and perishing classes. n12 The refrain of removing politics 

from the administration of the police and centralizing con

trol is a familiar one, although in the nineteenth century 

all that could be realistically expected was some form of 
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bipartisan administration rather than nonpap,tisanship. 13 

But this debate defined the contours for any discussion of 

the problem of the police in modern society: the issues of 

effectiveness and control of police dis~retion were inextri-

cably linked to the question of centralized versus local

ized control. The concept of the reformers was based on the 

idea of centralized and efficient administration with 'the 

police enforcing the laws impersonally and uniformly. 

Implicit was the idea of the police as elites, separated 

from the particularistic influences of the local community 

who would s.t,rive for equal and fair enforcement. In con-

trast.~. ,the lqcal politicians emphas:;:.zed the need for the 

use .Of poU.ce. povler to be tem~ered to the mores ~nd require

ments of a particular commun~ ty. ConLrol and effect:i veness, 
. ' 

were predicated on the idea that the police had to be part 

of the community rather than above it. , , 

The evolution of the police in America can be character-

ized as an effort to 'professionalize' the police along the 

lines initiated by nineteentl). century reformers. Today 

most pbsery~rs would no doubt agree that the police are by' 

and large professionalized. ~et despite the fond hopes o£ 

legions of reformers r professionalization of the polic.e has 

neither eradicated Crill.\e and diso.rder nor solved the prob~· 

lem of political control of discretion. Indeed these remain 

the ,,,a.rp and ,,,oof of any .discussion of the police in America. 

The tumultuous years of the late 1960's, a period now con-
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sidered unique in American history by s,ome observers, brought 

to the fore many of the salient issues pertaining to the 

exercise of police authority, issues which had lain dormant 

save only for the lack of an appropriate catalyst. The 

irony is that the debates over the use of police power during 

, this period punctured the rhetoric of professionalism and 

brought politics--with a vengence--back into police work. 

But how could it be otherwise'? The police Wer;'2 the focus 

of many of the controversies: they \vere variously referred 

to as either oppressors or as the lone remaining symbols of 

decency and traditional values in America. The larger pub

lic issues which ve~~~ the people during this period--th~ 

Vietnam war,'ra~ial strife, inequality, the clash of opposing 

cultural values and life styles--far from being unique simply 

reopened the enduring problems "of, tI-.e exercis~ of' police, 

power which any free society must face. One ne,ed only sub-.. 
stitut~ fhe Irish for Blacks and Chicanos, the Slavery 

issue for Vietnam, and'intemperance for narcotics to 

r~co~nize the historical parallel. 

Central to'the controversies in both ~ras were questions 

of police brutalit~, discrimination on the basis of either 

race or class in enfor~ement of the law, the violation of 

civil liberties and suppression of the rights of a free 

people to protest the, actions of their government, the 

zealous enforcement of puritanical laws which conflicted 

with the values of so,me groups, and the placement of seemingly 
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arbitrary restrictions on the police in their never-ending 

(literally) war on crime and disorder. In all of these 

controversies what has never been questioned is the Eight 

of, the police t.o exercise discretion in the enforcement of 

the laws. Traditionally the courts have refused to (lcknow-

ledge that the police have discretion but it is tacitly 

accepted and even welcomed as a necessary attribute of the 

process of criminal justice. Rather, the problem has always 

been a,question'of how the police exercise their discretion, 

when they exercise it, and according to what standards. 

Carl Friedrich suggests that discretion involves a choice 

among several alternatives, and this choice is one that is 

not made carelessly or arbitrarily but rather according to 

the requirements of the situation. In other words, the 

very notion of discretion in the implem~ntation of public 

policy and public law. implies that such choices are made on 

the basis 6f reasons which can be justified. 14 ~et it is 

. a r~ther old adage that one man's reasonableness is simply 
" 

another man's prejudice. This simply begs the question of 

what standards the police should employ in exercising their 

discretion, what are appropriate limits on police authority, 

and how the wishes of contending groups can be satisfied. 

Huch as the reformers might wish, politics has new~r really 

been separated from the administration of police work! 

rather it has only been submerged under the rhetoric of 

professionalism.. To understand why we muf'· t first inquire 
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into the meaning of discretion in police work. 

THE NATURE AND PRnlAC~ OF POLICE DISCRETION 

The most salient fact about the police is that they are 

the one ag~ncy in a democratic society which is legitimately 

empowered to forcefully apprehend and detain those individ-

uals who violate the laws or otherwise constitute a threat 

to the social order. B;lt unlike the use of coercion in an 

unpoliced society the s1gnificance of this extends beyond 

the na'r.row function of enforcement of the criminal laws., 

The advent of the pol::_ced society as Allan Sj,lver points out 

represents, "the ~enetration and continual presence of 

,central political authority throughout daily life •• ;15 Much 

of the ambivalence of the American public toward the police 

derives from the awesome power a policeman holds in the 

enactment of his role as enforcer· of the law, as the leg-iti-

mate symbol of State authority, and from the subliminal 

awarenesS of the pervasiveness of this authority. The pub-

lie views la\., enforcement officers, on' the one hand, as· 

protectors, as representatives of the one i~stitution on 

which their .safe-ty and. wellbeihg m.ay depend; on .. the other' 

hand, the pblice are, by virtue of their function, in an 

antagonistic relationship with the public, one which demands 

that they interfere with people's freedoms. 'I'his ambival

ence 'festers in a vacuum pf reliable knqwle.dge ,ab.out the 

police. Pollce work is carried out in dark streets, alleys, 
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bars, homes--in many respects in circumstances which few 

people ever really experience. Our encounters with the 

police are a highly selective matter coming usually at times 

of intense crisis or strife in our lives. Because of this 

the exercise of police discretion is what Joseph Goldstein 

called, a 'low visibility decision. ,16 

tet the police have t,!'adi tionally attempted to project 

an image of full enforcement, the idea that they simply apply 

the laws ministerially. The public accepts this image with 

the tacit understanding'that the rules 'will not always be 

enforced and that there will be mitigating circumstances 

that the arresting officer will take into consideration. 

Most people, for example, anticipate being let off with a 

. f . t ff' . 1 . 17 warn~ng or a m~nor ra ~c v~o at~on. The belief that 

the police are ministerial is held only as a ~eans of' 

symbolic reassurance that the police are fair and impartial 

in the performance of their functions; privately many 

members of the public understand that the police derive 

their power from their ability not to enforce the law. 

Contrary to the public ,image the most notable fact 

about policemen, as Arthur Noods, a retired New tork Police, 

Con~issioner, pointed out over fifty years ago, is that 

before all else pO,licemen are judges. A policeman has to 

decide, "whether ot not a la\'l is violated and therefore 

whether he should take officiai action."IS It is this 

judgemental aspect of the police role, the fact that the 
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'cop on the beat' ordinarily makes crucial ~ecisions in 

ambiguous and often dangerous circumstances--decisions 

which in a very broad sense are fundamental political 

decisions---that makes the police function so unique in 

modern societies, and juxtaposes so clearly the 'relation-

ship between politics and admi~istration and the attendent 

problem of democratic control. What is central to the prob-

lem of discretion are not the unique decisions, the 'policy 

decisions,' but rather the everydayroutinE~ decisiol)s made 

by policemen as they ply their craft on the streets of 

urban America. The pattern of choices made by policemen 

.reflect the values and judgments of a society in regard to 

the problems of justice and order. It is the choice of the 

police more than anything else that determines the meaning 

of law in a political system: to the extent that the police,' 

.underenforce the law, groups and individuals so affected 

are not extended the protection of legality; to the extent 

that procedural safeguards are abused individual liberties 

are diminished; and to the extent that the police are dis-

criminatory in their'choices, some groups are made to bear 

adisp~oportionate share of the burden of maintaining order. 

Policemen ar~ the initiators of the judicial process; they 

alone decide who shall and who shall not be held accountable 

at the' bar,'of justice. In other \'lords, it is 'the police 

who make the law. 

Legal scholars have,been aware of this aspect of the 
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police for some time. Indeed, some of the most cogent 

analy::;es of police discretion and its implications for the' 

administration of justice have corne 'from Sanford Kadish, 
19 Joseph Goldstein, Hayne LaFave and others. Kadish points 

out that the American legal system is founded on two princi

ples. The first, nulla peona sine lege, imposes standards 

for the definition of criminal conduct, for example, 

specificity and clarity. The second is procedural regular-
, , 

ity which requires that the aforementioned legal 'standard 

be applied, Uta the individual with scrupulous fairness in 

order to minitdze the chances of convicting the innocent, 

protect against the abuse of official power, and generate 

t h f · t' l' , ,,20 a.n a mosp ere 0 l.m~ar l.a Justl.ce. The difficulty he 

argues' is that these two principles are subo~dinate to wide 

ranging discretion or freedom of choice at two crucial. 

points in the criminal justice system: the police who have 

the power to decide·which laws will be enforced and the 

judges, parole, and correctional officials \'-Iho decide how 

convicted persons will be tre,:lted. Yet it is not the fact 

of discretion that troubles these scholars, indeed this is 

deemed' a necessary attribute of the criminal justice system. 

Rather the,ir writings are concerned with the question of 

what objectives are served thrpugh the exercise of dis-

cretion, and how far these decisions -are, and can be made, 

consistent with the guiding principles of the legal system. 

However, to understand the nature of the.problem posed by 
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these~uestions we must inquire why discretion is an in

trinsic part of law enforcement 'and what factors account 

for' this. 

The Permanence of Discretion 
.' 

Discretion is'an integral aspect of any process of 

organized decision-making. Conceptually, the act of dis-

cretion is distinguisheQ from other forms of decision-

making by the fa at that the decision-maker accepts a frame

work of values and goals but some aspects of the d~cision-

process are unspecified or left contingent on circum~tances 

and thus up to the judgment of the individual. In this 

sense discretion is analo~ous to what Sir Geoffrey Vickers 

,has called 'executive decision-making.' 2.1 Vickers draws a 

distinction between this form of decision-making and policy 

making; the latter entails the setti~g of objectives or 

norms which guide the former. Policy making is necessarily 

innovative and involves unusual or non-routine choices; 

executive ~ecision-making (discretion) involves routine 

but adaptive choices. As an example Vickers points out that 

the decision on what course a ship will take between two 

points is a policy decision, but the decisions which the 

ship's steersman makes to keep the ship on course is execu-

tive decision-making: The steersman thus monitors the 

progress of the ship according·to a predetermined set of 

'norms (the course) and makes adjustments as necessary. This 

scheme is obviously applicable to the crimiI:lal justice 
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system: the enactment of a law by the legislature con-

stitutes the definition of the norms while the exercise of 

discretion by officials in light of those norms represents 

adapt ion to the vagaries of human circumstance and changing 

social conditions. 

Vickers is principally concerned with the process of 

policy making rather than dlscretion. His formulation, 

which is based on the idea of decision-making as a process 

of communication, focuses on the processes by' which decision-

makers become aware of the need for a policy decision, how 

the relevant norms are derived, and how these processes 

result in a charige in policy. Insofar as the process of 

discretion is concerned this formulation leaves out an 

important aspect. 22 Kenneth Culp Davis suggests the limita-

tions of Vicker's fbrmulation when he states that, "a public 

officer has discretion whenever the effective limits on his 

power leave him free to make a choice among possible courses 

of action or inaction." (Italics added) .23 Thus if dis-

cretion is choice made in light of a framework of values--

although this begs the question of what values--it also 

implies the 'ideaof control over the proce~s of choice. 

DavL-. puts the point rather simply: discretion may be 

either legal or illegal, and the decision not to act is as 

much discretion as the decision to act. The analysis of 

discretion turns on a determination of the relevant standards 

used in making a decision, and on an understanding of the 
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constraints--Iegal, organizational, and societal--on that 

process. It should also be apparent that discr~tion is more 

than the simple application of universal standards to 

specific circumstances, a rational adjustment of means and 

ends. It is a process in which these choices are profoundly 

influenced by the desires, ambitions and idiosyncrasies of 

the people involved. The implementation qf any policy' or 

law connotes action' as well as deliberation; discretionary 

choices will be oriented toward the presumed objectives of 

the policy or law a~d the 'objectives, interests and whims 

of the actors. In this regard the law may be used to obtain 

other objectives than the enforcement of criminal ·sanctions. 

,It would be Ii tez:ally impossible for the police to 

adequately perform any of their functions if they were not 

able to exercise substantial discretion over the enforce-

ment of the laws. Both the necessity and the complexity 

of discretion in police work arise from three factors which, 

though they are not really unique to law enforcement, com

binein such a way as to present rather special difficulties 

for the, police. The notion of discretion, I have suggested, 

implies the application of universal rules to specific 

circumstances, rules which are necessarily general. 

Legislatures 'have been unable and in some cases have not 

seen fit to specify all the criminal behaviors and cir

cumstances that a police officer sh~uld take into account. 24 

Thus far from meeting Kadish's standards of specificity and 
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clarity the law as it unfolds to the average street police

man is unarguab1y ambiguous. tvhatt, for example, constitutes 

disturbing the peace (California Penal Code, sec. 415). When 

is a man drunk and in violation of the 1a\v? The reas.ons for 

this ambiguity are rather commonplace. Legislators simply 

cannot anticipate all of the day to day problems of law 

enforcement nor can all of the ambiguities be eliminated 

through succes~ive drafts of laws. ~et much of the ambiguity 

is a consequence of the legislative process, reflecting 

either the passion,s of the legislators and the. vagaries of 

the deliberative process or intentional gambits. The 

former is an attribute of representative government but 

the latter presents some interesting problems for law en-

forcement. Two examples should clarify the matter. Quite 

often statutes are made all-encompassing in order to pre

clude the existence of 'loopholes' which would allow offend

e~s to escape. Host gambling statutes are written in such 

a way that both commercial and social gambling are against 

the law~ though it is normally assumed that the laws were 

written to prevent the local contingent of the Mafia from 

running crap games rather than little old ladies giving 

bingo prizes at the church social. Reg'ard.less of the intent 

of the legislature it is the police who decide what con

stitutes gambling undar the law, and although a case may 

be dropped by the prosecutor it is nonetheless police action 

which determines under what circumstances the legal process 
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is invoked. In this sense, the law really only defines the 

most outer limits of discretion: it only tells an officer 

what he may not do, it cannot Flnd does not specify what he 

should do. An officer may not arrest a juvenile for loiter

ing if no ordinance against loitering exists, but the fact 

that drunkenness is against the law does not mean that an 

officer will--or should--arrest every drunk he sees. Thus 

the police must divine the intent of the legislature in 

passing a given la\" and interpret .. the circumstances under 

which this law applies. Ope of the'difficulties this poses 

for the legal system is that these laws lend themselves to 

harassment. 25 

The second example has to do ltli th laws which have 

putati ve social obj ecti ves. These la\'ls are normally in

tended to accomplish desired social objectives rather than 

to prevent criminal behavior per see These include 'non

support' .. la\,ls which are designed to insure ,that child 

support payments are met as well as those laws prohibiti~g 

certain forms of sexual conduc't and the use of some drugs, 

which are designed, in the view of the proponents, to up

lift the morality of an increasingly debauched citize~ry. 

How far and under what circumstances these objectives are 

attained is a matter l,argely decided by the police: are 

the social objectives be'tter served if every husband who 

defaults on his child support payments is carted off to 

jail? Or if these matters are handled either through 
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counseling by the policeman or referral? Whatever the 

answer, the point is that the police presently decide many 

of these questions. 

A second consideration is that police departments are 

required, like other public organizations, to carry out 

their functions with limited public resources. Only so 

many men can be deployed on any given shift, and only so 

much money is available to allocate to specialized enforce-

ment units and to buy equipment for the control of specific 

crime problems. Policemen must set priorities and allocafe 

their resources accordingly. The administrator must decide 

how to deploy his men and hm" to divide up the annual budget 

allocation, while the patrolman or detective must decide 

how to allocate his time and ~nergy. Because of the nature 

of the task and the fact that police departments are organ-

ized on a territorial basis the locus of discretion lies at 

the bottom of the organization hierarchy rather than near 

h ' 't' 26 t e top as ln most organlza lons. Control of the purse 

strings allows a police administrator to create and nurture 

specialized units that can direct their efforts to a 

particular problem. Traffic enforcement is much different 

in a department that has a specialized traffic unit than 

one that does not. But many of the most important decisions 

are made by patrolmen, working the streets, singly or in 

pairs, at all hours of the day. Here one of the most 

important questions is how one's free time shall be used. 
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Thus, ~any of the mdst important priorities of a police 

department are shaped at this level of the organization. 

Finally, the police use their powers of discretion in 

a speci fie set of historical and social circumstances. rEhe 

policema~, as Michael Banton has taken great pains to argue, 

is a m(~rnber of the society in which he enforces the law, and 

this m~ans that he must function within the extant moral 

consensus of a society. Banton is worth quoting at length 

on this: 

Bei.ng members of the society themselves, policemen 
shcu7e the same values as the other members. I f the 
society is corrupt the policeman will be to some 
degree coriupt. lfthe society sets store by 
differences of social class, this will affect the 
police both as an occupational group in the class 
hierarchy and in their dealings with people of 
varying class; This means that the police will use 
their discretion in ways which diverge from the ideal 
of perfect justice but which conform to the pattern 
of social control. 27 

, 
At it13 most banal Banton's point might be construed as simply 

sayin0 that discretion is a necessary attribute of law en-

forcement. because the instruments of enforcement are human. 

Doubtless the personal values of the policemen and societal 

prejudices and values influence enforcement. But Santon's 

point is based on the idea that as instruments of formal 

social control the police are dependent upon the conununi ty 

for the legitimacy of their authority. Indeed, the rise of 

the police as a legitimate instrument of coercion is co-

terminous with the development of a widespread moral con

sensus in modern societies. 28 . The police simply cannot use 
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coercion as a regular means of enforcing the lavls and main-

taining order; they must rely upon informal patterns of 

social control and they must operate within the bounds of 

prevailing values in order to maintain their moral authority. 

This has an interesting consequence for the exercise of dis-

cretion: it limits the ability of the police to rigorously 

enforce the laws. For example, som.e forms of sexual conduct 

.are outlawed in many states--though California recently 

abolished many of these laws--but the police rarely if 

29 
ever enforce them. Y"et the moral consensus, upon which the 

legitimate authority of the police is based, is rarely as 

widespread as presumed in an economically dynamic and 

socially heterogeneous society such as Ameri.ca. Legal rules 

. reflect the outcome of social and political conflict within 

a society, the momentary victory of a social class or group 

in achieving its aims and asserting its will. The outcome 

of sudh a process will not always be accepted as legitimate 

as the long history of legislating morality demonstrates; 

and in times of rapid social change and upheaval, when the 

basic foundations of the social order are called into 

question, attempts to vigorously enforce those laws for 

which there does exist widespread acceptance may be con-

strued as 'oppression.' 

The problem of establishing the legitimacy of police 

authority is complicated by an additional factor. Unlike 

many enforcement agencies, regulatory agencies for example, 
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which perform a strict enforcement function, the police, 

due to historical accident as mu~h as anything else, have 

corne to perform two !:ather disparate functions. They are 

charged with enforcing the law and they are expected to 

serve as 'peace officers.' As peace keepers policemen are 

'expected to provide se~vices and to keep order within the 

community; they are expecte~ to mediate disputes and fights 

between individuals and groups, to render assistance to 

people in trouble, to restore order at the scene of traffic 

accidents and other disasters, and as Elaine Cummings has 

put it, to act as "philosopher, guide, and friend. " Carry-

ing out t~~~~ activities is often more problematic for the 

policeman i:,:;:ln enforcement of the law: what constitutes 

order varies from community to community; police assistance 

in a "family dispute may be resented by both parties; ,and 

t~pically t~e officer faces the most danger in these situ

ations. It is as peace keepers that a policeman's authority 

is most often called into question, and as a result officers 

must be able to create and nurture a satisfactory relation-

ship with the community that is bei~g policed. 

A policeman's role is thus based upon a duality which 

sustains a dilemma that all policemen face. As William 

F. Whyt~;! put it: 

there is a contradiction between the policeman's 
formal obligations and the relationships he needs 
tq bui Id up in a commllni ty if he is to keep the 
peace. The policeman. who takes a strictly legal-
istic view of his duties cuts himself off from the 
personal relations necessary to e~able him to serve 
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as a mediator of disputes in his area. ~et 
the policeman who develops close ties with the 
local people is unable to act against them with 
the vigor prescribed by law. 30 

Because the police must operate within the moral consensus 

of a society if they are to enforce the laws and maintain 

order they are inescapably faced with this dilemma. And 

it. is through the exercise of discretion that the police 

confront and adapt to it. Loyalty to the law and sensitiv-

i ty to conunurii ty norms and expectations are two poles on a ' 

continuum, both in terms of the evolution of the police 

in America .and in the indivi.dual adjustments that every 

policeman must make. 

The Problem of "Police Discretion 

One of the consequEmces of this dilemma is that the 

police underenforce the law. True as this may be, it still 

begs the question of which laws "are underenforc;ed and why. 

The theoretical problem of police discretion turns on an 

understanding of the standards that guide discreti~n and 

the social and political controls that constrain those 

choices. What standards inform the exercise of discretion? 
I 

Are they primarily legal, organizationai or societal? And 

what is the nature of the social and political controls 

over this process? We C~ln answer "these questions by amplify

ing on Banton's t:beoreti,cal framework. The most significant. 

implication of the, fact that policemen are members of the 

society in which they enforce the law is, ironically, 
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double-edged. On the one hand, it means that the police 

will reflect the mores and prejudices of society in the way 

they enforce the law. In America this has been most apparent 

in the way the law has been enforced in B'lack conmlUni ties. 

For a long time, and e~en presently, the tendency has been 

for the police to underenforce the law insofar as BI'acks 

were concerned. Violations of the law by a Black man 

against another Black ma.n were simply not considered a 

serious matter. As a Southern police detective expressed 

it to another writer: "In this town there are three classes 

of homicide. If a nigger kills a white man, that's murder. 

If a white man kills a nigger, that's justifiable homicide. 

If a nigger kills a nigger, that's one less nigger.,,31 

Things have changed a great deal since that statement was 

ma'de but its not uncommon to hear policemen in Southern 

California talk about a 'Watt's Felony,' an offense that is 

treated less seriously than other kinds. A more contempor

ary manifestation of this problem is in regard to attitudes 

toward women. Ny own observations confirm that a patrol-

man's attitude toward women influence the way he handles 
/ 

family disputes, especially his inclination to take it 

seriously (see below). Such patterns of enforcement have 

spurred efforts too equalize enforcement of the law. Yet 

t~e paradox is that if the exercise of discretion must 

reflect some of a community's worst p~ejudices, the fa~t 

that the police operate within the moral consensus of a 

85 



society means that they are subject to the same informal 

social controls as other members of the society.32 For 

example, a certain measure of responsiveness is gained by 

virtue of the fact that the officer is able to understand 

and appreciate subtlies of behavior. A citizen gains 

informal control over the actions of police officers pre-

cisely to the extent that the blo are members of the same 

community and share the same values; and it is mainly 

through these informal social controls that the police 

accomplish the difficult task of adapting universal legal 

standards to the particularistic values of a community. 

These controls are based on the participation of a 

policeman in the society he polices, and they are stronger 
. 

in a small, homogeneous community than a la:r:ge, hetero-

geneous community. The village policeman can te+l the 

sheep from the goats in a way that his urban 1:;p:::9ther can

not. Contrast with ~le village policeman (or the Watch if 

you 'prefer) the colonial police. With the colonial police 

there is (intentionally) minimal participation by the 

police in the society and a wide divergence between their 

values and those of the people they are policing. When 

the effectiveness of informal controls is -reduced the 

necessity for formal (bureaucratic) controls is increased. 

The ~ole restraint upon the behavior of the colonial police 

derives from the force of pressures to adhere to organiza:

tional rules and procedures. The consequence though is not 
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only to ,remove the police from the II informal com::rol of 

community expectations i!5'u!:7 to reduce their moral 

authority. ,,33 

The nature of the standards that govern police dis

ctetion and the kinds of controls that constrain the police 

depend upon the extent of urbaniza-tion and industrializa

tion in a society. As the society industrializes and 

urbanizes there vlill be increased separation between police 

and community. As a result of class and ethnic conflict, 

the police will be confronted with conflicting ~xpectations 

of their proper role and the standards which should guide 

discretion. Thus there will be a greater reliance upon 

organizational and professional standards to guide dis-

creti<.m and upon formal controlD over police action. These 

formal controls are of two kinds. Legal controls adminis-

t~red through the courts, such as the use of the exclusion

ary rule, which the U.S. Supreme Court saw partly as a way 

of controlling police actions. Far more important are 

professional and organizational controls. Professionalism 

is increasingly thought to be the method by which police 

discretion can be held accountable to political authority. 

However, the significance of this theoretical formulation 

and its implications for the problem of police discretion 

can only be further understood by elucidating what is 

meant by the professionaliz'ation of ::ne police and the 

natu~e of the historical forces impinging, upon the police. 
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THE RISE AND EVOLUTION OF A 

FROFESSIONAL POLICE 

If there is a single point on which the police and their 

critics might agree it is that reform of the police through 

professionalization is the principle means by which the 

police can be made more effective in controlling crime and 

more accountable to political authority. The values of 

professional policing denote equality, fairness and im

personali ty in the enforcement of the la\v. Based on the 

innovations and thought of men like August Vollmer, Bruce 

Smith, o.w. Wilson, and the late William H. Parker pro

fessionalization has been construed as the 'holy grail' 

of the police fraternity.34 All of these men have viewed 

profes.sionalism as the key to 'a wide gamut of police 

problems. Through professionalism one could minimize if 

not eliminate corruption; impr.ove relations between polic~ 

and community; upgrade the effectiveness and consistency'of 

police work; and above all reduce the incidence of crime. 

The emphasis has been upon :the recruitment of highly 

qualified personnel, the development of sophisticated 

training programs 'and education, the application ot science 

and technology to many phases of police work, and the steady 

upgrading of the most obvious deficiencies in working 

conditions. The assumption throughout is that well educated, 

well trained, and well paid men will do what is necessary 
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to protect and serve the community. The, only real problem 

that the police face, as Jack Webb used to put it on the 

television series Dragnet, is that; "we must recruit from 

the human race." ~et, curiously, the problem of discretiqn 

has largely been neglected by both police and reformer.::;, 

even though professionalization was directed at increasing 

public control over police decisions by making the police 

function more ministerial. Host police aillninistrators, 

though they are well aware of the problem, have tended to 

r fr ' f I d" • h' 35 e a1n rom open y 1scuss1ng t e 1ssue. Ironically, 

professionalization has served only to maintain and in 

some cases widen the powers of discretion of the police 

while further insulating police departments from routine 

political ,controls. To understand why we must examine 

the historical context in which the concept of police 

professionalism emerged and how it has changed police work. 36 

Although professionalism as a movement advocating 

specific programs and'methods affected the police somewhat 

later than other local governmental institutions in the 

twentieth century, it finds its roots in the Progressive 

movement at the turn of the century. ' The struggle to 

'reform' police departments was present from their in-

ception in the early nineteenth century, but the i~petus 

and the means for substantial change only occurred during 

the Progressive era. Widely known as an era of vast 

changes, in the structure of local governmental i'nstitu-
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tions, namely, the extension of 'direct democracy' and the 

elimination of corruption and inefficiency in local govern

ment, the period was really one of intense social and 

political change. Led by Lincoln Steffens and other muck

rakers the discourse was regularly punctuated by calls for 

reform; yet these voices were only the most shrill and not 

necessarily the most important. The social, economic 

and political contours of the modern industrial state that 

is America were shaped during this period. Huch more than 

the elimination of corruption from government was at stake; 

the rise of vast industrial empires and the consolidation 

of power by corporate and technological elites' signaled the 

passing of one era in American history and the advent of 

another. The Populist uprising in the 1890's and the 

Progressive movement which shortly followed were a direct 

response to these forces; these were the attempts of dis

gruntled and alienated farmers and rising middle-class 

professionals to cope with the impersonalism and complexity 

of Industrialism. 37 

If corruption and its bedfellow, politics, were 

diagnosed as the disease the mechanisms of direct democ-

racy--the initiative, the referendum, and the recall-and 

efficiency were heralded as the antidote. In the cities, 

teeming with newly arrived immigrants, where Progressivism 

caught on early, this meant replacing corruption-ridden 

political machines, dominated by venal 'Bosses' with strong 
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executives and efficient non-partisan government. Pro-

gressivism implied, ironically, not more politics but less: 

the model was the efficient and well organized business 

enterprise rather than the chaos of the political machine 

with the quick and personal fix by the Boss. In this as in 

otiler spheres ~olitics refl~cted economics. 

Despite the moralism of the reformers the proposed 

remedies were straightforward enough, even if difficult to 

implement. Government would be run by trained professionals, 

experts in a specific fi.eld of endeavor, while authority alld 

accountability would be centralized to chief executives 

who would be given wide pmvers to direct the operations of 

government. Politics, at least in its present manifesta-

tion, would be eliminated: patronage would be replaced with 

an all-encompassing meri~ system; areas of representation 

would be based not on the particularistic i~fluences of the 

ward but the more encompassing and universalistic view of 

the whole city; nonpartisanship insured a deliberate and 

rational approach to city problems rather than 'politics 

as usual.' Administration rather than politics held the 

key to· the future: 

Because the reformers viewed organization quite 
simply as anti-chaos, they conceived their 
administrative solutions in terms of broad 
executive mandates, with a mayor holding full 
general authority and subordinates enjoying 
virtual autonomy in their limited areas of 
expertise. The mode'l of government formed a 
simple pyramid free from the cross-checks and 
intersecting lines of divided responsibility. 38 
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Professionals tqho could systematically apply the, fruits of 

science and technology to the problems of an industrial 

society, who could adapt to new problems as they arose, 

were the field hands of the new order. Standing above them 

and presiding over events was the 'public man,' a unique 

and indispensable leader who bore more resemblance to one 

of Plato's philosopher kings than any living politician 

then or now. These officials were expected to take a broad 

and expansive view of public problems, and to use their wide 

discretionary powers to direct the engihe of government 

along suitable paths. Accountability rested on the idea 

that authority would be exercised publically and checked 

with the devices of 'direc~ democracy. I Implicit in this 

theory of politics was the belief that elected (and 

appointed) officials could easily direct the machinery of 

government; the pillar of democratip government in this 

sense was subordinate compliance to executive authority.39 

Besides the idea of a 'frictionless bureaucracy,' this 

theory of politics--and especially the use of the initiative, 

referendum, and recall--was predicated, as Richard 

Hofstadter has observed, upon a particular ideal of citizen

ship. This was the ideal of the dispassionate but con

cerned citizen of democracy, presumably the bedrock on 

which the Republic rested in an earlier era of American 

history, who thinks and acts in public: matters not accord

ing to a code which puts the prio~ity on making the best 
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deal and getting ahead, but one which emphasizes the prob

lems of government and seeks to find the best, the most 

rational solution. 40 

These ideas formed the core of Progressivism. But 

what was the genesis of these ideas, what historical forces 

led to the political theory of Progressivism? One prominent 

explanation is based on the idea of a status revolt among 

some segments of the middle-class. The impetus for the 

.reforms of local government, especially in the cities, stems 

from the conflict between the culture of the Yankee-Protest-

ant reformers and that of the immigrants and the poli tica.l 

machines. 4l HowevE:,X', more significant forces than these 

were at work during this period. The late nineteenth 

century was a period of oozing disorder; businessmen found 

that older methods of administration.would not suffice, 

farmers were confronted vii th new, impersonal economic 

forces, and everywhere people Were faced with dislocation, 

chaos, and rapid change. rrhe institutions of the ~jmall but 

isolated communities which f6rmed the fulcrw~ around which 

politics,' ec.onomies and social life revolved during most 

of the nineteenth century became increasingly unable to. 

cop~ with the social and economic changes taking place. 

Robert Wiebe has aptly.characterized American society at the 

time as 'distended.' However! the one group which saw the 

emerging industrial order as an opportunity rather than a 

threat, according to Wiehe, was a 'new middle-class' com-
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promised of professionals in law, medicine, administration 

and social work and specialists in business, lab0r and 

agriculture. Eager to apply their talents these groups 

organized and rapidly became influential. These pro-

fessionals were responsible for numerous innovations in 

public health, law, education and administration. Moreover, 

as these men and women were brought together in cities and 

by virtue of a shared set of values and sjmilar experiences, 

a cohesiveness began to develop. Outwardly, the professional 

associations that resulted were concerned with the applica~ 

tion of technology and reason to'public problems; inwardly, 
, . 

they were as much cbncerned with occupational antonomy as 

anything else. 42 

These middle-class p~o£essionals were responsible ior 

a 'revolution in values,' and the develop,ment of an alter-

native to prevailing theories of society and p<?litics. 

Wiebe calls this alternative th~ bureaucratic theory, a 

set of ideas parti~ularly adapted to coping with the 
- . 

fluidity and impersonality of an urban-industrial world. 

The metaphors were mechanical rather thari organic; the ebb 

and flow of social forces required ceaseless adaption 

through management and the application of science and 
, . 
technology. The use of science, however, was construed as 

the application of a particular method to prQblems rather 

than obtaining a set of results. Not surprisingly urban 

reformers were influenced by the Scientific-Management 
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moyement, especially by those individuals intent on 

spreading Frederick Taylor's ideas and methods to local 

government. Samuel Haber, in a study of the Scientific

Management movement during this period, points out that in 

the minds of the younger reformers, "the battle was not 

simply between good and evil. Reform was less a matter of 

rooting up and destroying than of management, control and 

regulation. It was not that good and evil did not exist, 

but rather that, to maximize good and diminish evil, some 

sort of 'method of intelligence' must be used. Evil, in 

this complex view, was tied to ignorance and error, while 

good implied intelligence and fact. Seen from this light, 

reform becam~ a .technica·l question in which' considerations 

of efficiency were important.,,43 From this perspective the 

outcome of the.Progressive·.~ra·was the creation of a new 

system of administration and political decision-making, an 

alternative to the loose aDd decentralized pattern that 

prevailed for most of the nineteenth century. This alterna

tive was a process of decision-ma!cing which derived from the 

rat~onality of science and technology and was harnessed to 

functionally organized bureaucracies based upon a system of 

rational-legal authority.44 

If the bureaucratic theory of society and politics, as 

Wiebe calls it, provided the grist for refor.mer's mills, it 

was not the impending horror of ~ankee-Protestant reformers 

at hordes of immigrants that supplied the power to turn the 
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wheel of reform but rather organized economic interests. 

It is clE~ar from a number of re.cent historical studies that 

business elites exerted considerable influence in implement

ing reforms, especially at the level of local government. 

Class politics as much as a pristine desire for efficiency 

in government provided t~he impetus for reform. Samuel Hays 

argues that most of the support for reform .came from the 

upper-class; and James Wienstein has demonstrated the per

vasive influence of business elites on the city-manager and 

commission movement. 45 Businessmen \'lere interested in more 

than imposing the idea of government as a business enter

prise upon local politicians. While they desired efficiency 

they also wanted to constrain the scope of government and 

above all to change the structure of governmental insti tu.

tions which allowed the domination of iocal and particu

larized interests over governmental decisions. Hays con

cludes that, "the movement for reform in municipal govern

ment .•. constituted an attempt for upper-class, advanced 

professional, and large business groups to take formal 

political power from the previously dominant lower and 

middle-class elements so that they might advance their own 

qonceptions of desirable public policy. 11
46 The centraliza

tion of political authority, the elimination of the ward 

system of representation, and the use of nonpartisanship 

all involved attempts to exclude lower and working class 

segments 6f the population from the process of decision-
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m'aking. The ideology of the Progressive era proclaimed 

the extension of democracy; the practice of reformers led 

to the concentration of' political power. As Weber shrewdly 

pointed out the rationalization of government does not imply 

the elimination of a class bias.~7 

The Progressive movement thus embodies a paradox: it 

attempted to revitalize 9overnment, to restore democracy by 

simplifying the ballot and providing appropriate mechanisms 

of change, but at the same time the effect was to make 

government more distant from the citizen and to effectively 

close off access to some groups. Many of the reformers 

were animated by a fear of the masses, of the turmoil and 

chaos engendered by the drive to equalize power and wealth 

in American society. The political theory of the Progress-

ive movement was elitist, and in many respects anti-

democratic. Perhaps t~e most constant refrain to be he~rd 

is the disdain for politlcs, the moralistic bu~ naive 

assertion that the rough and tunilile of the slooke filled 

room can be transcended to a pristine state of rational 

discourse. The reforms of the Progressive era may have 

emerged in the context of j arring ~;ocial change and aimed 

to devise ways of coping with the complexity'of the modern 

world but they also SQught to tral..:cend po).itical conflict. 

The ,key to understanding this aspect of the Progressive 

attitude toward politics lies in the idea of efficiency. 

Haber points out that efficiency had three different con-
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notations at the time. First, it connoted personal effi-

ciency--thriftiness and rationalit~ in one's personal life. 

This was tinged with a strict moralism derived from the 

Protestant Ethic: it was one's duty to be efficient. S~cond, 

efficiency embodied the idea of social efficiency. This 

connoted .an emphasis on Christian morality but more import-
; 

ant was the ideaiof social control. 'Efficiency was a 

m~thod for controlling social processes, for coping with 

disorder. Third, efficiency implied a 'harmony of interests' 

among diverse social groups in society, the'transcendence of 

the conflict between Capital and Labor. 48 Efficiency was 

rational and objective, it provided the means to rational 

and effective intervention in social affairs. If the 

turmoil of 'the Pr09ressi VEl era· evoked a profound disenchant-

ment with a laissez.-faire ideology, e.fficiency offered the 

means to .control the turmoil of Industrial society. The 

application of rational, objective knowledge to social and 

political problems in much the same way Frederick Taylor 

revolutionized the factory was the path to the future. 

Social problems were not political i they were technical. 

Only in a regime which maintained a strict separation 

between politics and administration and relied upon the 

strong executive could the drift of Industrial soc~ety be 

mastered. 

The concept of professionalism and leadership which 

emerged from the Progressive era was based on the ideas of 
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discipline, the development of technical knowledge, 

autonomy for professionals to apply their skills, the 

exercise of initiative in coming to grips with social prob-

49 lems, and above all the leadership of the competent. 
, , 

Professionals were guided by knowledge and standards which 

transcended the whims of the populace. In this respect pro-

fessionalism was elitist and seen as a brake on democracy. 

Through the ideas of professionalism and efficiency reform-

ers attempted to transcend politics by precluding rule from 

bellow. This is the context in which the development of 

police professionalism must be viewed. Aspirations for 

higher status may be the dominant motivation for the police 

to acquire professional status, but its meaning and impact 

can only be understood with reference to the bureaucratiza-

.. t,iOh of 90vernmental institutions, the separation between 

politic~ a,nd administration, and the emergence ,of a concept 

.' 

of professional elites during the Progressive era. 

The ,Elements and Implications of Police Professionalism 

What'has polic~ ~rofes~ib~~l{sm meant to individual 

reformers? The best way to answer this questio~ is to turn 

to the writings of August Vollmer, the single most influ-

ential man to apply the ideas of the Progressive era to 

police work. Indeed, Vollmer may have been wrong on 

specific facts but the elements he argued for are now 

accepted as the prerequisites of professionalism. An 

indefatigable ,man, he formed his ideas on police work early 
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in his. career, applied them to the Berkeley California 

police department, and spent the rest of his life refining 

and spreading his ideas. The core of his approach is to 

be found in his book, The Police and Hodern Society, publish

ed in 1936.
50 The most striking thing about the book is 

what Vollmer does not talk about rather than what he says. 

He had a rather broad view of social problems, and in some 

ways he was appropriately skeptical of the perfectability Of 

humans insofar as crime 'Was concerned. For example, his 

views on the role of the police in dealing with vice prob

lems, doubtless colored by the experience of prohil;>ition, 

would appall most contemporary police administrators. Vollmer 

firmly believed that the police had no business enforcing 

laws designed to improve morality; that, he thought, was a 

job for educators. Nevertheless, one is struck by the 

narrowness of his approach. In the first few ~ag~s Vollmer 

delineates what he considers to be the major police prob

lems. These include, among other things, a lack of decent 

communications within departments and between departments, 

inadequate techniques to identify criminals, jurisdictional 

problems with other police agencies, a lack of qualified 

personnel, an excess of political influence on police 

activities, and a dearth of public support .. The rest of 

the book simply describes the major crime problems the 

police face and what can be 'done to make police ~epartments 

more efficient in coping \'Ji th them. Nowhere is there a con-
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cern for the ambiguities of the police role, the social 

functions that the police must carry o~t, nor for the prob

lem of political control over police. authority. Vollmer 

simply believed that once the police were professiona~ized 

other difficulties would take care of themselves. 

The basis of Vollmer's approach to police profession-

alism lies in his insistence that the role of the police in 

modern society is that of "the protection of society against 

crime and the criminal. It is the field of crime preven-

. 51 
tl.on. " In a modern urban-industrial society the pro-

tection of individuals from crime and disorder is an immense-

ly complicated task. Criminals are mobile, they possess 

better communications than the police, and they are often 

times better organized. As crime fighters the, police must 

utilize the most sophisticated methods of science and tech~ 

nology:' centralized communications and' inform~tion systems i 

speciali~ed,units for purposes of identification arid analysis . , 
(crime labs and finger printing) as well as more traditional 

methods to deal with specific ~rime problems, e.g. organ

ized crime. One of Vollmer's more outrageous proposats 

along these lines was to .fingerprint everybody and require 

every citizen to carrY,registration papers. 

, , ' 'The emphasis on technol?gy. ,and organization that 

permeates Vollmer's writing simply has no meaning unless 

one understands that the object of the police is to co~trol 

crime. Anticipating the comments of later administrators, 
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Vollmer ~nsists that only the police can control crime, 

and they can do so only if they have the proper tools. His 

comments are more veiled than those of William Parker who 

viewed the police as the thin blue line between order and 

anarchy, but Vollmer evinces a clear pre-occupation with 

order. 52 This pre-occupation with order is linked to the 

idea that the police are not only required to apprehend 

~ felons but to prevent crime. Vollmer never clearly indi-

cates exactly what he means by prevention but'it includes 

the idea that the police must seek out crime and the notion 

of deterrence. Commenting on traffic enforcement Vollmer 

said that: 

where the force engaged in traffi'c enforcement is 
large enough and its activities are unceasing, a 
better order prevails; but no city can conduct a 
constant drive of the necessary proportions with
out'drawing very heavily upon its treasury, and 
any letup whatever in the official viligance is 
instantly reflected in a general disobedience of 
traffic rules. In short, fear'of the traffic 
officer lasts just so long as the police pressure 
is generously and effectively applied. No sooner 
does it cease than traffic reverts to--and 
aggravates--its previous bad driving habits. 53 

With minor 'modifications this idea forms the basis of the 

,theory of aggressive (p~eventative) patrol as a way of 

coping with crime. Thus an aggressive, competent and pro-:

fessional police 1:s the answer to the problem of crime in 

modern times. 

If the control of crime is the most important object

ive of the police, the single most deleterious factor which 

interferes with the performance ,of this function is politics. 
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Vollmer and his heirs have insisted on a strict and rigor

ous separation of police administration and lo6al politics. 

Initially, this meant protecting the Chief of Police from 

political influence by insulating him through civil service 

regulations. If the Chief was not dependent on the Mayor 

for his job he could pursue law breakers with impunity. 

And he could begin to root out the corruption which sur-

rounded so much police activity. Yet Vollmer had much more 

in mind than just this. The separation of politics and 

police work meant that policemen would no longer be buffeted 

by the vagaries,. of local politics; policemen would be 

insulated from the community and able to act as neutral 

c.ivil servants as professionals who could enforce the law 

imp'lrtially. The idea was imperson,al, dispassionate en-

forcement of the law: nobody could buy his way out of a 

tieket. Jus.tice .~meant enforcing the laws equally. Vollmer I·S 

concept of the profession~i policeman was the detached ~ub

lie servant, standing above the community, utilizing his 

powers of coercion and.expert~se in thE~ 'public inte'rest. 

The policeman' was 'no dlff~,~ent than hi's count~,rpart in 

public he~lth, public.works; ot'l:;.ocial work. 
" . : : ~ . .' .~:, .... As professioh-

als they attempted to manage public problem.s tl~ro'4cjh the 

application of a body of knowledge '--thich is' constantly 

refined and changing. ~he only difference between them is 

functional: policemen are concerned with crime, doctors 

with public health. Finally, Vollmer· felt that the develop-
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ment of professionalism would stem public hostility toward 

the police rather than exacerbafe it. Professionalism led 

to harmony rather than conflict. 

A further element in Vollmer's concept of profession

alism was his emphasis on organization. Vollmer might nave 

been thinking of Arthur ~'Jood ',s laconic cor.unent that, "an 

unorganized policeman t..r§..7 of little value," when he pro

posed many of his reforms. A1so~ technology was of little 

use unless it could be organized. This meant increased 

specialization in police ,work and the application of manage

ment techniques to planning, record keeping, administration 

and the job of controlling crime. 54 The deployment of men, 

for example, was to be based on administrative consider

ations, namely, its relevance to combating crime. Informa

tion on crimes and criminals had to be ce~tra1ized, and 

specialized units such as traffic and juvenile would be 

created. Besides these rather commonplace administrative 

innovations, a central aspect of professionalism was the 

centralization of authority and the strengthening of 

discipline in police departments. Many police departments 

in the nineteenth century, such as the, New York City 

department, were run by the Captains in charge of various 

police districts. Power and authority were radically de

centralized. Vollmer.' and others have attempted to central

ize this authority to the level of the Chief of Police and 

his staff. A concomitant aspect of this development was 
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the rationalization of methods for controlling and dis-

ciplining policemen who worked the streets. The use of 

radio communications improved the ability of the police to 

respond to crimes and disorders, but it also enabled admin

istrators to monitor the activities of policemen, and to 

check whether or not patrolmen actually responded to a call 

for service and how much time they spent there. The emphasis 

upon quasi-military discipline extended to training programs 

which were patte~ned after basic training in the military,. 

presenting the correct image--that of the polished soldier--

and the strict disciplinarian attitude of many Sergeants. 

Day to day supervision in most police departments has been 

supplemented by Internal Affairs Units. 'Shoo-flies' or 

'head-hunters,' as these policemen are called, are assigned 

to investigate and prosecute through internal trials officers 

who have violated departme~tal regulations or who have in-

curred.complaints from the public. Moreover, the atte~pt 

to contr~l policemen often went beyond a man's work to his 

personallife. 55 In short, professionalism has meant the 

increasing bureaucratization of police departments; it has 

stressed effic'iency, the use of management techniques 

borrowed from industrial organizations, and increased 

managerial control over the actions of policemen. Account-

ability in this dontext means accountability to hierarchical 

authority. 

But many police reformers, especially Vollmer, were , 
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aware that effective administration and greater organiza-,. 

tional control over the activities of policemen would not 

necessarily resolve all of the fundamental problems of 

control. The analogy between the police department and the 

factory (or even the military) could only be pushed so far 

since there were important differences in the tasks that 

policemen and factory workers performed. The most obvious 

difficulty is that policemen simply cannot be supervised 

all of the time. Huch of a patrolman's time is spent work-

ing alone, out of view of the department and most of the 

public. A policeman must also be able' to respond quickly 

to situations that are emotionally charged and where a life 

often hangs in the balance. He obviously doesn't have time 

to consult the sergeant about every action he should take. 

Recognizing this diffic'ulty Vollmer and other reformers have 

concentrated on upgrading the quality and the ~raining of 

the men \'lho become policemen. Vollmer first stressed the 

need for psychological tests to screen out men with obvious 

psychological problems, something that is now routine in 

most police departments. He also paid attention to the 

kind of training. policemen received, and never lost an 

opp~rtunity to point out the importance of education. ~et 

the .determination of Vollmer and others to find the right 

kind of people to become policemen is curiously myopic. 

Gene Carte is close to the truth when h~ says that pro-

fessionalism among the police always comes down to a search 
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for the 'perfect man.' Vollmer felt that policemen had to 

be better than other men' the arduous task required men who 

were above the ordinary, who could respond to greatdif-

ficulties and great challenges. But more than an attempt 

to upgrade personnel was involved in this idea. The select-

ion of good personnel obviated the need for other reforms 

and for other kinds of controls over police activity. Vollmer 

commented that, u\vhen we have reached a point where the 

best people in society are sel~cted for police service, 

there will be little confusion regarding the duties of the 

56 
,members. " What organization and technology cannot solve 

good men will. 

Crime fighting, the insulation of police work from 

politics, the application of technology and organization to' 

the police task, and the continuous effort to find and . 

develop good policemen form the core of police ,profession

alism. Borne out of the pervasive corruption and ineffect-

iveness of the early departments and the desire of reform-

ers, especially busine~smen, to have consistent and 

efficient enforcement of the laws--especially those laws 

designed to protect property--the doctrine of police pro-

fessionalism and the attendent reforms purport to resolve 

the dilemmas and conflicts of pOlicing a heterogeneous, 

urban-indu~trial society. ~et the model of professionalism 

adopted by the police, whatever. its virtues (and there are 

some), avoided difficult problems. Most important the 
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problem of discretion was assumed out of existence; pro~ 

fessional policemen were ministers of' the court simply 

executing the letter of the law. However, in times of social 

strife and conflict this model could not--and did not--sur~ 

vive the. challenges to police authority. Reformers did not 

remove politics from police work; they only moved it out 

of city hall and into the police department. 

If the doctrine of police professionalism has by-passed 

the problem of discretion, it has, nevertheless, had pro-

found consequences for police work and the exercise of dis-

cretion. The most significant consequence is that the 

police, have become isolated from the .:oommunities they patrol. 

Combined with the parli:::h-like status of policemen in 

American soc~ety, the police have become increasingly 

isolated fr()m comrrlUnity norms and expectations. The most 

extreme maniEestation of this development, the one which 

approaches Banton's example of the colonial police, is 

found in the Black ghettos in major American cities. The 

events of recent years provide vivid evidence of Banton's 

point.that isolation from community norms can only serve to. 

reduce the moral authority of the police . 
.' 

But what have been the consequences for the problem 

of discretion? The theoretical problem of police dis-· 

cretion, as I have argued, turris on the nature of the 

relationship between" the' pc;>lice and the community. Two 

questions form the basis of the problem: where do the 
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standards and the priori ties that inf'orm police discretion 

~erive; and how are these.standards and priorities made 

accountable to political authority and the desires of the 

community being policed? The standards and priorities de-

rive from the mor.es and values of the 'society, the police 

bureaucracy and professional id~ology, and the legal tradi

tion of the political system. The relative importance of 

~hese depends, among other things, on the homogeneity of the 

~ociety or community, and the extent of urbanization and 

industrialization. In general, urbanization and industri-

alizati6n increase the salience of organizatipnaland pro-
, 

fessional standa~ds, and decrease the importance bf c6m-

munity values. Moreover, the nature of controls upon 

police authority change. In the small, homogeneous com-

munity it is the policeman's sensitivity to community values, 

the pattern of informal social controls, which constrains 

his di~cretion; while .ipthe large, heterogeneous community 

it is the existence of formal social controls--organization-

al rules, pro£essional norms, legal standards and rule~--

which constrain discretion. The progressive rationaliza~ 

tion of industrial societies (as Weber put it) and the 

emergence of professionalism among the police suggest the 

salience of these latter, factors. Indeed these structural 

developments in Arner.'ican society and the concomitant values 

and'ideology form the crucible in which the day to day 

process of discretion is played out. But if it sets the 
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stage, the actors do not perform like puppets, propelled 

willy-nilly along a predetermined course; rather the demands 

of the role, the constraints of organization and community, 

and the aspirations and idiosyncrasies of the actors com-

bine to shape the process of discretion in new and old ways. 

At this point the issue of police discretion, professibn-

alism, and democratic control turns on an empirical question: 

Just how do the police exercise their discretion and what 

seems to be the most important factors influencing their 

j1,ldgment? 

ElvlPIRICAL NODELS OF POLICE DISCRE'I'ION 

A policeman derives his ideas about how to exercise his 

powers of discretion--the facts and values which influence 
I 

him--from three sources: the legal system as reflected in 

the decisions of the courts; the community in ~hich the 

policeman works; and the police department and professional 

fraternity. One.might incltide personality characteristics, 

especially insofar ~s they influence a policeman's attitudes 

toward authority, but since I am concerned here with·the 

c6gnitive factors (the things that shape what a policeman 

knows or perceives) ,rather than the affective (or emotional) 

factors that influence discretion will be largely excluded 

from the analysis. 57 In any event I am inclined to believe 

that far too much emphasis has been placed upon the .person

ality characteristics of policemen; the effects of social-
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ization i'nto a pc;>lice department and the day to day demands 

of police work--especially the so-called morale problem--

have been consistently underestimated by numerous observers 

of police wor~.58 Finally, the relative importance of these 

three factors depends, among other things, on the task of 

a policeman. It makes a difference whether one is a de-

tective (or vice and narcotics officer) or a patrolman. 

Since we· are conc~rned with patrolmen in this analysis, we 

will focus on what influen~es their choices and discuss 

detectives and v.ice officers only for purposes of comparison. 

The Legal System 

The furor over recent decisions by the united States 

Supreme Court and appellate courts which have placed some 

l~mitations on police actions would seem to indicate that 

the actions of the courts are a significant factor influ-

encing a 'policeman's decisions. With some notable excep

tions to be examined nothing could be further from the . 

truth. A number of recent investigations of the impact of 

the united States Supreme court decisions show that the 

impact. of the court's decisions in c6ntrollin9pol~ce 

action--for example, through the exclusionary rule,--that 

is. the de.gree of compliance, depends' On the pOlitical 

. culture of the community,.the attitudes of policemen, and 

the actions of prosecutors, defense attorneys and the lower 

courts rather than the rule of law. 59 The· courts can only 

indirectly influence the exercise of di$cretion and, here, 
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only in some areas. The courts adjudicate; they react to 

-
changes in cultural attitudes and social and economic con-

ditions, but they cannot nor lATere they intended to assume a 

directive rule in the administration of criminal justice. 

Perhaps the most decisive indication of this is that the 

courts have traditionally refused to uphold decisions by 

the police not to enforce the law, even though judges are 

well aware of this aspect of police behavi()r. 60 Much of 

the court's influence is directed to one legal problem: the 

assurance of due process in the enforcement of the laws. 

Important though this may be it is only one aspect of dis-

cretioh; and as a result some legal scholars now advocate 

extra-judicial methods of controlling nonenforcement of the 

law and the like. 

A related difficulty is that the attitudes' and rulings 

of the courts are more likely to salient to investigators 

(detectives, vice and narcotics officers) than to ~atrol-

61 men. Not only are patrolmen less likely to be informed 

of court decisions in comparison to investigators, but they 

are less likely to take, such rulings into consideration in 

deciding whether or not to make an arrest. The legal 

grounds. for taking a suspect into.custody are much broader 

than those for detaining and ulti~ately convictinghim~ A 

patrolman need only satisfy the requirement that 'reason-' 

able cause' exists to believe that·an individual has com-

mitted a felony in order to arrest (to arrest for a mis-
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demeanor, on the other hand, he must witness the violation 

being committed): the courts, on the othe~ hand, require 

cert,ainty, that is guilty beyond a reasonable' doubt. Wayne 

LaFave concludes that this leads the police to adopt a 

stricter standard, but this would seem to be more true of 

investigators than patrolmen. A recent study reported that 

" in 35 percent of adult felony arrests in the State of 

California 'in 1968 (about 53,'000), the suspects were re-

'- .. 

leased by the police p~ior to court proceedings but after 

after arrest. Moreover, an additional 25 percent of those 

arrested for felonies were filed on by the prosecutor and 
. . 62 

charged with a mlsdemeanor. Clearly, many of the sus-

pects arrested by patrolmen, who make up the bulk of the 

felony and misdem~anor arr~sts in a police department 

(usually over 60 percent), are released without being 

charged. This does not include thoseindividu~ls who may 

be detain.ed by officers and then releas~.d without being 

arrested. 63 Since they wprk cilosely with prosecutors, 

" 
investigators must understand.t.he implications of court 

decisions· and the idiosyncrasies of .the judges: for a patrol-

man the niceties of strategy are largely irrelevant. 

The attitudes of local judges will also make very 

little,difference to patrolmen. A patrolman, although he 

may be aware of how different judges react to particular 

kinds of 'violations (and even.here the ,perception may be 

wrong), cannot anticipate which judge will hear the case. 
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The disposition of a case ano thus the salience of court 

decisions depends quite often on which judge presides. 

Since patrolmen don't know who will hear the case, the 

attitudes of judges are an irrelevant consideration in 

deciding whether or not to arrest or what charge to prefer. 

(For detectives the problem is often one of shopping for the 

"right" judge)~ 

The one instance where judicial decisions might affect 

police discretion is where specific offenses are not en-

. forced by convention Or tradition. No patrolma~ in his 

right mind would· issue a citation for spitting on the side

walk, even though it is clearly a misdemeanor in many 

municipal codes in the State of California. However, for 

this to be an important factor the convention must be widely 

accepted. Even where the courts treat offense as trivial 

by taking little or no action, the pOlice may, if they so 

desire, exercise their discretion in ways which counter 

judicial practice. The enforcement of marijuana laws are 

A case in point. Stanley E. Grupp and Warren C. Lucas 

reported that adult arrests for the use of marijuana in

creased about 525 percent between 1960 and 1967. Marijuana 

arrests made up 24 percent of all drug related arrests in 

1960 and 56 percent ,in 1967. During the .same period the 

percentage-of defendants released, di~missed or acquitted 

increased from 49 percent in 1960 to a high in 19~6 of 65 

percent (in 1967 the rate dropped back to 56 percent). 
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Accordingly, the percentage of defendants convicted 

decreased. In 1960 the conviction rate was 45 percent and 

64 in 1967 35 percent. Clearly, the disposition of the 

courts to treat an offense leniently may have no effect on 

the police. 

Far more impqrtant as an influence on the day to day 

decisions of patro,lmen are the practices of prosecutors. 

The decision to prosecute is nearly as important as the 

initial decision to arrest. A prosecutor's decision is 

somewhat more important for an investigator than a patrol-

man since he is in a posi.tion to bargain over charges, but 

knowledge of what the prosecutor will tolerate, how he will 

react to a specific type of case has a bearing on the kinds 

of charges a patrolman will prefer. 65 In anticipation of 

a decision to reduce the charge the typical strategy of 

most policemen ~s to up the ante. For example, an assault 

suspect may be charged with felony assault (California 

Penal Co~e, sec. 245) ~ather'than assault and battery, a 

misdemeanor (California Penal Code, sec. 242), so that if 

the cha'rge is reduced it will be reduced to assault and 

battery rather than disturbing the peace. The reason is 

rather obvious: assault and battery carries a stiffer 

penalty than disturbing the peace. (Lest the reader draw 

an unwarranted conclusion about the behavior. of the.police 

I should point out that the prosecutorial criteria fqr 

issuing.felony complaints for assault are rather high:· the' 
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victim must suffer a traumatic injury which means he or 

she must: be near death.) However, for other reasons ~ the 

police may circumvent or ignore the actions of the pro

secutor. For example, in Los Angeles county the unofficial 

policy of the District Attorney's office is to prosecute 

persons arrested for possession of marijuana only if they 

have more than thirty grams in their possession. Neverthe-

less, in two of the marijuana arrests witnessed by the 

author the suspects had only two or three grams in their 

possession (see Chapter Fou'r) • 

Thus the courts are not a decisive factor in influ

encing how the police will exercise their discretion. They 

are important in assuring that the standard of due process 

is met (though how much is problematic), and they may 

influence the police by establishing conventions for the 

treatment of specific types of cases or criteria for the 

preference of charges. But the police will not always 

abide by these criteria, and they may act counter to them. 

This is not at all surprising.sincethe police, the pro-

secutors, and the jUdiciary often have different goals in 

mind--the proverbial conflict between justice· and order-'''' 

and the people serving in,these various capacities march to 

a different drummer. Discretion is only partly a matter-

and a minor part I often think--of the logical application 

of legal rules to specific circumstances. More important 

wi 11 be the ambitions of the actors, the goals and cc.m-
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straints imposed by the organizations which make up the 

criminal justice system, and the context.in which those 

decisions are made. 66 To these ~spects we now turn. 

The Community 

Doubtless the exercise of discretion by policemen, 

especially patrolmen, is shaped by the demands of the job 

and the context in which policemen carry out their tasks. 

The task of the police is restricted by neither time of day 

nor location: the police respond to calls for assistance 

at all hours of the day and in all kinds of circumstances, 

not all of them tranquil. An old adage has it that the 

police believe and act the way they do because they con-

front, on a day to day basis, people who exist on the 

fringes of society: losers, liars, cheats, psychotics, 

the poverty stricken, and the violent. Discretion is thus 

a product of the kinds of situations the polic~ encounter: 

their choices are a result of the kinds of demands that are 

made on the police and the ,w?lY t~ey have to react, given 

legal constraints., in 'order to perform their task. Tpe 

atti tudes and predispositions of POlic~' and ci tizen. "~re . 

. much less important than the const~airits: and-' ~onflicts o'f 

the actual situation as it unfolds on thel?treet. Each 

situation is unique, with its own plot and cast of char

acters; policeman and citizen can and do assume a variety 

of roles which ultimately shape the outcome. Albert Reiss, 

Jr. puts ·it succinctly: "variation in police conduct ••• is 
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most strongly related to the way situations influence 

citizen and officer behavior. "67 

This view of police behavior, which I shall call the 

situational model, rests upon two suppositions: the primacy 

of some intrinsic characteristics of the police task, for 

example the need of police officers to establish the 

legitimacy of their authority in any encounter with citizens; 

and the notion that the police are large reactive. Accord-

ingly, one would expect the police to have different prob

lems in establishing the legitimacy of their authority and 

to react differently as the context of police work--the 

.communi ty--varies. Policemen will behave 'differently in a 

high-crime, Black neighborhood than they would in an upper

middle-class suburb with no crime problem. The values, 

expectations, and demeanor of the residents are radically 

different, and the kinds of demands made upon the police, 

both mental and physical, differ. 

There are two empirical studies of the police which 

adopt the situational point of view. A brief examination 

of,these arguments will further elucidate this theoretical 

approach as well as the implications for democratic control 

of police discretion. The first, Albert Reiss's, The 

Police and the Public, i$ based upon a large number o,f 

field observations of police action in three American cities, 

Chicago, Boston, and Washington,_ D.c. 68 The observations 

were conducted by observers, operating with a systematic 
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schedule, in high-crime White and Black neighborhoods. A 

sample of shifts was taken in order to randomize encounters 

bebleen police and citizens. Reiss's analysis of discretion 

is based on a total of 5,360 encounters between patrolmen 

and citizens, of which 86 percent originated through calls 

for service by the public and 14 percent were the result 

of police initiated activity. 

The basic unit of analysis is the encounter which can 

originate in one of two ways: either as a request for 

service from a citizen (citizen mobilization) or as an 

independent action by the policeman (on-view mobilization) . 

The role of the patrolman' is different in each of these 

encounters, and citizens may also assume a variety of roles: 

as complaintants, suspects, offenders, informants, or 

observer-bystanders. The effectiveness of the police in 

handling any situation hinges on the legitimacy of their 

authority. Upon entering a situation a patrolman must 

take charge, he must assert his authority in order to control 

the outcome. His ability to do this is affected by the 

cooperativeness of the citizens, and whether or not he is 

required to use force. The thrust of Reiss's argument is 

that it will be much easier for the police to establish 

their le9itimacy where there is a high degree of social 

support for the officer; that is, where the reasons for the 

officer's presence are thought to be legitimate. The 

legitimacy of their authority will be more easily established 
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where the presence of the police is based upon a request 

for assistance than where the police intervene on their 

own authority. As evidence for this argument Reiss shows 

that arrests for interfering with a policeman and resist

ance to arrest (offenses which involve challenges to police 

authority) are more likely to occur in situations involving 

minor violations such as drunk driving or drunk in public 

and when the police initiate the encounter. 69 One con

sequence Reiss suggests is that patrolmen, well aware of 

the dangers and difficulties of an on-view situation, will 

seek to avoid them. 70 

Police departments are both reactive and proactive 

but it is the former aspect, Reiss argues, which is vitally 

important to the exercise of discretion. Among the roles 

which citizens may assume in the criminal justice system 

that of enforcer or non-e'nforcer of the laws is of para

mount importance to the police. The effectiveness of the 

criminal justice system ultimately depends upon the willing

ness of citizens to report crimes and to press charges (or 

appear as witnesses) against offenders. lvlany crimes go 

unreported (the actual crime rate is estimated to be four 

times the reported rate), and citizens are often reluctant 

to prosecute offenders. In this respect citizens have an 

enormous capacity to subvert the legal process. Reiss 

concludes that, "citizens exercise considerable control 

over the policing of everyday life through their discretion-
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ary decisions to call or not to call the police."7l 

This process of citizen control is most apparent in the 

kinds of requests for service that the police ordinarily 

handle. Reiss points out that while about 40 percent of 

the calls to a police department pertain to non-criminal 

matters, only 17 percent of all calls are considered as 

oriminal matters by the police. . This difference of opinion 

of what constitutes a criminal offense is a source of con-

flict between the police and the public, but it does not 

necessarily mean that the police have wide powers of dis

cretion. 72 Reiss argues that many people are simply wrong, 

that what they consider a criminal matter--a landlord-

tenant dispute, for example--is really a civil matter and 

there is very little the police can do. ' Horeover, simply 

because the police are the only public organization pro-

viding services around the clock, people will call them for 

trivial and serious reasons. Finally, citizens can exert 

control over the disposition of incidents by their willing

ness to prosecute. Since the police must rely quite often 

on the statements of citizens whether a crime was committed 

and the identification of a suspect, their discretion is 

clearly limited by the inclination of citizens to assist 

the police. Many assaults, for example, are committed by 

members of the same family or friends of the victim, and 

there may be a reluctance to either identify the culprit or 

to press charges against a relative or friend. Moreover, 
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the police, Reiss suggests, normally accede to citizen pre-

ferences in the disposition of a case; the pOlice will not. 

73 
act if the citizen so requests. 

The dependence of the police upon citizens is augmented 

by limitations on proactive police work by patrolmen. First, 

Reiss argues that preventative patrol is an extremely un-

o 74 
productive method of crime prevent10n. He estimates that 

in Chicago 14 percent of an officer's time is spent on 

calls for service, and of the remaining 86 percent only one 

percent is spent handling either crimi'nal or non-"criminal 

matters~· Mo.st of a patrolnl'an' s time is simply spent driving 

around. Second, Reiss correctly notes that most of the 

arrests for Part I crimes (serious felonies) are made not by 

investigators but by patrolmen. In Washington, D.C .. in 

1965 the patrol division made 87 percent of all Part I 

.arrests. These arrests, heinsists,arose from citizen 

requests since the field observers at that time reported 

almost no arrests in situations where the. police intervened 

on their own authority. Thus, "arrest statistics make 

evident the fact that citizens dominate law enforcement 

through their mobilization of patrol division, which, in 

. 75 
turn, produces most arrests." 

Reiss's argument is based upon the idea that citizens 

limit the opportunity of the police to exercise discretion. 

There are systemic limits on police disc.tetion, and "while 

he admits that the police do in some inst.a.nces have broad 
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powers of discretion, Reiss argues that these are far narrow-

er than ordinarily thought. These limits derive from the 

decisions made by citizens to call the police, the reasons 

for those decisions, their preferences for the disposition 

of the incident, and their willingness to cooperate with 

the police and press charges. It is in this sense that 

Reiss concludes that, "decisions are discretionary for the 

patrolman only when a suspect is available for arrest in 

the imediate situation. 11
76 These initial limits are sus-

tained and enhanced to the extent that the police 'are pushe,d 

toward a r~active form of policing. The low productivity 

of preven:t;ati ve pat:rol-:=--which is a,. resul t of a· patrolman's 

limited access to information of when and where crimes are 

likely to occur more than anything else--and the pre

cariousness of an officer's authority in an on-view situation 

increase the dependence of the poli6e upon citizens and, 

thus, a reactive form of policing. Abuses' of police author-

ity stem primarily from citizen attitudes and ,reactions to· 

the police. 'rhus the implication is that the police would 

be more productive and more sU$ceptible to citizen controls 

to the extent that they function as a reactive organiza

tion.77 But changes in the behavior of the police and 

ultimately discretion hinge on changes in the attitudes and 

practices of citizens in their various roles in the criminal 

jus~ice system. 

Reiss's argument that the police are limited by the 
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demands and decisions of citizens makes a valid, but narrow, 

point. The analysis is confined to an examination of the 

encounters between police and citizens, and the view pre-

sented is rather one-sided. What is lacking is some indica-

tion of how the police see their task and how they interpret 

the situations they confront. Contrary to Reiss's argument, 

the limitations on discretion imposed by the law and by 

citizen demands are not fixed. A patrolman does not always 

abide by the wishes of the victim; he may ignore these 

wishes or he may even attempt to influence the victim. 

Victims, as James Q. Wilson points out, have different 

degrees of legitimacy.78 Some people are not to be trusted: 

burglary victims may be seeking to make a fraudulent insur-

ance crime; and rape victims invariably asked for it. 

Another example of the way policemen can manipulate situa-

tions is the use a patrolman may make of the citizen arrest 

provision of the Penal code in family disputes or arguments. 

An officer may insist that nothing can be done unless the 

citizen makes an arrest, even though the violation has 

occurred in his presence and.he could legally take .action 

(of course if the violation were a felony he could arrest 

on probably cause). In this way the officer uses the 

citizen arrest provision as an escape hatch to extricate 

himself from a situation that he thinks is either unimport-

ant or a waste of time. Reiss presents ample evidence of 

a discrepancy between a citizen" s definition of a, crime and 
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the policeman's but, curiously, he does not attempt to ex

plore the' problem of underenforcement (he does not even pro

vide any comparisons between t;.he three cities or the White 

and Black neighborhoods, an obvious first step). He cannot 

since he assumes that police discretion is largely a reaction 

to the contingencies of the situation and that everything 

of any importance takes place in the encounter 'between 

police and citizen. BUt if we assume that policemen are 

influenced by the decisions of citizens (and they are) we 

ought to be able to assume the converse. 'l'hus many of the 

limits on a patrolman's discretion are not fixed but are 

perceived limits which shift with the officer's interpreta

tionof the situation, and depend on his objectives. 

A related difficulty is that Reiss underestimates the 

importance of preventative patrol in' police .discretion. 

Reiss m?y be correct in pointing up the "low productivity 

of this technique but this is irrelevant to the problem of 

discretion. How a patrolman sees his role and how seriously 

he takes the idea' o"f crime prevention has an important 

bearing ort the \'lay he exercises his discretion. : The reasons 

a patrolman stops a person on the street for purposes of 

investigation are both legally and sociologically important. 

Many of these stops are not recorded; it takes,only a few 

minutes for most patrolmen to ascertain whether or not 

something is amiss. An aggressive officer will make a large 

number of these stops on any"given tour of duty. Very few 
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arrests may be made (although we really don't know how many 

arrests for felonies are made in on-view situations) but the 

officer may make out a field interrogation card or make notes 

in his notebook. In either case the status of the individual 

has changed. 

It.is difficult to know what to make of Reiss's evid-

ence in this connection. His conclusions about the pro-

ductivity of preventative patrol is based on rather se1ect-

ive evidence. It is drawn from the files of one department 

for one year, and the categories of criminal and non-

criminal are meaningless since VJe have no idea what kinds 

of events are included in each. Even though the amount of 

time a patrolman is involved in .criminal activity while on 

preventative patrol may be 10\" in comparison to the total 

time spent on duty, the absolute amount'of'activity, that 

is the number of stops, may be quite high. Reiss indicates 
. . 

that this activity will vary between departments, (in New 

Orleans 40 percent of police activity was based on on-view 

stops) but provides no comparisons. Finally, it is hardly 

convincing to conclude that since most arrests are made by 

patrolmen (which is true) that this demonstrates the de-

pendence of the police upon citizen, based on one set of 

b t · . d t t t . d ft' 79 o serva 10ns 1n one epar men a one per10 0 1me. 

If Reiss's study illustrates the limitations on a 

policeman's discretion and the importance of citizen 

decisions, it does 'not indicate how policemen are inf1u-
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enced by differing community expectations and values, 

although this conclusion is implicit in his argument. For 

this perspective we must turn to James Q. Wilson's, 

Varieties of Police Behavior: The Nanagement.of Law and 

Order in Eight Communities. 80 Although Wilson"s study 

appeared before Reiss's it combines the situational view of 

police behavior with a treatment of the problem of the 

influence of community values and administrative control 

over discretion. Wilson's study is far broader than Reiss's, 

and it is based on a somewhat firmer understanding of the 

police. The question which animates Wilson's study is the 

link between politics and police discretion, which in 

Wilson's view is forged at the level of top administrators 

in police.departments. Wilson's study is, as he explains 

in the first few pages, a study of bureaucracy; bU,t' it }s 

really concerned with only one aspect of bureaucracy, the 

reiationship between an organization and its environment. 

Ultimately, Wilson is more concerned with administrative' 

strategies than the way ,patrolmen eXercise their discretion. 

Theoretically, Wilson's view ts based on a perspe6tive 

on the police which is quite similar to th~t of Reiss. The 

basic argument is that the constraints that limit a patrol-

man's discretion arise from the nature of his function, and 

that there are definite limits to the extent to which 

organizational directives, rules and commands can modify 

his behavior. Bl Wilson's arg~ment is built on the dis-
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tinction between order-maintenance and la\'l enforcement; a 

patrolman's role, he asserts, is defined by his respon-

sibility for maintaining order rather than enforcing the 

law. By this Wilson means that the patrolman's essential 

task is that of resolving conflicts between individuals and 

groups rather than that of making arrests. Order-mainten

ance calls form the bulk of a patrolman's work, these are 

normally more dangerous to a patrolman, and the laws which 

pertain to these situations are vague and ambigt:.ous. 

Wilson concludes that the "order-,maintenance function of 

the patrolman defines his role. and that role, which is 

unlike that of 'any other occupation, can be described as 

one in which subprofewsionals, vlOrking alone, exercise 

wide discretion in matters of utmost importance (life and 

'death, honor and dishonor) in an environment that is 
, 82 

apprehensive and perhaps hostile." 

What does this mean for a patrdlman? It means, first 

of all, in Wilson's view, that patrolmen must perform an 

arduous task in highly uncertain circumstances: they are 

catapulted into the ongoing dramas of individual lives, 
, 

expected to make sense of the people and circumstances, 

and to restore order. The law is of little help in this 

task, and the patrolman is primarily oriented to 'handling 

the situation.' The task of the patrolman is simply to 

step in, assert his authority and resolve matters in some 

way. However, in handling this task the patrolman will be 
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sensitive to community values and expectations; the atti~ 

tudes. of patrolmen and the measures they take, Wilson 

suggests, will vary depending on whether they are in a 

lower-clas's or middle-class neighborhood. 

This creates definite, immutable limits on the abil

ities of administrators to control police discretion. They 

cannot (nor are they inclined to do so) define standards 

for handling problems of disQrder nor can they tell a 

patrolman when he should intervene into an altercation or 

when he should make an arrest. To assert some control, 

administrato!;,s wi.ll attempt to emphasize the task of law 

enforcement (e.g. enforcing traffic laws) rather than order

maintenance, and engage themselves with upgrading perform

ance in those areas over which they have some control (e.g. 

improving training and equipment) .83 Most importantly, 

though, an administrator will concern himself with ,how 

patrolmen behave in a particular set of circumstances (was 

unnecessary force used? did the officer have legal justifi

cation for the arrest?) rathe'r than with. the general pattern 

of action'. Consequently'~ the department has only a minimal 

effect on the use of discretion by patrolmen. 

Yet discretion did differ among the eight communities 

Wilson studied. These differences are attributed to domi

nant community values and the structure of the local 

,government--wheth~r it is reform or nOtlre~o·rm. \'1i150n 

identified three different • styles' of policing in' the 
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eight conununities: legalistic, watchman, and service. A 

legalistic department is one in which law enforcement is 

taken as the primary goal; the Chief enjoins his men to 

enforce all the laws, and it is presumed that there is but 

.one standard of conduct--the 1aw--which applies to the 

whole conununity. It is a professional police department. 

The police in a legalistic department will be more likely to 

intervene on their own authority to enforce the laws, and 

the arrest rates for some offenses (traffic and drunk to 

mention two) will be higher than in the other types of 

departments. Overall, the propensity is to treat conduct 

according to a more formal standard. Juveniles, for example, 

will be arrested and referred to the juvenile authorities 

rather than turned over to their parents or given an 

'informal' reprimand. 84 

A watchman style department behaves as if the primary 

goal of police work were order maintenance. The department 

fo110Vls a strategy·of "the least possible resistance," and 

the predisposition of officers is to treat enforcement of·. 

the law much more informally. Violations are tolerated so 

long as they are confined and do not disturb the or·der of 

the city. Some kinds of vice, for example, is permitted 

within certain sections of the city, and juveniles are 

. usually subject to reprimand rather than arrest. The law, 

therefore, is not seen as an end to be pursued, as it is in 

a legalistic department, but as a resource which is used to 
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maintain a minimum level of acceptable order within the 

community. A person's behavior, Wilson points out, is 

judged, "less by " .. hat the law says about them than by their 

immediate and personal consequences, which will differ in 

import~nce depending on the standards of. the relevant 

group. "as Blacks are treated one way; Wl1ites another way. 

A watchman style department thus is one in which profession-

alism has not really taken hold; it is dominated by a more 

traditional set of values. 

The third type of department, the service style, is 

charac.terized by a legalistic attitude toward the law, but 

it is predisposed to handle many law enforcement problems 

without making an arrest. These departments are found in 

homogeneous communities (usually the suburbs) where there 

are relatively clear expectations about the role the police 

should assume and the acceptable level of public disorder. 

Generally, the community expects the police to avoid 

interfering in private aomesti~ disputes and to keep the 

communi ty clear of undesirables. . Maj or crimes like theft. 
• >' . 

. and burglary .·are'(iulcklY··~~I1Q.~ed by specialized units;. . . . 

juveniles and .drunks, on the other ha;nd, are treated in ',,:. 
'. . .' .} ... ; 

• '. . '.. '. . . . f 

much the same manner as in the watchman depaf.tment~-~infor-

mally. Officers in these departments are very responsive 
.. ~. . 

to the concerns of local residents·ii. in fact, a. 'servi~e 

style department almost seems to resemble a business 

marketing a product. Policemen, according to \'1i lson,.' are 
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trained to be courteous, even in t~e face of abuse from a 

citizen (the customer is always right?). 

The three styles distinguished by Wilson are really 

characterized by differences in the rate at which they 

intervene f9r certain offenses and the ways they resolve 

these situations. Thus, a legalistic department has a high 

rate of interventions and treats most situations in a formal 

manner, usually but not always by arrest; a service style 

department also has a high rate of interventions (indeed 

service style departments seem to intervene in situations 

that would be considered trivial by other departments, e.g. 

young boys ringing doorbells and otherwise harassing the 

neighbors) but has a tendency to handle many cases in an 

informal manner; a watchman style department has a low rate 

of interventions and attempts, insofar as possible, to 

treat most cases informally. 

Police discretion in each of these communities, Wilson 

argues, is constrained ,by the political culture of the 

communi ty. The political culture exerts a cUscernable but 

indirect influence upon discretion through the choice of a 

polica administrator and the expectations that are com-

municated to him by political leaders. Wilson ~rites ~~at, 

the more partisan the political system, the more 
politicians represent small geographic constitu
encies, and the more nonprofessional the executive 
head of th!-= government, the more likely the city 
will have a political culture favorable to the 
watchman style. By contrast, cities electing 
nonpartisan officials at large and vesting execu
tive authority in a highly professional city 
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manager will more likely have a political culture 
favoring the legalistic police style. 86 

It is the expectations conveyed to the Chief of Police that 

sets the style of the department. The Chief, in turn, sets 

the tone and establishes the norms which prevail in the 

department. What cannot be explained in terms of the 

political culture is explained by the characteristics of 

the community: heterogeneity (in terms of class and race); 

the presence of danger; and the kinds of demands made upon 

the police. The service style illustrates this most clearly 

since it combines a reform political culture (normally) 

with a small, homogeneous community which does not have a 

crime problem of any consequence and where the police dis-

play an extraordinary sensitivity to conununity values. 

In some respects, Wilson's argument is a cogent one. 

It does raise the question of·the impact of professionaliza

tion on discre.tion and \Vilson is concerned with the p~oblem 

of control. The hypothesis that the police have evolved 

from watchman style departments to more professional legal-

istic and service departments is a reasonable one, though 

it ultimately can only be verified through an historical 

study.S7 It is also clear that professionalism has re-

suIted in a more formalistic and proactive use of police 

power. Yet, interestingly enongh, in Hilson's study the 

impact of professionalization and community values is most 

apparent for select offenses and not for the decisions 
.' 

made by patrolmen. The enforcement of vice laws were 
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clearly influenced by community values (and political 

decisions): they were tolerated by watchman departmenfs 

while legalistic and service departments, with the blessings 

of the city fathers, adbpted aggressive strategies to 

eliminate or reduce vice activity. Similar patterns were 

observed with the treatment of juveniles and the enforce

ment of traffic la1lvs. However, all of these violations are 

especially amenable to control by administrators through 

the creation of specialized enforcement units. 

But with these exceptions the argument is not very 

convincing. Although Wilson assumes that, in general, 

administrators have little control over the actions of 

their men, he does suggest that under certain circumstances 

they can establish the norms--the standards--which will 

influence discretion. Wilson's analysis of discretion is 

based upon a typology which combines the distinction between 

order maintenance and law enforcement with the basis of 

police intervention--whether it is citizen or police 

initiated. 88 An administrator's control is greatest in 

the police-invoked law enforcement situation; here a police-

man can be judg~d by the extent to which he achieves the 

substantive law enforcement goal (vice and traffic fall 

into this category). An administrator has the least 

control in the citizen-invoked order maintenance situations 

which are more dependent upon the decisions of citizens. 

A Chief of Police in a legalistic department will act to 
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emphasize the priority of law enforcement in an attempt to 

increase his control over discretion. In a legalistic 

department drunkenness becomes a violation of the law 

rather than a matter of public order. There are three 

differences with this model. First, the differences that 

Wilson portrays between the departments (especially between 

the legalistic and watchman departments)--with the excep-

tions noted above--and the evidence he uses to document 

these differences do not hold up under close scrutiny. The 

problem, aside from a dearth of data, is with Nilson's use 

of arrest rates as the only type of evidence. Arrest rates 

which reflect an officer's judgment of a situation are not 

necessarily comparable--and this is especially true of 

offenses like drunkenness and disorderly conduct~89 

The major problem, however, is with his distinction 

between order maintenance and law enforcement •. This dis-

tinction is really a functional classification; and while 

it may be an adequate description of the functions per-

formed by patrolmen (though as I suggest below there are 

some limitations) there is no reason to suppose that patrol-

men classify offenses in this manner or that these represent 

alternative roles at the operational level of the organi-

zation. In fact, as in Reiss's study we have no idea how 

policemen interpret the various kinds of situations they 

confront. There is no '.'1ay of know.j.ng how patrolmen classify 

various situations in lieu of an empirical examination 
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of the process. 

Finally, Wilson does not consider that the size of the 

department (in terms of the number of levels in the hier-

archy and the number of sworn personnel) can be a factor 

in mitigating the ability of the Chief to set the tone. 

Generally, we would expect the Chief to have more influence 

in a small department than a large one (though Wilson does 

not present enough data on the ~ight departments for one 

to draw any inferences in this regard). Moreover, if we 

assume thGt the Chief and his deputies do attempt to contr~l 

the behavior of the men in the street, we ought to ask what 

patrolmen believe is expected of them: what are the admin-

istrative cues that patrolmen respond to? how does the 

system of control and supervision affect discretion? Wilson 

overlooks these questions because of the way he defines the 

patrolman's role; if one assumes that patr61men merely react 

to the events that are served up to them, such a line of 

inquiry is clearly precJuded. As a study' of bu'reaucracy, 

Wilson's study ironically leaves out the guts" of the 

organization. 

The nub of my disagreement with the situational mode.l-
----

rests on the notion that the actions of patrolmen are large

ly determined by the kinds of situations they encounter. 

The vie\'l of police behavior that is presented in these 

studies is a deterministic one.
90 

Their merit is that of 

emphasizing the dependence of the police on the community 
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and the difficulties of the police task~ their fault is that 

of a veiled apology for the actions of the police. These 

studies treat only one side of the duality of the police 

role, a duality which is enhanced with the advent of pro-

fessionalism and the bureaucratization of police depart-

ments. Curiously, professionalism, especially as a factor 

which serves to increase the isolation of the police from 

the corrununity, is largely absent from these two studies. 

For Reiss professionalism is a means to root out some of the 

more deplorable practices of the police', the wanton use of 

fo!ce fOF example; and fdr Wilson it implies a congruence 

-
between the values of the community and the values of the 

poli~e. To be sure both recog~ize the isolation between 

. police and corrununity, but this does not present a problem 

for either discretion or its control since much police 

beh~vior is, by definition, not subject to controls--internal 

or external. Wilson acknowledges that the police operate 

within a 'zone of indifference,' particularly in the patrol 

division, which allows them substantial freedom to ~eter-

mine priorities and methods of operation, but he maintains 

that the police are sensitive to corrununity values--at 

least the administrators--and thus the community thereby 

obtains a measure 6f control over police behavior. 9l In 

fact, both Wilson and Reiss suggest that the police need a 

certain amount of autonomy in order to perform their task. 

And-both believe that the abuses of authority that are 
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subject to control can best be controlled through further 

professionalization. In this they simply echo the senti

ments of Charles H. Ellis of Boston and other nineteenth 

century reformers: police work is too important to be left 

to the whims of the public. 

Thus far the analysis has indicated the importance of 

understanding how patrolmen view the task of police work, 

and the kinds of values and standards they bring to bear 

in making decisions on the street. Yet what has been 

missing from our analysis is a consideration of the beliefs 

and values of the police themselves. The hazards of being 

a policeman are not always to be found on the street. _The 

police occupation engenders pressures which give policemen 

a distinctive cast of mind. The police culture has--a

decisive impact on the beliefs and attitudeE? of policemen 

and the way they exercise their dis~r~tion. Y~t as we have 

suggested, from an historical point of view, profession-

alization ~nd the bureaucratization of police departments 

are the maior developments. Thus as we turn to a con-,. , 

sideration o~ the impact of the police culture on dis-

cretion, an important question will be to understand how 

professionalism has modified the police culture. 

The Police Culture 

_ One of the defining characteristics of the police 

occupation--and perhaps the one that most sets the police 

off from other occupations--is that they are in an adversary 
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relationship with their clients--the public. They are 

expected to protect people, to be fair, but they encounter, 

in the normal course of a day, hate"hostility, perfidy, 

sniviling fools, liars, maniacs,--in short, the gamut of 

human emotions and desires. William Westley, in perhaps 

one of the best studies of the, police ever written, general

ized from this fact and asserted that, "the major problem 

for the policeman is to deal with the pressures and expecta

tions of the public. 11
92 

The morale problem, as it has 

sometimes been called, is a pervasive and central aspect of 

police behavior. \vestley's theory is built on the idea that 

in modern societies a man's occupation is both a source of 

identity and self-esteem; and men will act to protect that 

identity and the_ir self-estee.m in.. the face of threats. The 

problem for the police is to find a consistent and justifi-

able self-yoncept'ion and ,to assuage f'::,e1ings o~ public 

hostility and the lack of 'prestige in a status conscious 

society. A policeman's subjective impressions toward the 

public are invariably marked by feelings of rejection, 

alienation, and cynicism regardless of the sO,cial group in 

question. Many of the men who enter police work have noble, 

even idealistic conceptions about the nature of the task. 

This idealism 1s quickly soured when the rookie confronts 

the realities of law enforcement--the ambivalence and 

hostility of the public, the lack of rewards and prestige--

and is, replaGed with a sense of injustice and th'e feeling 
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of being a pariah. The role of pariah is tinged with a 

festering sense of inappreciation: the police believe that 

they are necessary 'for the public welfare, they are respon

sible for protecting property and lives, but not only do 

people not respect them they are actually against them. The 

pariah status colors both a policeman's working life and 

his social life: officers are commonly ostracized at social 

gatherings of civilians, or, more subtly, they may just be 

treated differently, as "cops.,,93 

Over twenty years ago, Westley found that the hostility 

of the police toward the public was directed to the public 

as a whole, and only occasionally were specific groups 

singled out as notable for their hostility or the problems 

they prese~ted toward the police. Even businessmen who 

were one of the most favorably regarded groups were not 

exempt; the police Wes·tley studies felt that businessmen 

looked down upon them and would use them to obtain special 

favors if they had the chance. Despite evidence that the 

police have widespread public support, the perception that 

the public is almost uniformly hostile continues to be one 

of the salient characteristics of police attitude~.9A 

The consequence of this is" to create and sustain a 

sense of isolation from the larger society, a separateness 

which can only be relieved and exorcised through mutual 

support and trust between one another. Westley concluded 

that, "the Farticular definitions of the public and of his 
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conduct that the policeman develops out of this inter

action assume a collective and cultural character because 

the police hold the experiences in common, because of the 

strong consensual bond developed by the felt hostility of 

95 
the public. II This is the basis of the police culture. 

The outward manifestation of the police culture is quite 

often defensiveness; inwardly it legitimizes norms and 

values which serve to restore the less of ~steem. It is 

these values which shape the exercise of police discretion. 

The problem which really concerned Westley was how 

social forces, in this case the sociology of an occupation, 

shaped the law. He said that, lithe customs of the police 

as an occupational group give rise to a distortion of 

statutory law, so that the law in force, as it affects the 

people of the community, can' be said to arise in par~ from 

the customs of the police. 1I96 \vhat did Westley mean by 

<" this? Briefly, the·task of la\\Tenforcement becomes sub-

ordinated to the ends of the group, to. the necessity of 

maintaining the self-esteem of the.men~ers and protecting '. " . 

them from outside threats.. The law is not enforced as a 

substant.ive end in itself, rather it is an instrument which 

is used to further group ends~ Maintaining respect for the 

authority of the pol~c~ and.tbe,pursuit of a 'good pinch,' 

the one area where the police can decisively demonstrate 

their competence; are the core occupational norms of the 

police. Any means at all are legitimized in order to 
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apprehend a felon. Violence, especially the so-called 

'third degree' or the ~eating of a suspect in order to 

make him talk, is accepted as a way of making felons con

fess (in fact Westley indicates that patrolmen who felt 

themselves to be in competition with the detectives would 

often resort to violence in order to 'close' a case before 

the detectives arrived). Violence and arrest are legitimate 

ways of dealing with disrespect toward the police. The 

norm~ of secrecy served to protect members of 'the group from 

outsiders or nosey administrators; perjury Westley said was 

cornmon both as a way of convicting felons and protecting 

fellow officers charged with misbehavi0r. Finally, Westley 

suggested that the police would, if the need arose, with

draw their powers of protection; this is obviously most use

ful if the police are involved ,in gr~ft'?~'petty extortion 

and someone refuses to pay up. 

Westley's observations on the police were made in the 

early 1950's in a department rife with corruption and 

domin~ted-b~ a political machine. In many ways it was not 

unlike one of Wilson's watchman departments. But how 

accurate are Westley's observations today? Hml1 has pro

fessionalism changed, or perhaps reinforced, these values, 

and to what extent is the police culture, a salient f~ctor 

in shaping police 'discretion? In an article entitled, "The 

Police and Their Problems: A Theory," Wilson attempted to 

corne to grips with this problem. He argued that while the 
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basis of the police culture has not changed the values of 

the police culture have. These values could be classified 

as the system code and the prof_~ssi~l!.al code; professionalism 

is thus seen partly as a way for the police to cope with the 

morale problem. 'l'he system code corresponds to the values 

that Westley found; these values are particularistic; 

authority'relationships are personalized and an officer's 

legitimacy derives from his adherence to group values; the 

task of law enforcement is treated as instrumental to group 

,ends; and the use of informers, the pursuit of graft and the 

legitimacy of secrecy and violence prevail. In the pro-

fessional code values are seen as universalistic; authori,ty 

relationships are based on rational-legal authority with 

legitimacy attaching to the office; the law is seen as a 

substantive end to be pursued and to be enforced imperson-

alJ,y; "and there are limitations on the use of i,n'formers, the 

exercise of discretion, the toleration of secrecy, and the 

use of violence. The system code, Wilson suggests is non-

bureaucratic whereas the 'professional code is bureaucratic. 

Wilson believes the pr?fessional code to be a decided 

, t 97 l.mprovemen • 

Doubtless professionalism has had profound consequences 

for the values, the outlook, and the actions of the police. 

B~t Wilson's typology is much less useful than first appears~ 

It may be rather obvious to point out that Wilson uses his 

typology as ideal types (in the Weberian sense) and one 
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would expect to find elements of both codes present in 

every department; but Hilson's distinction between the 

system code and professional code rather tilan clarifying 

matters simply muddles the water. Unlike Max Weber's 

typology of authority which clearly delineates tllree dis

crete types of authority, Wilson's distinctitin, on close 

analysis, really fails to clearly distinguish between dif

ferent value systems in the police culture. Consider Jerome 

Skolnick's study of vice officers in Oakland, California-

one of Wilson's legalistic departments. Skolni~k demon

strates the importance of some rather traditional police 

values and their ascendence over the rule of law. The most 

important value in either 'code' is still making a good 

pinch; and'while the system code seems to legitimize any 

means at all, the professional code, at least in Oakland, 

is not a great deal more restrictive. To be sure the'third 

degree' has been eliminated but the unrestricted use of 

informers (something that Wilson says is not tolerated in a 

professional department) and the willful violation of due 

process--'for example, search and seizure rules--is tolerated 

in the name of the enforcement of substantive laws. The 

law, then is still used ins·trumen-tally, as a way of main-

taining the integrity of the -group. The attitude test 

still remains an important criterion in the use of dis-

cretion; a person who challenges the authority of the police, 

regardless of t~e reason for the intervention, is more likely 
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to be arrested than one who docilely accepts police auth-

ori ty. Second, Skolnick found the same at,titudes toward 

minority groups that Westley observed twenty years earlier. 

In addition to outright prejudice, Skolnick suggested that 

underenforcement of the laws in Black communities was still 

a prevalent problem. 98 Third, there is some evidence that 

the legitimacy of authority in professional departments is 

based not on the office but on the personal qualities of the 
. ' 99 

suprrv~sor. Professionalism may have resulted in more 

legalistic police departments, as ~hlson suggests, but it 

is not clear that it alters in any fundamental way the 

basic values of the police culture. 

Jerome Skolnick's study of vice enforcement, Justice 

\h thout Trial: Law Enforcement in Democratic Society, 

raises in a much more provocative way the question of the 

meaning of professionalism and the relationship, of this to 

the values of the police culture. Simply put, Skolnick 

says that the problem of 1,a';l enforcement in a democratic 

society arises 'out of ,the tension between the values of the 

police, particularly those of. manageria.l efficiency: (wh,ich 
. ... ,'.\, 

is what professionalisrt\' means) and the police' cult1,lre, and 

the rule of l'aw in a democratic society. Competing demands 

are placed upon the police:, they are required to maintain 

order and enforce the l~w (oper"a,tionai derttands) 'yet they are 
\ .... 

'. a1s9 expected to uphold the rule, of ~aw, tpe' rights, of due 

process (ideal demands). Policemen are depicted as· crafts-
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men for whom the presence of dnager and public hostility and 

the use of authority form the central elements of an occupa-

tional environment, and who attempt to respond to the pres-

sures of a bureaucracy, namely, to efficiency. This is in 

contrast to legal actors who are depicted as civil servants 
. 100 

devoted to the rule of law. The problem that Skolnick 

is ultim~tely concerned with is what happens to the law when 

it is used as an instrument to maintain order (and further 

group ends) rather than treated as an end in itself. Such 

a prospect leads in the direction of totalitarianism, some-

thing that seems a lot more likely at present than when 

Skolnick .first wrote this book. 

Both Westley and Skolnick demonstrate the importance 

of the occupational environment in shaping police discretion, 

and both suggest that it becomes important precisely 

because the police are isolated--both socially and in terms 

of their working environment--from the influence of exter-. 

nal agencies such as the courts and the community'. Westley, 

in fact, in a new preface to Violence and the Police, written 

in 1969, argues that professionalism has served to accentu-

ate the already existing isolation of the police from the 

public, and that under conditions of intense strife and 

101 
public criticism matters will only become worse. The 

pressures of ti~ police occupation which form the basis of 

the police culture do not abate under the impact of pro-

fessionalism~ if anything they are intensified, partly 
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because of the new demand~ which are placed on the police 

as a result, and the values of the police culture have only 

been modified rather than altered in a fundamental way. Pro

fessionalism, oddly enough, while modifying some of the 

more repugnant practices of the police has only served to 

increase the autonomy of the police. At its worst it is a 

useful facade which provides syniliolic reassurance that the 

police are effective and accountable; at its best it may 

have been a necessary step in the evolution of the police 

from which new progress might be made. 

But if we can conclude that the police culture and 

professionalism are key determinants of discretion in 

~odern societies we still have little indication of how 

these affect patrolmen and under what conditions community 

values and expectations will become salient factors. 

Skolnick's study for all of its usefulness is about the 

enforcement of vice laws rather than the actions of patrol

men. And patrolmen as I have indicated are the most 

important actors in a police department. Aside from th~ 

variety of functions they perform they do make most of the 

arrests in any department. We now turn to this problem as 

we attempt to sum the threads of the argument. 

PATROLHEN AND 'l'UE ANALYSIS OF POLICE DISCRETION 

The problem of police discretion as it pertains to 

patrolmen comes down to an understanding of the duality of 
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the policeman's role, the fact that he must perform his 

task of enforcing the laws and maintaining order in a 

variety of social mileaus which impose unique constraints 

while adapting, to organizational and legal requireme:nts of 

the job. Empirically, \ve must understrmd how the patrolman, 

interprets the situations he encounters: what standards " 

does he bring to bear, what values and what facts are con

sidered important in deciding to intervene on his own 

authority, in deciding whether or not to make an arrest, 

and in deciding how to achieve his objectives (that is 

what tactics to use). None of the empirical studies that we 

have examined provide answers to these questions, and one 

approach, as I have argued, suggests they are largely· 

irrelevant as it treats patrolmen as captives of their 

circumstances. To be sure, patrolmen do operate differently 

depending upon the community, but the constraints are 

neither as severe nor as important as either Wilson or 

Reiss imply. 

In contrast, the orienting hypothesis of this studt 

is that the exercise of discretion by patrolmen is largely 

shaped by the values, incentives, and pressures of the 

police bureaucracy. The requirements of the bureaucracy for 

stability and the maintenance of integrity and the need for 

individuals to adapt to organizational pressures--both those 

of the peer group and the control system--determine the 

decision rules, values, and priorities of operational law 
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enforcement. Patrolmen are less the subprofes~ionals l:.hat 

Wilson has called them than they are, to use Michael Lipsky's 

term, 'street-level burcaucr~ts.' As such they must adapt 

to the requirements and pressures of working in any burflau-
1 

cratic organization. The two most important influences are 

the impact of group norms (the police culture) and the 

autho~tty and control system of the organization. J.D. 

Thompson has suggested that individuals in organizations 

will exercise their pm'lers of discretion in ways that are 

advantageous to them; discretion will be used to enhance 

one's position within the organization or to protect one's 

posi tion. 102 For' example, policemen may, like otrp~r workers 

in industrial organizations, set informal quotas for a fair 

days work and discipline 'rate-busters.' An anillitious 

patrolman will want to exercise his discretion in ways 

that are perceived to be compatible with the incentive ,., 

system of the orgartization. He may have a tendency to 

report successes and suppress failures; or he may play the 

'nwnbers game,' viz'., make a lot of arrests in order to 

impress the Sergeant. In short, patrolmen must not only 

cope with the public on a day to day basis, but, they must 

adapt to the constraints and requirements of the p01ice 

department; the (!xerc,ise of discretion is a central way of 

poing this. 

In addition to describing hO\" patrolmen exercise their 

po\"ers of discretion one must lJe able to indicate what are 
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the organizational pressures and cues to which patrolmen 

respond and the consequences of these. Thus I will attempt 

to determine what kinds of decisions and actions are re- , 

warded or penalized by the peer group and administrators; 

what do patrolmen believe is expected,of them by depart

mental administrators and, how do they respond; and what 

are the salient norms of a patrolman's peer group which 

influence discretion? 

From a theoretical perspective much more is at stake 

than simply a description of hOvl patrolmen use their dis

cretion and the factors ~hich det~Emine this process. 

Ultimately, the problem of discretion turns on the larger 

"issue of political cont.rol over the actions o'f: ,p~trolmen. 

This issue as I have argued turns on the relationship 

between the police and the community; and this is affected 

by the e~tent of urbanization and industrialization and t~e 

concomitant impact of professionalism. In the absence of 

effective community controls, tile only available alternative 

is the use of professiona~ (organizational) controls.' For 

Wilson and Reiss the problem of control is not serious and 

not generally amenable to solution. Much of police activity 

is a result of the kinds of situations ehe police confront; 

much police behavior that is subject to criticism will 

change only as the nature of the community changes, specifi

cally as con.ditions in the Black, Chicano, and. lower-class 

White communities are ameliorated. Those actions that are 
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subject to control by police administrators can best be 

made accountable through the increased professionalizat.ion 

of the police and suitable management controls. Both Wilson 

and Reiss are committed to the extant model of profession

alism; both believe that the police require some autonomy 

from the public in order to effectively perform their tasks. 

(Interestingly enough, the quibble that Reiss and Wilson 

have with professionalism is based on a disagreement about 

the proper goals of the police and specifically patrolmen: 

both would advocate a concept of professionalism based upon 

the task ,o.f order-maintenance rather than lar..oJ enforcement) • 

For \qestley and Skolnick, on the other hand, profession

alism is a mixed blessing: it only exacerbates the.prrblem 

of control by further isolating the police from society .... '. 

and by not modifying the more detrimental values of the 

.police culture. Professienalism only makes th~ police ~ore 

efficient and not necessarily more responsive. However, 

neither one of them know quite what to do. Skolnick does 

not really abandon professionalism, he merely wants to 

replace craftsmen with legal actors; Wes·tley is left hoping 

for some way to bridge the chasm between the police and 

community. 

The· basic issues of effectiveness and political control 

over police discretion animate discussions of the police 

today as they did over one hundred years ago. The debate 

is pretty much the same except that the reformers have 
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changed ~ositions: today it is the critics and refor~ers 

who advocate the reintegration of politics and police work. 

And the air is rife with proposals: separate the order 

maintenance and law enforcement functions; create external 

review boards; decentralize operations with police depart

ments;· or allow conununity control of the police. However, 

its rather difficult to evalute any of these proposals or 

arguments in lieu of an empirical examination of the ways 

patrolmen exercise their discretion and of the impact of 

profe"Ssionalism and bureaucratization on police work. The 

ensuing analysis is largely devoted to this task. The 

next chapter will be devoted to an analysis of the 

characteristics of the police task and how these shape the 

structure and operation of police bureaucracies. 
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1. In the first nine months of 1974 the crime rate for 
Part I crimes (murder, rape, robbery, burglary, aggra
vated assault, grand theft, and auto theft) for the 
United States was up 16 percent compared to the same 
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cussion of reform efforts in the city of Los Angeles in 
the twentieth century see Joseph G. Wqods, The . 
Progressives and the Police in Los All,,=-,(;les (Unpublished 
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and Its Administration," University of Pennsylvania Law 
Review 104 (1956): 603-650; ariCf-Iferman Goldstein, 
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Levy', "Cops in the Ghetto: l\. Problem of the Police 
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Richard Hofstadter, The Age of Reform; Samuel P. Hays, 
The Response to IndustrTal.-fSm:Ia 8::>- 1914 (Chicago: '1'l1e 
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ment in Democratic Society (New ~ork: John Wiley & 
Sons, 1966) Chap. 9 & 10, passim. 

62. Alan E. Krueger, Centrifug~l Justice and the Nature 
and Primacy of Police' Discretion (mimeo) U.C.L.A. n.d., 
pg. 3. Edward Barrett, "Police Practices and the 
Law--From Arrest to Release or Charge," California Law 
Review 50 (l1arch 1962): 32-33, reported that l.n 1960 
in the State of Catifornia 29 percent (28,142) of all 
persons arrested were released without charges being 
filed, and in 22 percent of all cases (21,352) the 
charges were reduced from a felony to a misdemeanor. 
Compared to Krueger's 1968 data there has been a sl,ight 
increase in the percentage of releases after arrest. 
Barrett also notes that the release rate after arrest 
is highest in metropolitan areas, e.g. Los Angeles 
county and San Francisco county. The decision to 
charge or release a suspect will be made either by the 
poli~e or prosecutor, and the relative influence of 
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time. In Chicago, however, practically all of the 
decisions to charge or release are made by the Chicago 
Police Department. See Dallin Oaks and vJarren Lehman, 
A Criminal Justice System. and the Indigent (Chicago: 
University of Chicago Press, 1968) chap 2 and 3. 
Finally, it is difficult, as Barrett points out to 
judge the legality of many of these airests without 
litigating the arrest in each case, but it is probably 
true that some of these arrests constitute harassment 
or are otherwise illegal. 

63. Barrett, "Police Practices and the Law--From Arrest to 
Release or Charge," pg. 31. 

64. Stanley E. Grupp and Narren C. Lucas, "The 'Marihuana 
Muddle' as Reflected in California Arrest Statistics 
and Dispositions," Law and Society Review 5:2 (1970): 
251-269. Supra, n. 25 & 29 and p. 17. Grupp and 
Lucas conclude that the discrepancy bebleen arrests and 
dispositions indicates harassment, and while I would 
not want to minimize that problem the furor over the 
enforcement of marihuana laws has overlooked an import
ant aspect. Possession of marihuana in the State of 
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California is a felony and as such the criteria for 
arrest are much less stringent than wit~ a misdemeanor. 
An officer need only have 'probable cauge' that a 
violation haE~ been conuni tted in order to arrest. For 
a marihuana violation this means, among other things, 
a furtive movement that suggested the person was 
smoking marihuana or the blissful aroma of marihuana 
percolating through the air is all that is required 
for the officer to legally arrest. It is thus much 
easier for an officer to find probably cause for 
violation of marihuana and thus many of these arrests 
are for other reasons, normally, purposes of investiga
tion. See the further 'discussion of this matter in 
chap. 5. I would suggest, then, that the police oppos~ 

'revision of the marihuana laws, at least in California, 
not because they find it such a heinous sin but rather 
becaus~ these laws are anextremellr useful tool in 
coping ~ith street ~rime. 
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in 1.05 Angeles county see Peter Greenwood et al., 
Prosecution of Adult Felony Defendants in Los Angeles 
COi:.'ffity: .A poI~cy Perspect~ ve (Santa IvIon~ca: The Rand 

" Corp" I 1973). 
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2 Vols. (Washington, D.C.: U.S. Government Printing 
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Chicago is taken as an example of the modern, central
ized professional depar'tment; aad Washington, D. C. is 
intransi tion from the traditional to the professi(:mal 
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command structure. No doubt Boston represents a 
traditional department and is less professionalized 
than most departments but I have some doubts that 
Chicago is easily described as a 'professional' de-
partment. The city is still run--need I point out?-
by ~ creaking but viable political machine; and there 
is no reason to doubt that the police department is 
probably affected by this. However, Reiss nowhere 
provides any data to demoristrate that the differences 
in command structure he anticipated had any effect. 

69. Ibid~, pg. 51-62. Reiss reports that one in every two 
citizens under arre~t will challenge police authority, 
and only one in five was characterized by the observers 
as cooperative p pg'. 54. Based on data frolf. San 
Francisco (Reiss never ,?xplains why he uses data from 
San Francisco) almost fifty percent of the arrests 
fro resistance or interfering occurred in public order 
situations, e.g. drunkenness and disturbing the peace, 
pg. 56. Also in San Francisco 47 percent of all 
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70. Ibid. pg. 58. 
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anything by reporting the crime; and because of a, 
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ment Printing Office, 1967); Albert D. Biderman and 
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of Crime," The Annals 374 (1967): 1~"15i' .;lnd for a 
recent ·estimate of the actual crim~ ;rat,e based on 
surveys in five major cities see Crime in the Nation's 
five Largest Cities, Advanc(: Repor:c-( LEAA, U. S. Depar'l:-
ment of Justice, April, 1974). 

72. Ibid., pp. 70-82. 

73. Ibid., pg. 83. 

74." Ibid., pg. 94~102. See also the report on a recent 
experiment conducted by the Kansas City Police Depart
ment, "Police Cruisers Called No Deter.centto Crime" by. 
Ronal.d J. Ostrow, Los Angeles Times, September 30, 1974, 
Part I, pg. 14; and for a discussion of the relation
ship between polic6 activity, budget expenditures, and 
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the incidence of crime see E. Terrence Jones, 
"Evaluating Everyday Policies: Police Activity and 
Crime Incidence," Urban Affairs Quarterly 8:3 (March 
1973): 267-280. Look~ng at data for IS~ cities over 
twelve years Jones concludes that there is no 
relationship between the incidence of crime (which 
steadily increases) and changes in police activity 
as measured by increases in manpower, pg. 275. 

75. Ibid., pp. 109-Ll .. 0. 

76. Reiss, "Patterns of Behavior in Police and Citizen 
Transactions," pg. 9. 

77. Ibid., pp. 10-13. Reiss argues that citizen control 
over the police will be greater in an encounter 
initiated by the citizen simply because other .citizens 
(potential witnesses) will be present, and these are 
more easily monitored by the department. On the other 
hand, control will theoretically be the least in an 
on-view situation where there are no by-standers pre
senti bu~ Reiss goes on to argue that even here 
citizens have control ·through their ability to dis
rupt the encounter. This latter point seems rather 
dubious. I think Reiss characteristically over
estimates the degree of citizen control, especially in 
a situation where there is a considerable gap bi~tween 
the values of the policeman and the citizen, and. he' 
underestimates the degree of fe~r that many people 
feel in the presence of the police~ 

78. James Q: Wilson, Variet~es of Police Beha;vior, pg. 27. 
Wilson notes that in general middle-class victims are 
more likely to be considered legitimate than lower-class 
victims. 

79. Reiss, The Police and the Public, pg. 104. Overall, 
there is reason to be disturbed by the way Rei,ss pre
sents and handles the evidence he uses to document 
his case. He consistently seems to present and use 
evidenc~ selectively, in such a way so as to buttress 
his case without qualification. For example, he cites 
evidence that the rate Of independent interventions 
in New Orleans is higher than the other departments 
but he does not indicate if this resulted in more 
arrests or what. Similarly he provides no indi.cation. 
of whether the observers in Chicago and Boston witness
ed many arrests in an on-vie\'l situation. Moreover, is 
it no~ possible ·that the police adopted more stringent 
criteria for making arrests with observers present? 
Second, he tends to skip around, using data from dif
ferent depa.rtments without explaining why or attempting 
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to make any comparisons. It may be that he. believes that 
this will enhance the generalizability of his findings, 
but, if SO; it simply argues for the use of compara
tive data rather than data from selected departments 
around the country. This lack of comparison is espec
ially curious in light of his rationale for originally 
choosing Boston, Chicago and Washington, D.C. as 
research sites. Were there no significant differences 
between these departments? 'I'hird, he accepts data from 
these police departments without the slightest question. 
For example, it does not occur to Reiss to. consider 
whether the clas,sification of criminal and non-criminal 
events (see pp. 95-96) might be systematically biased 
in some manner. Not only do we not know what these 
categories mean but the lapse is inexcusable in light 
of the research that. has been done on this problem. 
The major difficult~ is that these da~a have been 
collected by'::he police department for use within the 
police department and they'may therefore be biased in 
terms of organizational requirements or in terms of 
the values of the people doing the classifying. On 
this geneFal problem see Eugene J. Webb, et al., 
Unobtrusi ve Measures: Nonreactive Research in the ' 
Social Sciences (ChICago: Rand McNally & Co., 1966) 
chap. 3, esp. pp. 84-87; Harold Garfinkle, '''Good' 
Organizational Reasons for 'ead' Clinic Records," in 
Harold Garfinkle, Studies in Ethnomethodology 
(Englewood Cliffs: Prentice-Hall, 1967) pp. --186-207 i 
Jack D. Douglas, American Social Order: Social Rules in 
a Pluralistic Socr-ety (Ne\v Ilork: Tnerree Press, 1971) 
chap. 4, "The Biasing of Official Statistics on 
Deviance," pp. 79-132; and John Kitsuse and Aaron 
Cicourel, "A Note on the Use of Official Statistics," 
Social Problems 11 (Fall 1963): 131-139. Finally, the 
methodology used in the field observations skews the 
kind of data obtained. The basic problem here is that 
H,{~iss and his colleagues seem to 'have 'traded genera1-
izabi1i ty for contextual accuracy. I '{laVe no idea 
what the raw data looks like but in order to conduct a 
large number of observations in the field Reiss and 
his fellow,researchers were forced to adopt a system
atic schedule which each observer filled out. The 
observers, in other words, were forced to look for '. 
only those things (I presume) which the schedule re
quired. And this was directed ... -from the beginning-
toward encounters between citizen and police. This is 
like taking a snapshot of a run-down building, say, in 
Venice, CalifornIa and forgetting to include the' 
beach. What Reiss's field observations take no account 
of is the context of the encounter. By context I mean 
more than just the setting, though that is important. 
By context I refer to all of those things which octu~ 
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before and after the event that ultimately give in 
its meaning--both for participants and for analysts. 
We get no impression from Reiss's data about a patrol
man's feelings about a particular type of call, his 
mood during that tour of duty ("lhich any patrolman 
will tell you is important), what he was doing before 
the call, and his hopes, ambitions, worries, frustra:
tions and prejudices--in short, what the policeman 
brings to the encounters and how these affect him. 
These factors as well as the piece of territory a 
patrolman is working have an important bearing on the 
problem of discretion, see chaps. 5 & 6. This dilemma 
between generalizability and depth is rather common 
to the social sciences (see Nicos P. Mouzelis, 
Organization and Bureaucracy, Chicago: Aldine Publish
ing Co., 1968, pp. 66-70 for a discussion of this 
problem as it pertains to the research on organizations); 
but I would feel a great deal more comfortable with 
Reiss's data if he indicated an awareness of some of 
these problems. 

80. Other studies of va Ison' s on the police which are 
generally relevant are "The Police and Their Problems: 
A Theory," Public Policy 12 (196-3): 189-216; "Genera
tional and Ethnic Difference Among Career Police 
Officers," Ameri.can Journ?l of Sociology 69 (March 
1964): 522-528; and "Dilemmas of Police Administration," 
Public Administration Review 28 (September/October 
1968): 407-417. 

81. James Q. Wil~on, Varieties of Police Behavior, pg. 4. 

82. Ibid., pg. 30. 

83. Ibid., pp. 64-78, esp. pg. 77. 

84. See also James Q. \/Jilson, "The Police and the 
Delinquent in Two Cities," in James Q. Nilson (ed.) 
City Politics and Public Policy (New :tork: John ~Hley 
& Sons, 1968) pp. 173-196. 

85. James Q. Wilson, Varieties of Police Behavior, pg. 141. 

86. Ibid., pg. 272. 

87. Since Wilson's study is strictly ahistorica1 in 
nature it obviously cannot demonstrate that police 
departments have evolved from a ~vatchman style to a 
Professional style. But such a conclusion is certainly 
implicit. However, the difficulty is that we simply 
have no idea what this means in lieu of a historical 
study. I am inclined to believe that that the question 
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of the impact of professionalism on police work and 
discretion is one that will ultimately have to be re-
solved through .a historical study of police discretion. 
The methodological problem here is that a historical 
empirical re~earch provides a rather shaky basis for 
empirical and ultimately theoretical generaliz~tions 
(there is also, I should point out, a philosophical 
problem here about the nature of inquir~ in the social 
sciences). Without a historical study we simply have 
no idea of hmv discretion, as measured by arrest rates I 
has changed over the last, say, one hundred years. For 
a rather glaring and disturbing example of the limita
tions of ahistorical research in the social sciences 
see Stephan Thernstrom, "Further Reflections on the 
Yankee City Series: The Pitfalls of Nlistorical 
Social Science," in his Poverty and Progress: Social 
Mobili ty in a Nineteenth --cen-tury City (New York: 
Atheneum, 1972) pp. 22-z39. For an excellent dis
cussion of some of the methodological problems in this 
area see Barrington Moore, Jr., Political Power and 
Social Theory (New York: Harper Torchbooks, 1965) 
chap. 3 & 4. Thernstrom discusses some of the 
possibilities and pitfalls in using quantitative meth
ods in h.istorical research in "Quantitative Methods 
in History: Some Notes," in Seymour H. Lipset and 
Richard Hofstadter (eds.) Sociology and History: 
Methods (New York: Bas-:"c Books, Inc., 1968) pp. 59-78. 
The only historical study of the police which at.tempts 
to look at discretion historically is Theodore N. 
Ferdi~and, "Politics, The Police, and Arresting 
Policies in Salem, Massachusetts Since the Civil War," 
Social Problems 19 (Spring 1972): 572-588, Ferdinand 
shows that arrest rates for most offenses have declined 
in Salem since the Civil War and argues that th1s was 
due to political strife in the city. This argues, he 

d suggests, for the necessity of isolating the police 
from local politics to prevent them from becoming 
politicized. As a final caveat I should add that since 
this is an ahistorical study of the' police the reader 
should treat my own conclusions wh.:h due caution. 

88. Jam~s Q. Wilson, Varieties of Police Behavior, pp. 
84-89, passim. 

89. The problem of the comparability of arrest rates is 
severe though no\ unmanageable, and it is discussed at 
length in the methodological appendix. Suffice it to 
point out that the arrest rate for a given offense 
provides no indication of the reasons for arrest.· For 
example, Oakes and Lehman point out that of two drunks 
fight.ing over a bottle of wine the victor could be 
charged w.i th . robbery, see A Crimina} Justice System and 
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the Indigent, pg. 20. In other words, the arrest rate 
provides only a superficial indication of differences 
i~ discretion since we have no way of knowing if people 
charged \vi th, say, disorderly conduct in two cities 
are actually being charged with the same offense. The 
degree of comparability varies among offenses, however, 
and some arrest rates may be more comparable than 
others,e.g. traffic offenses. 

The problem of comparability is more serious where 
there are differences in legal statutes. Wilson to his 
credit does try to overcome the problem in places 
through an independent examination of arrest repo~ts; 
see pp. 123, 132, but problems remain. One example 
will illus~rate some of the difficulties with Wilson's 
data. Wilson argues that officers in a Watchman de
partment will be more likely to intervene and arrest 
in order maintenance situations and less likely to 
intervene and arrest in law enforcement situations. 
Just the opposite prevails in a legalistic department. 
Of the four cities with a high crime rate two are 
Watchman style (Albany and Newburgh, New ~ork). and two 
are Legalistic style (Syracuse, N.~. and Oakland, 
California). Wilson's data show clear differences 
which would support his thesis (all arrest rates are 
per 100,000 population, pg. l59). Albany and Newburgh, 
for example, are much less likely to arrest Whites and 
Blacks for Jambling than either Oakland or Syracuse 
(though the differences in the rate for Whit~s between 
the departments is much, much smaller than that for 
Blacks). On the other hand, the two Watchman depart
ments are more likely to arrest Whites and Blacks for 
disorderly conduct and vagrancy (601 and 1,157 in 
Albany; 262 and 1,226 in Newburgh, respectively) than 
the two Legalistic departments (197 and 382 in Oakland; 
99 and 736 in Syracuse) • 

These differences clearly support Wilson's inter
pretation, though Oakland seems the most legalistic. 
But I wonder? The first question is what constitutes 
disorderly conduct in these four cities. There is first 
a discrepancy in the legal statutes between the atates 
of New ~ork and California. Disorderly conduct in New 
~ork refers to a disturbance of the peace, when a 
person interferes, causes inconvenience or anpoyance 
to others by fighting, making unreasonable noise, 
using. obscene language, disturbing a~ lawful assembly 
or "congregates with other perSO!lS in a public place 
and refuses to comply \IIi th a lawful order of the police 
to disperse ••. " (New ~ork Penal Code, sec. 240. 20) • 
In California there are t\t1O different offenses which 
are tabulated and reported in the arrest statistics 
as disorderly conduct (this is the case presently and 
I am assuming that it vJas no different in 1965): 
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Disturbing the Peace (Calif. Penal Code, sec. 415) 
, and Disorderly Conduct (sec. 647). Section 415 of the 

,·'talifornia Penal Code is similar to that of Sec. 240.20 
,:- ' of ,the New Y'ork Penal Code but Section 647 is not. 

This section of the California Penal Code includes a 
number of different offenses; for example, 647b outlaws 
pro~titution; 647p outlaws begging; 647 ~ & C refer 
!to lewd conduct such as exposing onse1f in public or 
loitering "in or about any toilet open to the public 
for the purpose of engaging in or soliciting any lewd 
or lascivious or any unlawful act ••. "; and 647f is 
the s~ction under which arrests for drunkenness are 
made in California. On the whole the offenses in 
section 647 are more specific than those in the New 
York Penal code, and perhaps even more important, 
some of the offenses in section 647 are reported 
separately in the arrest statistics. 647 f and 647b 
are normally reported separately and its not uncommon 
for 647a to be reported under sexual offenses. Thus 
not,only are there differences in the statu~es but 
we have no way of knowing what offenses were included 
in the category "Disorderly Conduct, and Vagrancy" 

,and reported to the FBI by each department. In any 
event 1~ would seem that ~he police in New Y'ork have 
somewhat more latitude to arrest for disorderly con
duct because the statute is broC'-der' and more ambiguous. 

It is entirely possible that offenses classified 
as disorderly conduct in the Watchman departments are 
classified as drunk arrests in the Legalistic depart
ments. Hy 0\-111 observations in the field tend to con-
firm this (see chap. 6), and some of Wilson's own 
data lends itself to this interpretation •. We find in 
Table 8 (pg. 123) that officers in Syracuse and 
Oakland are more likely to arrest for drunkenness 
when the person resists, abuses or disobeys the police 
officer than officers in Albany. And there is very 
little difference between Oakland and Albany in arrests 
for 'drunk and disturbing' while officers in Syracuse 
are much more likely than officers in the other two 
departments to arrest for drunkenness when a fight or 
assault is involved. 

A second fact which may account for the differ.:.. 
ences that Wilson reports is that in California arrests 
for sec. 415, Disturbing the Peace, are invariably 
made on the basis of a citizen's arrest; this has the 
consequence of depressing the arrest rate for this 
offense. 1'1Y,impression (which is documented in chap. 6) 
is that since the courts in California are wary of 
arrests for disturbing the peace officers are inclined 
to use drunk in public, sec. 647f, as the catch-all 
charge. This, and not a difference in style, may 
explain the higher arrest rate for drunkenness in 
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Oakland. Thus the differences which Wilson argues 
demonstrate differences in 'styles' may really be 
a ttributable to di ff.erences in the legal s·tatutes, 
classification and reporting procedures, and the choice 
by patrolmen of what charges to prefer. 

There is another anomly in Table 11 (pg. 159). 
For most offenses but especially for disorderly con
du~t there are substantial differences in the 'arrest 
rates for Whites and Blacks. Wilson ignores these 
differences and his analysi~ 'provides no basis for 
interpreting them. Do we assume that Blacks are more 
disorderly or what? 

These same problems occur when Wilson attempts to 
test his hypothesis with data gathered from 131 cities 
(see Table 13, pg. 275). This does prove that there 
are differences in arrest rates between these depart
ments, but I do not think that Wilson's data demon-
strates differences in 'styles.' However, for two 
examples of studies based on Wilson's model which are 
based upon better data see Michael Ban, Local Compli
ance With Mapp vs. Ohio and Thomas A. Reppetto, 
Changing the System: Models of Municipal Police 
Organization (Unpublished Ph.D. Dissertation, Depart
ment of Government, Harvard University, 1970). 

90. In this regard see two papers by Hilson: "The Future 
Policeman" (A paper prepared for Project Star, November 
1971) and "Movie Cops--Romantic vs. Real," New ~ork, 
August 19, 1968, pp. 39-41; reprinted in A. 
Niederhoffer and A. Blumberg, The Ambivalent Force, 
pp. 64-66. In the latter article-;- Wiison pompously 
concludes, "It is not money, or organization, or 
training that defines the policeman's job; it is t~e 
job that defines tlle policeman. The nature of that 
job does not change, especially in the big city. The 
kinds of men who can handle it are relatively few, and 
no kind has all the virtues and none of the vices. 
Indeed, in considerable measure there are only two 
kinds of men, and thus two choices--Dan Madigan (the 
corrupt Eastern cop) or Joe Friday (the Professional 
Western cop). Italics added, pg. 66. 

91. James Q. Wi lson, Varieties of Police Behavior, pp. 
:28-233. 

92. William A. Westley, Violence and the Police, pg. xiv. 

93. Westley found that 73 percent of a sample of officers 
(N = 85) in the department he studied believed that 
the public would not support the police, pp. 92-96. 
Hore recent studies have confirmed the persistence of 
this belief. Jerome Skolnick found that when asked to 
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rank the problems that they believed they faced, 
policemen in Hest:ville ranked relations with the public 
first, see Justice without Trial, pg. 50. In his study 
of the morale problem in the Chicago Police Department 
'Wilson surveyed sergeants in 1960 and again in 1965, 
and found that although there were some positive shifts 
in perceptions of public support (by 1965, 45 percent 
thought that most people supported the department com
pared to 33 percent in 1960) over half of those inter
viewed still believed that public sup~ort for the 
police was low or nonexistent. See James Q. Wilson, 
"Police Morale, Reform, and Citizen Respect: The 
Chicago Case," in David Bordua (ed.) The Police: Six 
Sociological Essays, pp. 137-162. Albert Reiss's 
survey of pol1ce officers for the President's Com-
~ission on Law Enforcement and Administration of 
Justice in, 1967 found that the thing policemen dis
liked the most about their occupation was 'lack of 

'respect' by the public. See Albert J. Reiss, "Career 
Orientations, Job Satisfaction, and the Assessment 
of Law Enforcement Problems by Police Officers," in 
Studies of Crime and Law Enforcement in Major Metro
pol1tan Areas, vol. 2 (Wash1ngton, D.C.: U.S. Govern-
ment Printing Office, 1967). 

94. Supra. See also David Bayley and Harold Mendelsohn, 
l1inorities and the Police: Confrontation in America 
(New York: The Free P~ess, 1968) pp. 48-56. They 
report, in a survey of Denver police officers, less 
hostility and isolation than found in some of the 
other studies. The perception of public hostility 
continues despite evidence that most Americans have, 
favorable opinions of the police (minorities are the 
important exception to this). For one report see 
Task Force Report: The Police, pp. 145-149. 

95. Westley, Violence and the Police, pg. 198. 

96. Ibid., pg. 10. 

97. James Q. Wilson, "The Police and Their Problems: A 
Theory. " 

98. Jerome Skolnick, Tlte Police and the Urban Ghetto 
(Chicago: American Bar Foundation, 1968) pp. 4-8. See 
also Report of the National Commission on Civil 
D1sorders (New YorK: Bantam BOOKs, 19"bS}pg. 308. 

99. See Robert L. Peabody, "Perceptions of Organizational 
Authority: A Comparative Analysis," Administrative 
Science Quarterly 6 (March 1962): 463-~82. In a 
comparison of school teachers, police officers, and 
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social workers, Peabody found that 45 percent of 
school teachers mentioned competence as the basis of 
auth6rity compared to 15 .percent of police officers. 
Forty-two percent of the police officers, on the 
other hand, mentioned personal 9ualities rather than 
competence or office as the basls of legitimate 
authority. This is compared to 15 percent of the 
teachers. For a more thorough discussion of the prob
lem of authority in these three organizations see 
Robert L. Peabody, Organizational Authority: Superior-
Subordinate Relationships in Three Public Service 
Organizations (New Y'ork: Atherton Press ,-En;~ilT.--

100. Jerome Skolnick, Justice Without Trial, chap. 1 and 
pp. 231-239. 

101. William A. Westley, Violence and the Police, pp. xv
XVll. This study, conducted ln 1951, was Westley's 
Ph.D. dissertation at the University of Chicago. It 
was not published until 1970. 

102. James D. Thompson, Organization in Action (New Y'ork: 
McGraw-Hill, 1967) pg. 118. 
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CHAPTER TWO 

THE POLICE TASK 

The most important developments in police work over the 

last century are the rise of professionalism and the system

atic rationalization of poli~e departments. Police adminis

trators have dedicated themselves. to enhancing the effect·~ 

iveness and efficiency of police bureaucracies. This has 

meant the use of sophisticated psychological tests to 

screen applicants, increasingly long ~nd int'ensi ve t.ra.ining 

programs, the application of technology to police work-

first the radio, now the computer--and the development of 

planning staffs to assist in the deployment of manpower, 

among other activities. In this respect, police adminis

trators are no different from their counterparts in other 

municipal bureaucracies. But a police department is not 

just any other municipal department; it stands apart and 

it is unique. This is due not only to the unusual aspects 

of the police function, but to the limitations which stem 

from the ambiguities of the police task and the social and 

political environment in which police work is carried out. 

A brief consideration of the police, task and the character

istics of police b.ureaucracies is a necessary 'prior step 

to an analysis of the way ,the exercise of discretion by 

patrolmen is shaped by the pressures and constraints of 
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the police bureaucracy. 

THE CENTRALITY OF COERCION 

The first thing to note (as obvious as it is) is that 

the police are the only insti~ution in modern societies 

which is based upon the legitimate use of force on a day to 

day basis. Coercion both defines the role of the police 

and is the principle means to the accomplishment of most 

police functions~ The use of force is legitimate, as 

Egon Bittner points out, in two other instances (in se1f

defense and to 'maintain custody of persons committed to 

custodial institutions) but only in the case of the police 

is it practically unrestricted. 
1 

Coercion is not incidental 

to the process of discretion; it is fundamental to it. 

Coercion is mandated by the authority of the police to 

legally deprive a person of their liberty and to use force, 

if need b~, to accomplish this task. But the police are not 

ministerial officers of the court, and they use their 

powers of coercion selectively. Ho;-eover.. it is the use 

of coercion which unites the otherwise disparate functions 

of the police. It is present in both in the process of 

enforcing a law and in the process of keeping the p~ace. 

T,he primary task of the police is to regulate social be-

havior among the members of society in the interests of .the 

protection of life and th'e preserv~tion of order. Tlie' 

P91icefunction as Egon Bittner puts it is to intervene in 
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situations which require "remedies that are non-negotiably 

coercible. ,,2 

The police have not--nor perhaps can they ever--pursued 

the enforcement of the law as a substantive end in and of 

itself. In they could, if t.heir purpose was to act simply 

as officers of the court, the problem of discretion would 

be a great deal ~ess complex than it actually is. The law, 

at least at the operational level, is almost always viewed 

instrumentally by pOlicemen; it is simply one tool among 

many that is available to accomplish a different task. This 

of course suggests the primacy of crime control among the 

tasks of the police, but it is also apparent that many of 

the situations that policemen become involved in--family 

fights, rowdy youths distrubing the peace of an otherwise 

quiet neigh~orhood, a mentally ill man who refuses to go to 

the hospital--are predicated on the use of coercion as a 

way of rasolving them. 

The traditional emphasis upon discretion &5 a legal 

problem obs~ures the centrality of coercion and its appli-

cation by the police to a wide variety problems. Similarly, 

an arbitrary though logically elegant distinction between 

orde'r""maintenance and law enforcement obscures the instru-

mental asp~ct of police work, the fact that policemen 

approach all situations armed with a variety of tools, 

some legal and some not, and a few tricks,' learned from 
, . 

close-hand observations of the perversity of human nature, 
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with the the objective of regulating human behavior as the 

situation requires.
3 

Discretion, when viewed from the per-

spective of the police task as the use of coercion to mediate 

social relationships in the interests of ,broader social 

objectives, is much broader than simply the enforcement of 

the laws. The use of the powers of arrest and force can 

only be based upon a set of objectives, which though they 

derive from the law, are mandated in the interests of social 

stability and the control of the pernicious inclinations 

of humans. 

But what do we mean when we define the police task as 

the regulation of social behavior? Consider the following 

examples: 

A California Highway patrolman working on a section of 

one of California's freeways is Iss interested by and large 

in strict enforcement of the law fo~ its own sake, though 

they have a reputation for that, than in maintaining a 

smooth' flow of traffic and preventing accidents. He 

doesn't stop every speeder he sees, only, those whose be-

havior is likely to cause an accident. The law, or more 

specifically the threat of it, is simply the toor which 

is used to control traffic. 

A patrolman is called to the scene of a violent argu

ment between husband and wife. ,At the time the patrolman 

arrives nobody has been hurt, although both participants 

are drunk and the woman claims the man was earlier 
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threatening her with a knife. Neither individual will leave 

the premises for the even~ng so the patrolman asks the man 

tQ step outside for a minute and promptly arrests him for 

being drunk in public. The officer bases his action on the 

necessity of removing the man from the premises in order to 

prevent. a crime--an assault on the woman in this case--from 

occurring. The law is simply instrumental to this end 

(if the man had refused to go outside the officer could 

still have arrested him for.being drunk and merely claimed 

that the man was found on the street; this is more dubious 

from a legal point of view but just as effective). 

The police cannot prevent or solve most crimes that 

occur •. Many crimes occur in private pla'ces which the police 

do not have access to, and many are cold (e.g. burglaries), 

leaving few clues to the identity of the perpetrator. 

Consequently, the polic~ must resort to other methods of 

crime control, a strategy such as of aggressive police 

action to deter the committing of crimes. This may involve 

some manipulation of the vehicle c9des in order to 

'legitimately' stop suspicious individuals. The absence of 

a current registration sticker, a broken tail-light, or 

worn tires all constitute probable cause to stop and 

investigate an individual. Again the law is' simply instru-

ment.al to the attainment of. anoth.er end. 

The 'police are of ten 'aware of crimes that are being 

comitted, such as gambling or prostitution, but they are 
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unable to obtain the necessary evidence to arrest and convict 

perpetrators. To control such activities they may resort 

to a strategy of harassment. The destruction of a betting 

office or gambling equipment or the arrest of p.atroms in 

a homosexual bar on the charge of drunkenness in 9rder to 

obtain an Alcoholic Beverage Control (A.B.C.) violation 

which will close the bar are familiar examples of this 

strategy. The use of these techniques of harassment is 

often made more palatable to the police by the knowledge 

that even if corivicted the offenders in these cases will 

receive only minor fines and a few days in jail (the 

reason for the slight penalties is·that most of these 

offenses are misdemeanors and are not taken seriously by 

4 
the courts). 

The unifying feature of all these examples is that 

police power is used (selectively) to control social be

havior in light of putative social objectives. This of 

course begs the question of what obj~ctives, and one of the 

purposes of this analysis is to shovl what these obj ecti ves 

are and how they are determined. As I suggested above the 

factors which necessitate discretion in the per.formance of 

the police function preclude th~ use of legal criteria as 

a guide. Neither an administrator nor a patrolman receive 

any enlightenment from the Law and its minions about how to 

use their most precious resources: money in the case of 

the administrator and time for the patrolman. Rather these 
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objectives are determined largely by the police tl:lemselves, 

and in this, the decisions of the operative policemen--the 

patrolmen and the investigators--reign supreme. 

The centrality of coercion to the police task sets 

policemen apart from other functionaires of the State, 

and from it stems the unique and enduring features of the 

police occupation and police bureaucracies. Initially, 

three consequences flow from the centrality of coercion; 

these represent the structural determinants, as it were, 

of police work, which influence the cast of police bureau

cracies and the policeman's adaption to the task. Since 

Egon Bittner has abely summarized these I shall simply 

follow his analysis. S 

First, police work is a tainted occupation. If police 

work inspires admiration and even respect on occasion, it 

also brings forth fear, loathing and resentment. Neither 

the police nor the public is likely to forget that the 

police are ultimately adversaries, they are the fire 

necessary to fight fire, the men delegated to perform a 

soc:;iety's most obnoxious tasks. Bittner suggests" and I 

am inclined to agree, that no amount of public relations 

or 'imp~ovement~' in police work· are like,ly to eliminate 

,this stigma. 

Second,· police work, since it must rely upon coercion 

and ordinarily takes place in an emotio~ally charged 

atmosphere, has .its mysterious and dirty aspects. The 
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police function amidst deep seated moral conflicts, but the 

task allows neither the ·time for reflection on the merits 

of these nor alternative modes of resolution. The police, 

as Bittn€::r points out, can, "accomplish something for some

body only by proceeding against someone else." This 

imparts a certain amount of unscrupulousness and crudity to 

police work. The police not only proceed forcefully, even 

belligerently, against perpetrators, but they must peel 

away the layers of appearance and deceit. Invariably 

their actions are offensive and frequently unjust. 

Finally, the police are divisive, they are often at 

the fulcrum of class and group conflict in a society. The 

police are by and large deployed to protect a society' from 

specific groups, namely, the lower classes. The develop

ment of the police as I suggested earlier was largely pre

dicated on controlling the 'dangerous classes. ,6 Tci say 

that the police function to control crime is somewhat mis-

leading since the bulk of their resources are directed to 

controlling only some types of crime in specific areas.' 

White collar crime has never been of much concern to 

municipal police departments. This bias, as Bittner astut:e-

ly points out, is generally disavowed and replaced with the 

rhetoric of 'equal law enforcement' and 'impersonality.' 

However, it is important to bear in mind. that in this the 

police simply reflect the distribution of power and influ-
"" 

ence within a conununity and its more invidious prejudices. 
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The police are not the only ones to make these distinctions; 

prosecutors' and judges have been known to reflect. the same 

biases.? This bias puts the police on the side of the 

status quo (whether individual policemen like it or not) 

in social conflicts. The use of police power to quell or 

disrupt the activities of unions, to take one example, is 

a notorious aspect of American labor history; and there is 

reason to believe that such activities persist even today.8 

These are the conditions under which the police attempt 

to .control the more pernicio:.1S behaviors in a community. 

They are structural determinants not only in the sense 

that they are not amenable to change, but because they 

stem from the use of coercion by the police in the pursuit 

of their task. And 'these features of the police occupation 

interlock and feed upon one another. The stigma attached 

to the police is rooted in the knowledge that the methods 

the police use are necessarily crude and the actions t,hey 

,take are taken not in pursuit of the abstract ideal of 

Justice but rather to preserve the existing social order. 

To the extent the ,police do so they are only further 

stigmatized. If these are the central charac.;-,teristics of 

the police task, how have they shaped the structure and 

organization of police bureaucracies and how have policemen, 

especially patrolmen, adapted? To these questiops we now 

turn. 
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THE POLICE BUREAUCRAC~:' DILEMMAS AND CONSTRAINTS 

FQrmal organization is ~nvariably viewed instrumentally, 

as the means to the accomplishment of specified tasks. 

Regardless of the specific approach one takes to the study 

of organization, the problem set for inquiry is fundamentally 

the same: how do organizations go about accomplishing a 

set of tasks or alternatively what are the limitations that 

interfere or mitigate the achievement of the ends of the 

organization. 9 There are perforce two guiding questions 

which animate the analysis of organization: what are the 

goals of the organization and by what processes are these 

determined? and how does the organization control or 

regulate its various parts in order to achieve its ends? 

The answers depend on the configuration of three sets of 

factors: the environmental context of the organization; 

the social and political behavior of the participants; 

and the characteristics of the' task the organiz~tion per

forms and the available technology. ,In the remainder of 

this chapter I want toanalyza the goals of police organi

zations and those characteristics of the police task which 

define the limitations of the authority system ~ithin ~ 

police department. 

Dilemmas of Organization Goals 

The goals of an organization are defined through two 
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separate but related behavioral processes. On the one hand, 

an organization's goals develop through a complex social 

and historical process which defines a set of expectations 

external to the organization. These expectations, which 

are' held by members of a society, defin,e the role and the 

task of the organization. I have described this process 

in the case of the police as a result of class and ethnic 

group conflict and the rise of professionalism during the 

Progressive era. On the other hand, specific day to day 

operational policies and objectives are defined through 

a process of internal bargaining among influential 

, ,10 f 1 ' part1c1pants. The outcome 0 tlese processes 1S a set 

of operational (that is more or less measurable) goals and 
, 

objectives. These operational goals ~dentify the future 

(idealistic) aspirations of the organization, the task and 

the legitimate means to accomplish that task " and those 

individuals, social groups, and institutions which may be 

relevant to the accomplishment of the task. 

These processes are commonly acknowledged to operate 

differently in public and private organizations~ Because 

it is presumed that most private economic org,anizations 

are under the sway of market forces (a dubious assumption 

in many cases) the goals of these organizations are more. 

specific (make a profit), le~s ambiguous, and more easily 

measured. 11 ~li th public organizations the goals are 

general and ambiguous (reduce poverty, providE~ for the 
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national defense), and it is often difficult to know when 

the goal has in fact been :reached. The processes of 'feed

back' which operate through the price system of a market, 

which tell decision-makers t:he effec.ts of their policies, 

are attenuated in public organizations. Administrators are 

often unable to determine the impact of their decisions 

and programs and unable to measure with any accuracy the, 

efficiency of their programs. 12 Finally, many of the goals 

pursued by public organizations are in conflict with one' 

another. 

These tendencies of public organizations are magnified 

for a police department c' Not only do mos t of the objectives 

of a police department defy any and all attempts at measure-

ment, but they are inhere.ntly ambiguous and contradictory. 

This is partly the result of conflicting views about the 

uses of police power within society, but, ironically, pro

fessionalism has merely aggravated the already existing 

contradictions. Consequently, the police are faced with 

a unique set of dilemmas in attempting to achieve their 

goals. 

Professionalism has made the goal of crime control 

preeminent. Besides the fact that crime as such is probably 

not completely eradicable and the police usually have no 

idea of how their operations really ~ffect the crime rate 

this goal poses two dilemmas for police administrators. 

First, is what might be called the budget dilemma: if the 
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crime r@te goes up, the Chief of Poli~e can request more 

money to increase the number of patrolmen on the street 

but it may appear to the public that the police have been 

negligent in the performance of their duties. A reduction 

in the crime rate may bring the Chief a pat' on the back and 

a laudatory editorial in the local newspaper but a smaller 

budget allocation. An ingenious police chief will get' 

around this one through aggressive lobbying of city council

men and perhaps the manipulation of crime statistic~. The 

goal of crime control, however, poses a more profound 

dilemma.· The police are charged with using their coercive 

powers to control crime but as professionals they are 

~xpected to do this and remain within the bounds of their 

legitimate (legal) authority. The means it is asserted do 

not justify the end; the constitutional standards of due 

process must be maintained at all costs. The pOlice view 

is that t~ese are often irreconcilable, and in any event 

felons are not liek other people: by committing a crime 

they have forfeited thei~ rights. The importance of the 

means the police use to carry out their tasks extends to 

the enforcement of minor violations. An officer is ex

pected to deter crime and enforce the law but to do so in 

such a way that the public is not moved to comment on the 

way he carries out his functions. If a man has broken a 

speeding law he should be given a ticket but he should 

leave with a smile on his face. Thus in addition to en-
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fOl:cing the laws., a patrolman is required to maintain the 

confidence of the public, in short to keep people happy. 

Despite the claims of myopic police.administrators to the 

contrary, these demands are in a continuous state of ten

sion: most patrolmen recognize that they must strike a 

balance between the demands of their task and the require

ment of maintaining public confidence and of complying with 

procedural safeguards. 

These same constraints apply to those situations where 

the police use their powers of coercion to keep the peace. 

The difference (and perhaps this is the most important 

difference between the law enforcement and order-maintenance 

functions) is that it is not usually claar who caused the 

disturbance, what legal stat.utes might atpply, what is the 

best way to resolve it, indeed what if anything the police 

can legitimately do. The very legitimacy of tpe police 

is more likely to be called into question than where a 

person has committed a clear-cut violation of the law. More 

importantly, however, is the fact that the police cannot 

really do anything about the problems in these situations. 

A family argument which erupts into violence is only the 

culmination of a long process of gradual deterioration in 

the relationship between husband and wife. It is not likely 

that a twenty-two year old patrolman with nothing but fuzz 

on his upper lip is going to be able to assist an estranged 

couple in resolving their problems (although some patrolmen 
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I observed were found to be skillfully and effectively 

handling such disputes) . The most that can perhaps be 

legitimately expected is that the patrolman do something to 

prevent violence and quiet people down. (The problem here, 

however, is that these situations are not always taken very 

seriously by policemen.) In any event, the patrolman will 

be expected to handle disputes in a way that preclude~ a 

complaint about his behavior. 

This dilemma between m::2:ans and ends is aggravated by 

the fact that police work is very much affected by the level 

and nah'tre of political conflict and social change within a 

,society. This has two consequences for the police task. 

First, as the development 0f law is bound up with the pre-

vailing morality and values of a society ,the police are 

often put in the position of enforcing laws '\vhich are at 

extreme variance with the norms and beliefs of subgroups. 

The enforcement of laws against homosexuality (which are 
. 

changing) are an example. What is vie\ved as legitimate 

enforcement by one group is construed as harassment by 

another. Second, in mediating group conflict the police 

will be caught between contending groups and subject to the 

charge of favoring one group over another. Impersonal and 

fair action does not ol;viate this charge (though it seems 

that the police can only becom~ neutral arbitrator~ when 

the conflicts are institutionalized as in the case of most 

.~ labor-management disputes, and of course the matter is 
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quite different when the police are defending the interests 

of th~ ~t~te and they are participants). 

Finally, there are specific goals which are associated 

with the professionalization of police departments. These 

include efficiency, impartiality, and a fair and impersonal 

approach to the enforcement of laws. Similar to the goals 

of crime control and the mediation of disputes these goals 

defy measurement; they permit administrato ... ·s ·to make only 

very rough judgments about the extent to·which these cri-

terion are met by any given officer. For example, how is 

the efficiency of a patrolman to be ~easured? In terms 

of his response time to, calls? by the' n.~umber of arrests 

and field stops he makes?' ~r should patrolmen be'held 

responsible for the crime rate in a specific area? These 

professional goals also conflict with the assumpti.on that 

a patrolman will exercise his discretion in light of the 

factors in each situation. 'A patrolman is thus expected 

to be, fair and impersonal, but he is also expected to con-

sider the unique merits of 'a '·gi ven situation, that is to 

judge each situation independently of others. Such a 

presumptlon obviously precl'udes strict impersonality. 

Thus the goals of a police department are ambiguous 

and contradictory. It is impossible to accurately measure 

how much sp~cific .police operations contribute to the 

achie'vement of a goal. The evaluation of the acti vi ties of 

p~trolmen cannot be directly assessed, and an administrator 

190 

r 



must rely upon indirect methods of evaluation. These may 

include the extent to which the patrolman obeys organiza-

tional rules, whether or not he meets prod~ction quotas, 

whether or not be continually incurs the wrath of the 

'public, and perhaps the opinion of his sergeant. But what, 

one asks, are the salient goals which guide patrolmen and 

administrators? How do t.hey re.solve the inherent contra-

dictions of police goals? Should a man be judged by his 

ability to control crime or the extent to which he upholds 

the Bill of Rights and maintains public confidence? But 

wha.t does it mean to maintain the confidence and good will 

of the public if any action .. can potentially be judged as 

unjust and harassment?·· Is a good patrolman one who 

impersqnally makes an arrest or issues a citation every 
1." 

time a 'violation has been commi tte.d? Or is he the officer 

who considers mitigating circumstances and ignores the 

violation? I will attempt tu provide answers to these 

questions as the analysis proceeds, but it is worth noting 

that .these dilemmas are never fully resolved in any police 

department. However they are resolved at the operational 

level of the organization, the tension between these goals 

remains • 

. 'Further Requirements of the Police Task 

The task of regulating social behaviors is conducted 

amidst great uncertainty and ambigui.ty. In addition to the 

conflict and ambiguity of organizational goals this 
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uncertainty is enhanced by four further requirements of 

the 'police task. Combined, these requirements define the 

unique aspects of the police task--the uncertainties and 

conflicts--which a patrolman must cope with on a day to day 

basis. 

Police departments are among ,a select group of public 

organizations in that their mission is to serve the public 

at large. Peter Blau and W. Richard Scott have called 

these organizations commonweal organizations, and distin-

guished them from organizations which serve more specific 

clienteles. 13 The military and the Department of St'ate are 

similar to police departments in this respect. The putative 

clients of a police department are the residents of the 

community they police. O.H. Wilson, one of the foremost 

'police professionals, suggested tha,t .the, patrolman, "must 

patrol his beat! Lan~7 be alert for conditions that may 

jeopardize the comfort, safety, and welfare of the peo~le; 

d t k t ' , d " '" 14 B an a e ac 10n to correct 1mproper con 1t10ns. ut 

what does this mean for a policeman on a day to day basis? 

Who are the people whose comfort, safety, and welfare may 

be jeopardized by improper conditions? For the Highway 

patrolman it is presumably 'those people who could be in

jured if a speeder loses control of his vehicle. But who 

is the client in a family dispute? The person who called 

the police? Perhaps. But it is not unconunon for individ-

uals to call the police to a dispute when they want to 
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attain retribution against another,party. Finally, who 

are the clients of the police in the enforcement of vice 

laws? 

The police would maintain, I think,that their clients 

are the victims of a particular crime. For crimes of pro

perty or violence this is the person so affected; for 

'victimless' crimes· this is the State. However, in making 

a stop for purposes of investigation or in deciding to 

make an arrest it is not always clear whose interests are 

being served. The extensive surveillance of a group thought 

more likely to commit crimes may simply subject numerous 

innocent persoris to an unwarranted intrusion into their 

lives. The decision to arrest the husband in a family 

dispute may exacerbate an already tenuous relationship. 

It is never clear who t~e police are serving. Few 

calls (at least in the three Southern Californ,i.a .police 

departments observed in this study) are screened out, but 

beyond that the determination of who the victim is--who 

the client of the police department is--is a matter of 

some ambi9uity and a great deal of disc~etion. The dif-

:t:~culty is simply mqgnified where the p~oactive side of 

police work is concerned. In this case, Borduq and Reiss .. 
point out.that,"given the lack o~"g.!idelines either from 

the public as client or from a specific victim or com-

plaintant as client, the police can become in effect their 

own clients. illS 
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A second factor which affects the polic;etask (and the 

internal structure of police departments) is the type and 

f f 
. 16 patterns 0 occurrence 0 cr~mes. What is significant 

here is how the police acquire information that a crime 

has taken place. Arthur Stinchcombe distinguishes between 

crimes which occur in public and private places, and argues 

that the norms of privacy preclude police intervention in 

many crimes until they have been committed. There is 

really no way that the police can prevent a homicide from 

taking place, though there is usually a hi9h arrest rate 

since the overwhelming proportion of homicides are. com

mitted by members of the immediate family or friends. 17 

Similarly, the police are generally unable to prevent 

burglaries and robberies, though most patrolmen feel they 

are better able to prevent a crime against pr~perty than a 

crime of violence. 

Stinchcombe suggests that the inve'stigation of any of 

these crimes is dependent upon the skillful application of 

technology, especially in the preparation of evide~ce, and 

the development of useful sou:t'ces of informa·tion. Actually, 

the most important piece of information in a robbery is the 

description of the suspects,· and normally the first patrol 

car to the.scene takes a description and broadcasts it to 

other cars. Patrolmen may then saturate an area and stop 

likely looking suspects (see chapter five'). Burglars are 

rarely caught in the act but here again potential culprits 
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may be stopped and questioned, and if a patrolman is lucky' 

enough to discover some stolen property he has a 'good 

pinch.' The point is that since these crimes occur in 

private and the police cannot really prevent them they must 

fall back on other strategies. The mo~t important strategy 

used thus far by p'rofessional police departments is that of 

aggressive patrol. And in the absence of reliable informa-

tion that a crime has occurred or ~ho the culprits are 

patrolmen must fall back on the most superficial and un-

certain kind of information: stereotypes, .incongruity of 

person and place, and appearance. Thus the police attempt 

to locat~ suspicious people by, as one observer put it, 

"inferring moral character from appearances. illS This 

invariably has its hazards. 

Crimes which occur in public--assaults, drunks, public 

disorder?--will evoke a'much different response ,from the 

police. A policeman usually has somewhat more discretion 

in deciding whether or not to intervene and in deciding 

if a crime has been corrunitted. However, the visibility 

of such incidents depends'greatly on the type of neighbor-' 

hood and the time of day. There is simply more activity 

on the streets that the police might be conce,rned with in 

the'downtown area of a major city than in a middle-class 

suburb ~There fore, the dependence of the police" upon the 

public for information ab9ut,'~rimes will vary according to 

the community. Stinchcombe suggests that this dependence 
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may be higher in a small, rural community than in an urban 

·~rea.19 However, regardless of whether the crime occurs in 

private or public the police ordinarily have only limited 

information about the occurrence of crimes and the identity 

of perpetrators. To compensate they must develop other 

;strategies. 

If the use of legitimate coercion is central to the 

police task the ever present reality of unpredictable 

danger is its counterpart. A great deal has been written 

about this aspect of police work, and some policemen would 

have one believe that the threat .of violence is grossly 

exaggerated. These men .are in a distinct minority. While 

.the actual threat of danger may be no greater than some 

other occupations, its presence is a constant reminder .of 

the coercive aspects of the police role and the thought 

tha t violence (or the threat of it) begets vi,ofence. More. 

important than the actual threat of violence is the per-

ceived threat, the existence of the 'symbolic assailan't I 

.~s·Skolnick has put it. 

The potential for violence is present in three types 

of situations. First, the 'hot' call' where a patrolman 

rushes to the .scene of a robbery or burglary with some 

certainty that the felon is on the premises and armed. 

Second, is the routine d{sturbance call. Some of these are 

at thu hreakin-3 point when patrolmen arrive, and it is not 

uncommon for one of the participants to vent their wrath 

196 



on the policeman. A large number of patrolmen are shot 

and killed each year in such situations. Finally, there 

are those situations where a policeman is shot down by a 

random assailant. In the Spring of 1972 a Los Angeles 

traffic policeman was shot dO\m as he approached a car to 

i~sue a routine traffic citation. These situations are 

arranged roughly in order of predictability of the occur-

rence of violence. A policeman anticipates violence at a 

hot call; most know that family disputes are dangerous and 

are wary, especially if it has been reported that one of 

the participants has.a weapon; most unpredictable are 

those innocuous circumstances which make up much of the 

everyday activity of police work. 

The expectation that violence will occur varies with 

the context of police work. Most policemen 'antici.pate it as 

. ., , hl:" 20 a matter of course ,in a high-cr~me, m~nor~ty n~~g )orhood. 

But in fI.ddition to the socio-economic context of police 

work the perceived threat of violence is related to the 

political climate of society. The number of policemen 

hurt or'killed in random assaults has increased in the 

last 10 years. A number of these cases seem to have been 

the result of extreme mental disorders in the killer but all

have, occurred in the context of rising political extremism' 

and polarization. More recently, the threat of politically 

motivated violence directed specifically at police officers 

has assumed new dimensions. The crucial point here is that 

197 

------------' -' 



the threat of danger assumes a ne\\1 dimension under these 

circumstances: violence is no longer entirely contingent 

on the socio-economic characteristics of a particular com-

muni ty and therefore predictable; it is perforce more un

predictable, and policemen ~re thus more likely to approach 

. . - .. 1 21 any s1tuat1on expect1ng V10 ence. 

Besides the quality of men and materials, the success 

of any organizational endeavor depends upon the kind of 

technology available to accomplish a task. Technology, 

until recently a-much neglected aspects of the study of 

formal organizations, may be defined as the "actions that 

an individual performs upon an object, with or without the 

aid of tools or mechanical devices, in order to make some 

change in that object. 1I22 The central idea in the concept 

of technology is that of transformation, the utilization of 

a set of skills and/or tools to transform some material or 

process in light of specified objectives. It may seem 

uriseemly to bring up the subject of technology in a dis-

cussion of the police but it'is an aspect of police work 

that has hitherto been neglected much too often. It only 

seems correct ~fter discUssing the police task and the con-

straints that the police face in carrying out this task 

that we discuss the tools they have at hand to do the job. 

There are two aspects of technology that are pertinent 

here. First, a technology may be judged by its (presumed) 

effectiveness in achieving a set of objectives. The police, 
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as ought t~ be apparent, work with the .crudest of tools. 

It is not farfetched or unduly critical to say that they 

use blunt instruments where a scalpel is required. \'/e may 

distinguish between those technologies that are based on 

scientific knowledge and are highly rationalized (that is 

calculable) such as engineering and medical technology and 

those that are based largely upon experience and intuition 

and consequently have a low degree ot rationalization such 

as crafts. 23 Assuming that a problem is not beyond the 

capabilities of the technology, those technologies that 

are rationalized are normally more certain; that is one can 

predict with a high degree of certainty the outcome of a 

given technological process. Fqr example, the effects of 

mosL drugs used to treat diseases can be gauged with a high 

degree of accuracy. This kind of c~rtainty does not obta~n 

with a craft technology" where the individual must rely upon. 

his experience and best guess of what the outcome will be. 

Poli.ce work is based, by and large, upon' a' craft , " 

.. ' • yO' ," .'" ':',' • , • • . ' 

technology tlnd it relies heavilY'upon experience and ;, 
.. 

intui tion. Host of ,the basic techniques of porice wor~' ar.e 

learned on 'the street (policemel:1' frequently told the author 
..... 

that at least five years experience on the street ~-as re

quired for an officer to be any good,a st,riking' comment 

in view of the fact that turnover is greatesi;:, ,among 

patrolmen) .24 The elements of this craft technology--the 

kind of information a patrolman relies upon and the various 
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strategies and tricks they use to work the street and control 

people--are handed down in the' privacy of the patrol car. 

Most policemen the author observed tended to be pragmatic, 

attempting to adapt to the unjque requirements of each 

situation. But since much of a policeman's knowledge is 

tenuously based on social stereotypes and. the result of 

emotionally laden encounters with individuals it is often 

fragmentary and distorted, and thus unreliable. The un-

reliability of a policeman's tools are obviously enhanced 

when he is working in a community whose members portray 

values and practices at sharp variance with his own. This 

is not to say that some policemen do not develop effective 

techniques for working the street or managing family dis-

putes~ rather that in general the police are often required 

to use crude implements whose effects are often unpredict-

able. 

The di fficul ty, however, is only partly 'a problem with 

a policeman's choice of instruments; the second problem 

stems from the intractable nature of the problems the 

police confront and the objectives they have set for them~ 

selves. James Q. Wilson has compared policemen to the 

practitioners of mental health. Both he suggests face 

problems for which there ·are few solutions. It is becoming 
i 

increaSingly apparent that there is very little the police' 

can do about crime. Besides shifting the locus of criminal 

activity about, the police are able to do very little. 25 
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To be sure, much of the difficulty is that crime is simply 

not amenable to a police solution. The courts, the. prisons 

and political institutions surely bear as much. if not more 

of the burden for the 'solution' of the crime problem than 

the police. Moreover, it is not clear that police activity 

greatly affects other maladies of urban-industrial civiliza-

tion. The greatest reduction in traffic fatalities in 

recent years occurred not as the result of increased police 

activity but from a decision by political authorities to 

lower the speed limit and an increase in the price of 

gasoline. The police can also do very little in the way 

of solving the causes of the distrubances they ordinarily 

encounter. They are at best a stopgap measure to prevent 

violence. Policemen are not therapists and there is not 

much reason to believe they should be. (The Broader prob-

lem here is to what extent political authority can take the 

responsibility to resolve the personal difficulties and 

tratimas of individuals. In many respects the police are 

simply surrogate therapists and social ·workers for the 

lower classes--a needed function in lieu of alternatives-

but increas~ngly they are expected to handle problems which 

should not ordinarily involve the police, e.g. to make a 

neighbor turn down his stereo.) 

The police task as I have argued rests on the use of 

legitimate coercion to control social behaviors in a wide 

variety of situations. A patrolman's decisions to intervene 
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or not, to arrest or not, and to use force if need be, are 

viewed as instrumental to the attainment of a set of broader 

social objectives--·the control of crime and disorder. These 

objectives which are the result of social and political 

conflict have been augmented by the emergence of police pro-

fessiona:ism. The result is not only to confront the police 

with a set of ambiguous and impossible goals ,l)ut to create 

an existential conflict between these ends and the use of 

the means to attain them--coercion. The uncertainty sur-

rounding the question of who the police serve; the patterns 

and demands of the occurrence of crime and disorder; the 

presence of unpredictable violence; and the unreliability 

of a craft technology are further requirements which com-

plicate the attainment of police objectives. The police 

task is thus carried out under conditions of ambiguity, 

uncertainty and no small amount of complexity., 

THE STRUCTURE OF POLICE ~UREAUCRACIES 

How have police organizations and policemen coped with 

these dilemmas and constraints? If one side of the organi-

zational equation are the goals and requirements of the 

task, the other side is that of structure. If it is to 

cope with the uncertainties of the environment and the task, 

and coordinate and control the complex of men and materials 

which make uP. an organization, an organization must develop 

structure. Structure as we have traditionally thought about 
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it has referred almost always to the set of boxes on an 

organizational chart. Actually, the problem of structure 

in an organization is bound up with the matter of routine. 

Consider, for a mOIllent, the activities of a formal organi-

zation from the perspective of the kind~ of decisions that 

are made. One can distinguish between routine and non-

routine de~isions. The latter are responses to novel 

situations, policy deci~ions which may redefine organiza-

tional goals and change the course of organizational 

acti vi ties. The former, hmvever, are the patterned responses 

of decision-makers to similar kinds of situations. A postal 

clerk receives letters and packages of different sizes and 

weights each day, and the decision of how much to charge a 

customer for stamps depends on the weight, Vlhether it is 

to go airmail or regular mail, and whether the destination 

is the continental United States or overseas. The clerk 

considers these aspects and calculates the rate according 

to a pre-determined set of rules~ Similarly, a social 

worker in a welfare office determines the amount of assist-

ance and'the kinds of services to be provided for a client 

in accordance with a set of guidelines. In both of these 

inst'ances the process of making decisions is stablized 

and made orderly through the development of proce,dures 

which constrain the decision-maker. A completely routinized 

decision has a stimulus-respons~ quality to it: if a youth 

is over 18 years of age he can .register to vote; if he is 
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not, he cannot vote. The development of st.ructure in an 

organization is thus predicated on the requirement of 

ordering and stabilizing the activities of .an organization. 

The attainment of organizational goals wit~ a modicum of 

effectiveness necessitates predictability and stability in 

the activities and relationships among the members of the 

organization. From this point of view structure more 

accurately refers to the pattern of mutual expectations, 

some of which are formalized in rules and procedures .and 

some of which exist on the basis of shared understandings 

and values, among'the members' of. an organization~46 
~ .,..~ 

If administration requires that an organization stabilize 

its processes in order to attain control over the activities 

of the organization, most administrators rely upon a com-

bination of three routhods. These are impersonal rules 

supplemented bya system of rational-legal autpority and 

a division of labor. Rules define the standard operating 

procedures of an organization; they obviate the need for 

close, ~1atchful supervision over operatives. Rules define 

what actions should be taken.and what actions should not be 

taken; these procedures constitute, as one author has put 

it, the 'working memory of· the organization.' Rules are 

supplemented with a system cif control arid authority." While 

compliance must generally be based on legitimate authority, 

as Weber as·tutely pointed out, most administrators supple-

t th ' . th . t f' . " d t . 2 7 men 1S W1 a var1e y 0 1ncent1ves an sanc 1ons. 
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Finally, organizations are based on specialization which is 

reflected in a division of labor. An industrial .firm, for 

example, may divide into production and marketing divisions 

so that each may concentrate dn a discrete aspect of the 

organizational task. 

These three features of organizational st~ucture--

impersonal rules, a system of )(ierarchical authority and 

control, and a division of labor--are the core elements of 

bureaucratic organization. 28 They characterize, to one 

degree or another, all organizations--public and private--

in anind"striaI society. Now the interesting thing is 

that this model of bureaucracy was adapted from the.extant 

form of administration in Germany at the turn of the century 
, " 

and from indqstrial organizations, and as such it has 

, d f·' I' 29 acqu~re an aura 0 un~versa ~ty. But the success of an 

organization in achieving its ends is partly contingent on 

adapting the structure of the organization to the task at 

hand. In other words, depending on the task, it is possible 

for. there to be an incompatibility between the structure 

of the organization an~ the requirements of the task. 

This can be clarified if we distinguish betwe.en two meanings 

of the word routine. The idea of routine refers, on the 

one hand, to the formal rationa,lization of organi.zational 

acti vi ties through :cules, a cO.ntrol system and division of 

la,bor--that is through structure; on the other hand it. refers 

to' the extent to which the task of the organization is 
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capable of being routinized or subjected to a systematic 

technological process. Whether or not this is possible 

depends on the specific requirements of the task itself and 

on the available technology. Obviously, it is easier to 

routinize the production of automobiles than scientific 

research. Generally, ~ost observers are presently inclined 

to the view that Max Weber's archtype, the rational-legal 

bureaucracy, is most effective when the task is capable of 

being highly routinized. It turns out to be a very effect-

ive form of organization when the task is to produce 

automobiles; it is less useful in a research organization. 

Organizacions which must accomplish an unusual and complex 

. 30 
set of tasks require an alternative form of structure. 

The compatibility batween structure and task h~s profound 

consequences not only for the overall effectiveness (in 

terms of'accomplishing the task) of the organi~ation but 

for the problem of administrative control. 

Ainbiguities of a Quasi-Hilitary Organization 

Many observers of the police are fond of citing the 

quasi-military aspects of the· police burea~cracy as its 

most notable feature. 3l And many police administrators 

frequently attest to the superiority of this particular 

form of organization. Yet the analogy, despite its in-

trinsic appeal, is quite mi~leading. Historically, the 

military was' turned to as a model for police departments 
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for two reasons: to provide the police with the capacity 

to act in unison in the face~of riots and other large

scale public disorders; and to provide for a system of 

control and discipline which would eliminate the most 

egregious abuses of authority and misbehaviors by police

men. 32 It stood to reason that a group of men who were 

presumably trained and under the command of a police captain 

would have more success in quelling the periodic outbursts 

of violence that characterized nineteenth century America 

than the loosely organized Watch. And the instilling of 

discipline and obedience seemed to be the answer to the 

laxness and corruption of the men en~aged in police work. 

But a quasi-military form of organization was never 

quite suited.to the requirements of the police task nor 

has it been completely descriptive of the actual structure 

of a police department. Police work is .9rganized on· a: 
territritial-basis, with men eit~er singly or in pairs 

working alone to carry out the task of the organization. 

Only rarely are most policemen required to function '-as an 

organized unit during a public disorder or other 'critical 

event' (and incre"asingly this function has been taken over 

by tactical units and specially trained squads, e.g. Special 

~veapons and Assault Teams). Nor has specialization which 
. . 

has more space in profes~ional police departments gr~atly 

altered this. Investigative units, juvenile units (which 

are actually similar to the detectives), and traffic have 
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been organized to handle specialized problems, but the bulk 

of police activity is still the result o·f the decisions and 

actions of patrolmen. The patrol division of any police 

department operates as a more or less autonomous subsystem 

within the police bureaucracy. Communications are routed 

directly to patrolmen, and while they can be monitored from 

time to time by supervisors they normally are not. Most 

administrators work during the day, and they are not usually 

in a position either.to·speak with or observe patrolmen 

unless they make a special effort to do so. Patrolmen 

consequently have considerable freedom in deciding how the 

'coercive powers of the police will be utilized. 

What has often been considered distinctive about the 

quasi-military form of organization (and any rat~onal-Iegal 

bur:eaucracy' I should point out), however., is the emphasis 

on command and control. While police departme~ts do ex-

hibit a preoccupation with command and control--in fact one 

observer has characterized police departments as 'punishment-

centered bureaucracies '--the actual structure of the control 

system is far more complex than normally imagined. Indeed,. 

there are definite limits on the controls that adminis

trators have over patrolmen. The emphasis on a quasi

military form of control in police departments must be con

sidered in light of its histori.cal roots. For the most 

part, the development of bureaucratic rules and the enforce

ment of these r.ules have been directed toward those elem~nts 
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of police work which were consiuered significant obstacles 

toprofessionalization and not to the .control of an officer's 

discretion. Corruption, drinking and sleeping on duty, 

marital infidelity, the destruction and abuse. of .city 

property, an officer's appearance and the like are the 

central focus of bureaucratic rules and regulations in a 

poiice department. However, this focus on personal dis

cipline was not completely the result of muddled minds at 

work. Discipline in the tradition of the military can, 

and was tradit~oQally viewed as a substitute for the 

formulation of policy. The implicit assumption underlying 

the use of a system of form~l and rigid controls is that 

reliability as demonstrated by adherence to departmental 

rules signifies adherence to the relevant norms of police 

work. Simply put, an officer who violates petty rules--who 

doesri't Shine his shoes, doesn't keep his hai~ and side

burns cut to regulation length, w~ites unreadaole reports, 

and is regularly three or four minutes late to wo.r~--:-is 

presumed to be an officer who .cannot exercise his powers· 

of discretion in a responSible fashion. Evert so it is 

clear t..:hat the problem. of discretion is avoided rather than 

confronted. 

A similar emphasis can be discussed in the formal 

training programs of the police. Most training programs 

are designed to acquaint rookies' with the law, departmental 

rules, and to develop competence in certain basic and 
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required skills such as shooting, self-defense, and driving. 

But more important than these is the attempt to mold the 

recrui ts to the dis cipline of, the organization. ' Arthur 

Neiderhoffer, a policeman turned scholar, has argued that 

the defining chara?teristic of recruit training is that it 

is a total and inclusive process which seeks to strip away 

the recruit's previous identity and values and replace 

them with those appropriate to the police role. To this 

extent formal t,raining is largely a matter of socializing 

the recruit into the dominant ethos of 'the organization 

(this may differ considerably, however, from what the rookie 

33 
learns on the street). 

Finally, in a professionalized police department, dis-

cipline is supplemented by an array of administrative 

controls designed to ensure that patrolmen are working. 

The most obvious example of this is the relianpe upon 

impersonal measures of performance. These include, among 

others, arrest rates and daily ,,,ork records (the log) '''hich 

records field interrogations, calls for service and other 

activities. Aggressive supervision is also regarded as 

a mainstay of the control system. Not only are super

visors expected to periodically'evaluate their men but to 

patrol the 'field' observing their activities. In addition, 

some departments require supervisory approyal of felony 

. arrests. 
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The Limits of Formal Control 

Though the control system is highly rationalized in' 

many police departments it has only an indirect effect on 

the exercise of discretion. The brunt of the control' 

system is negative; it defines the limits of action rather 

than directing action. One might view the control system 

of a police bureaucracy as a vast crucible, a shell, which 

sets outer limits on the use of police power and in which 

the day to day process of decision-making is played out 

free of restraint. Behavior in a police department tends to 

,be extensively regulated by normative controls. 34 It is 

the norms of the police culture which guide the exercise 

of discretion by patrolmen. The limits of the formal 

control system and the establishment of norms'which 

legitimize the autonomy of patrolmen is the result of the 

ambiguities and uncertainties of the police ta~k. There 

are two factors of some importance here. First, a police 

admin'istrator faces the same difficulties as a legislator: 

it is impossible to specify in advance all of the con-' 

tingen'cies that a patrolman will confront, and policy 

directives will never be entirely unambiguous to a pat'rot

man. However, police administrators, until recently, have 

generally refrained from d'efining e'xplicit guidelines for 

the exercis~ of 4iscretion. The reluctance of adminis

t,rators to do this stems from the need to maintain the 

appearance of full and impartial enforcement and the need 
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to avoid defending criteria used to make discretionary 

d 
.. 35 

eCl.Sl.ons. ~et police administrators, because of their 

views on discipline, have not felt that such guidelines 

really need to be specified. Consider the views of 

a.w. Wilson, the reform police chief of Chicago: 

Discipline is a function of command .•• The answer 
to the problem of police conduct and corruption 
is not the creation of an outside disciplinary 
agency. The answe'r is the creation of men to 
know and understand police work j6 to protect the 
innocent and punish the guilty. 

Well-chosen, well-trained, and well-disciplined men simply 

obviate the need for explicit guidelines for the use of 

police power. This is not ,to say that police adminis

trators'and supervisiors do not have ideas about what kinds 

of aecisions patrolmen should make. They do. But normally 

these are simply reflections of broader goals: an arrest 

,is the best deterrent to future misbehavior; the laws 

should be enforced equally and imperso,nally; the use of 

profanity and insults is not a permissible means to con-

vince a victim or suspect of the correctness of one's 

point etc. These admonitions reflect the values of pro-

fessionalism and the police culture, and while they con-

stitute informal understandings about how a situation 

should be handled, they are still sufficiently vague as 

to leave an enterprising patrolman enormous latitude. 

The second, factor stems from the nature of the police 

task. The centrality of coercion to the police task in a 

heterogeneous and divisive sqciety creates pressures which 
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stigmatize the police and set them apart. This has two 

important consequences. The. pressures of the police occupa

tion and professionalism serve to bind policemen together, 

to cr~ate--indeed to demand--group solidarity and loyalty. 

Intensified pUblic criticism of the police simply magnifies 

the 'we-they' aspects of the police-public relationship. 

Under these circumstances, police administrators are caught 

between demands of loyalty and demands from the public that 

police power be used in a specific way or perhaps curtailed. 

The accept~nce of organizational authority and compliance 

to rules. by. patrolmen will be confingent upon the belief 

that supervisors and administrators will defend patrolmen 

and grant them sufficient leeway to do their job as they 

see fit. An administrator who attempts to directly control 

discretion in ways that counter deeply held beliefs and 

values is subject to the charge of not "backing up the men. ,I 
These pressures for loyalty and solidarity to important 

norms are refracted throughout the police bureaucracy. The 

difficulty and complexity of the police task--the f~ct that 
,'. ',' 

deci.sions affecting the lives of people a~e ·regula-rl,.y.'inad·~: 

under ambiguous and uncertain 'circums'tances--legitim~zes 

the autonomy of patrolmen and increases their feelings of 

solidarity and loyalty toward one another. The 'basis of 

the police culture and professionalism is to protect 

policemen against public hostility and unwarranted scrutiny 

of police decisions. ~lany policemen feel, with some 
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justification, that the decisions they make have to be made 

under the worst possible conditions, and that no matter 

what they, do ,they will be subject to criticism. As a con-

sequence not only will patrolmen (all policemen I should 

say) attempt to protect one another if the need arises but 

one of the strongest norms in a police department is the 

norm against 'second guessing' another officer's decisions. 

The belief is that the officer was at the scene an~ he 

alone knows the complexity of the situation and is in the 

b ' , k d'" 37 est posltlon to rna e a eC1S10n. And wha·tever the 

decision, the obligation is to ,back up the officer. The 

anomosi ty that some patrolmen dis'play toward a supervisor 

who attempts to closely observe their actions and the 

reluctrulce of many supervisors to interfere with patrolmen 

stems partly from the force of this norm. The autonomy 

of patrolmen is further legitimized through a norm which 

11 h t . h ' k h f' 38 a ows t em 0 pursue t elr tas as t ey see It. Both 

of these norms serve as limitations on the system of hier-

archical controls and limit the freedom of administrators 

to directly control an officer's discretion. 

These normative .limitations are further augmented by 

the relationship between the police task and power within 

the police bureaucracy. Because of the requirements of the 

task and the fact that it is largely carried out in isolation, 

patrolmen have considerable power within a police department. 

Power within an organization is related to the predict-
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ability of behavior. It. accrues to those individuals and 

groups whose behavior cannot be predicted; whose behavior, 

by virtue of their function or expertise, cannot be com-

pletely stabilized through rules or a rationalized tech-

nological process. Power is thus intimately related to 

the routinization of activities within an organization. 

If an activity or process in an organization cannot be 

routinized and therefore made subject to administrative 

controls, and if it is important to the continued success 

of the organization, those groups or individuals who 

control the outcomes of that process obtain considerable 

power. In his study, The Bure_aucratic Phenomenon, Hichel 

Crozier uses the example of machinists in an industrial 

oxganization, who were able, through their ability to 

monopolize and control the' repair of production machines on 

which the success of the organization depended. to wield 

extensive power. Both the top executives and the women who 

operated the machin~s were dependent on the machinists in 

39 
the event of a breakdown. Simil~rly, patrolmen control, 

through their day to day decisions, a process of immense 

importance to a police department, the outcome of which can 

affect the department for good or ilL 'Ine use of either 

excessiv,l:!· ticketing or a complete slmv down of police 

activity as a lever in wage negotiations with municipal 

governments in recent years amply testifies to the power 

patrolmen, if they so desire, can wield,. However, this is 
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perhaps the least important reflection of the power of 

patrolmen. Administrators are dependent upon pat~olmen 

to perform their duties in a reasonably satisfactory way, 

and to avoid embroiling the department in a conflict with 

segments of the public. Police administrators and super

visors are sensitive to the vicissitudes of public opinion, 

especially where 'nonprofessional' behavior such as rude-

ness is concerned. Yet because of the demands of group 

solidarity and loyalty and the dependence of administrators 

on the actions of patrolmen, their ability to control an 

officer's behavior is sharply c,urtailed.
40 

The Contradictions of~anizational Structure 

If police professionalism has led to the bureaucratiza-

tion of police departments, it has also imposed a set of 

normative requirements upon policemen. The ethos of pro-

fessionalism demands impartial law enforcement, fairness, 

a humane approach to the problems of law enforcement and 

sensitivity to public opinion. But professionalism by 

emphasizing these normative requirements has served to 

heighten the conflict between ends and means that is in

trinsic to police work. And this conflict imposes a profound 

dilenuna upon members of the police' pro.ression. Consider 

the problem of control from the vantage point of the police 

administrator. A professional police administrator, how

ever much as he is dedicated to the goal of crime fighting 
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and is bound by loyalty to his fel~ow officers, also sub-

scribes to the values of police professionalism which 

emphasize the idealistic aspects of police work. The :r;ole 

of an,administrator or supervisor is fraught with the ten-

sien between the demands for loyalty to policemen and the 

norms of the police culture and the demands to live up to 

the normative requirements of professionalism. This 

dilelNna is more or less resolved by individual administra-

tors in different ways at different levels of hierarchy. 

Some, sergeants normally, continue to identify with patrol-

men; h t b d ' '1' , 41 ot ers attempt 0 ecome stern 1SC1P 1nar1ans. 

However, what is important for our purposes is to 

understand how this dilemma between the requirements of 

the police task (and the corresponding limitations on formal 

control) and the normative requirements of prof~~sionalism 

is resolved for the police bureaucracy as a wholle. The 

structure of a police department is an admixture of'bu~eau-

cratic and professional characteristics: it cornbin~s a 

system of control based on the legitimacy of hierarchical 

authority and impersonal rules with a system of control 

based on the regulati'on of an individual's behavior through 

the enforcement of group norms. The dilemma is resolved., . 

structurally, by directing these systems of cont~ol to dif

ference types of behavior. The system of hierarcli.;ical 

controls are di ·~ect'ed toward the extrinsic requirements of 

police work: those indulgences by policemen which are 
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perceived to detract from the professionalism (in the narrow 

sense) of the department. The system of controls based on 

the police culture is directed to those behaviors which are 

of immediate concern to the'performance of the police task. 

It is these group norms which guide and inform the exercise 

of discretion by patrolmen. 

This structural characteristic of police bureaucracies 

has a rather important consequence for the behavior of 

patrolmen. The development o~ hierarchical controls in 

police departments were predicated on the assumption that 

they were an alternative to external (political) controls. 42. 

They were initially, and perhaps justifiably, directed at 

those actions of policemen which were of most'concern to 
, . 

the public, viz. corruption, slot.h etc. tvhat this did was 

allow the police to pur~ue their task in relative isolation, 

and as long as the police were not subjected to extreme 

criticism and pressure the two systems of control could co-

exist wit.hout detrimental consequences. However, it is 

clear that there are points where these two systems of 

control come into conflict, for example in the case of 

police brutality or a shooting. Charges of excessive force 

by citizens require that police administrators attempt to 

punish the policeman and 'tighten the screws' in the de-

partment; at tl,1e same, time administrators are confronted 

by demands for loyalty, demands to back":up and support 

patrolmen. The drive for professional status has augmented 
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the reliance upon hierarchical controls and the insistence 

that policemen toe the mark, that they abide by all of the 

petty rules and regulations of the department. While these 

controls are directed toward trivial matters, enforcement 

becomes increasingly coerc~ve. The result has been the 

creation of a dialectic in the operation of the control 

system in police departments. External pressures upon a 

police department reinforce the need for strict hierarchical 

controls; this in turn reinforces the emphasis on ~egative 

disciplihe; which in turn incr~ases the group solidarity 

a,nd loyalty among patrolmen. 43 The" emphasis upon strict 

and punitive hierarchical controls strengthens the norma-
, ' , 

ti ve controls ,among policemen, and heightens the conflict 

between administrators 'and patrolmen. But since these 

hierarch~cal cohtrols are by and large directed at the 

extrinsic aspects of police behavior they ~o not funda-

mentally alter the values of the police culture. Rather, 

they simply increase the uncertainty and tension with which 

a patrolman must cope. This serves to increase the-depend

ence of a 'patrolman upon his immediate work group and to 

. ' h' - t 1 44 lncrease co eSlon among pa romen. In a curious way, 

the co~flict which animates the relationship between the 

:police and the public is reproduced between patrolmen and 

administrators. This conflict results in a widespread 

feeling among patrolmen that the way to survive is to stay 

low and "protect your ass." It 'also sets up a conflict 
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between the way the patrolman is expected to act on the 

street and the \Yay he is treated by the department. As 

one officer put it, "they hire you to do a man's job and 

then treat you like a boy scout." 

The bureaucratic controls of police organizations are 

more appropriate in an organization w.:i,.th a highly routinized 

t~chnological process, one in which the rules governing 

behavior can be minutely specified~ Because police work 

requires task delegation and is governed by group norms, 

the imposition of bureaucratic controls creates major 

tensions and uncertainties for police officers in the lower 

ranks of the organiz~tion without substantially affecting 

the kinds of decisions they make. The public, for their 

part, are given the illusion of control while patrolmen 

are granted sUbstantial autonomy. 

Not only must a patrolman successfully grapple with 

an arduous task, but he must adapt to the constraints and 

uncertainties of the police bureaucracy. These set the 

opportunities and the limitations of the job of policemen. 

How patrolmen adapt to these requirements is' the matter 

to which \'le now turn. 

THE PATROLHAN AND THE BUREAUCHAC~: 

THE VIEW FROfv1 THE BOT'rOM 

Police work is a craft. The techniques, the lore, 

the body of knowledge that makes up the expertise of a 
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policeman is learned through an apprenticeship and an ex

tended process of socialization. All policemen go'through 

this process; a police department is perhaps unique in that 

administrators and operatives have all been socialized 

through the same set of, experiences. Unlike many organi

zations one of the key requirements for an administrator 

-of a police department is that he have served his stint 

on the street (in the Los Angeles Police Department street 

experience is mandatory for a promotion above the rank of 

Sergeant). The normative controls which regulate discretion 

derive from this process of socialization. Shared ex

pectations about the propriety of various actions, attitudes 

toward police work and various groups in society are re

fined through mutual experiences on the street and 

handed down to countless generations of police officers. 

Out of this experi~nce evolves the cast ,of mind and group 

solidarity which ~nables a policeman to cop~ with the 

rigors of his occupation. 

As a menta). process de'cision-making in any endeavor is 

always based ori a parti~l apJ sel~ctive view of reality. 

A discrete set of values and facts, closely' \'loven together, 

form the net which guide an individual's decisions. An 

indi vidual can only consider 'a limited number of facts and 

thus alternatives at any given time; information to deter-

mine the consequences of those alternatives is usually 

sparse, and incomplete; and the values by which a decision 

221 



I· . 

is judged may conflict. Consequently, decision-making is, 

for most purposes, simply an effort to get by, to make the 

best possible decision under the circumstances.' 

There are two aspects of decision-making which are of 

concern here. The first is that as an organized process 

individual decision-making will ever be the same, but 

individuals will abstract out of a particular set of 

experiences, criteria, principles, and rules, wh~ch will 

serve as signposts in future but similar situations. No 

matter how chaotic, how.unique a situation, people approach 

them on the basis of their experience, specifically on the 

basis of their learned re~ponses to reasonably similar 

situations. Despite their proclivity to treat each situ-

ation de nouv~au, patrolmen rely, as they must, upon the 

values, facts, and the meanings of these acquired in the 

past. A patrolmen thus develops a view of wha~ that . .. 
'. 

particular situation meanq and what action he should take. 

The sociological \'lOrd for this is frame of reference; in 

this analysis I will refer to a patrolman's operational 

45 style. 

The second aspect concerns the derivation of the frame 

of reference. Decision-making is selective in that it is 

based upon a coherent frame of reference which directs the 

individual's attention to selected elements o.f any situation. 

In a formal organization these selective perceptions are 

the result of organizational and departmental goals, group 

L __ -
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norms and values, communication processes within the organi-

zation, and the incentives and constraints of the authority 

system. Consider. the flow of information and the goals of 

various departments in an organization for' a moment. The 

division of labor within an organization can be thought of 

as a '.vay, of specifying the subgoals (the means) which are 

necessary in order to attain the central goals of the 

organization. Particular values and attitudes become 

associated with the 'roles in a subunit over time; and these 

are in turn reinforced by the selective nature of the 

information and eve,nts which corne to the attention of 

decision-make~s occupying these roles. A marketing executive 

in an automobile company, for example, is more concerned 

with the performance of the company's salesmen than with 

the manufacturing process. Indeed, he is likely to be 

rathe~ insensitive ~o the problems of manufactuiing, afid' 

to believe, that company problems are inevitably marketing 

'problems. In this s,ense, the values, attitudes and per-

c,eptio~s that become associated with a rol.e are the salient 

cues in organizational 'decision-making.' 

Any organizational role will be a combination of both 

structured and dis,cretionary elements. The structured 

element refe'rs to the rules and expectations--the decision 

p~emises--that become associated with various organizational 

activities ,over time; the discretionary element refers to 

the range of variation within these limits. Actually, for 
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many organizational roles, the discretionary element may be 

largely implicit, and the individual may see himself as 

merely ~arrying out the demands of the job rather than as 

" d' t' 46 exerc1s1ng 1scre 10n. 

How far an organizational role is structured depends 

on the nature of the task and the goals. In general, a 

role will be more structured if the task is capable of being 

routinized and the goals can be operationalized. It should 

be apparent that the role of a patrolman is not generally 

susceptible to being routinized in the way, say, the role of 

an assembly line worker or a postal clerk can be. The 

consequence of this for a patrolman is that there is a much 

greater reliance on precedent, or. habit, and on peer group 

norms in making decisions. A further consequence is that 

decisions are more easily based on consideration of ~nternal 

politics. To take. the most mundane example, an ambitious 

patrolman will take care to see that his decisions are cal-

culated either to keep him out of trouble or to please the 

47 
right Sergeant. The basic elements of a patrolman's 

frame of reference derive from the process of socialization 

into the police craft. Because the hierarchical controls 
. 

only have an indirect and constraining effect and because 

the nature of the police precludes the extensive rationaliza-

tion of police work, it is the values and perceptions gained 

through this experience that will be most salient in the 

exercise of discretion. 
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On Being Socialized 

The process of socialization begins with the formal, 

recruit training program. It serves to isolate the re

cruit from the civilian population, to acquaint him with 

the traditional police lore--'war stories' mainly--, and to 

bind him to the police group. John Van Maanen, who studied 

the process of socialization in a large urban police depart

ment, comments: "by such mechanisms ~s degradation, sub-

mission, and substitution, the recruit school serves to 

detach a newcomer from his old attitudes and acquaintances. 

The long hours, new friends and the ordeal aspects of the 

academy gradually impress upon the recruit that he must 

now identify \-li th a new group--the police. 48 Recruits 

normally hate the academy; it is a dulling experience. 

As a result, Van Maanen argues recruits learn two key 

lessons: the importance of group dependence--the mutual 

obligation to support one another--and the diffitulties 

of dealing .with punitively oriented supervisors. A recruit 

learns .to stay low, avoid trouble, and keep his mouth shut. 

It is during the first months on the street that the 

rookie begins to learn the fundamentals of the police 

craft. During this period the rookie is firmly under the 

tutelage of an older officer, euphemistically called the 

Field Traiiiing Officer (FTO) ~ He is much more than that. 

In one sense, he is the guardian of the police fraternity; 

it is his evaluations, his comments that will establish the 
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credibility and the reputation of the rookie. He is the 

master craftsman who imparts the lore of police work to the 

apprentice. For a year, a rookie is under the firm direct

ion of one or more FTO's, who will watch his every move, 

instruct him to the finer points of police work, and assist 

him in interpreting his experiences. 

For the rookie this is normally an exciting if dif

ficult year. Once he recovers from the initial shock of 

working the street, he settles as comfortably as possible 

into the role of policeman. These initial expariences change 

attitudes~ the rookie begins to think and talk like his 

FTO. He acquires the values and beliefs central to the 

police fraternity: duty, honor, ,courage, dedication, an.d 

above all loyalty. Hot all experiences are satisfactory. 

A rookie may get placed with an FTO whose concept of police 

work is the antithesis of his own~ and he may l;>e' subjected 

to what he considers an undue amount of harassment. Nore

over, the status of rookie is an uncertain one: he is being 

'judged, being tested in light of the values of the police 

cuI ture. During this time he is not privy' to much informa

tion about crime and other gossip which permeates the de

partment" and he is always aware that he has not yet been 

accepted. 

For the FTO's the experience is more mixed. Some 

senior officers observed in this study were inclined to ~eel 

that "rookies can be a pain in the ass." It is somewhat more 
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risky working with a rookie (the main tilreat is their 

driving), and,' as one officer put it, most of them want 

to set the world on fire. According to this patrolman, a 

man with eight years experience, the biggest problem a 

training officer faces is trying to slow the rookies down 

and keep them out of trouble. Besides acquainting the 

rookie with the intracies of departmental regulations--proper 

procedure in making out crime reports, handling evidence 

and the like--the FTO must watch and judge his performance 

as a policeman. The supreme test comes when things get 

sticky, at a hot call (an armed robbery in progress), or 

when a fight erupts during a family dispute. It ts at 

these times that 'real police work' is called for, and 'a 

rookie must sho\ll that he can meet the challenge. A 

rookies' response under fire establishes his reputation in 

the department, it becomes part of the rubric ?y which he 

will be known from then on. Van Maanen, after observing 

FTO's and rookies work on the street, concluded that 

although there were varying defi~it.ions of appropriate 

behavior in a g,iven situation, the most important criteria 

for judging a rookie was the willingrtessto put himself in 

a'risky position and back up his fellow office~s.4.g. Aq 

equally important test is the rookies I first felony arrest".' 

an action that normally occurs at the· disc~e'i:ion of :the, 

FTO. Host rookies await this with eage'r anticipation; the 

FTO, for his part, watches and judges. 'The rookies' pe r -
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formance, here again, will become part of his reputation. 

More important than the 'tricks of the trade' or the 

police lore that a rookie learns is th~ process of becoming 

part of the police fraternity and of accepting the values 

and beliefs of one's fellow policemen. A rookie is expect

ed to unite with his fellow officers in the pursuit of a 

difficult task, and he is expected to display, above all, 

-loyalty and dedication. It is loyalty to the group more 

thcin anything else that allows a rookie to be accepted and 

to advance. Hostility toward the public and increased 

solidarity are facts of the police occupation which have 
. 50 

been extensl.vely documented over the years. ~vhat seems 

to have been of somewhat less concern are the values and 

the beliefs that a policeman acquires in the process of 

socialization. What, for example, does loyalty to one's 

fellow officers mean? What are the limits on loyalty? 

First, as one can see from Table 11-1 the demand for loyalty 

is a demand to defend and assist one's fellow officers. 

Eighty-three percent of the patrolmen in this sample agreed 

with the statement that, "the most important obligation 

that a patrolman has is to back up and support his fellow 

officers." ~hese data also confirm the code of conduct 

that unites policemen; and, perhaps more interesting, t't.ey 

show that forty percent feel that officers who violate the 

code of conduct should be closely watched~ 

Leonard Savitz has undertaken a somewl:'tat more precise 
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Table II-1 

PATROLI'lAN ATTITUDES TOWARD POLICE ~-vORK AND POLICEHEN 

TOTAL RBPD IPD NELAPD RAHPLAPD LAPD 

AGREE 82% ( 162) 82% (27) 89% ( 55) 72% (36) 82% (42) 77% ( 78) 
DISAGREE 10% (19) 6% (2) 3% (2) 18% (9) 12% (6) 15% (IS) 
NO OPINION 8% (9) 12% (4 ) 8% (5) 10~; (5) 6% (3) 8% ( 8) 

N = 196 33 62 50 51 101 

Patrolmen have well understood but unwritten rules concerning the 
conduct of fellow officers. 

t\J 
t\J 
\0 AGREE 42% ( 84) 50% ( 17) 42% (26) 43% ( 22) 37% (19) 40% ( 41) 

DISAGREE 43% (86) 35% (12) 45% (28) 41% ( 21) 49% ( 25) 45% ( 46) 
NO OPINION .1.4% ( 28) 15% . (5) 13% ( 8) 16% ( 8) 14% (7) 1<5% (15) 

N = .198 34 62 51 51 102 

Patrolmen who violate important .but unwritten rules of conduct 
cannot be depended on and should be closely watched. 

AGREE 82% ( 161) 65% .(22) 89% ( 55) 80% ( 41) 86% ( 43) 83% (84) 
DISAGREE 17% (33) 32% ( 11) 10% (6) 18% (9) 14% ( 7) 16% (16) 
NJ OPINION 1% (3) 3% ( 1) 1% ( 1) 2% ( 1) 1% ( 1) 

N = 197 34 62 51 50 101 

The most important obligation that a patrolman has is to back up 
and support his fellow o£ficers. 



AGREE 
DISAGREE 
NO OPINION 

N = 

r-,) 
. AGREE Lv 

0 DISAGREE 
NO OPINION 

N = 

Table 11-1 (con't) 

TOTAL RBPD IPD NELAPD RAr-.1PLAPD LAPD 

4·8~% (96 ) 68% (23) 55% ( 34) 37% (19) 39% (20) 38% (39) 
48~% ( 96) 29% (10) 42% (26) 63% (32) 55% (28) 59% (60 ) 
3% ("6 ) 3% ( 1) 3% (2) 6% (3) 3% (3 ) 

198 34 62 51 51 102 

One of the most important unvlri tten rules among patrolmen is that 
each officer should be allowed to make his own decisions and enforce 
the law as he sees fit. 

61% (120) 42% ( 14) 77% ( 48) 63% (32) 51% (26 ) 57% (58) 
37% (73) 55% ( 18) 23% ( 14) 33% .(17) 47% ( 24) 41% ( 41) 
2% ( 4) 3% ( 1) 4% (2) 2% ( 1) 2% (3) 

197 33 62 51 51 .102 

A good patrolman is o~e who aggressively patrols his beat, stopping 
lots of cars, checking out people, running warrant cnecks on vehicles 
that look suspicious and so forth. 



look at the dimensions of loyalty among policemen. He 

found that the most important meaning of loyalty for police

men in Philadelphia was in terms of mut'ual assistance. In 

a survey, he offered his respondents the choice between 

making a good pinch (for murder, child molesting, or rob.

beryl and coming to the assistance of a policeman in various 

degrees of trouble (falling and breaking his leg, being 

pushed around by a group of toughs, or being shot at). He 

concludes that the, "only situation when most policemen 

will not automatically assist a fellow officer is when an 

extremely serious felony (murder) has just taken place and 

the officer is in relatively little jeopardy."5l But if 

mutual assistance when a policeman is in trouble constitutes 

the most important meaning of loyalty, Savitz found that in 

other areas there are limitations on the demand of loyalty. 

For example, a large percentage of recruits, d~tectives 

and patrolmen all said that they would inform supervisors 

if an officer was excessively brutal in making arrests. 

Thus loyalty, insofar as these survey responses are 

accurate, does not mean the maintenance of excessive secrecy 

when confronted with officer misbehavior. However, Savitz's 

results consistently show that experienced patrolmen and 

rookies who had been in the field for six months were more 

tolerant of misbehavior, especially corruption, than either 

new recruits or detectives. 52 

Besides loyalty a number of other beliefs and values 
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are conveyed to a rookie. The policeman's ideal is that of 

the inner-directed, aggressive policeman. \~en it comes 

to the job policemen are action-oriented. One does not 

crush crime by standing on a street corner drinking coffee. 

The world is a place in which problems are solved by taking 

action. A good officer is prag~atic and resourceful, one 

\"ho can get the job done. Initially, this is a very ideal-

istic stance; many policemen view themselves as lonely 

crusaders coming to the rescue of those who are victimized 

by a ruthless society. There is something of , non Quixote in 

every policeman. In some, the idealism turns to a shrill 

moralism; for others, cynicisffi i nurtured by countless 

frustrations--real and imagined. ~et the ini~ial idealism 

never comp+etely sours; there is always a residue, and no 

policeman ever quite believes that acticil is fruitless. 

The inner-directed, aggressive policeman thrives on 

the chases, where it is clear where everyone stands, and 

the job is simply that of catching the bad guys. The real 

lure of police work is that it can ,be exciting, that it is 

a refuge from the dull, gray world of office work. No 

matter how dull or routine the job may seem at times, the 

possibility that something will happen, that C;ln armed 

robbery or burglary will take place, is always present. 

What is thrilling is the unpredictability of it all. Joseph 

Wambaugh has expressed this better than anyone I know: 

Hollywood 'Division was a good place for police 
work. It was busy and exciting in the way that 
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is unique to police experience~-the unpredictable 
lurked. Ian Campbell believed that what most 
pOlicemen shared vias an abhorrence of the pre
dictable, a distaste for the foreseeable experi
ences of working life ••• No, policemen /were7 not 
danger lovers,they were seekers of the avvesome, 
the in'credible, even the unspeakable in human 
experience. Never mind whether they could inter
piet, never mind if it was potentially hazardous 
to the soul. To be there was the thing. 53 

This fe~ling about police work is one that was express-

ed to the author over and over, in interviews and in the 

intimacy of the patrol car. It contrasts sharply with the 

image of men motivated by the need for a secure job choosing 

police work as ·their profession. 54 Doubtless, some do 

prefer the security of the police occupation, but security 

is just as easily obtainable in other.civil service positions. 

Although I have no precise data available, the recurrent 

impression obtained from talking with many patrolmen is 

that a good number of them left secure and high paying 

white collar jobs for the unpredictability of the street. 

The ideal of the inner-directed police officer is 

relatively widespread among policemen. Van Maanen noted a 

shift 'toward this ideal by recruits after some experience 

on the street. And.S8 percent of those officers with five . ~ 

years experience choose the inner~dir~cted policeman as 

their ideal. Table 11-1 shows that 57 p(~rCf~nt of the 

patrolmen interviewed accept this ideal, though there are 

some differences between the three departments. Finally, 

J.esse Rubin in a .study of pOlicemen in Hiami concluded that, 

'~policemen· are highly energetic, aggressive people," and 
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that most become preoccupied with the aggressive, crime 

fighting role by the end of their first year of street 

experience. 55 

The preoccupation with the inner-directed policeman 

as crime fighter leads to a view of police work as a game, 

a game of cops and robberts. Those situations that involve 

'real police work' are actively sought, for they allow a 

policeman to discharge his energy and to validate the role 

of the policeman as crime fighter. The hot call, the pur-

suit of a felon, even skulking through alleys and back

streets, become part of the role. This not only requires 

developing the ability to closely observe behavior ~n the 

street and understand when something is amiss and action 

should be taken, but it necessitates a constant monitoring 

of the radio for the all too infrequent 'hot calls.' A 

call that an armed robbery or burgl.a.ry is in progress brings 

not only th~ assigned unit but any unit that is not other-

wise occupied and can make it to the location in ,time. For 

example, a call that a fight was taking place between an 

unknown number of persons brought six patrol cars to the 

scene. However, when it was discovered that the fight was 

a d~unk passed out in -the alley responsibility was quickly 

turned over to the assigned unit. Some policemen, who are 

p~rhaps excessively preoccupied with this role, will respond 

to hot calls and if nothing develops, get back in their 

car and begin the chase !=lsewhere. Much of the personal 
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satisfaction as well as the lure of police work thus de

rives from the aggressive pursuit of felons, the opportunity 

to make a good pinch. 

But one of the most difficult aspects of the job that 

a policeman must learn to cope with is the boredom. The 

image of police work as the chase is only true very in

frequently. Much of an officer's time is simply spent 

driving around, looking ~nd listening, and waiting for 

something to happen. And many of the things that do happen 

quickly become full and deadening: the daily litany of 

crime reports that need to be taken, the minor squabbles 

between people, and aho.rays the same uneventful streets. 

Morning watch, especially after 3:00 a.m. is the worst 

time of day. Day l:'latch is better only in the sense that 

there are usually calls to be answered, though most are 

trivial and petty. Hight \lvatch, fr~m the late, afternoon 

until midnight, is us~ally the busiest, the time when a 

good officer can ply his craft. 

Coping \·ti th the boredom of the job is especially dif-

ficult foz; the policeman who takes th~ role of crime fighte'r 

seriously. The need to validate the image leads to an 

intensi ve, hyperactive .style of police work for many 

officers. It requires that one dig and scramble to '. corne 

up with something.' \'V'hat an offi.cer comes up with, thOtlgh, 

is not always as good as he would like. The conflict 

between boredom and tl:\e ideal of the inner-directed policeman 
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has important consequences for the exercise of discretion. 

It SOme cases it leads to a frenzied search for activity 

of any kind. In such situations the patrolman's sense of 

propriety and his interpret.ation. of the law is perhaps 

looser than normal. Violations which might normally entail 

only a warning or some other informal action will be sub

ject to arrest or. citation. It may also lead to the abuse 

of authority in minor but, to the people involved,.import

ant ways. For example, two highly aggressive young officers 

who were having trouble copin9 with a rather uneventful . 

evening decided to go to the park and 'check out the lovers.' 

This game, which was. rationalized as looking for would-be 

rapists or muggers, involved pulling along side a parked 

car in which a couple was necking or otherwise engaged, 

jumping out of the car and getting both occupants out in 

order to check their identification. The officers checked 

four parked cars and broke up four couples, one of which 

was homosexual. More than the possibility of a crime, it 

.seemed that the officers were concerned with catching the 

couple engaged in sexual intercourse. This night the 

officers were successful in one case, and the couple were 

made to get out of the car, show their identification, and 

then told them that it was against the law to show your 

public area in ,a public park. Both off~cers thought the 

incident ra tt~er hi larious, and one ribbed the other for not 

being able to see anything. Much of the reprehensible 
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behavior of policemen is due less to a predisposition to be 

authoritarian than to boredom. Every policeman has to deal 

with it in his own way. 

If the ideal of police work is the inner-directed 

crime fighter, the police culture does not r~quire that 

every officer live up to this standard or work the street 

in precisely the same way. The norms of the police culture 

derive from the hazards of the occupation, and seek to 

minimize these ha,zards and protect group members. As 

long as a policeman accepts these norms and meets his mutual 

obligations to the group, he is free to exercise his powers 

of discretion as he sees fit. Th~ same beliefs th~t lead 

policemen to attempt to minimiz'e external control over 

their actions, work within the police department to minimize 

second guessing and to a,llow each officer to exercise his 

independent judgment in each situation.. Most situations 
, ' . 

can be acceptably handled -in a 'number of. different ways, and 

there ~re many ways of ~orking'the street. If an officer 

makes a particul~rly bad decision, he may receive some 

ribbing about it, but 'he will be supported at the scene. 

Moreover, an officer can establish his own priorities and 

adapt his work habits to these. For some this means a 

pattern of selective-enforcement: the enforcement of 

traffic la\\1s or narcotics laws or the pursuit of burglars. 

The norm of individualism allows each officer to pick and 

choose as Opportunities arise. If an officer chooses to 
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ignore a violation, his partner will normally acquiesce. 

On the other hand, if an officer decides to make an espe

cially "shaky" arrest his partner'will probably go along, 

(officers who sharply disagree about how to enforce the law 

simply don't work together). Thus each patrolman has the 

opportunity to develop his own set of priorities and work 

accordingly, and in the absence of hierarchical control the 

priorities of the police department are established at the 

operational level. 56 

The norm of individualism has several important con-

sequences for discretion. First, it fosters a number of 

different styles of police \'lork. These range from officers 

who are extr~mely aggressive and formalistic to officers who 

are not aggressive and \l1ho stress the service Cl,SPE!!cts of 

the polic::e role in addition to crime .,.fighting. Not e,very 

officer accepts the ideal of the inner-directed p~liceman, 

and of those who,doj it may be followed to a greater or 

lesser degree. 'Policemen as they ply their craft on the 

streets are far more ,different from one another than many 

b h ' . d' d 57 o servers ave 1n 1cate • ' 

A concomitat:lt aspect of the propensity to develop 

different operational styles is that a pattern of informal 

specialization is'fostered. Since patrolmen have great 

latitude ~n deciding what they want to do and since they 

have different kinds of skills, there is a 'tendency to 

specialize. Most often this amounts to \'lorking those 
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violations or crime problems which are deemed most import

ant and most interesting. The two most important areas of 

specialization observed were in traffic enforcemerit ~nd 

narcotics. Some also concentrated on burglaries or juvenile 

gangs. In narcotics enforcement, patrolme'n developed 

informants and copious notes on violators, and used their 

spare time to look for addicts waiking the streets. The 

deve.lopment of a particular specialization· most often depends 

on whether thepatrolman's training officer specialized in 

a particular area. This seemed to be true of those officers 

specializing in narcotics; invariably they said that they 

fi.rst go interested in narcotics through their FTO. It 

also is likely that the development of an operational style 

depends on the kind of styles the patrolman was exposed to 

as a rookie. When asked how a policeman learns to make 

decisions,:', '·a:···patrolman responded, "you just watch your 

trainin~ officer and do w~at he do~i." 

A sec?pd.consequence of·the norm of individualism is 

that it 'represents an important normati velimi tation on the 

'hierarchical control,Clf the department. One of the more 

'obvious manifestations of this is the often extreme resent-

ment patrolmen have toward supervisor.s who either· make' a 

habi t of observing thera or actually interfering when they 

are handling a call. A good supervisor is one who keeps his 

distance. When asked what he would·do if a supervisor told 

him to handle a particular situation differently, one officer 
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said that he would listen patiently to the supervisor and 

agree, but ~'lhen he was alone .he would do things his own way. 

This is not to say that supervisors do not influence the 

men under t:hemi rather that their influence is limited in 

specific ways. A supervisor can legitimately order a 

patrolman to work harder; he cannot order him to arrest 

every drunk he sees, though he may attempt to persuade the 

patrolman that this is normally the better course of action. 

Table 11-1 provides some evidence for the norm of 

individualism. In response to the question, "one of the 

most important unwritten rules. among patrolmen is that each 

officer should be all~wed to make his own decisions and 

enforce the' law as he sees fit," 48.5 percent agreed and 

48.5 percent disagreed. This feeling was much stronger in 

the two small police departments. Sixty-eight percent in 

Redondo Beach and 55 percent in Inglewood agreed with the 

statement compared to 38 percent in the Los Angeles Police 

Department! It would appear that 'the, norm is much stronger 

in the two small departments than in LAPD. LAPD does have 

a reputation for 'going by the book,' and while I would not 

want to minimize the importance of these differences they 

are partly contradicted by the field obse,rvations. 1-1ore 

independence and more specialization was 'Qbserved in the 

LAPD than in the small departments, and thus a greater 

variety of operational styles ·were represented among the 

patrolmen observed. On the other hand, there was' more of a 
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uniform opinion about th~ way' most situations should be 

handled; in particular, patrolmen in LAPD were more likely 

to say that in most cases an arrest should be made. However, 

the important point is that in all three departments a rather 

large percentage accept the legitimacy of individualism in 

enforcement of the law. 

The rookie also learns a great number of specific 

techniques during his first year. These include lear,ning 

what to observe on the street, that is specific indicators 

of suspicious behavior; the way to conduct oneself during 

a hot or at least a potentially dangerous call; and most 

important how to effectively handle the variety of situations 

a patrolman 'must resolve. Hhat is required is that the 

rookie be able to maintain control of any situation; as one 

officer put it "we are not paid to lose." This means that 

the rookie has got to come to terms with his role as a user 

of coercive authority; he has to recognize the limitations 

as well as the range ,of powers he possesses. Huch of what 

a rookie learns here has to ~o ,with manipula,ting people. 
-, 

One 9fficer explained that what a patrolman has 'to lear'n is 

how to deal with people on the street; one has to know, 

"when to be firm, when not to be firm; when to take action', 

when not 'to take action; when to con people and act a, 

Ii ttle, and \'1hen not to ••• " All tha:t's r,eally required is 

that a technique be sl.lccessful. 

Because of the emphasis upon control many policemen 
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will use a person's attitude toward his authority as an 

indicator of wh~t kind of action he shoul~ take. The 

'attitude test,' as it is called, is a pervasive decision 

criterion among law enforcement personnel (its effect and 

use will be discussed at greater length in Chapter Five) ~ 

The' attitude test requires complete submission to police 

authority; policemen will generally brook no interference 

with their authority, ev~n to the point of occasionally 

refusing to ~ntertain legitimate questions. But here again 

the~e are profound differences among officers. Some are 

able to cope with challenges to their authority simply by 

ignoring them, and getting on with the business at hand. 

Others fly off the handle at the slightest insult. There 

is hardly a policeman who has not lost his temper at one 

time or another (and often for very good reasons), but the 

task requires that a rookie learn to use his authority' con-

structively. Actually, the authoritarian character of 

supervisor-subordinate relationships in a police department 

probably have a deleterious impact upon a rookies' attitude 

toward ,and eventual use of authority. That is to say, 

there ~s reason to believe tha~ the attitudes of super

visors and their use of authority provides the dominant 

role model for rookies, and they reproduce this pattern in 

their dealings with the public. Unfortunately, there is a 

dearth of empirical evidence on this issue. 58 

So far we have discussed the things directly relevant 
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to performing the task that a rookie policeman learns. Not 

only does he have to learn how to deal with the people he 

encounters on the street, but he must learn how to deal 

with the expectations and actions of his superiors in the 

police department. The few studies t.hat have closely 

examined the socialization process in a police department 

all show that the typical experience for a young policeman 

is one of progressive disillusionment Wi~l the department 

and increasing frustration. Van Maanen studied the ~elation-

ship .between motivation and \<lOrk satis faction among of ficers 

from the time they were in the pOlice academy to the end of 

their first year on the street. Over this period there was 

a steady decrease in the motivation to act, in the belief 

that action will lead to various outcomes. The most per

vasive feeling amon'g the patrolmen Van Haanen studied was 

frustration. Much of this was directed, of co~rse, at the 

courts and the public; but much was also centered on the 

practices of supervisors and administrators. -The rookie 

learns that he will receive few re\vards for any actions that 

he might take; the only reinforcement that an officer can 

expect is that which he can derive from his immediate peers 

or supply himself. 59 After having worked hard to make an 

arrest of-a heroin pusher, two patrolman .said that although 

the arrest was a 'good pinch' it was primarily a morale 

booster for them. The arrest would make them feel good for 

a few days, but the department would not give them any 
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commendations and it was just as likely that somebody would 

find something wrong with it. MacNamara in his study of 

recruits in the New ~ork Police Department presents some 

similar findings, although the recruits he studied were not 

as negative as those in Van Maanen's study.60 

The lack of positive reinforcement by supervision is 

combined with a disjuncture between rewards and performance 

in a police department. Since most promotions are based on 

civil service examinations the kinds of decisions that a 

patrolman makes may have little bearing on his chances for 

promotion. What may affect his chances is the compilation 

of a 'bad package,' that is a personnel record which contains 

a lot of complaints about a patrolman's behavior. A young 

patrolman thus learn~ that the way to survive in the police 

bureaucracy is to stay low and avoid trouble, a somewhat 

difficult task given the requirements of the job. Van Maanen 

argues that this fosters a vlOrk attitude of complacency, a 

belief that action will only get one into trouble. The 

reaction is to tailor one's decisions and actions to this 

aspect of the. police bureaucracy, to ad~pt a low profile in 

working the street. But this conflicts with the ideal of 

the inner-directed policemen and the emphasis placed on 

crime .control in a professional department. This conflict--

the need to take action yet maintain a 10\'-1 profile in the 

depar.tment--heightens the individual patrolman's commitment 

to his peer group. From them he derives not only protection 
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but support and recognition: the only consistent re\,li~.,rd 

for a patrolman is the fellowship with a group of equally 

dedicated men. 

During his first few years a rookie learns the ropes: 

what he has to do in order to cope with the problems of 

crime and disorder: and what ho must do in order to be 

accepted by his peers and to succeed in the department. 

The values of loyalty and dedication and the sense of 

mutual obligation b~tween peers is 'One of the most import

ant lessans the roakie learns. But if the group demands 

layalty and suppart it nevertheless allaws the development 

of an individual approach ta law enfarcement. Every 

officer learns specific techniques: what to loak for on 

the street, haw ta handle a family d'ispute, haw ta judge 

a drunk driver, haw to handle 'Oneself in a patentially 

dangeraus situation, and all of the stereatypes, beliefs 

and values that are part of the palice craft. But once he 

has passed the crucial tests, once he is accepted he,is 

granted the freedom to develap and refine his ,own style. 

An officer is deeply influenced by his peers and his train

ing officer, but the attitudes and,predispositions that he 

brings ~a each ~ituationrepresent his awn unique adapt ion 

ta the pressures and requirements 'Of the task. Situations 

are nat ta be handled accarding ta a set of prescribed 

rules, r'ather each 'Officer must develap and apply his awn. 

The in~ividualism allawed each 'Officer is bath an 
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advantage and a detriment. It facilitates adaption to a 

difficult task by allowing each officer to treat each case 

as unique and then supporting his decision. Without such 

support it is unlikely that many police~en could function 

at all; decisiveness is a necessary attribute of the job. 

Moreover, it allows each patrolman to find his opportunities, 

calculate his risks, and act if he is so inclined. Many 

patrolmen, especially those that live up to the aggressive, 

inner-directed ideal resemble in'both their attitudes and 

act,ions small capitalist entrepreneurs. ,One gets ahead by 

digging things up, by taking tlsk~, and building a reputa

tion. 

But for most patrolmen the sense of autonomy is 

illusory. If he is granted autonomy, on the one haud, he 

is restricted in many ways on the other. A patrolman has 

to corne to terms with a series of conflicts, some of which 

deri ve from the task and some of which derive from the de

partment. The ideal of the inner-directed policeman,. the 

crime-fighter, seriously conflicts with much of the, day to 

day routifi~ of a policeman's job. The boredom and the 

sense of futility.at being unable to resolve most disputes 

leads to frustration and disillusi.onment. An equally severe 

requirement stems from the inability "to meet the demands of 

an action oriented role and meet the demands of a punitive 

control system in the department. The incompatibility of 

the goals and demands of a professional police department, 
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the disjuncture between rewar'ds and performance ,and the 

expectation that any action will be greeted with a reprimand 

may lead to a cautious approach. Or it may mean that one 

just has to be, as one patrolman put it, a little bit 

'slicker. ' 

COPING \'lITH THE POLICE TASK AND THE 
POLICE BUREAUCRAC~ 

The preceding discussion has attempted to draw out 

those characterisitcs of the police task, the bureaucracy, 

and patrolmen which are most.· sc;liient to the exercise of 

discretion.' The purpose has been to set forth a'theory of 

the police, and as such -it is somewhat overdrawn. I would 

not expect every police department to be characterized 

by as much frustration and disillustionment by patrolmen 

as I have implied nor would 'we expect to find the dis

ciplinary system as harsh as described. But the conflicts 

and tensions that have been portrayed exi~t in every police 

department to a greater or lesser extent, and a. patrolm,an' S 

discretion will be tailored to the requiremen'ts of this 
.... 

organizational system. 

Th~ police bureauct:acy, as I have argued, is an ad- '" 

mixture of bureaucratic and professional characteristics. 

It combines a rigid, and punitively oriented control system 

with an internal control system based on the regulation oi 

behavior through group norms. These characteristics are a 
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result of the diff~culties and consequences of the police 

task; their combination reflects the peculiar compromise 

exacted by police professionalism'. This compromise allows 

the existence of strict hierarchical control while main-

taining the basic norms of the police culture-:--the norms of 

loyalty, individualism, and the emphasis on the role of the 

police as crime-fighter. To be sure, professionalism has 

modified some of the more deletior-ious values of the police, 

especially those of secrecy and the obligation to protect 

a fellow officer at any cost. But the overall tendency 

has been to simply preserve and even widen the autonomy of 

the police. 

This increases the importance of the basic socializa-

tion process in a police department and the salience of 

group beliefs and values ai the determinants.of discretion. 

In addition to many of the beliefs and values that a patrol-. . 
man acquire--the shared elements of their frams of 

reference--each patrolman is allowed substantial latitude 

by his peers to fevelop and pursue his own personal style 

of law enforcement.· This facilitates specialization among 

patrolmen and acts as a normative limitation on hierarchical 

controls. These styles range from very aggressive and 

formalistic officers to officers who are' much less aggress-

ive and combine the crime-fighting and service roles of the 

police. 

The tensions in a police bureaucracy arise from the 
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conflicts between the values and ,aspirations of the police 

culture and the normative demands of professionalism and the 

attempt to maintain strict hierarchical control. !.rhe former 

stresses individualism and crime-fighting among policemen; 

the latter requires conformity and serves to reinforce con

tradictory goals. A policeman is expected to be aggressive 

but not so aggressive that he causes undue hostility be

tween the department and the public or so that he violate's 

important constitutional restrictions. Many patrolmen 

believe that this is an impossible task, and that some rules 

must [and will) be violated. But the pressure for confor-

mity, which derives from the norms of profes~ionalism and 

the fact that hierarchical control is seen as an alterna-

tive to some form of external control, results in an ex-

cess~vely punitive control system, one which is always 

alert for errors and, rarely for effort. What is important 
, --

to 'realize is th~t th'l's sy'stem of hierarchical controls 

derives its force not just from the actions of superv~sors 

but from the 90mbined effec~s of police professionalism 

and public pressure. 

The effect of this conflict is twofold. First, it 

does not really restrict thQ exercise of discretion by 

patrolmen. The norms 'of the police culture, especially 

those of loyalty and individualism, and the power of 

patrolmen preclude extensive hierarchical control over dis

cretion. This is not to 'say that Sergeants and Watch 
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Corrunanders do not influence the way a patrolman ~ses his 

discretion; they do • They have at thei'r disposal a variety 

of tools: meas,ures of acti vi ty ; periodic evaluations; and , 

the authority to reprimand. But it is at this level of the 

hierarchy that the force of the hierarchical controls over 

discretion are most likely to be diluted. A'strong over

bearing supervisor risks the enmity of the men working 

under him. A supervisor does !lot casually breech the com

promise'between the PQlice culture and hierarchical controls. 

The second effect stems from the impact of hierarchical 

controls on patrolmen. Since strong supervisory control is 

legitimizeo and required, supervisors turn their attention 

to those matters that they can control--enforcement of 

specific organizational rules and the requirement that each 

man work and carry his share of the load. But here, as 

among patrolmen, the norm of individualism holds sway. Some 

super~isorsact only toas~ist and work with patrolmen, 

using their authority to control only the most eg!egious 

errors; others, particularly ,those that areambi tious, may 

attempt to enforce the rules literally. A patrolman is 

confronted by a punitive control system where he is more 

likely to be punished than rewarded. Aggressive but effect

ive action may get him a nod from the Sergeant; a mistake 

may get him a reprimand. The negative impact of the control 

system is augmented by' a more genera'l disjuncture between 

rewards and performance in police depa'ttments. The overall 
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impact is to encourage a stay-low, protect-your-ass ethos 

among patrolmen, and to decrease a man's motivation to work 

har:d .and take risks. The net result is mos't. eften increased 

frustration and reliance upon one's peers. 

This organiza'tional system has enormous consequences 

for the problem of discretion. It provides the illusion 

of strict control while granting virtual autonomy to patrol-. 

mente Yet a patrolman cannot ignore the effect of these 

controls nor the wishes of his supervisors, especially if 

he is ambitious. He will attempt to tailor his actions 

to the whims of individual supervisors if need be, and he 

will pursue a strategy of enforcement which is calculated 

tc avoid trouble and validate where possible the central 

mission of the organization: crime fighting. But this 

task is fraught with uncertainty; ultimately what counts 

is loyalty to the police group and the department. 

; .... ,'. . " 
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NOTES TO CHAPTER TWO 

1. Egon Bittner, The Functions of the Police in Modern 
Society, (Rockville, Maryland: National Institute of 
Mental Health, Center for Studies of Crime and De
linquency, 1972) pp. 37-38. Bittner argues that there 
are only three formal limitations on the ~se of dead
ly force by the police: policy (and legal) limita
tions; the fact that deadly force may only be used 
in the performance of their duties; and that such 
force may not be used "maliciously or frivolouily." 
Outside of these there are no practical limitations 
on the use of deadly force by the police. In this 
sense, Bittner concludes--and I concur--that the use 
of ~orce is 'essentially un~estricted.' 

2. Ibid., pp. 41-47. Some of these points were 
developed in an ear~ier analysis of the police task 
that I undertook several years ago. See my "A 
Socio-Technical Analysis of the Police" (mimeo, 
November 23, 1971). See also Albert J. Reiss, Jr. 
and David Bordua, "Environment and Organization: A 
Perspective on the Police," in David Bordua (ed.) 
The Police: Six Sociological Essays, pp. 25-55. 

3. Cf. Wilson, Varieties of Police Behavior, chap. 2. 
Wilson's emphasis on order-maintenance a~ the basis 
of the police function reflects something of a norma
tive bias: he would prefer that the police role be 
restructured around order-maintenance. This point of 
view is most forcefully argued in his "Dilemmas of 
Police Administration" Public Administration Review, 
28, 407-417. The analysis of discretion will be 
hindered until this functional distinction is trans
cended; in this regard my own views are similar to 
Bittner's. 

4. .These examples are drawn from the field observations 
and numerous conversations with police officers. The 
use tif techniques of harassment to control vice 
problems has been confirmed in conversations with 
James Fisk. During the field obse~vations I did 
witness, on two occasions, the arrest of patrols in 
a bar for purposes of closing the bar. 

5. Egon Bittner, The Functions of the Police in Modern 
Society, pp. 6-14. 
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6. Alan Silver, "The Demand for Order in Civil Society: 
A Review of Some Themes in the History of Urban Crime, 
Police and Riot," pp. 1-7; and Bittner, Functions of 
the Police in Modern Society, p. 10. 

7. See the fascinating study by Donald L. Barlett and 
James B. Steele, "Crime and Injustice," in the 
Philadelphia Inquirer, 1973. These two ~eporters 
followed the progress of 1,034 cases of individuals 
indicted for violent crimes in the Philadelphia 
courts. The findings show widespread discrimination 
in the practices of the police, the prosecutors and 
the courts. 

8. The use of the police to protect property interests 
has been most apparent in the strife over the attempt 
to unionize the farmworkers in California. For an 
engrossing account of the Texas Rangers and their ties 
with big b~siness and the landowners of that state 
see J. Anthony Lukas, "The Last Will and Testament of 
Frontie'r Justic.e," Rolling Stone Magazine, October 24, 
1974, pp. 61 ff. 

9 . Broadly, the study of formal organi'zation has traveled 
on one of two paths: the rational and the 'natural 
system' approaches. The former views organization 
instrumentally, as a rationally conceived means to 
group ends. The latter views organization as a total 
social system, in which the ends of the organization 
are only one among a set of needs and goals. Despite 
the difference in approach the ends of inquiry are 
similar viz., to understand what does or. does not 
enhance organizational effectiveness and efficiency. 
The distinction was originally made explicit by 
Alvin" Gouldner: see "The 'Rational' and the 'Natural 
System' Models of Organizational Analysis," in 
Robert K. Merton e.t al., (eds.) Sociology Today: 
Problems and Prospects (New York: Basic Books, 1959) 
pp. 404-407. For the rational approach see Herbert 
Simon, Administrative Behavior, 2nd Edition (Glencoe: 
The Free Press, 1957) and James G. March and Herbert 
Simon, Organizations (New York: John Wiley & Sons, 
1958). For the natural system approach see Philip 
Selznick, "Foundations of the Theory of Organizatioris," 
American Sociological Review 8 (1848): 25":'35; 'and his 
TVA and the Grassroots (New York: Harper To~chbooks, 
1965). See also tne' Iollowing: Max Weber, The Theory 
of Social and Economic Organization, trans. A.M. 
Henderson and Talcott Parsons,. (Glencoe: The Free 
Pre~i, 1947) ; James'G. March (ed.) Handbook of 
Organizations. (Chicago: Rand McNally & Co'., 1965); 
Peter Blau and W. Richard Scott, Formal Organizations 
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(San Francisco: Chandler Publications, 1962); lJ:i,;'ison 
Haire (ed.) f.1odern Organization Theory (New ~ork: John 
Wiley & Sons, 1959); anCl"S"idney Hal11ck and E.H. Van 
Ness (eds.) Concepts and Issues in Administratiw~ 
Behavior (1962). 

10. Excellent empirical and theoretical discussions of this 
process can be found in James D. Thompson, Organizations 
in Action (New ~ork: McGraw-Hill, 1967) chaps. :~ & 10; 
Richard M. Cyert and James G. March, A Behavioral Theory 
of the Firm (EnglevJOod Cliffs; PrentI"Ce--rla11, 19'63} 
chap. 3; and No~ton Long, "The Admin~strative Organiza
tion as a Political System," in S. Mallick and E.R. 
Van Ness (eds.) Concepts and Issues in Administrative 
Behavior, pp. 110 -12 I :-' <--

11. For discussions of decision-making in Monopolistic or 
oligopolistic firms see R. Cyert and James March, A 
Behavioral Theory of the Firm and John Kenneth Galoraith, 
The New Industrial State, 2nd Edition, (New ~ork: Mentor 
Books, 1970). 

12. There is a large and developi~g literature on the issue 
of decision-making in non-market organizations. See, 
for example, Gordon Tullock, The Politics of Bureaucracy 
(vJashington, D.C.: 'r11O Publi'C"""Af"ralrs Press, 19651; 
William Niskanen, Bureaucracy and Representative 
Government (Chicago: . Aldine, 1971); and Anthony Downs, 
~ide Bureaucracy (Boston: Little Brmln & Co., 1967). 

13. Peter Blau and W. Richard Scott, formal Organizations, 
pp. 54-58. The others are Mutual-Benefit. organizations 
such as unions, business concerns, and service organi
zations. 

14. Orlando W. Wilson, Police Administration, 2nd Edition 
(New ~ork: NcGraw-Hilf;1-963) pp. 39-40. See also 
James G. Fisk, The Police Officer's Exercise of Dis
cretion in the Decision to Arrest: Relation~hip to 
Organizational Goals and"SOcietal Values, (Los Angeles: 
Insti tute of Government a-rice-Public Affairs, UCLA 
Research Memorandum #188) pp. 18-20. 

15. Albert ~T. Reiss and David Bordua, "Environment and 
Organization: A Perspective on the Police," pg. 30. 

16. Arthur L. Stinchcombe, "Institutions of privacy in the 
Determination of Police Administrative Practices," 
American Journal of Sociology 69 (September, 1963): 
150-160. . 
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17. This is less true naw than ten years ago,. The reasan 
is that randQm murders by strangers are an the increase, 
see chap. II, n. 1. 

18. Carl Herthman and Irving Piliavin, "Gang Members and 
the Palice," in David Bardua, The Palice: Six Saciala
gical Essays, pg. 75. This process \'1i11 be discussed 
1n deta1l 1n chap. 5. 

19. Arthur Stinchcambe, "Institutians af Privacy in the 
Determin'atian af Palice Adminis trati ve Practices," pg. 
152. 

20. See David H. Bayley and Harald Mendelsohn, Minarities 
and the Palice (New ~ark: The Free Press, 1968) pp. 
89-99. See also' Jerame Skalnick, Ju~ti~~ \'lithaut Trial, 
chap. 3, passim. 

21. I abserved a striking example af this tendenc¥ during 
the field observatians. Twa patralmen were d1spatched 
to, a rautine dispute call at a large apartment building 
in an alder sectian af Las Angeles. After they arrived 
they mentianed that it wauld be a gaad place far an 
ambush, and when they were unable to, lacate the party 
that called the palice their suspicians were heightened. 
Later, they receive~ anather call from the same apart
ment building but this time they taak extra precautions 
in approachin~ and questianing occupants. 

22. Charles Perrow, "A Framework far the Camparative Analy
sis af Organization," American Sociological Review 32 
(April 1967): pp. 195-9'0. See a"'lsoOrgan;J"zat10naI 
Analysis: A Sociological View (Delmont, Calif.: \v,ads
worth J.')ublishing Ca., 1970), chap. 3; F.E. Emery and 
E. L. Trist, "Socia-Technical Systems ," in Fred E. 
Emery (ed.), Systems Thinking (Hiddlesex, England: 
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ofprocedur~s that are used to solve a problem. The 
first is that conducted on a "lo~ical, analytical 
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Charles Perraw, "A Frame\'1ark for the Comparative . 
Analysis of Organization," pg. 196. rrhe term rationali.;.. 
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(formal) rationalization of an activity in order to 
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Irvine, 1972). 
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CHAPTER THREE 

WORKING THE STREET: THE CONTEXT OF DISCRETION 

The patrolman is the central link forged between the 

residents of a community and its police department. He 

occupies a different rel~tionship to each. From the com

muni ty' s point of view, ti.e most notable aspect of the 

relationship is that the patrolman is an intruder. He is 

the symbol of an abnormal occurrence, of danger and of 

crisis. Whether he is called to the scene of a crime or 

disturbance, whether he intervenes, or merely cruises his 

beat,.he is the symbol of the often unwanted intrusion of 

the State into one's personal life. From the department's 

point of view, the patrolman is both the central instrument 

in the war on crime and an operative to be con;trol.1ed. His 

behavior and his decisions can affect the fortunes of the 

department for good or ill. The patrolman i.s both profess

ional and bureaucrat, and he is to be supported as well as 

coerced by.supervisors. 

From the patrolman's point of. view, his relationship to 

the community and the department is best described in terms 

of isolation. When a patrolman leaves the confines of the 

station he is alone anu must depend on his wits and know-how 

to cope with the unpredictability of the street. As regards 

the community a patrolman is very much aware of the way hig. 
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presence can affect the behavior of people on the street. 

A rather common occurrence is the phenomenon of 'Black and 

White Fever,' normal+y manifested by a driver proceeding 

at least 10 miles below the speed limit in the presence of 

a patrol car. This may be irritating at times, especially 

when a patrolman is in a hurry to get to an interesting 

call and his progress is blocked by a law-abiding citiz~n, 

but it is demonstrcible proof that their presence can have 

meaningful results. This is necessary reassurance since 

patrolmen depend on theii presence in an area to deter crime. 

The isolation of a patrolman also poses problems of 

saf~ty. His only continuous contact with the department is 

the radio, the 'life line.' Most patrolmen take care to 

infot'm the dispatcher of their whereabouts when a situation 

is serious. If they, stop a suspicious looking vehicle, a 

patrolman will routinely give the dispatcher the location 

and license number. The dispatchers, for their part, 

attempt to keep track of the various pa~rol cars in the 

field. If an officer is out'of his car for a,questionable 

amount of time, the dispatcher may send another patrol to 

the location to determine what has happened. For their 

part, most patrolmen learn to closelym6nitor the radio, 

partly to catch hot calls and partly in recognition 'of the 

obligation to back up the other men in the field. Yet 

patrolmen .are still isolated, and they must be able to 

resolve mo~t situations on their own. An officer who re-
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quired continual assistance would soon acquire the reputa

tion of an incompetent. 

Yet if isolation poses problems ,of safety for patrol

men, it also grants considerable autonomy. The first 

decision on leaving the station ~s most often a response to 

the question, "what shall we do tonight?" Once he is settled 

in his patrol car and out from under the baleful eye of the 

Sergeant or Watch Commander, tile patrolman' has wioje freedom 

to go where'he wants'and, in general, do what he wants. It 

lnay be true that patrolmen have less freedom now "than when 

they were walking the beat and their only contact'with the 

station was a periodic call, but they still have a great 

deal of latitude in exercising their powers of.discretion. 

Professionalism has served to insulate the police from the 

whims of conununity prejudice and politics, but it has not 

necessarily resulted in increased control over police dis

cretion. 

The freedom of action that patrolmen have is consider

able but not absolute~ Limitations are imposed by the com

muni ty an,d the department. The social structure and politics 

of a community as well as the pattern and occurrence of crime 

will influence and limit a patrolman's discretion. The 

attitudes of the Chief of Police and the actions of various 

supervisors will also .l.mpose limitations. While adminis

trators may be able to' influence the exercise of discretion 

by patrolmen there are severe constraints on their powers, 
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and the key factor influencing discretion are the norms of 

the poli('~ culture. Further, one of the most important 

consequences of professionalism has been to create a con~ 

flict between the demand for hierarchical control and the 

need for aggressive action in controlling crime. The pur

pose of this ch~pter is to specify the impact of these 

limitations on patrolmen in Redondo Beach, Inglewood, and 

Los Angeles. How do patrolmen view the communities they 

police? What do supervisors demand of them; are there 

salient differences among the three departments; and how 

do patrolmen react to these demands? This analysis will 

provide a basis for evaluating the salient factors which 

influence the exercise of discretion by patrolmen. 

THE CON1-mNITY CONTEXT 

Police work is carried out in the street, in circum

stances that are familiar to most of us but ~nique to the 

patrolman. The job of policing a community is profoundly 

affected by the character of a community. A patrolman 

partakes, in an intimate way, of the flavor, the style and 

the ethos of a community; and this in turn influences the 

way he goes about his work. Most patrolmen ~cknowledge the 

relevance of the community setting; a patrolman is expected 

to behave differently in the raw, turbulent environment of 

Watts than the rather placid setting of parts of the San 

Fernando Valley because~ well, the people .are different. 
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There is more danger to a patrolman, more crime t.o cope 

w.~~h, and .. more ,hostility toward the police. But the matter, 

ins6f~t ~s discretion is concerned is more complex than 

fi.rst appears. No context uniquely determines the way a 

patrol~an exercises his discretion. Rather it merely sets 

,~imits to his freedom of action by imposing different 

~pportunities and constraints. Within these limits there 

is room for a considerable range of variation. 

Most a~alysts who r~sort to a contextual (i.e. situa-

tional) explanation of police'behavior overstate its import-

.ance. And while I do not want to minimize the relevance 

of the community context, there are two common dif~iculties 

with this type of analysis. First, the use of a corit.extual'· 

model does not really permit one to s~y very much that is 

meaningful about discretion. The fact that arrest rates 

'for serious, and some minor, crimes are likely to be higher 

in a high-crime than ]a low-crime community is really not 

very helpful in understanding the process of discretion 

except to conclude that the police will make more arrests 

for serious crimes when they have ~ opportunity for such 

arrests. 1 A more provocative line of analysis would be to 

attempt to determine if the police were more likely not to 

enforce particular Violations in a high-crime than a low-

crime communi ty or in bolO high"crime cornrn~mi ties. For 

example, when is a patrolman more likely to make an arrest' 

in a family dispute? One might reason that in a community 
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like Watts, where there is a propensity for violence, the 

prudent patrolman will be more likely to make an arrest, 

even if he has to invest a pretext for arrest and even if 

he knows that, no legal action wi 11 be taken. On the other 

hand, he may reason that since most family disputes are 

trivial matters and since no legal action will be taken, he 

should ignore the matter and devote his attention to crimes 

that command a ,higher priority, street robberies for example. 

How should a patrolman utilize his spare time? Do the 

strat~gies differ in various communities? Or are they basic

ally the same? Are patrolmen more aggressive in a high

crime area than a low-crime,area? Because of the crime 

problem one might expect patrolmen to be more aggressive, 

to make numerous traffic stops for purposes of interroga

tion and to break up gangs of juveniles milling around street 

corners. On the other hand, some analysts suggest that 

aggressive patrol is less likely because patrolmen are fear

ful of becoming embroiled in a fight or a shoot-out. 2 'It 

is not immediately clear how one would answer these questions 

from an analysis which stresses the importance of the com

munity setting. 

Fer more serious, however, is the implicit assumption 

entailed by this explanation, the ~ssumption that a police

man's behavior is determined by the problems and tl)e de

meanor of the people in a community. If the people a:r'e 

hostile and aggressive toward the police, one would expect 
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the pOlice. to return the favor. If the police use ab1lsive 

language and resort to exceptional force, they do so in 

order to control potentially dangerous situations. In a 

conununity where these demands do not confront the police, 

they will be less aggressive and less abusive. ·Thus the 

police are reactive; they act the way they do because they 

have to. Though the constraints imposed on an officer in a 

particular set of circumstances can be narrow as well as 

broad, the limitations are never so confining so as to 

eliminate choice. One of the most confining situations that 

one can imagine is one where the policeman is confronted by 

a person wielding a weapon of some sort. It is not clear 

that the best alternative.is to retaliate with deadly force. 

Most people might be surprised to realize that there are 

times when policemen in such situations have resorted to 

other alternatives than the use of the billy stick or gun. 3 

The circumstances are never so limiting that a variety of 

interpretations are precluded nor a variety of alternatives 

are not available. 

Any conununity setting, thus, imposes a set of limita

tions on a patrolman's discretion. These may enhance some 

alternatives and reduce others, emphasize particular crime 

problems rather than others, and pose queations of personal 

safety. But whatever the environmental setting of police 

work" it is the patrolman's experiences on the street and 

his interpretation of these that determine how he will 
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exercise his discretion. And the demands of the police 

depar~ment and the patrolman's peer group will be most 

important in influencing these interpretations. The ques-. 

tion is what does a patrolman learn about the community he 

polices? 

All too often analyses of patrolmen focus on the inter

personal relationships that characterize a patrolman's 

activity. What is lost sight of is the character of a 

patrolman's relationship to the community. Police work is 

org,anizeq on a territorial basis; it is organi zed to allow 

patrolmen to respond to calls for service and to take action 

independently. For a'patrolman, the ~ost important relation

ship is to the piece of territory he works and for which he 

is responsible. More salient than the specific encounters 

or even particular people is the character of the territory 

he works. As Jonathan Rubinstein astutely points out, "the 

patrolman's conception of his city is different from that 

of the people he is paid to police."4 Streets, buildings, 

parks, landmarks, and the habits .of the people are all re

garded differently than the casual passer-by might regard 

them. These define the pro~lems and opportunities for a 

patrolman! and, p~rhaps, the aids that he might rely upon 

in performing his jC1b. The way the community setting ~hapes 

a patrolman's discretion depends upon the actual problems 

of that community and t,he way he learns about them. In 

order to describe the kinds of limitations imposed by the 
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community we will, first, examine the process by which the 

patr,'olman acquires knowledge .of the terri tory he works, and, 

.seco'nd, we shall describe, from the point of view of the 

patrolman, the community settings of this study. 

A.Patrolman's Knowledge of the Community, 

A patrolman learns ,abo;ut the community he p~lices 

through the simple and obvious method of performing his task. 

By rlesponding to calls for assistance, making traffic stops: 

arresting drunks, breaking up fights, or by simply driving 

arowld and occasionally talking to people he acquires an 

intimate but selective knowledge of the community. One of 

the characteristics of a competent patrolman is the adequacy 

of his knowledge about the area he works. It should be 

obvious, though, that the kind of knowledge a modern patrol

man acquires is much different from 6is, predecessor, the 

beat cop. In many ways it is less intimate and thus less 

reliable. A patrolman, reflecting upon t:he difficulties 

of the! job, co~ented that, "a copy needs information; you 

need to know who is good and who is bad, and who are your 

friends and enemies. This is easier for a beat cop since 

he is in closer touch with the people." The use of patrol 

cars places more responsibility on the policeman to learn 

about his' area. Unlike the beat cop he will not norma.lly 

be stopped by passersby; his contact with the commun~ty, 

unless 'he takes the initiative, is fragmented and arbitrary • 

. The adequacy of a patrolman's knowledge may also be affected 
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by departmental policy in regard to the deployment of man

pow.er. A policy which requires regular rotation among beats 

inhibits the development of intimate knowledge of the area, 

especially knowledge of 'trouble spots,"local bad guys,' 

and 'informants. ,5 

The most important characteristic of the knowledge 

that a policeman learns about a community is that it is 

highly selective. Polic8men deal with the seamy side of 

life: ,suicides, the mentally deranged, family fights, 

drunks, narcotics addicts, indeed the whole panorama of 

afflictions and maladies that make qp life in urban America. 

They thus acquire an intimacy with a community that few 

other people do; they are often in a position to know the 

difference between the appearance and the reality of a 

person's life. But more than this, their task requires that 

they obtain selective knowledge of a community. People 

and places in a city have a different meaning to a patrol

man. To many people, two men arguing in a park, an older 

Black man and a younger Black man, may mean nothing more 

than an argument; to the two patrolmen who observed this it 

was potentially more serious, it could mean a robbery or an 

assault. A partictilar traffic intersection may be notorious 

for accidents or particular violations. A street corner 

which appears to be simply a bus stop where people con-

gregate may be seen as a drop off point for narcotics. Bars 

are either ignored' or viewed as trouble spots .Pat,rolmen 
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le~rn to look for the deviant in innocuous behavior. A car 

driving slow~y down an alley may attract no attention; to a 

patrolman it may indicate 'a potential burglar. 

,A patrolman's knowledge of an area derives from his 

initial experiences ,on the street and his selective exposure 

to the life of that community. What develops is a set of 

shared perceptions of the police-related problems endemic to 

a particular area of the city. Experiences on the street 

are pasaed back and forth in the locker room or after work. 

Through this process a shared perception of the community 

and the pe:~ple in it emerges, and these define in a general 

way specific problems and the habits of the people. This 

social process which refines a policeman's understanding 

of the area is crucial for two reasons. First, the view 

from the patrol car is often a highly fragmented and arbit-

rary one. The police are not so much in contact with peo

ple as t,hey observe them from a distance. What is observed 

is not only a product of what the patrolman sees but the 

way it is interpreted within the confines of the patrol car. 

Second differences in the ability'to discriminate among 

various kinds of behaviors and the knowledge of what to 

look for are traceable to the kind of training officer the 
, , 

patrolman had and where he spent the formative first year 

of his career. For example, a patrolman who spent his first 

few years in one of the Los Angeles Police Department's 

,South Central Divisions (Watts), works the street in a much 

273 



different manner than an officer teained in the upper-middl~ 

ciass environs of West Los Angeles. He is more attuned, 

normally, to the meaning of various kinds of behaviors on 

the street, and if h~ wants to seek out a burglar or nar

cotics addict he knows where to look. Individual dif

ferences in ability are also relevant. One patrolman 

la.mented that he .was presently concentraing on arresting 

drunk drivers since he had concluded that he had neither 

the ability nor knowledge to catch burglars. 

The patrolman's perceptions and judgments of the people 

and problems in an area are of three kinds. First, is 

knowledge of the people. This reflects not only experiences 

but more general social stereotypes. For example, patrol

men in Northeast Division frequently.pointed out that one 

had to be ready since "all the Mexicans get drunk every 

Saturday night." Patrolmen working narcotics said that it 

was a waste of time to develop informants among Mexican

Americans since they were a very tight-knit group of people. 

This was typically contrasted with Blacks of whom it was 

said that they would inform on anybody, even their kin. 

There was a tinge of r.espect toward Mexican-Americans 

because they wouldn't inform 'on one another; the behavior 

of Black's on the other hand, was interpreted by policemen 

as just one more indication of their pathological ~nd dis

gusting character. Most of the patrolmen observed in this 

study exhibited considerable racial prej udice, but perhaps 

274 



no more than the bulk of the American population. Blacks 

were more likely to receive disparagement than Mexican

Americans. But despite these attitudes one cannot auto

matically conclude that discretion will necessarily be 

racist; in fact, as I wil.l show, racial attitudes are of 

differential importance. Far more interesting are the 

attitudes toward class status and women. Some patrolmen 

said that they disliked giving tickets to an upper-middle 

class person since these people normally expected to be 

let off. They would much prefer to deal with a .docile and 

powerless member of the lower or \vorking classes who re-

frained from challenging the idea of equal enforcement. The 

attitude toward women reflects a curious ambivalence. Most 

policemen regard rape as a hienous crime and believe that 

women should be protected to the extent possible; on the 

other hand, some could be rather callous when confronted 

·with a family dispute where the women had been, or could 

potentially be, assaulted. Women are to be protected from 

everyone but their own husbands. (These matters as they 

affect discretion will be discussed in greater detail in 

chapters 5 and 6.) 

The second type of knowledge that a policeman learns 

is about problems. Most important here is the .. ](nowledge of 

crime in an area, the kinds of crime and .the patterns of 

occurre~ce. Narcotics, burglary, robbery and juvenile 

gangs are the most frequently mentioned·crime problems. 
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Patrolmen develop knowledge of when such crimes are likely 

to occur and,where theY'mi9ht occur. Every rookie learns, 

that one patrols fO,r burglaries during the da,y in resident

ial areas and, in commercial areas at night. Some parks are 

regarded as havens for narcotics addicts or as the site 

of potential muggings. The general knowledge, of crime prob-

lems is related to a patrolman's knowledge of the people 

in the area. TWo patrolmen in Northeast Division explained, 

that they only made stops for purposes of investigation in 

the Mexican-American section of the division since it was 

more likely that one would "corne up with guns or narcotics." 

Many patrolmen develop only a very general knowledge 

of the crime problems and the people in art area. This is 

partly a matter of administrative policy to rotate patrol-

ment on different beats and partly personal preference. 

Those patrolmen that are more aggressive and more pre-

occupied with the objective of crime control will seek out 

detailed information, ,either through developing informants 

or by making other kinds of contacts in'thearea. Some of 

these patrol~en keep rather detailed notes on people and 

problems: the ~ndi viduals they have stopped for inves'ti-' 

gation and the reasons; the kinds of crimes these i.ndivid-

uals 'are suspected of; and their record. This is not the 
, , 

kind of information that is shared with other patrolmen; 

but it may be given to a partner or an investigator. 

The third kind of knowledge deals with places in the 
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conununity. Streets, parks, buildings, bars, and businesses 

will-be known either as problems or aids for the patrolman. 

The topography of the community may affect his ability to 

get to a call quickly; bars, bowling alleys 1/ or theaters 

may be potential trouble spots; some places may pose parti-

. cular risks or hazards; and any patrolman warth a salt knows 

where the cheap restaurants are and \'lhi.ch ones pick up the 

tab. 

The Four Communities 

Patrolmen were observed at work in four different 

communities in the Los Angeles Metropolitan area. Two of 

these, Redondo Beach and Inglewood, are independent cities, 

governed by the c?uncil-city manager form of gover~ment. 

The other two, Northeast (Hig'hland Park) and Hampart, are 

divisions of the Los Angeles Police Department, and while 

their boundaries reflect administ;rative considerations these 

two divisions do represent different areas of the city. 

Each of these four comrnunities may' be described in terms of 

three dimensions relevant to the ~roblem of police dis

cretion. These are the crime rate, the degree of variance 

between the values of the police and the comrnunity, and the 

kindscd~ demands that are placed upon the police. These 

dimensions provide an objective measure of the contextual 

factors which influence discretion, and thus the kinds of 

constraints facing patrolmen. These factors are not random-

ly distributed, and they may be combined to yield a typology 
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of contextual variables. For example, at one ex'treme one 

could imagine a community with a high cri.me rate, a high 

degree of variance in values between the police and the 

populace, and with a large variety of demands for service; 

and at the other extreme just the opposi te. 'I'heoretically, 

one could study a ,range of communities in terms of this 

typology. 

, An attempt was made in this study to select two types 

of communities and three departments for purposes of com

parison. I wanted to compare two communities with a low 

crime rate, a low degree of variance b~tween the police and 

the populape, and a narrow range of demands with two com

munities of t.he opposite type. Further, I wanted to compare 

two divisions of, a.large police department with two small 

departments. I choose a high-crime; and a low-crime division 

in LAPD (Rampart and Northeast, respectively) and a high

crime small community (Inglewood) and a low-crime small 

community (Redondo Beach). With the exception of the crime 

rate none of the factors defined by .the typology exists in 

pure form. None of the communities are completely homo

geneous in terms of population characteristics, and there 

is not a great deal of difference in the kinds of demands 

that: are made upon the police. 6 However, the communities 

do represent broad dif'ferences in types, and, more import

ant, these differences were reflected in the attitudes of 

pa~rolmen. In order to illustrate the differences between 
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these four communities we will turn to a brief di;::cussion 

of each factor. 

Crime Rate and Danger. The existence.of the types of 

crime and the frequency of occurrence is an important deter

minant of the range of situatiohs patrolmen will enriounter 

and the relative presence of danger. Rampart Division and 

Inglewood may be classified as areas with a moderately high 

crime rate; and Redondo Beach and Northeast Division as 

areas with a moderately low crime rate. The five year means 

for felony crimes, 1969 to 1973, and the incidence of 

Park I crimes reported to the police per 10,000 population 

are presented in Tables III-1A and III-lB. The incidence 

of felony crimes in 77th Division (Watts) and Devonshire 

Divisipn (San Fernando Valley) are presented for purposes 

of comparison. 

With the exception of. the rate for aggravated assault 

·the five year rate for felony crimes in Redondo Beach and 

Northeast Division is almost identical. There is very 

little difference between the two for Murder, Rape, Robbery, 

Burglary, Grand Theft and Auto Theft. The crime rate for 

these two communities is only slightly higher than the rate 

for Devonshi.re Division, a low crime area. The higher rate 

of as~aults in Northea~t Di~ision is partly explained by 

the presence of numerous juvenile gangs and the frequent 

occurrence of gang fights. These gan'?i,;", are not new to 

Northeast Division; many have twenty and thirty year histories. 
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Table III-IA 

MEAN FELON~ CRIMES PER 10,000 POPULATION, 19'69-73 

HIGH-CRIME LOW-CRIME 

OFFENSES IPD RAMP LAP D RBPD NELAPD 

HOMICIDE .93 1. 81 • 74 .84 
FORCIBLE RAPE 5.08 9.10 2.90 3.60 
ARMED ROBBER~ 72.2 49.0 18.7 16.6 
AGGRAV. ASSAULT 19.0 52.0 16.9 35.8 
BURGLAR~ 243.7 277.6 204.8 190.4 
GRAND THEFT a/ 178.9 277.9 191. 8 205.8 
AUTO THEFT 152.7 125.7 83.6 84.1 

a/ . 
- Larceny greater than $50.00; figures are 1969-72 means. 

Table III-IB 

FELON~ CRIMES PER 10,000 POPULATION, 1973 

OFFENSES 

HOMICIDE 
FORCIBLE RAPE 
J~RMED ROBBER~ 

AGRAV. f\SSAULT 
BURGLAR~ 
GRAND THEFT~ 
AUTO THEFT 

HIGH-CRliv1E 

IPD 

1. 55 
9.66 
98.0 
28.1 
302.3 
136.9 
167.6 

RAMPLAPD 

2.33 
7.71 
48.0 
51. 8 
245.5 
278.2 
128.2 

LOW-CRIME 

RBPD 

.71 
2.32 
19.3 
15.4 
225.2 
268.0 
86.1 

NELAPD 

1.0~ 
3.46 
13.5 
35.7 
179.8 
184.0 
80.6 

77th 
DIV. 

5.30 
19.2 

113.1 
142.8 
435.0 
28·2.8 
175.6 

DEVON
SHIRE 

.13 
2.55 

11.1 
14.3 
147.3 
336.4 
50.3 

~ Larceny greater than $50.00; figures are .from 1972 

SOURCE: Los Angeles Police Department, Statistical Digest, 
1969-73 
Crime & Delinquency, 1969-73, Bureau of Criminal 
Statistics . 
State of California 
Redondo Beach Police Department 
Inglewood Police Depa~tment 

280 



The comparison between' Inglewood and Rampart Division 
, , 

is not a's clear-cut, reflecting--more than anything else--

the transitional character' of Inglewood. Inglewood is 

undergoing change from an all while, middle-class suburb, 

once a bastion of racism, to an integrated community. How-

ever, the crime rate only partly reflepts this change. Far 

more important is that the occurrence of crime in the sub-

urbs has increased in recent years,and Inglewood, because 

of its location in the Southwestern and Central area of Los 

Angeles, is in an ideal location for quick crimes, such as 

the robbery of a liquor store, by individuals who live in 

other areas. 7 Finally, Inglewood increasingly attracts a 

wide variety of transients because of the Hollywood Race 

Track and the Forum, a Los Angeles sports center. The 

fiv.e year ,rate shows a fairly close correspondence between 

Inglewood and Rampart Division for Rape, Robbery, Burglary,' 

and Auto Theft. (Auto Theft and Murder, incid6ntally, are 

the most accurate of reported crime rates.) But there are 

large differences for murder, aggravated assault, and grand 

. theft. However, the figures for 1973 show a somewhat 

closer correspondence for murder and aggravated assault 

(aggravated assault in 1973 was 28.1 compared to a rate of 

16.7 in 1972). And the incidence of rape is slightly higher 

in Inglewood than in Rampart in 1973. Finally, the most, 

interesting comparison in Table III-IB is between the rob

bery rates in "Inglewood and 77th Divisi.on., There is very 
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little difference in the reported rates. Robbery is con

sider~d by many policemen as ~he key indicator of a com-

munity's crime problem, and judging from this comparison 

one would conclude that Inglewood does indeed have a crime 

problem. (A cautionary note, however: it is possible that 

th~ high robbery rate in Inglewood reflects differences in 

criteria for classifying an offense as a robbery between 

Inglewood and LAFD. The most ambiguous situation occurs 

with street robberies and purse snatches. A robbery is 

legally defined as a theft .. accomplished by me.ans of force 

or fear." I suspect, but do not know, that many purse 

snatches are classified as armed robbery in Inglewood but 

not so classified in LAPD. However, there is no way of 

knowing how much this vlOuld reduce Ing le,",'ood' s robbery rate. 

Differences in classification are not as important between 

Redondo Beach and LAPD since the Chief of Police at the 

. f h d . )8 tl.me 0 t e stu y \I1as an ex-LAPD captal.n. 

On the basis of these data on crime one might legiti-

mately classify Inglewood and Rampart as 'hot area,' to use 

the argot of policemen; Northeast and Redondo Beach, on the 

other hand, are known as 'sleepy hollow.' 

Heterogeneity and Variance ~n Cultural Values. All 

four communities are rather heterogeneous in terms of racial 

and ethnic groups and income distributions. Two dimensions 

indicate this. First, all four have a sizable minority 

populations, although it is much higher in the two divisions 
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of LAPD than' in either small department. In Northeast and 

Rampart, 44 percent of the population is either Mexican

Ameriqan or Black compared to 24 percent in Inglewood and 

14 percent in Redondo Beach'. The patrolmen, needless to 

point out, are largely white, middle and working-class men. 

However, it is worth noting that the minority populations 

are concentrated in specific areas of each community, with 

the exception of Rampart. Rampart, more than the other 

three communities, is characterized by considerable dif-

ferences between the policemen and the populace. In the 

other three communities the degree of variance depends on 

the area of the community a patrolman- is working." These 

differences are described in greater detail in Table 111-2. 

The second dimension, occupation and income distribu

tion, provide rough measures of the class divisions within 

an area. Here the data show roughly two thing~. First, 

there is very little difference in any of these four areas 

in the distribution of occupations. Second, Rampart and 

to "a lesser extent Northeast Divisions have a greater pro-

portion of families with an annual family income of less 

than $4,000 dollars. The figures are 21 percent and 14 

percent for Rampart and Northeast compared to 10 percent 

for Inglewood and 9· percent for Redondo Beach. However, with 

the exception of Rampart none of these areas could be 

classified as exceptionally poor, although each have sub

stantial sections of poor people. On the whole they are 
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Table 111-2 

SELECTED CENSUS DATA - 1970 

Redondo 
Inglewood Rampart Beach Northeast 

POPULATION 89,985 188,842 56,075 156,449 

\'Jhi te 76.5% 56.2% 86.3% 56.1% 
Negro 11. 2% 4.0% 0.5% 
Spanish 12.3% 39.8% 13.7% 43.4% 

AGE 

Less 18 yrs. 24.3% 21. 0% 34.8% 32.3% 
18-24 yrs. 13.0% 13.0% 12.6% 11. 9% 
25'-65 yrs. 51. 0% 51. 0% 46.4% 44.8% 
More 65 yrs. 11. 7% 16.0% 6.0% 11. 3% 

EDUCATION 

Median Sch. X'rs. 12.4 11.06 12.2 11.63 
% H.S. Graduate 64.3% 51. 0% 57.4% 51. 8% 

EMPLOX'MENT 

% Unemployed 6.2% 7.8% 5.9% 6.5% 

OCCUPATION 

Professional 17.0% 14.5% 16.2% 13.4% 
f.1anagers 7.0% 7.0% 8.0% 6.8% 
Sales \'lorkers 7.0% 5.3% 6.0% 5.5% 
Clerical 25.0% 25.9% 21. 4% 23.7% 
Craftsmen 13.6% 9.6% 17.1% 15.3% 
Operatives 14.8% 19.6% 16.7% 20.5% 
Laborers* 3.0% 3.8% 3.0% 4.5% 
Service 11.6% 14.5% 11. 6% 10.1% 

INCOME 

$0-3999 9.6% 21. 4% 9.0% 14.0% 
$4-6999 14.1% 23.7% 11.2% 16.8% 
$7-999 20.3% 20.6% 20.6% 22.1% 

* Except Farm 
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Table 111-2 (con't) 

Redondo 
Inglewood Rampar'c Beach Northeast 

INCOME (con't) 

$10-24,999 51. 9% 38.8% 55.5% 43.7% 
Over $25,000 4.0% 2.5% 3.0% 3.3% 
Median Income $10,892 $7,554 $L1,140 .$9,656 
Mean Income $11,783 $8,817 $11,837 $10,454 

RATIO OF 
FruUL~ INCOME 
TO POVERT~ 

LEVEL 

% of Families 
With Incomes: 

Less than .50 2.0% 5.3% 2.3% 3.4% 
.50 - .99 3.3% 9.9% 3.9% 6.1% 

1.00 - 1.49 5.4~ 12.9% 5.1% 9.5% 
1. 50 - 1. 99 8.5% 13.3% 8.5% 12.1'6 
2.01) - 2.99 20.0% 21. 7% 23.4% 23.7% 
l10re than 3.00 60.8% 36.9% 56.7'A 45.2% 

SOURCE: United Stated Census, 1970 
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middle and working class communities. 

One final difference which is of some importan~e. The 

census data indicates that Redondo Beach and Northeast Div

ision have a higher proportion of juveniles (less than 18 

years) than Inglewood or Ramp~rt Division. The differences 

range from 8 percent to 14 percent. This concentration of 

juveniles creates different problems for patrolmen in North

east and Redondo Beach. Also the proportion of elderly 

people is slightly higher in Rampart than the other three 

areas. 

Demands for Service. It was anticipated that different 

cormnunities would make different kinds of demands upon the 

police. For example, it was expected that the type of calls 

for service and the frequency would be more trivial and less 

frequent in a low-crime community than a high-crime com

munity. Patrolmen might be expected to worry about barking 

dogs and juveniles ringing door bells ,but not as many vio

lent family disputes. The rather surpri~ing finding is 

that there is very little difference in the kinds of calls 

for service that.patrolmen in all four areas deal with on a 

day to day basis .. Table 111-3 presents the proportion, of 

calls for service in each area for minor violations, dis

turbances, felonies r and milcellaneous service balls. These 

make up 57 percent of all incidents observed in the three 

departments. There are few differences among the depart

ments in calls for disturbances and miscellaneous calls for 
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Table 111-3 

DEMANDS FOR SERVICE 

HIGH-CRUiE LOW-CRIME 

TY.PE OF CALL IPD RAMPLAPD RBPD NELAPD 

MINOR VIOLATION 12.5% 
DISTURBANCES 44.0% 

(8) 16.6% (16) 27.6% 
(29)39.6% (38) 38.0% 

(16) 
(22) 

16.6% 
41. 6% 

(12) 
(30) 

FELONIES 
MISC.· SERVICE 

N = 

Definitions: 

27.3% 
16~6% 

(18)24.0% (23) 17.2% 
(11)19.8% (19)17.2.% 

(66) (96) 

(10) 
(10 ) 

(58) 

29.2% 
12.5% 

( 21) 
( 9 ) 

(72) 

Minor Violation: All calls involving misdemeanors, e.g., 
traffic and parking, drunk in public, petty 

·theft, prowlers, and vice activity. 

Disturbances: A~l calls involving order-maintenance prob
lems e.g. fights, family disputes, noisy 
parties and neighbors, etc. 

Felonies: All calls involving the commission or po
tential commission of Part I.crime, e.g. 
murder, rape, armed robbery, burglary, 
aggravated assault, and auto theft. Many 
of these calls are often fal~e alarms. 

Misc. Service: All service calls, e.g. crime reports, minor 
traffic accidents, missing children, dead 
bodies, suicides, recovery of stolen pro
perty, and community meeting? (team polic-. 
ing in LAPD). 

SOURCE: These data are based on field.observations conducted 
hythe.author in October, 1972 to January 1973 in Redondo 
Beach ahd Inglewood P.D. and in June 1973 to August, 1973 in 
the Los Angeles Police Department. In all three departments 
the author rode with different patrolmen for a full eight (or 
ten. in RBPD) h'our. tour of duty.. The bulk ~f the observations 
took place on night shift (3-4 p.m. to 11-12 p.m.) with 
selected observations of day and morning shift •. Only three 
times during the observations did the author i.~ide with the 
same individuals more than once. However, these data are not 
based on a random sample of'shifts, and thus may be biased. 
But one should n'ote that it is .on night shift that most po-
lice departments receive the majority of their calls for ser
vice. These figures may overstate such calls_ 
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service. The former make up about 40 percent of all calls, 

and the latter from 13 to 20 percent (the slight-ly higher 

percentage in Rampart is due to calls to assist elderly 

people, e.g. suicides and dead bodies, and drug overdoses). 

The only differences of any consequence are between Redondo 

Beach and the other two departments. Patrolmen in Redondo 

Beach answer a somewhat higher percentage of calls for minor 

violations. But this is largely attributable to the fact 

that Redondo Beach does not have a specialized traffic en

forcement bureau, and many calls that are normally given to 

traffic units in the other departments, e.g. traffic acci-

dents where a violation has occurred, are given to the 

patrol cars in Redondo Beach. Finally, patrolmen in Ingle

wood and LAPD are somewhat more likely to answer calls where 

a felony may have been cornmitted. 9 

On the whole, the differences between the high-crime 

and low-crime areas are distinct enough to allow for suitable 

comparisons to be made. However, the reader should bear in 

mind that'there are not only differences between these areas 

but differences within them. Another factor which should be 

kept in mind is the difference in the assault rate between 

the two divisions of LAPD and the two small departments. It 

is possible that this may affedt a patrolman's attitude 

toward family disputes and the like (the differences may 

also be due, to differences in the criteria used to classify 

a behavior as an aggravated assault, though I do not know 
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if this is so.) Finally, it should be remembered that one 

cannot talk of these areas as discrete, isolated entities. 

All are located in the Los Angeles Metropolitan area, and 

all partake of the culture and life style of Southern Calif-

ornia. All have the same kind!:! of problems: drugs and 

burglary; and each has a sizable Hexican~American community. 

Further, differences in the law and the political culture 

are minimi·zed. .This ought to enhance the comparisons and 

assist in determining the impact of professionalism. 

The Beat: A View from the Patrol Car 

We have described each of the four area~ in terms.of 

t~eir general characteristics. But how do they appear to 

the men who work the streets, what is their view of the 

people, the problems, and the places? 

The similarities' between Redondo Beach and Ingle'wood 

... end with the. designation of suburb. Twenty years ago both 
..... 

communities .might have fit the image of sleepy, middle!-class 

s.uburbs, nestled in the arms of the city. .Now they are less 

communities than ,different colored p.atches on the quilt: .that 

is Los Angeles. They. are quit.e different in-life style and 

complexion. Redondo Beach still retains the image of the 

sleepy beach-side community, :the hc...".:!n for youth. Ingl€!wood 
i <. ',' 

is a community undergoing the thrO's of deep change, moving 
.. 

from a bastion of racism with its own contingent of the KKK, 

to an integra·ted commun~ ty trying to cope with the racial 

divisions that fracture American society • 
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Redondo Beach is deceptive to the casual visitor. To. 

one who drives through the city on the Pacific Coast Highway 

it appears to be a sonmambulant little community laying up 

against the Southern edge of the Santa Monica bay. The 

Highway is dotted with small businesses, shops, restaurants 

and bars. Despite its proximity to the ocean this section 

of the community has a new, almost plastic, look and feel to 

it. The narrow strip of land between the Pacific Coast 

Highway and the ocean is be"ing built up, small non-desc,ript 

houses are being replaced with large apartment complexes 

and condominiums. The older, funky if run-down,Redondo 

Beach piei was renovated some years ago and replaced with a 

new pier, clustered with a variety of restaurants, known 

better.for their decor than their food, seafood.~arkets, and 

one of Southern California's better known. jazz clubs. T,he 

. latter is often accommodating to those policemen who enjoy 

jazz; the acknowledgement to. the dispatcher that one is 

out for 'pier patrQl' often means a stop for coffee and 

good jazz. F.rom the pier one 'of the best of the Southern 

California beaches stretches southward. 

The .pier and the ,beach are attractions to others than· 

the residents, and on weekends there will be a heavy flow 

of traffic to this section of the ·city. This not only 

creates all the usual traffic problems but prings others 

as well: fights, drunk~,'and drugs, to mention those. that 

are of most concern to patrolmen~ The increase in the 
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number of apartments and apartment dwellers creates other 

problems for 'the police. The one most often referred to 

was burglary. Any self-respecting burglar knows that, a 

day-time burglary is much easier in a large, impersonal 

apartment building than in a house. Such burglaries are 

abetted, in the opinion of some patrolmen, by the shoddy 

construction work. Host patrolmen believe that many of the 

burglaries are conunitted by people who come into the com-

munity rather than by local residents. The burglary rate 

~as increased since 1970 while the population has remained 

stable. It has risen from 175.0 per 10,000 population in 

,1970, after decreasing from 1969, to 232.0 in 1972 and 

255.0 in 1973. The Pier and apartmen,t complexes also pose 

hazards for the police. A number of patrolmen voiced con-

cern about getting trapped on the pier with a fighting drunk 

and being unable to get help; the apartment complexes were 

dangerous according to one patrolman because the maze of 
" .... '1, 

walks and underground garages made it difficult to catch 

somebody if one was in pursu'it. 

If this, 'was all- of Redondo Beach the visitor noticed, 

he would have overlooked, as many dc', about half the com

munity. The configuration of the city actually resembles 

" 
,two boxes set corner to corner; North Redondo Beach abuts 

South Re90n'do, at i ts northea~te,rri corner. This northern 

section of the city is imbued with' a faded grace that seems 

out of place with the r~st of the city. It demonstrates 
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the rapaciousness of Southern California land developers, 

gaudy strip commercial combined with small houses, lined on 

narrow often one-way streets. The appearance is run down in 

places and above all congested. This area of the ci t'y is 

heavily Mex'ican-Ainerican and working class. The major 

thoroughfare, Artesia Boulevard, 'is studded with Mexican 

restaurants and bars. 

Most po~icemen in Redondo Beach draw a sharp distinction 

between the North and South ends of town. Many do not like 

to wo:r;-kthe North end" and when asked why, ,responded that 

the people are different" they are harder to deal with. 

Most of the family dispute calls are in the area, riften in 

the l>1exican-American community but not exclusively. The 

attitude of a number of patrolmen toward people in the North 

end is tinged with racism towards the Me'xican-American, and 

although there were charges that'some patrolmen harassed 

some of the juveniles, most did not seem to work the s.treet 

in ,the.' North any differently. than the South. The narrow 

streets and the small hills which dot the landscape make 

driving,bften hazardous. 
. 

The bars are quite different in the two sections of 

the city. In the North end,.most of the bars line Artesia 

Boulev~rd, and cater to the wild and wooly country music 

set. The'resident motorcycle gang frequented a n.umber of 

these bars, and fights and assaults were commonplace. The 

bars in the South end are more decourous; the major problem 

.', 
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is drunk drivers. There is one important exception, though • 

.one bar which caters to youths has the reputa,tion among 

patrolmen as a trouble spot. It was not uncommon for patrol-, 

ment to write parking tickets and make frequen.t bar checks 

in order to demonstrate that the Redondo Beach police were 

present. On the other hand, some patrolmen made frequent 

bar checks in the North end. 

Meany patrolmen live in Redondo Beach or the immediate 

'area. The attitude of most is that it is a rather nice 

community in:which to live and work. Burglary, narcotics, 

and traffic violations are judged to be the serious prob-

.lems, and while there was often the feeling that the de-

partment should be doing more, no one felt that the city 

confronted an insurmountable crime problem. 

Inglewood is the sort of city one drives through with-

out really noticing. Except for the blue and yellow signs 
. 

at the city limits there is nothing to distinguish it from 

Los Angeles or adjacent cities. The city is located 

directly south of the Baldwin Hills area of Los Angeles, 

and its eastern boundary is contiguous with the sprawling 

Black 9hetto of South Central Los Angeles. On the west 

the ci·ty 1.'s cu(:6if by the San .Diego Freeway. The city 's 

major attraction for an outsider is. the Forum, a major Los 

Ange~es center for sports events and rock concerts, and 

the Hollywood Race Tract. Both are located on the east side 

of the city, close to the center. 
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Inglewood, as Redondo B.each, is a divided city. The 

salient boundary is Prairi.e Avenue, which cuts the city along 

a North-South median. The western section contains the. 

major business area, the high school, the plushest resident-

ial areas. It is known among the police as the slow section 

of town. The eastern side of the city is mostly residential 

and strip commercial, and it is into this area that the in-

flux of miqdle-class Blacks has poured. The Black portion 

of the city's population has steadily increased since 1964 

and now makes up from 13 percent (U.S. Census estimate) to 

, 25 percent (City of Inglewood estimate) of the citizenry. 

Inglewood was, and continues to be, a rather attractive 

residential community for many people. Thi3 more than 

anything else explains the migration of Blacks to the city. 

There are an increasing number of apartment buildings, but 

the majority of ,dwellings are still single-family homes, 

some with spacious yards. 

The most prominent feeling among the police in Ingle-

wood is that the city is under siege. ,Inglewood has a 

crime problem. The statistics over the last few years 

mirror the feelings of the ,police. ,Robbery, for example, 

had doubled since 1969, increasing from 46.0 per 10,000 

population in 1969 t ... ') 98.0 in 1973 (the incidence of rob-

bery for Redondo, Beach remained about the same during this 

same period) • Burglary, a'uta theft, rape, and homicide 
, ; 

have also increased since 1969. The increase of crime and 
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what most policemen see as a more general deterioration of 

the 'city is attributed to the movement of Blacks into the 

city. While they do not make a point of it with every 

'visitor, the police are not reluctant to voice their feel-

ings ,about Blacks. On,e patrolman thought that the problems 

really began after the upheaval in Watts in 1965, when 

people presumably began to listen to the voices in the Black 

community. Others ,are more straightforWard, and suggest 

that Blacks are not only inferior but prone to crime. One 

pa~rolman took care to point out how many of the buildings 

in the Southeastern section' of the city had deteriorated 

since the Blacks had moved in. Among policemen there is a 

widespread disaffection with the community of Inglewood; 

'many that lived within the city boundaries' at one time have 

moved to the suburbs. Forty and fifty mile commutes are 

not uncommon. The reasons given are that Ingl~wood is no 

longer a fit place to live or raise one's children. 

~et there is an ambivalence among the policemen in 

Inglew'ood. If many feel that the community is going to 

hell, they also point out that Inglewood is a good place to 

'be if one likes action. A number of patrolmen told the 

author that they chose to. come to Inglewood becaus,e of the 

cri,me problem, they wanted to be, in a place where there was 
I 

some excitement and police work involved more than the usual, 

mundane'service chor~s. The beats in the Southeastern 

section of the city/are the 'hottest.' This area is bounded 

! 
( 

, 
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by Prairie on the West, century Boulevard on the North, and 

the city boundaries on the South and East .. The strip along 

Century Boulevard, which is adjacent to the Hollywood Park 

Race Track, is the center of the City's vice activity. The 

seedy motels which line the street cater to itinerants who 

are interested in the races or in making a living off people 

who attend the races. The prostitutes, such as they are, 

generally work Century ,Boulevard, and most of the narcotics 

traded in the city are bought and sold in this area. Far 

more important than the vice activities are the street 

robberies, family fights, assa~lts, and burglaries which 

take place in the area wittl some regularity. This section 

of the city is filled with shoddy apartment buildings which 

are beginning to show signs of their age--15 to 20 years 

at most. Many of the patrolmen enjoy working this area 

because this is where the crime problem is located. 
" 

Other areas of the city also have problems, but from 

inside of a patrol car the community looks rather sedate. 

Officers working the Northern side of the city really have 

only two choices about how to use their spare time: either 

slowly patrol the residential areas or work the major 

thoroughfares for traffic violations and suspicious looking 

cars. But even here patrolmen reflect the \'ddespread pre-

occupation with violent crime in the city. 

The only other matter of some importance are the 

periodic rock concerts and sports events at the Forum. From 
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the police point of view the problem here is traffic con-

gestion, burglaries from parked cars, and narcotics. From 

all indications the last mentioned is not considered that 

serious in light of the other problems in the city. 10 How-

ever, since events at the Forum attract large numbers of 

people, they usually attract individuals concerned with 

making a profit out of their presence. 

Unlike Redondo Beach, the police department in Ingle-

wood is rife with tension and frustration. The police feel 

that they are- at war, tha~ they are trying to stem the 

decline of a slowly sinking city. Many, however, have

broken whatever ties they had with the community, and now 

look on the city as a place for some action and to get the 

experien ce required to maybe move .elsewhere. Yet they 

seem unable to do anything. The adjective which most aptly 

characterizes the department is frenetic. 

Rampart and Northeast Division encompass two of the 

older sections of Los Angeles. In places both show the 

remains of the faded elegan~e that is characteristic of 

parts of Los- Angeles. Both areas are diverse, though Ram

part is the most cosmopolitan. Rampart is located just 

ES.t of the downtown area of the city; Northeast takes in 

the Highland Park area of Los Angeles, once one of the more 

fashionable areas of Los Angeles to live in. Of the two, 

Northeast, mostly because of its history, retains the aura 

of a distinctive community. 'Rampart reflects the ambience 

297 



\\ 
\'" \( 

of downtowncornrnercial Los Angeles. 

Located just to the South of Pasadena, Northeast Div

ision is more like a suburb than a part of the City. 'l'he 

Eagle Rock and Mt. Washington areas of Highland Park have 

long been among the fashionable areas of Los Angeles to 

live in, and even today these areas are populated by a ~arge 

number of upp~r-middle-class people. Interestingly, some 

executives in the Los Angeles Police Department still find 

the area attractive' enough to make their residence there. 

Northeast Division encompasses two separate conununities, the 

middle class sections north of the Pasadena Freeway, and 

the Mexican-American conununi ty of EI Sereno' south of tIle 

freeway. The Freeway, which is the oldest in the Los Angeles 

Basin, creates a geographical tarrier between the two sec-

tions. EI Sereno is the problem area of Northeast Division, 

.the area that is rife with dope, burglars, and juvenile 

gangs. This area is both the poorest and the most homo-

'geneous racially. The northern section of the division is 

far more heterogeneous, with pockets of White and Mexican-

American, working class and middle. class scattered about. 

The pattern of residential development is very similar 

to that of Redondo Beach: small houses on small lots, 

narrow winding streets, punctuated with pockets of commercial 

establishments. With the small hills and abundance of 

small Mexican restaurants and bars the ambience ,of North-

east Division is very similar to that of Redondo Beach. But 
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there are substantial dif~erences. Northeast is consider-

ably larger than Redondo Beach, and it is much more complex 

to neg~tiate its many streets (most patrolmen in Northeast 

admitted that it was sometimes difficult finding one's way 

around) . 

The opinion of many of the patrolmen in Northeast Div-, 

ision is that the area is becoming "ghettoized." It is 

slowly but surely deteriorating. ~fuile many patrolmen 

voiced this opinion, the few that had been raised in the 

division (and the.re were some) were most despondent. This 

trend was reflected, in their opinion, in the deterioration 

of housing and, perhaps more important, the migration of 

many Mexican-American fartilies to the areas north of the 

Pasadena Freeway. 

When asked what were the problems in Northeast, patrol-

men invariably responded burglary, narcotics, and juvenile 

gangs. These are tied together and form different sides of 

the same problem: the relationship of the police and the 

l~exican-American community. Unlike Inglewood or even 

Redondo Beach, the crime problem in Northeast is the result 

of'individuals who live in the area. The gangs provide the 

l ' . 1 f h' 11 most exp 1C1t examp es 0 t 1S .pattern. The gangs in 

Northeast are predominantly Mexican-American and, unlike 

gangs in South Central Los Angeles', all have a long history. 

Membership is based on family ties; one gang may be dominated 

by a particular family, and as a result the structure of the 
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gangs is closely related to the social structure of the 

Mexican-American community. An assault on a gang member by 

another gang membe:c is more than a matter of mutual animosity 

between the gangsJ it strikes at family ties and thus re-

quires revenge. Much of the violence that takes place in 

Northeast is related to the gangs, and while this is norm-

ally confined to the Mexican-American community a white 

youth living in the area was assaulted by members of a gang 

during the study. Patrolmen exhibited serious concern about 

this p.roblem, but there was on occasion an undertone of 

futility .. 
... I 

Burglary and' narcotics ~rebeliev~d to be very closely 

related by most patrolmen. The presumption is that most 

burglaries are committed by heroin addicts, and the strategy 

tQ contain burglaries adopted by many patr6lmen is simply 

that of keeping the add,icts off the streets. This is again 
,. 

almost entirely seen as a problem of the Mexican-American 

community. El Sereno provides the most graphic example. 

It is known as the hot are.a or.·the .division 1 and it was the 

area that the more aggressive patrolmen gravitated toward • 

. This was not, I should point out, simply an arbitrary feel-

ing. During the summer of 1973 one of the more juicy tid-

bits of ihformation passed down from the intelligence 

section of LAPDwas that the he'aviest conce~ltration of' guns 

in Los Angeles was to be found in El Sereno. One patrolman, 

reflecting on the way he worked the street, commented that 
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when he was working El Sereno he would stop more cars since, 

"the kids down there are more likely to have weapons or 

other kinds of things in the car, they're more likely to be 

di.rty, and you have more gang activity." 

Even if Northeast has its problems, most patrolmen see 

it as a rather slow and relaxed area to work in. It com-

bines, they feel, some interes~~ng crime problems with a 

slower pace; an officer can hustle or take it easy. Yet 

to many of them that's all it is: a place to work. 

Rampart Division presents a sharp contrast to the other 

three areas; it is larger, far more diverse, and more city 

than sub,urban. An astounding number of ethnic groups live 

within the division boundaries: Black, Nexican-American, 

Cuban, Philippino , Russian, and Oriental. It is a mixture 

of.neighborhoods and life styles; one, can move from the 

upper middle-class environs of Silver Lake in the Northern 

end of the ,divisi6nto the poor'6f Pico-Union. In between 

lie the imposing office buildings and businesses lining 

Wilshire' Boulevard, .and MacArthur Park, a gre~n oasis be-. '. , 

tween.the buildings, but known to the police as the habitat 

of drunks, winos, homosexuals., and ~he elderly who don't 

have any place 'else to go. This is o~e of the oldest sec

tions of the City" and many parts are. run down, almost 

beyond 'repair. The. poor eke out a living in the'di·lapidated 

apartment buildings of the central and eastern section. 

Many ~f the residents are illegal aliens who, whether they 
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know it or not, daily risk their lives by 'residing in the 

many fire traps in the area. 

The diversity is one of the central attractions for 

patrolmen working in Rampart. It is known as a good divis-

ion to get' 'street experience,' it's fast enough to be 

interesting but not overwhelming. Patrolmen in Rampart 

recite the usual litany of crime problems as being import-

ant: burglary, narcotics, robbery and auto theft. Two 

large Mexican-American gangs--The Temple Street and 18th 

Street gangs--work within the division but their presence 

does not seem to overhwelm or dominate the attention of 

patrolmen as in Northeast. The narcotics-burglary problem 

is aggravated, in the opinion of many, by, the presence of a 

large number of ex-cons and halfway houses in the division. 

They accordingly receive more than their share of attention. 

Many of these halfway houses and a large portion of the 

di vision's substantial number of bars is found in the 

MacArthur Park area. Besides narcotics the Park poses 

another kind of problem for the police: the drunks. The 

dezians of Skidrow, seeking a more congenial atmosphere no 

doubt, are moving to the area surrounding MacArthur Park. 

The patrol car which works this area has the highest amount 

of activity of any car in the division, though most of it . . 
involves the booking of drunks. Also living in this area 

are a large number of pensioners, biding their time in the 

enormous and cold apartment buildings which line the streets. 
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Besides an occasional suicide, the problem that these people 

pose is twofold: they are the likely victims of both mug-, 

gersand automobiles. Many of them have the habit, accord-

ing to patrolmen, of stepping off the curb against the light 

and, quite often, are knocked down by a passing automobile. 

The patrolmen in the area have resorted to issuing numerous 

tickets for jaywalking, an action that does not make them 

especially popular but which they believe effective. 

,The other group that arouse the ire of patrolm~n in 

Rampart are the numerous illegal aliens living in the Pico-

union and east-central sections of the division. Patrolmen 

attribute a substantial. portion of the crime problem to 

these people, but feel unable to do anything about it. 

According to some, a number of years ago the department 

would allow officers to simply pick them up and turn them 

ove'r to the immigration authorities; now they can only be 

picked up if. .tl}e patrolmen has a violatiol), in addi.tion to 

being in the country illegally, with which he can charge 

them. 

Patrolmen in Rampart division exnibita sense.of de

tachment about the area. 'They are concerned to be sure, 

but it is the concern of veterans,of men who have seen 

this before and will do whatthey'can, but are not overly 

sanguine about the results. Unlike the police in Inglewood, 

there is no feeling that the world is coming apart at the 

seams. There is little affection for the residents and their 
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stake in the area; it is simply a good division to work in, 

es~ecially if one is ambitious. 

There are some important similarities among these three 

communi ties. All 'presen t the same type o,f police problems 

though in varying degrees of severity. And in all it \<:as 

appar~nt during the field observations that there was signi

. ficant differences between the values and outlook of the 

majority of policemen and specific groups in the community, 

viz., Blacks and Mexican-Americans. But nobody, in any of 

these three areas was observed to be especially hostile 

,toward the police. The great~st conflict between the police 

and the community is present in Inglewood, but this reflects 

the political sophistication of the Black community, specifi

cally their ability and willingness to press complaints, and 

the frustration of the police as much as anything else. A 
. , 

similar split ,is observab1.e in Rampart, especi~lly in the 

poor sections, but it is muted because of the large number 

of illegal ~liens in the area. 

Many of the differences, on the other hand, stem from 

the view that policemen in each community t~ke on the are,a 

and the problems, All of the patrolmen tend to emphasize the 

same kind of problems, but they are viewed differently in 

each area and considered to haVe different import. The 

patrolmen in LAPD were observed to be, ,the most detached 

about the communities they police, while those in Redondo 

Beach and'Inglewood register varying degrees of affection 
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and disaffection. Size is one of the most salient dif

ferences between the four areas. Geographically", both 

Northeast and Rampart Divisions are larger, and offer more' 

diversity and opportunity for the enterprising patrolman. 

Given this difference, were the patrolmen in Redondo Beach 

and Inglewood more knowledgeable about the people and the 

problems in their communities than officers in the two 

divisions of LAPD? The answer is yes and no. Patrolmen in 

Redondo Beach were observed to display the most knowledge 

of the community of any of the policemen, though it wa,s not 

as intimate and detailed as one might have expected. Patrol

men in the other three areas did not; and the reason is 

that there was by and large greater separation between the· 

policeman and the community. In Inglewood this is attribut-

able to the rift between the police and the Black community; 

in LAPD it is a result of the size of the areas and the 

detachment of the patrolmen. However, many of the patrol

men'in both divisions of LAPD had a much more thorough know-

ledge of crime problems and who was doing what. This seemed. 

to ·be- a ref.lection of initiative on the part of some patrol

men and the fact that many of these officers are simply 

more.'street-wise' than their counterparts in the small 

12 departments. 

THE ORGANIZATIONAL CONTEXT 

The three police departments observed in this study are 
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all professional departments of varying size. All subscribe 

to the central ideas of police professionalism a,nd reflect 

with varying degrees of emphasis the goal of crime control 

and the preoccupation with organization, training, and 

equipment. LAPD more than any other department ~n the 

country stands for professionalism. It is the legacy of 

William H. Parker, and bears the stamp of his personality 

even today. Parker is credited with professionalizing the 

Los Angeles Police Department which, until his reign, was 

as corrupt as any department in the country.13 He was an 

extremely dour man, given to spec~lating on the certain 

demise of American society. More than most professional 

police adrninis,trators of any stature, Parker's comments 

reveal an understanding of tl),e complexity and pathology of 

an urban-industrial society combined with an exces'si ve pre

?ccupation with order. 14 In terms of the police profession, 

Parker vigorously sought to limit external controls on the 

police and assure the necessary autonomy he believed nec

essary to maintain order an.d curb anarchy. At the same 

time, he had the reputation of a stern disciplinarian who 

ran the department by'the book. His' ascension to power was 

'marked by an increase in the rules governing the minutia 

of behavior, the creation of an Internal Affairs Division 

to investigate and prosecute officer miscon.duct, and the 

centralization of power and authority within the department. 

LAPD has the reputation among policemen of going by the 
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'book, and it is often said that the department is 'Parker

ized. ' 

Both Inglewood and Redondo Beach are in the mold of 

professional police departments, and both stress the legit-

imacy of the formal command structure and obedience to de-

partmental rules. Of the two, Redondo Beach iS,said to be 

the most iax. The Chief of Police in Redondo Beach is an 

ex-LAPD Captain, who, frequently mentions; that his policemen 

h,ave a great deal more discretion than officers in LAPD. 

The Chief of Inglewood views himself in the mold of Chief 

Parker., He came to Inglewood in early 1972, and had the 

reputation of strictly disciplining and controlling his men. 

All decisions to arrest had to be approved by a Sergeant 

in the small department he rnan~ged before coming to Ingle-' 

wood. He expressed the desire on occasion to implement 

the same kinds of controls in Inglewood but has not thus 

far done so. His feeling is that ha has to deal with the 

crime problem in Inglew60d first. 

LAPD has over 7,000 sworn personnel and about 3,000 

pat~olmen . working the streets; in comparison Inglewood hal; 

from 62 to 70 patrolmen and Redondo Beach 37. At the timE~ 

of :the study Rampart Division had 200 patrolmen assigned, .. 
~ 

and Northeast Division 115. In the small departments the 

Chiefs of Police have considerabl~ influence--if they so 

desire--over the operation of the patrol division. In LAP-D 

the cho.re of running the Division is left to a Captain, 
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responsible to the Deputy Chief in charge of the Central 
. 15 

Bureau. 

The character of the limitations each of these depart

ments impose upon patrolmen vary in kind and strength. These 

influence a patrolman's opportunity to make decisions and 

his choice of alternatives. There are three different kinds 

of limitations: the territorial assignment; the opportunit-

ies for independent actiori; and the effects of the attitudes 

of supervisors and the system of organizational controls. 

The Beat 

Most patrolmen are assigned specific areas of the com-

munity to patrol. The exceptions are officers assigned 

to 'wild cars' and to plain clothes uni·ts. Patrolmel) are 

responsible for all calls for service and all crimes in 

their area. Responsibility, however, is less a matter of 

identification wi.th an area than administrativ~ eff·iciency. 

The boundaries of the various beats are based on crime prob

lems, work load, and geography. A patrolman is expected 

to answer all of his calls quickly and efficiently and to 

keep tabs on the crime in the area. 

Redondo Beach and Tnglewood are divided into six beats 

which reflect the important divisions within the city. 

Redondo Beach is divided on a north-south basis and Ingle

wood on an east-west basis, with three beats on each side. 

Both departments ordinarily field six patrol cars, three on 

each side of the city, and one or two wild units. The 
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latter are free to roam one side of the city. Administra

tors in both departments expect patrolmen to staY,in their 

beats or, at the very least, to stay on one side of town. 

The practice of most patrolmen is to do this but f0i;,very 

different reasons. In Redondo Beach, the topography of the 

city and the fact that the department uses one man cars 

keep patrol-men close to their assigned beat. On night and 

morning watch the availability of a back-up is a crucial 

consideration in making a decision to stop someone. The 

topograp~y of the city is such that if a patrol car in the 

North end needed assistance and the other cars were in the 

South end, it would be difficult to quickly assist the 

patrolman. As a consequence most pa'trolmen do not stray 

very far from their assigned areas. In Inglewood the 

decision to stay in the beat is more a matter of administra

tive control than anything else. The supervisors e'xpect 

their men to stay on one side of town and they convey that 

expectation to the patrolmen. Because of the'se constraints 

patrolmen· in these departments have little opportunity'to 

move around and 'dig up something.' 

The beats in the two divisions of LAPD are larger and 

much le.ss confiniI)g. The divisions are divided into areas 

to which a basic car (or team) is assigned. The Basic 

Car Plan as it was called eliminated the rotation of patrol

m~n among the beats in a division and fixed the assignment 

of the nine men who police this area over a twenty-four 
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hour period. The intention of this plan was to increase 

·the patrolman's identification with and knowledge of an 

area: it also focused responsibility for crime on the patrol

men assigned. The present Chief of Police, Edward M. Davis, 

has referre~ to this innovation as creating a 'territorial 

imperative' for patrolmen. 

LAPD fields two types of patrol units with uniformed 

patrolmen. The first, the A-Units, are the basic cars 

and are expected to remain in their assigned area. The 

others are called X-Units, and they are intended as back-up 

units for the basic cars, but it is also expected that they 

will move around the division a bit. The tendence of patrol

men in LAPD.is to move around as much as they can. The 

officers in the X-Units are most prone to this tendency, 

but many of the A-Units follow suit. On a boring evening 

officers will be motivated to move to an area of the divis

ion where something interesting may be happening. Iron~ 

ically, the practices of the dispatchers inL~D facilitate 

the tendency to move about. On a busy nigh~ when patrol 

cars are tied up with numerous calls, a dispatcher will not 

hesitate to send a patrol car out of its area to answer a 

call or serve as a back-up. This sometimes leads to working 

a completely· different area. For example, a patrol car 

working the EI S~reno area of Northeast Division might be 

assigned a calIon the other side of the free~ay: once they 

complete the call, the patrolIl.len may stay on that side and 
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work for.awhile rather than returning to El Sereno. 

This movement of patrol cars about the division can 

ordinarily be tolerated because of the resources of the 

department, its ability to field a substantial number of 

units each night. A patrol car that gets into trouble can 

usually be quickly reached (if the matter is serious its 

broadcast over a department-wide frequency and officers from 

another division can respond). Finally, the inclination to 

move about and dig up something is strongly legitimized in 

the department, and most supervisors see no reason to be 

concerned. 

The tendency to move about in LAPD is mitigated by one 

factor. Many officers will stay close to their area because 

they are responsible for the calls in that area, and if they 

are not available the burden falls to someone else. Con-
, 

sistent avoidance of this responsibility brings down the 

wrath of the Sergeant, and, more importantly, one's peers. 

One of the strongest norms among patrolmen is that each 

carry his share of the burden. This means that the often 

distasteful responsibility for handling calls has to be 

shared. On the other hand, on an especially dull evening, 

even the most mundane of calls can be interesting. 

The Oppor'cuni ties for Independent Action 

The radio may be a patrolman's life line but he is also 

chained to it. A busy night' with numerous cri.me reports, 

family disputes,' and 'barking dog calls' effectively pre-
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cludes the opportunity for independent action. The demands 

for service are greater during the day and early evening 

than at night: morning watch is usually unencumbered with 

calls for service, allowing patrolmen more of a chance to 

do 'real police work.' 

The limitations that demands for service place on a 

patrolman are probably overstated. Patl:'olmen frequently 

make note of the fact that "at any moment all hell can break 

loose," and that they will be innundated by calls. And it 

is true that they will have very busy nights, where they 

will spend their time going from call to call. k'et boredom 

rather than business is the normal experience; many patrol-

men often look forward to a call for service to break the 

tedium of routine patrol. Large intervals of time may be 

taken up by the routine of slowly driving around one's area 

and always looking for something out of the ordinary. But 

even where the demands for service are high there is always 

the possibility of \'lorking so as to reduce the limitations 

of these demands and enhancing the opportunity for independ

ent po~ic~ work. It is possible for a patrolman to manipu

late his work load by refusing to clear (that is acknowledge 

to the dispatcher that he is free to be assigned another 

call) as quickly as possible or by simply digging up some

thing a little more interesting. This kind of manipulation 

of the work load is more easily carried off in a large de

partment like LAPD where there are enough slack resources 
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to meet any demands. 

The Management of Discretion: The Amb~guity of 
Departmental Goals . 

The attitudas and actions of supervisors and adminis-

trators and the incentives and sanctions of the system of. 

organizational controls act in different ways in each of 

these departments to shape the exercise of discretion of 

pc1trolmen. A patrolman's actions are not guided to any dis

cernable extent by official policies or rules; rather he is 

guided by the informal expectations conveyed by the Chief 

and the immediate field supervisors, the Sergeants and Watch 

Commanders. These expectations, like the goals they reflect, 

are characterized by vagueness, ambiguity, and the contra-

diction between means and ends. On the one hand, the patrol-

man is expected to pursue -the substantive ends ot police 

work, to prevent crime, enforce the laws, keep the peace, 

and provide services. On the other hand, he is expected to 
1 

pursue a set of instrumental goals which will allow the 

basic tasks of the ~olice to be carried out with a minimum 

of hostility and resentment from the community. These 

instrumental goals rest en .the tacit awareness of the police 

of their· inextricable dependence upon the public v a depend

ence which requires that the appearance of trust be main-

tained at all times in order to preserve the autonomy of a 

professional poV ce department. These instrumental goals 

are thus perceived as a necessary set of prerequisites to 
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the accomplishment of the basic substantive goals. These 

instrumental goals include the functions grouped under the 

rubric of community relations and those associated with 

professionalism. 

What do the patrolmen in these three departments think 

that administrators expect of them and what is the relative 

importance of substantive and instrumental goals? Patro1-

men in each of these departments were asked' in a survey to 

choose from a list of ten possible expectations those they 

believed were the five mO'st important in performing their 

job .16 They were then aske.d· to rank these expectations in 
" 

order of priority. Data summarizing tl}ese·choices are 

pr~sented in Tables 111-4 and 111-5. Table 111-4 summarizes 

the five most important perceived expectations for each de

partment. What is most striking about the data is the 

relative importance of instrumental expectations. In .both. 

divisions ofLAPD and Re9ondo,.Beach, maintaining courteous 

relations with the public and maintaining a professional 

image were chosen more frequently than any of the other 

items (maintaining a professional image is tied, however, 

in Redondo Beach with keep,ing the peace). Moreover, the 
.. 

item referring to the expectation that officers should 

minimize personal complaints and follow depa,rtmenta'I rules 

(i.e. Stay Out of Trouble) \'las among the top five in 

Northeast Division and Redondo Beach. In Redondo Beach and 

Northeast Division, three out of the five 'most important 
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Tqble 111-4 

RANK ORDER OF FIVE MOST IMPORTANT PERCEIVED EXPECTATIONS 

REDONDO 
INGLEWOOD RAMPART BEACH NORTHEAST RANK ORDER

a
/ 

1. Public Reltns Prof. Image Public Reltns Pul::?lic Reltns 
(54) ( 44) ( 31) (46) 

Patrol Beat Public Reltns Prof. Image Prof. Image 
(53) (44) (25) (45) -

2. 

3. Prof. Image Patrol Beat Keep Peace Patrol Beat -
( 53) (40) (25) (37) 

4. Be :Aggressive Keep Peace Patrol Beat Keep Peace 
(36) (39) (24) (32) 

5. Help People Help People Stay Out Trble Stay Out Trble 
(35) ( 31) (19) ( 27) 

a/ Rank order is base,d on'the number of times an item was choosen by the respondents 
in a department. The survey-question read as follows: "Now, we would like-to ask 
you so:ne questions about -the objectives of this department and what the department 
expects of individual; officers. Here il;> a list of things that are generally con
sidered to be important by police departments (hand respondent list). We would -like 

'you to pick out the five items that, in your opinion, this department considers 
most important. After you-have chosen five items rank these items from most to 
least _ important ~ " -

See Table 111-5 for complete wording of each item. 



Table. 111-5 

TWO MOST I~WORTANT.2ERCEIvED EXPECTATIONS 

REDONDO 
INGLEWOOD RAMPART BEACH NORTHEAST 

PERCEIVED. EXPECTATIONS I II I II I II I II -

ISSUE A SUBSTANTIAL NO. OF TRAFFIC 
CITATIONS 2.0% 14% 9% 2% 

PATROL YOUR BEAT FOR POTENTIAL 
ROBBERIES AND BURGLARIES 42% 11% 37% 10% 24% 6% 28% 8% 

BE ACTIVE AND AGGRESSIVE ON YOUR 
BEAT 7% 16% 2% 3% 3% 2% 4% 

w 
...... 

ATTEMPT TO HELP PEOPLE WHEN NEEDED 5% 5% 2% 8% 9% 0'1 6% 

MAINTAIN COURTEOUS AND GOOD RELATIONS 
WITH THE PUBLIC 13% 26~ 6% 24% 18% 27% 20% 29% 

PATROL BEAT FOR DRUNK DRIVERS 7% 

MAKE A SUBSTANTIAL NO. OF GOOD 
FELONY ARRESTS 7% 2% 4% 

~~INTAIN A PROFESSIONAL I~mGE 1B% 23% 31% 24% 12% 18% 22% 26% 

WORK EFFECTIVELY WITH PEOPLE IN 
KEEPING THE PEACE 2% 14% 14% 3% 27'5 10% 20% 

STA~ OUT OF TROUBLE 11% 7% 6% 4% 35% -'- 4% 6% 

MISCELLANEOUS 5% 2% 2% 6% 10% 2% 



expectations were instrumental; in Inglewood and Rampart 

Division two out of five were instrumenta1. Finaliy, only 

'. in Inglewood was a substantive expectation highly ranked," 

and even here it was tied with an instrumental item, main-

tain a professional image. 

Yet as Table 111-5 shows a substantial percentage of 

patrolmen in Inglewood and the two divisions ~f LAPD ranked 

patrolling the beat for potential robberies and burglaries 

as the most important. But this was followed by two instru

mental items, maintaining good relations with the public 

and maintaining a professional image. Only in Redondo 

Beach was an instrumental item, ,Stay Out of Trouble, rank-

ed as more important than patrolling the best. What is 

rather striking about these data, in addition to the rela-

ti've unimportance'of substantive items, is the de-emphasis . . ~. 

of expectations pertaining to the execution of specific 
. .. 

function$ such as· is~u~,ng trC1-f,fic citations, making felony 

arrests, patrolling for drunk"drivers, and being aggressive, 

(though the latter was considered important in Inglewood). 

All ,three departm~nts ar _ more conce,rneq 'with broad, general 
" . 

goals and less concerned with the specific actions a patrol-

man may take. .This suggests but does not demonl:!trate that 

the 'numbers game,' the use of arrest statistics to evalu~ 

ate ~n officer's performance, may be less important in 

'shaping. discretion than is normally assumed. 

These data also appear to reflect a sense of uncertain-
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ty on the part of patrolmen of exactly what the department 

expects of them. A typical comment by some of the respond

ents when asked this question was, "Well, I'm not really 

sure what they expect." The~e is, on the whol~, a rather 

wide dispersion among the answers in all three departments. 

The one thing that most patrolmen were sure of was that 

patrolling for drunk drivers was not an important priority 

. from the department's point of view. 

The first level of supervision--the Sergeants and 

Watch Commanders--is expected to translate vague goals. into 

specific objectives. But even at this level a patrolman's 

perceptions of what is expected of him is rather vague 

and uncertain. One patrolman said that the supervisors 

expected patrolmen "to use Ltheiy conunon sense." More 

often" patrolmen felt that what was wanted was action, that 

patrolmen demonstrate in some way that they are working 

rather than gold-bricking .. As one patrolman put it, "The. 

supervisors expect you to work; to be doing sonlething out 

here for ~ight hours and not sliding by." Action is seen 

not only as necessary but sufficient: wh,at a patrolman does 

is much less important·than his doing something. 

The conflict 'between the substantive and instrumental 

goals of a police departmen t--between the gOial of crime 

suppression and the goal of maintaining community support-

devolve on the patrolman, and it is up to him to resolve 

,them in some satisfactory way. Consider tihe matter of 
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aggressiveness on the street. Aggressive patrol work such 

as stopping and interrogating people on the street is in 

conflict with the more general goal of minimizin9 public 

complaints about harassment and unjustified treatment. The 

dilemma, as one patrolman commented, is 'that the IIdepart-

ment \'lants officers to be' aggressive, but not too aggress'

ive. 1I This conflict was apparen"t7 in all three departments, 

though only in Redondo Beach did it reach the level of an 

openly acknowledged conflict between management and patrol-
17 

This is reflected in the 53 men. survey responses: 

percent of the patrolmen in Redondo Beach said that the 

most important expectation of administrators \Vas that 

patrolmen stay out ot trouble or maintain rapport with the 

public (Table 111-5). This compares to 24 percent in 

Inglewood and Northeast Division and 12 percent in Rampart. 

At the first level of supervision, this conflict trans

lat'es into an expectation (or desire) that patrolmen main-

tain a low profile and keep from II making waves." Judging 

from comments made while observing patrolmen, making waves 

r~fers less ,'tocfl.allenging departmental rules or ~dvocating 

innovations, than to getting in'to trouble in the course of 

performing one's duties on the street. One especially 

frustrated officer suggested that if an officer waa aggre~s-:' 

ive and received personnel complaints~-which is probable if 

one is' aggressive--he 'would create considerable difficult~es 

'for the Sergeants (and no small amount of animosity) 'who 
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have to investigate the complaints (a task most of them 

detest) and take the heat from the administration. The wise 

and knowledgeable patrolman, he says, will endeavor to issue 

the requisite number of traffic citations, make a few 

arrests, and otherwi$e 'stay cool.' Not every Sergeant would 

agree that this is what'they want of their patrolmen, but 

they, like the patrolmen, must attempt to resolve a conflict 

which is not entirely of their own making. 

The expectatiol1s th~t are conveyed to patrolmen, amount, 

on the one hand, to exhortations to be active, to work hard, 

and to use one's common'sense; on the other, they define 

limits on police authority and action by patrolmen by 

elevating relationships with the public, to a primary goal 

and by focusing on the immediate objective of minimizing 

personnel complaints. These expectations and the conflict 

between them are one more link in the limitqtions upo~ a 

patrolman's autonomy; but if they circ~scribe his freedom, 

they do, not direct his actions. Patrolmen are not really 

told what they should do--when they should stop a vehicle, 

when they should mak.e an arrest, or when they should refuse 

to make ah arrest. The determination of priorities and the 

resolution of the conflict i.mpl~cit in these expectations 

is left, for better or worse, to the judgment of the patrol-

man. 
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The Management of Discretio~: The Impact of 
Administrative Controls 

One may grant that the expectations conveyed to patrol-

men are vague and leave patrolmen considerable autonomy, 

but what of the actions of supervisors and other adminis-

trative controls? Presumably a supervisor's (and hence the, 

department's) ability to control his men rests on the 

influence he can exert on a day to day basis. What is the 

nature of these influences? How and to what extent'do 

supervisors influence patrolmen? And are there any dif-

ferences between the three departments in this regard? 

The role of a field Sergeant in a professional police 

department is an anomoly among supervisory roles. It com-

bines a great deal of legitimacy and authorit3 within the 

department but very little real power. The field Sergeant 

occupies a precarious posit~on between patrolmen, who are 

always ready to 'take offense at encroachments on their 

authority and discretion, ahd management who desire strict 

and orderly supervision. Unlike supervisors in most 

org~nizations, however, the norm ,against second-guessing 

,precludes close supervision ~ven' 'though a sergeant. may 
, . 

bE;!lieve it'is necessary·. MqE;t sergeants I observed tpok 

care to avoid observing or intervening in a situation that 

a patrol;rn.~n who handling unless assistance was requested by 

a. patrolman. One supervisor in one of tqe small department's 

said that .when he was first ~p~ointed sergeant, he attempted 
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to go to every important call and monitor the actions qf 

patrolmen. This caused so much resistance and outright 

hositility that he eventually had to withdraw. He said, 

only partly in jest, that sergeants were nothing more than 

highly paid patrolmen. There is more to this remark than 

the fact. that field supervisors do not have clearly defined 

responsibilities or powers insofar as discretion is con-

cerned. Many sergeants identify with the 'street policeman' 

rather than management, with his problems and his concerns. 

Some indicated to the author that the positive aspects of 

their position was that it combined status and authority 

with the opportunity to continue working on .the. street. 

Another common interpretation of the role was as a buffer 

. and mediator between management and the patrolmen. Some 

extended this idea to the notion of a neutral communications 

belt; their real function, these supervisors suggested, was 

to convey the orders of management to.t~e patrolmen, and 

the complaints of patrolmen upward. A third interpretation 

of the ~ergeant' s role' was that of an aggressive and strict 

supervisor. ~e~ even the most ~ggressive of supervisors 

must temper his actions in order to maintain the support of 

his men. And his actions will normally be directed to 

enforcing the rules of the department rather than attempting 

to actively control the way patrolmen exercise their dis

cretion. 

Sergeants, Watch Cqmmanders, and upper-echel?n adminis-
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trators have enormous control and influence over patrolmen 

where administrative matters are concerned; they have much 

less influence and control over discretion. Table 111-6 

provides some evidence for this hypothesis. Patrolmen in 

each department were asked to estimate the amount of influ~ 

ence various levels of the administrative hierarchy had over 

matters internal to the police department and over decision

making. For a point of comparison they were also asked to 

estimate the amount of' influence patrolmen have in these 

areas. The rating was based on a five point scale which has 

been us'ed extensively by Arnold Tannenbaum in his studies 

of administrative control. 18 The me~ns and medians are pre

sented for each group in each department.' The top half of 

the table shows that in all three departments the amount of 

influence attributed to a group increases as one rises in 

the hie'rarchy. The Corrunand Staff, which includes Captains 

in all three departments and the Deputy Chief and his 

staff in charge of Central Bureau in LAPD, and the Chief of 

Police are accorded the most influe~ce, though patrolmen in 

Redondo Beach rate the Captain in charge of Patrol 'Bureau as 

being somewhat more influential. This is consistent with 

all of our corrunon sense notions of hierarchical control and 

the legitimacy of hierarchical control in police departments. 

It is the 'second half of the tabl.e that is by far the mor~, 

interesting., In Redondo Beach and Northeast Division patrol~ 

ment are accorded more influence over one' s decisions than, 



Table 111-6 
a/ 

PATROU1EN PERCEPTIONS OF INFLUENCE OF ADHINISTRATORS-

*- Command Staff includes' Captains and in LAPD Commanders and Deputy Chief. 

,>-------------------------------------~-----

a/Respondents were asked to estimate the influence of various groups in the department 
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Table 111-6 (con't) 

on the basis of a five point scale. The scale read as follows: (1) Little or No 
Influence; (2) Some Influence; (3) Quite a Bit of Influence; (4) A Great Deal of 
Influence; (5). A Very Great Deal of Influence. 

A low mean or median indicates very little infiuence is attributed to the group. 
The questions were worded as follows: 

A. In general, how much say or influence do you feel each of the follmving 
groups has on what goes on in tnis department? 

B. In general, how much say or influence do you feel each of the follmving 
groups has on the way patrolmen make decisions in the street. 



any other group. The pattern in Redondo Beach simply re

verses the previous one: the amount of influence decreases 

as we ascend the hierarchy. In Northeast, patrolmen have a 

tendency to attribute more influence to the Chief of Police 

and the Command Staff than the first levels of supervision. 

In Inglewood and Rampart Division another pattern is appar

ent. While patrolmen are accorded a high degree of influ-

ence (though the figures are lowest for Rampart) over dis

cretion, Sergeants and Watch Commanders are accorded more. 

The Chief and the Captains have less inf·luence in these two 

areas. It may be that field supervisors in the high-crime 

areas are more aggressive and do attempt to exert more 

control over discretion. However, it is clear that the 

distribution of influence over discretion differs consider

ably from that over internal matters. Patrolmen are not 

completely autonomous, but to the extent that ~hey are 

influenced it is the Watch Commanders and field supervisors 

who will hold sway. 

But if it is the first level of supervision of all 

hierarchical levels that has most influence over a patrol

man's decisions, what are supervisors concerned with and 

what is the impact of supervision on the beh~vior of patrol

men? Tables III-7 and 111-8 provide some evidence of what 

supervisors are concerned about from the point of view of 

patrolmen. Patrolmen were asked what were the rules that 

supervisors were most likely to frequently enforce, that is 
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what were their priorities? The data in Table 111-7 pre

sen·ts the percentages for the two most frequently enforced 

types o~ rules. The bulk of the rules that were,~entioned 

by patrolmen fall into the first two categories, Profes-

sional/Administrative and Task Related. 'raking the first 

set of responses (I), the former accounts for 88 percent in 

Redondo Beach and Northeast Division and 51 percent on 

Rampart. Only in 1ngle\'/ood are the percentages for this 

category rather low. The category Professional/Administra

tive includes most of the rules which pa.trolmen detest the 

most, those concerned with personal appearance, tardiness 

and so forth. The reason for'th~ high percentages for 

Redondo Beach and Northeast if;; that many of the supervisors 

were overly concerned (in the opinion of many patrolmen) 

with whether or not they put on their police hat when they 

got out of the car. Task Related rules are of more con-

cern to supervisors in Ing.lewood than the other two depart,... 

ments. These pertain to rules coverin9 some aspects of 

the job: being out of one's beat when unauthorized, bad 

driving habits and so forth. 

The last two categories pertain.to the kinds of decis

ions patrolmen make, and it is evident. from the table 

that these are of much less' concern than the previous types. 

Excessive force, verbal abuse (as it's called) and citizen 

compl~ints receive the most attention; but the diff~rences 

between the twohigh-c~ime areas and the two low-crime 
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Table 111-7 

TWO NOST FREQUENTLY ErfFORCED TYPES OF RULES~/ 

REDONDO 

TYPE OF RULEb / 
INGLm'WOD RAMPART BEACH NORTHEAST 
I II I II I II I II 

PROFESSIONAL F~D ADMINISTRATIVE 21% 32% 51% 29% 88% 50% 88% 24% 
TASK 'RELATED 45% 24% 20% 22% 3% 12% 2% 29% 
DISCRETION 5% 11% 2% 3% 6% 10% 2% 
BEHAVIOR TOWARD CITIZENS 24% 16% 26% 22% 3% 26% 
NO ANSWER 5% 16% 4% 26% 3% 32% 20% 

a/ 

b/ 

The question was .worded as f.ollows: vlhat rules are the field supervisors and Watch 
Commanders most likely to frequently enforce? ,If there were questions about what was 
,wanted, the respondents were told that 'quest~oIis concerned the rules that supervisors 
considered most important. 

The categories are made up of the follovling kinds' of rules: 
Professional/Administrative: Not wearing police hat; sleeping on duty; personal 
appearance; late for'work; poor repo~t writing; uniform violations; 'too many cars at 
a coffee stop; dishonesty; attitude toward department'rules; drinking on duty, etc. 

Task ,Related: Bad driving 'habi"ts (speeding etc.); unauthorized code 3 (emergency) 
runs; not nandling call to completion (failure to take a report); poor radio pro-
cedures; clearing calls quickly;'doing a full day's work; answering calls promptly; 
being out of beat when not' authorized; violation of safety rules; rolling on calls 
no~ sU~P9sed to; failure to qualify at shoot~ng range; failure to appear in court; 
ma1nta1n1ng clean weapon. 

Discretion: Not writing parking tickets; not shooting when supposed to shoot; making 
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Table 'III-7' (con' t) 

a bad arrest (i.e. when no crime has been committed); v:lolations of shooting 
policy; not knowing when to make an arrest;.civil rights and due process viola
tions; making decisions that supervisors do not think proper; over-aggressiveness 
in the field.' . 

Behavior Toward Citizens: Excessive formcei demeanor toward public, e.g. verbal 
abuse, sfiootlng off mouth, swearing etc.; citizen complaints on handling of calls 
and service.. . 
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areas are substantial. At least one-fourth mentioned this 

type first in the high-crime areas compared to 3 percent in 

Redondo Beach and none in Northeast. The percentages for 

discretion is rather low in .all three departments. But 

what do these results mean? do they mean that supervisors 

on the average are less concerned with excessive force and 

violations of due process than the more ~etty rules? Many 

patrolmen suggested that supervisors are somewhat less con-

cern~d with these kinds of problems because they occur less 

often than the other kinds of violations (to this extent 

the question is misleading). There is some truth in this, 

especially insofar as a patrolman's behavior toward citizens 

is concerned.. Excessive force and, verbal abuse are less 

frequent violations' than the others. ~et what constitutes. 

verbal abuse or excessive force is . a matte,r of j.nterpreta

tion, and what 'excites a citizen may not excite a supervisor. 
, . , 

A supervisor who adopts an extremely strict standard in 

these matters must walk a tight rope in order to maintain 

his authority. A related problem is that these matters do 

not come to a supervisor's attention as often as the others 

because they may be concealed by patrolmen. However, it 

is clear from the field observations that administrators 

and supervisors in all three departments were concerned 

with these problems and personal complaints. The standards 

demanded of patrolmen in this area are consider~bly higher 

than they were ten years ago, and there is some evidence 
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that. personal complaints are being taken more seriously. 19 

The ,category designated discretion is perhaps the most 

interesting in regard to supervision. With the exception 

of shooting policy, the kinds of things most mentioned by 

patrolmen are not rare occurrenceS but the gut of decision

making on the street., But it is in just these matters that 

a supervisor may have the least control over patrolmen. 

Their influence over a patrolman's discretion i~ strongest 

wh~re they have been asked for their advice or where the 

situation is such that a supervisor is required by policy 

to take charge (e.g. a large disturbance which has the 

potential'of becoming a riot). Most supervisQrs that wer~ 

observed and interviewed indicated that they stay in the 

background as much as possible and refrain from controlling 

a ~atrolman's decisions. Besides the fact that patrolmen 

resent interference, most supervisors believed that they 
.' 

had to a.1low a man to deve19P the cap,ac,~ ty to stand on his 

own judgment. The reality of police work requires that 

patrolmen be able ,to make the 'correct~decision when the 

supervi~or is nottl1ere. Most realize that attempts to 
• 

, ' 

strictly control a patrolman's actions impair his ability 

to act alone. Finally, Sergeants like patrolmen work the 

street;· 'the bonds of the police cult,ure and the problems 

of police work are much closer. They are more likely to be 

concerned that a man is not aggressive enough or does not 

take action when he should, rather than that he makes quasi-
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legal arrests. A sergeant can understand the necessity of 

the attitude test. 

Some further evidence on the stand-offish attitude of 

field supervisors appears in Table 111-8. One way a super-' 

visor has of maintaining some control over patrolmen is 

simply by being present at the scene.' He also has the 

right, if he wants to exercise it, to intervene and pull 

rank on a patrolman and ti~ke over the call. Patrolmen were 

asked how often supervisors observe ,them and how often they 

inte'rvene. All together, about one-third of the patrolmen 

thought supervisors observed' them hardly at all or not very 

often; one-third estimat:ed s9metimes; and the rest ,often ,or 

very often. And only 2:; percent said that a supervisor 

would intervene sometimes, often or very often. Patrolmen,' 

it would seem, do not expect a supervisor s~anding'over 

them very often. 

Ther.e are some important differences between the three 

,departments ~eveaied in the table.. Patrolmen in Inglewood 
, . 

were more likely to indicate that supervision was aggressive. 
,: , ... 

Fifty-seven percent said that supervisors observed them 

often or very often; in contrast, the comparable figures 

for Redondo Beach, Northeast, and Rampart are, respectiveiyl. 

35 percent, 2n percent, and 26 percent. Similarly, super-

vi~ors in Ingle\';1Qod are slightly less reluctant to inter

vene in a si tu.1tionthan their c::ounterparts. ,These questions 

were scaled, and as the table indL-::ates, the mean score for 
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Table III.-8 

PATROLMEN'S PERCEPTIONS OF SUPERVISOR'S BEHAVIOR 

FREQUENCY OF SUPERVISOR'S OBSERVATIONSa! 

DEPARTl4ENT HARDLY NOT OFTEN SOMETH1ES OFTEN VERY OFTEN 

INGLEWOOD 3.2% (2) 9 .• 7% (6) 30.6% (19) 37.1% (23) 19.4% (12) 
RAMPART DIVISION 15.7.% ( 8) 19.6% (10) 39.2% (20) 21.6% (11). 3.9% (2) 
REDONDO BEACH 2,6.5% (9) 17.6% (6) 17.6% (6) 29.4% (10) 5.9% (2) 
NORTHEAST DIVISION 13.7% ( 7) 29.4% (15) 37..3% (19) 13.7% ( 7) 5.9% (3) 

FREQUENCY OF SUPERVISOR'S INTERVENTIONSb / 

DEPARTr-mNT *HARDLY NOT OFTEN SOMETIMES OFTEN VERY OFTEN 

INGLEWOOD 29.0% (18) 27.4% (17) 19.4% (12) 16.1% (10) 6.5%(4) 
RAMPARD DIVISION 62.7% (32)' 17.6% (9) 17.6% (9) 2.0% (1) . 
REDONDO' BE.ACH 55.2% (26) 29.4% (10) 5.9% (2) 5.9% (2) 2.9% (1) 
NORTHEAST DIVISION 41.2% (21) . 39.2% (20 ) 13.7% (7) 5.9% (3) 

*Includes Never in adqition to Hardly 

N= 

62 
51, 
33 
51 

197 

N= 

61 
51 
34 
51 

197 
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Table 111-8 (con't) 

SUPERVISOR'S BEHAVIOR SCALEcl 

DEPARTMENT MEAN STD. DEVIATION 

INGLEWOOD 44.15 
53.14 
53.21 
52.26 

10.07 
8.36 

10.88 
10.88 

~PART DIVISION 
REDONDO BEACH 
NORTHEAST DIVISION 

al 

bl 

cl 

How often do the field supervisors in this departm"mt drive by and 
observe you while you are on a call? 

How often do the field supervisors in this department actually 
intervene in a call or situation which you are handling? 

A low mean score on the scale indicates the perception of a high 
degree of supervisor observations and interventions. Construction 
of scales is discussed in tpe methodological appendix. 
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patrolmen in Inglewood i's considerably lower than the other 

departments. 

The aggressiveness of field supervisors in Inglewood 

that is apparent' in th~ survey data is confirmed by the 

field observations. Field supervisors in Inglewood were 

observed at a number of calls, and they made a point of 

initiating a fair amount of contact with officers in the 

field, if only to check crime reports and the like. The 

supervisors in Redondo Beach and the two divisions of LAPD 

were most noticeable for their lack of visibility. It was 

a rare occurrence to see them at the scene of a call. The 

patrolmen in all three departments disliked having a super-

visor appear at a call, but the hostility 'toward supervisors 

was most noticeable in Redondo Beach and least in Inglewood. 

The officers in LAPD fall in between these extremes. The 

hositility'in Redondo Beach is partly attributable to the 

experience and education of the patrolmen in that depart

ment. Patrolmen in Redondo Beach'averaged 6.5 years of 

experie,nce compared to 5.3 years in LAPD and 3.33 years in 

'Inglewood. An experienced officer is rather reluctant to 
... 

tolerate much inteiference by a supervisor, and this i~ 

more pronoupced if the supervisor has ~ expe,rience;' The, 

fact that over half the patrolmen in Inglewood had less 

than,two years exper~ence (the median number of 'years 

'experience is '1.7) also explains, the aggressiveness of the ' 

supervisors and the low level of hostility. The matter is 
I 
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exacerbated in Redondo Beach by the fact that p.atrolmen 

are better educated than their supervisors. The patrolmen 

average about 14 years of education, and 38 p~rcent have

their Associated Arts (Junior College) degree and 9 percent 

a Bachelor's degree or higher. Many of the supervisors, 

in contrast, have only a high school degree or, at the 

minimum, one year of college. In short, the relationships 

between supervisors and patrolmen in Redondo Beach are 

colored by a gap in education and age which aggravates the 

conflict and tension that is . already present. 

The evidence presented thus far suggests that although 

patrolmen attribute considerable i~fluence to supervisors 

over discretion, the field supervisors are more concerned 

with the enforcement of minor rules and are generally 

reluctant to closely supervise. But do they influence the 

choice of priorities of a patrolman? Many patrolmen said, 
. , . 

at one time or another, that they took their cues from the 

Sergeant and Watch Commanders, and would enforce those 

violations or problems that appeal to the supervisors. The 

only difficulty is that the supervisors are as variable as 

patrolmen in their choice of priorities and pet peeves. 

Some want patroimen to be concerned with felonies, others 

with traffic citations, and others with the vague injunction 

to enforce all of the laws. A few patrolmen said, pre

sumably those that, are ambitious, that they would attempt 

to reflect the priorities of the supervisor~ they were 
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working for. They more typical response, though, wa's tha t 

of an officer who said that he would enforce particular 

laws when ordered to do so, but otherwise he would do as he 

desired. Moreover, there was no indication in any of the 

departments that patrolmen went out of their way to enforce 

those laws or work those problems that supervisors con-

sidered important. This is partly the result of the con-

sensus among policemen of what is important--the objective 

of crime control. In other words, there is not a great 

deal of differencE in the ,basic priorities of most police-

men, and a sergeant or watch commanders is more likely to 

be concerned that patrolmen are working than what they 

actually do. (The one instance where a supervisor attempted; 

rather,vainly, to persuade patrolmen to enforce the law in 

a particular way was in one of the small departments. One 

Sergeant made a fetish of parking tickets, and he regularly 

held forth on why they should be w~itten--obt~ining ievenue 

for the city seemed to be his primary justification--and 

occasionally ordered patromen to write tickets, usually in 

a specific section of the city. Patrolmen, for their part, 

would write the tickets when ordered, but otherwise ignored', 
y, 

him. ) ,-
" 

Where close supervision of a subordinate's behavior 

is neither possible nor desirable, administrators may 

resort to the device of statistical controls to monitor 

performance. Ostensibly directed to monitoring the 
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'production' of an i.ndividual, these controls may shape the 

priorities of discretion, though as Peter Blau has docu

mented they may have unintended consequences. 20 Statistical 

controls were. used in LAPD and Redondo Beach but not Ingle

wood. Arrest statistics on patrolmen were kept at one time 

in Inglewood, but they were discontinued some time ago. 

LAPD used a system of cuntrols based on a tabulation of an 

officer's total ~ctivities over a period (usually a month). 

'Recap' as it. is known in the department lists an officer's 

arrests (felony and misdemeanor), traffic citations, field 

interrogations (measured by F.I. cards), and other actiyities 

such as calls for service. This data is used both to moni-

tor a patrolman's performance and to compute work load 

statistics for the cars in various 'bests' of a division. 

',In Redondo Beach, only statistics for arrests and traffic 

citations are tabulated. These are compiled monthly .but 

they are only reviewed (so I was told) every four to six 

months. 

The effect of these co~trols depends both on the 

attitudes of the supervisors and the patrolmen toward them. 

A.number of patrolmen were rather negative about the use of 

statistical controls. One patrolman, after issuing a 

traffic citation, said that he issued as many as he· did 

because "the ~rass is stat happy." He went on to say that 

supervisors like to. see patrolmen ma~e arrests and issue 

traffic citations, but they really don't care whether a 
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patrolman is doing a.good job in his area, whether or not 

he is preventing burglaries. Another officer offered a 

more sanguine view of the matter. He suggested that what 

the sergeants look for is a hustler, activity; and what they 

want is diversity. A patrolman who issues nothing but 

traffic citations for running stop signs and arrests drunk 

drivers will receive appropriate admonitions from the ser-

geant. Patrolmen are supposed to be generalists and work 

all areas. But if the patrolmen in Redondo Beach are 

inclined to crab about the controls, they don't take them 

that seriously. The pressure of statistical controls, such 

as they are, is really rather mild. Low production may re

sult in a negative evaluation and elicit some stern com-
. . 

ments but that is all. For an experienced patrolman whose 

longevity is assured by his civil service status, these are 

rather meaningless. Thus these controls will usually be 

more important to the officer on probation or the officer 

who strongly desires a promotion. Not all sergeants are 

inclined to take the controls that seriously either. Some 

assiduously monitor the monthly tabulations while others 

rely upon more removed criteria to evaluate an officer's 

performance. These include a patrolman's·proficiency in 

report writing and his attitudes toward the job, supervisors 

and organizational rules. More than a means to influence 

discretion, statistical controls are a way of assuring 

administrators'that their men are working and not gold-
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bricking. What really bothered supervisors in Redondo Beach 

was the officer who wrote perhaps twenty traffic citations 

during one year. Since Redondo Beach does not have a 

specialized traffic enforcement bureau, these concerns are 

justified. 

The same attitudes of supervisors and patrolmen toward 

statistical controls are apparent in LAPD. Most patrolmen 

felt that what counted was some tangible evidence that an 

officer was working hard. If one was making felony arrests 

for narcotics, one was not expected to make a lot of drunk 

arrests or issue traffic citations. Patrolmen also 

evidenced varying degrees of concern over t~e 'numbers 

game' as it,' s called. Some indicated that they could care 

less how they looked on recap at the end of the mon'th, while 

others demonsti:ated an acute preoccupation with their 

standing in the division. The same variability was apparent 

among the supervisors. Some never looked at the monthly 

tabulations, and others closely monitored them. ~et despite 

the similarity of attitudes, the statistical controls are 

probably more important in LAPD than Redondo Beach (though 

in recent ye.ars LAPD has' atte~pted to move away from them)" 

Given the size' of the department and the large numbe'r of 

men for which a supervisor is responsible, it is impossible 

to have a close and detailed appreciation of an officer'~ 

performance and capabilities. In this context, the statis

tical controls can be more important. 
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The use of statistical controls do not direct pattol-
" 

men toward one kind of violation rather than another; rather 

they make all violations important in some sense. The 

impact of these controls is to move patrolmen from a con-

centration on felony violations to a concern for all viola-

tions of the law. Thus it broadens the range of situations 

that a patrolman must be concerned with. l'et this conflicts 

with the pragmatic and problem-oriented approach that most 

patrolmen take toward their job. A patrolman who was issuing 

t'r'affic citations in an area wi till a I burglary problem' 

would not be esteemed QY his fellow patrolmen for his wise 

judgment ner especially loved by the sergeant. Th~, r:om

plaint of many patrolmen is that statistical contI'ols lead 

one away from problem-based, selec.t.i ve enfercemen t. A 
.,' ~ 

pat~olman~ as ene put it, should be worried about the 

"peeple that are capering (comrnitt.i!)9q.c·ime) in his area." 

Not unaware of this dilemma and mindful ef the normative 

limitatiens on their powers, sergeants simply push for a 

minimum level ef work and de not attempt to. systematically 

control the choices of their men. The sergeants are 

erdinc'lrily happy, one patrelman ebserved, "if yeu issue 

seme traffic' ci ta.tions and make a few arrests." The con-

sequence, 'l:hough, is that supervisors must rely on other 

information than the acceunt of an officer's activities in 

order to determine whether he 'is doing a satisfactory job. 

However, this is easier in a small department than a large 
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one; proximity provides the intimate knowledge of an 

officer's behavior that can replace or at least mediate 

statistical controls. But in all police departments the 

relevance of criteria peripheral to the task of police work 

is enhanced. 

A supervisor's ability to influence discretion is pre. 

sumably enhanced to the extent that the men under hint want 

to be promoted. A favorable evaluation in one's personnel 

file can be had by carrying favor with one's superior~ and 

making a suitable impression. 21 But what does this mean to 

the patrolman?· Promotions in all three departments are 

based on a combination of ci'~il service ,examinations 

(including oral and written examinations) and evaluations 

of the officer's record. The subjective evaluation ,;)f an 

officer's work record carried the least importance in 

Redondo B8~ch and the most in Inglewood where it accounted 

for 40 percent of an incli vidual's total score. In LAPD the 

situation is more complex. Here it depends on the kind of 

promotion a patrolma~ desires. Administrative positions 

ate govern,~d entirely by civil service regulations, and an 

officer has to obtain a high score on both the written and 

oral examinations. The oral is acknowled<;~d to be the 

~ost·important part of the examination by patrolmen, and 

unlike Redondo Beach which relie's upon outside examiners, 

the oral boards in LAPD are made up of departmental per

·sonnel {people from the LOs Angeles personnel department 
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ar~ included in the orals for some positions, e.g. Captain 

and above). Patrolmen believe that these orals, like the 

departmental evaluations in Inglewood, are notoriously sub

jective. An individual's score depends on his 'package' 

(personnel records), and it helps, many assert, if one knows 

some of the people on the oral board. Unlike the small 

departments, LAPD also discriminates among patrolmen.' There 

are three levels of patrolmen: the first is probationary 

status; the second is automatically attained when an officer 

completes his probationary period; the third, 'P-III, is 

attained'only through a divisional promot~on. Patrolmen-Ill's 

are the training officers, but'~hi~ status is also required 

for 'promotion' to many ot the investigative positions in 

the department. An officer cannot move to detectives oJ.: 

vice until he is a P-III.. Promotion to P-III is based on 

a written and oral examination, but the decisions are made 

by the Captain i,n charge of a division. The c'aptain' dis

cusses the individuals wiih the sergeants and· lieutenants 

before making his final recommendations and drawing up the 

list. The feeling of many Patrolmen is that these evalua~ 

tions are even more subjective than the departmental exami

nations for promotion to administrative positions. I have 

- no way of knowing how true i::his might be. Both examinations 

involve 'subjective elements, but the important point is 

that promotion to .:?,-III may take an officer down a differe.Lt 

path 'than promotion to sergeant and different criteria will 

be relevant. 
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This, promotional system has two ef~ects. First, it 

results in a disjuncture between a man's performance on the 

street and the criteria for promotion in the department. 

(It is not clear, incidentally, that a department should 

promote the 'best' patrolmen or exactly what criteria should 

be used). And second, supervisors cannot help a patrolman 

as much as they can hurt him. Thus a patrolman will attempt 

to minimize the negative comments and the number of per

sonnel complaints innis file; and he would· also be adv:Lsed 

to demonstrate the proper attitudes toward supervisors and 

the rules and regulations of the department. The wise 

patrolman who desires a promotion will behave in such a 

way so as to preclude creating a negative impression; more 

f h h · . / I 22 o ten t an not t lS, means staYlng. ow. 

Patrolmen were asked to rank the perceived criteria 

for promotion,and these results are difiiplayed in Table 

111-9. ,With the exception of being able to wcirk independ-

ently, the items highly ranked all refer,to ciiteria which 

are largely peripheral to the exercise of discretion. 

These are maintaining good relations with one's supervisors; 

following the rules and regulations of thE;:! department; 

completing one's education; and maintaining good relations 

with the public and, minimizing personnel complaints. The 

striking thing about' these, choices is that criteria assoc

iated w~th the task have a very low salience. This ,does 

not change greatly when the patrolmen were asked to rank 
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. 'Table 111-9 

RANK ORDER OF . FIVE MOST· IMPORTANT PERCEIVED CRITERIA FOR PROHOTIONa / 

RANK ORDE~ INGLEWOOD RM1PART REDONDO BEACH NORTHEAST 

l. Work: Indep. Education Follow Rules Education 
(49) . ( 44) (25) ( 41) 

2. Supv. Reltns Follow Rules Supv. Relt:ns Work Indep. 
( 46):, (37) ( 22) (37) 

3. Foll.ow Rules Work Indep. Work Indep. Follow Rules 
(-42) (33) (19) (36) 

4. Corom .. Reltns Prof. Image Corom. Reltns Corom. Reltns 
(36) ( 32)· (19) (29) 

5. Education No Complaints No Complaints Prof. Image 
(36) , (28) (17) ( 25) 

RANK ORDER OF FIVE MOST I!vlPORTANT DESIRED CRITERIA FOR PROMOTION 

RANK ORDER INGLEWOOD 

1. Work Indep. 
(60) 

2. Prof." Image. 
(46) , 

3. Education 
( 44) 

4. Corom. Reltns 
(43) 

5. Aggressive 
~ ~_~_ _ ~ C34) 

• 

RAMPART REDONDO BEACH NORTHEAST 

yvork Indep. Work Indep. Work Indep. 
(46)· (33) (43) 
Prof. Image Corom. Reltns Prof. Image 
(40) (27) (37) 
Corom. Reltns Prof. Image Education 
(35) (25) (34) 
Education Education Corom. Reltns 
(29) (17) "(33) 
Follow Rules Keep Peace Follow Rules 
(29) (16) (27) 



~/ 

Table 111-9 (con't) 

Rank order is. based on the number of times an item was 
chosen in a department. The question was worded as fol
lows:' 'In order to be promo.ted to a hi9her rank in this 
department, one must take and pass a c1vil service exami-
nation. But this examinatiQn forms only part of the evalu
ation of an officer for promotion; ordinarily a police 
department evaluates other aspects of an officer's perform
ance in the department. These evaluations may be part of 
the promotional process or they may be conducted annually. 
We would like to know what some of the things officers 
are evaluated on besides their score on the civil serv~ 
ice examination. In other words, we would lik~ to know 
what an officer must do to get ahead in this department. 
By this we mean also to get a 'promotion' to the investi
gating units of the deI?artment, or generally t.o be re9ard
ed by the supervisors 1n the department as a good off1cer. 
Respondents were then handed a list and asked to rank the 
items after choosing the five most important, see Table 
111-4. 
The items were worded as follows: 
Work Indep~. Be able to wOrk i.ndependently, wi:thout super

vision--be able to initiate actions, make 
decisions, etc. 

Supv. Reltns Have good relations with the supervisors in· 
the departmerit.· 

Follow. Rules .Follow all rules and regulations of the de
. partment i and all orders of supervisors. 

Cornrn. Reltns Maintain good relations with the public; be 
known as an officer who can get along with 
people, and is always courteous and .cool. 

Education Complete your·education--Go to College. 

Prof. Image Maintain an image of professionalism 

No Compltns Have ~ery few or no personnel complaints in 
your file.· 

Aggressive Be active and aggressive on your beat; stop 
people, check them out, run warrant checks, 
p~trol for burglaries and robberies. 

Keep Peace Be able to work effectively with people in 
keeping the peace. 
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the criteria they thought should 'be most'important, though' 

there is a rather widespread consensus among patrolmen in 

all three departments that the ability to work independently 

should be the most important criteria. (Patrolmen in the 

small departments also mentioned two task related criteria, 

being aggressive on the beat and being effective in keeping 

the peace). Maintaining a professional image, which many 

respondents took to mean behaying in a professional manner, 

education and community 'relations are still salient factors. 

In addition to the de-emphasis of criteria germane to a 

patrolman's decision making, these responses again highlight 

the conflict between patrolmen and supervisors over the 

auto,nomy of patrolmen. Only in Inglewood was there any 

agreement between m:::mag:ement and patrolmen that the ability 

to' work independently was the most salient crite,ria; in the 

other departments this was ranked lower and org~nizational 

'criteria were ranked higher.. These data thus provide some 

. support for the idea, that the.re is conflict between the pro-
, ., ; 

fessio~~l and' bureaucr~tic cha'racteristics of a police, d'e- . 

partment.· This creates cons.ide.rable ~t'ensi6n for patrolmen 

but it do~s not greatly circumscrive their discretion. 

, I have discussed in some detail the characteristics of 

supervision and administrative controls in three p'rofession

al police dep.artments: and I have concluded that if super-
, 

visors, at'e in a position to influen,ce the decisions of 

patrolmen, the officers working the street nonetheless have 
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enormous latitude. Much of what supervisors are concerned 

wit~ and do is not di~ected toward the problem of dis

cretion; but-even when they are concerned, patrolmen may, 

if they so choose, 'ignore their supervisors. And even where 

a patrolman is concerned ,with what his superiors think, he 

will pay more attention to following petty but irrelevant 

rules and minimizing complaints about his behavior. But 

what is the overall effect of the system of administrative 

controls and supervision in these three departments? ' Under 

what conditions will patrolmen be able to successfully 

maintain their autonomy and minimize the impact of organi

zational controls? How will the exercise of discretion by 

patrolmen be affected? 

Table 111-10' presents some evidence relevant ,to the 

impact o~ adrninis'trati ve controls on discretion. The 

questions and responses displayed in this table. pertain to 

the perceived limitations supervision imposes on the exer

cise ,of discretion, especially on the proclivity to act. 

The first thing to note is that patrolmen in all t,hree de

partments believe that sufficient discretion is allowed by 

the department (see items A and G). Further, substantial 

portions see supervisors as interested in rule enforcement, 

and a majority in all three departments believe that super

visors are ,more concerned with petty rules than performance 

(items C and D). But where the questions pertain to the 

actions of a patrolman, substanti'al dif'ferences between the 
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A 

AGREE 
DISAGREE 
NO OPINION 

B 

AGREE 
DISAGREE 
NO OPINION 

C 

AGREE 
DISAGREE 
NO OPINION 

. AGREE 
DISAGREE 
NO OPINION 

Table 111-10 

PERCEIVED LIMITS ON DISCRETION 

INGLEWOOD RAMPART REDONDO BEACH NORTHEAST 

33.9% (21) 13.7% (7) 20.5% (7) 
66.1% (41) 86.3% (44) 76.4% ,(26) 

2.9% (1) 

15.7% (8) 
84.3% (43) 

In general, in this department there are very 
few field supervisors who believe in letting 
patrolmen make their own decis·ions. 

29.1% (18) 33.3% (17) 
66.2% (41) 64.7% (33) 

4.8% (3) 2.0% (1) 

58.8% (20) 
41.2% (14) 

31. 3% (16) 
54.9% (28) 
13.7% (7) 

A patrolman will usually get along better on 
the job with his supervisors if he doesn't go 
looking for situations requiring police atten
tion, but handles them as situations arise. 

54.8% ( 34) 45.1% ( 23) 
38.7% (24) 50.9% ( 26) 

6.5% (4 ) 3.9% (2) 

The field supervisors 
job is to enfor.ce the 
this department. 

56.5% (35) 54.9% (28) 
32.3% (20) 45.1% (23) 
11. 3% (7) 

44.1% ( 15) 41.1% ( 21) 
50.0% (17) 58.9% (30) 

5.9% ( 2) . 

act as if their only 
rules and regulations of 

76.4% (26) 
20.5% (7) 

2.9% (1) .," 
... 

60.8% (31) 
37.2% (19) 

2.Q.% (1) 
. ',' ' . 

In general, field supervisors in this depart
ment are more interested in enforcing petty, 
rules about dress, hair length, and whether 
or not' you wear your hat when you get ou~ of 
the car or whether you are a few minutes late 
to work than the sort of job patrolmen do. 
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Table 111-10 (conl.t) 

,E INGLEWOOD RAMPART REDONDO BEACH NORTHEAST --------------------------------------
AGREE 
DISAGREE 
NO OPINION 

F 

AGREE 
DISAGREE 
NO OPINION 

G 

AGREE 
DISAGREE 
NO OPINION 

27.4% (17) 
61.3% (3H) 
11.3% (7) 

17.6%" (9) 
72.5%( 37) 

9.8% (5) 

44.1% (15) 
50.0% (17) 

5.9% (2) 

17.6% (9) 
78.4% (40) 

3.9% (2) 

Patrolmen who are always out looking for situa
tions requiring police attention are the ones 
who usually get into trouble with their super
visors. 

59.7% (37) 15.6% ( 8) 55.8% (19) 17.6% (9 ) 
37.1% (23) 80.4% ( 41) 41. 2% ( 14) 76.4% (39) 

3.2% (2) 2.0% ( 1) 2.9% (1) 5.9% (3) 

~atrolmen often fail to take necessary police 
action due to a feeling that supervisors will 
disapprove of their acti~ns. 

58.1% (36) 80.4% ( 41) 91.1% ( 3.1) 72.5% (37) 
37.2% (23) 13.7% (7 ) 5.9% (2) 25.5% ( 13) 

4.8% ( 3) 3.9% (2) 2.9% ( 1) 2.0% ( 1) 

The department allows patrolmen more than 
enough discretion in making arrests, issuing 
citations, or making tactical decisions. 

SCALES SCOP.ES:~/ 

MEAN 47.33 
STD. DEV. 10.47 

53.18 
8.66 

46.44 
9.57 

52.39 
9.59 

~/ A low mean score indicates a perception of a high degree 
of limitations on the exercise' of discretion by patrol
men. Scale construction is discussed in chapter seven. 
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three departments emerge. Take the question, "patrolmen 

often fail to take necessary police action due to a feeling 

that supervisors will disapprove of their actions." Fi.fty-:

six percent of the patrolmen in R~dondo Beach and 60 per-

cent in Inglewood agreed with this statement compared to an 

average of 16 percent in LAPD. A similar difference is 

apparent with item E, though it is more muted for Inglewood. 

Finally, patrolmen in Redondo Beach are inclin~d to believe 

that they fare better when they are not aggressive (59 per

cent). Only one-third. of the patro1:men in the other depart-

ments feel this way. These questions were scaled, and 

there is considerable difference between the mean scores of 

LAPD and the two small departments. The small departments 

have a mean score of 46 to 47 compared to 53 for LAPD (the 

difference in means is statistically significant at less 
23 than .001). Officers in Redondo Beach and In9lewood 

believe that they are granted wide powers of discretion, 

but those questions which more closely measure the relation-

ship between discretion and administrative controls indicates" , 

that in fact these patrolmen are reluctant to exercise the 

discretion they have. Or rather they are reluctant to act. 

The question is why?. 

I would argue that the important factor in explaining 

this difference is the size of these three departments. Simply 

. put, there are more constr.aints on a patrolman' s discre

tion in a small department than a large department like LAPD. 

351 

• . " . 



These constraints derive from fewer levels in the adminis

trative hierarchy, the limitations on resources and the geo-

graphical area to be policed, and the fact that smallness 

permits administrators to develop a more intimate knowledge 

of a man's activities. In a small department there are 

fewer links in the chain of communications. This allows the 

Chief of Police to communicate his desires more readily and, 

more import'ant, information ,flows up through the hierarchy 

more easily. If the Chief of Police is concerned about a 

particular incident he can readily contact a field super

visor or even the officer in question. Errors of judgment 

are less easily concealed in a small department: rumors of 

mistakes and indiscretions work their way up the hierarchy. 

And this will be true even if there is a great deal of mis-

trust between supervisors and subordinates (which there 

usually is). The flow of communications in a s~all depart

ment is augmented by the small workload and the smaller 

geographical area which must be patrolled. If there are 

less incidents to be evaluated, a more thorough check of 

what has happened in various situations is possible (this 

does not mean that the Chief or supervisors con~uct such 

evaluations 1 the point is simply that they have the opportun-' 

i ty to do so) ,r The smallness of the geographical ,area 

allows supervisors, if they so desire, to more closely 

monitor the actions of patrolmen. Finally, a man in a small 

department will develop, for good or ill, a reputation as 
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a certain kind of officer, and this reputation will stick 

with him. A poor decision is something that everyone will 

know about sooner or later, and from which a patrolman can 

only infrequently escape. The elements of an officer's 

reputation--coolness under fire, a series of bad arrests, a 

propensity to get into altercations--are indelibly imprinted 

on a man, and he will be judged by his peers and adminis

trators accordingly. In a small police department, there-

fore, a system of informal controls are highly developed, 

and this ~~, though it does not necessarily mean, that 

administrators do have more control and influence over the 

decisions of their'subordinates. This is not necessarily 

the khid of control which directs patrolmeri toward a particu

lar style of law enforcement; rather it may simply make 

patrolmen less likely to act. 

,The Los Angeles Police Department presents. a clear 

contrast. Size imposes limitations on the process of formal 

control and communications. Information which flows from 

the bottom of the hierarchy is more easily distorted, and 

the command staff has neither the time or the inclination to 

closely examine every incident that occurs. Mistakes and 

indiscretions do not surface as easily, and they are not as 

costly to the organization. There is more latitude for a 

patrolman to move around if he so desires, and it is more 

difficult for supervisors to closely monitor a patrolman's 

acti vi ties. Because the organi,zation is larger, relation-
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ships among personnel must be more impersonal; judgments on 

a man's competence are based less on his informal reputa

tion than on his formal record: the number of personnel 

complaints, test scores, rating reports by supervisors, 

number of arrests and so forth. A patrolman can also escape 

his reputation. A transfer to another division offers the 

pos~ibility of starting anew; a man's reputation and 

especially his mistakes do not always follow him (when a man 

is transferred in the LAPD, he starts a new personnel file 

in the division to which he is transferred; his ·old file 

remains in his former division, though a complete record 

is maintained at central headquarters). ·The surfeit of 

resources of course augments the limitations of these formal· 

controls; a patrolman has more latitude and autonomy in a 

large department, and as a result he may be more· inclined to 

24 act. 

If the system of informal controls are much stronger 

in a small than a large police department, why should the 

effect be that of a reluctance to act? Professionalism has 

increased the autonomy of the police without l.ecessarily 

increasing democ·ratic controls over police discretion. ~et 

the autonomy of a professional police department, its 

ability to minimize the impact of social and political forces, 

is partly contingent on its size. If largeness imposes dif

ficulties of control for administratorsi.it poses similar 

difficulties for city councilmen, mayors and city managers, 
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and ordinary citizens. These 'difficulties of control are 

diminished but not eliminated in a small police department. 

Public pressure, especially complaints will have more of an 

impact in a small police department. There is also a sense 

of propriety in a small department that is not always present 

in a large department like LAJ?D.. The expectation 15 that 
I 

the enforcement of the law will be tempered to the demands 

of the citizenry, and their ease of access to the depart-

ment facilitates and enhances this. The other side of the 

coin is that the pressures which result in More sensitivity 

t,;) conununi ty opinion and demands, may lead to un€~qual en~ 

forcement of the law or at least a less strict brand of 

enforcement. (It is not clear that leniency is necessarily 

unequal; this would depend on the grounds for leniency.) 

Under police professionalism, the enforcement of the law has 

become more equal but more strict; it has meant, that every-

one is arrested or cited. For a patrolman to act on this 

basis he must have the autonomy to do so, he must believe 

that when he enforces the law strictly administrators will 

back him up and that the department wi~l act as a buffer 

between him and c,onununity opinion. And this is precisely 

what a large highly professional department like LAPD pro

vides for the patrolman. As one officer, who had moved 

from a small department in another state to the LAPD put it, 

it's "easier to be impersonal and strict" in a department 

like LAPD. The fact that informal controls are stronger 
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and the department is more sensitive to conununity .opinions 

may lead in a small de~artment to a le~s strict (and possibly 

25 less equal) strategy of law enforcement. 

TIlE ORGANIZA'l'lONAL ENTREPRENEUR 

The community and organizational contexts define the 

limitations and opportunities on a patrolman's autonomy. The 

former through the pattern of crime and the ~elationship 

between police and conununity; and the latter through the 

system of adininistrative controls which impinge upon a 

patrolman. While each of these do impose constraints, patrol-

men still have considerable autonomy to d'acide how the~ will 
" 

go about their task -and ,'how they will errforce the laws. 

Administrati ve controls, 'in particular, define limits on a 

~atrolman's actions; they are directed less toward controll

,ing his discretion, than toward ensuiingthat hf: lives up 

t.6 br'ganizational rule.s governing the minutiae of behav{or; 

and the impact of supervisory controls is ,largely' negative. 

lri these circumstances a patrolman's actions will be con-

strained but not controlled .. The policiei of a police de-

partment, .such as they are, are defined by the patterns of 

choices made by patrolmen, and to<'chis extent, decision

making in a police departmen t is ;akln to what GO,rdon Tullock 

has called 'bureaucraiid free-enterprise.' In one sense, a 

patrolman will be influenced by the desi~'es of administrators 

as much as he wants to: an especially ambitious man might 
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cater to the wishes of particular supervisors and pursue a 

strategy of enforcement which minimizes complains but re·· 

fleets the kind of enforcement administrators desire; a man 

with a less burning desire to be promoted mer~ly has to meet 

the minimal requirements of the department to retain a posi

tion that in many ways is rather attractive--it combines 

high pay and security with a rather interesting job. 

The size of the department has consequences foJ:' the kind' 

of strategy that an entrepreneur must pursue. In a small 

department, there may be less freedom due to the informal 

controls that administrators have and the sensitivity of the 

department to public opinion and desires. The effect of 

these ~ontrols mayiead to a less strict strategy of enforce-

mente The patrolmen in a large department of'ten has just 

the opposite problem: he has to be notic:ed. A·patrolman 

who wants to adv.ance Qot only must minimize .creating a 
. . ~. 

·.negativ~ 'package' but he, m,ust pursue a strategy o'~"e~forc~-
" ~ent which brings him to, the attention ,'of a'dlninistrators--

one which demonst;rates h,~s ahilities andh~s corr.petenceas a 
"! '" 

policeman. He has more opportunit~ to do this, and the li~its 

on informal controls mean that it is easier to avoid the con-

straining impact of citizen complaints. A patI'olman in a 

large department can pursue a ~trategy of aygressive en-
, . 

forcement without reaping all of the'deleterious consequences 

this inevitably entails. 

Police discretion turns on the patterns of choices made 
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by patrolmen; it is tneir interpretation of a situation and 

their ambitions, goals and idiosyncrasies which count. Yet 

in a broader sense, professionalism and the 'relative autonomy 

of the department that results provide the patrolman with 

the autonomy that he requires to make unfettered choices. 

Such autonomy allows the police to pursue the goals of 

crime control and order largely free of external restraint. 

This autonomy may be mitigated in small departments but 

it is not eliminated. The consequences of this for dis-

cretion is the matter to which we now turn • 

. ": .' , 
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NOTES TO CHAPTER III 

1. For an extensive discussion of this phenomenon see 
Armando Morales, Ando Sangrando (I Am Bleeding) , 
(La Puente, Calif.: Perspecitva Publications, 1972), 
pp. 47-56. Morales shows that more police are deploy
ed in the heavily Mexican-American area of East Los 
Angeles than in the West San Fernando Valley, and that 
although the number of alcoholics is about the same, 
four times as many people are arrested in East Los 
Angeles for drunk and drunk driving than in the West 
San Fernando Valley. See pg. 54, Table F. This de
ployment is based on.:he presumption that Ea,st Los 
Angeles is a high crime area. 

2. Jerome Skolnick, The Police and the Urban Ghetto, 
pg. 8. 

3. One policeman related an ancedote about his reactions 
to being confronted with an armed burglar. He stumbled 
onto the man in a medical office where the burglar 
alarm had gone o,ff. When he confronted the man, the 
man turned and pointed his weapon. Both of them were 
so sca~ed the policeman said that he was able to get 
the weapon away from him before anything'happened. I 
have no way of knowing whether this is true, but the 
officer had never had occasion to use ,his revolver, 
and he was known to be calm under pressure. Even so, 
the po.int is that not all policemen react to these 
situations in the same way. For a discussion of the 
differences in shooting policies among police depart
ments see, Gerald F. Uelman, Varieties of Police 
Policy: A Study of.Police Policy Reg~rding the ~ 
of ueadly Force in Los Angeles Count~ (Beverly H1lls: 
In$titute on Law and Urban Studies, 1973). 

4. Jonathan Rubinstein, City Police, pg. 26. 

5. To get around this difficulty the Los Angeles Police 
Department developed, in 1970, the, Basic Radio Car 
Plan. Under :this plan the nine office·rs patrolling a 
specific ~eogr~phical area would be assigned to that 
area for two years and required to meet with the 
residents at least once a, month 1 ' The argument for the 
BCP at the time of its inception was phrased almost 
entirely in terms of increasing the ability of patrol
men to know and understand the area he was.working. 
Chief of Police, Edward M. Davis, said "We destroy the 
identification of the policeman with any particular 
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piece of geography ..• We have to build up a basic 
radio car plan where the patrolman has an identifi
cation with a piece of good earth and the people on 
it, so when something happens it hurts him." Los 
Angeles Times, ,August 16, 1969, Part II. 

6. Two kinds of criteria ~ere relevant in selecting these 
communities: the extent to which they met the desired 
criteria of the typology and access. These can con~ 
fliet. There were divisions in LAPD which would have 
made better comparisons with the small d~partments 
(e.g. Wilshire), but permission to conduct the study 
in LAPD was partly contingent on my acquiescence to an 
administrative decision designed to minimize internal 
problems (and perhaps to preclude my studying some 
divisions). This decision required that I work with 
the Deputy Chief in charge of the Central Area, one 
of four administrative divisions of LAPD. Consequent
ly, I had to choose two divisions from the Central Area. 

7. For the last two years, the F.B.I.'s crime statistics 
have shown substantial increases in Part I crimes in 
suburban areas. See note I, chapter 2. I suspect 
but have no evidence that many of the felony arrests 
made in'Inglewood a.re of non-residents. 

8. See Donald J. Black, "The Production of Crime Rates," 
American Sociological Review 35 (August 1970): 733-748; 
James E. Price, "A T~st of the Accuracy of Crime 
Statistics," Social Problems 14 (Fall 1966): 214-221. 
I would remind the reader that I am dealing with 
reported crimes only. 

9. Ideaily, these data should be supplemented with 
information obtained from departmental statistics. 
This would enable one to obtain a better sample and 
cover a longer period of time. Unfortunately, I have 
not yet been able to collect this data. 

10. Inglewood tends to deal with rock concerts and the 
attendent problems in a much different manner than the 
T,os Angeles Police Department. LAPD has ta'ken the 
stance that people smoking marijuana at a rock concert 
are not immune from the law. Inglewood, so far as I 
can tell, generally ignores these violatiop~.· 

11. This account of the structtire of the gangs in East Los 
Angeles is based on information provided by patrolmen 
working in Northeast Division, and it in no way is 
presented as an 'accurate' account of these gangs. 
However, I am inclined to.believe that it is a fairly 
realistic perception. 
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12. It· may also reflect knowledge gained through the 
Ba~ic Car Plari, but I remain skeptical of this. 
Attendance at these meeting was rather low, and the 
people who nOrmally attended were not the types who 
would be aware of all of the crime problems and who 
was responsible. On the.other hand, the fact that 
LAPD officers tend to work the same area for.a con
siderable period of time enhances their knowledge of 
the area. . 

13. For an account of the 'reform' of the Los Angeles 
Police :Department see Joseph G. Woods, The progress
ives and the Police in Los Angeles (Ph.D. Dissertation, 
Department of History, UCLA, 1973). For Parker's 
views on police work and professionalism see William 
H. Parker, "The Police Challenge in Our Great Cities," 
The Annals 291 (Januari 1954): 5-13; O.W. Wilson (ed.) 
Parker on Police (Charles C. Thomas, 1957); and Donald 
MacDonald, TJ1'e1iolice: An Interview with William H. 
Parker, Chief of Police of Los Angeles (Santa Barbara, 
Calif.: C~nter for the Study of Democratic Institu
tions, 1962) ~ for a bi6graphical sketch of Parker and 
an account of his legacy see William W. Turner, The' 
Police Est~blishment (New York: G.P. Putnam's Sons, 
1968), chaps. four and, five. 

14. Parker's view of modern civilization was morbid and 
chilling. He believed that urban life was disruptive 
and chaotic, and coupling this with a belief that 
materialism was sapping the strength of the American 
character, Parker foresaw the inevitable decline of 
American civilization. He told Donald MacDonald that, 
"it is •.• hard for me to believe that our 'society ca~ 
continue to violate all the fundamental rules of 
human conduct and expect to survive. I think I have 
to conclude th~t this civilization will destroy itself, 
as others have before it .. That leaves, then, only one 
question--when?w, Donald MacDonald, The Police, pg. 25. 
The police were assigned by Parker the central role of 
preventing disorder and steming the tide of anarchy. 
This theme runs throughout Parker's writings. Parker 
said, "The fundamental rqle of the police service is 
not crime prevention per see Rather, policemen 
consider themselves as a 'containing elem~nt'--a thin· 
line of blue which ~tands between the law-abiding 
members of society and the criminals who prey upon 
them," O.W. Wilso.l, Parker on Police, pg. 102. See 
also pp. 99, 60-62, and the "Police Challenge in Our 
Great Cities, " pp',5-6. 

15. The Operations Bureau of the Los Angeles Police De
partment, which inclqdes all patrol and investigative 
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services, is diVided into four major geographical 
areas under the command of a Deputy Chief. These are 
the Central Area, South Area, West Los Angeles, and the 
San Fernando Valley. Each area contains from 3 to 5 
Divisions which are under the command of a Captain. 
In reorganizing the department along these lines, 
Chief Edward M. Davis said that this was intended to 
decentralize the operations of the department. Each 
Deputy Chief was to act as the Chief of Police for a 
specific geogra~hic area. 

16. The methodolo~y used in this study is discussed in 
greater detail in chapter seven and appendix I. The 
survey consisted of 80 minute interviews conducted 
with a total of 198 patrolmen in the three departments. 
A'census was attempted in Redondo Beach and in Ingle
wood, where 34 of' 37 patrolmen were interviewed in the 
former and 62 or all offic'ers assigned to patrol were 
interviewd in the latter. In the two divisions of 
LAPD a random sample of patrolmen was taken, 51 from 
each division. This amounted to a 50 percent sample 
in Northeast dnd a 25 percent sample in Rampart. The 
interviews were conducted in the Spring and Fall of 
1973. 

17. In the Spring of 1973, the tension between patrolmen 
and administrators erupted into open conflict. The 
incident which sparked the conflict had to do with the 
disciplining of an officer for the length of his hair, 
but it quickly spread to complaints about management. 
The entire affair was rather short-lived, however, 
lasting about a week and a half. This, conflict is 
discussed in more detail in chapter 7. The major 
problem this poses is that the survey data may be 
distorted due. to the animasi ty between patrolmen and 
administrators. Distortion is most likely in those 
questions dealin~ with supervision and the objectives 
af the department. I have no way of knowing whether ' 
and how mcuh dis~ortion is present in the data. But 
the reader is warned to read the figures from Redondo 
Beach ~ith this in mind. 

18. See Arnold S. Tannenbaum, "C6ntrol in Organizations: 
Individual Adjustment and Organizational Performance," 
Administrative Science Quarterly 7 (1962): 236-257; 
TrThe Concept of organizational Control," Journal of 
Social Issu~s 12 (1956): 50-60; and with. Clagett G. 
Smith and A.S. Tannenbaum, "Organizational Control 
Structure: 'A, Comparative Analysis," Human Relations 
16 (1963): 299-316. 
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19. Linda Wallen, Internal Discipline in Public Bureau~ 
cracies: The Case of LAPD (Unpublished manuscript, 
n.d.) Wallen's study of the Internal Affairs Division 
of LAPD shows that while complaints for neglect of 
duty or insubordination which are initiated by the 
police d~partment are more likely to be sustained than 
citizen complaints of excessive force, there has been 
a trend since 1969 for the percentage of citizen com
plaints to be sustained. However, the iricrease is 
slight . 

20. Peter Blau, The Dynamics of Bureaucracy (Chicago: 
University of Chicago Press, 1955) pp. 37-47. In this 
study of' an employment agency Blau concludes that the 
use of. statistical controls to measure the performance 
of employees constituted a form of 'goal displacement.' 
That is the goal of meeting the performance criteria 
superceded that of helping clients, see pg. 46. See 
also Gordon Tullock, .The Pol.i tics of' Bureaucracy 
(Washington, D.C.: The Public Affairs Press, 1965), 
pp. 18'7-190 and 206-209. 

21. Ttle question of ambition and the desire to be pro
moted and the consequences of this behavior for 
administrative efficiency is the theme of Gordon 
Tullock's The Politics of Bureaucracy. 

22. The eff~~t of th~ promotional system in a police 
department on ·discretion was analyzed by one of my 
students,"'Vince Toth in a paper "Self Interest is 
Moving Up." Toth is a sergeant in a Southern Calif
ornia polide depattment, and some of the material 

'here is drawn from this paper. 

23. The statistical test used here was the Student's 
T-test for the difference in means. 

24. The argument that there are limitations on the effect
iveness of hierarchical controls in bureaucracies and 
that these limitations are more pervasive in large 
organizations than small organizations is succinctly 
pr-esented in Gordon Tullock, The Politics of Bureau
cr~cy. Tullock res'ts his .argument on two assumptions: 
the cognitive limitations on decision making and 
assessment of information among men; and the con- . 
sequences. of ambitious, politically motiv~ted behavior 
by subordinates. The deleterious consequences of 
these are magnified in large organizations, see 
especially Part III, pp. 120-220, passim. For an 

,opposing point of view see Herbert Kaufman, Adminis
tra~ive ,Feedback: Monitoring Subordinates' Behavior 
(washington, D.C.: The Brookings Institution, 1973). 
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Kaufman argues that the system of feedback at an 
administrator's command is such that if he wants to 
know about subordinate non-compliance he can. The 
question that Kaufman raises is whether there are not 
incentives for administritors not to know. See pp. 
63-80. However, it would seem that the efficiency of 
a' syste'm of feedback depends partly on the nature of 
the task. There are many decisions in a police depart
ment of which there is no rdcord and no knowledge out-

,side of the two patrolmen involved. 

25. The argument that professionalism leads to stricter 
enforcement is developed by Wilson in ~ost of his works. 
Besides Varieties of Police Behavior see his "The 
PolicE! and the Delinquent in Two Cities," in Ci t:( , 
Politics and Public Pplicy, pp. 173-196. What W1lson 
shows is that juveniles are treated more strictly but 
equitably in a profesional than a fraternal depart
ment.However, there is some question of whether this 
applies to adult arrests; most studies (Wilson's in
cluded) find that Bl~cks are arrested at higher rates 
for more serious- offenses than Whites. See, for 
example., Morris A. Forslund, "A Comparison of Negro 
and White Crime Rates," Journal of Criminal Law, 
Criminology and Police Science 61 (June, 1970): 214-
217; and T.N.Ferdinand and E.G. Luchterhand, "Inner
City Youth, The Police, The Juvenile Court and Justice," 
Social Problems (1969): 510-252. This matter will be 
discussed extensively In chapters five and six. Dif
ferences between large and small departments have been 
considered from the point of view of citizens by 
Elinor Ostrom and Gordon Whitaker, "Does Local Com
munity Control of Police Make~~ Differen~e? Some 
Preliminary Findings," Political Science 17:1 
,(February, 1973): 48-76. They hypothesize that police 
outputs increase or Will be higher in a small depart
ment than a large department, arid for most of their 
measures, which are citizen evaluations of police 
service, this is true. What they don't consider is 
the question of leniency versus strictness in enforce
ment, and I suspect that this accounts for the 
generally more positive evaluations they have found. 
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CHAPTER FOUR 

, WORKING THE STREET: CRIME FIGHTING 

How do patrolmen exercise their discretion? What kinds 

of choices do they face on the street? How do they go about 

meeting the goal of crime control, what criteria do they 

use in deciding not to enforce the law, how do they handle 

disturbances, especially famii~ disputes where the potential 

for violence is often great? Hhat is the impact of profess

ionalism on these decisions and what are the nature of the 

limitations and opportunities that patrolmen routinely con-
.. 

front? Focusing on the immediate d~cision to'make an arrest 
,0 

~ay obscure the b!oader context within which the act of 

discretion takes place and the successive choices ·that lead 

up to the outcome. If patrolm~n face limits on their 

discretion, they a,restill not capti '(es of the immediate 

circ\lI1lstances. Every patrolman faces a broad range of 

choices that he must make,' consciously or not, and these 

choices. hinge not only on the law and the behavior of sus-

pects and citizens but on the way he adapts to the limita-

tions and opportunities of his task. 

For a patrolman, the central difficulties and opportun-
., 

ities of his t~sk stem from routine patrol. Much of what a 

patrolman does, involves nothing more than.dri~ing around his 

beat; ,moving through heav.y traffic· on the way to a call, 
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nosing down alleys, checking doors anq windows, driving 

through vacant lots, into parks, and down resident~al 

streets, all the time very slowly. There. are theories 'in 

textbooks on police administration which purport to tell a 

man how to patrol an area, and are fed to each successive 

generation of police recruits; but patrolmen have their own 

set of rules and tricks based on police lore and handed 

down to each rookie in the intimacy of the patrol car. 

There are decided differences of opinion as to the way one 

should patrol an area, and even the reasons for pa~rol. 

These differences may as,sume the aura of a grave philoso-

phical debate, but they really manifest decided differences 

in style and approach. Each patrolman has by virtue of the 

norm of individualism extensive latitude in. choosing and 

developing an approach to, police, what I shall call an 

operational style. An operational style derives from the 

initial choices that a patrolman makes about how to work 
I 

the street and thus represents his interpretation of the 

task of police work and his adaption to the limi~ations un 

his powers as a policeman. It evolves from the process of 

.adapting to the limitations and opportunities imposed by 

the police department, the police culture,~ and the realities 

of the street. In this, th~ process of socialization is , 

central in det,ermining the kind of style a patrolman w~ll 

ultimately adopt. As· such, an operational style reflects 

,the ':Nay a patrolman uses his po,:"ers of discretion. 
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An opelcational style is not a set of rules or formulas 
, 

which are. more or less mechanistically applied to decision-

making: rath~r, it is a general set of beliefs which are 

only loosely related to decision-making but which give an 

officer's approach to police work,a distinctiveness it would 

not otherwise have. The concept of operational style is 

used in much the same way Alexander George uses the idea of 

"operational code" in the study of political elites.Georg~ 

suggests that, "these beliefs serve, as it were, as a prism 

that influences the actor's perception of the flow of 

political events and his definition or estimate of particular 

situations. The beliefs also provide norms and standards 

that influence the actor's choice of strategy and tactics, , 

and his structuring and weighing of alternative cours~~ of 

action."l ~hese beliefs manifest attitudes to~ard order, 

justice, authority, and professionalism, and they are 

nurtured in the process of extended socialization each 

patrolman undergoes. 

An operational style initially derives from the choices 

a patrolman must make abou't how to work the street.' He 
, , 

must make two choices: he must decide how aggressive he 

shall be in pursuit of the goal of crime control: and he 

must decide how selective he shall be in the enforcement of 

the law. Patrolmen by and large are proactive, and insofar 

as the problem of crime is concerned the ideal is that of 

the inner-directed and aggressive patrolman. The inclina-
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tien to. be aggressive stems in part frem the attractien ef 

crime-fighting, the thrill ef the chase, if yeu will; but 

it is also. mandated by prefessienalism which requires that 

the pelice take the initiative in reeting eut crime. It 

denetes a preeccupatien with erder and legitimizes the 

eccasienal use ef extra-legal tactics such as the vielatien 

of search and seizure laws in erder to. apprehend felens. 

~e,t patrelmen vary greatly in their prepensi,ty to. be aggress

ive, seme believing that aggressiveness eught to. be temper-

ed by restraint and ethers unwilling to. take the risks that 

an aggressive style ef patrel entails. Mereever, ameng 

these efficers who. are aggressive there are differences 

abeut how to. be aggressive; that is there are two. different 

philesephies ef hew to. werk the street. Secend, a patrel

man must decide en prierities. Fer a patrelman his mest 

precieus reseurce is time, and mest are aware that net all 

ef the laws can be enferced. What sheuld he de? Sheuld a 

patrelman enferce every vielatien he sees er sheuld be 

adept a censcieus set e'f prieri ties? And if he cheeses to. 

adept'a set ef prierities which vielatiens are the mest 

impertant? Crimes of vielence? Preperty crimes? While 

seme'patrelmen make ~atherfine distinctiens abeut the 

serieusness ef varieus vielatiens, the c~ucial cheice is 

whether to. attempt to. enferce all the laws er to. adept a 

set ef prierities. A patrelman's answers to. these two. 

questiens dictate his cheices in these situatiens where he 
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'is able to be p'roacti ve, and they will inf luence his choice 

of responses when he must be reactive and respond to calls 

for service. 

An operational style also includes beliefs about crime, 

'the propensity of various groups and ind,ividuals to engage 

in crime, indices of suspiciousness, the way the law should 

be interpreted in various situations, what constitutes un

reasonable fo"rce, and when the use of lethal force is re

quired. There is considerable diversity among patrolmen in 

the way they interpret various situations and assess the 

motives and likely behavior of citizens and suspects, but, 

unlike the beliefs about aggressiveness and selectivity 

there is somewhat more homogeneity here. The reason of 

course is that all patrolmen unuergo a similar process of 

. socialization and hence all are exposed to the basic tradi

tions of police lore. In otherwords, many of t.he ski lIs 

that patrolmen learn derive from the same body of' knowledge, 

if, you'will, which insures a degree of commonality. Yet 

what is decisive is that this knowledge will be interpreted 

and applie? differently. 

These beliefs formbnly part of the web of reality that 

we observe. The operCitional style will be mediated by the 

limitations and opportunities imposed by the police, bureau

cracy, the community setting and the police task. Police 

discretion is the resul,t of the interplay between a patrol

man's operationa'l style and the constraints of the bureau-
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cracy, community setting, and the task to which he must 

adapt. What we observe is not the clean style, but the be

havior which is a result of these forces. A patrolman must 

ply his craft in a particular community in which he con

fronts specific types of crime problems, a variety of demands 

from local citizens and politicians, and in which there may 

be subst'antial differences.--socially, economically, cultural

ly--between himself and the people he polices. A patrolman 

must also adapt to the demands of the police bureaucracy; 

he must meet conflicting goals; adapt to the .punitive system 

of supervision and the inevitable frustration entailed by 

the disjuncture between his performance on the street and 

the rewards· handed out ,by supervisors; and if he is ambitious 

at all he must work in such a way so as to curry favor with 

appropriate supervisors and administrators. Finally, a 

patrolman must come to terms with .the unique re,quirements of 

his task. These include limitations imposed by legal re-

quirements, the inadequacy of the information that a patrol

man must base his decisions on, the diff~culty of balancing 

the crime-fighting and order-maintenanc~/service functions, 

and the necessity of coping with what is very often a rather 

boring, mundane task. The interplay between a patrolman's 

beliefs and these factors is dynamic: an operational style 

develops as a patrolman learns his craft and comes to terms 

with the limitations and opportunities he faces; yet once a 

patrolman has adopted a style it will be continually rnod{fied 
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by the situations he confronts and the demands made upon him 

by administrators. 

The act of discretion turns on three choices a patrol

man may make: whether or not to intervene on his own 

initiative eithe~ for purposes of investigation or to en

force a minor violation; whether to make an arrest or noti 

and the choice of appropriate tactics~ These choices must 

be considered in light of tne two functions the police per

form: that of c~ime control'and that of order maintenance/ 

service. The task and the legal requirements in each are 

greatly different. The former concerns the proactive role 

of policemen, the use of probable cause, aggressive patrol 

and the like. In the latter, the question of discretion' 

turns on non-enforcement of the law and the role of police

men as peacekeepers. Actually, these are but two sides of 

the same coin but since they pose different issues in terms 

of the legality of police action and the responsiveness of 

the police to external demands (the demands of minority 

g·roups for example) they ought to be considered separately. 

The purpose of th~ next two chapters is to paint with a 

rather broad brush the way in which patrolmen go about work

ing the street, pointing up the limitations on a patrol~an's 

authority and' how he copes with these, and the differences 

add similarities among patrolmen and the three departments. 

This chapter considers. how patrolmen go about meeting the 

objective of crime control, and how this is influenced by 
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the demands of professionalism. The succeeding chapter 

takes up the problem of non-enforcement in terms of minor 

'I' d' 2 V10 at10ns and 1sturbances. 

HITTING THE STREET: THE INITIAL CHOICES 

Unless a patrolman is greeted with a call for service 

upon leaving the station--a tratfic accident, a crime re-

port·, or an argument between neighbors--the first decision 

is what to do for the duration of the watch. This choice 

may not always be explicitly determined or even well con-

sidered, but a choice is nonetheless made. Consider for 

a mom~nt a patrolman's attitude toward his job and his 

fellow human beings as he begins a routine tour of duty. 

It is quite possible that he may have spent the day in 

court, a day that may have been, from his point of view, 

ill-timed, unproductive, and most of all frustr,ating. In 

addition to being thoroughly fatigued, he may be inclined· 

to view the world with 'a certain amount of resignation and 

to seriously question the usefulness of any purposive 

action. Chances are that h~ may be inclined to 'got it' 

t~is shift, to answer calls for service and maybe write a 
traffic ticket or two, but otherwise to approach his task 

with 'tunnel vision,' as the police call it. The other 

extreme is the officer who approaches the street as a marine 

might attack a beachhead: tonight somebody is going to go 

to jail. The conunonalit.y here is the mood of the patrolman, 
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as policemen like to put it, the tacit decision of how one 

will work. What one does, as patrolmen continually pointed 

out, depends,on how one feels. As one. patrolman said, 

·"soIr.edays you feel like getting everybody apd you go out 

and really s6ratch; other day~ you take it easy, make a 

few stops and write a 'few F.I.'s (field interrogation re-

ports) to make your log look good and let it go at that. 

You just hand loose and have tunnel vision." Mood may also 

influence decisions: the same situation might result in an 

arrest 'one night a,nd a warning the next night. Decisions, 

many patrolmen insist, depend on 'small' things, how one 

feels and even what just seems interesting. 

Hood is not something to be dismissed; patrolmen at 

ei ther extreme were observed a number of times. There is 

often a quality of arbitrariness about the ac)c of dis-

cretion, a whimisical attitude 'that may result in one man's 

arrest and ano'ther man '.s release. This is partly a result 

of the fact that making anarr~st is a rather routine affair 
, 3 

to a patrolman.. Yet the,re is more stability in their be-

havior than most patrolmen would have one 'believe; the 

fluctuations in behavior are neither as radical nor as totally 

arbiti~Ei.ry as the idea of mood might suggest. Stability' in 

the act of' dfscretion stems from limitations imposed on a 

patrolm'an's freedom, his persona-lobjecti ves and iI?-terests, 

and the kind' of operational style he develops as a patrolman. 

Moo4 may dictate deviations from this style but it does not 
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fundamentally alter it. Rather mood is an intrinsic char

acteristic of police work which modulat~s a patrolman's 

style. Mood as it affects discretion is highly unstable. 

To see why'we must inquire a bit further. 

In the most trivial sense, mood simply means that an 

officer 'may not want 'to work very hard. Yet, more funda

mentally, mOQd as a factor in discretion involves the reso-

lution of two problems f,acing all' p~trolmen. Mood first of 

all denotes the fact that a pbliceman is continuall~ faced 

with the temptation and opportunity to displace private 

frustrations, anxieties, and hostilities on the public~ 

These will necessarily influence the kinds of decisions he 

may make. For example, one officer said that if he observed 

a serious traffic violation on the way to work, particularly 

one that may have af~ected him, he would be more likely to 

spend some time looking ,for people who have corranitted the 

same violation. An officer may-have an especially nasty 

fight with his wife, anq act as if every woman he meets in 

the context of a family dispute deserves the same as his 

wife. Hostilities toward racial groups o~ juveniles may be 

vented through 'the process of discretion. These actions, 

however" dre less a reflection of an officer'S momentary 

mood than the displacement of private anger. Much of what 

the police designate as mood is a result of thi.s phenomenon. 

The other p~oblem stems from an intiinsic characteristic 

<;>f police work, it's boredom. The daily.routine of b':lrg-
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lary reports, barking dog calls, kids shooting oif fire

crackers and bothering the old couple up the street, stumb-

ling, vomit-splattered drunks, day dreaming people running 

stop signs, missing children, and just plain driving around 

deadens even the dullest of men. The threat of the un

expected is always present" but occasionally one is required 

to create the unexpected in order to relieve the boredom. 

In the absence of numerous calls for service or an especially 

interesting situation that just happens upon patrolmen, 

one's mood may dictate looking for a particular violation, 

going to the park and loo,king for some juveniles smoking 

~arijuana or drunking, bothering parked lovers, or even 

'buying' a call from other patrolmen. Mood in this context, 

is a referrent for problems or violations that seem interest-

ing and hopefully provide an outlet to the need for action. 

A patrolman's mood, then, as it affects d~scretion 

rests on the problem of controlling private anger and 

attempts to cope with boredom. Both give many decisions a 

whimisical, even an arbitrary quality, but from the patrol

rna's point of view it simply allows him to adjust to per-

sonal'frustration and the demands of the task. For this 

reason mood 'is'a factor which modulates an officer's opera-

tional style w~thout substantially altering it. 

What are the functions of routine patrol and what kinds 

of choices must, a patrolman make? The purposes of routine 

patrol' might te summed up by two words: availability and 

375 



deterrence. These denote the reasons for having policemen 

patrol the street. A patrolman is expected to be avail-

able to respond to people in distress. Most of the situa-

tions that a policeman becomes involved in are a result of 

a call for service. Table IV-I shows that 57 percent of 

the incidents observed in the three departments originated 

from calls for service from the public (this is substant

ially lower 'that what Albert Reiss and his associates 

observed in Chicago, Washington, D.C., and Boston). The 

two divisions of LAPD average a slightly lower proportion 

of calls for servie than the other departments; but the dif-

ferences are not large. One of the. fi~st things that every 

recruit is told is that his first responsibility ~s to 

handle his calls. There is only minimal sc~eening of calls 

in all three depaitments. The belief that a professional 

department provides services requires that all calls be 

ariswered, even the most trivial. 

Most patrolmen believe t.hat their presence on the 
, 

street is a deterrent to crlme, indeed perhaps the major de-. 

terrent. The visibility of p~trol cars prowling about is a 

warning to would-be felo(~'s, and the more police cars there 

are--and bY' i-mp~icationdthe more active they are--the lower 

the crime rate is likel\J, to be. There is no question that 

a visible presence affe~:=.ts the crime rate in some manner; 
.1 

what is not so clear is \\';rlhich crimes· are affected and how 

they are -affected. Th~l\e are numerous crimes which police 
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. TYPE OF -INCIDENT 

ALL INCIDENTS 
On-View: 
Call for Service: 

.NINOR VIOLATIONS 1/ 
On-view: 

w Call for Service: 

" DISTURBANCES' 2/ " 
On-View: 
Call for Service: 

1-1AJOR CRn-reS: 

FELONY VIOLATIONS 3/ 
On-View: 
Call for Service: 

FIELD INTERROGATIONS 4/ 
On-View: 
Call for Service: 

l-lISC. SERVICE5 / 
On-View: 
Call for Service: 

Table IV-1 

OBSE'RVED FIELD INCIDENTS 

LOW-CRIME HIGH-CRIME 

REDONDO BCH. NORTHEAST INGLEWOOD RAMPART 

98 131 108 174 
40%.(39) '45% (59) 39% (42) 45% (78) 
60% (59) 55% (72) 61% ( 66) 55% (96} 

*46% (45) *24% (34) *32% (36) *32% (58) 
64% (29f 69% (22) *)% (28) 71% (40) 
36% (16) 31% (12) 20% (8) 29% (18) 

24% (23) 24% ( 31) 28% (30) 22% (39) 
4% ( 1) 3% ( 1) 3% ( 1) 3% ( 1) 
96% ( 22) 97% (30) 97% (29) 97% (38) 

19% (19) 43% (56) 26% (28) 32% (56) 

11% (11) 17% (22) 15%. (16) 12% (21) 
18% (2) 5% ( 1) 6% (1) 5% ( 1) 
82% (9) 95% (21) 94% ( 15) 95% (20) 

8% ( 8) 26% (34) 11% (12) 20% (35) 
88% (7) 100%(34) 100%(12) 100%(35) 
12% (1) 

11% ( 11) 8% (10) 14% (15) 12% ( 21) 
6% ( 1) 5% (1) 10% (1) 
94% (10) 95% (9) 100%(15) 90% (20) 

TOTAL 

512 
43% (219) 
57% (294) 

*34% (173) 
71% ( 120) 
29% (53) 

24% (123) 
3% (4) 
97% (119 ) 

31% (159) 

14% (70) 
7% (5) 
93% (65) 

17% (89 ) 
99% (88) 
1% ( 1) 

11% (57) 
5% ( 3) 
95% (54) 



2/ 

Table IV-l (con't) 

All calls or stops involving misdemeanors, 'e.g. 
traffic stops, petty theft, drunk in public, 
parking violations, etc. 

All calls or stops involving order-maintenance 
problems, e.g. fights, family disputes, noisy 
parties, etc. 

3/ All calls or stops involving the commission or 
potential commL3sion of a Part I crime, major 
assaul ts, robbery, b'urg lary, "man with a gun" 
etc. 

4/ 

~/ 

* 

SOURCE: 

All calls or stops to investigate suspicious 
circumstances and/or a suspicious individual, 
and selective enforcement of laws. 

all service calls, e.g. crime reports, traffic 
accidents, missing children, recovery of stolen 
property, dead bodies, suicides, and community 
meetings (team policing in LAPD). 

Percent of total 

Field Observations, 1972-73 
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do not consider 'repressible.' Crimes of violence such 

as 'homicides and assaults, which take place within the con

fines of someone's home, and-numerous petty crimes such 

as drunkenness and' shop lifting cannot be prevented by any 

stretegy of police patrol .. Crimes which involve some fore-

thought and take place in public--robbery, auto theft, burg

lary, and street muggings--can, most policemen believe, be 

potentially prevented. The effect-of vigorous patrol, how

ever, maybe more displacement of crime than deterrence. 4 

This much is gl;"anted by some patrolmen, but the responsibil

ity for the beat, requires concern only for the crime in 

that area. If it is simply pushed across the city or divis

ional boundary, so much the better, as it is then someone 

else's problem. There are some questions raised about the 

effectiveness of a strategy of aggressive patrol or even 

the notion of deterrence; but for most patrolm~n the belief 

that their presence on the street acts as and is one of 

the central deterrents against the commission of crime 

provides the necessary assurance to sustain confidence in 

their effectiveness. 5 

If the requirements of availability and deterrence 

define the purposes of patrol and are thus complementary, 

they may also conflict. For historical reasons and because 

the police do provide services of some kind on a twenty

four hour basis, a wide range of social problems come under 

their purvie\,l. Some are trivial, and probably should not 
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even involve the police; others, like drunkennes~, are 

delegated to the police because other solutions are not 

forthcoming. )!'et professionalism has meant, among other 

things, a narrowing of the functions that the police be~ 

lieve they should be concerned with. The suppression of 

crime, 9S should be perfectly clear by now, is the goal of 

a professional police department and the preoccupation of 

most patrolmen. The need to provide services and the goal 

of crime control are in conflict to the extent that a patrol-

man views his role as l~rgely one or the other. The ideol

ogy of professionalism and the values of the police culture 

presuppose that service activities will be viewed with less 

than complete acceptance by patrolmen. A patrolman neither 

receives an accolade for the way he handles a call for 

service nor does it ordinarily give him much personal satis

faction. 6 )!'et patrolmen respond to this confli~t in quite 

different ways: some simply accept the duality with more 

or less complete equanimity and might be said to take things 

as they come; others actively resist and attempt to devote 

their time to the pursuit of felons. The way this' conflict 

is resolved is an important stage in the development of an 

operational style. 

In balancing the demands of these functions a patiol-

man is faced with two kinds of choices: how to create and 

utilize free time from calls; and under.what circumstances 

a patrolman should take himself out of the field for the 

380 



j' 

.. 

enforcement of a minor violation. It should be apparent that 

to the extent that a patrolman must respond to calls, his 

freedom of action is.greatly limited; not only does he lose 

time but the situations and the available legal alternatives 

may effectively preclude much in the w'ay of independent 

action. A patrolman's free time may ~e spent in any way he 

desires, and·the more free time a patrolman' has at his dis

posal, the more he is able to exercise his pm..rers of dis

cretion 'in a way that fits his own interpretation of the 

task. Tne decision of how to utilize free time is thus a 

direct expression of an officer's operational style . 

. It may' be difficult to estimate how much free time 

patrolmen have, but it is more than most would admit. 

,Table IV-l shows that two-fifths of all incidents observed 

in the three Southern California police departments 'were 

the result of decision~ by patrolmen to take i~dependent 

action. And of this proportion, 95 percent (208) were to 

enforce minor violations ~r to conduct field interrogations. 

However, free time is not something that is always gi.ven to 

a patrolman; it can be and often is taken. Many patrolmen, 

well aware of the limitations' imposed by the radio, will 

seek to manipulate their. activities so as 'to create more 

free time' 'for independe~t action~ This is commonly referred 

to as "engineering," and as a rule it is more prevalent in 

a large department like LAPD than either small department. 

Once he has the free time what does a patrolman do with it? 
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Should he look for traffic violations? Should he slowly 

patrol residential areas looking for burglars? Or should he 

spend his time looking for drunk drivers or perhaps heroin 

addicts? Or maybe just ldoking for.anything that appears 

suspicious? The answers will hinge ·on an officer's opera

tional style. 

The decision to make an arrest has consequences other 

than those affecting the person arrested. It ~eans one 

less patrol car is available to answer calls or act as a 

deterrent. The decision to arrest a drunk may consume any-

where from fifte'en minutes to an h'our and a half depending 

on how far it is to the jail, how busy the jail is, and 

whether or not the patrolman decides to have coffee with 

som~one he hasn't seen in awhile. During this time someone 

else must answer the calls for service. Some patrolmen also 

believe that the enforcement of minor violations dilutes 

the deterrent eff~ct. For. the patrolmen who decides to 

make an arrest for drunk, the decision entails some 'oppor-

tunity costs.' The decision to arrest a drunk may m~an a 

lost opportunity to catch an armed robber, and in the hier:

archy of values in a police department the latter is con

ceded to have more importance than the former. Still, many 

patrolmen take the point of view that all of the laws are 

important, and that one should pay .as much attention to 

minor violations as to serious ones. No patrolman, how~ 

ever, can avoid making choices about priorities. The 
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decision to enforce a minor vio'lation is not always con-
• to. t!,t 

sciously evaluated at the'level that I have been describing, 

but these concerns are always present. Matters such as the 

number of cars in the field, the level of activity as deter-

mined by the r'adio, and whether or not the patrolman feels 

like working hard will also influence this decision. It is 

probable that a rather dead night will produce more drunk 

arrests than a busy night. 

What counts in the exercise of discretion is a patrol

man's sense of priorities and his interpretatiori of the task 

before him. The decision to arrest is simply the outcome 

of a succession of choices that the patrolman has already 

~ade •. Happenstance is clearly a factor in police work, and 

.while many felony arrests are made as the result of encount-

ering a fortuituous set of , circumstances, the patrolman, much 

like' t~e classical capitalist entrepreneur has ,the resources 

and the time to create his opportunities. How he utilizes 

his free time, how strictly he believes 'minor violations 
.. -. 

should be enfo'rced, his vi~w of service and order-maintenance' 

activities, the depth of his preoccupation with crime, and 

even ,his' mood are' not, strictly speaking, discre.tionary 

decisions; but the choices a patrolman makes here shape his 

decisions on the street: The' quality of justice is deter

mined as much by these decisions as legal criteria., 
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CRIME FIGHTING AND THE GOOD PINCH: 
ATTITUDES TOWARD WORKING THE STREET 

In an occupation in which the rewards are few, one of 

the great satisfactions for its practitioners is the making 

of a felony pinch. Much police lore is taken up with the 

problems and prospects of making a good felony pinch; and 

while th~ goal of crime fighting may not be everything, as 

some policemen will grant, a good felony arrest provides 

the persOnal satisfaction that comes, with the competent 

practice of any craft. The anecdotes of good arrests passed 

back and forth in the locker room and in the Watch Command-

er's office inevitably become war stories, the recounting of 

past exploits and the possibilities of future ones. Some 

policemen come prepared to fight crime; the mandatory 
, , ' 

accounterments include binoculars,- notebook containing the 

details of crime probl~ms and relevant suspects, and if one 

is a narcotics specialist essential paraphenalia such as a 

pupilometer and a small flashlite with attached magnifying 

glass to inspect the arms of heroin addicts for needle marks. 

Not'all felony arrests command an equal amount of respect; 

a felony arrest which an officer comes.acrass by· chance is 

somewhat less respectable than .the arrest which demonstrates 

the successful use of acquired skills in police work. 

Stumbling onto a burglar does not refl~ct as much skill as 

patient. and ~arefulpatrol of a~ area, the cultivation of 
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informant;s, or even the ~'ystematic application of textbook 

principles in thoroughly checking out a commercial building. 

Two avowed crime fighters, working morning watch in LAPD, 

made numerous burglary arrests simply by thoroughly and 

systematically checking a building where a burglary alarm 

was ringing. Most officers give burglary alarms only a 

cursory check since' so many of them are false, but t;hey 

probably miss catching a numbe:£.' of burglars as a result. 

~he popular image of the detective as cr.ime fighter 

notwithstanding, mos·t felony arrests are made by patrolmen. 

Pat~ol, as the department sages have it, is where the action 

is; the detective bureau is for 'paper pushers. ' As Table 

1"-2 rather convincingly demonstrates over two-thirds and 

almost three-fourths of the arrests for Part· I crimes in 

Redondo Beach and Ingle\'lood are made by patrolmen. The .. 
percentage of felony arrests.made by patrolmen.in the two 

divisions of LAPD is even higher; 88 percent in Northeast 

and 85 percent in Rampart (the figures for.Ll\PD'are not 

available by crime and detail of a,rrest)· • 'These include' 

'arrests for homicide, robbery and burglary, crimes that 

are normally considered cold and thus the domain of the 

detective. 

If'patrol division is where the action is, how do 

patrolmen' view their task? Are tneysingle-m:Lndedly devoted 

to the goal of crime suppression or·are there other goals 

that are important? The information contained in Tables 
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Table IV-2 

ADULT FELON~ ARRESTS B~ DETAIL ARRESTING -.1972 

INGLEWOOD P.D. REDONDO BEACH P.D. 

Total Patrol Detc. Other* Total Patrol Detc • Other* 

. ADULTS: 

Homi.cide: 13 77%· 33% 3 66% 33% 
Rape: 11 36% 64% 2 
Robbery : 152 70.% 29% 1% 39 62% 28% 10% 
Agg. Assault: 82 72% 28% 44 82% 9% 9% 

w Burglary: 16·9 71% 28% 1% 92 86% 8% 6% OJ 

'" Auto Tl1eft: 139 67% 32% 1% 48 63% 4% 33% 
Grand Theft: 40 70% 30% 14 50% 29% 21% 
Total Part I: 606 69% 30% 1% 242 74% 12% 14% 

* Other iI:lcludes arrests made by civilians and other la\\T enforcement agencies. 

Source: Inglewood and Redondo Beach Police Departments. 



IV-3 through IV-6 provide some answers to.this question. 

In Table IV-3, patrolmen were asked to rank these object-

ives of the department that they though should be most im-. 

portant (compare these to Tables 111-4 andTII-5 which pre-

sents the patrolmen's interpretation of what the department 

emphasizes). Combining the three crime-related objectives--

patrol the beat, be aggressive, and make felony arrests--6l 

percerit of the patrolmen in, Inglewood, 68 percent in Redondo 

Beach, 51 percent in Rampart, and a scant 39 percent in 

Northeast ranked these as most important. In the overall 

rankings, presented in Table IV-4, patrolling the beat is 

ranked first in Inglewood, Rampart and Redondo Beach, but 

second in Northeast division. However, a substantial portion 

of patrolmen in all three departments (27 percent in Ihgle-

wood, 21 percent in LAPD, and 18 percent in Redondo Beach) 

ranked maintaining a prbfessipnal image as the ,most import-

ant objective. These, data suggest that if crime-fighting 
,.' .. ~, 

"is an :i,mportant goal, it is not to be pursueq to 'the ex-

clusion ofo.the'r 'objecti ves. The development of a profe,ss

.. ional· app~~~~h, ~~ich connote's fair'~ess,' impers'6~ality ,and 

a clean:-cut, spit and pol,ish im~ge, :and" 'the maintenance of 

, reasonabl'y good ,qtpport'with'the public are objectives' 

which also demand consideration. 

~et some caution .should be exerci~ed in interpreting 

these, data. The fact that 68 percent, of the' pa:trolmen in 

Inglewood choose patrolling the beat or being agg~essive as 
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Table IV-3 

TWO 1'1OST IMPORTANT DESIRED EXPECTATIONS 

. Inglewood Rampart -Redondo Bch • Northeast 
Expectations_ I II I II I II I II 

Traffic 6% 
Patrol Beat 40% 24% 41% 20% 65% 12% 29% 28% 
Be Aggressive 18% 34% 8% 12% 3% 18% 8% 12% 
Help People 3% 7% 2% 10% 3% 24% 8% 2% 
Public Relations 7% 8% 2% 16% 6% 12% 10% 20% 
Drunk Drivers 3% 

IN Felony Arrests 3% 7% 2% 8% 3% 2% 12% co 
co Professional 27% 13% 24% 18% 18% 12% 18% 16% 

Keep Peace 7% 10% 8%- 6% 10% 6% 
Avoid Trouble 2% 6% -6% 3% 9% 2% 
Hiscellaneous 2% 4% 2% 3% 3% 10% 2% 
N.A. 2% 2% 



IN 
(Xl 

\0 

*Table IV-4 

RANK ORDER OF FIVE MOST HWORTANT DESIRED EXPECTATIONS 

Rank Order 

1. 

2. 

3. 

4 .• 

5. 

Inglewood 

Patrol Beat 
(60 ) 
Be Aggressive 
(55) 
Professional 
( 53) 
Pub. Re lations 
(50) 
Help· People 
(27 ) 

RaITIpart 

Patrol Beat 
(45) 
Professional 
(43) 
Pub. Relations 
(36) 

Be Aggressive 
(28) 
Keep the Peace 
( 27) 

* See Table 111-4 for definition of terms. 

Redondo Beach 

Patrol Beat 
(33) 
Pub. Relations 
( 27) 
Professional 
(26 ) 
Help People 
(23) 
Keep the Peace 
( 14) 
Stay Out Troub. 
( 14) 

Northeast 

Professional Image 
(42) 
Patrol Beat 
(39) 
Pub. Relations 
( 33) 
Help People 
(30) 
Keep the Peace 
(28) 



the most important objective and that 65 percent of the 

patrolmen in Redondo Beach ranked patrolling the beat as 

first, reflects, fairly accurately I think the feelings of 

patrolmen in these departments. At least these responses 

are consistent with my observations of patrolmen in these 

departments, and what they said within "the confines. of the 

patrol car. The responses in LAPD, however, underestimate 

the seriousness with which crime fighting is viewed in that 

department. In other words, they are inconsistent with the 

* field observations. Patrolmen in both divisions of LAPD 

were observed to be more concerned with crime fighting and 

more likely to act on these beliefs than patrolmen in the 

small departments. Evidence substantiating this contention 

will be discussed below. H9wever, there is an element of 

truth in these responses; they demonstrate the preoccupation 

* Some of the difficulties with the survey data will be dis
cussed in detail in the methodological appendix. Here it 
suffices to point out that there is reason to believe that 
the survey data for LAPD is more likely to be distorted 
than that for the small departments, though one has to be 
cautious in interpreting all of it. Officers in LAPD were 
less likely to know me and to be acquainted with the pur
poses of this -research than in the small departments. 
While all of the answers are to some extent biased in the 
sense of responding in ways which conform to management 
policy or which they believe would appeal to me (i.e. they 
told me· what they believe I want to hear), this tendency 
is stronger in LAPD. The' most co~vincing evidence for 
this is that there are many discrepancies between the 
field observations and survey data in LAPD 
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in professional police departments wi·th combating crime but 

doing it in such a way so as to minimize public hostility 

and meet some vaguely defined standards of professionalism. 

Far more intriguing is the fact that the service and order

maintenance objectives of the job were not highly ranked 

in any of the departments (in the tables these are help 

people and keep the. peace) • One or both of these did appear 

in the five most important objectives but ranked behind the 

other three. 7 

If patrolmen ~egard crime fighting as the most important 

objective 'what are their priorities. in this endeavor and 

how do they believe they should comport themselves on the 

stre~"t? How selective and aggressive are the patrolmen in 

Redondo Beach, Inglewood, and LAPD? Are patrolmen inclined 

to emphasize only serious felony violations or a wide range 

of violations? The evidence in Table IV-S sho~s that most 

patrolmen (from two-thirds to three-fourths) are more 

oriented toward law enforcement than to crime fighting 

per se.That is,. they do not believe that a pat.rolman 

should ignore, as a rule, misdemeanor violations and con-

centrate upon felonies. Only twenty-four percent believed 

that an effective'patrolman was one who patrolled only for 

felony violations r and only a slightly higher percentage, 

(29%) thought that patrolmen' should not make arrests for 

. minor violations. A felony pinch may be one of. the sup~ 

reme rewards but ,among the.se officers it is a rare police-

391 



--
A 

AGREE 
DISAGREE. 
NO OPINION 

N = 

B 

AGREE 
DISAGREE 
NO OPINION 

N = 

C 

AGREE 
DISAGREE 
NO OPINION 

N = 

Table IV-5 

PRIORITIES OF LAW ENFORCEMENT· 

REDONDO 
INGLEWOOD RAMPART BEACH· NORrrHEAST TOTAL 

27% . (17) 22% (11) 18% ( 6) 26% (13) 24% (47) 
71% (44) 77% (39) 77% ( 26) 73% (37) 74% (146) 
2% (1 ) 2% ( 1) 6% (2) 2% ( 1) 2% (5) 

62 51 34 51 198 

A really effective patrolman is one who pat-
rols for serious felony violations rather 
than stopping people for minor traffic viola-
tiops and other misdemeanors. 

34% ( 21) 22% ( 11) 29% (10) 31% ( 16) 29% (58) 
63% (39) 69% (35) 68% (,23) 63% (32) 65% (129 ) 
3% ( 2) 10% (5) 3% ( 1) 6% ( 3} 6% ( 11) 

62 51 34 51 198 

A patrolman should not make a lot of arrests 
for minor violations (e.g drunks) or issue a 
lot of citations for minot violations. 

24% (15) 20% ( 8) 21% ( 7) 22% ( 11) 21% ( 41) 
74% (46 ) 75% (40) 74% ( 25) 77% (39) 76% (150) 
2% ( 1) . 6% ( 3) G% (2) 2% ( 1) 3% . ( 7) 

62 51 34 51 198 

It's a waste of time and takes time away from 
more important things to arrest someone for 
p~ssession of 2 or 3 marijuana c~garettes. 

PRIORITIES SCALE:~ 

MEAN SCORE 
STD. DEV. 

48.59 
9.83 

51. 31 
10.93 
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man that will turn down a good traffic citation or other 

misdemeanor. Most of the· patrolmen in these three de

partments would more or less fit Wilson's description of a 

professional police as legalistic, but at least one-fourth, 

which is by no means insignificant, take what might be 

called a strict crime fighter orientation toward the task; 

that is, they are s'electi ve in the enforcement of the LAPD, 

an~ emphasi~e £elony violations. 

As a rule, the majority of patrolmen are not only 

legalistic but aggressive. We have already indicated that 

the ideal, of police \vork is the aggressive,' inner-directed 

policeman. Table IV-6 provides some further insight into 

what is meant by being aggressive. Patrolmen are aggress

ive, but this aggressiveness is adapted to what they believe 

are the problems of an area. Items C and E show that 

aggressive enforcement of the law and an aggres,sive stop and 

question approach will be taken in some neighborhoods. 

Despite the ambiguous wording of 'the question, the field 

observations and comments from patrolm~n indicate that the 

phrase "in some neighborhoods" refers to a high-crime, lower

class and/or minority area. The fact that officers in 

Inglewood are in almost .unanimous agreement with these i terns 

buttresses, this interpretation. (Fur.ther evidence derives 

from the fact that all of these items are highly correlated 

and are measuring the 'same underlying dimension. Thus 

item D, 'the police ~re justified in regarding a Negro 
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Table IV-6 

.1\GGRE-8SIVENESS AND CRIME FIGHTING 

REDONDO 
A INGLEWOOD RAMPART BEACH NORTHEAST TOTAL 

AGREE 78% (48) 51% (26) 41% ( 14) 63% (32) 60% ( 118) 
DISAGREE 23% ( 14) 47% (24) 56% (18 33% (17) 38% (75) 
NO OPINION 2% ( 1) 3% (1) . 4% (2) 2% ( 4) 

N = 62 51 33 51 197 

A good patrolman is one who aggressively 
patrols his beat, stopping lots of cars, check-
ing out people, running warrant checks on 
vehicles that look suspicious and so forth. 

B 

AGREE 73% (45) 47% (24) 56% (19) 43% (22) 56% (110 ) 
DISAGREE 21% ( 13) 47% (24) 38% ( 13) 49% (25 ) 38% (75) 
NO OPINION 6% (4) 6% . ( 3) 6% ( 2) 9% ( 4) 6% ( 13) 

N = 62 Sil 34 51 198 

In order to prevent crimes and apprehend 
felons the pOlice are sometimes required to 
violate search and seizur.e laws and ,other pro-
cedural safeguards. 

C 

AGREE 98% ( 61) 80% ( 41) 74% ( 25) 78% (40) 84% (167) 
DISAGREE 2% (1) 18% (9) 24% ( 8) 20% (10) . 14% (28) 
NO OPINION 2% ( 1) 2% ( 1) 2% ( 1) 2% (3) 

N = 62 51 34 51 198 

In some m:dghborhoods, one must rigorously 
enfor'ce all laws just to maintain crder and 
prevent cr.imes. 

0 
AGREE 44% (27) '18% (9) 21% ( 7) 12% (6) 25% (49) 
DISAGREE 45% (28) 74% (38) 70% (24) 77% (39) 65% (129) 
NO OPINION 11% ( 7) 8%. (4) 9% (3 ) 11% (6) 10% (20) 

N = 62 51 34 51 198 

The police are justified in regarding a Negro 
and/or 1-1exican-American juvenile as a person 
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E 

AGREE 
DISAGREE 
NO OPINION 

N = 

F 

AGREE, 
DISAGREE 
NO OPINION 

N = 

G 

AGREE 
DISAGREE 
NO OPINION 

N = 

Table IV-6 (con't) 

REDONDO 
INGLE\'lOOD RAMPART BEACH NORTHEAST TOTAL, 

who needs to be watched more ~han others. 

90% (55) 
8% (5) 
2% (1) 

51 

80% 
.18% 
2% 

( 4'1) 
(9 ) 
( 1) 
51 

70% (24) HO% 
24% (8) 18% 
6% (2) 2% 

34 

(41) 82% 
(9) , 16% 
(1) 2% 
51 

( 161) 
(31) 
(5) 
197. 

In some neighborhoods, the prevention of crime 
requires that patrolmen stop people walking 
down the street, especially juveni1es~ .and 
as}~ them where they are going and what they 
are doing. 

60% (37) 54% ( 27) 35% (12) 51% (26) 52% (102) 
35% (22) 44%.(22) 53% (18 ) 45% (23) 43% (85) 
5% ( 3) 2~ (1) 12% (4 ) 4% ( 2) 5% (9) 

61 50 34 51 196 

Preservation of the peace requires that the 
police use their authority to order people to 
'move along' or 'break it up' even though no 
law is being violated. 

~)2% (32) . 41% ( 21) 24% ( 8) 39% (20) 41% ( 81) 
48% (30) 57% (29) 76% (26) 59% (30) 58% ( lIS) 

2% ( 1) 2% ( 1) 1% (2) 
62 51 34 51 19'8 

All of a patrolman's free ,time from calls 
should be spent patrolling for burglaries 
and robberies. 
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Table IV-6 (con't) 

REDONDO 
INGLE\vOOD RAMPART BEACH NORTHEAST 

AGGRESSIVENESS SCALE:~ 

MEAN" 
STD. 

~/ 

SCORE 45.47 51. 08 54.44 51. 47 
DEV. 9.29 10.13 8.49 9 .. 76 

Includes all questio~s bu~ item G. Scale con
struction is discussed in the methodological 
appendix. A low mean score indicates agreement 
with a high degree of aggressive patrol' action. 
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and/o'r Mexican-American juvenile as a person who need$ to 

be watched more than others,' which is more specific, is 

highly related to'the others. It is worth noting that in 

all the departments but Inglewood, only a small proportion 

of the officers agreed with this item. Again, one ought, 

to be cautious in interpreting these responses). Aggress-

i veness also denotes a predisr:,osi tion to take extra-legal 

actions when deemed necessary. Fifty-six percent of the 

patrolmen agreed that due process limitations have to be 

occasionally violated in order to prevent crime, and 52 

percent believed that preservation of the peace required 

that the police break up groups and order peopl~ to move 

,along even though n~ law is being violated. Aggressi ve-

ness for a patrolman, thus, IT\l=ans tak;ing depisi ve action " 

in a high-crime area and when necessary extra-legal actions. 

Based on .. the mean scores for each department, R~trol~en in 

Inglewood'·app'ear to be the most aggressive and those in 

Redondo Beach the least. 
, " 

The field observations ~resent a somewhat different 

picture. Thirty-one percent of al~ incidents observed 

(~ee ,Table IV-I) were concerned with either the apprehen

sion of felons or,the investigation and suppression of 

crime. (These figures c;tre substantially higher than ,those 

o~ other studies~ e3pecially that of Albert J. R~iss. One 

reason is that I have included all hot calls,whether 

founded o'r not, and field interrogations. The latter are 
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not always productive, as we shall see, but they are an 

important part of discretion since they are indicative of 

the way patrolmen attempt to'handle the problem of crime 

control. I should also mention that these observations 

were made on night watch, and may overestimate the amount 

of time devoted to crime related activities. On the other 

hand, we would expect the ~ime devoted to crime related 

activities to be lower on day watch'but higher on morning 

watch. So it is possible that these data represent a 

mid-point). These figures include incidents involving the 

commission of a felony and those involving the potential 

commission of a felony, hot calls, bar checks, and calls 

such as ~'man with a gun" at such and such a residence. 

Not all of th~se incidents ultimately involve an actual 

crime, but what. counts ih discretion is not ·the outcome' 

of these situations, but rather what a patrolman antici

pates and the kind of decisions he makes on the basis of 

the information he has at hand. A 'man with a gun' call, 

even if it turns out to be unfounded, is handled in a much 

different way than a routine disturbing the peace (415) 

call. Even if we eliminate calls such-as burglar alarm~ 

and miscellaneous activities· such as bar checks, 21 percent 

of all incidents observed are still concerned with crime 

related activities. (See Table' IV-7). Of total crime 

related activities 44 percent (70) involve felony viola

tions, mostly hot calls. and the like.Tl1e other 56 percent 
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Table IV-7 

BREAKDOWN OF MAJOR CRI!1ES
al 

ACTIVITIES INGLEWOOD RM-1PART REDONDO BCH -NORTHEAST LAPD TOTAL 

ALL INCIDENTS: N = 28 56 19 56 112 159 
INVESTIGATIONS 17 61% 39 70% 11 58% 45 80% 84 75% 112 70% 
FALSE ALARMS 10 36% 13 23% 5 26% 10 18% 23 21% 38 24% 
MISCE~LANEOUS 1 3% 4 7% 3 16% 1 12% 5 4% 9 6% 

HOT CALLS: N -= 13 20 6 20 40- 59 (37% 
of total) 

FALSE' ALARMS 10· 77~ 13 65% 5 83% 10 50% 23 58% 38 64% ., 
t.'-

ON-VIEW_INCIDENTS:b/N = 
.-

42 78 39 58 136 217 
MINOR VIOLATIONS 28 66%. 41 53% 29 74% 22 38% 62 46% 121 56% 
CRIr.mS· & DISTURB. 14 33% 37 47% 10 26% 36 62% 73 54% 97 44% 

RATIO OF CRIME ON-VIEW 
STOPS TO MINOR VIOLATION 
ON-VIEW STOPS .48 .93 .34 1. 63 1.17 .80 

al 

bl 

Totals include fe~ony violations and field interrogations; see Table IV-I. 

These totals include ?ll·on-view stops except those for miscellaneous service 
calls. The category Crimes and Disturbances includes on-view stops for 
felony violations, field 'interrogations, and disturbances, e.g. fights etc. 
The category minor, violations includes all stops to enforce traffic laws, 
drunk and other minor v:l:ola·tions • 

.. 
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(89) are field interrogations~ of which the bulk are 

initiated by patrolmen. And here an important dif~erence 

between the three departments is revealed: patrolmen in 

LAPD were twice as likely to stop people for purposes of-

field interrogations than patrolmen in the small depart-

ments. They were, in short, more aggressive. This differ-

ence is further clarified by another bit of information. 

Table IV-7 presents a breakdown of the data on major crime 

related activity. I have calculated the ratio of on-view 

stops (i.e. those initiated by patrolmen) for purposes of 

crime control to those for purposes of enforcing a minor 

violation, e.g. to issue a traffic citation or arrest·~ 

drunk. The ratio is substantially higher for LAPD than for 

the small departments. Patrolmen in the two divisions of 
. 

LAPD made on-view stops for crimes and minor violations in 

a ratio of 1.17, compared to .4i for Redondo B~ach and 

Inglewood. Yet the fuost'striking piece of information is 

that th~ highest percentage of on-view, crime related stops. 

were observed in Northeast division, a low-crime area. One 

reason is that patrolmen in LAPD were more likely to make 

stops Df narcotics addicts than oificers in the other d~-

partments (this aspect of the b~havior of LAPD officers is 

discussed in- greater detail below). Officers in LAPD also 

had more' time, ~s a rule, to make such stops. Even so, 

the data appear to inqicate that on the whol~ they are more 
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inclined to be aggressive. than patrolmen in either of the 

* small departments. 

* The question arises of whether or not these data might 
not be biased in some systematic way. They do not re~ 
present a sample of incidents, but they are the ·result 
of falrly systematic observations over a·period of five 
months. There was no attempt in any of the tours of duty 
that I observed to select officers who represented 
particular types. The choice of who to ride with was 
almost always based on the area of the city or division 
that I wanted to ride in (I attempted to ride in as many 
different beats as possible) and whether or not I had 
ridden with the officers previously. In a few instances 
I did ride with the same officers more than once, but 
these were in Redondo Beach and Inglewood and not LAPD. 
These officers 'v'le.re chosen not for their aggreSSTveness, 
but rather because I had developed some rapport with 
them and wanted to do some unstructured interviewing. 
Further, almost all of the observa~ions were made on 
night watch to insure some comparability. The other 
factor which should be borne in mind is that the obser
vations took place at two different times of the year. 
Those in the small departments in the fall aad wint~r 
of 1972-73; and in LAPD in the'summer and early fall of 
1973. Is it possible that the weather affects activity 
in the street and, hence, the propensity of patrolmen 
to interve.ne? If this were Detroit or ChiceJ-go the ans
wer would have to be an unqualified yes, but since it 
is Southern California, no. Looking at the 1973 stat
istics for rep~rted crimes for LAPD, we find that there 
is very little variance in the proportion of crimes 
committed from month to month. And there are more crimes 
committed during the last three months of the year than 
the three summe'r months, June, July and August. There 
were 6,·215 burg laries or 9.2% coromi t ted in December of 
1973 compared to 5,0-09 or 7.2% in June of the same year. 
These'months also represent the high and low months for 
the. y.ear. The pattern is .the same for robberies. Thus 
it is unlikely that the fact that the_observations took. 
place at different'times biased them. On the whole~ I am 
inclined to believe' that these dRta are a fairly good 
representation of the activities of·patrolmen. The real 
problems with these data have to do with the fact .. that 
officers probably tqned down thei'r a'cti vi ties "in my 
presence (one patrolman admitted at the end of the night 
that he had done so). This of course is a difficulty 
of any participant-ob~ervation study, and I had hopSd 
,by riding for an extended period of time that I could 
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The field observations are ,not entirely inconsistent 

with the survey responses from LAPD since a substantial 

majority i~ both divisions felt that a good officer needed 

to be aggressive. The surprise is Inglewood. Here 'Officers 

believed that they should be aggressive but apparently 

they did not act on it. Why? One explanation might be 

that patrolmen in Inglewood deliberately modified their be

havior in view of my presence. This is entirely possible, 

and there' is some i~dication that this mi~h~ be so (I base 

this on some conversations with one police officer in 

Inglewood). On the other hand, it's possible that the 

relative inexperience of patrolmen in Inglewood contributed 

to a reluctance to make such stops. The imp~ession that I 

have of many of the patrolmen in Inglewood i~ that of a 

great deal of 'frustration over the crime problem;. many of 

them do not really know what to do about it, aI?-d they feel 

henuned :! n by the department. 'Two rather aggressive officers 

went to great lengths to argue with me that many policemen 

in the. department feel constrained in their actions be

cause, as they put it, "the department is o.verly P.R. con-

scious." They suggested tha~ patrolmen would often hesitate 

before getting involved in a situation because of a fear of 

a "personnel beef" and perhaps a suspension by the depart

ment. This feeling was· voiced in the other two departments, 

minimize the problem. But it's something that the reader 
should bea~ in mind in interpreting the results. 
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but not with the vehemence and frustration of Inglewood 

'policemen. Because supervision is more strict in Inglewood 

and officers have less opportunity to move around and get 

involved in things, they are somewhat less likely to inter

vene. Or to put the matter another way, if they do get 

involved the risks are somewhat greater than they would be 

for a patrolman in LAPD. Still, I am inclined to believe 

that the attitude of these two patrolmen is exaggerated; 

none of the supervisors seemed as preoccupied with personnel 

complaints as they ;implied.. (In fact one police adminis

trator in Inglewood said that the problem was that patrol-

men did not really understand probable cause and were afraid 

to act.) Thus there is reason to believe that patrolmen in 

Inglewood may be more aggressive than they appeared to me 

during the field observations but still less so than they 

thought they should be. The important point, however, is 

that officers in Inglewood did feel ~ore constrained than 

patrolmen in the other departments. 

For an aggressive patrolman, preoccupied with crime 

control, there are two ways of working the street. These 

are not entirely ~utually exclusive, but patrolmen tended 

to adopt one or the other approach. The first might be, 

called the clean-beat approach. As one exponent explained 

it, the ·function of street patrol is to be seen and to be 

active, and in this way it is preventative. A good officer 

is one who is on the lookout for anything and eve.rything. 

, , 
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In part this means that a patrolman, even though he is con

cerned with crime control, has to focus on traffic viola

tions. The assumption is that there is a.relationship be

tween crime and how well a beat is patrolled, ,and this is 

most often reflected in traffic and other minor violations. 

If there are lots of minor violations, people pqrking every 

which way and whatnot, th~ area is not orderly, people are 

not aware of the presence of the police, and there will be 

a crime problem. To maintain order and prevent crime a 

patrolman must vigorously and aggressively enforce the law. 

This not only has the effect of deterring crime, but it ' 

enables one to apprehend felons. The belief is that the 

best way to catch a burglar or a~med robber is by working 

traffic, by stopping, suspicious vehicles and people, and 

by checking people for warrants. As one patrolman explained, 

"you can look for twenty years and never catch. a burglar~': 

felony pinchs are something that a patrolman happens on to, 

and his best bet is to stop enough cars in order to come up 

with something. One doesn't catch burglars as they corne out 

of the bedroom window: they are caught as they drive away. 

The crime-fighter' approach is in many ways the· anti

thesis of the clean-beat approach. Its most earnest 

devotees are selective in the enforcement of the law, and 

they believe that the patient application of the skills and 

tools of police work is what really counts. Burglars are' 

caught by patiently checking commercial buildings or through 
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slow patrol of residential areas. A good officer will know 

what is taking place in his beat, he will assiduously culti-

vate informants and other sources of information. These 

patrolmen will never pass up a good 'shake,' but they are 

inclined to be more selective of who they stop. 'And while 

they will make arrests for some minor violations, especially 

on a slow night, they are inclined to pass them up. What 

is distinctive of this approach is t~e empha.sis on acquired 

skills: 'the powers of observat.ion which reveal that some

thing is amiss in an otherwise'ordinary set of. circumstances; 

the abi Ii ty to cul ti vate sources of, in;form,ation; and the 

ability to slowly and systematically work an area~ The 

patrolmen who adopt this approach are normally more experi

enced than those who adopt the clean-beat approach. But they 

are no less aggressive and no less concerned about crime. 

The difference is really one of method. Yet these patrolmen 

are a reminder of an earlier era of policing, and in this 

regard they do not adhere to all o,f the canons of profession-

alism. Enforcement of the law is less important than 

apprehending felons. 

Despite these, differences of approach all patrolmen 

must cope wit~ the same kinds of limitations and obstacles 

in working the street. These have to do with the ~ature of 

crime and the patterns of its occurrence, and t~e uncertainty 

of the information they have at hand. 
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THE FELON'l PINCH: LUUTATIONS AND OPPORTUNITIES 

The centrality of crime-fighting requires that patrol

men be abl~ to react quickly to an occurring crime. Indeed, 

the ability of the police to deter crime and apprehend 

felons depends on their ability to respond to the scene of 

a crime or possible crime, and to saturate an area and 

look for suspects. The hot call, even though many are false,

is a central event for the men in a patrol car. The radio 

is monitored continuously for such calls, and any patrol 

car in the immediate vicinity will respond to a hot call 

even if it is as~igned to another car (there is some in-

centive to do this since a good call may result in an arrest, 

but if it is false the assigned car has the responsibility 

to take the crime report). However, not all hot calls are 

treated with the same degree of concern. Burglar alarms 

are treated perfunctorily, since so many are false; an 

armed robbery call or alarm, on the other hand~ is treated 

seriously, both because of the serious nature of the crime 

and the likelihood that it is good. 'let many hot calls 

cannot be so easily judged on the basis of the radio com

munications, anq thus must be treated as real until proven 

otherwise. A familiar example of this is the "415 (dis-

- turl?ing the peace) man with a gun" call. These calls are 

often false but there is no way of telling in advance. How 

many hot calls do patrolmen encounter? Table IV-7 shows 
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that 37 percent of the crime-related activities observed 

could be classified as hot calls, but 64 percent of these 

were false alarms. 

Hot calls pose two different issues pertaining to the 

problem of discretion. If a patrolman arrives soon enough at 

the scene of a hot call, there is a very real possibility 

that he will catch the felon in the act or, more importantly, 

in the irnmediate area. Hot calls thus create situations 

that result in other police activities, namely, the stopping 

and questioning of persons in the area. If the call is 

good, the first responsibility of the patrolmen at the scene 

is to obtain a minimal but thorough description of the sus

pects and broadcast this over the radio. This enables other 

patrolmen to begin a searc~ for suspects. This process is 

an important aspect of probable cause, and will be dis-

cussed in greater detail below. 

The other problem is that all hot calls necessitate 

decisions about tactics, especially the use of weapons. 

These decisions are predicated on !-he potentially 'real' 

nature of the call, the possibility that violence will be 

e~countered, but in the.event the call is false they ~ 

h,ave di.sasterous consequences. These arise of course from 

the neet for self-protection, but equally important is the 

question of whether or not an officer should shoot to appre

hend a fleeing felon. Most patrolmen believe that lethal 

force is only justified as a matter of self-protection, 
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though the definition of what constitutes a threat to the 

patrolman's safety is necessarily vague and,ambiguous. A 

common rationale is that the person made a 'furtive movement,' 

and it looked like he was going to use a gun or other wea

pon. Part of the ~ifficulty stems from the uncertain quality 

of information that patrolmen possess when they arrive. 

While these. factors are important, these decisions ultimate-

ly hinge on a patrolman's operational style--his view of the 

police task and his beliefs about crime and the necessity 

of deterrence. 8 

In a number of ways, felonies are the least interesting 

of discretionary situations. A felony does not usually 

raise the issue of non-enforcement of the law. Refusal to 

·arrest a person who has committed a felony not only counters 

the police code, but many policemen believe they have no 

discretion insofar as a felony is concerned. This does not 

me~n that every person who commits a felony will be arrest

ed since the determination of whether or not a felony has 

been committed is often a 'matter of interpretation. This, 

as we will see, is particularly true of assault. The cir

cumsta~ces may also minimiz~ the latitude of the officer. 

The matter may b~ very clear-cut when, for example, a man is 

caught walking out of a liquor store with money and gun 

in hand. This type of situation occurs infrequently. More 

conunonly, the decision turns a strict de'termination of the 

facts,. In the following burglary what mattered to the 
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patrolman was the ability of the suspect to verify his story 

in some provable manner. 

ILLUSTRATION NO. 1 

A patrolman responded to a '459 in Progress' 
(burglary) call. Hotorcycle officers were pre
sent when he arrived, and they described the 
situation d.S follows: neighbors observed two 
men loading a stereo set into a Volkswagen 
van, and thinking that a burglary was taking 
place called the police. The men claimed that 
one of them had purchased the stereo from the 
owner of the house, and that he (the owner) 
had given them permission to enter the houie 
through the rear door and remove the stereo. 
The back door was 'Opened thr'Ough a broken 
window pane, which the men claimed was broken 
before they arrived. Moreover, they left a 
note for the owner which the police found inside • 
. The two men had very little identification on 
them, and had nc clear idea of where to find the 
owner in order to verify their story. The pclice 
said that the story must be verified by the 
owner before they would be released. The 
dispatcher \'1as unable to locate ·the owner at the 
phone number provided by the men, and the people 
at the man's presumed place of work knew nothing 
about a stereo. Consequently, the two men were 
booked on suspicion of burglary. 

The physical evidence could be interpreted as either 

requiring an arrest or release in this case. The pat~olmen 

believed that they had good circumstantial evidence that a 

burglary had been committed. The lack of adequate identifi-

cation was interpreted as something that any self-respecting 

burglar would do, and the note inside the house, they con-

cluded, could! a a ploy. Thus, they were reluctant to let 

the men go l.mtil their story could be verified. The ration-
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ale of the police was that if they did ~ot insist on ' 

verification by the owner they would be taking the chance 

of releasing two burglars. 

Discretion entered into this situation insofar as the 

officers decided not to take the men's story at face value. 

With the exception of this decision, the case turned on a 

determination of the facts, and to this extent precluded 

independent action. Another example of this type of situa-

tion is when an arrest is made contingent on the identifi-

cation of the suspect by the victim. If a man is caught 

near the scene of a crime, a street robbery for example, 

the pol~ea will'bring the vibtim to the location where the 

ma~ was apprehended and attempt to get the victim to iden

tify the su~pect~ As ~ rule, the police are reluctant to 

give the benefit of the doubt to the suspect, and in an 

ambiguous situation tha'y will resort to some other method . --
o'f determining the facts. Thus, the police adopt, in this 

regard, a rather conservative rule of thumb, one which 

posits that most, if not all sUspects are lying, 'and that 

most stories cannot be taken at face value. This. is not so 

much cynicism as it is the inclination to expect the worst. 

But the question raised by this- :i,.ncident is what makes a 

sto~y believable to the police? Both of the suspects in 

this case' were Black. Did their race influence the officer's 

inclination to believe their story? This is possible, and 

the fact. that Blacks are more likely to be arrested for 
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felonies than Whites may be indicative of this. On the 

other hand, I did witness an incident in which two Black 

youths had convinced two patrolmen that they had nothing 

to do with a street robbery (see illustration NO.6). The 

oniy'reason that the youths were not released was that the 

victim arrived at the scene before the officers released 

them, and she was able to identify one of them. The quest

ion of whether race influences an officer's inclination to 

believe a suspect's story is rather important since the 

social consequences of being arrested are rather severe, 

even if the person is innocent. At this point I believe it 

a plausible hypothesis that race is an influential factor 

in a, decision of this sort, but I have no evidence bearing 

on, it one way or the other. 9 

The second fact about felony arrests is that a sur-

prising nurnberof them corne about through happenstance. It 

is a ra,re occasion when a patrolman catches a burglar or 

armed r.obbe'r in the act; more frequently, patrolmen often 

stumble on to a crime or a suspect. ,Again these situations 

preclude much in the way of independent action since they 

are normallycle,ar-cut. .However, there may, be decisions 

in"regard to due process, that is whether or not to search 

a person or a vehicle. The following three situations 

illustratrs the happenstance nature of some arrests. 
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ILLUSTRATION NO.2 

A Black woman parked in a car with a man waved 
for a passing. patrol car to stop. Hhen the. 
patrolmen approached the car she said that she 
was having a fight with her husband and needed 
help. They asked to see her identification. ~s 
she opened her purse to get her driver's license, 
one of the policemen saw a pistol in her purse. 
They took the pistol from her, a .25 caliber 
automatic with a shell in tne chamber, 'and 
arrested her for carrying a concealed weapon. 
Her husband was checked for warrants with the 
Automated \1ants and Warrants System (A\VWS) and 
found to have two traffic warrants. He was also 
arrested. At the jail, it was discovered that 
they both 'fit' the description of two armed 
robbery suspects, and they were also charged 
with suspicion of robbery. 

ILLUSTRATION NO.3 

A patrolman was issuing parking citations in the 
parking lot of a local bar known among policemen 
in the department as a trouble spot. While do.ing 
so he discovered a s~olen car (the c~r had be~n 
mentioned during brlefing), and arrested the 
occupant for auto theft (10851' c.~.c.) 

ILLUSTRATION NO.4 
... 

. A man driving down a residential street crashed 
into a parked car. He appeared to be drunk or 
under the influence of narcotics, but since no
body had witnessed the accident or had seen him 
driving the vehi~le he could not be arrested 
for drunk driving. The traffic officers called 
two patrolmen, known for their specialization 
in narcotics violations, to the scene. ~hey 
checked his arms for needle marks and his pupils 
for the amount of dilitation. They said he was 
under the influence of heroin, and he was booked 
for possession of heroin. 

In each of these cases, patrolmen stumbled on to a 

felony violation, and these were themselves more or less 

·clear-cut. ~et despite what seems to be rather immutable 

412 



limitations on a patrolman's discretion in these situations, 

patrolmen are not completely hemmed in by circumstance. From 

one point of view, the problem of discretion is largely 

that of finding some correspondence between behavior and 

legal rules. Often, as in the cases of the concealed we a-

pon or the stolen vehicle, the meaning of an individual's 

behavior and the applicable laws are not in question. Yet 

'not all felony situations .afford such a clear-cut choice; 

there is often room for interpretation of the,meaning and 

intent of behavior ,and, consequently, some latitude in the 

preferences of charges. And this often depends on what the 

patrolmen thinks should be done in a particular case. The 

man in the fourth ill~stration could just as easily have 

been booked for plain drunk, but since the police were in

tent on holding him ,accountable for the wreck and a' drunk 

driving 6h~rge was pr~cluded (drunk driving is a misdemeanor 

~md, therefore ,subject', to the, 'in presence' r~quirement), 

they attempted" ,puccessfully, to arrest th€ man b,~ ~'felony.' 

The question of what ch,arges to prefer is of enormous 

significance in assau~t cases since th~re is more at stake 

, th~n the enforcement of the law. This is clearly shown in 

. the following illustr.ation. 

ILLUSTRATION NO.5 

Two white youths (lato 20 years of age) armed 
with knives, broke into an apartment occupied 
by the ex-vlife of one of them. They broke down 
the door but as they entered they were con-
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fronted by another man (a boy friend) armed with 
a gun. He ordered th~m to leave. They left, and 
ran into the arms of the police, who had been 
called by the ex-wife. The two youths were armed 
with hunting knives sharpened on both sides, and 
they had been accompanied by two friends who had 
remained behind ip their car. Investigation 
revealed that earlier in the day the husband had 
threatened to kill his wife. The police had 
initially decided to arrest ~he two youths for 
carrying concealed weapons and to release the 
other two. However, after discussing the matter, 
they decided to arrest the two who broke into the 
apartment for attempted murder and the other two 
on charges of conspiracy, that is as accessories. 
Superficially, the police had the elements of 
attempted murder and conspiracy: the threat 
to the wife, the break-in, and the fact that the 
youths were armed. Yet the officers also knew 
that the District Attorney would not file charges 
on attempted murder and conspiracy; he would be 
more likely to reduce the attempted murder to 
disturbing the peace, (415 P.C.) and drop th~ 
conspiracy charges. They decided to charge the 
youths with the more serious violations in order 
to keep them off the street for a few days and 
to ~throw a scare in~o them." (The youths were 
released later in the evening when the victim 
ref':lsed to sign a complaint). . 

The youths in this case h'ad been caught in the act,' 

and there was no question that they would be arrested. But 

the police did have som,e latitude in choosing the charges, 

and these would not only affect the outcome of the case if 

it went to court, but they were important in accomplishing 

objectives of concern to the police. The police in this 

case were motivated to prefer charges for more serious 

offenses for two reasons. First, they had some reason to 

believe that if the youths were released or booked on a 

misdemeanor, they would be out on bail inunediately and in 

a position to come back to the apartment. Thus, they were 
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concerned with preventing another assault. Second, they 

were also aware that the chances of anything happening to 

the youths was slight. The charge of carrying a concealed 

weapon would have been reduced to disturbing the peace, a 

very minor violation which usually results in nothing more 

than a small fine. Bypr~fering the higher charge, the 

police had an opportunity to limit the alternatives of the 

District Attorney and hopefully assure a conviction for a 

more serious (and in their opinion deserved) c~a~ge such as 

assault and battery (P.C. 242). 

Both of these factors are,extra-legal considerations 

which decisively influence the exer.cise of discretion. Most 

patrolmen take a rather pragm~tic view of their job, and 

they would probably agree with the late William H. Parker's 

dictim that the police are concerned with effect rather 

than cause.~O In the narrowest sense, the pol.i,ce responsib

ility is that of apprehension; most policemen will not take 

respqnsibility for the:solution of interpersonal problems 

which may result in a crime. Yet they. are concerned with' -, ' 

preventio~ of crime in the immediat~ circumstances. The 

law, however, does not admit of such considerations; 

immedi'ate, practical, albeit short-range, solutions such as 

that ~escribed in the attempted assault above are usually' 

, s:," preclui!led by the law, ,and p.at'rolmen may be required to hend' 

the 'law in ,order to solve what they see as a serio,us prob

lem. What is important here is when a patrolman deems 'the 
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necessity of extra-legal action--the preference of higher 

charges than are· legally justified or the use of a pretext 

to make an arrest--to be required by the circumstances. 

Though these considerations are applicable to a wide range 

of di~cretionary situations, they are most important in 

assaults and other disturbances. Indeed, the necessity of 

taking an extra-legal action is one of the fundamental 

problems a patrolman confronts in a disturbance. But as 

we shall see the same circumstances are not always equally 

compelling (this is discussed at length in Chapter Five) • 

~here is one other set of circumstances where extra-

legal consideration's come into play in the determination of 

charges and the decision to arrest. This is where the 

police want to, detain a person for purposes of investigation 

or where the action is used as a means of harassment. In 

two cases that I observed, individuals were arrested for the 

possession of very small quantities of marijuana, one or 

two grams at most were found. This was done even though 

the arresting officers were 'well aware that the District 

Attorney· would not filecha~ges (the D.A. ~nly files if 30 

grams or more are found). In the ·one case, the man was 

arrested on the charge of possession' of marijuana (the 

remains of a marijuana cigarette was found 'in the ash tray 

of his car) when a credit card was found behind the back 

seat. of the patrol car.. The credit ca,rd had been stolen 

from a woman in Pasadena about six months previously. The 
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man could have been. arrested on a traffic warrant, which 

was the original reason for stopping him, but he was charged 

with possession of marijuana, a felony, in ol;"der to detain 

him in jail long enough to investigate the credit card. 

(It's worth pointing out that the patrolman who made this 

arrest did search under the rear 'seat of their patrol car 

prior to leaving the station that night, so there is little 

questiori that the man dropped the credit card behind the 

seat while being transported to the jail.) The other case 

is an example of harassment. Two patrolmen, who were piqued 

after almost becoming embroiled in an altercation, decided, 
, 

to stop a Mexican-American youth and check him out, that is 

run him for warrants. They turned on the light, but the 

youth did not stop; rather he drove slowly down the. street, 

and as he did so, he hung his arm out the side of the car 

and seemed to be dropping something from his h~nd. The 

patrolmen conclu4ed it was marijuana, and after stopping 

him they were able to find a few leaves on' the floor board. 

He was charged with drunk driving and for possession of 

two-tenths of a gram ~f marijuana, even though the officers 

were well aware th'at the,·marijuana chai::g~wo\lld be dr~pped. 

They pointed out .that \.;hat was involved was the "principle 

~,f ,the thing"; that is" the use of marij uana is against' tbe 

i~~ and should not go unnoticed or unpunishe;d. Thus even, 

if the D.A. would not act, the . suspect would spend a few' 

days in jail and have' a marijuana' arrest on his record. 
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Even though a patrolman's discretion is limited in 

those cases involving felonie~ it is not eliminated. Patrol

men have some choice in their interpretation of circumstances 

and in what charges to prefer. The decision of what charges 

to prefer is based on the belief that a crime-related prob-

lem can be solved in no other way, on the need for further 

investigation, and for purposes of harassment. Patrolmen 

may be influenced by the practices of the District Attorney, 

though the .common practice is to prefer the highest possible 

charges. In their interpretation of a suspect's story, 

patrolmen adopt a conservative rule of thumb which normally 

requires some method of independ~nt validation of a story .• 

The propensity to believe a suspect's story may be influ

ended by the race of the suspect, though this is nothing 

more than an unsubstantiated hypothesis. Finally, these 

criteria were common to all three· police depar~ments • 

. Unlike misdemeanor arrests, a felony arrest may be 

subject to a number of formal departmental controls. 

Sergeants are required to be. at the scene of a hot call or 

a major disturbance. If they are at the ~cene, they are 

in a position to di"rect patrolmen and make the decisions 

themselves. Ther~ were instances where supervisors did take 

over, but the typical response was to wait and see if the 

patrolmen needed any assistance or if their help was re-
~ . 11 
quested. In the attempted murder situation (illustration 

.no. 5), a sergeant vias present, his advice was requested 
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by ,the patrol~en handling the call, and he was instru

mental in persuading them to charge the youths with attempt

ed,murder. This was less an instance of administrative 

control over discretion than the mutual ,collaboration of 

colleagues. 

Of the three departments, only LAPD has a formal pre

booking approval procedure. The procedure presumably applies 

to all arrests, but it is really only mandatory for felon

ies. Only with a felony is a booking approval slip, which 

must be signed by the watch commander or station sergeant, 

required. This does constitute a formal control over dis

cretion, but my observations of the process suggest that 

almost always supervisors are quite willing to d.efer to 

patrolmen; approval ordinarily seemed to be a formality. 

Again, policemen in these situati.ons behave more like 

colleagues than superior and subordinate. Yet this does 

put supervisors in a position to influenc~ and on occasion 

dictate the decision. Two officers arrested a man for 

burglary, though all they had was some circums·tantial evid

ence that he intended to commit a burglary. A field seI'

geant advised them to. book the man for burglary; they de

tained him and requested the watch commander's advice. He 

pointed out that all they had was some very weak evidence 

that the man might be intending to commit a crime, and that 

they could not arrest him. The man was ~eleased. This 

, example is instructive for two reasons. First, there are 
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situations where patrolmen will seek to pass the decision to 

a. supervisor, either because they really do not know what 

to do or to protect themselves. Second, it illustrates the 

collegial character of the relationships between patrolmen 

and their supervisors~ Most supervisors take the position 

that their responsibility is to assist patrolmen in the 

accomplishment of a task which is of mutual concern. Their 

actions in approving a booking are less a matter of bureau-

cratic control than providing the support and assistance 

deemed necessary. Many supervisors, when asked about the 

efficacy of this procedure, said that they rarely had to 

overturn a decision simply because patrolmen did .not make 

that many mistakes. As competent practitioners of a dif-

ficult cra~t, the police believe that when they make an 

arrest they normally make very few mistakes. l2 

A supervisor must also be concerned about the ,norms 

which govern the relationships among policemen, especially 

the stricture against second guessing and the need to back-

up the men. A supervisor who continually refuses to support 

the decisions of his men diminishes the legitimacy of his 

authority. The goal of crime control and the demands of 

the police culture often take precedence over the require-

ment of bureaucratic efficiency and control. Another com

pelling reason why the effect of this control is diluted is 

that ~he release of a suspect because he was falsely.arrest

ed runs the risk of a civil suit for false arrest. The 
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prudent course of action may be to let the prosecutor and 

the courts make the decision. Yet the fact that their 

decisions will be scrutinized may have an effect on the 

kinds of decisions that patrolmen will make in a felony 

situation. A patrolman always has to be on the lookout for 

the aggressive and upwardly mobile supervisor who will make 

things tough. 

The question arises of whether there are any important 

diff.erences among these three departments for felony arr~sts. 

As Table IV-SA shows the arrest rates for armed robbery, 

burglary, and auto theft reflect the reported crime rates 

in the four communities. Inglewood and Rampart have sub

stantially higher arrest rates for these offenses. Yet note 

that the rate for narcotics and felony assaults is higher 

for LAPD than the small departments. Table IV-SB presents 

the ratio of felony arrests to misdemeanor arrests for 1973. 

The ratiQ in Inglewood is considerably higher than for 

LAPD and Redondo Beach, and this does not change when we 

con'sider only Part I crimes and felony narcotics arrests 

combined with Part I crimes. The low ratio of felony to' 

misdemeanor arrests in LAPD reflects, more than anything 

else, the fact that .p.atro,lmen in LAPD make more misdemeanor 

arrests than in the small departments. The interesting 

fact revealed in this table concerns the ratio of felony 

assault arrests to misdemeanor assault arrests. It is much 

higher for the two divisions of LAPD than either of the 
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Table IV-8A 

ADULT ARRESTS PER 10",000 POPULATION, 1972-1973 

OFFENSE INGLEWOOD RANPART" REDONDO BEACH NORTHEAST 

1972 1973 1972 1973 1972 1973 1972 1973 --
ARMED ROBBER~ 16.88 2~.88 14.63 12.13 6'.96 5.17 3.79 4.31 
AGG. ASSAULT 9.10 14.55 24.89 24.12 7.85 5.00 14.05 11'.56 
BURGLAR~ 18.77 26~66 33.02 24.27 16.42 15.53 15.75 13.46 
AUTO THEFT 15.44 12.88 12.91 11.74 8.57 8.39 5.62 6.86 
LARCEN~ 3.44 6.77 25.93 21.49 2.50 -6.42 16.92 15.42 
WEAPONS 2.44 5.57 4.27 2.67 3.72 4.24 

~ NARCOTICS 17.33 51.22 78.13 68.65 34.64" 21.25 60.13 87.05 IV 
IV 

Source: LAPJ? Statistical Diges:t 1972 and 1973;. and Redondo Beach and Inglewood 
Pol~ce Departments 
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Table IV-8B 

RATIO OF FELONY/MISDEMEANOR ADULT ARRESTS, 1973a / 

INGLEWOOD RAHPART REDONDO BEACH NORTHEAST 

ALL ARRESTS .53 .33 
PART I CRIMES ONLY .34- .21 
PART I AND NARCOTICS .48 .30 
ALL ASSAULTS 1.48 2.36 .46 1. 63 
NARCOTICS 2.49 4.66 

a/ Arrest statistics by-felony and misdemeanor are not available by 
- division for the Los Angeles P-01ice Department. These data were 

obtained from Crime ana Delinquency in California, 1973, published 
by the Bureau of Criminal Statistics, California Department of 
-Justice. 

LAPD 

.30 

.13 

.26 
2.92 

10.08 



small departments (the ratio in Inglewood for the previous 

two years is 1.20; the number of assault arrests in Ingle-

wood increased dramatically in 1973). This may indicate 

a propensity in LAPD to prefer felony chaiges in assault 

cases that does not obtain in the small departments. 

Juvenile arrests are presented in Tables IV-9'A and·9B. The 

notable fact is that the ratio of felony to misdemeanor 

arrests is considerably higher in LAPD. This may indicate 

that patrolmen in LAPD are more concerned with felony 

violations by juveniles than with misdemeanors. Or to put 

it another. way, they are less likely to arrest juveriiles 

for the many vague statutes which might apply, such as 

Section 601 or 602 of the Welfare and Institutions Code 

(these refer to runaways, irtcorrigable, ate.) . Finally, 

both tables show that arrest rate for weapons in LAPD is 

substantially higher than the small department~. This is 

indirect evidence of the overall aggressiveness of patrol-

men in LAPD since most of these arrests take place in the " 

context of a field int,errogation~ 

STOPPING AND QUESTIONING: PLAYING 
THE SLOT MACHINE 

The police have fewer legal restrictions in making 

felony arrests than misdemeanpr arre.sts. The latter are 

subje6t to the "in presence" requirement, the stipulation 

that the officer must witness the cox:nrnission of the offense 

in order to make an arrest. A felony arrest is subject 
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Table IV":'9A 

JUVENILE ARRESTS PER 100,000 POPULATION,' 1972-1973~1 

INGLEWOOD RAMPART REDONDO BEACH NORTHEAST 

1972 1973 1972 . 1973 1972 1973 1972 1973 

HOMICIDE 3.30· 3.30 ; 5.20 .50 1. 80 2.60 1. 30 
RAPE (FORCE) 13.30 3.30 5.70 4.90 16.00 2.60 3.90 
ARMED ROBBERY 138.8 151.1 51. 00 21. 40 5.40 . 7.10 16.20 12.40 
AGG .• ASSAULTS 24.40 5.10 49 .•. 50 24.80 33.90 26.70 5:).50. 44.40 
BURGLARY 198.8 274.4 130.1 79.10 182.1 164.2 124.7 113.7 
LARCENY 33.30 65.50 43.20 57.20 12.50 26.70 53.20 57.50 
AUTO THEFT 187.7 142.2 142 .. 2 89.50 155.4 103.5 145.5 94.70 

: WEAPONS 5.50 14.60 14.40 1. 80 24.70 14~30 
NARCOTICS 81.10 91. 00 84.90· 52.70 151. 8 57.10 127.9 262.0 

a/ Because the absolute number of juvenile arrests is, in some cases, so 
- small, these were computed per 100,000 population. . 

Source: LAPD Statistical Digest·1972, 1973; and Redondo Beach and 
Inglewood Police Departments. 
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Table IV:-9B 

RATIO OF FELONY/N.ISDEHEANOR JUVENILE ARRESTS, 1973 

ALL ARRESTS 
PART I CRIMES ONLY 
PART I AND NARCOTICS 
ALL ASSAULTS a/ 

INGLEWOOD 

1. 05 
.86 
.98 

1. 69 

REDONDO BEACH 

.44 

.36 

.42 

.90 

a/ These are 1972 figures. 1973 are unavailable 
time for Redondo Beach and.Ingl~wood. 

LAPD RAMPART 

1. 81 
1. 20 
1. 69 

3.06 

at the present 

NORTHEAST 

2.12 



o~ly to the structure of reasonable cause: a. California 

peace officer may arrest -without warrant, "whenever he has 

reasonable cause to believe that the person to be arrested 

has committed a felony, whether or not a felony has in fact 

been comm~tted.~' (California Penal Code, Section 836.3) 

The mo~timportant use of these powers are in police 

initiated actions, usually field interrogations, undertaken 

either to prevent the occurrence of a crime or, more 

commonly, to determine if a crime has been committed and 

if the person stopped is a suspect. An aggressive pattern 

of patrol is the characteristic tool used by a professional 

police to suppress crime. As elsewhere, the late Chief 

Parker has succinctly summed up the point of view of a 

professional police: "the function of the police insofar 

as (crime) prevention is concerned lies in two. general 

fields: (1) the prevention'of criminal acts by actu~l or 

potential physical .intervention ~ and ( 2) performance so' 

effective that the fear of apprehension,. conv..ictionand 
. . ~ ", .". 

punishment tends to. prevent criminal act1dns: irL other 

wor~s, crime repression. 11
13 Field inte·rrogati~:ms are s,tops 

undertaken to det.ermine if a crime has been committed, and 

they are normally distinguished from field actions which 

are preventative, for example, the dispersal of a group of 

juveniles standing on a street corner. Police initia·ted 

'field actions may have either goal or both; it is common 

f.or a patrolman to first interrogate a person on the street 
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and then perhaps order. him home. The purpose of aggressive 

patrol is to keep would-be felons off balance, and to 

establish a reputation for tough, decisive action. It is a 

crude but the police'believe effective method of communica-

tion. Two patrolmen argued that all that prevents crime is 

fear of the police. They believed that the only way they 

could keep the crime rate down was to be allowed to shake 

up an area and to keep people off balance •. While some 

patrolmen believe, as I· have indicated, that the only way 

to catch felons is through aggressive stop and interrogate 

~ctiops, 't~e belief in the deterrent effect of such 

activities often seems to take precedence. 

Aside from the question of the effectiveness of these 

actions, tbese decisions ·pose important questions for the 
. '. 

analysis of discretion. Legally tbe issue turris on quest-

ions of' constitutional .guarantees of civil liberties and 

judicially determined standards for probable cause. 

Aggressive patrol is also an important cause in the deter-

ioration of relationships between minority communities and 

the police. It jux~aposes for the police the ever-present 

q~estion of means and ~nds, of repressing crime but main-

taining a modicum of communi ty support. To .be sure, the 

latter has not always. been an important concern insofar as 

mino.ri ty communi ties are concerned, but the issue cannot be 

avoided·. Again the question of. control is what is at 

stake, and this turns on an analysis of the bases. of the 
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decision to stop and interrogate .l.4 

A police initiated field interrogation is any police

citizen contact undertaken for purposes other than enforce-

ment of a specific law. Crimes which are discovered after 

the officer has made a stop for another reason, the enforce-

ment of a traffic violation for example, is defined as 

happenstance. The distinction rests on the patrolman's 

reason fOr making the stop and not his justification. 

Referring to Table IV-l, 17 percent of all incidents ob-

served were classified as field interrogations. Moreover, 

these make up 40 percent of all on-view police acti~ns. 

They are not an unimportant aspect of discretion. 

Both the courts and police administrators have been 

rather vague about what constitutes probable cause to stop 

and interrogate someone. The courts have not, as Lawrence 

.Tiffany ~rgues, confronted the basic legal iss~es involved 

in field interrogations. And most departments have no 

pnlicie~ to guide patrolmen; rather,they merely describe 

existing practices, tl1e ::6u'es that p.olicemen have, tradi-
........ • " ", '<1;"". '." 

tionally taken into con~ideration,.in'making·such stops.-IS 

Police administrators ~re rather ~lib about the issue 6f 

probable cause. Chief Parker stated that the only justifi-

able reason' for interfering with a person's liberty was 

an affir.mative ans\~er to the, quest;i.on: "Is the conduct of 

the individual inimical to the'welfareof society?" This 
r" " 

statement, as most abs'tract discu'ssions' of probable cause 
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is not very helpful to either the patrolman or the public.'16 

Such discussions are patently academic to ~atrolmen, 

however, who assert the utility of pragmatic criteria in 

justifying decisions to stop and interrogab3·people. Prob

able causE;:! is only important if you catch somebody doing 

something and have the opportunity to make an arrest. Patrol

men distinguish between two kinds of criteria in making 

these decisions. There are, first, those criteria which, 

arouse an officer's suspicion that something is amiss , 

and, second, legal criteria such as a traffic violation 

which may be used ,to justify any action taken. An arrest 

and the initial stop which led to it may be eventually 

justified on the basis of a violation of the traffic laws, 

but this is not usually the reason the officer stopped the 

person in the first place. Rather, the person was stopped 

because he 'fit' a set of expectations as to h~s probable 

future' or past behavior. The persons's·appearance, for 

example, may lead the patrolman to believe that a crime has 

been committed or will be committed. The inferences drawn 

from a person's appearance are not inher~ntly ambiguous or 

even meaningless, and there are instances where such non~ 

legal criteria meet the t'est of reasonable cause. If a 

robbery had just taken" place, and the suspects were des-' 

<cribed as driving a yellow Ford falcon,_ patrolmen would be 

Justified in stopping most yellow Ford falcons in the 

immediate area and, perhaps, mercury comets as well. ~et 
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what does one infer from the fact that a Black man in his 

late twenties is driving a new Cadillac? 

The vehicle code is the most ubiquitous source of 

p~obable cause for the patrolman. Minor violations' o£ the 

vehicle code such as broken tail lights, the absence of a 

light over the rear license plate, bald tires, or the 

absence of a current registration sticker can and are 

used as justifications for field'interrogations. Depending 

on the circumstances, these violations are used to justify 

the stop either b~fore or after'the fact. From the legal 

point of view it is an important question of whether a 

vehicle code violation is used either as a pretext or as a 

post-hoc rationale for a field interrogation. 17 What is 

important here a're the criteria used in deciding whether or 

not to stop someone in the firs~ place. After interrogating 

a young 'Black man whose car had no current reg~stration 

sticker on the license plate and releasing him, a p~trolman 

was' asked why he had not give~ the man a citation. He, 

answered: "I'm saving the probable cause; if I give him a 

tiqket he will have to correct it, this way if I', see him 

again and think ~e's dirty,' I can stop him. II 

Host field interrogations follow a sin:lilar pattern. 

After stopping an individual his identification and perhaps 
. '.' 

his vehicle registrati6n'will be checked. A next~tep may 

be to check the individual for wants or warrants through 

the Automated Wants and Wa'rrants System (AWWS). Patrolmen 
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are linked to a data bank through the dispatcher; they pro

vide information on the person's name, date of birth, 

driver's license etc., which is fed into the computer through 

a remote terminal by the dispatcher. The Southern Calif

ornia system provides information on all wants and warrants 

on individuals in California; the system is also connected 

to a national information system (NCIC), and in a special 

caf!e, where an out of· state car has been stopped, th~ patrol

man may obtain information about an arrest warrant from 

another state. In addition, this information system keeps 

:track of stolen property. A. patrolman can find out if a 

car is stolen by si~ply checking the identification number 

through the system. (If~;he identification number has been 

removed this step is not necessary as the police can arrest 

on section 537e of the California .l?enal Code.) The 

officer .also has the opportunity to conduct a cursory 

flashlite search of the car, and if necessary a more 

thorough search may be conducted. Initially, a few basic 

questions will be asked, such as where are you going, what 

have you been doing, and is this your car, etc. If there 

are two individuals in the car, both \lill be asked. to get 

out and they will be interrogated separately in order to 

determine if they tell the same story. A patrolman's next 

steps depend on the kind ~f answers he gets to his inquiries 

and whether or not his suspicions are allayed. He will not 

usually reveal his real intentions, and he may begin the 

432 



: .. :' .. 

interrogation QY telling the person that he has been stop~ 

ped because his right rear tire is bald. A normal field 

interrogation to investigate for a burglary or stolen car 

may take only five minutes; a quick check of a person's 

identification and registration takes even less time. It 

is thus rather quick and easy for a patrolman to determine 

if some kind of crime has been committed, and if he is 

clev~r he can normally accomplish his task without bruising 

toom~ny feelings. A person who is told that he has been 

stopped because his rear tire is bald is usually molified 

when the patrolmap tells him that he is not going to get, a , 

citation, on~y a warnipg. 

The patrolman is confronted with the problem of deter

mining on the basis of vague and ambiguous information what 

is normal and thus innocuous behavior and what is abnormal 

-and potentially deviant behavior. To do this, they must . 
rely on a set of indicators which have, as David Matza has 

pointed out, "a specific but by no means perfect probability 

of leading them either to the discovery or prevention of a' 

crime. "18 These indicators will be drawn from a patrolman IS 

knowledge of the society in which he lives, especially in 

regard to the groups of people he is most familiar with from 

his day to day working experience on the street. 

policemen be.lieve that working the s.treet he.ightens one I s 

.'sensitivity to'deviant behavior and suspiciou~ circumstances. 
, ,~. '. "'. 

One standard by which a patrolman is judged by his peers is 
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the quality of his powers of observation, his ability to 

d.etect crime from the welter of events on the street. A 

widespread accolade given to a patrolman who has been 

particularly observant in making an arrest is, "good obs." 

Thus most patrolmen believe that by virtue of their experi-

ence on the street, they develop an "expertise" which allows 

them to discriminate between innocuous and deviant behaviors. 

Their decision to stop someone may be based on a "hunch" but 
• t 

it is not an indiscriminant hunch; the pol1ce do not believe . , 

that their actions are arbitrary. But these "hunches" are 

filtered through a set of beliefs dom,inated by an officer's 

operational style. 

There are three types of indicators used by patrolmen 

in deciding whether or not to stop someone. These are 

incongruity, appearance, and prior information. Incongruity 

becomes an indicator of deviant behavior to the extent that 

something is perceived to be out of place. A young boy 

driving a new car is considered to be an adequate indicator 

of' a potential car thief. The proverbial Blac~ man in the 

all-white neighborhood late at night needs no comment. Less 

well-known eX'amples include dirty license plates on a clean 

car, or an older man parked in front of an elementary 

school. 19 Prior information refers to specific'information 

obtained about a crime that has been committed, e.g. a 

description of the suspects, and knowledge of the people and 

itro\1ble spots' in an area. In a more general fashion, 
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prior information refers to rules of thumb based on prior 

experience which lead a patrolman to believe that something 

is amiss. The lack of a current registration sticker lndi-

cates to many patrolmen that the driver may have warrants 

and cannot get his registration renewed or that the car is 
. . 
stolen. 

Appearance is the vaguest of the three indicators, and 

the one that is based on widespread social stereotypes and 

beliefs. Race, age, sex, and social class are th~ factors 

6onsidered.A young Black male, dressed in levis and white 

tee-shirt is more likely to be stopped and questioned than 

a middle-aged ~'lhi te man in coat and tie. However, most 

policemen feel that such practices do not constitute 'racism' 

or discrimination, but ~ather the aoplication of relevant 

knowledge of who is likely to commit a crime. One policeman 

explained it to Irving Piliavin and Scott Bria~ in the 

following way: 

If you know that the bulk of your delinquency 
problem comes from kids who, say, are from 12 
to 14 yea~s of age, when you're out on patrol 
you are much more· likely to be sensitive to 
the activities of juveniles in this age bracket 
than older or younger youth. This would be 
good law enforcement prac::tice. The logic in 
our case is ·the same except that our d~linquency 
problem-is largely found in the Negro community 
and it is these youth toward whom we are 
sensitized. 20· 

~et the use of these indicators, by themselves, may 

distort the picture of crime and thus potential crimincals. 

William Chambli~s compared the self-reported acts of delin-
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quency among White, Negro and Japanese youths with the 

arrests for each of these. On the basis of the index of 

self-reported acts of delinquency, 53 percent of White 

youths, 52 percent of Negro youths, and 36 percent of 

Japanese youths were classified as high delinquents. The 

reported arrest rates were 11 percent of White youths, 36 

percent of Negro youths, and 2 percent of Japanese youths. 2l 

The indices that are used by the police reflect both social 

stereotypes and prejudices toward the behavior of different 

groups and the success that a patrolman has with a particu-

lar indicator. B~acks may not commit much more crime'than 

Whites, but if a patrolman stops more Blacks than Whites he 

is likely to find more Blacks that have committed crimes 

than Whites. An especially good example of this occurs 

with traffic warrants, where Blacks are arrested in an 

unusually higher proportion than Whites (this is discussed 

extensively in Chapter Five-) • 

These three types of indicators may be used in some 

combination. A man standing on a street corner that is 

known as a -narcotics drop--spot may not attract much attent-

ion. But if the man were thin,_ em~ciated, dressed in a 

long-sleeve shirt and wearing dark-glasses in the evening, 

it is quite likely he will be questioned and checked for 

needle marks. As a rule only one or at most two indicators 

of suspiciousness are required for a patr,olman to make a 

stop. 
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Policemen do not feel that their actions in stopping 

and investigating suspicious circumstanc~s are,arbitrary; 

rather they are based on an acquired knowledge of social 

behavior. ~et all of a patl'olman I ~~ j l.ldgments in this area 

are characterized by a high degree of uncertainty. Any stop 

that a patrolman makes is a calculated risk: if the person 

has co~itted a serious crime, the likelihood of violence 

is present; if the person is innocent, f,eelings may be 

bruised. Obviously, some of the information the police use 

is better than other kinds, but all of the indicators the 

police use are extremely crude. The accuracy of these 

indicators will depend on the officer's experience, espec-

ially the extent of his exposure to street crime, and his 

understanding of the values and behavior of the people in 

his beat. Where there is a vast difference between the 

values and beliefs of the patrolmen'and the peQple they 

are policing, behavior is easily and often misinterpreted. 

A group of Mexican-Americans moving their belongings from 

a hou~e in the evening miiY attract the suspicion of an 

officer; but these people 'probably cannot afford to pay for 

a mover and since they work during the day they must move 
22 

at night (see illustration No. 18). The alternative to 

reliable in£o:Lmation about suspicious persons may simply 

be random c\hecks on whoever appears to be suspicious. And 

even a well experienced officer will have difficulty getting -

around this problem. The present organization of the.-
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police with its emphasis on aggressive street patrol allows 

no dther alternative (whether or not team policing can 

alleviate this problem remains to be seen). 

At this pOint, we 'ought to consider some specific exam

ples of decisions to stop'and interrogate. A patrolman's 

information is likely to be most certain in those instances 

where a crime has occurred and the police have a description 

of the suspect and his vehicle. 

ILLUSTRATION NO.6 

The dispatcher broadcast that ~n armed robbery had 
taken place minutes ague Two Black youths, wearing 
hats, pointed a 9un, described as a .22 caliber ' 
pistol, at a woman and her daughter as they were 
walking home from the grocery store and demanded 
their money. 'lwo patrolmen immediately began 
searching the area for the suspects. 'Whil~ stop
ped at a traffic 'light they noticed two Black 
youths in a 1964 Chevrolet drive in front of ,them. 
On a hunch, they stopped the vehicle and questioned 
both occupants: the youths said that they were 
returning from a visit to a girl friend's h6use. 
Neither youth had any warrants. The patrolmen 
were prepared' to release the youths when a'nother 
patrolman arrived with the victim, and she identified 
one of the youths but was unsure of the othe'r. A 
search failed to turn up either the gun or the 
money, but t~e 'police believed that the youths had 
had time to hide them, and they were arrested for 
armed robbe ry. ' 

ILLUSTRATION NO.7 

An armed robbery occurred.at a fast food take-out 
stand. Tbe suspects were described as young, 
Japane'se and driving a yellow' MU$tang. l1inutes' 
after the robbery a patrolman picked up one of the 
suspects three blocks away in the yeJ..low 
Mustang. 
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ILLUSTRATION· NO~ 8 

Two patrolmen went to talk to two women who had 
been the victims of an attempted rape the pre
vious night. The man broke into their apart
ment at about 3:0·0 a.m., but they managed to 
keep him involved in ponversation and finally 
convinced him to leave. Upon leaving the house, 
the officers noticed a y,oun9 man getting out . 
of a car at an adjacent jun~or college. He 
"fit" the description of the suspect and he was 
interrogated. He had indentification and no 
warrants, so he was released. 

In each of these incidents a serious crime had been 

'commit~ed and the patrolmen had definite information about 

the ;suspect (s).. However, in only one of :.these cases was the 

.information reliable enough so that the stop was made with 

more than a reasonable assurance that the person stopped 

had in fact committed the crime. The officer in the 7th 

illustration knew he' had his man (he also had a very good 

description) • In the other two cases the stops were made' 

on the basis of a calculated hunch. In the sixth both 

patrolmen' admi t'ted' prior to stopping the two youths that 

they were ta~ing'a chance and that they were probably not 

the suspects. Yet the description 'fit' just enough so 

that they thought it was worthwhile making the stop. The 

que~tioning o~ the rape suspect was made on the basis of 
. , 

even less valid ,information. The man vaguely fit the 

description and he. was in the vi~inity •. It was clearly an 

action' taken 'ju~:t' to be sure' that no st.one had be,en left' 

unturned. Thus even in those ·situations where the police' 

have some information to go on, such as a description of 
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the suspects, the decision to stop and interrogate is still 

subject to a great deal of uncertainty. 

Paradoxically, the occurrence of a serious crime and 

the broadcasting of any information at all on the suspects 

can lead to two different and contradictory types of .be-

havior. Patrolmen may make stops based as concretely as 

possible on the information they have' at hand; but they may 

also resort to widespread stops of anybody that even remote-

ly resembles the suspect. It often depends on the serious

ness of the crime. Based on observations in Chicago and 

Detroit, Tiffany concluded that, "when an officer receives 

a report or othen~ise concludes that a serious crime has 

just been committed and that there is need for immediate 

action to identify the perpetrator, he is likely to stop 

11 . h .. .. "23 a, persons ln t e V1Clnl ty. Most poiicemen also know 

that the descriptions given by victims immedia~ely after 

the commission of a serious crime are likely to be mis

leading; prudence requires, in their opinion, that they 

stop even people who only remotely fit the description. 

A patrolman often relies on other types of prior 

information,. This derives from his knowledge of crime ih 

the area and his knowledge 6f the people in the area. 

ILLUSTRATION NO.9 

Two patrolmen stopped an orange truck which fit 
the description of a vehicle that might have been 
involved in an armed robbery ata liquor store 
three. days earlier. Al though the dri v.er of the 
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truck had been seen in the stere with a rifle 
the .officers were net sure that a robbery had 
actually taken place. They wanted to questien 
the man ,about the 'rebbery' and to see if he 
was carrying the rifle in the truck. They found 
ne rifle (but they did find a machete which is 
not illegal), and the man said that while he 
had been in the store with a rifle he had net 
committed a rebbery and he was merely on his 
way heme. They could not verify that a rebbery 
had actually been committed, and after the man 
was checked for warrants and none were found he 
was released. 

ILLUSTRATION NO. 10 

Several juveniles walking down a residential 
street and appearing te be idling near the 
heuse of a lecal "bad guy" were questioned 
te see if they had been smoking marijuana or 
were carrying any. The offiqer found seme 
cigarette papers on one of them but that was 
all. They were prdered ~o leave and ge heme. 

ILLUSTRATION NO. 11 

A man knewn as IIFunny Freddy, II a knewn acid 
freak and burglar was seen walking do\.m a 
busy street with a friend in the early after
neen. One .of the .officers had not seen Funny 
Freddy in a while and ~hey stepp~li them.' aoth 
men were "patted dewn and field interroga"tion' 
(F.I.) 6ards made out. Funny Freddy said ~hat 
he had just gotten out of jail and he was clean. 
There were ne warrants on either man, 'and they 
were .re.leased. 

ILLUSTRATION NO. 12 

While cruising his beat, a patrelman recegnized 
the brother .of a man he had arrested earlier in 
the year fer murder driving down the street. 
The time was about 2:00 a.m. The patrelman 
decided.te stop him te see what he was geing. 
He was a Mexican-American yeuth and a yeung 
White girl was in the car with him. He had 
ne identification nor any proef, that the car 
w~s his. The officer, infermed the youth that 
he could be arrested for ne identificatien 
(sec. 40302A C.V.C.> and Grant Theft Auto, but 
since he (the patrelman) knew him, he would 
not be arrested. The yquth was released after 
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being given a stern warning. Later the patrol
man said that "the kid's problem was that he was 
just plain dumb," and that one had to, "get on 
him once in a while in order to keep him in line." 

In addition to knowledge about a crime, the polic~ often 

rely, as these illustrations make clear, upon their know-

ledge of the individuals. Those with arrest records 'or 

even a reputation for being in trouble will be stopped. The 

youth in the 9th illustration was known to be a member of a 

gang and had been ar~ested previously for burglary and 

assault. And there is .a tendency to presume that associa

tion with a known felon 9r "local bad guy" is indicative of 

guilt of some kind. Yet the reason for stopping these 

people is rinly partly based on the expectation that a crime 

will be discovered; in all of these examples, the intention 

of the patrolmen was as much prevention of a crime as'de-

tection. Stopping and questioning is a way of .letting them 

know that the police are around and that they had better 

watch their step. Whether or not this is an effective 

strategy remains to be seen. None of these'decisions are' 

completely arbitrary or indiscriminate as they are made on 

the basis of some information; but this information is 

nothing more than a vague indicator of potential criminality. 

More ambiguous and uncertain yet are those stops that 

a;re made in the context of suspicious circumstances. The 

indic~tors of incongruity and appearance taken singly or 

together, are the sources of the criteria by which a patrol-
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man decides whether or not to stop and interrogate in the 

following situations. 

ILLUSTRATION NO. 13 

A Black man sitting in a new Buick Riveria 
parked in front of an apartment buildi.ng \Vas 
question~d. The officers asked to see his 
identification and ran a check on the license 
of the car. It was not stolen and the man 
was released. 

ILLUSTRATION NO. 14 

Two officers patrolling a residential area 
observed a Blac]( you!:h standing on a balcony, 
at the end of a hallway on the second floor 
of an apartment building. Thinking he might 
be a burglar they called him to the car to 
question him.. He did not know the address 
of the apartment building and said his name 
was John Smith. The patrolmen seriously 
considered arresting him until he showed 
iden~ification proving that his na~e was 
John"Smith and convinced them that he had' 
only moved intothe'apartment building one 
week ago. 

ILLUSTRATION NO. 15 

A young Blackman walking down the street with 
a large portable radio to his ear was stopped 
and asked where he got the radio~ He'replied' 
th~t it belonged to hi-s sister, 'and when he .. 
demanded to~now why he ~ad,been stopped, he 
was spread-eagled on the hood of 'the car and 
frisked. He had some identification, and said 
he was on his way to work 'at a local elementary 
school where he"was a janitor. One officer 
examined the radio and discovered that the 
serial· number had been removed. The o1;ficers, 
~ere about to book him for section 537e of the 
California Penal Code when the man's supervisor 
at the school, who happened to be driving by, 
stopped and verified that the man worked at the 
school and that the radio belong to him. The man 
was released to the custody of his i3upervisor. 
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ILLUSTRATION NO. 16 

An officer stopped to question the driver of 
an older model pick-up truck with primer spots 
parked in front of a store in a shopping center. 
The time was about 11 or 12 o'clock and the 
patrolman wanted to ask the driver wh~t he was 
doing. The driver was ¥oun9, white, and had 
long hair and earrings 1n h1S ears. He was 
questioned about the muffler and taillights 
on his truck and finally ordered to leave the 
area. Upon returning to the car, the officer 
remarked tbat the "kid was an asshole and 
talked like it." 

ILLUSTRATION NO. 17 , 

A car with an old ~tyle o~t-of-state license 
plate was itopped (there was also a minor 
equipment violation). All three occupants in 
the car were ordered out, patted down for 
weapons, and questioned separately. The 
driver had no identification and said the 
car belonged to a girl friend; they were 
driving home. There was no registration in 
the car, but the officers did find an insur
ance slip with the girl's name on it. Each 
occupant gave the same story, and the officers 
believed them. They were released with a 
warning. 

ILLUSTRATION NO. 18 

Driving down a residential street an officer 
noticed some people, Mexican-Americans, moving 
some belongings from a house to a truck parked 
adjacent to the curb. It was about 9 o'clock 
in the evening. The patrolman asked what was, 
going on, and they were told that the people 
were moving. One of the patrolmen frisked 
several of them and then checked one of them 
for warrants. The man had no warrants and the 
officer stopped. Before leaving he told the 
people that burglars often tell the police 
they are moving and this was why they were 
questioned. 

ILLUSTRATION NO. 19 

A car driving very slowly out of an alley was 
stopped and the driver questioned. The patrol-
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man explained later that he always investigates 
such situations for a possibl~ burglary, reason
ing that, "anyone driving down the alle'y that 
slowly may be up to something. 1I 

ILLUSTRA'l'ION NO. 20 

In a very poor area of their beat, two patrol
men stopped and questioned two youths sitting 
in a parked car. They were talking to a 
young girl. Both youths were checked for war
rants and a check was made on the registration 
of the car. Later, after finding nothing, 
both officers admitted that they had no prob
able cause, but they said they normalll7 checked 
out such situations anyway. 

ILLUSTRATION NO. 21 

As two officers drove by a cut-rate gas station, 
they noticed a Black man, bent over, standing 
in front of the front door. A Cadillac with a 
woman and several children in it was parked 
next to-the gas pumps. Suspecting a burglary, 
they, stopped and questioned him. He said he 
worked at the station, but when he gave the 
wrong address of the station, they checked his 
identification and ran him on JI.W\'lS for warrants. 
The man said that he had misunderstood the ' 
question and the officers believed him. He 
was released. 

ILLUSTRATION NQ. 22 

A young Mexican-American man walking down the 
street was stopped and questioned. He was 

. checked for ,warrants' but none were found. The 
officer said later than the man was stopped 
because he "looked suspicious. II 

ILLUSTRATION NO. 23 

Late at night a Black youth was observed 
standing ne'ar an automobile on a residential 
street. As the patrol car drove by, he turned 
and walked away. The patrolmen went back and 
stopped and questioned him. The youth explained 
that'hewas waiting for a friend to pick him 
up. One officer 'e,xamined the car 'and found no 
evidence of any 'attempt to break into it.. The 
you~h had poor identification, but he said 

,445 



that he had been with friends in a near-by 
apartment building .. The people in the apart
ment verified the story and the youth was 
released. . 

ILLUSTRATION NO . .2 4 

While driving through a poor residential area 
two officers observed a Mexican-American youth 
run between two apartment buildings and down 
a hill as he saw the pat,rol car approach. They 
drove around the block and decided to find out 
what the youth was up to. When they returned 
h~ w.as standing by the curb. One patrolman 
questioned the youth, while the other ran down 
the hill where he found two quarts of beer and 
a home-made gun. They confiscated the gun and 
poured out the beer, and released the youth, 
who of course dehied that the beer was his. 

As ~ught to be apparent the~ind and quality of in for-

mation which patrolmen use to make judgments of the intent

ion of individuals is· much different than in the previous 

cases. Seemingly innocuous behavior is imbued with an aura 

of criminality, the commonplace becomes suspicious. The 
,. 

twelve incidents described he.re illustrate three rules of 

thumb that patrolmen use in evaluating behavior. The firs.t 

is a straightforward application of the idea of incongruity. 

Time and. circumstance can often m~ke a great deal of dif-

ference to a patrolman. What was· importan.t to the officer 

who stopped and questioned the l-lexican-American men moving 

furniture into a van ""as the time of day--9:00 p.m.--and the 

fact that he was in a high-crime area. People don't move 

at night dO they? Similarly, an out-of-state licens. plate 

that the ·officers knew no longer to be in use was taken as .. 
I 

an indication that something was amiss. The second hinges' 
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on the vague criterion of appearance. A Black youth stand-, 

ing on the balcony of an apartment bu{lding, a Black man 

who appeared to be trying to get in the front door of a 

service station (he wa~ actually trying to lock up), a 

Mexican-American walking down a residentIal street, .a young 

white man parked in front of a store late at night, or two 

youths simply sitting in a parked car were all presumed to 

be suspicious. The third rule is based on a persons's re-

action to the police. Flight from an approaching pat~ol car 

implies guilt; an i~nocent person, patrolmen reason, would 

have nothing to fear from the police and would not move. 

The reaction of the person to police authority will 

also'have a bearing on the inclination of the police to 

believe the individuals. they are questioning. The police 

rely upon the wants and warrants system, a search (when they 

can carry it out), and some pointed questions ~o determine 

if in fact something is amiss. A real burglar, they reason, 

is not likely to know the address of the place he is burg-

larizing; and a man who sayd he lives in an apartment 

building should know the address of that building. If, 

patrolmen ~dopt ra,ther loose standards for deciding when to 

stoP. and q,u,estion people, their stan,dards for taking further 

action are usually somewhat stiffer. In most of the incid

ents described they were rather easily convipced that,noth-

ing ~aswrong~ The exception to this is when the person 

challenges their authority, their right to stop and ask 
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them questions. The question, "what right do you have to 

question me" is not construad as rightful indignation but 

as implicit guilt. Patrolm~n may believe that pe.~ple have 

a right to an explanation aft,~ an interrogation, but they 

will rarely tolerate interference until they are satisfied 

that nothing is amiss. The reaction of the Black youth in 

,the 15th illustration to questions about h~a radio ~as the 

basis of the rather excessive reactioi the two patrolmen 

took. 

In making judgments of whether or not a person is 

acting suspiciously, a patrolman must draw inferences from 

the observed behaviors and the character o,f the people in-

volved, and decide, on the basis of his knowledge and 

experience, if a crime has been or will be committed'. A 

car driving down an alley, people moving furniture from a 

house, a young Black man walking down the street with a 

radio to his ear are rather commonplace events that, in' 

and of themselves, are not suspicious. In labeling the 

innocuous cland~stine, the p~trolman relies upon concrete 

but biased indicators which presuppose that'he knows some-

thing about the character of'the persons involved. In 

other wordS" the patrolman must interpret actions by im

posing upon the situation pragmatically derived categories 

which make the behavior meaningful to him, that is suspic-

ious. What is suspicious about a Black man standing on a 

balcony of an apartment building at 4:30 in the afternoon? 
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He cou1d have been on the balcony to escape the heat of his 

apartment. Why are a group of Mexicnn-Americans moving 

furniture from a house in the evening deemed suspicious? 

Perhaps they had jobs which did not allow them to move 

during the daytime? However, the point is that these inci

dents only become suspicious ~n terms of the meaning that 

a patrolman assigns to them. 

It is perhaps less important to know that the police 

do not always find what they are looking for than to under

stand the process by which they reach decisions. The prag-

matically derived indicators which policemen use are biased 

according to more general social stereotypes of American 

culture. ~et from a patrolman's point of view, the adequacy 

of a particular indicator is measured according to its use-

fulness. Behavior is judged in light of the goals of pre

venting and discovering crime, and these judgments, to the 

exten~ that they a~e reinforced by an officer's personal 

experience and the experiences of his fellow patrolmen, 

become part and parcel of the police lore that is handed 

down to e,ach successive generation of, rookies. Indicators 

that prove to be inadequate will eventually be modified. 

~et these beliefs as a whole are remarkably consistent and 

ultimately self-reinforcing: the concentration on the 

activities of a particular subgroup may lead to biased 

estimates of ,the propensity of that group to' commit crimes. 

The criteria that patrolmen use in deciding to stop and 
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interrogate someone are not random, they are based upon a 

coherent set of beliefs about social behaviors and their 

connection to criminal activity. And there is' an element 

of truth to these beliefs: stopping a carload of Mexican

American teenagers is more 'likely to produce some marijuana 

or perhaps a weapon than stopping a white insurance sales

man.· But such a selective strategy inevitably exposes 

innocent people to the intrusion of police authority.24 

The selectivity of a patrolman~s beliefs about what 

constitutes suspicious behavior must be understood in light 

of another characteristic of these decisions. In using a 

set of indicators to separate the innocuous from the 

deviant, a patrolman operates less on the basis of carefully 

derived probabilities than the inclination to be experi

mental and find out what is happening in a particular set 

of circumstances. The pressure to control crime, both in 

terms of prevention and detection, leads patrolmen to 

investig·ateand see if he "can corne up with something." The 

striking characteristic of those incidents where an. officer 

decides to stop and interrogate someone is that there is 

ordinarily a very low threshold for action. While the 

propensity to engage in aggressive patrol work varies among 

patrolmen, it does not, as a rule, take much to arouse an 

officer's suspicion •. The feeling seems to be that it is 

better to investigate a situation rather than letting it go 

as one never knows what might be happening. The benefits 
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of this strategy are thought to be quite high, enough stops 

will even.tually turn up something, if only a t~affic war

rant, and the costs can usually be'minimized. Yet some of 

these patrolmen remind one of the little old lady standing 

in front of four slot machines in Las Vegas with a purse 

full of nickels--if she plays enough Inachine~, enough times, 

she will win. The low threshold for action is partly an 

attempt to find a respite from the boredom of routine 

patrol; but it is also a consequence of the objectives and 

methods of police professionalism. The police are enjoined 

to protect the community by preventing crime. The idea that 

a mobile, geographically based police force could prevent 

crime has been implicit in the idea of the police since their 

formation in the early nineteenth century. Yet this. object

ive has been construed narrowly, it has meant apprehension 

and deterrence. Aggres~ive patrol may lead to the appre

,hension of felons, though the overall productivity of this 

strategy is doubtful, but it seems to be more important 

to the police as a means of deterrence, of keeping order 

and maintaining a visible presence. Aggressive patrol is 

the principle instrument in the war on crime. This leads 

a patrolman, motivated by the desire to corne up with 

soms,thing and j ustlfiedon the basis of deterrence, to take 

what ~re selective but 'essentially spontaneous actions. What 

counts is not effect but action. 
" 

The decision to stop and interrogate is mandated by 
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pressures to control crime and guided by the pragmatically 

deri'iled beliefs of P9licJem~n. : ';I'hese decis ions are rare ly 

~ubject to administrative controls of any kind; they are. 

some of the least visible decisions that a patrolman will 

make I .and unless an arrest is made the only record is a 

short notation in the patrolman's log. Legally, they raise 

serious questions about the use of probable cause: it poses 

in a rather clear-cut way the'conflict between due pr06ess 

and order. ~et as I have argued probable cause in its legal 

sense is not really me&ning~ul. to most patrolmen, and for 

the reaaons presented earlier the. scrutin.¥ of probable cause 

by field supervisors. in' usudlly less than satisfactory. 

'1'he1:."8 is, however, one important constraint, on prob-

llble cause used by PQlicemen: the possibi Ii t~l that some 

oriteria 'will be challenged in c6urt and overturned. Mbst 

. patroJmen are awa.re IOf the possibility of making "bad case . . . 
law" as they put it. For example, many patrolmen refuse to 

arrest for a little known section of £h~ California Veh~cle 

Cod~ (40302a) which allow$ ... them, to take into custody any

Ori8 who is driving an automobile with 'prope~ identifica:,:.. 

The term '·proper. identification' of course is 

ra.ther vague, and really up to the judgment of the patrol-

man. The most clear-cut case would be when an individual 

has no identifi.cation whatsoever. After encountering ~ 

man who had conm\itted a traffic violation, but had no 

identification, the offie:ers simply gave him a routine 
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citation. When asked why they did not invoke sec. 40302a, 

they replied that it was used sparingly since abuse may 

lead to its being declared unconstitutional as the vagrancy 

statutes in California have been. By using such a statute 

only when they think it is clearly necessary the police pre-

serve an important option. Whether or' not vague criteria 

for probable cause will meet standards of due process in 

even the most serious of offenses is moot; the only.point 

I am making is that the possibility Of a court cha~lenge 

does place a damper on some police actions. (Inte,restingly, 

one of the effects of ~he notorious Zebra murder case in 

San Francisco was to lead 'to .a court challenge of the use of 

racial background as a justification for stuppi.n.g and 

interrogating suspects. Mayor Alioto was obviously not in 

close contact with the police when he decided to make the 

police strategy public) .26 
, . 

From the point of view of police administrators and 
, ' 

patrolmen, the real dilemma that aggressive'patrol poses 

is that it, inevitably engenders resentment from the com

muni ty. One off~cer " who was 'rather skeptical of the re

sults of aggresslvep~trol~' opined ,that the consequence 

,of bring.i~g the tactical squad (,Mt:::!tropolitan Division in 

LAPD) into the area to wcrk a crime problem was to make a 

lot ,of arrests for traffic warrants and to ,increase p~biic 
" ~ 

hostility, toward the poll-ceo 'If the administrator risks" 

public pressures, the patrolman risks an incre'ased number 
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of personnel compJaints. The risk of personnel complaints 

has not always been a strong one for a patrolman. Several 

patrolmen in LAPD said that personnel complaints were often 

taken as a sign of aggressiveness and therefore evaluated 

positively, though they indicated that this practige seemed 

to be changing. 27 The effect, though, may be less that of 

controlling these decisions, than aggravating the already 

existing tensions and dilemmas of the police bureaucracy. 

The adminis trator, 'to the extent that he is concerned, is 

caught between pressures to control his men and to support 

them in the pursuit of an objective he takes as deadly 

serious; patrolmen who bear the brunt of these pressures 

may back off or become more devious, but they do become 

increasingly frustrated. 

SELECTIVE ENFORCEMENT II-ND THE 
PROCESS OF SPECIALIZATION 

Crime fighting, the pursuit of hot calls, and an 

aggressive stop and frisk style are not equally salient to 

all patrolmen. The propensity to stop and interro~~te and" 

to work felony violations varies among patrolmen in all 

three departm~n:ts.' For some patroimen crime fighting be-

come.s the only goal, and' these men exemplify, to the ex

treme pe rhaps, the sk ills and di lemmas tha t the crime, 

fighting role require and impose. Yet these men are motiva

ted not only by the desire to contain crime but their own 

arnbitions--the:. desire to move up the ladder or into an 
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investigative unit. Crime-fighting is not the only way up 

the ladder but it is an important one. 

The crime fighter confronts some additional obstacles 

beside those already described. One of the most important 

resources a pol!ce~an has is time. If a patrolm~n is 

seriously interested in doing 'real pol:lce work' he must 

have time. Radio calls which order the patrolman to mun-

dane or distasteful activ,~ties. such as family or neighbor 

di~putes interfere with crime fighting and must be manipu-

lated. Some patrolmen were observed in a calculated 

attempt to manipulate their time and., activities in o~;ler to 

pursue high priority violations. This process, which is. 

called engine~ring by some, typically takes the form of 

refusing to clear with the dispatcher, that is to inform 

communications that an assignment has been completed. By 

refusing to clear immediately after a call has been com-

pleted, a patrolman gains some, uninterrupt.ed time in which 

he can pursue his favorite violation. Another variation 

of this process is to actively look for another violation 

in order to get o~t of an assigned call. Finally, though· 

it must be used judiciously, patrolmen may go 'Code Six' 

(out for investigation) at a particular location. 

ILLUSTRATION NO. 25 

'!'we avowed crime-fighters received a call about 
, a routine family dispute. They acknowledged the 
call, but in order to get out of it, they stepped 
five 'different individuals.looJdng for a 'hype' 
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(heroin addict) they cou'ld arrest to get out 
of the call. These stops included a heroin, 
addict they had previously arrested, a man 
making a phone call in front of a market, and 
two youths driving slowly down the street .• 

ILLUSTPATION NO. 26 

Two 'patrolmen stopped and checked the driver 
of a parked vehicle for traffic warrants after 
they had run the license plate on AWWS. rfhey 
did this to get out of a family dispute call. 

ILLUSTRATION NO. 27 

Two patrolmen went code six and staked out 
a well-knpwn drop-off point (a bar) for 
narcotics. They observed a man walking 
in and out of the bar as if he was looking 
for someone, and making a ~hone call from a 
booth in front of the bar. When he eventually 
left the bar, the patrolmen followed him, 
stopped him, and arrested him for possession 
of heroiri after they discovered heroin ,in his 
car. 

Many of the patrolmen who are preoccupied with crime 

fighting specialize in the enforcement of a particular ,set 

of violations. An informal pattern of specialazation 

develops among patrolmen w~ich is rather widespread but is 

, f' f' h 28 S '1' t' , most 1mportant or cr1me 19 terse pec~a 1za 10n 1S 

facilitated by the norm of individualism among policemen 

and by the resources and size of the department. Of the 

patrolmen interviewed in LAPD, 57 percent said that they 

specialized in one kind of a violation or another; and 

42 percent said they specialized in felony violations. The 

most prominent specialists in either division of LAPD were 

those officers who worked narcoti.cs, \'lho devoted much of 

their time-to apprehending heroin addicts (16 percent of 
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the patrolmen in Northeast division and 22 percent in 

Rampart said they specialized in narcotics or 'hype/burg-

lars'). This p~actice is justified as a way of reducing 

the crime rate for' burglary; narcotics addicts, according 

to patrolmen, resort to burglary to support their habit, 

and the arrest of a heroin addict means one less burglar 

on the street. 

The apprehen$ion of'heroin addicts is a relatively 

straightfoz"Nard and surprisingly simple process. Most of 

those engaged in this pursuit proceed by checking areas 

where addicts are known to hang out and by stopping and 

investigating suspects to see if they are under the influ-, ~ .. 

ence of heroin. To make an arrest (at the time of the 

study) all an officer needed to do was to determine that 

the person had used heroin withiri the previous ten hours. 

If he had, he was i'under the influence" and could be arrest-

ed for ~ossession of heroin. However, this rule was not 

always strictly followed; one man ''las arrested for being 

in withdrawal" that is for having used heroin two days 

previous. The determination of whether or npt a man is 

under the influence of heroin is based on several criteria. 

~o of the mo~t important are the existence of fresh 

puncture 'mark.s' on ,the man's forearm~ and the size of his 

p~pils. Very small PU9ils that,do not react to a light 

shin~d,in the person's eyes indicate that the man is pre

'sently under the influence of heroin; very large pupi ls" 
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that do not react to a light indicate that. the person. is 

in with~~awal and has used heroin recently. Other criteria 

include the person's general appearance,. if the person 

appears drowsy and lethargic, and if the person's speech i.s 

s~urred. Most patrolmen who specialize in narcotics say . " 

that an addict can be easily spotted on the street. The 

tell-tail signs include long-sleeved shirts buttoned to the 

neck in warm weather, Jun-glasses worn at dusk and after 

sunset (although some said that this was not as good an 

indicator as it used to be), and a lethargic appearance. 

~et many of the stops made to investigate addicts were 

based on rather loose criteria: two patrolmen in fact had 

a tendency to stop any'me who even looked remotely suspic-

ious. 

It is the common addict that bears the brunt of the 

sp~cialist's forays, but some patrolmen will assiduously 

develop ~nformants an1 occasionally make buys in order to 

arrest a street dealer.· ~et these patrolmen are not really 

interested in choking off the sl~ply of narcotics as much 

as they are in curbing a narcotics related crime such as 

burglary. Reduction of the crime rate is not the only 

incentive that these officers have before them. The tend-

ency to specialize in narcotics is linked to the opportun

iti~s"for promotion in a police department. By special-

izing in narcotics, a patrolman can demonstrate his pro

"ficiency in arresting hypes, developing informants, and 
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making buys to narco~tics investigato:r:s. He may even be in 

a position to occasionally share information with them and 

provide leads to narcotics activity in his area. By develop

ing thet3e informal relationships with narcotics investi-

gators the patr6lman enhances his chances of being pro-

moted to an investigative position. 

The link between specialization and promotional 

.op'pbrtunities obtains in other areas besides narcotics. 

The pattern of informal speciali,zation which exists among 

patrolmen is reinforced by the disjuncture between perform-

ance and rewards, specifically promotions. In the assess

rnentof an 9fficer's performance for a promotion, his actual 

performance on the street--the kinds of decisions he makes-

will have only marginal si9nificance. But if an officer 

wants to get out of patrol and is not interested in becoming 

, sergeant, specialization facilitates matters. For ex-

ample, a patrolman who want to get into "motors," the 

specialized motorcycle traffic enforcement unit, may spend 

most of his time enforcing traffic laws in order to demon

strate his proficiency in this 'area. Two promotion-minded 

patrolmen would select ob'scure' sections of the vehicle code 

for treatment during a tour of duty. They believed that 

this was ·a good way to learn the vehicle code and that it 

would look good on their records. Another patrolman who 

had aspirations of gettin~ into the intelligence unit in 

LAPD made it a point to pass along information about 
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radicals or other 'subversive' groups to them. 

While there is a tendency for patrolmen in all three 

departments to specialize it is most prominent in LAPD. The 

dearth of resources and the limitations on a patrolman's 

time and freedom in the small departments precludes ex

teIlsive specialization: And there is less incentive to 

specialize in one of the small departments since there are 

fewer opportunities for promotion and only small specialized 

enforcement units. To be sure, there is a tendency to be 

preoccupied with some kinds of violations, but most patrol-

men dutifully accept the role of generalist. In a large 

department like LAPD there are fewer constraints on a 

patrolman's freedom and there specialization is one solu-

tion to the problem of promotions. 

A final aspect of crime fighting has to do with 

selective enforcement of the law. SeleGtive enforcement 

denotes the conscious and systematic. enforcement of the law 

in regard to a crime problem. For example, su~pose that a 

substantial portion of traffic accidents are due to mot'or

ists running a stop. light at a particular intersection. . . 

Selective enforcement would require that patrolmen 'work ': 

that intersection for all traffic violations but primarily 

those.believed to cause the accidents (some administrators 

argue that simply br:inging pressure to bear on a problem 

makes the difference and it does not m.atter what laws are 

enforced.so long as the presence ()f the police is made 
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known). Similarly, the arrest of narcotics addicts who are 

believed to be burglars is an instance of selective enforce-

mente Selective enforcement concentrates police power on a 

problem they believe to be especially noxious and which they 

feel is not amenable to another kind of solution. The prob

lem,that arises is when the police use their pbwersof en-

forcement as a tool of harassment. Consider the following 

example: 

ILLUSTRATION NO. 28 

Just prior to closing time for bars (2:00 am) 
two patrolmen stationed themselves out of 
sight,near a bar frequented by members of two 
motorcycle gangs. As diffe~ent gang members 
left the bar they were stopped and given traffic 
citations for illegal U-turns in a commercial 
district, noisy mufflers, and equipment viola-
tions. The officers said later that they were 
intentionally harassing the Lbikers,' hoping 
to provoke one of them to a more serious 
violation or to get them to leave the area. 
For the past two weeks there had been .a lot of 
assaults committed by members of the two gangs 
against one ariother, the most recent involving 
a gun. The police had been unable to make an 
arrest since no one would,r.eveal what had 
happened or prefer charges. They believed 
that they had to handle the problem in another 
way, and they decided to continue issuing 
tr~ffic citation~ to the 'bikers' until they 
left town or settled down. 

While a strategy cf selective ~nforcement can ba based 

on an administrative decision or policy, most such deci~ions 

,are made by patrolmen on the basis of their knowle~ge of a 

particular problem and their desire to do-something about 

it. The patrolmen in the example were simply fed up with 
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the bikers and decided to do some,thing about it. A some

what similar situation was observed in one of the other de-

pa.rtments. Here the officers periodically dropped bya 

local service station suspect,ed of being a drop spot for 

stolen Volkswagens. In this instance,' the patrolmen saw a 

car parked on the sidewalk at the station, and two Mexican-

American youths working ona small motorcycle next to it. 

They determined that the motorcycle was not stolen and then 

gave one of the youths a citation for parking on the side

walk. They said that they did this in order to let them 

know the police were around and watching. 

Selective enforcement and the propensity to specialize 

in aspects of crime fighting, e. g. narcotics, are simply , 

extensions, though more sophisticated, of the use of police 

power to cope with the problem of crime. While the ulti-

mate goal is always that of apprehension, the proximate 
. .. 

goal--and the one which animates the decisions of patro~~ 

men--is that of prevention, of utilizing police powers in 

legal, quasi-legal, and illegal ways to demonstrate the 

presence of the police and to deter crime. The police are 

normally' most effective and on the safest grounds legally' 

when responding to hot calls and seeking specific suspects~ 

the grounds of their decisions are more tenuous and more 

susceptible to miscalcnlation when they are engaged in 

stopping and interrogating individuals on the street. 

Finally, selective enforcement dictates the use of police 
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powers to cope with specific problem~; violations not 

ordinarily enforced may be used to control groups suspected 

of crimes or ca~sing a problem which the police are other

wise unable to solve. These decisions are not illegal (the 

parking citation issued to the youths at the service station 

was perfectly legal) as much as they sometimes involve the 

dubious application o.f enforcement powers . 

. CRIME FIGHTING, DISCRETION AND A 
PROFESSIONAL POL~CE 

August Vollmer believed that the only worthwhile 

,function that the police could serve was that of suppress

ing crime. He argued (vainly as it turns out) that. many of 

the minor enforcement functions of the police should be 

turned over to other agencies, and all of his proposed 

reforms were predicated on making the police efficient 

enough and autonomous enough to contr91 crime., Any attempt 

to understand how a patrolman uses his discretion must be 

based on an understanding of the centrality of the crime 

fighting role for the patrolman. Crime fighting and hence 

the use of discretion in professional police departments 

rests on two ideas: deterrence and initiative. 'fhe crime 

fighting activities of the police, as this chapter has 

demonstrated, are based on the hope of deterring crime 

through vigorous and aggressi ve poli~e action. . The' idea of 

deterrence is· a logical and necessary means for the police 

to come to terms with the dilemmas of crime fighting; 
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specifically, with the belief that they are instrumerttal in 

coping with the crime rate despite the knowledge that the 

pattern and occurrence of crime is such that even the best 

of efforts may yield only a meager harvest. The idea of 

deterrence provides both a w~y of ~oping with crime and of 

validating the efforts of the police in this. Most patrol

men believe--and they have to--that their presence on the 

street counts for something, that they do influence the 

occurrence of crime •. But deterrence means more than simply 

the presence of the police in an area; indeed, it is 

ultimately the threat of apprehension that the police rely 

upon to control crime. Incre~singly, the older concept of 

aggressive patrol is being supplemented by strategies·de

signed to increase the kind of information available to 

patrolmen about crime. Team policing, which is the moit 

prominent example of this trend, seeks to enhance a patrol

man's information about crime through closer contact with 

residents of an area and investigators. 

Though the idea of initiative has been implicit in the 

concept of the modern police from the beginning, profession

alism, by giving the po,1ice the responsibility for control

ling .crime, has put initiative at the center of the police 

role. All too oftert patrolmen are viewed in terms of 

their service activiti,=s, the number and kinds of calls they 

deal"with on a "day to day basis. The presumption seems to 

have been that since these activities are what patro~meh 
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have had to contend with, these define the 'task and. the 

role of patrolmen. From a patrolman's point of view, his 

task is defined in terms of crime control and almost nothing 

else. Rather than the philosopher, guide and friend 

. buffeted by the vaguries of circumstance and human passion, 

the handlers of trivial tasks'and peace keepers, patrolmen 

in professional police departments t~ink of themselves and 

act as aggressive and resourceful crime fighters~· In this 

oapacity, patrolmen are expected to take the initiative; 

to seek out crime. A patrolman is only a captive of his 

circumstances if he wants to be; more often than not he is 

in a position to create his opportunities. 

The c,oncern for crime fighting exhibited by patrolmen 

is partly a matter of validating their competence in the 

eyes of their colleagues and the public, a fact stressed 

over and over eve,r since William Westley first explored 

the depths of the police culture. And it is-also a respite 

from the tediousness of the job .and an outlet for the desire 

for action. But aggressive crime fighting is also a matte:!:." 

qf accommodation to the pressures and incentives of the 

police bureaucracy. The problem that an ambitious patrol

man faces is that of being noticed, of having his com

petence recognized in some way. The only way this can be 

done is through activity, especially crime-related activity. 

Even though this brings personal satisfaction and quite 

often rewards within the burea~cr.acy, this course of action 
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entails risks. An aggressive style of patrol work brings a 

patrolman into conflict ,with the instrumental goals of the 

organization--the need to meet the requirements of due pro

,cess and the maintenance of some rapport with the community 

being policed. Many administrators will say that a man can 

be both an aggressive and effective crime fighter and a' 

profes~ional policeman in the sense that he can live up to 

the normative requirements of due process and community 

relations. Many patrolmen (and administrators) are rather 

skeptical of this and adapt their activities accordingly. 

The conflict between these goals can be and is the source 

of tension within the police bureaucracy, and it is this 

cmnflict which makes the lot of the patrolman so uncertain. 

Besides the attitudes of administrators, the effects of 

this conflict hinge on the autonomy of the department from 

community pressures and the autonomy of the patrolman with

in the department. As the autonomy in either case increases, 

the effect of the conflict between the substantive goals of 

police work and the instrumental goals is mitigated. And 

this autonomy, I believe, is more likely in a large depart

ment such as LAPD than a small department; it is in LAPD 

where one finds highly aggressive but relatively autonomous 

patrolmen working. In many ways prof~ssionalism has 

improved the effectiveness of the police, but has not re

sulted in increased control over poi ice action. 
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NOTES TO CHAPTER FOUR 

1. Alexander George, liThe 'Operational Code': A Neglected 
Approach to the Study of Political Leaders and Decision
Making,1I (Santa Monica: The Rand Corporation, Sept. 
1967) pg. v. 

2. A typology of operational styles based on the dimen
sions of aggressiveness and selectivity will be pre
sented in chapter six. The conceptual analysis, 
especially the relationship between the police bureau
cracy and the operational style, will be extended and 
an'alyzed on the basis of the survey data. 

3. See David M. Petersen, IIPolice Dispositi9n of the 
Petty Offender,1I Sociology and Social Research (April, 
1972): 320-330. Petersen concluded that many arrests 
for drunkenness were made on the basis' of rather 
flimsy and arbitrary criteria; this type of arrest is 
discussed in greater detail in chapter six. 

4. See S. James Press, Some Effects of an Increase in 
Police Manpower in the 20th ~recinct of New York Citr, 
supra, chap. three, n. 22. and chap. two, n. 73. 

5. The recent move toward team policing in many profess
ional police departments reflects dissatisfaction and 
a questioning of reliance solely upon a strategy of 
aggressive patrol. Responding to the announcement that 
the,Kansas City police department had conducted an 
expe~iment which showed that aggressive patrol did not 
deter crime, Dan Cooke of the LAPD said, IIWe've. learned 
that a policeman just 'being around--a nameless, face
less head ,in a cruising black-and-white--just isn't 
enough ••• Policemen have to get off their butts and out 
of ,their cars, ,get to know the neighborhood, its prob
lems and the people who live there if they're going to 
be effec'ti ve. II See Bill Hazlett, "Report Holds No 
Surprises for. L.A. Police ,," Los Angeles Times, Sept. 
30, 1974, pg. 14. Team pOlicing is an attempt to make \) 
a more concentrated effort to cope with specific crime 
problems on a neighborhood basis. It requires that 
patrolmen be able to perform a range of investigative 
tasks as well as traditional tasks; and that they meet 
on a periodic basis with re~idents through block meet-
ings or what have you. However, it is my 'impression 
that team policing is not viewed so much as an alter
native to aggressive patrol as a supplement.· LAPD went 
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6.' 

7. 

8. 

~o t~am policing on a department wide basis in February 
of 1975. See Erwin Baker, "Venice Crime Test Expanded 
Citywide," Los Angeles Times, Part II, pg. 1, February 
13, 1975. 

Jesse Rubin, "Police Identity ~nd the Police Role," in 
Robert F. Steadman (ed.) The Police and the communi;y 
(Baltimore: The Johns Hopkins University Press, 19 2), 
pp. 23-28. Rubin points out that one' of the difficulties 
patrolmen have with thene situations is that they are 
rarely resolved in any satisfactory way. See also 
James Q. Wilson, Varieties of Police Behavior, chap. 
two, passim. 

I did ask ~ question in the survey which contradicts 
these results. The question was, "The most important 
function of the police js to provide services and keep 
the peace?" Seventy-three p~rcent of th6se responding 
agreed with this statement, and there were no important 
differences among the three departments. I had thought 
that I was going to get some indication of how pa,trol
men viewed service activities versus crime fighting 
with this question, but on reflection I am not sure 
that the question can easily be interpreted .. The dif
ficulty lies with the meaning of 'service activities.' 
This is ambiguous and I'm not sure how patrolmen 
interpreted it. Many patrolmen consider their crime 
fighting activities to be one of the most important 
services they render, the communtty, and to that extent 
they would agree with the statement. Moreover, I am 
not sure what it means when a respondent disagre~3 with 
the statement, though I had thought it would reflect 
a strict crime-fighting stance. Thus I am inclined to 
believe that the rankings are a more reliable measure 
of what' patrolmen in these departments think they 
should be doing. 

A question on shooting was asked in the course of the 
survey. The question was, "Under what circumstances 
do you think you would draw and fire your gun?" Sixty~ 
one·percent said only in defense of their life; 21 
percent said they would shoot if the suspect had com
mitted a serious crime and was armed and a danger to 
other people; and 18 percent would shoot at a fleeing 
felon who had committed a serious crime such as'armec;l 
robbery, murder, or rape. Patrolinen in LAPD and 
Redondo Beach were more likely. to say they would shoot 
,at an armed and dangerous felon and at a fleeing felon. 
The responses to this question were not related in any 
systematic way to any of the attitudinal measures. The 
question is rather broad and I don't think that it 
really provides much ·information about what patrolmen 
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think about the problem of using lethal force. This 
issue is really a separate study by itself. For an 
imaginative approach to the question of shooting 
policies see Gerald F. Uelmen, varieties of Police 
Policy: A Study of Police Policy Regarding the Use of 
Deadly Force in Los Angeles County (Beverly Hills: 
Institute on Law and Urban Studies, 1973). Uelman 
found important differences in the policies of Chiefs 
of Police in Los Angeles County. 

9. One possible approach to testing this hypothesis would 
be to compare the percentage of cases of suspects who 
are arrested then released without being charged by 
race. ·So far as I know there are no studies which 
have taken a close look at this question or even the 
broader issue of discretion in the de~aining and then 
release of suspects. For a good article which dis
cusses this ,issue in terms of its legal ramifications 
see Ed~ard L: 8arr~tt, "Police Practices and the Law-
From Arrest to Release or Charge," California Law 
Review 50 (March, 1962): 11-55. 

10. o.w. Wilson, Parker ,on Police, pg. 161. 

11. At a large party involving perhaps 150 to 200 people . 
in Northeast division the field sergeants did take 
command and decide what response to make. This, how
ever, was the only instance that I observed a field 
supervisor pulling rank and taking charge. 

12. ,See Skolnick, Justice Without Trial, passim. A number 
'of patrolmen and one sergeant expressed this belief on 
a number of occasions. One field sergeant was parti
cu1ar1yvehement about this matter. The patrol car 
I was riding in acted as a back-up in a pursuit, and 
after the suspects had been stopped and things had 
quieted down I was talking with the sergeant about 
probable cause. He was complaining that it was 
especially difficult for an officer to justify these 
kinds' of decisions, indeed he said that it was like' 
the officer rather than the suspect was on trial. He' 
went on to say: "look' you take a high school graduate, 
give him a twelve week crash course in the law, a 
badge, a gun, and a uniform and put him on the street 
and tell him to crush crime. He says great. Then he 
is expected to go out and make decisions in a split 
second that a judge and jury has a month to deliberate 
on. The officer is put on trial in the court room, he 
is made to justify himself to an unreasonable extent. 
There's too ,much concern with civil rights, the stuff 
apout always being innocent until proven gui1ty--ninety 
percent of the time the man is guilty; we don't make 
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that many mistakes." 

13. O.W,. Wilson (ed.) Parker on Police, pp. 101-102. 

14. These issues are discussed at length in Lawrence P. 
Tiffany, Donald M .. McIntyre, Jr., and DanielL. 
Rottenberg, Detection of Crime: Stopping and Question
~ng, Search and Seizure, Encouragement and Entrapment 
(Boston: Little, Brown and Co., 1967) chap. 1; see 
also Carl Werthman and Irving Piliavin, "Gang Members 
and the Police," in David Bordua (ed.) The Police: 
Six Sociological Essays, pp. 56-98 for a description 
of the hostile relationships between the police and 
Black youth and the role of aggressive patrol in 
aggravating these tensions. 

15. Lawrence P. Tiffany, et al. Detection,~f Crime, pg. 6 
and pg. 41. 

16. C.W. Wilson (ed.' Parker on Police, pp. 28~29; 110-111, 
162. The issue that Parker was concerned with, how
ever, was that of broadening the limits on police 
powers in the face of what he believed were excessive 
arid unnecessary judicial constraints. Accordingly, he 
would interpret the just,ifiable criteria for probable 
cause rather br6adly. C 

17. Lawrence P. Tiffany, et a1. Detection of Crime, pp. 
30-31, and f.n. 16 therein discusses some of the 
legal problems with the use of the vehicle code as a 
source of probable cause .. 

18. Carl Werthman anc;l Irving Piliavin, "Gang Members and 
the Police," pg. 75. 

19. See the list of suspicious circumstances presented in 
Jerome Skolnick, Justice Without Trial, pg. 46. 

20. Irving Piliavin and Scott Briar, "Police Encounters 
wi th Juveniles," American Journal of Sociology 70 -
(September, 1964) , pg. 212. 

21. William J. Chambliss (ed.) Crime and the Legal Process 
(New York: McGraw-Hill Co., 1969), pg. 101. 

22. This matter is of course the nub of a long standing 
dispute between the police and members of minority 
communities. See Carl Werthman and Irving Piliavin, 
"Gang Members and the Police" and Armando Morales, 
Ando Sangrando (I Am B-leeding) for discussions of the 
point of view of Blacks and Mexican-Americans. For an 
excellent -discussion of the kinds of difficulties the 
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police face in this regard see John H. MacNamara, 
"Uncertainties in Police Work: The Relevance of 
Police Recruits' Backgrounds and Training," 'in David 
Bordua (ed.) The Police, pp. 167-178. ' 

23. Lawrence P. Tiffany, et al., Detection of Crime, 
pp. 36-37. 

24. Egon Bittner, The Functions of the Police in Modern 
Society, pg.,lO, esp. f.n. #13; Jerome Skolnick, 
Justice Without Trial, pp. 218-219; and Armando 
Morales, Ando Sangrando (~m Bleeding) . 

25.' Section 40302a of the California Vehicle Code allows 
an officer to m.ake .an arrest of a person who has 
violat.ed any section of the Vehicle Code "when the 
person arrested fails to present his driver's license 
or other satisfactory evidence of his identity for 
examination." The intent of the law is to allow police
men to arrest people who do not have propert identifi
cation and who might give a false name for a traff~c 
citation. 

26. In the middle of April, 1974, after the 18th victim 
~ad been shot by the 'Zebra' killer(s), Alioto announc
ed that "the police investigating the Zebra killings 
will stop and question any blacks fitting the descrip
tions of the suspects in the wave of apparently racially 
motivated slaying," Daryl Lembke, "S.F. Police to Stop 
Any Blacks Fitting 'Zebra' Description," Los Angeles 
Times, April 18,1974. This resulted in an immediate 
outburst of .protest by the Black community of San 
Francisco and the filing of a suit by the A.C.L.U. 
On April 25, 1974 Judge Alfonso Z'irpoli issues a pre
liminary injunction prohibiting the police from stop
ping Blacks who resembled the Zebra killers, ruling 
that the procedure violated the 4th and 14th Amend
ments of the constitution, Daryl Lembke, "U.S. Judge 
Orders S.F. to Halt Zebra Stop-and-Search Tactic," 
Los Angeles Times, April 25, 1974. The killers were 
finally apprehended on the basis of a tip from an 
informer. The fact that l-1ayor Alioto was running for 
the Democratic nomination for Governor in the Spring 
of 1974 had a lot to do with his decision to make the 
strategy public. 

27. Cf. Linda Wallen, Internal Control in Public Bureau
cracies: The Case of LAPD, whose study corroborates 
this impression., 

28~ David Petersen also observed a patterri of specialization 
, among patrolmen, see "Police Disposition of the Pet:ty 

Of fender .< " ' 
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CHAPTER FIVE 

WORKING THE STREET: MINOR VIOLATIONS, DISTURBANCES 
'AND NON-ENFORCEMENT OF THE LAW 

The enforcement of misdemeanor laws presents difficult-

ies for the police that laws pertaining to more serious 

crimes do not. A misdemeanor is, by definition, a less 

serious violation than a felony. They entail a lesser 

penalty (in California the maximum sentence is '.lsually no 

more than six months in the c0l.!...n_~y jail and a fine ~ a 

person can only be sent to a state penitentary for a felony) ~ 

.'and they cover a range of rather trivial offenses, parking 

violations for example. ~et the irony is that many mis

demeanors cover rather serious offenses. Drunk driving 

which is a commonplace offense is the cause of an undue 

amount of traffic fatali t ~,es i. another example of a potent

ially serious offense is carrying a concealed weapon. The 

problem for the police is that these violations, many of 

-which are potentially serious, are not taken very seriously 

by the public. This is partly the result of the fact that 

much of the disagreement over the propriety of particular 

laws centers on these violations. Many of- these -laws have 

putative social objectives such as the legislation of 

morality.' Cha~ging values which tolerate if not legitimize 

these forms of conduct breeds conflict over enforcement; the 
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hypocrisy attending both the enforcement and casual viola

tion of these laws leads to a more general disrespect for 

the law as an institution. For different reasons, other 

misdemeanor viplations also fail the test o! seriousness: 

traf~ic offenses are merely a hazard of driving, most people 

(at least in Los Angeles county) drive as if they know that 

the chances of being ticketed are slight; petty theft 

offends more basic values but it is directed at large chain 

stores which, it is rationalized, can afford it; .drunken

ness most people agree is a social and not a legal problem, 

even though political leaders seem unwilling or unable to 

develop alternative methods of coping with it. And even 

if most p~ople caught speeding or driving 'under the 

influence' accept the right of the officer to make an 

arrest.with some equanimity, it is still not an occasion 

for· grave soul searching. The public, then, is apt to 

. believe that either some behaviors should not, be against 

the law (and even if the law cannot be changed they are 

likely to persevere .in the notion that the police should 

not take them so seriously) or they regard these violations 

as the result of error, and carelessness rather than 

malicious intention, and thus they should be taken less 

seriously than other violations. The problem of law and 

'order has never been a problem of the violation of mis

demeanor laws. 

For the police the lack of seriousness attending to 
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these laws obviates the uti li,ty of deterrence as a way of 

coping with the social problems that these laws are based 

on. Traffic enforcement is often justified on the basis of 

the utilitarian goal of reducing traffic accidents, but the 

most significant reduction in traffic accidents in the last 

ten years came about as the result of the so-called 'energy 

crisis' of 1973-74. The enforcement of misdemeanor laws 

brings the police into contact with a different type of 

person, not the so-called "hardened criminal" but the solid 

middle-class person'who has a sense of his own status and 

power within the political system, and more likely than not 

will ask, "why aren't you out chasing crooks rather than 

stopping me for a petty traffic violation." August Vollmer 

was well aware of the pitfalls attending to fhe strict 

enforcement of minor violations against the middle class. 
, 

In his book, The Police and Modern ,Society, he argued 

persuasively but unsuccessfully that traffi6 violations and 

vice were better handled by methods ,other than police 

a~tion.l This was partly based on Vol'lmer I s belief that 

police action would never be successful in these areas but 

it was also rooted in the belief that these activities would 

take time away from crime fighting, and rC;lther than gra,ti-' 

tude the police would face public hostility. Most police

men are well aware of this aspect of police work, indeed 

the hostility toward the public that William Westley noted 

so long ago stems from the rancor that at'c,ends enforcement 

474 



of these laws. Many people caught with their hand in the 

cookie jar become indigent ~out it; denial is one way of 

coping v arguement isanother--used ~hen the cost of a 

traffic ticket is prohibitive--but most just smolder. And 

the police do not always help matters: indignity becomes 

humiliation when a zealous policeman exacerbates the matter 

by condescending to point out, in graphic detail, the errors 

of one's way. The feeling is that of being treated as if 

one were not responsible, as if one cannot and should not 

be trusted; one is made to feel child-like. For some peo

ple this approach may result in serious consideration of the 

sins that have been committed; but for most it simply evokes 

hostility, expressed or otherwise. 2 Most patrolmen become 

resigned to this aspect. of the job; coping takes the form 

of increased est.rangement from the public and the seeking 

of refuse in the doctrines of professionalism. 

The misdemeanor la\'ls present· another difficulty for the 

policeman. They ~re para'doxical in that he is given, at 

lthe Same time, both more and less discretion than he has 

w,ith a felony. Nisdemeanors are subject to the 'in pre

sence' requirement in the State of California (and else

where), and in order for' an o,fficer to legally arrest the 

violation must be committed in the officer's presence. 3 

Howe~veI:, the police are afforded a way out of this limi ta

tion through a citizen's arrest. In a citizen's arrest 

the burden of arrest and the consequences are placed on the 
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v~ctim; the police merely act as the instrument of eni:orce-

mente The citizen's arrest is applicable to any violation, 

but by convention its use is restricted to a few select 

crimes, noteably those arising out of disturbances, assaults 

for example, and petty theft. ~et the citizen's arrest 

'procedure is double-edged; if it can be used to enforce 

the law where the policeman, because of the in-presence 

requirement is unable totakl'3 any action, it can also be 

used to shift responsibility and therefore the burden of 

action 'i.:o the citizen. It is not uncommon for patrolmen to 

use the citizen's arrest procedure as a way of shifting the 

decision from them to the victim. This is especially true 

in disputes. 

If the officer's opportunity to make an arrest is more 

~estricted with a misdemeanor, his ability to refuse to 

enforce the law is greatly enhanced. With misdemeanors, 
. 

more so than felonies, policemen have the right, though it 

is not acknowledged by the courts, of handling a problem 

without making an arrest. They are granted the right to 

warn a violator, to take an informal action rather than 

invoking the authority of the law; and they have the 

opportunity, as it suits them, to. ignore violations of the 

law. Much of the power that a patrolman possesses derives 

from his ability not to enforce the law if he so chooses. 

It is rather well known ·that the police underenforce the 

law; limited resources and the fact that patrolmen must 
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choose among conflicting priorities n'~1c(assi tate this. What 

is less well known is why some laws are not enforced rather 

than others, and on what grounds a patrolman decides either 

to ignore a violation or to treat it informally, that is 

without making an arrest or issuing a citation. 

The question which attends this analysis is under what 

condition~ and for what reasons is non-enforcement judged 

by a patrolman to be an acceptable solution to a problem. 

The issues raised for a theory of police discretion pertain 

to the relationship between professionalism and non-~nforce

ment of the law and of democratic controls over discretion. 

Professionalism has narrowed the grounds on which non-en

forcement may be justified by a patrol~an, but it has not 

eliminated criteria such as the attitude test. Given the 

publicI,s att.itude toward these violations, a strategy of 

leniency may be more favorably evaluated than a strategy 

of strict enforcement. Final~y, non-enforcement in order-

maintenance sit~ations may lead to denying victims the pro

tection of legality. The purpose of this chapter is to 

describe how patrolmen go about deciding to ignore or handle' 

situations without enforcing the law. I will take up, in 

turn, the decision to ignore a violation and the decision 

not to arrest or cite. The problem of assaults and family 

disputes will be considered separately because of the unique 

difficulties which attend to these. 
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THE DECISION'TO IGNORE A VIOLATION 

The willful ignoring of violations of the law character-

istically takes one of two forms: it is either systemic 

and thus tacitly accepted by the department or it is the 

result of a decision made wholly by patrolmen. Systemic 

corruption in a police department results in the wide-

spre,ad non-enforcement of some laws (no law will .ever go 

completely unenforQed; even avery corrupt department is 

required to enforce the law once in a ~/hile for the sake 

of appearance,and to convince iholdouts' that they ought 

to pay up). This sort of non-enforcement or,dina~ily per-. ,.' 

tains to vice laws,. such as gambling; an<? traffic vi.ola

tions. Corruption is perhaps less widespread tharl twenty 

years ago though many departme:lts are still corrupt and 

Violations which policemen previously would not think of 

ignoring for a bribe .are now not enforced, e.g'. narcotics. 4 

The advent of professionali~m has meant that the systematic 

non-enforcement of a law is less widespread than pr~viously, 

though non-enforcement is still sanctioned for some 

violations. Spitting on the sidewalk, commonly outlawed 

in municipal codes, is systematically ignored by most 

policemen. ~et with these trivial exceptions the pre

sumption. in a professional police department is .that the 

law will be enforced. .The values of impersonality and 

equi:lli ty demand that a person '·s behavior be judged only 
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in light of the standards of the law and nothing else. In 

a professional police department decisions to ignore viola-

tions are at the disc~etion of patrolmen. Despite their 

freedom to ignore violations, most patrolmen believe that a 

violation should not be ignored for a casual reason. 

Patrolman' in the three Southern California police depart-

ments in this study were asked, "if a crime is not very 

serious and if it is inconvenient or too difficult to en-

force the law, it's okay for a patrolman to get it go." 

Sixty-five percent of the patrolmen disagreed with the 

statement and 23 percent agreed (12 percent said'they had 

no opinion). Patrolmen in Redondo Beach and Northeast 

division were slightly more inclirted to agree with the 

statement (the difference is between 8 and 10 'percent) . 

~et the reality, even in a presumptively 'professional 

department, departs in signifi,?ant ways from the ideal. 

Despite the belief that violations should not be ignored~ 

patrolmen in these thre~ dep~rtm~nts do ignore violations 

in on-view situations. There are four reasons for ignoring 

a violation: personal reasons; the costs of enforcement; 

the behavior is not considered serious enough to warrant 

enforcement; and enforcement conflicts with an officer's 

sens~ of pri6ri~ies and ~snot pursued in lieu of other, 

more interesting, crimes. 

11any patrolmen ~gn6re violation for personal, albeit 

work re'lated, reasons. Tunnel vision, as i tis euphemisti-
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cally called, afflicts patrolmen prior to the end of watch; 

violations which could result in overtime are ~imply ignored. 

ILLUSTRATION NO. I 

After refueling the patrol car and driving toward 
the station house at the end of watch, two patrol
men stopped at a stop light adjacent to a pick-up 
truck which ahd just passed them at an excessive 
rate of "speed. As they drove up, the officer 
driving remarked to his partner that the was going 
to roll down the window and warn, but not ticket, 
the driver of the truck for speeding. As the 
patrol~an turned to look at the man in the truck, 
the driver turned and 'flashed an inebriated grim 
at the two patrolmen; the officer immediately 
wheeled the car around the corner, drove straight 
to the station and parked. As we sped away frorn 
the obviously drunk driver in the truck, he 
laughingly said, "did you see that beautiful 
blond cross the 'street back there?" 

ILLUSTRATION NO.2 

Late at night, driving on a freeway, two 
patrolmen pulled behind a man who was speeding, 
weaving somewha't, and following the car ahead 
of him too ~losely. Both officers said that 
the man was drunk, though not excessively' so. 
One of them said to the other, "Do you want 
him?", and the reply was, "No, do you?" The 
rejoinder was negative, and they continued 
down the freeway as the man turned off. 

In both of these incidents, the officers explained 

that it was' too close to quitting time to stop and perhaps 

arre~t, the drivers. A drunk ~riving arrest takes from one 

to. two hours, time they were not willing to put in after 

eight !:lours on the street. The two officers 'in the second 

'incident rationalized that the man was not really .drunk 

enough for them to be concerned. Decisions to ignore 

480 



violations were observed close to quitting ·time in several 

other instances, and in this regard policemen are not much 

different than their counterparts behind a desk or on an 

assembly line. (One officer observed consistently took 

calls right up to quitting time, and he had the reputation 

of 'wanting and getting a lot of overtime; but as a result 

few other patrolmen relished working with him). 

The difficulties of en'forcement and an assessment of 

the consequences of a decision to enforce the law also 

influenc~ the decision to ignore a violation. Patrolmen 

often resort to a crude, but logical, assessment of the 

costs and benefits of the decision to stop and enforce a 

law. A,traffic violation which necessitates that the 

patrolmen make a U-turn in heavy traffic, thereby dis

rupting the flow of traffic may be passed up because it is 

not worth disrupting the flow of traffic •. " The pertinence 

of this logi'c , however, depends greatly on 'the serio,usn'ess 

of the vioiation. ' ,It is most' applic,aple to minor tra'ffic 

,violations and drunks, situations that, can be, ,c'onveniently 

,overlooked. A more serious violation will ,not be ig:t:lored 

because of the difficulties of enforcement or the con

sequences of enforcement. The most clear-cut example of 

tn~s is pursuits, which usually' begin with a minor traffic 

vi(Hat~on. As often as not the suspect is guilty of no~h

in~ more than the initial tr~ffic violation or a traffic 

warrant at worst, but pat~olmen belieVe .that, these people 
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have to be pursued r~gardless of the costs. Patro+men 

argue that there is no way of knowing what the person has 

done until he is stopped, and tha,t knowledge that the police 

will not pursue a fleeing person could hamper their ability 

to deter crime. While it's not mentioned often, the fact 
... 
th~t people who flee'the police are 9hallenging their 

authority also has some, bearing. The costs of pursuits are 

quite high, more than one serious traffic accident caused 

by a pursuit has, resulted in a n~edless death. 

A further consequence that has to be considered by a 

patrolman is the effect of his decision to take himself out 

of the field to enforce a minor violation. This reduces, 

presumably, the dete:,7rent effect of the po.lice and shifts 

a greater share of th: burden to other patrolmen for 

answering calls and, ITIpre importa~tly, ,acting "as back-ups. 

This criterion is much more import,~n,t in Redondo Beach than 

the other,departments because they have only one-man cars. 

As one patrolman i11 Redondo Beach explained, "you have to 

decide ,if you make an arrest and take an hour to book, 

. does it leave other officers without a back-up?" Despite 

'these feel~ngs and at least a tacit acknowledgement of 

this problem, this criterion did not seem to weigh very 

heavily in the decisions of most of the patrolmen observed 

in this study. 

Another criterion that was often mentioned was that of 

judging ,the worth of an arrest in purely financial terms. 
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One officer rather laboriously pointed oui:. that bail for 

drunk in public was only 65 dollars (the actual fine is much 

less) while the cost to the city for booking was much 

higher. He concluded that the city loses money when drunks 

are arrested and that a patrolman, therefore, ought to be 

careful when making arrests of this nature. Again this did 

not seem to be a criterion that was taken seriously by many 

patrolmen; if anything such considerations were irrelevant: 

the most striking quality of drunk arrests is the arbitrari

ness of the decision, the casual attitude which sends one 

man to'jail and another home. Thus patrolmen will ignore 

violations if what they consider to be adverse consequences 

res~lt from the decision, but these criteria are applicable, 

in the main, only to minor violations. The logic of weigh-

ing action against consequence pales before the opportunity 

to make a good pinch. 

A more important reason for ignoring a violation has 

to do with the seriousness of. the behavior rather than the 

vio~ation per 5e. There exist for some violations a thres-

h9ld of tolerance, below which actions a,re not considered 

serious enough to warrant enforcement. 

ILLUSTRATION NO.3 

A patrolman using radar to enforce speeding laws 
set the radar at 45 miles per hour in a 25 mile 
an hour speed zone. The street was in a resident~ 
,ial .~eighborhood, but it was a major thoroughfare 
and; wide enough to hahdle faster speeds. Only 
those people going faster than 45 miles per hour 

483 



were stopped. One driver was issue,d a ticket 
for going 49 miles per. hour. 

Circumstances, as the above incident suggests, have a 

lot to do with whether a violation is judged serious enough 

'to be enforced. The patrolmen in .the 3rd incident said that 

45 miles per hour was a reasonable norm for that street 

even though it was higher than the posted speed limit. In 

part, he was simply adapting himself to the reality that 

most people drove ·rather fast on that stretch of. road; but 

he was also establishing a no'rm for what he believed to be 

a'safe speed. Hore hazardous circumstances might require 

the setting of a norm which is lower than the p~evai1ing 

speed limit. For example, a speed of twenty miles per 

hour during a heavy rainfall could be'considered unsafe on 

some streets'and thus necessitate a citation for anyone 

driving faster (while the officer in the 3rd incident in

sisted that he would issue such a citation I think it 

unlikely that too many policemen would) ~ Policemen will 

also pay particular attention to the streets adjacent to 

seconda.r:y and elementary schools. 

The -idea of e'va1uating the seri,ousness of the behavior 

rather than the violation derives from an interpretation of 

what the ,law was meant to do. The criterion for -the speed-

ing law is simply the officer's interpretation of what . . 
constitutes safe driving in a given set of circumstances. 

, This rationale applies to other violations, especially, 
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drunkenness, but with somewhat less force. The standard 

criterion whic~ patrolmen say they use in deciding whether 

or not to arrest a drunk is that he be able to care for 

himself. This criterion is justified on the basis of 

preventing the drunk from being mugged or some ,other equally 

horrible fate befalling him, but it may and often does 

cover other, perhaps less acceptable reasons for arresting 

or not. However, regardless .of the threshold of behavior 

used by a: patrolman or even the variance among patrolmen 

(which is extensive), the point is that one way patrolmen 

decide whether or not to ignore a violation is by evaluating 

the seriousness of the individual's behavior within the 

context of immediate circumstances. 

Determining the seriousness of an individual's behavior 

in light of the pres~med intent of the law is one way 

patrolmen go about setting priorities and deci?ing whether 

or not to ignore a violation. An.other way is through a 

ranking of the violations themselves. Patrolmen as I have 

indicated previously dQ set general priorities for them-
:-

selves. This may tak~ the form of an emphasis en felony 

violations as opposed to misdemeanors or the ignoring of 

certain classes of violations. Traffic enforcement provides 

the most familiar example of the latter. Some patrolmen 
. . 

regard traffic viol'ations as unimportant and assidl,lously 

avoided enforcing them (the .variance in the nUmber of 

traffic citations per officer in Redondo Beach ranged 
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from a low of 15 to a high of 300 for one year). However, 

there are some risks to this for the patrolmBn. It is not 

possible for a patrolman, even if he is not ambitious, to 

systematically igno!e a class of violations: sooner or 

later he will be held accountable by the sergeant. Police 

administrators take a curiously ambivalent view of the 

issue of priori ties. Traffic enforcement is not 'the pri

mary responsibility of patrolmen, even in a department like 

Redondo Beach which has no specialized traffic enforcement 

unit, but the need to qetermine priorities competes with 

the need to be watchful for goldbricking. Most field 

supervisors feel that no patrolman can patrol the streets 

for eight hours without seeing at least one or two traffic 

violations: and these are not to be ignored. ~et if a 

patrolman was making a substantial number of felpny arrests, 

a low rate ,of traffic citations would be ignored by most 

field supervisors., 

The fact that an officer establishes a set of prior~ 

ities does not mean that other violations are always 
, ' 

ignored: rather patrol~en simply take a passive attitude 

toward some kinds, of violations, and they are not activ.ely 

spught out. Patrolmen in all three of these departments are 

bi,ased 'toward action: the tendency is to at least stop 

someone if they have violated the law. The presumption 

is.that even if' the law is not enforced by issuing a 

citation, there is always the possibility of uncovering 
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a crime. The decision to ignore a violation is spontaneous, 

even arbitrary, rather than deliberate and reasonable. Even 

where the officer thought about it·, the decisions were often 

rash, made unhesitantly but without reflection; the reasons 

given for these decisions almost always appeared to be 

rationalizations after the fact, despite their appearent 

relevance. Thus the decision to ignore a violation tends 

to be idiosyncratic, guided not by policy or even painful 

reflaction about priorities, but by personal inclination 

and the ubiquitous and salient fact of mood. 

NON-ENFORCEMENT OF THE LAW: 
PATTERNS OF DISCRETION 

Ignoring a violation removes a patrolman from the 

process of enforcement altogether; the decision not to take 

a formal action is made within the context of a confronta-

tion between the policeman and suspect, . and .i t. requires 

that the policeman do something to resolve the problem at 

hand. In a strict sense, labeling the decision not to 

arrest .asnon-enforcement is something of a misnomer, for 

it does not at all reflect a patrolman's view of this 

action. An informal action such as a warning to a traffic 

violator does not mean letting a violation go by; on the 

contrary, it is nothing more or less than an alternative 

means of coping with deviant behavior. A patrolman regards 

a.warning as enforcing the law, and the only argument among 

policemen is whether or not it is effective. Neither is 
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the choice ,between an informal and a formal action mutually 

exclusive: a warning may be employed as a first step to 

controlling a situation and solving the problem; but in the 

event that this strategy is unsuccessful, o~ at least if the 

officer believes it is, he may resort to an arrest (a cita-

tion I should point out is technically an arrest). Once 

,an officer decides to stop someone on the street or when-

ever he answers 'a call for service, he is bound to play out 

the dynamics of the interaction between himself and the 

citizen; simply walking away is not a viable course of 

action (an officer can do nothing but he 'must come up with 

a way out of the situation, something which is easiest in 

an order-maintenance situation and most difficult where a 

straightforward violation has occurred). 

If the majority of patrolmen believe that an officer 

should not ignore a,violation for a casual reason, they do 

not believe that the law must be enforced by an arrest or 

citation in all cases. Item B in Table V-I shows th,at a 

majority of patrolmen in the three departments disagreed 

with the proposition that an arrest is always the best 

course of action when the law has been broken. Disagree-

ment with this proposition was somewhat strong~r in Redondo 
" 

Beach and Inglewood than the two divisions of LAPD. In 

Redondo Beach 81 percent disagreed compared to' 54 percent 

in Rampart Division and 61 percent in Northeast. Inglewood 

falls in-between with 65 percent disagreeing. N0r do these 
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Table V-I 
PAT~OLMAN ATTITUDES TOWARD ENFOnC~MENT OF THE LAW 

A 

AGREE 
DISAGREE 
NO OPINION 

N = 

B 

AGREE 
DIS'AGREE 
NO OPINION 

N = 

C 

AGREE 
DISAGREE 
NO OPINION 

D 

AGREE 
DISAGREE 

N = 

NO OPINION 
N = 

INGLEWOOD 

21% (13) 
65% (40) 
14% (9) 

62 

REDONDO 
RAMPART BEACH . NORTHEAST 

18% (9) 29% (10) 27% (14) 
73% '(37) 59% (20) 61% (31) 
9% (5) 12% (4) 12% (6) 

51 34 51 

TOTAL 

23% (46) 
65% (128) 
12% (24) 

198 

If the crime is not very serious and if it is 
inconvenient or too difficult to enforce the 
law, it's okay for a patrolman to let it go. 

~2% (20) 
65% (40) 
3% (2) 

62 

40% (20) 
54% (27) 
6s~ (3) 

50 

15% (5) 
81% (27) 
4 % (1) 

33 

35% (18) 
61% (31) 
4% (2) 

51 

32% (63) 
64% (125) 
4 % (8) 

196 

A person who has broken .the law should be 
arrested or cited since there are very few 
reasons for not enforcing the law. 

34% 
61% 
5% 

( 21) 
( 38) 
( 3) 
62 

47% (24) 35% (12) 
53% (27) 62% (21) 

3% (1) 
51 34 

51% (26) 
45% (23) 
4% (2) 

51 

42% 
55% 

"3% 

(83) 
(109) 
(6 ) 
198 

Everybody's behavior should be judged only 
according to the law; one shou1·d. not take 
their background, appearance, culture or age 
into account when making a decision. 

37% 
56% 
7% 

(23) 
( 35) 
(4) 
62 

39% (20) 38% 
61% (31) 56% 

6% 
51 

( 13) 
(19) 
(2) 

34 

18% (9) 
80% (41) 
2% (1) 

51 

33% 
64% 
3,% 

( 65) 
(126) 
( 7) 
198 

There are some groups of people (hippies, 
Blacks, Mexican-American, Oakies etc.) for 
whom some types of conduct (for example, 
assaults, family arguments, carr¥ing knives) 
are normal even though they may ~nvolve crimes, 
and it is just as well to handle these viola
tions by talking to the people involved, dis
arming them etc., rather than making an arrest. 
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patrolmen believe, on the whole, that an individual ',s be

havior should be judged strictly according to the law. 

"Fifty-five percent disagreed with the proposition, "~very-

body's behavior should be judged only according to the law; 

one should not take their background, appearance, culture 

or age into account when making a decision" (item C). Again 

the disagreement is stronger in the two small departments 

than LAFD. Thus if the patrolmen in these three profess

ional departments believe that they should take ... ction, the 

majority do not adopt a strict legalistic standard in en

forcing the law; they will temper enforcement with a con-

sideration of factors other than the law. 

The tenden~y to adopt informal alternatives, to adopt 

a lenient strategy is most pronounced in the two small 

departments. These differences in attitudes do reflect 

differences in actions. Arrest rates for selected mis

demeanors for adults and juveniles are presented in Tables 

V-2 and V-3. The arrest rate per 10,000 population for 

drunk and drunk driving is higher on the average in both 

divisions of LAPD than either of the small departments. In 

1972 the rate for drunk driving in Redondo Beach was 67 

compared to 93 in Northeast Di visi(~>n; Rampart was high with 

141, which was almost three times as high as Inglewood with 

a rate of 48.' These differences did not change appreciably 

in 1973. Moreover, the arrest rate for drunk driving in : 

.Inglewood overstates the actual number of arrests made by 
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or:. 

'" .... 

Table V-2 

ADULT ARRESTS PER 10,000 POPULATION, 1972-73, SELECTED MISDEMEANORS 

OFFENSE INGLEWOOD RAMPART REDm~DO BEACH NORTHEAST 
1972 1973 1972 1973 1972 1973 1972 1973 

DRUNK 47.55 54.11 357.3 326.5 50.71 50.53 73.85 59.54 
DISORDERL~ CONDUCTal 5.00 1.11 7.44 6.96 1.07 2·.85 2.22 3.46 
DISTURBING THE PEACEbl . 2.11 1.33 3.90 3.63 8".04 8.21 2.61 1. 35 
DRUNK DRIVING 48.22 59.33 141. 2 140.0 67.14 62.32 92.54 110.39 
TRAFFIC WARRANT 167.9 197.0 173.2 76.9b 120.9 Ill. 5 
MISD. ASSAULTS 7.55 9.77 13.43 10.19 10.89 10.71 9.73 7.06 

al Includes violations of Section 647 (c) (d) (e) of the California Penal Code. 
- These refer to begging, loitering about public toilets, and loitering about 

the streets without reason and failure to reasonably account for one's 
presence. 

bl These are violations of section 415 of the California Penal Code. The section 
- reads: 'Every person \..rho maliciously and willfully disturbs the peace or quiet 

of any neighborhood or person, by loud or unusua.1 noise, or by tumultuous or 
offensive conduct, or threatening, t3dticing, quarreling, challenging to fight, 
or fighting, or who, on the public streets·of any unincorporated town, run 
any horse race, either for wage or amusement, or fire any gun or pistol in 
such unincorporated town, or use any vulgar, profane, or indecent. langlJage 
within the presence or hearing of· women or children, in a leud and boisterous 
manner, is guilty ·of a misdemeanor ••• ' r-1ost of these arrests are citizen· 
arrests. 



.c:. 
\0 
I\J 

Table V-3 

. JUVENILE ARRESTS PER 100,000 POPULATION, 1972-73, SELECTED MISDEHEANORS 

. > 

OFFENSE INGLEWOOD RAMPART REDONDO BEACH NORTHEAST 

1972 1973 1972 1973 1972 1973 1972 1973 

DRUNK IN PUBLIC 45.50 36.50 93.00 57.10 
LIQUOR LAWS 2.20 16.10 12.50 26.60 
DISORDERLY CONDUCT 7.30 12.50 20.80 
DISTURBING THE PEACE 11.10 ' 7 ~ 30 64.3,0 10.40 
DRUNK, DRIVING 2.20 9.40 12.50 13.60 
TRAFFIC OFFENSES 2.20 10.90 37.50 11. 00 
MISD. ASSAULTS 14.40 16.10 37.50 26.60 
WELFARE & 'INST. (601) al 538.,8 167.2 373.2 187.7 
VANDALISMb/ 36.60 94.40 

al 

bl 

These include runaways, incorrigible children and the like; these offenses 
are listed tinder sections 601·and 602 of the California Welfare and Institu
tions Code. 

Vandalism is cover'ed by section 594 of the California Penal Code. 
for Rampart and Northeast Qivision of LAPD are unavailable. 
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that department~ Of the 436 a~rests for drunk driving re

ported by the Inglewood police depa.rtment in 1972, 207 were 

made by the California Highway Patrol and only 229 were 

made by officers of Inglewood Police Department. Thus the 

actual rate is 25 per 10,000 population. 

But is it not possible that the higher rates in LAPD 

reflect the vigorousness of traffic enforcement units and 

ip: Rampart the existence of a large number of bars within 

the division boundaries? The rates are possibly inflated 

for LAPD because of this" but I don't think that th.:j.s ex-

plains the otherwise extreme differences. These differences 

in arrest rates are complemented by differences in responses 

to one of the situational questions in the survey. In 

'this question officers were presented with a drunk driver 

who had,beenstopped abou,t six blocks from his home (see 

Appendix II for complete wording) .' The man hag i?een 
· :~. 

,drinking~ but. he r'ationali~ed it in terms 'of, persoilal prob

lems.Patrolmen were asked what they would do in this 

situation. As Table V-4A shows, patrolmen in the two 

divisions of LAPD were twice as likely'to say that they 

would arrest: sixty-nine percent of these patrolmen said 

that they would make an arrest compared to 22 percent in 

Inglewood and 35 percent in Redondo Beach. The contrast 

between these departments for arrests for'plain drunk is 

not as striking though ,it is apparent. The rea~on for 

the extraordinary high number of drunk arrests in Rampart 
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Table V-4A 

DRUNK DRIVER ARREST 

REDONDO 
INGLEWOOD ~lPART BEACH NORTHEAST TOTAL ---------...:-.------_._--. 

ARREST 
NO ARREST 

22% (13) 
78% (46) . 

67% (34) 35% (12) 73% (37) 
33% (17) 65% (22) 27% (14) 

49% (96) 
51% (99) 

" '. 

Table V-4B 

REASONS FOR REFUSING DRUNK DRIVER ARREST~/ 

REDONDO 
REASON INGLEWOOD RAMPART BEACH NORTHEAST TOTAL 

BORDER-LINE 52% 
NOT SERIOUS 15% 
EMPATH~ 15% 
ATTITUDE 
.TEST 17% 

N = 46 

~ The reasons 
Border-Line 

Not Serious 

Empathy. 

(24) 41% (7) 27% ( 6) 29% (4) 41% ( 41) 
( 7) 6% ( 1) 23% (5) 14% (2) 15% (5 ) 
( 7) 24% ( 4) 32% (7 ) 21% ( 3) 19% (19) 

( 8) 29% ( 5) 18% ( 4) 36% (5) 22% (22) 
17 22 14 99 

for refusing arrest are as follows: 
Field sobriety tests shm,,' that. man is not 
that drunk (30 seconds on one foot is good), 
and there is no reason to make an arrest. 
Officer relies solely upon FST in making 
determination. 
This violation is not that serious; only 
chronic drinkers should be arrested. More
oyer, an arrest for this is not worth the 
time or t+,oub1e; it involves too much paper 
work and putting the man in jail will not 
solve the problem. The main idea is to just 
get the man off the road and use an arrest 
as a last resort. 

Officer has been in that condition before 
.and understands what it is like: "every
body has one too many now and then." Also 
sympathetic with the man's marital prob
lems and does not believe an arrest will 
help matters .• 
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Attitude Test 

Table V-4B (con't) 

Everything depends on the man's attitude. 
If this is good and he is clean (i.e. 
he has no warrants) he will be released. 
If he has a bad attitude he will be 
arrested. 

Table V-5 

MINOR VIOLATIONS, RATIO OF FORMAL TO INFOHl4AL ACTIONS 

REDONDO 
VIOLATION INGLEWOOD RAMPART BEACH NORTHEAST 

TRAFFIC* 1.08 
TRAFFIC (ON-VIEW) * 1. 30 
DRUNK (647f P.C.) 1. 00 
DRUNK DRIVING * * 
PETT'l THEFT 2.00 
OTHER*** 

2.09 
3.83 
1. 40 

.33 

.55 

.77 

.66 
2.50 
1.00 

.50 

.58 

.45 

.33 

.50 

.33 

* .Includes parking violations and traffic warrants 

. ** The nWnber of· observations is .. t;eglig~ble • 

In.cludes· _prowling calls I malicious 'misc~ief' 
beg~J'ing,. etc ~ 

, .- ~. ' 
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Division is that the MacArthur Park area is like skid row 

in downtown Los Angeles, and patrolmen working in and 

around this area are expected to make arrests for drunken

ness. Thus it would appear that patrolmen in LAPD are less 

likely to take an informal action, that is issue a warning 

or handle a minor violation without making an arrest, than 

their counterparts in Redondo Beach and Inglewood. 

A somewhat different pattern is apparent with arrests for 

traffic warrants. Many of these arrests are made by 

,patrolmen who take the time to check somebody they have 

stopped for a traffic violation for warrants through AWWS, 

although some patrolmen make a habit of running the license 

plates of 'suspicious' looking vehicles to see if there are 

any warrants and stopping them if there are. As Table V-2 

shows the rate for the high-crime areas is substantially 

higher than that of the low-crime areas. The rate in the 

higp-crime areas is from 167 to 197 compared to 77 to 120 

in Redondo Beach and Northeast Division. In part this 

may reflect the fact that patrolmen in these two high-crime 

~reas make a sli~htly higher percentage of on~view stops 

for minor violations (see Table IV-I). In Ingl~wood, eighty 

percent of all incidents concerning minor viol~tions were 

initiated by patrolmen; this compares with 71 percent in 

Ram~art, 69 percent: in .Northeast, and ,r;4 perce.nt in Redondo, 

Beach. A somewhat different measure of non-enforcement 

which has been tabulated trom the field observations ·re-

496 



'flects the same pattern. Table V-S displays the ratio of 

formal to informal actions for several minor violations. 

The least misleading figures are those for traffic stopsi 

that is because there are a sufficient number of incidents 

to draw somewhat reliable conclusions and unlike the first 

'pategory, traffic, these include only those stops initiated 

by patrolmen. The ratio in Rampart Division is rather high, 

almost '4 citations to every warning, \vhile the ratios are 

much lower in the small departments and Northeast. Redondo 

Beach and Inglewood are much as expectedi, the anomoly here 

is Northeast Division. However, what these data suggest is 

that there may be differences in non-enforcement which are 

based on the characteristics of the community, that is 

patrolmen will be more strict in a high-crime than a low-

crime area • 

. Are these diffe'rences in the patterns of discretion 

attributable to the characteristics of the community or to 

differences between the departments? While t.his issue will 

be explored more thoroughly in the next chapter, it is 

pertinent to point out here that there are differences in 

the attitudes of administrators in the three departments 

~oward this ques'tion. The attitudes of administrators in' 

the small departments is either to encourage leniency or 

they are ambivalent. In Inglewood the Chief of Police pre

sumes that, the l~w will be enforced, but he also gran't's' 

his men discretion. Statistical controls are not used and 
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and there is no presumption that the best way to handle any 

'situation is through an arrest or citation. 'In Redondo 

Beaqh the Chief says that he encourages his' patrolmen to 

utilize their discretion', and he often compares his depart

ment to LAPD in this regard. ¥et he does utilize statisti-

cal controls and there are some field supervisors who take 

the view· that the law should be enforced. In the small 

departments, then, 'the question of non-enforcement is not 

squarely confronted and there does not seem to be any 

clear indication of how a patrolman is expected to act. in a 

given situation. Moreover, patrolmen in these depar"t;.ments 

were quite likely to feel that supervisors actually con

straineQ their discretion, and they indicated in the 

survey a predisposition to be reluctant to act (see chapter 

three) . 

The approach of administrators in LAPD iS,quite dif

ferent. While they say that any decision is up to the 

office'r, the presumption ,is that the law will be enforced. 

This is ~ore than a concern that patrolmen are working 

and of evaluating a man's performance. Enforcement of the 

law is believed to be the best method of coping with prob-

lems that the law was intended to curb. Not only is the 

value 'of impersonal and dispassionate law enforcement re-

flected in the LAPD to a greater extent, but enforcement is 

believed to be the most effective deterrent against mis-

behavior. The department has conducted a number of studies 
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to determine the deterrent effect of a citation versus a 

warning for traffic violations, and the conclusions demon-

strate, in the view of administrators, that a citation is 

almost always more effective than a warning. Traffic acci-

dents can only ~e prevented through strict enforcement of 

the law. These views are communicated to patrolmen on a 

regular basis. One patrolman, in LAPD remarked,' after letting 

a man talk him out of a traffic ticket because he would 

lose his license if he got one more cit~tion, that, "I 'let 

him go because I believed 'his story and I am feeling 

compassionate~ but I may ~ot have done the best thing for 

him. Warnings are not effective~ the department has done 

studies which prove that a citation is more effective in 

deterring a traffic violation." Another patrolman admitted 

qhanging his mind about, ir;suing citations for jaywalking 

to elderly people after a Watch Commander explained that 

warnings were not an effec~ive method of preventing people 

from crossing the street when they shouldn't. In contrast 

to the small departments, then, administrators, in LAPD view 

the law, the threat of enforcement and the. pain of a sanction, 

as a means to curb noxious behavior and achieve broader 

objectives. And th~y go out of their way to communicate 
, 5 

these beliefs to patrolmen. 

Notwithstanding these differences in the attitudes of 

administrators and patterns of discretion, ,the fact is that 

the patrolman occupies the pivotal position~ he' alone makes 
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the crucial determination of whether or not to enforce the 

law. The thrust of professi~nalism in police work is to 

eliminate" discretion insofar as that is possible; patrolme~, 

especially where minor "violations are concernedi are l~ss 

professionals than bureaucrats. The enforcement of the law 

becomes an end in itself; the presumption is that enforce-

ment and the threat of enfor~ement will act as a deterrent 

to illegal acts thereby maintaining orderA ~eta patrolman 

no matter how strict he might think he ought to be is faced 

on a day to day" basis with the necessity of making choices, 

of confronting people and weighing the intangibles as well 

as a pe"rson' s overt acts . Moreover, he has other demands. 

upon his time and he will develop his own approach to the 

issue of non-enforcement. Professionalism has not elimina-

ted discretion, but it has sought to change the basis of 

choice by making decisions hinge on one "standard, that of 

the law. Most patrol~en, even in a profess~onal department, 

do not entirely accept this standard, and they will resort 

to other criteria. Like other decision-makers, patrolmen 

are not afforded the opportunity of thoroughly evaluating 

each and every situ~tion; rUles of thumb must suffice in 

lieu of more definitive criteria. These rules are not 

spelled out in any policy manual, but they are common to 

all of the departments observed in this study. Before we 

can pursue the question of the differenc,es between the 

departments and the issue of control we need to understand 
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how patrolmen go about deciding whether or not to enforce 

the law. 

THE DECISION NOT TO ARREST OR CITE: 
HINOR VIOLATIONS 

With the exception of a rather small minority of police

men who steadfastly maintain that an officer should make 

his decision before he'gets out of the patrol car, the 

decision not to enforce the law is rarely made on the basis 

of legal considerations. The law here as elsewhere shapes 

alternative but does not dictate action. The law is simply 

a means for achieving designated social ends, and the pur-

pose of enforcement is presumba~ly to achieve these ends 

rather than to enforce the laws for the sake of it. Drunks 

are not arrested because they are drunk in public (though, 

this might be debatable) but more euphemistically to pro-

tect them; traffic laws a~e enforced to prevent accidents; 

drunk drivers are arrested to prevent them from killing 

. somebody. Non-enforcement is based on criteria other than 

the .law; but preswnably it must be based on an evaluation 

of the intent of the law. Indeed, the very concept of dis-

cretion implies that mitigating circwnstances will be taken 

into consideratl.on. Non-enforcement can be justified only 

when it is taken in light of these purposes. 6 

P~trolmen take a very common sense 'view of these' 

matters,,' and one important reason for refusing to enforce 

the law is that' the patrolman believes that the 'problem 
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caused by the violation can be solved in some other w~y. 

An alternative to arrest may be considered a more effective 

way of dealing with the problem. This is apparent in the 

following two situations. 

ILLUSTRATION NO.4 

A juvenile was apprehended shortly after he had 
hit a parked vehicle with his car and left the 
scene. The owners of the damaged auto could 
not identify the youth as the driver, but he 
admitted to 'the hit and run. He could have 
been arrested, but the ofFicers elected to 
take only an accident report. Their decision 
was based on the fact that the victims only 

, wanted the damage paid for and the parents of 
the youth ~ere present. Later the officers. 
sa,id that if the parents had not been present 
to take custody they would have made an arrest. 

ILLUSTRATION NO. 5 

Two patrolmen, on a rainy night, saw a car with 
the window on the driver's side open parked near 
the entrance toa race track. They stopped to 
find out if anything WqS wrong and found a man 
sleeping inside the car on the front seat. He 
was very drunk. They had the dispatcher call 
his home and ask his wife to get in a cab and come 
get her husband. They said the man deserved a 
break because he had had sense enough to pull 
off the road rather than drive home. Moreover, 
one of them remarked, "he looks like me a couple 
of weeks ago." They left only when they 
received another call. 

Both of these incidents offer rather clear illustrations 

of the decision not to enforce-the law in lieu of an 

acceptable alternative. In the fourth incident, if the 

police were a~are that they had a crime and a confession, 

it quickly became 'clear that all the owner was concerned 
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about was obtaining restitution. The crucial fact, how-

ever, was that the boy's parents were present, and they 

assured'the police that he would get his due. One of the 

officers knew the parents, and he thought the father a 

strict disciplinarian. In light of this, he had no ~ualma 

that the boy would not get what he deserved. In the fifth 

incident all that really mattered to the patrolmen was that 

the man not drive home under his own power. 

'~et it is also clear that if patrolmen will not on 

occasion enforce the law if an acceptable alternative is 

available, the converse is true. The fear that a person 

may do something if he is not arrested will result in an 

arrest that would not have otherwise been made. Consider 

the following cases: 

ILLUSTRATION NO.6 

Two officers received a call of a drunk down in 
an apartment building. They found the man pass
ed out in the front seat of his car which was 
parked in the subterrane'~n garage of the build
ing. Some questioning revealed' that he lived 
upstairs, and at this point they were ready to 
take him up to his apartment. It was then 
discoyered that the ca~ the man was in belonged 
to his brother-in-law, and his car was parked 
outside. The man mumbled something about moving 
the cars ,and at this point one of the officers 
changed his mind and decided to book the man 
for plain drunk. The man ,was drunk in a public 
place and the arrest was therefore legal, but the 
rea:son for arresting him, according .to the ' 
officer, was to prevent him from getting in h'is 
car and driving away. 
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ILLUSTRATION NO.7 

An officer was told by the girls working i.:1 a 
~aco Bell stand when he stop~ed for coffee fhat 
a man was sleeping in a car 1n the parking lot. 
The officer investigated and decided that the 
man was drunk enough to arrest. He explained 
that the man was too drunk to drive, and if was 
left in his car he would eventually attempt to 
drive home. Thus, an arrest was mandatory. 

ILLUSTRATION NO.8 

Ti<lO patrolmen driving slowly down a residential 
street at 10:00 pm observed an obviously drunk 
woman staggering down the street. They asked 
her where she was going, and she said she lived 
just up the street; they said fine and told her 
to go on her way. They continued to follow her 
at some distance until she entered, through a 
gate, what appeared to be a walk way beside a 
house. They assumed she lived there. They 
continued to patrol their beat for a while and 
then returned to the area. They found the 
lady standing on a corner a short distance away 
from the house 'she had presumably entered earlier. 
This time the patrolmen got out of the car to 
question her. They asked to see some identifica
tion, but she refused to open her purse. They 
finally got her to lay her purse on the hood of 
the car, and while attempting to get her to show 
her 1.0. one of them looked in the purse and 
found a bottle of wine, half-full. At this 
point they decided that she was not going to go 
home and they arrested her for public drunken
ness. 

In the sixth case, the man would not have been 

arrested had he not indicated that he mi9ht leave his apart-

ment some time later and move the cars. The patrolman's 

action was based on a certain amount of self-protection~ 

as he himself said later, if the man got into his car and 

drove off there was no telling what might 'happen. How real-

istic an assumption this is is beside the.point; if the man 
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did get into an accident arid it was discovered that t~,i'O 

officers had failed to arrest him earlier they would be 

subject to disciplinary proceedings and possibly liable. In 

the eighth inciderit the patrolmen were initially determined 

to avoid an arrest. Neither believed that an arrest would 

serve any purpose, but then they also were not sure t~lat 

she would go horne. It was only a hunch that led them back 

to the area. If they thought an arrest was useless why 

didn't they drive her horne? Partly because the didn't 

believe that they could trust ber to tell them where sho 

lived at that, point and because they were piqued that she 

had initially deceived them. The seventh incident is by 

far the most interesting. This incident which is exactly 

comparable to the fifth took place in Redondo Beach; the 

other occurred in Inglewood. ~et these situations were 

handled in exactly opposite ways. In neither case were the 

officers under any pressure to handle other calls or per-

form other tasks. These decisions may reflect a difference 

in approach or even the mood of the patrolmen. But in any 

event the matter invites further inquiry. 

In all of the examples thus far there have been alter-

natives to arrest,' but some people are arrested and oth~rs 

are not. What is at issue is why some officers elect to 

handle the problem in an informal manner and others resort 

to an arrest. From the police point of 'liew the end result 

is much the same:" a drunk is off the street and cannot be 
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mugged. or run over; a potential drunk drive.r is off the 

street and cannot drive off and kill someone; and restitu-

tion and punishment ~ere assured with the hit and run. From 

the suspect's perspective, however, the decision obviously 

makes a big difference, both financially and socially. 

David Petersen, who has studied discretion in a Southern 

police qepartment, observed that even though two people may 

have conunitted the same violation, "an individual. who has 

been arrested by th~ police is sociologically different 

from one who is encountered by the police and either re-

leased or ignored ••• The acquisition of the pariah status of 

the criminal is dependent on much more than simply violating 

'the law. Ii 7 This problem is even more graphically portrayed 

in the next two illus,trations. 

ILLUSTRATION NO.9 . 

A man hailed two patrolmen and told them that 
a man was lying in the alley behi~d a nearby , 
Chinese restaurant. They found the man, drunk, 
with two bottles of pills in his pockets. He 
said they were a prescription for his gsthma. 
They decided to take him home rather .than 
arrest him for being drunk in public. 

ILLUSTRATION NO. 10 

Dri vin9' down the stree't two patrolmen saw a 
man lyl.ng on the side\tlalk in front of a bar, 
apparently passed out. They got him on his 
.feet and asked 'him where he lived; he replied 
"Future Street." The officers then put the 
handcuffs on him and arrested. him for drunk. 

, Both of these decisions were made by the same officers, 
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and the men were found in approximately the same area of 

their beat (the second drunk was found about five or six 

blocks from the first). What is instructive about these two 

incidents are the reasons that were given for the decision 

in each case.. After taking the first man ,home, the officers 

were asked why they didn't arrest him; they repli'ed that 

he was not that drunk, he did not live too far from the 

location where he was found, and, as one of them put it, 

IIsometimes you just feel like it. II The same questions were 

put to the officers after the second man was arrested: 

Author: Why did you arrest this drunk. and not the 
other one? 

Officer: Well, he was drunker than the other man. 

~uthor: Did you arrest him because he lived too 
far away to take home? 

Officer: No, that'S not it; he actually lives only 
15 or 16 blocks away. It, depends on, where, , 
you find them.' The ot~er drunk was in an 
alley, this guy was in' front ·of. a .bar and. 
in plain view. 

The fact that the man was foun~ in ·front of a bar probably 

did. have some bearing on the decis·ion,· :thou9h not because 

of ~ny pres~ure from patrons who witnessed the incident. 

Rather, the patrolmen were offended at the audacity of the 

man in passing O\lt right in public vie\'l. (another officer 

said that one reason· he arrested drunks was because he 
' .. 

believed that people shouldn't have to look at a drunk 

sprawled,on.the street~~ ~et this does not entirely explain 

why .. they took two different actions. What was striking 
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about the discussion of this matter was that the reasons 

for arrest (or non-arrest) shifted with each question. And 

at one point the whole conversation digressed into a lengthy 

discussion of the financial cQsts of ~rresting drunks; the 

conclusion was that it was probably not worth it. But how 

are these decisions to be eJ{plained? On \'lhat basis does 

a patrolman decide that an alternative to arrest is the 

better solution? 

A compelling explanation for these decisions is the 

idea that patrolmen are really whimsical and often act on 

the basis of the unfathomable quality mood. Nood in fact 

is frequently mentioned by patrolmen as the reason for not 

enforcing the law (or, alternatively, enforcing the law in 

.situations where it is not ordinarily done). Many of the 

discretionary decisions of pat~olmen do, pave an arbitrary 

quality about them: they are spontane.ous.and they reflect 

the whims and the petty concerns of the officer. This 

would seem, at first glance, to be an adequate explanation 

for the divergent way the two drunks were handled. But 

. what makes mood such a salient factor among patrolmen? The 

whimsical nature of many of the ~hoices patrolmen ma~e is an 

attribute of the routine of much of police work: an arrest, 

the event which is so important to th<3 individual involved 

and has such gJ;eat sy"mbolic importance to the political 

system is a matter of some indifference to a working patrol

man. One Qrunk arres.t, mor~· or less, does not make that 
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much difference and can be accepted or rejected for the 

flimsiest of reasons. S Yet even if we grant that some 

decisions are simply whimsical, the matter still invites 

inquiry, if for no other rea~on than the fact that the 

appeal to mood as an expl~nation by patrolmen for their 

decisions may cover other, more fundamental, reasons. No 

decision made by a patrolman is ever entirely capricious~ 

the decision may be unreasonable, it may defeat the intent 

of the law, and it may abrogate any reasonable standard·of 

justice, but it reflects pressures arising from the nature 

of the task and the officer's beliefs and values about 

justice and the law, the people he confronts, and ultimately 

his own sense of wh.at is right. Nore important than the' 

individual, spontaneous decisions made by patrolmen are 

the patterns of decisionS. Here 'again the idea of opera

tional style is meaningful, but the import is only to 

distinguish petween,those who are, more· or less legalistic 

and tho.se. who cons,ciously deemphasize the enforcement of 

.. :";' .... : .. 
Beyond this there are four factors which minbr violations~ 

shape, the decisic:>.n hot to enfo'rce the law{n situations ... 

concerning minor violations. These are 'all in some way 

intrinsic to the task of police work, though the degree to 

which they are taken seriously va~ies among patrolmen. In 

addition to mo,?d,decisions not to enforce the law may be 

based on tne attempt to achieve object:i,ves unrelated to 

law enforcement; on personal pressures arising from the task; 
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on the need to maintain respect for police authority~ and 

on a concept of differential law enforcement. 9 

Decisions Based on Objectives Other Than Law' 
Enforcement 

One of the most well known reasons for non-enforcement 

is to attain objectives other than those concerned with 

the intent of the law. The 'processes of corruption and the 

development of informers are based on the same quid pro quo, 

non-enforcement in exchange for some desired good. Such 

decisions may reflect the prevailing values of a depar~-

meJ?t, but they are very much individual decisions that are 

decided on a case by case basis. And these decisions may 

extend to groups as well as individuals. 

The use of enforcement powers to develop informants is 

a widely accepted practice in . the criminal justice syst~m, 

from police ·to prosecutors. The use 6f this technique is 

deemed absolutely necessary in narcotics enforcement, but 

it extends to other crimes as well. What is perhaps not as 

well known is the degree to which patrolmen engage in these 

practices. The extant image of the patrolman is that of 

the handler of trivial problems, traffic-cop, mediator of 

family disputes, in short, the all-purpose, all-round 

functionary. Crime fighting and sleuthing is the perogative 

of detectives and the vice squad. Nothing could be further· 

from the truth. Not only are patrolmen p'r~marily concerne~ 

with crime fighting, but they are quite resourceful and 
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imaginative when it comes to the application of the standard 

crime fighting techniques. Nowhere is this more apparent 

than in the attempt:s to develop informants. Moreover, 

this is not just a matter of those among patrolmen who 

specialize in narcotids; even an officer, such as the one 

~n illustratioti no. 11. ~ho doesn't go out of his way to 

work narcotics will attempt,'when he has the opportunity, 

to par,lay. a violation into an obligation. This process 

was observed several times during this study. The major 

constraint on thi,s act.i vi ty besides acquired skill is the 

administrative policy of shifting patrolmen from beat to 

best. One officer re,marked that before the department 

started moving patrolmen around, he had worked one, area of 

the city for over a year, on morning ',;,atch, and at one 

point he had five informants working for him. 

ILLUSTRATION NO. 11 

An officer stopped,what appeared to be a drunk 
driver. The man was given a field sobriety test, 
and while he had been drinking, he was, at the 
most; a border-line drunk. More important the 
man wa~ identified as a local ex-convict who 
was suspected of pulling a number ,of armed 
robberies, though the department could not pin 
anything o;l'him. He was told by the patrolman 
that 'he, could ,be arrested; but the officer went 
on to, say, ":i' m g,oing to come to you sometime 
and I'll expect a favor." The man repli~d, 
,"take me in, I don't 9are;" the officer then 
said that he did not expect the ,man, to snitch 

I on a friend but he did, expect' some' information. 
The man continued to balk at this suggestion ' 
and he'was finally released. 
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ILLUSTRA,TION NO. 12 

A yellow corvette passed a patrol car on the 
freeway going 'SO mph. The car was stopped, and 
when the patrolmen asked for identification, the, 
driver flashed the badge of another police de-
partment~ They made small talk with him for a 
few minutes and then left. The patrolmen said 
that the reason they didn't give the man a 
ticket was "reciprocity; we give them a break 
and they give us a break." 

Less well known, also, is that non-enforce~ent may be 

systematically extended to groups. This is partly a matter 

of courteousy. Many patrolmen indicated that ,they would 

never issue a traffic citation to a doctor or a meml;>er of 

the clergy. 'let it is also a matter of .ceciprocity among 

law enforcement persQnnel themselv~s. These decisions 

normally obtain only for minor violations, though attempts. 

. 11 d . ff 10 are occaS1ona y rna e to cover up more ser10US 0 enses. 

However, non-enforcement may be extended to other groups as 

a way of preventing the occurrence of other cr~mes. One of 

the ways the police have coped with the Hell's Angels, the 

notorious California motorcycle gang, is through negotiating 

an agreement not to enforce the law for many obvious viola

tions in return for the willingness to behave themselves. ll 

These decisions are norma~ly made'by administrators, though 

they may be made by patrolmen in individual cases. 

A further reas~::m for non-enforcement is to "husband 

resources." Some laws may be only sparingly enforced in 

order to use them for othe,r purposes or to preclude a court 

challenge of a useful tool. As La Fave poin~ out, vagrancy 
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and even disorderly conduct statutes, have been interpreted 

as aides to investigation and unless there is an investiga

tive reason for an arrest it will not be made.
12 

Many 

equipment violations are riot enforced by patrolmen as a way 

of 'saving' probable cause, as they put it. And as I 

pointed out in the previous chapter, some rather'loose 

, statutes may be used sparingly in order to preclude a court 

challenge. 

In a sense, one consequence of value of impersonal 

law enforcement in professionalism is to create a conflict 

with the goal of crime fighting. Non-enforcement is o.ften 

based, as these incidents point out, on the need to appre

hend a felon or otherwise fight crime. This does not,really 

resul t in a deep-seated moral conflict for patr,olmen, 

though some are more reluctant to engage in these activ~ties 

than others; but it does indicate, again, how the ideals of 

,professionalism will be tempered to the realities of the 

street and the demands of the police culture. 

Finally, it is with minor violations that the'most 

nostility is aroused between patrolmen and citizen, and 

patrolmen may occasionally circumven~ the law and trade 

leniency for (hopefully)' public satisfaction and pleasure. , 

There is'no way of knowing how s~ccessful,the police are in 

trading enforcement for support, b~tgiven the wide range 

of 'minor violations the police come across,' the possibility 

is always present. Moreover, a situation does not always 
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ILLUSTRATION NO. 13 
, 

. Two officers responded to a prowler call and 
discovered four juveniles drunking malt liquor 
behind the back, fiance of the "victim's" house. 
They ordered the juveniles to clean up the empty 
cans and leave, while ribbing them with comments 
such as III used to take my girl to a better 
place to drink. II One of them said that they, 
did nothing because it was no serious, the kids 
passed the attitude test, and the police need 
all the friends they can 9'et: "if 'we let them 
go they'll think we are'nl.ce guys." 

turn on just one factor; in the 13th illustration the patrol

men believed that the triviality of the violation anc the 

'attitude' of the juveniles was equally important. This 

tendency ,is probably somewhat more likely in the small de-

partments, especially Redondo Beach, than either division 

of LAPD. Fifteen percent of those refusing to arrest the 

drunk driver in the hypothetica~ situation did so because 

they believed that the violation was not serious; this was 

often ernbelli~hed with the comment that "it's good for 

P.R. to let the man go," (see Table V-4B). And patrolmen 

in Redondo Beach were somewhat more likely to give this 

reason (the difference between Inglewood and the divisions 

in LAPD is negligible). 

Decisions Based' on the Personal Dilemmas 0·£ Police Work 

Jerome Skolnick has pointed out that the police have 

the same status as cl¢rgymen, and it is presumed that they 

al'e law abiding and II.'orally upright in all that they do.' 
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~et it is a rare policeman who does not break the law now 

and then--speed on the way to work; drive home after drink-

ing five or six highballs; or, among some younger police

men, try marijuana now and then. The public may feel that 

this kind of behavior represents less than the ideal of 

professionalism but for most policemen the difficulty is 

less one of living up to socially accepted ideals than 

resolving personal conflicts over enforcement of the laws. 

HmV' does one justify enforcing laws that one violates? The 

simplest answer might be that one does not enforce these 

laws, or at least very strictly. This implies a certain 

tolerance for the normal human weaknesses, but as a rule 

such tolerance applies only to very minor violations. 

ILLUSTRATION NO. 14, 

As two patrolmen left the station after a short 
stop, they followed a car that seemed to be 
trying to get away from them. They stopped 
the car and found three juveniles: the driver 
had been drinking a little and one of his 
passengers had a bottle of beer'in his hands. 
They talked to the youths for awhile, sternly 
warning ~hem of the evils of' alcohol, and then 
left. They ,said they didn I,t enforce the la\V' 
in a situation like, this because it would be 
a ,waste of time a~ld everyone has done it at, 
one time or another. Both went on to say 
that as kids they us~d to drink all the time. 

Drinkin9 among juveniles is increasingly tolerated, 

and it I S an easy matter to handle juvenile' drinking by 

pouring the beer out'and solemnly but with a trace of mock

'ing approval lecture them about the w~gesof sin. On the 
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other hand, juveniles caught smoking marijuana will be 

arre~ted; one patrolman, after taking some beer away from 

some teenagers in a park, remarked, "I'd rather see them 

drinking than smoking." Some patrolmen, however, extend 

this tolerance to more serious violations. A case in point 

is drunk driving. About six percent of those who refused 

to make an arr'est did so becam~e they said they had been, in 

that situation before (see il1ustra,tion no. 5). While tI:is 

is a rationale for non-enforcement I am ,persuaded that most 

patrolmen resolve the conflict only in the case ,of very 

minor violations. The pressures for enforcement and the 

belief that enforcement is necessary as a deterrent combine 

to produce a mild hypocrisy among policemen. 

There may be substantial difficulties to non-enforce

ment to ease one's own conscience, but this does not miti

gate the dilemma that every patrolman faces between the 

demands for compassion and for strictness. The adage here 

is that "everyone has their story," and many a patrolman 

will look with a jaundiced eye at pleas for mercy or the 

consideration of extenuating circumstances. Even so, some 

situat;i.ons bring forth leniency rather than enforcement. 

Whether or not a patrolman is lenient often turns on his 

perception of the intent of the person. In the 9th 

example the fact that the man had been taking prescribed 

pills in conjunction with alcohol did seem to swa¥ the 

patrolmen toward taking him home rather than to jail. 
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Carelessness, particularly with th~ young or aged, 

~ictates lenien~y. In another hypothetical situation, 

patrolmen were presented with the case of 'a 71 year old 

woman who had attempted to steal some k~,tchen utensils from 

a hardware store, but she was caught by the owner. The 

owner wanted to make a citizen's arrest, but the officer in 

the situation attempted to talk him out of it. Patrolmen 

were asked whether they agreed with the officer's actions 

iri attempting to dissuade the store owner from an arrest. 

Thirty-e.ight percent agreed on th~ grounds that the· woman 

was too old to be arrested and she was probably senile; 

24 percent agreed but suggested alternative ways of handling 

the' problem, e.g. referral to a social agency; and 39 per-

cent said that the officer was not a judge and his responsib

ility was to take the woman to jail. On the other hand, 

only a small minority of policemen in the survey believed 

that the drunk driver·deserved any leniency because of his 

marital problems. In deciding to refuse to enforce the law 

a patrolman is acting, more explicitly than usual, as a 

judge,. something that' flatly contradicts some of the most 

dearly held tenants of professionalism. ~et' if profess-

ionalism demands that only one standard be applied in 

judging behavi~r, the officer's own sense of what is right 

may dictate that other standards be brought to bear. These 

other standards of course may reflect personal values of 

the officer, but ~hey may also derive from traditional 
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ideals of police work, the notion that police work requi.res 

compassion, assiting people, besides coercion. Profession-

alism changes the calculus in a decision of this sort; 

leniency not only means acting as judge rather than bureau-

crat, but it contradicts the notion of deterrence. (There 

is of course also the issue in the case of the little old 

lady of the rights of the victim; this rather complex issue 

will be explored below.) What this means is that leniency 

will only be extended in the case of very minor violations, 

and in order to do so, the patrolman must believe that such 

a decision meets the tacit approval of ' his colleagues. In 

this light, the tendency to counsel against an arrest. of 

the lady caught shop lifting was more pronounced in the 

two small departments. 

Decisions Based on the Need to Maintain Respect for 
Pol~ce Author~ty 

One of the most frequently used, though rarely acknow

ledged c.ri terions that. a patrolman uses in making decisions 

is what has been euph~mistically called the "Attitude 

Test." The attitude test has a paradoxical quality to it: 

it may result in an arrest or other action when none was 

intended (or even thought necessary); or it may result in 

a warning or other informal action when an arrest was thought 

necessary. A rough b~t accurate definition of the attitude 

test is that the person confronted by police aut~ority must 

exhibit acceptance of that authority and deference to the 
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officer and his admonishments. It is rooted in two requi!'\-:l

ments of police work: the necessity for maintaining control 

on the street and the necessity of assessing an individual's 

willingness :to mend his ways. These two requirements. are 

not mutually exclusive and they are combined under the 

rubric of the attitude test; but circumstances may enhanc~ 

the emphasis of one rat.her than the other. Out.right de-

fiance of police authority will usually, but not always 

result in an arrest., and if not arrest some other action 

which demonstrates to the "erring" person the autho,r:;ity of 

the police. For example, a man who questions what th,e 

police are doing while they are interrogati~g someone may 

not be arrested for interfering, but he would be' checked 

for wants and warrants and given a stiff warning. The 

attitude test is a way of maintaining police authority 

and punishing those who would defy it; it amounts, as 
. 

policemen like to put'it, to "talking yourself into jaiL" 

This is the most common understanding of the attitude test, 

but it is not the only one. A person's attitude' toward 

the law and, in particular, his feelings about the viola

tion he may have committed become a rough criterion for 

deciding whether or not a citation should be written or a 

warning given. In this sense, the attitude test is an 

indi.rect way of determi!1ing whether or not an informal 

aC.tion will sufficiently deter future be.havior rather than 

a f01.~al action. The use of the attitude test, then, may 
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lead to an arrest where none was intended or a warning 

where an arrest or citation was first thought necessary. 

,ILLUSTRATION NO. 15 

Two officers observed a youth turn <3. "wheelie" 
on his motorcycle in heavy traffic (i~e. go up 
on the rear wheel). , They stopped hi~ ~nd gav~ 
him a warning. He was not cited, according to 
one officer, because he had a good attitude, 
he was go:i,ng to a local trade school, and he 
took the warning seriously and seemed to· li~ten 
to the officer's admonishments. 

ILLUSTRATION NO. 16 

Driving down a residential street an officer 
observed a car without current registration 
stickers parke.d more than 18 inch~13.from·the 
curb, in a no-parking zone. The driver, who 
was in a near-by house, was found and . 
questioned by the'officer. The man.haq no 

. driver's license in his possession, and at 
this point the patrolman told him that he 
ha~ four possible charges against him and 
that he was in very' serious trouble. The 
young man accepted this docilely and was 
quite cooperative. As a result, the patrol
man merely told him to move his car off the 
street and left. 

ILLUSTRATION NO. 17 

A drunk man in an area with an abundance of 
small stores and restaurants was stopped by a 
patrolman and told to go hom. While he was 
rather drunk and making a lot of noise, he 

. agreed to go home without arguing and he had 
a friend who was somewhat more sober. 

In all of these cases -the attitude of the person was 

the determinant factor in the decision not to arrest or 

issue a citation. What ,the patrolmen wanted, and got, was 

some indication that· the person tool< the·warIling seriously, 

" 520 



that is that he admitted he was wrong and demonstrated a 

willingness to repent. Yet as the following examples make 
.' . 

clear belligerenqe quickly changes the stakes in the game; 

the ante for both officer and citizen is higher, and some-

thing must be done. 

II.LUS'rRATION NO. 18 

Driving down the street an officer noticed a 
pL::k"':up truck, ahead and in the lane next to 
him, weaving a bit. At first he thought that 

, someone was playing a joke, but the truck 
pulled 'into the parking lot of a donut shop', 
and as the driver got out of the truck it was 
clear that'he was drunk. The officer followed 
and asked the man to stop; the man turned and 
said that all he wanted was a cup of coffee 
and proceeded toward the shop. The patrolman 
ordered the man to stop again, but he kept 
walking toward the door of the shop. The 
patrolman then went up and arrested him for 
drunk driving. 

ILLUSTRA~ION NO. 19 

As a' late model, expensive automobile .. passed 
through an intersection in front of them, two 
patrolmen observed a man drinking in the car. 
They followed and stopped the vehicle. The 
driver quickly, got out of the car, strided up 
to the patrolmen as they were getting out of 
their car, andsaici, "all right what's wrong 
here, what's the problem •. " He was a well. 
dressed middle-aged man; the passenger,' the ' 
man who had' been drinking, remained in the car. 
The driver went on to boldly and 'aggressively 
question the patrolmen as they asked him for 
h),s identification. He' said he was a lawyer 
and worked' for one of the biggest firms in . 
Los Angeles. The 'patrolmen reacted quickly 
and,aggressively to this onslaught: the 
driver was given a f~eld sobriety test; the 
passenger'was pulled from the front seat and 
checked for wants and warrants. At one' point', 
the driver stepped off the curb to close the 
door of'his.car; hi~ action was met with a 
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loud "ge~ back over here. II To put, it mildly, 
he was surprised. The driver was not drun~ 
enough to be arrested for drunk 'driving, so 
the officers decided to give them a ti.cket for 
"having an open container in the car. II. Both 
men pressured the patrolmen for some indication 
of what the ticket would cost, but they said 
they had no idea. ' After some haggling, they 
finally got the ticket signed and left. Later, 
they said that it was an 80 dollar ticket. 

The officer in the 18th illustration said that he was 

only going to give the drunk driv~r a warning until he re

fused to stop. The problem for the officer was partly 

legal: technically the driver was on private p,ropertyand 

could not be arrested. And the patrolman was in' the' pro-

cess of going to c.offee; he would have preferred that the 

drunk driver bloat himself with coffee and drive home. But 

the man's attempts 'to avoid the officer, his nonchalant 

attitude toward the whole matter, changed the situation 
. , . 

fpr, the officer, and he·believed that an arrest had to be 
" ' 

made. Even if, by his own admission, it was quasi-:-legal. 

The 19th incident provides an even more graphic example of 

this process. The two patrolmen in 'this incident had 

earlier made a felony arrest of a narcotics dealer; and 

they were rather elated. They had no intention· ?f writing 

a citation, indeed, one of them' 'remarked prior to stopping 

the car, that they would just warn thE! occupants. The 

driver's belligerence radically changed the outcome of this 

situation. Not only did he q~estion their right ,to stop 

him, but admitting he was a lawyer precluded at that point 
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any chance that he might have had in talking the officers 

out of a ticket. Policemen rarely tolerate a ~uestioning 

of their authority, but they have a special contempt for 

what they call "curbstone lawyers." Patrolmen believe that 

if someone is stopped, he is itop~ed for a good reason. 

(this is almost always true insofar as minor violations 

are concerned; less so in,the context of ,a stop for purposes 

of interrogation). To question their authority under these 

conditions is to question the authority of the state. 

Consequently, they will do what they feel is necessary to 

put tl .. e person in his or her place. Th'e most interesting 

aspect of this incident is not, that the men got a ticket, 

for that was decided ,the minute the man got out of the car 

and challenged their right to stop him; rather, that these 

two staunch upper-middle class citizens were checked for' 
, ' 

,wants and warrants and ordered about in a:way'"that, I'm 

sure, surprised them. ' 

The attitude test lends itself to frequent,abuse. For 
. ,':' ." 

• • :""' v~ 

, ' theiJr ~ par~;, the police Vi~w this as a rna,tter of a person , ' , 

getting his just deserts. As they pften ~ut.it, "we tr~at' 

people the way they want to be treated"; in short, gentle-:-

ness oegets gentleness, belligerence.begets ,belligerence. 
. , 

This rationale is somewhat disingenuous for the implicit 

assumption is that a person should never question the 

authority of the police or what they are doing. An officer 

is judged. by his peers and his supervisors for his ability, 

" 
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to get things done and keep control on th~ street. This 

means that he m~st, at all costs, maintain respect for the 

authority of the police. This belief often results in a 

patrolman taking a very narrow view of a situation; 'extraneous 

questions, no matter how important to the individual, are not 

to be entertained; people should stay out of· the way and 

let events take their course. This is reinforced of course 

by the belief that the action is legitimate. A person who 

has 'violated the la\,l is wrong, and failure to pass the 

attitude test is just one more demonstration of their we~k~ 

nesses. The police do have to keep order at the scene of 

an accident, a melee, or during the course of a routine 

field interrogation. ~et if we grant that the police 

should not let people walk allover them and that patrolmen 

do have good reasons for refusing to entertain questions, 

we also have to understand that the beliefs and assumptions 
. 

that lie behind the attitude test erect an arbitrarily 

high standard of desired conduct on the street, one which 

screens out legit.imate as' well as illegitimate inquiries. 

What is often desired is not respect but deference. 13 Take 

the following example. 

ILLUSTRATION NO. 20 

A man was stopped for thrm'ling a lighted cigarette 
out of the window of his car. They berated him 
for throwing his cigarette out the window, ran 
him for wants and warrants, and ordered him to 
replace the dog-e~red driver's license he was 
carrying. He was released without.a ticket. 
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The patrolmen commented that this was an 
"attitude test ticket: if the man complaints 

. it's an automatic ticket." 

The man in this illustration was stopped for an extremely 

trivial violation (it's worth noting that the auth6r threw 

his ,cigar out the back window of the patrol ~ar just prior 

to stopping this man) . The patrolmen seemed less concerned 

about the violation than in extracting a certain amount of 

deference to police authority. They were not vicious or 

blunt about it, but neither was the point lost on the inane 

What's at issue here is not the right of the police to 

enforce a particular violation, but rather the use of an 

extra-legal criterion to determine the extent of deference 

to authority. 

The attitude test seems like.a holdover from an earlier 

era of police work,' more typical of the burly and gruff 

beat cop than an occupation imbued with a sing~lar fascina-

tion with professionalism. The legalistic assumptions 

r,ehind the doctrine of professionalism preclude the inject-

ion of an extra-Ieg'al criteria such as the attitude test; 

but the need to maintain control on the street· and th,e 

beliefs of the police culture mandated it. : pq.liRemen .. a'r'e'~ 

not unanimous in their opinions about 'the attitude test, 

but such evidence as is available bears out its importance. 

Several questions were asked in the survey about the atti-

tude test, and these results are displayed in Table V-6. 

Note first that 55 percent of the patrolmen in Inglewood 
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Table V-6 

PATROLMAN EVALUATIONS OF THE ATTITUDE TEST 

A 

AGREE 
DISAGREE 
NO OPINION 

N = 

B 

AGREE 
DISAGREE 
NO OPINION 

N = 

C 

AGREE 
DISAGREE' 
NO OPINION 

N = 

REDONDO 
INGLEWOOD RMIPART BEACH NORTHEAST TOTAL 

40% ( 25) 43% (22) 53% ( 18) 39% (20) 43% ( 85) 
55% (34) 55% (28) 38% ( 13) 55¢ (28) 52% (103) 
5% (3 ) 2% ( 1) 9% ( 3) 6% (3) 5% (10) 

62 51 34 51 198 

A patrolman who makes an arrest or issues a 
citation because of a person's attitude is 
making a 'bad' arrest. 

24% ( 15) 32% (16 ) 24% ( 8) 29% ( 15) 27% (54) 
71% (44) 64% (32) 56% (19) 61% ( 31) 64% ( 126) 
5% ( 3) 4% ( 2) 20% ( 7) .10% (5) 9% (17) 

62 50 34 51 197 

A person who verba'lly abuses a police officer 
wh~nh~ has been stopped for a.vioiation of the 
law, who calls him names and challenges his 
authority should be arrested. . 

66% (41) 
31% (19) 
3% (2) 

62 

59% (30) 62% (21) 63% 
37% (19) 29% (10) 33% 
4% (2) 9% (3) 4% 

51 34 

('32 ) 
( 17) 
(2) 
51 

'63% (124) 
33% (65) 
4% (9) 

198 

It is important and right for an officer to 
take a perons's attitude into account in 
deciding whether or not to enforce the law. 
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and the two divisions of LAPD disagreed with the proposition 

that an arrest or ,\;i 1:<1tion made on the basis of the attitude 

t~st is a 'bad'arrest (item A). Moreover, 63 percent of 

all p.atrolmen surveyed agreed that an officer should take a 

person's attitude into account when making a decision; and 

,th~re are no differences by department (item C). The results 

for Redondo Beach are contradictory: a majority of patrol-

men (53 percent) believe that. an arrest made on the basis 

of the attitude test is not a good arrest, but a majority 

(62 percent) also agreed that it should be taken into 

account. The only interpretation that is consistent is that 

. they are hedging their bets; they believe, in short, that a 

patrolman should not make an ' arrest on the basis of the 

attitude test but rieither should one disregard it. The 

other question, however, suggests the normative limitations 

of the attitude te~t. Sixty-four percent of 'the patrolmen 

disagreed with the statement that someone who challenges 

their authority after he has been stopped for a violation 

should be arrested. (I should note that the word arrest is 

perhaps misleading in this context; it's 'possible that if 

th~ question had been worded 'arrest or citation', ~h~ per-
. ~ , . "~., 

cent of agreement would have been higher. I did not word 

, th~ question this way because a traffic citation is techni

cally an arrest and I presumed it would be so interpreted. 

,I have' no way of' kno\.,ring if it was or not.) Not all patrol-' 

men believe that the attitude test is a legitimate criterion, 
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but it is most acceptable when it is used in an instru

mental fashion, as an indirect way of assessing character; 

it is least acceptabie when used as a way of coping with 

disrespect and challenges to authority, though almost one-

third accept it ~ven here. l4 Thus, even in highly pro

fessional police departments the attitude test remains a 

salient criterion in the enforcement of the law. 

Decisions Based on a Concept of Differential Law 
Enforcement 

Decisions not to enforce the law may also be based on 

a concept of differential law enforcement. It has long been 

an axiom bo~h among policemen and in studies of the police 

that there will be differences in the behavior of policemen 

between a low-crime and a high-crime area if for no other 

reason than the fact that the problems that the police must 

come into contact with are different. Not only are the 
. 

police confronted by more serious crimes, but the character 

of their contacts with the public are more abrasive and 

I there is a higher potential for violence. .These differences 

obtain not only in minority communities; indeed, they are 

likely in any .lower class are·a. Policemen durIng this 

study were constantly heard to comment that patrolmen be-

have differently depending on the kind of area th~y are 

working. Two were rather blunt about it and s,aid that the 

law would be enforced differently in an upper-middle cla-s 

area than a lower-class because in the former they were 
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dealing with people who do not get as uptight with the 

police, while in the latter they were dealin~ with "ass

holes." Moreover, as I indicated above, patrolmen in all 

four communities drew distinctions between different areas 

.of the community. For example, some, patrolmen in RedondQ 

Beach observed that the people living in the North end of 

town were different from those in the South end, and some-

times 'a patrolman had to be a "little tougher" in the North 

end. 

What does it mean to say that patrolmen will behave 

differently in'high-crime or low-crime sections? What is 

the substance of the charge of differential law enforce

ment, and how is this affected by professionalism? One 

interpretation is that a stricte,r standard of enforcement 

will prevail in a high-crime, lower-class, minority area 

than its opposite. Since a high-crime, lower-class area 

eyokes the spectre of disorder, violations which might have 

'been handled with a warning are cited: more people are 

stopped and checked; and patrolmen are more on edge, more 

sensitive to every nuance of behavior and real (or imagi'hed) . , 

challenges to their authority. Consequently, actions and 

behaviors which are not normally subject to enforcement in 

a White., upper-middle class section will not be ignored in 

a lower-class, Black community. Consider the argument of 

Leon Williams, a ,Black city councilman in San Diego, 

California: 
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It is not true that most of the crime is committed 
in the ghettos ••.. I know, by my mm experience, that 
crime is not necessarily the same as crime statis-
tics as reported by police departments, because 
in '"iome areas of the city and with some people ,the 
same kinds of actions do not result in police 
statistics. A youngster who throws a rock through 
a window or five kids who gather on a street corner 
to converse and make a little bit of noise, in one 
part of the city nobody pays any attention to them; 
~r if the police come, they might at worst ask them 
to move or to quiet down a little bit; and in other 
parts of the city, it results in an unlawful assembly 
and then, in many instances, arrests. So these would 
be called crimes when, in fact, there's no difference 
from the standpoint of the citizen. But one accumu~ 
lated a crime statistic and the other one didn't.' 
Then you have the compounding of these kinds of 
things in the ghetto area, resentment building up, 
particularly in youth, results in their doing things 
which antagonizes the police and further exacerbates 
the situation: more arrests on various and sundry 
charges. 15 

There is some evidence that there is . some truth to 

this a.rgument~ First, aggressiveness and the propensity to 

use extra-legal tactics are related to beliefs about the 

crime problem in an are'a. At least in terms of the atti-
. 

tudinal measures presented in Chapter Four patrolmen in 

Inglewood were the most aggressive and those in Redondo 

Beach the least aggressive. However, these attitudes were 

not entirely consistent with the way patrolmen were actually 

observed to behave. Even .so, the evidence sh,ows that a 

majority of patrolmen believe they hav~ to be more aggress-

ive in a high-crime area. Second, data obtained from the 

field observations bear out this to Some extent. Table V-5 

shows that the ratio of formal actions (i.e. arresting or 

citing) to informal actions for traffic offenses-and drunk-
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enness is higher in Inglewood and Rampart Division than for 

Redondo Beach and Northeast Division. 

However, a closer examination of this issue is 

warranted if for no other reason than the fact that the 

question of differential law enforcement is bound up with 

the issue of racial discrimination in the, enforcement of the 

laws. This issue cannot be reso1ved,here but I do think it 

is possible to shed some additional light on the matter, 

especially insofar as the question of non-enforcement is 

concerned. 'I'IlO questions are pertinent: are there sub-

stantia1 differences in the enforcement of minor violations 

for different racial groups bebleen high and low crime 

areas; and 'how does the preoccupation with crime control 

influence choices to enforce minor violations? First, con-

sider the information contained in Table V-7 which presents 

the arrest rates for selected felony and misdemeanors by 

race of the offender for Redondo Beach and Inglewood (un

fortunately at the time the analysis was done similar data 

for LAPD was not available and I was unable to include it 

in this ana1ysis).* If it is true that, in general, 

* There are some s~rious problems in making this kind of 
comparison of which the reader should be cognizant. The 
most important has to do with the fact that there is an 
element of superficiality in comparing arrests per 
10,000 po~u1ation in proportion to the number of Whites 
and Minor1ties (Blacks and Mexican-Americans) in these 
two communities. Both Redondo Beach and Inglewood 

. attract large numbe:t:'s of people from other parts of 
the Los Angeles Metropolitan area, and many of these 
are minorities. Many of the arrests that are made 
involve individuals who are not residents of either 
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Table V-7 

ADULT ARREST RATES BY RACE, SELECTED OFFENSES 1972a / 

REDONDO BEACH P.D. INGLEv-lOOD P. D. 
OFFENSE WHITE . HINORITY RATIO H/W . WHITE HINORITY RATIO H/W BLACK 

ROBBERi 6.90 6.50 .94 4.65 56.87 12.23 118.3 
BURGLARY 16.31 18.08 1.10 7.26 53.55 7.37 111.3 
AGG. ASSAULT 6.48 14.31 2.20 3.92 26.0 6.63 52.68 
AUTO TliEFT 6.69 20.66 3.08 5.81 45.97 7.91 91.45 
MISD. ASSAULTb/ 11.71 6.50 .55 3.19 20.37 6.38 43.73 
NARCOTICSC/ 34.51 37 •. 46 .1.08 12.50 32.22 2.57 58.64 
PETTY THEFT 25.94 68.46 2.64 7.84 82.46 10.51 139.2 
DRUNK 50.20 51.67 1.03 40.26 61. 61 1. 53 104.3 
DRUNK DRIVING 67.36 59.42 .88 48.11 42.65 .88 66.56 
415 p .,C.d/ . 8.15 5.17 .63 . 1.16 5.21 4.49 11.00 
MISD WARRANTS 55.64 89:14 1.60 64.09 452.1 7.05 916.0 
ALL TRAFFIce/ 25.94 38.75 1.49 7.12 30.0 4.21 61.6 
TOTAL ARRESTS 337.7 556.8 1. 64 235.2 1042.2 4.43 2003.8 

a/ All arrest rates are per 10,000 population; the proportion of White and Minority in 
- each city is based on the 1970 U.S. Censu~. Minority includes only Blacks and 

Mexican-Americans. The ratio M/W is the ratio between minority and white arrest rates. 
The Black arrest rate for Inglewood has been included for purposes of comparison-
most of the minority arrests in Inglewood are arrests of Blacks. The+e are too few 
Blacks living in the city of Re?ondo.Beach to report these rates separately. 

b/ Includes arrests for 148 Calif. Penal Code (interfering wi,th a Police Officer). 

c/ Includes felony and misdemeanor narcotics offenses. - .. 

d/ Sectiop 415 of the Calif. Penal Code pertains to disturbing the peace. The majority 
-- of these arrests are citizen arrests. . 

e/ Includes all hit and run offenses (felony and misdemeanor). 



minorities are more likely to be arrested than Whites in 

,both of these communities, it is also apparent that the 

arrest rates for m~nor offenses are often not substantially 

h:tgher :Cor minorlties than Whites, and perhaps more import-

ant, there are only small differences in the arrest rates 

for minor offenses for minorities between the two communit-

ies. These include arrests for narcotics, petty theft, 

drunkenness, dru~k driving, disturbing the peace, and arrests 

for a variety of traffic offens6B, edge hit and run etc 

(though I should point out that the police do not have a 

great deal of control over arrest for petty theft since 

almos all of these are citizen arrests made by department 

stores and the like~ these are among the least discretionary 

of arrests made b¥ the police) • Moreover, in the case of 

arrests for drunk driving the rat~ for Whites is slightly 

higher than for Minorities. Finally, the data. show that 

with the exception of arrests for p~tty theft (over which 

the police have very little control) and drunkenness the 

city. Technically speaking, neither city iS,a "closed 
system," and to compare per capita arrest rates based 
on the proportion of different groups living in t.he 
community is not ~~e most precise comparison that one 
could have. A second problem is that there are only 
56 Blacks reported 'living in Redondo Beach in the 1970 
Census. For this reason I have combined the arrest . 
rates for Blacks and f.1exican-Arnericans and reported 
them as minorities. In view of the apparent differences 
in :the way these two groups are treated by the police 
this is lamentable; unfortunately there is not much 
that can be done about it. 
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arrest rates for minori,ties for these offenses is higher in 

Redondo Beach than in Inglewood. In contrast the arrest 

rates for more serious offenses, both major felonies and 

those arising from order-maintenance problems, e~g. aggra-

vated and misdemeanor assaults, are substantially higher in 

Inglewood than Redondo Beach. 

The discrepancy' in the arrest ratE::S for drunkenness, 

the fact that mi;norities are more likely to be arrested 

for drunkenness in Inglewood than in Redondo Beach, is a 

result of the reasons an officer has for making an arrest 

for drunk ~n publi.c. t'lhile drunk in public is a minor 

off~nse and·often treated as an arrest made strictly on the' 

intent of the law, patrolmen have a variety of 'reasons 

for drunk arrests, and in California, at, least, it is fre-

quently used as a "catch-all" section. A twenty-five per

cent sample of arrest reports for drunk~nness was drawn and 

analyzed for Redondo Beach and Inglewood. l6 Two facts 

emerge from this analysis. First most arrests for drunk-

enness in these dehartments originate on the basis of a 

call for service. There is no difference between the de

partments, and only one-third of the arrests for drunken

ness a'rd made on the basis of an independent action by 

patrolmen. l7 Second, persons were'arrested for d:r;unk for 

one of three reasons: (:;ne-fourth because they were passed 

out or incapacita~ed; one-hatf because they were simply 

d~unk, that is stumbling, staggering about on the street; 
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and the rest because they were involved in a disturbance 

and they were belligerent or refused to obey the orders of 

~ pol'iceman.Again, there are only minor differences be-

tween the two departments. Tables V-8A and 8B provide 

further information on these arrests. The data show that 

minorities, both Blacks and Mexican-Americans, are more 

likely to be arrested for drunkenness in Inglewood in the 

context of a call for service and they are slightly more 

likely to be arrested for drunk and disturbing. In Redondo 

Beach on the other hand there are no appreciable di fferences 

(this of course is consistent with the fact that there is 

no difference in the overall arrest rate between Whites 

and Minorities in -Redondo Beach, pee Table V-7).: Most 

arrests made on, the basis of the reason of drunk and dis-

turbing are arrests made in the context'of an order..;.maJ.nten-
. ' 

ance problem, and.they are quite often pretext arrests--

,arrests that are made in order to resolve a dispute that 

cannot be resolved in any other way. The discrepancy in . ~ . 

drunkenness arrests between the two communities can be 

explained by tlie fact that many of' the~e. arrests are rpob

ably attributable 'to pretext arrests. Or to put it another 

way: in Inglewood order~maintenance is a problem primarily 
• .• J . 

with minorities and :chere are consequently more .arres't7s for 

misdemeanor assaults and pretext arrests for members of 

these groups; in Redondb Beach 'order-maintenance problems 

do not stem from the actions of any particular group.' 
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Table'V-8A 

DRUNK ARRESTS: BASIS OF INTERVENTION BY RACE 

INGLEWOOD P.O. WHITE BLACI< MEXICAN-AM/OTHER 

ON - VI EW 3 8 % ( 2 7,) :2 2 % ( 5) , 9 % ( 1) 31 % ( 33 ) 
CALL ,FOR SERVICE 62% (44) 78% (18) 91% (10) 69% (72) 

X2 = 8.77, D.F. = 2; Sig. @ .02 N = 105 

REDONDO BEACH P.O. 

ON-VIEW 32% (19) 
CALL FOR SERVICE 68% (40) 

Table V-8B 

33% (3) 
66% (6) 

32% (22) 
68% (46) 

N = 68 

DRUNK ARRESTS: REASON FOR ARREST BY RACE~/ 

iNGLEWOOD P.O. WHITE BLACK MEXICAN-AM/OTHER' 

PASSED OUT 30% ( 21) 13% ( 3) 18% (2) 25,% (26) 
PLAIN DRUNK 49% ( 35), 61% (.14 ) 27% (3 ) 50% (52) 
DRUNK & PISTURB. 21% (15 ) 26% (6) 55% (6 ) 25% (27) 

N = 105 

REDONDO BEACfI' P.O. 

PASSED OUT ,: , 27% '( 16) -33% ( 3) 28% (19) 
PLAIN DRUNK 42% ( 25) 55% (5) . 44% (30) 
DRUNK' & DISTURB. 31~ ( 18) 11% ( 1) 28% (19) 

N = 68 

Passed out are all those drunk arrests where the 
suspect was down and unable to move without assist-
ance; plain drunk are drunkenness arrests which do 
not involve a dispute or disturbance of any kind;, 
drunk and disturbing refers to all situations where 

,the suspect was disorderly, interfering with the 
policemen" or refusing to leave. 
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On the basis of ,these data, then" there does not'seem 

to be a tendency to adopt a stricter standard of enforce-

.. ment for minority groups for ,minor violations--narcotics, 

drunkenness, drun~ driving, and arrests for traffic 

offenses--in a high-crime than a low ... crime area. In fact, 

the arreatrates for minor offenses for these groups are 

likely to, be 'somewhat higher in the low-crime community. 

~et these arrest statistics are revealing in oth~r, 

perhaps more important,' ~ays. What the dat,a does show is, 

that Blacks are charged, on the average, with more'serious 

offenses and that they are, more likely to be checRed as a 

matter of routine for wants and warrants. The arrest rates 

for Part I offenses (the seven major felonies) and Part II 

offenses and the ratio of Part I and Part II arrests by 

,race ,:ire displayed' in Table V-9. What is rather striking 

is that the ratios for both ,Blacks and Whites. in. each 

department are very close despite the considerable dif-

'ferenc~sin theabso.l.ute .~1..llllber of ~rrests (the 'higher the '; 

ratio, the greater the proportion of felony arrests). The 

. ratio for- Whites in Redondo Beach is .131 and _ for Blacks, . 

• 212; in ·Ing1ewood the comp~rable ratios are .123 and .• 250. 

(Evident~y, this pattern does not obtain for other minor

ities, namely,. Mexican-Americans. The ratio of Part I.to 

Part' II ~ffenses ~or Mexican-Americcmsis identical to that 

of Whi1;es in Redondo Beach~ . and it is lower in Inglewood.)' 

Second, consider the arrest rates for misde~e'anor 
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Table V-9 

ADULT ARREST RATES & RATIO OF PART I TO PART II OFFENSES BY RACE, 1972a / 

REDONDO BEACH P.D. INGLEWOOD P.D. 
OFFENSE WHITE BLACK HEX/AH HINORITY \vHITE BLACK HEX/AM r1INORITY 

PART I OFFENSES 39.61 3036.0 50.74 72.34 25.72 401.6 9.00 196.2 
PART II OFFENSES 302.3 14',286 383.9 484.4 209.4 1603.4 156.0 846.0 
PART II MINUS WARRANTS 246.0 8928.6 333.1 395.3 145.3 689.9 126.1 393.9 
RATIO: PART' I/PART II .131 .212 .132 .149 .123 .250 .058 .231 
RATIO: PARTI/PART II 

a/ 

MINUS TRAFFIC 
WARRANrS .161 .340 .152 .183 .177 .582 .071 .498 

All arrest rates are per 10,000 population, and proportion of White, Black and 
Mexican-Americans in each city is based upon the 1970 U.S. Census. A cautionary 
note is required interpreting this table. The 'arrest rate for Blacks in Redondo 
Beach is inflated because of the small number of Blacks who live in the city 
(in 1970 only 56 Blacks were reported living in Redondo Beach). However, the 
key information contained in the table is the ratios between Part I and Part II 
offenses, and these are not'affected by the differences in the proportion of 
minorities living in each city. In terms of the arrest rates the best comparison 
is between minorities {i.e. Blacks and Hexican-Americans) in each. city--column 4. 
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warrants (Table V-7). Almost all of these arrests' are for 

traffic warrants, and they reflect both decisions to siop 

and inter]':<)Cjate individuals and to conduct a war,rant check 

through AWWS during a routine traffic stop or everr a call 

for service. Blacks are more likely to be the subject of 

these decisions than Mhites. Typically, if two Black youths 

are driving down the street, a patrolman will check the 

license plate through the AWWS information system to deter-

mine if there are any warrants on the car; and if sO,the 

c.ar will be stopped a~d t.he driver interrogated and checked. 

·Blacks are also more ,likely to be checked for ~arrants 

'during a routine traffic stop. As a result Bla~ks ar~ 

arrested in a much greater proportion for misdemeanor 

traffic warrants, and this is, as a rule, true of all three 

departments~ In Inglewood, Blacks are much more likely to 

be arrested for misdemeanor warrants than Whites; and,in 

both departments minorities are more likely to be arrested 

for misdemeanor warrants than any other offense. i8 Since 

these arrests are closely tied in with decisions' to stop 

and interrogat~ individuals and suspicions about the pro-

clivity.of the behavior of various groups, they areq~ite 
.. 

different from other misdemeanor arrests .. 'Indeed, they are 

closely tied to the preoccupation with crime· cont~ol .in 

professional police departments. For this. r~ason they 

ought to be considered apart from other misdemeanor arrests 

in calculating the ratios •. Eliminating these arrests causes 
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all of the ratios to rise, and the largest incr~ases are ' 

for Blacks. The difference in Redondo Beach between Whites 

and Blacks goes from one and a half times as great to over 

two times as grea'ti and in Inglewood,' Blacks are now three 

times as likely to be charged with a serious offense as 

Whitei. l9 (Note also that there is very little difference 

in the arrest rate for Part II crimes for minorities in 

these two communities when arrests for misdemeanor warrants 

are removed.) 

Rather than a strict and rigid standard of enforcement 

in a high-crime, minority' community, enforcement practices 

display a preoccupation with' crime. Patrolmen assume that 

Blacks are more likely to be involved in serious crime or 

to have warrants, and they act on this basis on the street: 

Blacks are stopped more frequently for field interrogations, 

they are checked more often for wants and warrants, and 

they are charged with more serious crime? These practices 

are ba,sed, more than anything else, on the "useful fiction," 

namely, the inclination to adopt socinl stereotypes as 

indices of deviant behavior. On the other hand, the higher 

arrest rates for minor offenses that obtain in some minority 

communities are the result of deployment decisions rather 

than the application9f a differ~nt standard of law enforce~ 

ment in these co~un~ties. If the majority of policemen 

are more or. less legalistic they will make more ar~ests and 

issue more citations. 20 However, this is ,not ,the whole 

'" 
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story. The pressures in a 'high-crime 'area will be toward 

controlling crime, and for the individual patrolman there 

is often a choice between enforcement of misdemeanor$and 

crime-fighting. This is not to say that there are not 

highly ~ggressive legalistic patrolmen working these areas; 

rather, that decisions are more likely to be p~edicated on 

crime control than simply enforcement of the law. This 

will be a greater dilemma for a small department like 

Inglewood than LAPD. The dearth of resources may requ;i..r,e 

that more conscious choices be made qmong priorities. Un

fortunately, the'necessary data required to examine this 

more closely. are not available from LAPD at the time of the 

analysis'. _ 

The one exception to this may be with traff~c citations. 

The field observatio.ns indicate that patrolmen in the two 

low~crime areas were more likely to warn t~an t~ cite in. 

comparison to patrolmen in the high-crime areas (see Table 

V-5). These data may simply be the result of a bias in the 

observations. Yet they are consis'tent with the comments of'· 

patrolmen. What..;: . .'lY be the decisive ·factor in these decis-
I 

ions, however, is the criterion of attitude and the subject-

ive assessment of an individual's willingness to mend his 

ways. One patrolman pO,in1;:ed out ,to me that he was more, 

likely to cite "13lacks and Ivtexicans II because they don't 

watch 'what they are . doing and they don't have insurance' on 

,their cars. More revealing on this score is thecornrnent 
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made. by one of the patrolmen after the incident with the 

two lawyers drinking in their cal;" (illustration no. 19). 

One of the officers got extremely upset when the driver 

stepped off the curb to close the door of h.is car, and 

venting his feelings aftenoJards, he said., "if that .had 

been·a Mexican that 'had walked off the curb, I would have 

choked him out." This is not only an expression of the 

patrolman's acute awareness of the realities of thesitua-

tion--one doesn't often chance a complaint from a wealthy 

lawyer--but his attitude toward minority groups and the 

lower classes. .And this of course is closely tied to the 

problem of crime control: aggressive patrol as well as the 

frustrations and hostilities of minorities produces the 

confrontations that lead to enforcement. These factors 

simply do not obtain in a middle class community. 

Non-enforcement based on a concept of differential law 

enforcement derives from the exigencies of crime control. 

In a small department rather clear choices among priorities 

are posed for patrolmen, choices which are not as confining 

in a larger department. In these circumstances enforce- . 

ment of minor violations will have a lower priority. Crime 

Control also heightens the salience of the attitude test: 
if 

it reinforces and augments attitudes toward minorities and 

the lower classes. This probably leads to the belief that 

enforcement, especiaily with traffic violations, is re

quired more often 'than when dealing with other types df 
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violators. (1he evidence for these conclusions is not as 

convincing as I should like~ more systematic obseryations 

w~ll be required 'to fu~ly substantiate these conclusions.) 

Professionalism has sought ,to make all judgments of a 

patrolman subject to one standard, the law. And in some 

measure legalism obt~ins in all three of these departments. 

But theg.oal of impersonal enforceme:nt is, in some sense, 

unreachabl~: discretion can never entirely be eliminatE7d. 

The departures from the standard of impersonal enforcement 

derive from the multiple objectives the police seek to 

attain and the Judgments of character and intention that 

patrolmen make on a day to day basis. Not all decisions 

of non-enforcement are made on the basis reasons germane 

to the police functions or even the objectives of the 

particular law. Indeed, many of the decisions not to en-

force minor violations are made on the basis of consider

ations unrelated to the law. Yet insofar as minor viola-

tions are concerned, professionalism has narrowed the legit

imate grounds for non-enforcement of minor violations. To 

this extent, greater control over police action is obtained. 

But it may be that it is only in the case of minor viola

tions that. such control obtains. 

THE DECISION NOT TO ARREST OR 
TAKE. ACTION: DISTURBANCES 

.The problem of non-enforcement is most apparent in the 

way the police handle disturbances. It is often argued that 
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ord~r-maintenance problems--fights, fa~ily dispu~es, dis-

order--are the situations which define the role of the 

patrolman. Ever since Michael Banton first drew the dis-

tinction between peace keeping and law enforcemei1t s·tudents 

of the police have relentlessly pointed out·the predominance 

of these activities over crime-~ighting. Patrolmen are 

peace keepers, it is' argued, not really law enforcers. 

James Q. Wilson has made the\distinction the basis of 

alternative roles that the police may adopt; and it is the 

law enforcement/order-maintenance distinction that under~ 

lies the differences between Watchman and L~galistic depart-

ments. It is quite true, in terms of the kind6f calls 

that the police respond to, that patrolmen are mostly con-

cerned with order-maintenance and service activities. 

Twenty-four percent of the activities observed in the three 

,departments involved disturbances--family fights, nQisy , 

parties and the like (see Table IV-I). 'The bulk of these 

originate through calls for service, 97 percent. In fact, 

disturbances accounted for 41 percent of all calls'for 
, . , 

service that were observed. If we include miscellaneous 

service calls (crime reports, tra.ffic accidents, dead bodies 

by natural causes, missing children, etc.), 35 pe~cent of 

all police activities observed were concern~d w~th order~ 

maintenance and service; and these accounted for 59 percent 

of all calls. (This may slightly understate the actual 

amount since some calls classified as felony situations 
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involved felony assaults which ordinarily take place in 

the context of an inter-p~rsonal dispute). But from a 

patrolman's point of view calls for service are not the most 

important part of his job, rather they are an ele~ent to 

which he must adapt. For a patrolman, as I have pointed 

out, what counts is his free time and how he goes about 

. h' . 21 
us~ng t ~s t~me. But there is a more basic distinction 

to be made here: unlike minor violations, where the im-

petus in a professional department is toward enforcement, 

in disturban.ces the impetus is toward non-enforcement. Not 

only are these situations considered peripheral to the main 

functions of the police,. but they are considered unresol v-

able except in an immediate sense. 

Order-maintenance .situations present a different range 

of problems for the patrolman that law enforcement of crime 

fighting. A disturbance may vary from the exceedingly 
, 

trivial, such as being called to ask a neighbor to turn 

down a radio, to the deadly $erious, such as a husband and 

wife dispute which has erupted into violence. There is 

always a question of whether or not a violation has occurred; 

and even if a ~atrolman believes that some law has been 

broken, he must decide what charge to prefer--felony assault, 

misdemeanor assault, disturbing the peace, drunk in public. 

The decisive characteristic of these situations is that they 

involve the police in a dispute between two or more peopleJ 

their presence has been requested by a citizen to resolve 
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what are essentially personal problems. This may enhance 

the legitimacy of the policeman's authority, as Albert Reiss 

suggests, but it also involves the police with citizens in 

a way that is not true of law enforcement or crime related 

situations. For one thing the involvement of the police is 

far more intimate than is true in other circumstances. It 

is one matter to confront a patrolman over a traffic viola

tion where the roles of enforcer arid violator are well 

defined; it is' another when one's personal problems and 

qualities are rawly exposed to public view. Nothing is 

sacred. The bitterness, the fears, the failures, the 

hostility, the loneliness--the gamut of human emotions 

and desires spilt out, making everyone' a. bit uncomfortable. 

These are not moments when peop~e are either at their 

sanest or happiest. Because these are personai problems, 

because they involve at the deepest leval the ~atter of 

people simply living together, the police ordinarily draw a 

fundamental distinction between these situations and crime: 

Order-maintenance problems cannot be resolved or settled 

in any per.~lanent way. ~xcept in a very immediate sense the 

idea of deterrence does not apply. A patrolman will ,tell 

you that the repressible crimes are crimes of property: 

robbery, burglary, auto theft, and larceny. Assault, 

murder, andeven rape are not crimes which are believed to be 

amenable to any sort of effective police strategy. (This 

is not to.· say that policemen don't believe that persons who 
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perpetrate these crimes cannot be apprehende~; quite the 

contrary. What it means is that these crimes cannot be 

prevented.) Give~ .these beliefs, an arrest is ordinarily 

deemed to be the last resort. Indeed, the burden of en-

forcement is typically reversed in order-maintenance situa

tions: it rests with the citizen rather than the police. 

The typi~al order-maintenance situation will only be re

solved through an arrest when the person who called the' 

police, or the victim, agrees to make a citizen's arrest. 

This is partly a matter'of meeting legal requirements and 

of ensuring that there are sufficient grounds for prosecut

ion. Many disturbances, such as family disputes, occur 

prior to the arrival of patrolmen, and technically they can

not arrest for any misdemeanor violation that has occurred 

prior to their presence. Of course this limitation is only 

applicable if the officer believes that a misd7meanor 

rather than a felony has .been committed. Moreover, if the 

arrest is to amount to more than detainment, there must be 

a victim who will press charges. It is not uncommon for a 

victim to be reluctant to press charges, or if charges are 

pressed to drop them at a later time. Thus in an order

maintenance situation the patrolman's relationship to the 

citizen is defined in terms of the intimacy of his i.nvolve

ment. with people's personal problems; by the belief that 

these situations are not really amenable to soHltion; and 

by the fact that the burden of enforcement is p;i.lrposefully 
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~hifted from the Q,fficer to the citizen. The"'" define the 

constraints on a patrolman·s d~scretion in these matters. 

~th\H)far; X have simply lumped a variety of situations 

ulH:l<H't.hc,rw;)ric of ot'dcr-main'tenance, and it will clarify 

f!'l,(H;~et'a if I make some distinctions. firs t, one ought to 

dintinguish between order-maintenance situations that occur 

in publio tlnciprivate places. Those disturbances 'that, 

OCtCU.t' in publ.ic places, in a bar or a bowling alley, pose 

JII1¢.re clearly the basil':: problem of public disorder for: the 

police. These are not personal problems which the police 

~ro asked to rosolvB 80 much as they are issues of the 

l."ch. t;;ll:>t'lships be tween groups o.f citizens or individuals, 

fot' examplo ,(.I gtoup of j uvenilQs and the other patrons at 

a bowllnq alley. The fact that these individuals do not 

Always know one an6thercasts the distu~bance in a'dif~ 

£q~Qnca light. ,'Moreover, the pot~ntial for a larger dis

t;t;ld:>cu'lce 1s more likely in many of the. situations. To this 

oxt¢nt / tho poli.oe have more incen1;i ve ·to act; 'and since 
, .' 

any viQl~.tions thnt have occurred have· occurred in public, 

1{}9t1.11y I ,the police 'have greater leeway. Th~~ buraen of : 

onforaement still rests with the citizen, but the police may 

b<:t. mort) likely to ~ct. without \oJai ting for someone to agree 

to makc!. a ci.tiz.en'.$ arreSt. In a family d~spute the quest-

iQi'l. p,! .p·~lbl1,c di..sord(u:- does not obtain, the dispute usually 

tiJ't~()'t"S ft'oftl pox-senal problems, and the police do .n.ot have as 

much l~~~l aut::.hority. They also confront the norm of 
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privacy. It is one thing to arrest a man for being drunk 

and disorderly in a bar; it is another to arrest him in his 

horne. 

The second distinction turns on the seriousness of the 

situation. Most orQer-maintenance problems involve very 

trivial matters--a noisy party, a loud stereo, and so 

forth. Any situation has the potential for violen-ce b\,1.t in 

most it is not really probable. Far more serious are those 

si tuations that have erupted into violence or are on the. 

verge of it. How strong the potential for violence is a 

highly subjective matter, but it is an element that a . 
patrolman must consider. In terms of the relative serious-

ness of the situation, order-maintenance problems refer to 

two different aspects of the police function. One is simply 

a service function: the policeman as philosopher, friend. 

and.guide. This often requires nothing more than that the 

policeman be a sympathetic listener and provide the kind 0'£ 

advice and counsel that most people need at one time'· or 

anoth.er. Given that the bulk of these call!;; corne from the 

poor, the eld~~ly and the lonely the police--at their best--

render a needed and useful sej.'vice. T~e .other a~pect\ of 

order-maintenance is' that of preve~ting violence and dis

order. If many of the service functions that the police 

pe.rform could be handled, by btller social agencieis these 

cannot, for they often'n~cessitate the use of coercion, 

legal or otherwise. In the analysis of discretd.t,m,.. it: is 
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the latter problems that are of concern. 

Patrolmen approach order-maintenance situations wit~ 

the attitude that all that can be done is to handle the 

immediate problem, almost always by some me·ans oth.er than 

arrest. An arrest and subsequent prosecution is not always 

a very desirable solution. Consider family disputes. 'An 

arrest may simply aggravate rather than solve the problem, 

especially when a husband is arrested by his wife.' He will 

eventually get Qut of jail, and he may return home, more 

angry than before, and pick up where he left off. If a 

patrolman does decide to arrest he confronts formidable con-

straints. Legally, any arrest maybe dubious and, more 

important, ·in deciding to arrest the officer may be acting 

counter to the wishes of the vi6tim. To th~S exten~ he 

decreases the legitimacy of his authority. ~et equally 

important in ruling out arrest as a solution a~e the atti

tudes of patrolmen toward these situations. BeCause of 

the ch~racter of the problem, pat~olruen believe that most, 

if not all of these situations, are not amendable to legal 

solutions. Also significant is the oft-quoted dislike 

patrolmen display toward these situations: family disputes 

and the like are part of the job but they are not "real, 

police work." And beicause they are no intractable as a 

rule these situations leave an off~cer without a sense of 

having resolved anything. These attitudes under1y a basic 

presupposition about the law as it is applied by patrolmen 
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in order-maintenance situations: the law is to be appl~ed 

narrowly, an arrest is an appropriate course of action, as 

a rule, only if it will res~lt in a prosecution. In other 

words, enforcement is only meaningful if it results in a 

sanction of some kind. The tendency of citizens not to want 

to prosecute reinforces the predisposition to iriterpret the 

law in this manner. The attitude of many patro'lmen is 

"if they (the victim) won't take it· seriously why should 

we?" An arrest without prosecution is not only futile but 

wasteful; it takes time a1llay from' more "s~rious" problems, 

and the courts and prosecutors will not take them'ser~ously 

anyway. Needless to point out this attitude toward the law 

stands in stark contrast to that in crime and law enforce-· 

ment situations. The complaint that pro~ecutors and jUdges 

are unaermining enforcement is not often heard in regard to 

an order-maintenance problem. 

What 'is,at issue in serious order-maintenance disputes 

is the kind of protection extended to citizens by the 

police. Wide spread non-enforcement in these situations 

has meant de facto acceptance of violence among some groups 

of individuals, and has denied the protection of legality 

to those so affected. This is an issue despite the serious 

questions that may be raised as to the adequacy of a legal 

remedy and the necessity of coping with an overloaded 
22 judicial system. Protection presumably means more than 

the 'protection of propertji it means freedom from violence. 
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At the very minimum the problem is that of preventing viol-

ence and making more than a cursory, atternp't to resolve 

matters,; To be sure"the'Se situations pose very difficult 

problems for the police. At one extreme, the proper solu

tion may be the offering of some advice and taking the'time 

to listen to someone's problems; at the other, an officer 

may have to resort to a dubious arrest, drunkenness perhaps, 

in order to prevent an o:utbreak of violence. Notwithstand-

ing, the difficulties entailed by these situations, the bias 

of the police (and prosecutors) has traditionally been 

toward ignoring or minimizing the potential seriousness of 

these problems. And this bias is most often directed at 

specific groups in American society, noteably Blacks and 

women. Historically, violence committed by the members of 

a minority group against other members of the same group· 

has been considered less serious than interrac~al violence. 23 

The analysis of discretion should not be interpreted narrow-

ly in these situations; in a broad sense 'the problem turns 

on the adequacy, of the action taken by a patrolman. There 

are often a variety of ways to deal with thes~'situations, 

and legal action is riot always required, though that might 

be necessary. From this point of view what really matters' 

is how the patrolman inter.prets the situation and how 

seriously it is viewe~. The reluctance of the citizen to 

prosecute and the fact that the prosecutor will not take 

action may be used as a pretext to avoid ta~ing any action 
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"at all.. 

The impact of professionalism on the way patrolmen 

handle order-main~enance problems is contradictory; it re-

suIts in a set of',dilemmas with which the pa'trolman must 

cope. Professionalism requires responsiveness in answering 

qalls and meeting the requ,ests of citizens. Much to the, 

chagrin of some patrolmen very few calls are screened oue, 

and. supervisors expect their men to handle their calls to 

completion. What this means· to a pa'crolman is rather 

vague; what it does not mean is more clear. A pa'trolman 

is ,ordinarily expected to take some kind of action, he is 

not supposed to "kiss it off" as the police like to put it. 

This expectation obtains in even the most trivial of calls. 

And as with the enforcement of the law, -the patrolman is 

expected to treat calls equally and give every citizen his 

du-:?. ' This does not mean that administrators expect strict 

enforcement; in fact, the assumption ~s that arrests for 

disturbing the peace, <;Usorderl¥ conduct, malicious mis

chief, and misdemeanor assaults will only be made on the 
. 

basis of ~i~izen's arrest. ~et these expectations of 

responsiveness and thoroughness conflict wit.h· the priority 

of c,rime fighting. The reliance on a citizen's arrest is 

partly intended as a way of resolving this confli.ct; it 

allows the police to be responsive to citizen demands while 

~r~eing them for ,more important tasks. Most policemen are 

well aware that the use of this procedure decreases the 
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amount of enforcement that takes place in these situations. 

For many disputes this is entirely satis~actory, but the' 

conflict is never completely resolved; the question of 

responsiveness is always begged. Offering the 'victim a 

choice between a citizen's arrest and no action may not be 

a choice at all. In any event it is up to the patrolman 

to resolve this conflict. He is expected to be bot'h crime 

fighter and philosopher, guide and friend, though the risks' 

are often high and the rewards meager. 

A further dilemma'stems frqm the requirement of im

personality. Patrolmen are expected to act impersonally 

in what is a'highly personal set of circum~tances. Unless 

he is extraordinarily'detached, a patrolman, whether he 

-likes·it or not, will be drawn into the situation. This 

may mean outright sympa~hy' for one of th,e participants, b~t 

more often what is engendered are disdain, dis9ust and re

sentment at the pathos of people's lives and their p.~r.sonal 

weaknesses. Attitudes toward cleanliness, drinking and 

work and prejudices based on race and sex enter in and shape 

the response. There m~y even be vicarious identification 

with the circumstances; an officer that is having dif-

ficulties with his own wife cannot but be reminded of these 
" 

in the' course of· a family dispute. A patrol~an's personal 

values and his attitude toward the peop),e' may draw him 

toward some action. This is especially' true ~h~re children 

are involved and the officer believes action is required to 

554 



protect their interests. Most often, th?ugh, what is re-

in forced is the inclination not to act or at least to take_ 

only th~ minimal action necessary to more or 'less 'resolve 

the situation. The feeling is that these are person~l prob

lems whfch are the re,sul t of personal weaknesses and hehce 

no'real concern of the police. Here as elsewhere there are 

profound differences among patrolmen: some reflect 9penly 

hostile attitudes toward these calls and they are taken as 

something which must be avoided or gotten through in order 

to get back on the -street; others become skilh~d and 

effectivE;! mediators and are sometimes able to render valuable 

assistance to people. 

HoW do patrolmen generally handle order-maintenance 

situations? What kinds of alternatives are available and 

what are 'the criteria that patrolmen employ in making a 

decision? What determines how seriously they :vill take a 

problem? To consider the ,first question, patrolmen will 

most often attempt to handlet~e problem in some way and 

'keep both parties satisfied. This often requires $Ome 

manipulation. 

ILLUSTRATION NO. 21 

Two patrolmen were cailed to a dispute between 
the owner of, a donut shop and two female customers. 
The owner became irritated when the baby of one 
of them was playing' with the straws in a dis
penser" and when he asked to make the baby stop 
they used profanity and got hostile toward him. 
He asked them to leave, they refused and he called 
the police~ One of the officers was a-rookie and 
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he was asked by the senior officer to take 
charge. The rookie first attempted to find out 
from the women what had happened and then to 
explain the rights of the owner and why th~y 
should leave. They would have none of it. 
Believing that the rookie had lost control of 
the situation, the other patrolman jumped in 
and asked for identification from both women. 
He thEm s'aid that if they didn't leave immed
iately he would arrest them. They refused and 
he turned to the owner and secured his consent 
for a citizen's arrest. At this point he put 
his h~nds on his handcuffs as if he were getting 
them out and said they better leave or they 
were going to jail. The \'lomen, aware that they 
had lost the game, slowly moved out of the. 
restaurant. 

ILLUSTRATION NO. 22 

Two officers responded to a 415 family dispute 
call. The issue concerned an argument between 
.a couple who had just separated over custody 
of their children. The wife had left her 
husband who was tal~ing care of the children, . 
and she returned to take custody. The husband 
refused to give them up.· The officers immediately 
separated the two· of them, taking the woman 
outside the house. What they did was to convince 
the woman to leave and t.o resolve the matter in 
the courts. She was reluctant, b,ut after ~onsider
able .. qiscussion she agreed to leave. 

"', 

Both of these incidents illustrate the basic structure 

of order-maintenance situations and the way the police go 

about handling them. The dispute in the donut shop is the 

most interest.ing in terms of basic strate:'!gies employed by ... 
the police. The rookie lost control, and as his mentor 

explained to him afterwards, "the object fs to solve ·the 

problem but keep both parties satisfied. The solution in 

this case would have been to threaten and order the girls 

out of the restaurant quickly, and then. to sooth .their 



feelings by telling them that the owner was a son-of-a

bitch." He went on to say that the story could be embell

ished by telling them that the owner was known to act that 

way all the time arid the best thing was just to avoid him. 

Then~ he counseled, one should go back into the restaurant 

. ana tell the owner if he has any more problems just to give 

them a call. This way he explained the problem is solved 

and everyone is more or less satisfied with ·the results. 

The second incident illustrates the way in which many family 

disputes ate handled. The strategy is to separate the 

people, attempt to calm everybody down, and if necessary 

convince one of them to leave for the night. Unless an 

extremely serious injury has occurred and a weapon of some 
I 

kind is involved, the police will attempt to Solve the. prob

lem through informal mediation. While the patrolmen in'the 

family dispute above worked to resolve the! pr09lem some 

patrolmen will treat the same situation perfunctorily. 

T?lble V-10 provides, some information about the atti-' 

tudes of patrolmen toward these problems. Fifty-nine per-

cent agreed that a crime that involves a dispute is better 

handled by warning than arrest (item D). Patrolmen in 

Inglewood are the most likely to agree with' this.statement 

while those in Redondo Beach are the least like:1y. D~spi te 

the presumption of legalism in. professional police depart

ments about one-third of the patrolmen interviewed felt that 

non-enforcement of laws was justified on the basis of the 
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1 A 

AGREE 
DISAGREE 
NO OPIN·ION 

Table V-10 

PATROU1AN ATTITUDES TO\vARD ORnER MAINTENANCE PROBLE!-lS 

N = 

INGLE\vOOD 

66% (41) 
29% (18) 
5% (3) 

62 

RAMPART 

67% (34) 
29% (15) 
4% (2) 

51 

REDONDO .P.SACH NORTHEAST 

68% (23) 
29% (10) 
3% (i) 

34 

67% (34) 
29% (15) 
4% (2) 

51 

TOTAL 

67% (132) 
29% (58) 
4% (8) 

198 

A good policeman will sometimes make an arrest to keep 
order even if he knows that the charges won't stick. 

U1 B ~~~~ u. =r== co 

AGREE 
DISAGREE 
NO OPINION 

45% .(28) 
50% (31) 
5% '(3) 

62 N -

29% .(15) 
69% (35) 
'2% (1) 

51 

41% (14) 
50% (17) 
9% (3) 

34 

22% (11)· 
70% (35) 
8% (4) 

50 

34% (68) 
60% (118) 
6% (11) 

197 

c 

AGREE 
DISAGREE 
NO OPINION' 

N = 

A "victim" "'lho is party to a crime or disturbance should 
probably be ignored by the police and no action need be 
taken (for example, in the case of a man involved in a' 
fight which he may have helped start who wishes to press 
battery charges). . 

56% (35) 
42% (26) 

43% (22) 
55% (28) 

50% (17) 
47% (16) 

42% (21) 
50% (25) 

48% (95) 
48% (95) 

2% (,1) 2% (1) 3% (1) 8% (4) 4% (7) 
62 51 34 50 197 



U1 
U1 
\D 

t 

D 

AGREE 
DISAGREE 
NO OPINION 

N = 

Table V-lO (con't) 

INGLEWOOD RM1PART" REDONDO BEACH NORTHEAST TOTAL 

In 415 disturbances, malicious mischief calls or petty 
thefts, a patrolman should never urge the victim to file 
a complaint. " 

71% .(44) 
23% (14) 
6% (4) 

62 

55% (28) 
"39% (20) 
6% (3) 

51 

44% (15) 
44% (15) 
12% (4) 

34 

59% (30) 
35% (18) 
6% (3) 

51 

59% (117) 
34% (67) 
7% (14) 

198 

If a crime involves a dispute between two people, a fight 
or a petty theft, it is better to handle it informally 
by a \'larning rather than making an arrest. 
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p,resumed social behaviors and characteristics of different 

groups (see itemd D, Table VI-l). That is, ·these patrolmen 

agreed that assaults and the like V.'ere rather common among 

some soqial groups--Blacks, Mexican-Americans, and Oakies--

and that an informal action was preferable to arrest. Con~ 

fronted with a dispute whi~h appears unresolvabl~ a patrol

man may first attempt to persuade the victim to make a 

citizen's arrest. They may point out to the victim that an 

arrest at this point may curb the problem in the future and 

so forth. As a rule an attempt to persuade the victim to 

make a citizen's a:rrest is more common when the victim is' 

the owner or manager of a business such as a bar or bowling 

alley and when there have been repeated call-backs to the 

same place. Patrolmeri attitudes toward urging the victim 

to file a complaint are more divided: Qnly 48 percent agree 

that persuasion is not permissible, and the ex~ent of 

agreement is somewhat higher in the small departments than 

LAPD. In the event that the victim will not act·and the 

disturbance is serious, the patrolman is left with the 

choice. of simply ignoring it or making an arres·t for an 

offense which may not stand up in court. The majority of 

.patrolmen say they will make such arrests: two·-thirds 

agreed with the' statement that, "a good patrolman will some-

times make an arrest to keep order even if he knows that the 

charges won I t stick" (item~).· There .are no appreciable 

differences among the· three depar'tments. 
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If patro.lmen make a pretext arrest in a serio.us o.rder

maintenance dispht~ h6w much leeway do. they ~ctually have 

and what. fire the likely charges? First, patrolmen have mo.re 

legal autho.rity in; dealing with juve~iles, and they are 

o.ften mo.re co.ncerned abo.ut taking actio.n. Juveniles can be 

arrested under a variety o.f statutes~ 601 and 60~ o.f the 

Welfare and Institutio.ns co.de are· the mo.st co.mmo.nly used 

(incbrrigable etc.). With adults weak but justifiable 

gro.undsoften exist f.o.r making an arrest fo.r felo.ny assault, 

but the mo.re co.mmo.n strategy is to. arrest fo.r drunkenness. 

If the disturbance takes place in public.the patro.lman can 

simply go. ahead ·and make the arrest; o.therwise, as mo.st 

pa.tro.lmen will admit, the suspect must be lured out of his 

o.r her.ho.me. and then arrested. The examination o.f arrest 

repo.rts in Inglewo.od and Redo.ndo. Beach sho.wed that abo.ut 

o.ne-fo.urth o.f arrests fo.r drunk~nness were made in the co.n-. . . 
text o.f a diSturbance·o.f some kind. Mariy o.f these arrests 

o.riginated in "415 disturbance" calls and were pretext 

arrests. Co.nsider two. examples, o.ne draw~ fr.o.m each de

partment. In Inglewo.od, two patro.lmen resPo.n.ded to. a 415 

fight between a Mexican-American.co.upie. As the o.fficers 

attempted to. help the wo.man leave the ho.use her husband 

.f.o..IIo.wed them into. the street yelling o.bsceni ties. When 

he reached .the street and sho.wed no. intentio.n o.f desisting 

he was arrested for drunkenness. In Redo.ndo. Beach, two. 

o.fficers resPo.nded to. a 415 dispute between a man and his 
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ex-girl' friend at a bar. They took the man outside, and 

while they were making out a field interrogation oard, the 

man ran back into the ba~ and started choking his ex-girl 

friend. When the woman wo~ld not make a citizen's arr~st 

the patrolmen arrested the man for drunkenness. In both 

departments arrests for drunkenness for reasons of "drunk 

and disturbing" were ~ore likely to take place on the basis 

of a eall for service, norma,lly a 415 disturbance of soine 

kind or a situation in which an assault had been COID"

mitted. 24 

There are, then, four different responses to an order

maintenance situation that may be taken by a patrolman. The 

disturbance may be ignored or only perfunctorily handled; 

various actions aimed at mediating or breaking it up may be 

undertaken; and there are two alternative ways of making 

an ar~est, either by persuading the victim to make a citi

zen's arrest or by making a pretext arrest of some kind. Of 

coutse a~ officer may make an arrest because he believes 

that alegitimat~ violation ha~ taken place, tho~gh his 

standards for arrest may be considerably looser than those 

of' the prosecutor. But on what basis dges a patrolman 

choose any of these alternatives? What is central to an 

order-maintenance situation and the choice that a patrolman 

mak~s is the seriousness with which the patrolman views the 

situation and the belief that action, especially a~ ar~est, 

is necessary and will be worth,,"hile. Patrolmen are more 
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dependent on citizens in handling these problems, and 

whatever· choice is ev~ntually made will be partly conting-

ent on an evaluation of the victim's claims and desires. 

If it is the interaction ~etween pdliceman and victim that 

shapes the otitcome of these situations, it is not a one-

. sided relationship: patrolmen do not simply acquiesce to 

a victim's wishes, they evaluate them. The decision hinges 

on "this evaluation. A patrolman makes choices by the very 

opti~ns he presents to a citizen, and these optio~s can 

and are manipulated to obtain the outcome th~t the patrol-

man thinks best. Thus, if there is a very real dependence 
.< 

of the patrolman upon the actions of the citizen, it is not 

complete. 

Patrolmen are seemingly th~ most sensitive to the de-

mands of citizens when the request is not to take an action 

such as an arrest. The tendency of most patro.lmen is to 

refuse to act unless the citizen agrees to take the burden 

of arrest. If the citizen desires no other action than 

dispersal the patrolman may go along with this, though he 

may demand that the citizen agree to make an arrest if all 

else fails in order to make his threats credible. 

ILLUSTRATION NO. 23 

A patrolman responded to a 11415 customerllcall at 
a plumbing shop. The dispute concerned an employee 
who had quit and had come to the shop to get his 
final paycheck. Since he had some equipment that 
belon~ to the sho~, the manager refused to give 
him h1s check unt1l the equipment was returned. The 
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ex-emplo.yee was asked to. leave and when he refused 
the manager called the Po.lice, and asked them to. re~ 
mo.ve the man fro.m the sho.P. The o.fficer agreed to. 
ask the ex-employee to. leave but to.ld the manager, 
that if he refused to. leave, the manager Wo.uld have 
to. make a citizen's arrest if he wanted him o.ut. 
The manager agreed. An arrest was no.t necessary 
since the man agreed to. leave. 

ILLUSTRATION NO. 24 

As two. patro.lmen arrived at a disturbance call, 
they saw a man thro.wing a large ro.ck against the 
doo.r o.f a ho.use. He \vas immediately apprehended. 
The ho.use ~las o.wned by the .mo.ther-in-law o.f the 
man's ex-wife. Angry at his ex-wife, the man had 
evidently bro.ken into. the ho.use thro.ugh a rear 
windovJ, but he was met by a bo.y friend who. hit 
him and threw him o.ut. He then went around to. the 
fro.nt and threw thero.ck against the do.o.r. Legally 
the Po.liceco.uld,have arrested o.n a misdemeanor, 
malicio.us mischief, but the mo.ther-in-law said 
that she did no.t want to. press charges if the 
damage w~s paid fo.r. The suspect's mo.ther who. 
had been called arrived at the scene and agreed 
to. pay for the damages. The suspect was then 
released. ' 

ILLUSTRATION NO. 25 

Two. patro.l cars resPo.nded to.'an assault call., 
A Black wo.man had been knifed but refused to. 
reveal the identity o.f her assailant. By talking 
to. peo.ple in the apartment building the Po.lice 
became aware that there was a ppssible suspect 
in the building, ano.ther wo.man' named Alice. They 
had go.o.d reaso.n to. believe that she had co.mmitted 
the assault, but no. o.ne Wo.uld identify her o.r 
make a co.mplaint. After discussing the matter, 

,a Sergeant, who. had arrived on the scene, said, 
"if 'they do.n't want to. do. anything abo.ut it, 
we wo.n't do. anything abo.ut it." 

The resPo.nse o.f the patro.lman in the 23rd illustrati$n 

is a very co.mmo.n o.ne. TlJis patro.lman had no. reaso.n to. 

believe that there was' any Po.tential fo.r vio.lence, and 

altho.ugh the incident o.ccurred in a public place, it was a 
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dispute between two individuals and did not pose any prob-

lems for public disorder. In these circumstances, the 

patrolman was willing to put himself at the disposal of 

the victim (the manager) only if he was acting at the 

manager's request and on his authority. If the manager had 

refused to make a citizen's arrest, the patrolman left 

little doubt that he would do very little. On the whole, 

the tendency of patrolmen in these situations is to construe 

their authority .farmore narrowly than. is actually the 

case. 25 The patrolmen in the next illustration could have 

legally made an arrest for ma~icious mischief since they 

witnessed the violation. ~et they were. reluctant to act, 

not only because the woman simply wanted restitution, but 

because, as they said, "it would be too much of a hassle 

with no results ••• " 'l'heY,did not believe that the case 

would be filed on by the prosecutor, and since. the man 

would be back on the street within an hour there was no 

reason to detain him. for preventative purposes (compared 

this incident with Illustration No.5 in Chapter Four). The 

issue ,for ·these two officers was clearly a matter of· 

priorities: both considered themselves to be crime-fighters, 

concerned,wl,th felony violations. A malicious mischief 

violation was simply not worth the time OT effort. The 

third incident is more· ·complicated. The police could have 

an:ested the woman, Al.ice, on probable cause, but it would 

never go to court since no one was willing 'to press charges 
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or testify. But beyond these considerations the policemen 

involved did not consider the matter to be serious. They 

were co~vinced that the incident was over and there was no 

potential for, further violence; hence, there was no need 

to make an arrest for preventative purposes. ~et this was 

clearly a border-line situati6n, one could argue that a 

more thorough investigation was required and that the 

potential for retribution did exist. In some w'ays this is 

a difficult problem for the police since the victims prefer 

to keep such matters out of the hands of the police. On 

the other hand, the patrolmen were clearly happy to let the 

. matter go. One of the officers I was riding with commented 

that the Serg~ant was a "~ood ~an"; some Sergeants, he 

observed, would have demanded a more thorough investigation 

and a report. In all three of these incidents there was 

some congruence between the wishes of the victims and of 

the police, 'and thus the patrolmen' acted as much in defer-, 

ence to the desires of the citizens as on the basis of 

their own subjective evaluations of the disturbance. 

Where the situation is such that the victi~ wants the 

police to act 'or where the victim is unwilling to take the 

burden of arrest but some kind of decisive actio~ is still 

required, the responses of patrolmen will turh on other 

fact,ors. , 'The decisive factor is the ~'patrolrrian' s evaluation 

of the victim's legitimacy. And this turns on two consider-

ations,: the culpability and the perceived social character-

566, 

'f.i!/ 



istics of the victim. Policemen are rather sensitive to the 

fact that they are often used by the public. Calls for 

police assistanc~ may be based less on an actual need than 

on a desire to use the police to obtain vengence against a 

neighbor or spouse. Patrolmen were asked in the interviews 

if they believed that a crime or disturbance should be 

ignored when the "victim" is· a party to the incident, that 

is in some way culpable. One-third of all p.atrolmen agreed 

with this statement, and over two-fifths of the patrolmen 

in the small departments agreed (item B, Table V-IO) • 

Since this statement is rather strongly worded it probably 

underestimates the actual amount of agreement with this 

criterion. Agreement requires that the patrolman.ignore 

the problem altogether when the more .likely response of a 

patrolman will be ·to take an informal action of some kind. 

Other evidence' indi6ates that the inclination ~o take this 

criterion into account depends on the seriousness of the 

problem. Obviously, no policeman believes that,murder is a 

justifiable :response tO,any situation. 26 The kind of 

choice that a patrolman makes when there is s,ome conflict. 

between his aims and those of the' victim also depends on the 

kind. of evidence that the patrolman has ·that the "victim" 

did indeed precipitate the incident and a more subjective 

evaluation of the social and personal characteristics of 

the victim. This latter' evaluation takes into account 

whether or not the victim has been drinking (or using drugs), 
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race, sex, and personality characteristics •. All of these 

factors cOJlle into play in the following incidents. 

ILLUSTRATION NO. 26 

Two patrolmen responded to an. "Assault with a 
Deadly Weapon (ADW) Ambulance" call. ~iJhen they 
arrived they found the yictim, a wO'TIan in her 
fifties, in the .ambulance. She had a bandage 
over her eye and her pants werG spattered with 
blood. The at,tendants said that she had a cut 
over her, eye b4t was not otherwise injured, and 
they were takin~ her , to the hospital. The woman 
told the police that sbe has been sweeping her 
back porch when her neighbor had hit her with an 
iron stick of some kind for no apparent reason. 
She lived in a small bungalow in which the rear 
door and porch faced the rear door and porch 
of an adjacent bungalow; the distance between 
the porches was· approximately five to seven 
feet. The officers went t6 qu~stion the neigh
bor. He was a somewhat "hit" looking man in his 
late twenties with modishly long hair. He came 
out to meet the officers, and iITlIi\ediatel.y admitted 
hitting the woman. But his version of the events 
was quite different. He claimed that he had been 
cooking steaks on h~s hibatchi on the ~orch.when 
the woman came outs1de and began sweep1ng. d1rt 
(cat litter as it turned out) on his steaks. 
Using rather hostile language he told h~r to quit, 
and she started swearing at him and beating him 
on the back with a broom. At this point he lost 
his temper al1d hither '."i th a plate he had in his 
hands. He went on to say ·that they had been having 
pr9blems for a long time: she called hi~a guee~ 
qU1te regularly and referred to he and h1s w1fe 
as the 'maggot' and 'faggot.' He appeared to the 
patrolmen to be contrite and rather sorry about 
the whole incident. The .patrolmen told him that 
they would have to take a report but' they didn't 
know if they would arrest him as they wat:.\'t.:ed to 
talk to the '.voman some more. (Privately, they 
agreed at this point that it looked like a case 
of self-defense rather than an ADW). The man 
was giv~n a stern warning an.d the'patrolmen went 
off to the hospital. The woman reiterated her 
story, but did admit after some hemming and hawing 
that she was having a dispute with her neighbor. 
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Neither officer entirely believed,her version of 
the events; they thought that she precipitated the 
assault, and they decided to take 'a simple bettery' 
report incorporating both versions. Both of them 
believed that nothing should be done. 

ILLUSTRATION NO. 27 -'----_._ .. _. 
An officer responded to a fight nt a bar. As 
he pulled up, he saw a number of people and a 
man with a bloody face standing in a parking 
lot. There, "las a parking problem.'in.volving same 
of the customers: a Cadilfac had been parked 
so close to an Oldsmobile that the 'driver of the 
latter car could not get out. The driver, 
looking for the owner of the Cadillac" was 
rather upset. The man with the bloody face said 
that he had been making a phone call in a phone 
boot,h nearby when the driver of the Oldsmobile , 
dragged him out and beat him. He believed that 
his assailant thought he was the owner of the 
Cadillac. The man had been 'drinking, though he 
was not excessively drunk. The owner of the 
Oldsmobile denied the story and asserted that he 
had found the man laying on the ground behind the 
Cadillac; he said that the man had fallen down 
and hurt himself. At this point the victim told 
the p~trolman that he wanted to file a complaint 
for assault and battery against the owner of the 
Oldsmobile. The officer simply ignored him, and 
when the parking problem was solved he left. 

ILLUSTRATION NO. 28 

Two patrolmen responded to a "415 fight" at a 
large apartment building. When they arrived 
they were met by a man who said that his comrnon-
law wife was raising hell in their apartment .. 
She was always drunk, he said, and he thought 
that she was "psycho." He claimed that he had 
been kicked out of twelve apartment buildings 
because of her behavior. He requested that the 
officers commit her for psychiatric .observation. 
The pa,trolmen went up to the apartment and found 
the woman, spra"'iled on a couch, totally drunk. 
They immediately recognized her as a "local wino." 
D~spite eviden6~ that she had been beaten ea~lier 
in the day by her comrnon-la\tl husband, they told 
her that there was not:hing they could do and the 
best thing was for her to "sober up." They went 
back downstairs and told the man that they would 
not commit her and they could not arrest her. 
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They advised him to leave her, and then left. 

ILLUSTRATION NO. 29 

~vo officers responded to a 414 family dispute " 
where a woman claimed that she had been beaten 
by her husband. The apartment was in disarray: 
there was food and broken dishes scattered on 
the floor of the dining room and kitchen. The 
woman was tipsy and her husband, while more 
coherent, was not much more sober. The woman 
had no serious injuries that were immediately 
apparent but she was rather hysterical. She 
asked the patrolmen to do something but neither 
showed much incliation to take her complaint 
seriously; in fact one officer was openly 
hostile toward her. The woman became increasingly 
distraught and screamed at the officexs. They 
decided to leave. As they walked toward the 
door she told them to stay as she hadn't dismissed 
them yet. They ignored her and left. This was 
the first of three calls at this residence. The 
second time the woman again claimed she had been 
beaten and wanted her hu~band out of the house. 
She was more calm this time and the patrolmen 
obliged by convincing her husband to leave for 
a while. ~et they still did not investigate the 
substance of her charges nor did they make any 
attempt to question the \ .... oman' s husband about 
the alleged beating. The woman was still upset 
and ~aid that th~ officer didn't understand the 
problem; the officer simply ig"nored her and 
left. The third time these,two officers were 
called the woman again claimed she had been 
beaten but her husband had left. She asked them 
to do something, and the officer told her to get 
a divorce. She replied that this was impossible 
as she was Catholic. 'At this point a neighbor, 
who was quite drunk got involved, presumably to 
assist her friend. The woman also became 
increasingly host.ile and aggressive toward the 
officer, and attempted to strike h1m. 'Again he 
ignor~d her. Later, he said that he would'hav~ 
arrested her for attempted assault on a police 
officer but no one would have been present to take 
care of her daughter. 

ILLUSTRATION NO. 30 

Two patrolmen responded to a 415 disturbance at a 
local grocery store. The owner of the store was 
well known to the police and generally \ ... el1 thought 
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of. His problem concerned a "26 year old wino" 
who had been in the store bothering ,customers. 
He had left but the owner thought the police should 
be alerted. The officers went,looking for "Bob,"· 
and vowed that if they found him he was going to 
j~il. As they were cruising the area they were 
hailed by a man who said that there was a man 
laying on the ground behind his store, apparently 
hurt. The patrolmen thought it might be Bob. 
It wa~, and he had been beaten severely around 
the head. \~hen questioned, Bob, a Mexican-American, 
first said that he had been beaten by "two Niggers 
with a baseball bat"; then it was "five Niggers 

. with a tire iron"; and finally, "some l-lexicans" 
had beaten him~ 'rhey sent Bob off in an ambulance 
and made out a report. They were rather unconcerned 
with Bob's beating and made no attempt to really 
investigate the matter. They did talk to a 
"friend" who said that he htl,d no idea who had 
done the beating but observed that Bob deserved 
i~ and it was too bad that he had not been killed. 
Both ·officers said that the friend was lying and 
that B~b knew who beat him but w6uldn't say. As 
far as the patrolmen were concerne~ the matter 
was closed. 

In all of these situations patrolmen took only the 

minimal action necessary or simply ignored the problem. 

The decisions in each case were based on an evaluation of 

the victim's culpability and characteristics. Tho~gh more 

explicit in. the last incident, the attitude in all was that 

the victims got what t~ey deserved. The first is perhaps 

the most straightfonvard. The officers did have good 

reason to believe that the woman precipitated the 'fight 

and that she had been struck in "self-d~fense." In making 

this evaluation, though, they relied upon the young man's 

atti tude, his contriteness, ;is much as anything else,. 

Their solution was not to ignore the matter'so much as to 
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pass the buck; by making a batter report with both versions 

they merely shifted any decision about a criminal action to 

the detectives. But this was done with the knowledge that 

an action of any kind would probably not be forthcoming. 

In addition to their evaluation of the victim, the patrol

men justified their decisi0n on the belief that the pro

secutor would not take the matter very seriously. How 

much this was a rationalization for not taking any action 

is impossible to tell, but it is clear that these two 

justifications reinforbe one another. 

In the other four incidents it was not only the legiti

macy of the victim that was at stake, which was not as 

clear as in the first, but the officers' attitudes and 

feelings toward the victims. The use of a~cohol or drugs 

tend to be an important factor in a patrolman's evaluation. 

In illustration no. 27 the officer first justitied his 

decision to ignore the man's request for a complaint on 

the grounds that he probably had fallen 'and hurt himself. 

He reasoned that the owner of the Oldsmobile did not look 

like he had been in a fight and that it'was unlikely he 

would do so with his wife present. He ~lso commented that 

the man looked like a reasonably solid citizen. The 

"victim~" on the other h~nd, had been drinking, and besides 

being bloody was rather disheveled. The patrolman said 

that since the man had been drinking his case would not 

stand a chance in court. Yet it wasn't clear whey the 
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man would have chosen to make a complaint i~ he had in faci 

fallen down nor why somebody called about a fight.' From 

my vantage point the man looked as if he had i~deed been 

hit. This officer, I should mention, was a tee-totaler and 

had an abhorrence of drinking. While he .did not say so, 

it's possible that his attitude toward drinking colored his 

attitude toward the victim. The patrolman, I should make 

clear, made no attempt to investigate the substance of the 

man's charges; indeed the ease with l!Jhich he ignored the 

whole matter is on~ of the most striking aspects of this 

incident. 

The next two incidents bring sex, in addition to 

drinking, into the equation. The officers in. both of these 

incidents were singularly unsympathetic to the complaints 

of the women. The officers in illustration 28 did in fact 

have only tenuous legal grounds on which'to act, but because 

of the "'loman's reputation and the fact that she was drunk 

they saw no point in acting. Indeed, even though they had 

some evidence that she had been beaten (the manager to.ld 

them that he was sure she had been beaten earlier in the 

day) it was her behavior that was in question and not her 

busband's. The, decision was again justified on grounds 

that the pr.osecutor would not act, but perhaps more import-

ant was one of the officer's observation that "these 

situations are a pain in the ass." The officer's hostility 

toward the woman.was more evident in illustration no. 29. 
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The woman was upset and it was difficult to tell how much 

she had been hurt or what had happened, but the office~ 

showed almost no concern for her plight; and 'the more un-

concerned' he \vas, the more hysterical she became. In his 

view it was her problem and she had brought it on herself. 

At no point did either patrolman attempt to investigate the 

matter or act in more than a perf~nctory manner; the orily 

decision was whether or not to ignore the matter. Thcl 

attitude that the victim got what was deserved is most 

apparent in the last incident. Prior to the time these 

officers found Bob in back of the store they had agreed 

that Bob "probably should get his butt kicked." What t-hey 

meant, if I need to point it out, ~as that a beatin{J,~'N:ruld 

"straighten" Bob out. Apparently 'other people in, the 

neighborhood felt the same way. Consequently I the ,officers 

believed there was no real reason to attempt to apprehend 

Bob's assailants. 

The decisive characteristic of the ~xercise of dis-

cretion among patrolmen in ~rder-maintenance situations 

is a reluctance to act, even in the face of ,reasonable 

'cause of action. A p'atrolman is most sensitive to the 

,demands of citizens when their requests are congruent wit~ 

aims of the police.' This is the case where ,the request is 

simply ,to take the minimal action necessary to restore 

order. 
. -

A patrolman will norma'llY,make a citi'zen' s arrest 

when requeited, though adherence to a citizen's wishes is 
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not guaranteed. My impression is that pa'trolmen are some

what more likely to honor such requests from the owner 'of 

a small business or a security guard of a department store 

since the legitimacy of the victim is not usuallY'in 

question. Independent police acti'on occurs only when a 

patrolman has no other way o~t of the situation or when his 

authority is at stake. This is usually' in the context of 

either excessive violence or the strong likelihood of 

further violence or disorder and belligerence toward the 

police. Depending on the circumstances independent.action 

by patrolmen is more l~kely in a disturban~e that occurs 

in a public rather than a private place. Not only do the 

police have more 'leeway legally but there is greater 

pressure and incentive to act.. Both the concern to prevent 

a larger problem and the need to maintai~ respect for the 

authority 6f th~ police are present. Indeed,' ~he problem 

for administrators in these kinds of situations is often 

th t f .. h' . 27 a 0 restra~n~ng t e~r men. 

Some idea of the overall predispositions of patrolmen 

to act and the differences between p.rlvate and public order

maintenance situations can be gained by exa~~ning the 

responses of patrolmen to two hypothetical situations. In 

one patrolmen were presented with a situation .in which a 

group of juveniles were raising hell at a bowling alledy 

(Table V-II). They r.efused to leave,tl)e manager called 

the police but declined to sign a complaint. In tl)e other, 
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Table V-II 

DECISIONS ON 415 JUVENILES al 

ACTION AND REASON IPD RM4p LAP D RBPD NELAPD -TOTAL 

ARREST: 30% (18) 51% (26) 46% (16) 71% (36) 49% (96) 

LEGITIl'-lATE COHPLAINT 28% (5) 42% -( 11) 25% (4) 33% (12) 33% (32) 
STRATEGIC ACTION 11% (2) 23% (6) 25% (4) 28% (10 ) 23% (22) 
CAN'T RE~ON 61% (11) . 35% (9) 50% ( 8) 39%- (14) 44% (42) 

DISPERSE: 61% (37) 45% (23) 41% ( 14) 25~ ( 13) 44% ( 87) 
; 

NO COl-1PLAINT' 35%· (13) 22% (5) 50% (7) 23% (3) 32% (28) 
STRATEGIC ACTION 30% ( 11) 26% (6 ) 29% ( 4) 23% (3) 28% ( 24) 
CAN'T REASON 35% ( 13) 52% (12) 21% (3) 54% (7) 40% ( 35) 

NO ACTION: 9% (6) 4% (2) 12% (4) 4% (2) 7% ( 14) 

NO COMPLAINT 100% '100% 100% 100% 100% 
N = 61 51 34 51 197 

-a/ The reasons were-coded as follows: 

Legitimate Complaint 

Str~_tegic Action 

A crtme has occurred, the youths are interfering 
with the' man's business and officer can take 
action. It is a misdemeanor committed in presence 
of officers. 

Officer assumes a comp1aint.is required but he 
wi11.not get one. Act jon is taken to keep the 
peace, break up the group and prevent in the 
future. 



U1 
-..J 
-..J 

, . 

Table V-II (con't) 

---- ----_._- - . ---.-------

a/. (continued) 

Can't Reason 

No Complaiht 

~}.-

.' . 

Youths have been warned and it is appar£nt 
that they vlill not listen to reason anymore. 
Officers must stand up to youths, threats have 
been made and the officers must back up their 
threats •. The juveniles have no right not to 
obey an officer; they refuse to leave and officer 
has no alternative . 

. Action will be taken only with a complaint 
from thevictim(s). There is "no crime without 
a victim and a complaint makes police action 
credible. Also the situation is not that 
serious and arrests are a waste of time. 
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officers were faced with a typical family dispute be'tween 

a Black or Mexican-American couple (Table V-12). There is 

explicit evidence that the woman has been beaten by her 

husband (her cheecks are bruised)' but she will not sign ,a 

complaint out of fear. Her husband is rather belligerent 

toward the patrolmen. Comparing the responses of all 

patrolmen two facts emerge. First, patrolmen are twice as 

likely to make ,an arrest of either all or some of the 

juveniles at the bowling alley than of the husband in the 

family dispute. Forty-nine percent said they would arrest 

in ,the former, only 25 percent would arrest in the latter. 

Patrolmen are also more 'likely ,to ignore ,the family dis

pute: 16 percent said they would take no action ,compared 

to 7 percent with the juveniles. Indeed, what is striking 

about the family dispute is that 44 percent would eit~er 

ignore the matte~ altogether or simply ta,ke a -minimal action 

such ,as advising the woman to leave for the night. The 

remaining 31 percent indicated that they would get one of 

the parties to leave voluntarily. On the other hand, 44 

percent said they would disperse the juveniles, that is 

make sure they eventually left. The' only difference here 

were those of tactics; some indicat~d they would'be more 

aggressive than others. Thus, thesurv~y data does suggest 

that.p~trolmen are more likely to take a public disturbance 

more seriously than a private ,one. The second fact is 

that there is not much difference in the reasons given for 

578 



Table V-12 

DECISIONS ON- 415 FMlIL~ DISPUTEa / 

ACTION AND REASON IPD RAHPLAPD RBPD NELAPD TOTAL 

ARREST: 10% (6) 45% (23) 3% (I) . 38% (19) 25% (49) 

. FELONY COMPLAINT 17% (i) 61% ( 14) 100% 53% ("10) 53% (26) 
PREVENTATIVE ACTION 83% (5) 39% (9) 47% ( 9) 475 (23) 

GET PARTY TO LEAVE: 47% (28) 26~ ( 13) 26% (9) 40% (10) 31% (60) 

NO COMPLAINT 25%- (7) 8% ( 1) 11% (1) 10% (1) '17%(10) 
ST-RATEGIC ACTION. 54% ( 15) 46% (6) 56% (5) 60% (6) 54% ( 32) 

U1 WASTE -OF TII1E/OTHER 21% (6) - 46% ( 6) 33% (3) 30% (3 ) 30% (18) . ...., 
\0 

HINlMAL/NO ACTION 44% (27) 29% . (15) 71% (24) 42% (21) 44%( 87) 

NO. C01-1PLAINT ·85% (23) 67% (10) 71% ( 17) 90% (19 ) 79% (69) 
STRATEGIC ACTION 15% (4} 13% (2) 21% (5) 13% ( 11) 
WASTE OF THm/O.THER 20% (3 ) 8% (2) 10% (2) 8% ( 7) 

N = 61· 51 34 50 196 

a/ .. The reasons for actions were coded as follows: 

Felony Complaint The officer has reasonable cause to believe a 
felony has been committed due to the woman's 
injuries. 
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a/ . (continued) 

Preventative' Action 

No Complaint 

Strategic Action 

Waste of Time/Other 

Table V~12 (con't) 

Officer should take action, make an arres~, 
without a formal complaint. Use a pretext 
such as drunkenness to make arrest. 

No action can be taken without a complaint 
from the victim. It is a misdemeanor not 
committed in officer's presence and any action 
would be illegal. 

Officer will not take formal action without 
complaint but believes something should be 
done to solve problem and prevent violence. 

An arrest is a waste of time since woman will 
not file complaint; also includes hostile 
atti tude toward the \Voman and miscellaneous 
reasons. 



various actions. Patrolmen really based their actions on 

one of three reasons: they believed they had a legal viola-

tion and could act without a complaint; they believed the 

situation to be serious enough that some kind of action 

was required (the important difference heie is between 

those who \'lould make an arrest even though they believed 

that it would no~ be legal and those who would not); or they 
~, 

believed that they could not (would not) act without a 

complaint. Officers in the latter' category also pointed 

out that an arrest would be a waste of time, ~nd that the 

prosecutor would not act. Interestingly, patrolmen were 

slightly more likely to feel that they had a legitimate 

basis on which to act in ,the family dispute than with the 

juveniles--53 to 33 percent. This difference, however, is 

almost entirely attributable fo the fact that patrolmen in 

LAPD were more likely to believe that a felonY,assault had 

, been commi t'ted in the family dispute. Indeed, patrolmen in 

LAPD tended to believe they were acting legally while those 

in the small departmel')ts, even though they would arrest, 

believed that their actions were quasi-legal. 

There are some rather striking differences among the 

three departments in these tables. In general, patrolmen in 

LAPD were more likely to make an arrest or otherwise act 

forcefully than the ,patrolmen in the small departments. How 

consistent is this'with the f{eld observations? Illustra-

tions 26 through 30, which portray some fairly typical 
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attitudes and actions were drawn from all three departments 

(and both divisions of LAPD). Moreovr:r, officers in all 

three departments were equally disdainful of family dis-

putesand order-maintenance problems. Given the legitimacy 

of cri~e fighting in LAPD and the greater 'degree of autonomy 

that officers have in the field, patrolmen could and were 

'observed to "kiss off" many of these calls. On the other 

hand, officers in LAPD did seem more inclined to act when 

the felt it necessary, and, more important, very few 

evidenced any concern that the department would not back 

them up. ,In contrast a number of officers in Redondo Beach 

said th~t they acted cautiously in 415 situations since 

administrators would often refuse to back up decisions 

made by patrolmen. And in Inglewood, of course, the 

pressure to deal with "crime" le'd many officers to take a 

less concerned view than might have otherwise been the 

case. Still, I am inclined to believe that the,responses 

for LAPD probably overstate the propensity to take a formal 

action in these situations. Finally,it is worth noting 

that' of all three departments, Redondo Beach had'the highest 

rate of arrests for Disturbing the Peace (Tables V-2 & 3). 

In fact the rate for arresting juveniles for Disturbing the 

Peace is six, times as high as' the other departments; there 

is less. difference in the case of adults though Redondo 

Beach ,is still, higher. These reflect the tendency of 

people to swear out complaints in Redondo Beach (an exami-
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nation of arrest reports revealed that almost all 415 

arrests for adults are made on the basis of citizen's ar-

rests) and, perhaps, a greater tendency to honor these 

requests. And the arrest rates for juveniles is not entirely 

inconsistent with the survey results; almost half of the 

pa.trolmen in Redondo Beach said they would arrest some or 

all of the juveniles at the bowling alley. Thus the results 

in Redondo Beach do not seem entirely inconsistent with 

other evidence. 

PROFESSIONALISM AND NON-ENFORCEMENT 
OF THE LAW 

In one s~nse, the impact of professionalism has been 

to narrow the grounds on which non-enforcement can be 

-justified. Widespread non-enforcement of minor violations 

simply does not occur in a professional police, department. 

·Insofar as minor violations are concerned the issue--if it 

is that--is that of strict enforcement. Strict enforcement 

is not in and of itself required by the values of pro

fessionalism. ,Why should professionalism result in en-

forcement which is more strict? It cannot entirely be 

explained by the values of.impersonality which attach to 

professionalism. The value placed upon strict enforcement, 

while serving a broader set of ideals in American society-:--

all men are equal before the law--and minimizing discretion 

by policemen, cannot be detached from tpe preoccupation 
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\-/ith crime fighting', with William Parker's description of 

the police as the "thin blue line." At bottom, the p:r;-e

occupation of police professionalism with strict enforce

ment is a preoccupation with order. Nobody has understood 

this more clearly than Vollmer and Parker, though Vollmer 

was more glib about it. The concept of the professional 

police as strict enforcers of the law overlooks the close 

relationship between la\", enforcement and crime fighting. 

Strict enforcement is, in many ways, part of a larger 

strategy of crime control which rests on the ideas of 

deterrence and initiative. While this preoccupation is 

more pronounced in the Los Angeles Police Department, partly 

because of Parker's legacy, it is also apparent in the 

small departments. The differences in enforcement practices 

between these departments--which will be explored in 

greater detail in the next chapter--stem less from the norms 

and values of administrators than from the fact that the 

degree of autonomy, and hence the ability to adopt a stand

ard of strict enforcement, is greater in the large than the 

small department. 

In contras't to t;he pattern of aggressive patrol and 

strict enforcement which prevails with crime figi:1ting and 

minor violations, the pattern with order-maintenance prob

lems,. e~pecially those that stern from per'sonal disputes, is 

not to act and not to enforce the law. Let me sharpen the 

contrast. A patrolman will never refuse to ar.rest a drunk 
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driver because the city attorney will reduce the charge to 

reckless driving or because judges do not take drunk driv-

ing seriously; yet patrolmen .consistently refuse to take 

action in disputes with.a potential for violence because 

the "prosecutor won't act on it." Burglars and armed 

'robbers are actively sought; family disputes are avoided or 

perfunctorily handled. In one sense we have come the full 

circle: non-enforcement in order-maintenance is simply the 

reverse side of aggressiveness in crime fighting and law 

enforcement. These are less different roles which the 

police mayor may not adopt than a conscious choice of 

priorities .. And if professionalism has minimized dis-

cretion in the case of minor violations, the policeman as 

j~dge is most clearly ~een in the way these disputes are 

handled. ~o be sure, there are valid reasons for supposing 

that legal action will never entirely suffice in these 

problems, and the present trend tm'lard diversion should 

certainly· be pursued. And the prosecutors and courts bear 
'" . 

as much responsib~lity as the police for non-enforcement. 

~et it is not as if these matters could not be handled 

better than they presently are. 
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NOTES TO CHAPTER FIVE 

1. August Vollmer, The J?o;t.i~ __ and' Modern Society, Chap. 3 
and 4, passim. 

2. Albert J. Reiss, Jr., The Police and the Public, pp. 
53-62. Reiss conc1ude~ that more arrests for inter
fering or resisting arrest occur in the context of 
enforcement of minor violations. 

3. For a lucid discussion of the 'in presence requi.rement' 
and some of its ambiguities see ~'Vayne La Fave, Arrest: 
The Decision to Take a SusEect into Custody (Boston: 
Lltt1e, Brown and Company, '1965) pp. 231-244. 

4. See The Knapp Commission Report on Police Corruptipn 
(New York: George Brazi11er, 1972). Traditionally, 
policemen in corrupt departments, have drawn a dis-
tinction between "clean" and "dirty" money. The former 
refers to payoffs for offenses which are not consider
ed serious and not really capable of enforcement, e.g. 
gambling; the latter refers to payoffs for serious 
offenses, e.g. murder. For a long time corruption in 
connection with narcotics activities, the sale and' 
distribution of heroin in particular, was tainted. The 
Knapp Commission provides evidence that these stand-
ards have changed: they found deep and lucrative links 
between policemen and narcotics racketeers. See also 
the readings tn Lawrence W. Sherman (ed.) Police 
CorruEtion: A" Sociological Perspective (Garden City, 
N.Y.: Anchor Books, 1974). 

5. The idea of deterrence, especially in Aegard to traffic, 
is reflected in August Vollmer's \oJritings. And while 
many policemen in LAPD have mentioned the studies on 
deterrence, I have been unable to obtain copies and 
one administrator has suggested that the results are 
not as unambiguous as some policemen appa.rent1y 
believe. Indeed, he suggests that the results shm'1 
that it makes no difference. 

6. A decision not to enforce 'the law is sometimes based 
on a consideration of the evidence at hand and thus 
strict legal considerations. I believe that in the 
case of minor violations few decisions not to enforce 
the law are made for these reasons. ' Most patrolmen 
believe, with some justification, that they do not 
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stop people who have not conuni"tted a minor violation.' 
The difficulty of proving an offense may. be a consider
ation but it is not often determinant. A decision made 
on this basis often conceals a more impD,Lca'nt reason, 
a lac~ of confidence on the,part of the patrolman in 
his knowledge of the law. More commonly, the lack of 
evidence or the anticipated action of the prosecutor 
or courts may be used as a pre'text to cover othel:' 
reasons for non-enforcement. This, as we will dee, is 
true of order-maintenance situations. Finally, in the 
~ncidents evaluated here the question of evidehce is 
not in contention. 

7. David M. Petersen, "Police Disposition of the Petty 
Offender," Sociology and Socjal Research, (April, 1972), 
pg. 328. 

8. Petersen reachas much the same conclusion about the 
impact of routine. 

9. For another discussion of non-enforcement see Wayne 
La Fave, Arrest: The Decision to Take a Suspect into 
Custody, pp. 61-164; 1nev.1.ta151y tfiere are some ove,r-
laps between my analysis and his" though he is more 
conGerned wit~ the legal problems of nop-enforcement. 

10. A recent example of this occurred in Los ,?\ngeles. In 
response to complaints by women that they were being 
propositioned by men roving up and down Hollywood 
Boulevard, the police stationed undercover policewomen 
on the street. When propositioned they were able to 
contact other officers observing from a distance. 
Aside from the controversy over entrapment, no doubt 
partly the result of tne fact that many well-to-do, 
men were arrested for soliciting an ~ct of prostitu-
tion, the most inte17esting aspect of this stratagem 
occurred when an off-duty LAPD Captain was arrested 
for soliciting and drunk driving. The officers 
initially attempted to cover for him but they were 
unsuccessful. 1\.11 '\vere disciplined by the department. 

11. See the'discussion of the, way the'~olice in Monterey, 
California and Bass Lake, Californ1a handled the 
,arrival of the Hell's Angels, in Hunter Thompson, 
Hell's Angels (New l'ork: Ballantine Books, 1967), pp. 
23-31, esp. pg. 27ff; and "The Hoodlum Circus and the 
Statutory Rape of Bass Lake," pp. 133-265, 

12. Wayne La Fave, Arrest, pp. 87-89. 

13. See Albert J. Reiss, Jr., The Police and the Public, 
pp. 48-53, and 136-140. 
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14.' This of course presumes that there is not a great deal 
of distortion and outright lying in the responses to 
these questions. The question of the attitude test is 
a sensitive one for the police though most are not at 
all reluctant to admit that it is frequently used. My 
feeling is that the actual degree of acceptance of the 
attitude test to exact deference is underestimated by 
the response~ to this 9uestion, thou9h the fact 
one-third agreed with lt says somethlng in and of 
itself. 

15. Quoted in Alan E. Krueger, Centrifugal Justice and the 
Nature and Prinlacy of. P<?l~ce D~screTIOn (mlIneo, -~--
U. C. L . A., n. d.) pg. 15. 

16. The sample was drawn by taking every fourth report, 
that is every fourth drunk arrest throughout 1972 
was examined. 

17. Cf. Wilson, Varieties of P6lice Behavior, pp. 118-128. 
Wilson considers drunk a-rr-e-sts to be .largely police-
invoked, something that this analysis suggest is not 
completely true. 

18. After stopping a car with four Blacks in it~ two 
couples, a patrolman observed that he always checked 
out Blacks becatise there was a greater chance that 
something was wrong. "That's not prejudice," he said, 
"I can "t turn my back on the truth." 

19. Most studies show that the ,primary difference between 
White and Blacks in terms 6f Arrest rates' is that 
Blacks are charged with more serious offenses by and 
large. In addition to Wilson, Varieiies of Police 
Behavior,pg. 159 see Horris A. Forslund, itA Compari-
'son of Negro and Whi te'Crime Rates'," Journal of 
Criminal Law~ Criminology_and Pcilice 5clence 61 
(June, 1970): 214-217; T.N. Ferdinand and Elmer G. 
Luchterhand, "Inner-City ~outh, Th~ Police, The 
Juvenile Court; and. Justice," Social Problems (196.9>.: 
510-525. Wilson in "The Police-and the Dellnquent in 
Two Cities," finds .almost no differences in the arrest 
rates fcir 'White and Black juveniles in a professional 
department but substantial differences by race in a 
fraternal (Watchman) department. . For an older and by 
now dated study of policeattitudes'toward Blacks see 
William Kephart, Racial. Factors and .Urban Law Enforce
ment (Philadelphia: University of Penns~lvahia, 1957). 
OI1eof Kephart's.most interesting findings was that 
patrolmen in the Philadelphia Poli~e Depa~trnent con
sistently overestimated the percentage of arrests of 
Negroes in their districts, pp. 90-91. 
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20. See Armando:Morales, Ando Sangrando, I am Bleeding, 
pp. 47-57; and Paul Jacobs,-Prelude to Riot, chap. 2. 
Morales' analysis of drunk and drunk driving arrests 
in East LOG Angeles compared to ,the all-White environs 
of the San Fernando Valley support this hypothesis.' In 
fact, Morales argues that discrimiriation is really a 
matter of police deployment practices, an~ he offers a 
fairly incisive critique of the logic behind these 
policies. 

21. Mosf studies which emphasize the burden of calls upon 
the police and ~he peace keeping ~nd service aspects 
of the police function are based OL an analysis of 
calls that the police recieve. There is no disputing 
that most of the calls that the police respond to are 
concerned with non-criminal but nonetlleless important 
matte.rs. But at the same time one cannot conclude on 
the basis of an analysis of calls, alone that peace 
keeping activities dominate the time of patrolmen; as 
I have argued in chapter four one must begin with the 
analysis of the activities bf the patrolman, and what 
he does with hi,s time. See James Q. Wilson, Varieties 
of Police Behavior, pp. 18-19; El~ine Cumming et al., 
II Poh.ceman as Ph1.Iosopher, Guide, and Friend," Soc1.al 
Probl~ms 12 (Wi~ter, 1965): 276-286i for two such 
approaches. 

22. Along these lines see the discussions of non-enforce
ment in Sanford'Kadish t "Legal' Norm and Discretion in 
the Police and Sentencing Processe~," 913-914 and 
Joseph Goldstein, "Police Discretion Not to Invoke the 
Criminal Process," pp. 573-580. Some of 'the best work 
on the problem of family disputes has been done by 
Raymond I. Parnas. See his" "The Police Response to 
the Dornestic' Disturbance, ". Wisconsin paw' Review (Fall, 

'1967.): 914,-960 and' his discuss1.on at .aIEernat1.ve ways 
,of dealing with these pro1?lems in "Police Discr'etion 
and Diver~ion of Incidents of IQtra-Family Violencei" 
Law and Contemporary Problems 36:4 (Autumn 1971): 539-
565. The latter conta1.ns a gOOd review of ,innovative 
programs adopted by the police to handle family dis-

, putes. 

23. Wayne La Fave, Arrest, pp. 110-114; ,Kadish comments'; 
"rather ·thaI) overly strict enforcement against Negroes, 
what commonly is involved isa calculated non-enforce
ment of certai ll laws against the Negro population, 
justified on the ground that a lesser standard of 
morali':'~y preyails and that it is therefore unwise to 
apply the general legal standards to them," "Legal 
Nopn" pg ~ 913-914. 
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24. In Inglewood, 9% of drunk arrests for re~sons 'of drunk 
and disturbing were made in on-view situations and 33% 
were made in calls for service; arrests for plain 
drunk on the other hand were more likely to be made 
in on-view situations (73%) than calls for servide 
(42%). The same' pattern is apparent in Redondo Beadh, 
an,d in both depar,tments the null hypothesis can be ' 
rejcted at a level of,significant of less than .05. 

25. Raymond I. Parnas observed the same tendency to inter
pret police authori~y narrowly in theSe sItuations, 
see "The Police Rt:sponse to the Domestic Disturbance," 
pg. 930 and 937. 

26. In other questions in the interview where officers were 
given the opportunity to spell out their reasons for 
agreement or disagreement with this criteribn a scant 
7 percent agreed that the rule of the culpability of 
the victim was generally correct. The other 10 per
cent that agreed said that it would depend on the 
seriousness of the situation and that, in any event, 
some 'kind of infprmal action, e.g.' mediation, would'be 
taken. The most common reasons for disagreeing were 
that a crime has been conuni tted and an officer has no 
right to ignore it; or that an officer has an obliga-
tion to prevent further hostilities or violence from 
occurring. I ~ight add th~t these attitudes ~re not 
entirely consistent with the field observations. 

27. This seemed to be the case in the one large public, 
disorder incident aht I 0bserved. The incident con
cerned a "415 party" with upwards of 200 'juveniles 'and 
young adults attending. As they arrived at the scene 
many of the patrolmen displayed an eagerness to go in 
and disperse the whole crowd and some displ'ayed some 
mild peevishness when the Sergeant in charge decided 
to warn them first and give them a chance to disperse. 
Whether this was nlock aggressiveness for my benefit 
is impossible to tell. My' guess ,is that this was the 
case with some individuals who kne\'l me and not other,s. 
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CHAPTER SIX 

POLICE DISCRETION 

Police discretion has thus far been viewed from the 

perspecti ve of the patrolman. I have focused on the adapt-. 

ion of patrolmen to a set of conflicting and ambiguous 

goals, to the requirements of an alternatively tedious and 

dangerous job, and to the difficulties of enforcing the law 

and keeping the peace--of making decisions in ambiguous 

circumstances that have pro.found consequences for individ-

uals and the determination of Justice in American society. 

Although I offered some explanation of discretion, the 

intention in the pregeding chapters was to describe the 

progress of, discretion as intimately as possible. The 

purpose of this chapter is to go beyond description to 

expianation, to develop on the basis of aggregate survey 

data an empiric~~:~odel of polic~ discretion as it is 

exercised by patrolmen. This of course is a necessa~y~tep 
., 

in evaluating the impact.of professionalism on po~ice pis-, 

cretion .and various proposals for change. 

In developing an empirical ~odel of.discretion I shall 

be guided .by se~er~l ques·tions:. F±r~t,'in90'far as it is' 

possible with s'urvey data, I \'lish ,'':;;0 consider,the issue of' 

the relative effects of situational versus departmental 

·factors in the exercise of discretion. To restate the 
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orienting hypothesis of the study in this regard: the 

exercise of discretion by patrolmen is largely shaped by 

the values, ,incentives, and pressures of the police bureau-

cracy; the needs of the organization for stability and the 

maintenance of integrity and the need for ind~vidual police

men to adapt to organizational pressures determine the 
" decision rules, values and priorities of Dperational law 

enforcement. The view that the exigencies of the situa':"' 

tion--the demeanor of the participants, the characteristics 

of 'the situation--' determines , the outcome contains an 

element of truth but it may be applicable only to a narrow 

range of circumstances. This analysis has sought to reveal 

how patrolmen view their task and the problem of discretion; 

rather than creatures of their environment, they have been 

depicted as max:ipulators of their environment. I would 

submit that the issue is of more than simply academic 

interest'. While it is true that the police, as other 

actors irt the political system, must adapt to the realities 

of their 'task and the communities they police, they are not 

wi1::hout choice. And the choices they make have an import

ant bearing On the quality of justic~ and the issue of 

political control over police discretion. For these reasons 

one oug~t to understand the range of choices that patrol

men have and what influences their decisions.' Th~ broader 

theoretical questions will be evaluated in the concluding 

chapter. 
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A second issue is what are the best predictors of the 

way a patrolman will handle a particular type of situation. 

That.is which factors 'explain' most of the observed 

variance. To say that the department is a more imp.ortant 

fact:or in explaining discretion than the community context 

begs the question o:f what it is about the department that 

'explains' discretion. The precedin~ analysis has suggest~d 

that there are important differences between the large 

department, LAPD,' and the two small departments, and we 

,have consid,ered factor of size, and in turn the question 

of autonomy, as the explanation of these differences. In 

the analysis of the survey evidence I shall vlant to pursue 

this matter further and determine, on the basis of avail

able measures of supervisory practices and other organiza- . 

'tional characteristics, how adequate an explanation this 

is. 

This matte'r of explanation does not resolve itself 

quite SO easily. One of the ~alient facts to emerge from 

the preceding analysis of decision-making on the street is 

,the latitude that patrolmen have t. both in making decisions 

.and'developing an approach to the task of police work. The 

e,thos of individuality among· policemen and the limitations 

on formal administrative controls c.ontribute to the tendency 

among ,patrolmen to fashion a highly individualized and ,in 

some Cases idiosyncratic approach to worki.ng the str;oeet. 

And even if such approaches are elaborated in an organi-
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zational mileau and thus constrained, the argument is that 

within this mileau there is sufficient latitude that dis-

tinctive approaches can and will evolve. I have referred 

to this as the development of operational styles among 

patrolmen.· Given the freedom that a patrolman has to 

develop .a· style, this means that in addition to the situa-
, 

tional and departmental factors influencing discretion, 

individual characteristics may also be· important. That ·is, 

a particular approach to the task of police work may re

flect the pecularities of being socialized in·a particular 

socio-economic strata of American society or individual 

psychological factors., One important:. question here is the 

nature of the relationship between social class and police 

discretion. The hy~othesis of "working class authoritar-

ianism" presumes that policemen who come from working class 

backgrounds will be the most aggressive and the most brutal, 

though this hypothesis has never been tested against the 

kinds of decisions pat~olmen actually make. l Thus I shall 

attempt to unravel the relationship between operational 

style and class background. A further question is that of 

the relationship between operational style and the impact 

of departmental controls. Is it possible that different 

departments ,'produce' different styles? Or is it that the 

impact of departmental controls and the like constrain 

somes'tyles more than' others?, A brief analysis of the 

relationship between police discretion and operational 
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style is necessary to clarify these matters. , 

THE EXERCISE OF DISCRETION B~ PATROLMEN 

Police discretion has been defined as three kinds of 

. decisions that may be made by patrolmen. These are the 

dec.ision to intervene in a set of circumstances; the decis-

ion of what action to take, whether or not to enforce the 

law; and the decision of what tactics to use. Neither the 

law nor the functional goals of a police department, such 

as they are, are determinant factors in the exercise of 

discretion; but they do constrain discretion, they do pose 

different choices for patrolmen. For example, there is a 

rather profound 'difference in the kinds of choices a pat~ol-

man can make when he is enforcin~ traffic laws. than when 

he is involved in a family dispute. consequentli, police 

discretion must be analyzed in terms of the functional 

situations'that patrolmen encounter.,* There are fbur 

functional s~tuations (considered in detail in the previous 

two chapters): enforcement of minor violations; two types 

of order-maintenance function, those involving the c0ntain~ 

'ment of violence and disorder and those pertaining to 

* The use of the word situation here refers to the kind of 
task 'patrolmen are performing and not to the situational 
facto~s which may in~luence discretion. The latter refer 
to the community context: the crime rate, the differences 
between the police' and those being policed, and, the kinds 
of demands made upon the police by citizens. 

595 



service; and crime-fighting. Each of these functional 

s~tuations pose different legal requirements f6r patrolmen, 

imply slightly different goals, and involve different kinds 

of people. Horeover, two of these--the enforcement of 

minor violations and crime-fighting--largely turn on the 

decision to intervene while the others, in which_patro~men 

become involved through call for service, turn on the 

adequacy of the patrolman's response. A brief description 

of each of these is in order. 

Enforcement of Minor Violations 

Discretion in a law enforcement situation is base4 on 

the existence of a more or less clear-cut violation of the 

law. There is normally little question that a violation 

. has taken place, and though misdemeanors account for most 

of the, violation, this type of situation does include some 

felonies. Patrolmen usually become involved with a law 

enforcement problem through an independent decision to 

intervene in a given set of circumstances, -for example,. to 
" 

stop a motorist for a traf(ic violation. If the violation 

is usually clear-cut and unambiguous; these situations are 

not always resolved by an arrest or citation; some viola-

tions may be ignored or more likely some kind of informal 

action such as a warning will be given. The legal require-

ments are not complex; since most of these are misdemeanors 

the major requirement is that the patrolman' witness the 

violation being committed. Finally, these situations are 

596 



more likely to bring patro~men into contact with middle and 

upper-middle class citizens, and they often create some 

hostility between patrolmen and citizen. 

Serious ,Order-Maintenance 

These situations are by definition ambiguous. They 

typically involve disputes of one kind or another between 

one or more people--fights in a bar, family disputes, ·dis

turbances create~ by groups of people such as noisy parties 

and the ~ike--which have the potential of erupting into 

violence. It is not always clear that a violation has 

taken place or, even if it has, that enforcement is the 

best solution to the problem. The initial respo~sibility 

of the patrolman is to restore order, to calm people down 

and prevent an outbreak of violence. Patrolmen are reluct

ant to enforce 'the law in these situations; and because 

they are be,lieved to be unresolvable, an arrest is the last 

resort. In fact, the police tend to underenforce the law 

in these situations. An arrest, if one is made, will usually 

be a citizen's arrest, though patrolmen will evaluate the 

. legitimacy of the vi~tim's 9laims. Legally, these problems 

may require the use of a pretext arrest to prevent violence, 

but the tendency of many patrolmen Is to construe their 

legal powers far ~ore narrowly than is actually t~e case. 

However, patrolmen have more leeway legally and greater 

incentive to act if the disorder occurs in a public rather 

than a private' place~ These situations, which usually 

597 



originate on the basis of a call'for service, are more like

ly to invol.ve the police with the poor and downtrodden. 

Service Order-Maintenance 

In a service si,tuation a violation of the law i's 

normally not a salient factor. These calls require that 

patrolmen perform some kind of service for the citizen. 

!l-1any of these are of an administrative nature or exception-
, . 

ally trivial, but some require that ,the police assist 

people in one capacity or another, that they act as .philoso-

pher, guide and friend. This is particuarly true of a' 

mi,nor order-maintenance .problem where a patrolman may be 

required to assist individuals in resolving a dispute or 

argument. What is at issue here is not the extent of legal 

protection extended to individuals as in a serious order~ 

~aintenance situation, but the kind of servic~ that th~ , 

police extent to citizens. The tendency among patrolmen 

is to. ignore these matters ox handle them in, at best,'a 

perfunctory manner; but all three departments emphasize, as 

a matter of policy, the necessity of attempting to assist 

people in some m.anner. Discretion in these situations is 

a matter of the extent to which a patr.olman lives up to 

these obligations, of whether or not he takes some action 

to resolve matters. 

Crime-Fighting 

Here discretion refers not to the·reaction of a patrol-, 
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mah to a single concrete incident, but rather h6w h~ 

appro~ches the problem of patrolling the street in light of 

the objective of crime control. The objective is the pre

vention and detection of crime~ the method is that of inter

vening in a set of circumstances either to apprehend a sus

pect or'to prevent a c'rime from occurring. The most import

ant legal issues arise from questions about the officer's 

probable cause to stop and interrogate someone and from 

violations of procedural rules such as search and seizure. 

The exercise of discretion is based on a set of beliefs 

about the best way to control crime and maintain order in 

the streets. Discretion necessitates decisions about how 

the laws will be enforced and what la~rs \->lill be enforced; 

every patrolman must decide, in other words, how aggressive 

he will be and how, selective he will be. 

POLICE DISCRETION AND OPERATIONAL STYLE 

A patrolman's operational style is based on his re

sponse to the central problem of a profes?i01',al police 

force, the difficulties'~of ,~ontrolling crime. The concept 

of operational stylt:: refers to the set of beliefs which 

guide a patrolman' s, choices on the street, and as such it 

reflects the way l'e uses his powers of discretion. It is 

through the belief system of a particular operational style 

that a patrolman ,judges events on the street and brings to 

bear the norms and standards which guide decision-making. 
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But if an operational style der.ives from initial decisions 

about how to work,the street in order to cope with crime, 

the concept encompasses much more. It comprises a patrol

man's considered reflections on the nature and difficulti~s 

of law enforcement, the various limi tation:i:1 on his powers 

that he must cope with, and the ultimate adaptions he 

must make to the realities of the street and the demands of 

police administrators. 'rhus, it defines not only how a 

patrolman will go about working the street, and how he will 

approach the enforcement of the laws, but how he evaluat":ls 

other objectives of police w,ork, namely, serious order

maintenance problems and service situations. In short, an 

operational style derives from the initial choices made in 

regard to crime-fighting and defines an officer's responses 

to the other three functional situations. 'However, a 

patrolman must also come to terms with the police bureau~ 

eracy, and to this extent an officer's style will be 

mediated by, the demands ma~e upon him by administrators. 

Indeed, the 6perational styles that will be defined here 

all manifest varying degrees of accommodation or conflict 

to the police bureaucracy and the pressures of police 

professionalism. 2 

An operational style is defined in terms of two core 

elements, the dimensions of aggressiveness and selectivity. 

As the previous .chapters have demonstrated some patrolmen 

are more aggress~ve than others; they stop more automobiles 
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and individuals on the street, and they are more inclined 

to skulk around and get involved. Aggres~iveness means 

More than a proclivity for action; it m~ans a willingness 

to take action when a more prudent man might desist and to 

bend the rules once in a~whil~. A highly aggressive patrol-

men is one who is inclined, if the situation requir~s, to 

adopt extra-legal tactics. 

A patrolman may be aggressive but not indiscriminant 

in his actions. Some violations are more important than 

others, and a patrolman,may settle upon a set of priorities. 

The important distinction here, is between those who take 

the point of view that only felonies and some serious 

misdemeanors are important and those who believe that all 

laws should be enforced. Selectivity thus denotes a 

distinction between those who discriminate among violatiorts 
~J 

~ 

on the basis of the presumed seriousness of the violation 

and those who are inclined to act legalistically, and 

believe that even the most trivial violations are worth 

enforcing. An officer who is not selective is legalistic 

in the sense that he attempts to judge behavior only in 

light of relevant legal standards; dn officer who is 

selective must introduce non-legal considerations into the 

decision process • 

. With these, two dimensions we can derive a four-fold 

typology of operational sf-yles. These are depicted in the 

diag'ram below. Individuals who 'fit,' anyone of these 
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SELECTIVIT~ OF 
iffiF'ORCEMENT 

Selective 

Non-Selective 

AGGRESSIVENESS ON THE STREET 

High Aggressive Low Aggressive 

-
OLD ST~LE SEB,VICE ST~LE 

CRIME FIGHTER 

CLEAN BEAT PROFESSIONAL 
CRIME FIGHTER ST~LE 

styles w'ere observed in all three departments in this 

study:' And if one could say, on the basis of the field 

observations, that no one style dominated a department, it 

is still true that some,styles were less likely to be 

observed in a p~rticular department. In'LAPD, for exampl~, 

no one was observed whO 'fits' the description of the' 

Service Style. Moreover, no policeman perfectly f:i ts any 

of these styles~ rather these ~re analy~ical types that 

highlight specific characteristics 'of a particular appro~ch 

to police work (though it is possible to operationalize 

them). To clarify the differences between these styles 

(as well as the difficulties of applying this typology) 

I will describe in greater detail the characteristics,of 

each style and illustrate by a description of one officer 

who I think exemplifies the style. 3 
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Old Style Crime Fighters 

This patrolman is very aggressive but selective in his 

approach to the task. Felonies are believed to be the only 

violations worth pursuing; minor violations and service 

activities are not 'real' police work, and if possible they 

are avoided. Many of these officers prefer to work morning 

watch where they can pursue their craft' unimpeded. 'Real' 

police work is not the fortuitous arrest of a burglary 

'suspect, b~t rather the skillful application of techniques 

and tricks learned on the ~teeet to problems of crime: 'the 

as~iduous cUltivation of informants; the uncanny ability' 

to spot a narcotics suspect walking down the street; a rough 

but effective method of interrogation; and above all a 

wealth of knowledge about people and their foibles, and the 
. ' 

area in which they work. These 'officers have II street 

sense," the ability to judge people and ~i£uations quickly 

and deftly, and 'more often than not they are right. In 

some ways these men are a reminder of an: earlier era of 
, 

"police work, the predecessors of the professional police-

man. As Joseph Wambaugh put it 'in his 'sentimental recreation 

of such an officer, The, Blu~ Knight, "they xepresent both 

the worst ·and the best ib police work ••• " If the old style 

crime fighter p.ttempts to practice the art of police wo~k· 

j,n its highest form, he does not hesitate to solve problems 

"on the street by whatever means are necessary, legal or 

otherwise. From his point of view, society must decide 

603 
, ' 



whether or not it wants to protect its members from pre

dators that abound; legal restrictions sometimes' dO'more 

harm ~han good, and it is often the case that curbstone 

justice does more to an offender than the courts. But if 

these ofi"icers are inclined to violence on occasion and have 

few compunctions about procedural restrictions, they can 

also be quite effective in dealing with the human. problems 

of law enforcement. Some of them display extraordinary 

talents of mediation, though most attempt to ignore the 

social aspects of police work. Many of the patrolmen who 

fit this description are "old-timers," men with fifteen 

to twenty years on the force; but there are younger officers 

who fit the pattern, and one of the distinguishing character

ist~cs of these patrolmen is that they, learned the craft 

of police "work in a h~gh-crime area of the city. Many of 

them also specialize in narcotics, ~hough there was often 

more satisfaction in catching a burglar or an armed 

, robber. 

'Bumper Morgan' This Bumper Morgan is younger ~nd 

more ambitious than his namesake, the hero of'Wambaugh's 

novel, but his attitude toward law enforcement and the 

de'partment is quite' similar. Morgan 'comes to work pre-

'p~red: upon ent~rin~ the car he produced a pair of high

power binoculars, black leather gloves, and a fat notebook 

containing the names, crimes and dates last encountered 

of resident hypes, burglars, thieves, and parasites. He 
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spent much of his time during this watch prowling down 

darkened streets with the lights out.. He loved his work. 

Morgan said at one point, "I' In born to be a cop.. I really 

know how to do it well; I can make the right decision at 

the right time." In a more gratuitous vein he added, "I'm 

the kind of guy watch commanders would like to have thirty 

of, wh~th~r they admi tit or not ••.• " 

Horgan works selectively and aggressively. Morgan 

said that he would never waste his time on'~ trivial 

violation such a$ a misdemeanor or an arrest that involves 

juveniles. Juveniles take too much time to process and 

nothing ever comes of it. Only felonies ·are important, and 

of these bu'rglaries and narcotics are the preferred offenses. 

Morgan never once stopped a car for a traffic violation 

(he insisted that he never wri t~~s traffic .tickets), and he 

turned down a number of misdemeanor violations during the 

night. In pne instance he observed three juveniles looking 

under the hood of a stalled ca·r at 3: 30 a.m. 
... 

The juveniles 

were separat~'d and interrogated,. the,··c'a-.r quickly searched; . '. . : : '".-"' ~ . - . - . 

. and thenrele'ased~' None of they had any' ide~.tification and 
. ' 

there were several different charges with which he could 

have made an arrest, curfew, loitering, etc., but he took 

no action because it would be a waste of time. 

For this type of crime fighter ~ggressiveness is more 

than a matter of stopping people on the street; any stop 

is assiduously worked for information about the area and 
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the activities of various individuals. After investigating 

a call about some juveniles dist~rbing the peace, Morgan 

cruised the area and finally stopped to talk to some 

juveniles sitting in fro~t of a house. Morgan recognized 

one of them as a youth who had just been released from 

juvenile camp, and proceeded to make ,small talk ,about a 

football team the police were organizing. He wanted to 

know if they \'lere interested in participating, especially 

one heavy set youth.' Under the guise of ,recruiting him 

for the football team as a tackle, Morgan obtained a very 

good description of the youth, his name, his address, and 
" " what he was doing. It turned out that he was interested in 

the youth as a potential suspect in some strong-arm purse 

snatches that had recently occurred. Many policemen don't 

take the time to cultivate this kind of information, but 

from Morgan's point of' view not only is this, what police 

work is all about, it also pays off. 

Morgan is very much the ind~vidualist, and although 

he is especially ambitiou's, his attitude toward ,the depart

ment is openly disdainful. He believes that most of the 

supervisors are c9ncerned.with·trivial matters, and he 

often goes out. of the way to "tweak their nose." The 

diff~rence between Morgan.' s attitude and that of super

visiop is exemplified by the question of tactics. Morgan's 

atti~ude, like many ~fficers, waS that success on the 

street is a matter of "letting people know wh~,re you are 
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at ll all the time. The central problem for a police officer 

is to maintain his authority on the street~ the most 

egregious sin that can be committed by an officer is to 

lose control. ,Thus, Morgan main~ains,policemen must com-

,municate with people at their level. 'This means' that 

tactics are consciously adapted to the demeanor of the 

person: ,if the situation requires sweetness, a pol~ceman 

should be sweet; if it requires' ye'lling and swearing, then 

yell and swear; if it requires force, have no compuri'ctions. 

Morg~n claimed to have been involved in .a lot of ~l t~r:ca-

tions, bpt he maintained that he has never had a,biut~li~y 

complaint since he only 'decks' people when 'they deserve 

i t--and they know they deserve it,. As a contrast Morgan 

mentioned the Watch Commander's attitude. Duringthe 

briefing, the Watch Commander had taken time, to lecture the 

patrolmen on consent searches and the preferre,d demeanor 

of policemen toward citizens. On the latter'subj,ect he 

recited Sir Robert Peel's priorities of action: IIfirst', 

you ask people~ then you persuade them; then you tell 

(order) them; and then you make them. II Morgan's reacti.on 

was one ofdisgus~, and he 'suggested that this only 

demonstrat'ed how much supervisors and adminis'trators were 

out of touch with the realities of the str.eet. 
"." 

Despite his bravado and at points rather self ... serying 

statements, Morgan' typifies the old:-styte crime, fight."er~, '. 

The preoccupation with 'serious' crimes, the emphasis ·up<?n· 
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the craft of police work, and the disdainful attitude 

toward the department are all characteristic attitudes of 

this type of patrolman, though somewhat exaggerated in the 

case of Horgan. 

Clean Beat Crime Fighter 

what sets this style off from the Old Style Crime 

Fighter is a legalistic frame of mind. These patrolmen are 

equally aggressive and equally preoccupied with the goal 

of crime ~uppression, but their aggressiveness and their 

decisions 'are of a different cast. Perhaps the adjective 

which best describes the difference is indiscriminant. For 

the Old Style Crime Fighter aggressiveness is tempered with 

discrimination, the acquired 'ability to separate the 

innocuous and the deviant. Police work is a craft which 

can be learned and then refined. The proponents of the 

clean-beat style regard this as So much nonsense. This 

difference is reflected in the corre~ponding attitudes of 

each toward the function of street patrol. While both 

agree that the primary function of patrol is to be seen 

thereby preventing crime " devo~ees of the clean-beat style 

subscribe to the crime-suppression theory of fate. Working 

for a felony the way Bumper Horgan does--cultivating in-

formants, poking in alleys and dark building and so forth-

is a monumental waste of time. A felony pinch is often 

considered an act of fate; it is happenstance. A patrolman 

is not completely helpless in these matters, but most 
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felony pinch~s come about through aggressiv~.enforcement 

of minor violations and stopping andinterrogatirig suspicious 

individuals. A good patrolman looks for all kinds of viola-

tions on his beat, from jaywalking·to murder, and he makes 

as many stops as he can. This ~tyle is ~ore ~onsciously 

preventative than that of the Old Style Crime Fighters. 

Crime is really controlled by keeping a clea~~beat, by 

establishing a reputation for consistent, hard-nos'ed en-

forcement. People's behavior in regard to.minor violations, 

especially traffic offenses, is a good i~dic?tor of how 

well a beat is patrolled and how orderly it is. If there 

are a lot of little violations frequently occurring, the 

area is not orderly, people are unaware of the presence of 

the police, and there will be a crime proble~. [n many 
, , 

respects this. style reflects the basic ideas of police 

prdfessionalism on crime control and m~ny'of t~e conflicts 

and frustrations of a professional police., This style is 

more explicitly based on the idea of deterrence through 

aggressive enforcement, and the goal of crime suppression 

is thought to be'important enough to justify the abrogation 

of procedural rules or even' b~nding the +aw to' sui tone's' 
. . 

purposes, e.g. harassment. This brings toe patrolman into 

direct conflict with the instrumental goals 'of police 

professionalism. 

Officer Newman. Like most of the patrolmen who acc~pt 

the tenEmts of the clean-beat approach, Newman is a young 
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and. ~ather rigid officer. He has about four years' experi

ence, .and wants, very much, to advance in the department, 

but he acts like a rampaging Don Quixote in his eff'orts to 

suppress crime. Newman, like many patrolmen, complains 

about the limitations placed on a policeman's activity by 

the courts and police administrators. Rarely, he believes, 

can a policeman satisfy those who want crime ·co~trolled and 

those who want a contended citizenry at the same time. 

Newman lives in a continual state of tensi?n, his proclivity 

for aggressive action conflicting with an increasingly 

watchful department and a hostile public; he is, in a w.ord, 

frustra,ted. 

The most striking thipg about Newman is the pace of 

activity: he is continually on the move, stopping cars, 

interrogating peo~le, trying always "to dig somethin~ up." 

On this particular.tourof duty Newman's frustration at 

being unable to tur.n up anything reached a crescendo, and 

led.he and his partner to an ever more frenzied search for 

a crime. The first four hours had been taken up with 

service calls, and as the night wore on Newman ~nd his 

partner became more and more aggressive. Driving down a 

major thoroughfare, Newman saw a man jaywalking; they 

stopped the man, and although he had been drinking he was 

not especially drunk. But he was Jl,1exican-Arnerican and 

could speak very ,little" English. Deciding he needed an 

arrest, Newman booked him. On the way to the jail he 
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wryly observed to the be\vildered man, "you sir, are a 

victim of recap," meaning that a drunk arrest is as good as 

any to prove that one has been -w9rkin~. After this Newman 

proceeded to one of the more run down areas of the district 

and h~ began checking alleys, vacant lots, parked cars, 

and anything that moved. Noticing a parked car in a vacant 

lot, Newman went up to check it out. He found a young 

Hexican-American and hi$ girl friend in the front seat with 

most of their clothes off. The two were rousted out of the 

car and interrogated thoroughly, the car was searched from 

top to bottom for marijuana or other contraband, and routine 

warrant checks were conducted. All of this effort turned 

up only a packet of Zig Zag cigarette papers (which are 

often used to roll m,arijuana cigaretts). Newman was angry 

'that he had to release the youth, and he managed to let 

him go only after impressing upon him that the police' meant 

business. The final incident of the evening is, in many 

ways, the,most instructive. Driving down a ~ajor street 

Ne~man observed a young man with long hair walk across the 

street, in the crosswalk but against the Don't Walk sign. 

The time was just after 2:00 a •. m. in the morning. Newman 

told his partner to pullover, and as they pulled up to 

the curb, Newman. leaned out of the window and yelled at 

the top of his lungs, "you, sir, have committed a violation 

of the law; STOP!" The man was rather perplexed by the 

whole incident, and he revealed that he had just arrive~ 
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in Los Angeles this night from Hawaii. For his carless

ness he received a citation for jaywalking and a warning 

that "this is how things are done in Los Angeles," so he 

had better watch his step. 

Newman regards family disputes and, service calls as a 

wa~te of time and he handled most of his calls in as per-

functory a manner as possible. In one case; a man had 

called the police about some juveniles who were throwing 

rocks and bottles from t~e top of a cliff behind his 

house (literally--it was about fifty to sixty feet high) 

to the ground below. Some cars had been damaged, and the 

man was worried that some,one might get hur·t. Newman was 

polite but insistent that he could do nothing. He recited 

the usual litany of legal restrictions and suggested that 

the man call again if he sa\'l any juveniles at the top of 

the cliff. On other occasions he was even more abrupt. He 
.. 
and his partner answered a disturbing the peace call in 

whic~ a lady in an apartment complained that her neighbors 

were making so much noise that she couldn't sleep. Newman 

went to the door of the neighbor's apartment, banged loudly, 

and ~hen the occupant, a young Black woman, answered, he 

abrasively told her they had a complaint that she was making 

noise and they wante.d her to stop. The woman denied making 

any noise, and Ne\'lman replied tha,:t she and the "male object" 

in her room (her boy friend) had better "shape up" since 

they did not want to corne back. Clearly, in some sense, 
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Newman "solved" the problem but how effectively? The irony 

about Newman is that When he set his mind to it, when he 

believed that a call was worth his time, he was rather 

effective. In an earlier call over a dispute about a 

possibly rabid dog that had bitten a neighbor, he patiently 

talked to both parties until the~ arrived at a mutually 

agreeable solution. ~et, on the whole, Newman regarded 

these activities as something to be tolerated and if 

possible manipulated! 

Not all patrolmen who adopt the clean-beat style ~re 

as aggressive and frustrated as Newman. The core of 

Newman's approach, his dedication to the goal of crime 

suppression and the aggressiveness and legalism, is not 

regarded as harassment but sound law enforcement. ~et all 

are aware of the risks of this approach and all chaff at 

what they believe are numerous legal and departmental 

restrictions on their'activity. Newman's frustration stands 

out from that of others in its virulance. As he put it at 

one point during the evening: 

~ou come on the job with balls"You want to 
ac·t like a man, you ""ant to burn the world 
up, you want to put guys in jail, you want 
to solve J?'roblems and do something for people. 
But you f1nd out that you can't act like 'a 
man, that you can't be the man you once were 
until after twenty years on the job (i.e. 
after retir~ment) • 

Professional Style 

These officers fit the description of the ideal police-
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man found in training manuals and press releases. If the 

clean-beat style denotes extreme aggressiveness and the 

frequent use of extra-legal tactics, the professional style 

reflects an active but no overly aggressive patrolman. There 

is no reluctance to stop peopl~ for purposes of a field 

interrogation, but it is done less often and usually with 

somewhat more justification. These officers are legalistic 

without being rigid. Perhaps flexibility is the a~jective 

which best describes their attitude.. They believe that 

control of crime "is the major function of the police but 

they also accept--some with more, some with" less equani

mity--the legitimacy of other competing goals. Family'dis

putes may often be trivial and petty, adults behaving like 

children, but people have a right to assist~nce and courte

ous treatment from the police. The law should be enforced, 

a patrolman does not have the right to presume innocence 

or guilt, but the act of enforcement should be tempered 

with a judicious understanding of the foibles of human 

nature. ~et flexibility does not mean that a patrolman' 

should let things go by; even if a citation is not issued, , . 

a person who breaks the law should be stopped and warned. 

These patrolmen are tough and firm, but they do not exhibit 

the frenzy so characteristic of the clean-beat style,~ they 

are not overly preoccupied with order. Many of these 

officers are organization men ~ . they adhere as much as 

possible to departmental rules and policies and they are 
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less likely to indulge themselvqs'in the frequent and wanton 

use of extra-legal tactics. For them the conflicts inherent 

in police work are either sublimated or do not exist. 

Officer Bill. Bill is a young officer with four years 

'experience and strong ambitions to move into management 

someday. Unlike Newman he does not let the compulsion to 

control crime overpower him; above all he remains flexible 

and oriented to serving people. Indeed, prior to leaving 

the station, he launched into a feverish discussion of how 

law enforcement must be based on serving people's needs; 

policemen, he said, have to act with both their heads and 

their hearts. Bill has a strong aversion to what h~ calls 

"415 Police Officers." These men are described as, "badge 

heavy"~ they rush to every hot call, they drive at excess-

ive rates of speed, burn (tire) rubber as they go around 

corners, they throw their weight around and they are 

usually sarcastic and abrupt with people. Bill's training 

officer was like this, and as he reflected on his experi-

ences he observed, "I hated him~ I thought the job was t.O 

help people." His perspective on ,the police task is that 

an officer should treat every call as unique; it should be 

thoroughly handled, even the "piddley" ones. In other 

words give people what they want. ~et the law is there to 

be enforced; there are criminals on the street and they 

have to be apprehended. In fact, Bill believes that en

forcement of the law is tatamount to serving people. Two 

615 



'\ 

incidents illustrate this belief. In the first,Bill and 

his partner stopped in front of a house where they observed 

a car raised on jacks parked .on the street. They contacted 

the owner and told him that the car was illegally parked 

and dangerousi'it could fall and injure someone, especially 

a child. They ordered the owner to move the car by the 

next day or they would issue a citation. The second inci

dent involved a young man stopped for speeding who talked 

Bill out of a ticket. In not issuing a ticket, Bill iaid 

he was being "compassionate," but that simply giving the 

man a warning might not have been in the man's best 

interests. A ticke.t may have been more effective in 

suggesting to him the errors of his ways. While Bill would 

let people off with a warn~ng, he was not adverse to hard-

nosed law enforcement when he thought it necessary .. In 

anot~e! incident he 'stopped a juvenile who fit the des-

cription of a man who had been seen in a liq\,lor. store with 

a shotgun. He had no idea whether a robbery had been corn-

mit:ted, .. but he knew that another patrolman wanted the youth 

interrogated. The y~uth was questioned, checked for war-

rants I and anF.I.card made out on him. 

Bill·has adapted to the problems of law enforc:ement by 

consciously patterning himself after the department's i~age 

of a professional policeman. He firmly enforces the law, 

but he is, flexible enough to know when not to. He vigor

ously pursues felons, crime is the major problem of the' 

" 
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police, but he believes that the police have an obligation 

to serve people in the conununity. Bill would doubtless 

accert the idea that policemen can enforce the law and cope 

with crime while maintaining a decent rapport with people 

in the conununity. In his mind law enforcem~~t and service 

to the conununity do not conflict. 

Service Style 

There are two distinct groups of patrolmen who fall 

into this category, who exhibit the two basic character

istics of this style, selectivity in enforcement of the. 

law and a lack of aggressiveness. First, the're are a 

number of patrolmen, observed in all three departments, who 

ne'i ther ~orkeci very hard ~o enforce the law n,or paid much 

attention to people I s problems i, ,rather their, actions were 

calculated to keep the sergeant happy and do the miriimal 

amount of wor~ necessary to get by. Some of these indiv'id-:-'. 
, ' 

uals were, merely using police work as a means to another 

occupation. They e~ther went to school or worked at,another 

job. And IT\any were officers' who were "burnt out"; at 

one' time in their ,career, they ,may have been "'hustlers," 

now they "'''ere coasting and hoping to make twenty ye,ars and 

retirement in one· piece. Their code t,.,as to take px:oblems 

as they occur and above all to please everyone. 

The second group, those feW individuals Who advocate 

the service style, are quite di fferen:t. : They might be 

described as men \'Iho adv9cate a qual,itatively different 
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approach to police wo~k. What distinguishes them from the 

other, three styles is their concept of profe~sionalism and 

their belief that crime suppression is not the most import

ant goal of a police department. Most of them refuse to 

enforce laws pertaining to victimless crimes, and they take 

the point of view that the police should take a positive 

role in assisting people to solve their problems. Profess

ionalism is not associated with an impersonal and legalistic 

approach to law enforcement~ rather discretion based on a 

sensitivi~y to community norms and needs is one of the 

defining characteristics of this approach. In one sense 

this style attempts to return to the concept of the beat 

cop; but if it stresses the beat cop's sensitivity to 

community values and his selectivity, it is modern in its 

emphasis upon legality, especially in regard ,to due process, 

and a ~ode of professional conduct. Lt seeks, somewhat 

quixotically, to retain the best of the heat cop and the 

professional policeman. 

The 'implications of this style are manifold. It 

proscrib.es a definite set of priori ties: vice laws a~e 

de-emphasized arid crimes of violence become the fundamental 

concern. Enforcement is selective in that it is based on 

the presence of a problem.. However, the utility of an 

arrest or citation is often qu~stioned; rather the belief 

is that perhaps.other techniques would be more effective. 

To this extent these officers find themselves pushing for 
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diversionary approaches. in handling family disputes, and 

while they stress strict enforcement in regard to serious 

crimes the strategy of cr~me control advocated is quite 

different. The approach moves away from aggressive patrol 

to more tradition~l pOlice techniques, business checks and 

the like and to more modern but indirect methods, for 

example neighborhood watch programs. As a whole this s.tyle 

is ill-defined; the bits and pieces of the beliefs described 

here have been taken from the comments and observations of 

a number of patrolmen. Rather than a coherent approach 

what unites these patrolmen is a skepticism of present 

approaches to police work and no small amount of criticism 

of many of their fellow officers. 

Joe Good-Guy. There are' really very few patrolmen . 

in any of the three departments who fully appr,oximate the 

Service Style. Of those who advocate the approach, either 

implicitly or .explicitly,. Good-Guy. seems, the most repre

sentative. He is a young 9ff~~er with eight years experi-
", . 

ence. Much of 'his spare time. duri~g the las't ei.ght ·years;. 

has been spent going to scI:tool, and he has j'ust ,finished 

his undergraduate wo'z:k at a major Southern California 

.university. His major, appro'priately enough, .is sociology. 

Good-Guy is severely critic:al of the type of. law 

enfnrcement practiced by the man in his department. He 

caustically refers to them as "order-freaks," ,and challenges 

their conduct on the street as well as the proprie.t.y of 
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strictly enforcing some laws such as parking' violations. The 

evening I rode with him, he complained bitterly about. the 

way some members of a minority group were being, treated by 

other officers. If he was controversial in the department 

for his opinions,some officers found him hard to dismiss 

out of hand. He was competent; among other things, he had 

a reputation for being able to catch.burglars. 

Good-Guy attempted to combine what he believed to be 

a different set of priorities and conduct with effective 

enforcement. His approach to the street was low key and 

'informal. He believed that in most situations, except in 

the case of a serious crime, an arrest was the last resort. 

He rarely stopped people nor was he very consistent in 

running warrant checks on individuals. ~et when he en-

countered a serious situation he was able to a.c't with 

dispatch. At this point, Good-Guy can only articulate his 

criticisms of professional police work; he has not been 

able to entirely define an alternative role though the 

beginnings of one can be seen in his selective and low key 

approach to police \'lork. 

Each of these styles as I have described them embody 

more than simply an approach to working the street. An 

operational style expresses the kind of choices a patrolman 

makes in confronting the dilemmas of police work and the 

nature of his accommoda\::ion to the police bureaucracy. The 

characteristics and attitudes of each style and the 
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examples chosen to exemplify the styles have been purposely 

exaggerated for purposes ?f exposition. The differences are 

not as sharp as they appear in the typology and most 6fficers 

do not completely fall into one category or another. While 

the typology is most useful for analytical purposes, it 

does reflect something of the variety of approaches' to 

police work among patrolmen. 

Since these styles illustr,ate the way patrolmen attemp't 

to accoID.rnodate themselves to the,demands of the police 

bureau,cracy, they may also be viewed developmentally, as 

stages in the evolution of the police. Of the four, the 

Clean-Beat and Professional styles are predominant'in the 

,three departments. These two styles incorporate most of the 

beliefs and values of professionalism and both are bureau-

cratic styles 0.£ action. The differences. between the two 

turn on the ways that various individuals accommodate them-

selves to organizational and community pressures. The 

Old-Style Crime Fighter is more lik~ly to be found in a 

la~g~ department like LAPD where its emergence is facilita

ted by a surfeit of resources and a tradition whi9h legiti

~izes, sle~thing~ But this style is anachronistic in many 
:~. . : 

ways. It was more pervasive in an earlier er.a of policing 

wlien departmen~s were less, bureaucratic. The Old Style ' 

Crime ,Fighter is above all an individual, a craftsman iIi 

an incre'asingly ratipnalized world. Unlike his two 

professional counterparts he is decide~ly anti-bure~ucratic. 

6 "" ...... 
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He derives the respect he obtains in a police depar~ment 

from his skill and experience, his ability to do the job. 

In a way, he earns the right to flout his rules ·to which 

other policemen are subject.
4 

But this kind of police work 

comes at a high prices; Wambaugh'is right when he suggests 

that this style represents both the best and the worst in 

police work. These men dominated law enforcement when there 

were fewer constraints on police actions than now; they 

were (and are) brutal and given to the worst kind of abuses 

of police pmler. 

, The Service Style, more than anything else, reflects 

submerged ideological conflicts which presently animate 'the 

practitioners of the police craft. This is partly a matter 

of the changing values among young polic~men, who like 

many of their contemporaries were influenced by the up-

heavals of the late sixties; but it'is also indicative of 

the re~ponses of policemen to the social and political 

turmoil of these years. Be that as it may, the few 

individuals who, to a greater or lesser degree, practiced 

this style were individuals who had little affinity for the 

ideology and beliefs of most policemen. They are like 

many patrolmen in that they demand relief from the petty 

harassments of authoritarian supervisors--a chance to let 

their hair grow longer, etc. ~'Jhat differentiates, them is 

,their advocacy of a fundamentally differ:ent role for the 

police. What this portends f6r police work is not clear 
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(it may be that the most important effect of changing values 

among younger police officers will be'to move away from many 

of the aut,hori tarian controls over the minutiae of behavior). 

What I do want to ~mphasize is that the beliefs of this 

style, even though they are accepted by ve,ry few patrolmen, 

reflect some of the conflicting currents of t;hought among 

policemen. 

To conclude: an operational sty'le the decisive factor 

in determining how a patrolman will exercise his powers of 

discretion, though it will be modified by the demands of 

police administrators and the impact of ~rganizational 

controls. A patrolman's choices in crime-fighting, the 

enforcement of minor violations, and serious and service 

order-maintenance situations hinge to a considerable degree 

on the kind of style he has adopted. I would sugg~st that 

,this style is independent of the department (that is de

partments do not 'produce' particular styles) but that it 

may ~e modified by the department. For example, the Clean

Beat Crime Fighter would prefer to ignore most order-

maintenance situations but he may h~ve to take some kind 

of action simply to keep the sergeant off his back. Or a 

priority: conscious patro'lman, if he is· ambitious, may have 

to oocasionally enforce' minor vi,olations in a department 

such asLAPD where patrolmen are expected to enforce all 

the laws •. Finally, given the variety of styles and the 

assumption' that style is independent of the ¢lepartment, the 
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importance pf an officer's background and personality 

characteristics are enhanced in the exercise of discretion. 

Indeed, it may be that different' styles manifest different 

processes of childhood socialization and personality 

attributes. 5 These questions will be evaluated on the basis 

of survey data, but prior to turning to an analysis of the 

data a short digression on the measurement of discretion is 

in order. 

THE MEASURE~mNT OF POLICE DISCRETION 

The survey data 'used in this analysis is based on 198, 

interviews of patrolmen in each of the three police depart

ments. Thirty-four patrolmen were interviewed in Redondo 

Beach~ sixty-two in Ing1e~ood~ and fifty-one in each 

division of LAPD. A discussion of my reaso~s for using 

survey research me~hods to study discretion, the validity 

and reliability of the data collected" and the analytical 

methods used in evaluating the data can be found in'the 

methodological appendix (Appendix I). The reader may wish 

to consult this prior to reading the ana1ysis~ here I simply 

wish to indicate, how the dependent and independent variables. 

have been measured and how the analysis will proceed. 

The exercise of discretion by patrolmen, the dependent 

variable, is measured by seven ques'tions based on hypothet-

ical discretionary situations. The respondent was require4 

either to make a decision of some kind or to evaluate a 
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decision that had already been made. Of the four incidents 

in which the officer must decide what to do, that is make 

. an arrest, lake an informal 'ac~ion of some kind or do 

nothing, one involves the enforcement of a minor violation 

(a drunk driver) and the other three present three types of 

serious order-maintenance problems: a family dispute, 

rowdy juveniles disturbing the peace at a bm<lling alley, 

and a man interfering with a police investigation. In the 

other three questions officers \'lere presented with an 

incident ~n which an officer(s) had already m~de a decision, 

and they were asked to evaluate it first by indicating 

whether or not they agreed with the decision (using a five 

point, agree-disagree, Likert scale) and second by specify-

ing why they agreed or disagreed. These evaluative questions 

i;ncluded a dispute between two neighbors over a trivial 

'matter (i. e. a service order-maintenance problem); a petty 

theft'involving an officer's evaluation of the victim's 

claims; and a hypothetical patrolman,' s style of patrol. 

(See Appendix II for the survey instrument and the complete 

wording of each question.) 

The independent variables (aside from size of depart- . 

ment and the contextual factors) are measured in terms of 

attitudinal ~cales and a variety of questions drawn from 

the survey instrument. The attitudinal scales are based 

on seven-point, agree-disagree, Likert type q,uestions, and 

include measures of the two dimensions of operational style, 
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aggressiveness· and selectivity in enforcement, as well a,s 

measures of the perception of supervisory controls, the 

punitiveness of supervision, and a scale measuring an 

officer's intolerance of ambiguity (a pe·rsonali ty cha-racter

istic). Where relevant questions pertaining to an officer's 

personal ambitions, departmental practices and policies~ 

.and background information have been used. The latter 

measu'res have been introduced both to test for spurious 

relationships and hopefully as a way of fUrther specifying 

the relationship between discretion and the principle '. 
6 independent variables, department and operational style. 

MeaSures of Police Discretion (Dependent Variables) 

The marginal frequencies and percentages for the seven 

discretionary situations for each department are presented 

in Table VI-I. The first four incidents, the open-ended, .. 

questions, were coded according to the alternative chosen 

by the respondent. The reasons given for these decisions 

have also been coded but they are not employed in this 

analysis. The last three, the evaluative incidents, have 

been categorized according to whether or not the respondeht 

agreed or disagreed with the action taken by the officers 

in the hypothetical situation and their reasons for agree-

ment or disagreement. Coding the responses in this manner 

facilitates an interpretation of the answer, that is it" 

enables us to unclerstand what a respondent means when he 

says that'he agrees (or disagrees) with Off:i;cer Newman's 
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Table VI-l 

RESPONSES TO DISCRETIONARY lNCIDENTS BY POLICE DEPARTMENT 

LOW-CRniE HIGH-CRniE 
TYPE OF INCIDENT* RBPD NELAPD IPD RAHPLAPD TOTAL 

DRUNK DRIVING: 

ARP.EST 35% (12) 73% (37) 21% (13) 67% (34 ) 49% (96) 
NO ARREST 65% (22) 27% (14) 74% (46)" 33% (17) 51% (99) 

x2 = 63.90; DF = 3; Significant @ .001 N - 195 

415 JuVENILES: a / 

en ARREST ALL 9% ( 3) 27% (14) 16% (10 20% (10) 19% (37) 
I\,) 

ARREST SOME 38% (13) 43% (22) 13% (8) 31% (16) . 30% (59) ..... 
DISPERSE FORCEFULLY 24% (8) 18% (9) 39% ( 24) 33% (17) 30% (58) 
DISPERSE FIRHLY 18% (6) 8% ( 4) 21% (13) 12% (6) 15% (29) 
TAKE NO ACTION 12% (4) 4% (2) 10% (6) 4% (6) 7% ( 14) 

X2 = 25.80; DF = 12; Significant @ .05 N - 197 

415 FAr-ilLY DISPUTE :b/ 

ARREST PARTY 4% ( 1) 37% (19) 10% (6) 45% (23) 25% (49) 
GET PARTY TO LEAVE 26% (9) 20% (10) 45% (28) 25% (13) 31% (60) 
ADVS PARTY TO LEAVE 44% (15) 20% (10) .32% (20) 20% (10) 28% (55) 
DO NOTHING 26% (9) 22% (11) 11% P) 10 % (5) 16% (32) 

X2 = 41.08; DF = 9; Significant @ .001 N = 196 
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Table VI-1 (con't) 

LOW-CRIME HIGH-CRIME 
TYPE OF INCIDENT* REPD· NELAPD IPD RAHPLAPD TOTAL 

148 PC ACTION: c / 

ARREST MAN 26% (9) 25% (13) 15% (9) 24% (12) 23% (43) 
ADVISE FORCEFULLY -47% (16) 59% (30) 35% (22) 55% (28) 50% (96) 
ADVISE FIRMLY 21% (7) 8% ( 4) 24.% (IS) 12% (6 ) 17% (32) 
IGNORE MAN 6% (3) 23% (14) 4$ (2) 10% {19} 

x2 = 28.94; DF = 9; Significant @ .001 N = 190 

594 NEIGHBOR DISPUTE: d / 

0\ 
",. 'OFFICERS CORRECT 43% (13) 29% (14) 55% (34) 38% (19) 42% (80) 
ex) 

P.O. SHOULD EXPLAIN 7% (2) 8% ( 4) 21% (13) 20% (10) 15% (29) 
PROTECT SELF 20% (6) 13% (6) 3% (2) 6% ( 3) 9% (17) 
NOTHING SOLVED 30% (9) 50% (24) 21% (13) 26% (18) 34% (64) 

X2 = 24.07; DF = 9; Significant @ .01 N = 190 

484 OLD LADy: e / 

AGREE W/OFFICER 41% (12) 34% (17) 46% (28) 29% (14) 38% (71) 
HANDLE OTHER WAY 35% (10) 16% (8) 26% (16) 22% ( 11) 24% (45) 
MAKE CITIZEN ARREST 24% ( 7) 50% (25) 28% (17) 49% (24) 39% (73) 

X2 = 11. 79; -OF = 4; Significant @ .02 N' = 189 
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T~PE OF INCIDENT* 

EVAL NEW~mN'S ST~LE 

CLEAN-BEAT ST~LE 
FLEXIBLE ST~LE 
PRIORIT~ ST~LE 

SERVICE ST~LE 

Table VI-l (con't) 

LOW-CRIME 
RBPD NELAPD 

32% (11) 
9% (3) 
18%. (6) 
35% (12) 

45% (23) 
33% (17) 
10% (5) 
10% (5) 

HIGH-CRIME 
IPD RMlPLAPD 

47% (29) 
19% (12) 
18% (11) 
15% (9) 

43% (22) 
31% (16) 
8% (4) 
16% (8) 

X2 = 20.62; DF'= 9; Significant @ .02 

* See Appendix II for complete wording of each incident. 

al Juveniles disturbing the peace at a bowling alley. 

TOTAL 

44% (85) 
25% (48) 
13% (26) 
18% (34) 

N = 193 

bl Dispute involving an assault between a man and his \..rife. 

c/ Man interfering with attempt by patrolmen to investigate assault in a bar. 

dl Malicious mischief dispute between two neighbors. 
el Ol~ lady arrested by store owner for petty theft. 
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style of patrol. 7 

In order to scale these measures of discretion each 

situation was dichotomized according to alternative courses 

of action and/or explanations of that action. For example, 

.the drunk driving incident was d,ichotomized into a dummy 

variable with two values:, arrest and no arrest., This was 

done with all seven situations. . These dummy v'ariab.l~s were 

then analyzed by means of key cluster analysis andsc~l~d. 

The result is a'set of scales which measure whether or'not 
, , 

the respondent would take (or approve of taking) ,a formal· 

action, th~t is make an arrest or issue a citation, 1n a 

broad range of situations. Five different versions of this 

scale were created and tested in the analysis. The ,only, 

di fference between each of these scales is. in te.rtns of th'e, 

',range Qf situations. that are included, specifically whe'ther 

or not ,the two'types of order~mai~tenance situations'ha~e 

been included. The ,scales are presented in Table VI-i •. 

The best and most discrete measure of formal '~ctiori i's 

version three. This scale includes three variables: 

'whether 01;' not the respondent would' arrest the~tuilk driver; 

wh8ther or not he would atte'!lpt to talk the store own~r,o~?t 

of .arrestingthe old lady f~r petty theft; and wheihet o~,: , 
, .. 

not he thinks that the la\'ls should be strictly enforc:ed, ,'as 

Officer Newman believeS? This scale ,is really a measu're :of 

a respondent's.propensity to enforce the law'in a lawen':"" 

forcement situation. When other mea'sures of ·discretion·' . 
. . ' . 
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SCALES 

FORMAL AGTION # 1: 

MEAN 
STD. DEV. 

FORNAL"ACTION #2: 

MEAN 
STD. DEV. 

FORMAL ACTI.oN #-3:-

I-1EAN 
STD. DEV. 

FOm1AL ACTION # 4 : 

. t-1EAN 
STD. DEV. 

FORNAL ACTION # 5: 

MEAN 
STD. DEV. 

SCALERELlAa;ILI'l'IES: 

No." 1 .:51 
No. 2 .51 

<~ 
\\ 

Table VI-2 

FORHAL ACTION SCALES 

LOW-CRINE 
RBP.p . 

46.00 
9 .•. 27 

45.47 
8.70 

46.27 
9 .-4:8 

45.09 
8.93 

45.65 
9.09 

No. 3 
No. 4 
No. 5 

~48 
.4-9 
.49 

NELAPD 

55.33 
8.41 

55.53 
8.13 

53.45 
9.32 

54.61 
8.45 

54.67 
8.53 

HIGH-CRn1E 
IPD· 

43.47 
-7.65 

44.00 
"8.04 

45.29 
8.72 

44.65 
8.58 

44.10 
8.48 

AAJ1PLAPD_ 

55.12 
9.26 

54.69 
9.56 

54.55 
9.95 

55.00 
9.51 

. 55.82 
9.30 

~ 
•. i 
, 

,? 
.j 

',:9 
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are added (formal action in the other incidents) the reliab~ 

ility of the scale is not apprec,iably changed; but' the 

inclusion of these items does yield somewhat different re-

suIts in the analysis. (I should poin t out that the factor 

loadings and similarities are ~trOngest for the third version 

of the scale, though none of the loadings or similarities 

are as strong as they should be. While these scales are 

acceptable they are not as reliable as I should like th~m 

to be, and the results must be interpreted with care). For 

this reason the additional four scales are treated as 

composite measures of discretion, or the propensity to take 

a formal action in a broad range of situations. 

The formal action scales meet the assumptions of an 

equal-interval level of measurement, but the range of 

responses in the order-maintenance situation and the evalua

tion of O,fficer Newman' s styl~ do not •.. The responses in 

these four questions, however, do form ordinal scales. Ari 

attempt was made to assign these four variables values 

approximating an equal'-in.terval assumption with cannonica'l 

correlation. This was successful only with the evaluati.on 

of Newman's s'tule, and this measure is treated in the 

analysis as an equal-interval variab-le! 8 Since mUltiple 

regression cannot be used for the' separate analysiscf the 

order-maintenance situations, the results are based on. two-

way cross tabulations., Because of the small number of 

c,as,es (198) the level of confidence that obtains when a 
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test factor is introduced is. rather low. Reducing the . . , . 

number of categories does not help matters since the l6ss of 

information outweighs any advantages. obtai~ed by incr,eas.;i..n.g 

the stability of the a,ssociations. Thus these res'ult:smuf3t 

be interpreted with a great deal of caution. There'i'sone, 
, , 

exception to this however. Since the question pertai.ni~9 

to the dispute between the two neighbors was based on a 

Likert t,ype item, which is usually classified ,as art ordinal 

scale variable, it was treated as if it met, an equa.1-
9 

interval assumption. 

In summary, the analysis is based on the follo~ing, 

measures of discretion: 

(a) Crime Fighting. Evaluation of Officer Newman's 
operational style. 

(b), Law Enforcement.' Version three of Formal Action 
scale and drunk driving incident; 

(c) . ~Serious Order':"Maintenance. Two order-ma'intenance ' 
. "~nc~dents: rowdy Juveniles at a 'bowlillg' alley 

a.nd a family dispute. 

(d)' Service Order-Maintenance. Dispute between 
·ne~ghbors overm~l~c~ous mischief. 

(e), . Compos;i. te Measures of Formal Action. propen~:iity, 
for formal action over a broad' range of " 
situations. . 

. l-1easures of Police Attitudes (IndepenQ,~nt Var~ables) 
---~----:---------""";'---=--": 

All of the att,i tudinal' scales used as independen,t 

variables are based on suminations of Likert type questions. 

The means ,and sta~dard deviations for each scale by depart-

ment and ~he scale re Ii abi Ii tieS are presented in Table' , 
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VI-3. Since the loadings and similarities are generall~ 

higher for these measures than the measures of discretion 

the reliabilities are much higher than 'for the formal action 

scales.' Most of these scales have been presented previously; 

here it is merely necessary to summar~ze the scales used in 

the analysis. A complete description of each scale can be 

found in Appendix I.,. 

Two scales measure a patrolman's attitudes toward 

police work, his aggressiveness and selectivity in enforcing 

the law. The Aggressiveness/Extra-Legal scale combine ite~s 

~hich measure an officer's inclination 'to be aggressive on 

the street and items \'lhich measure· the extent to which an 

officer considers extra-legal factors such as the attitude 

test as relevant. All of the~e items measure the under-

lying dimension of aggressiveness; an officer who' is high 

on this scale is'one who has presumably.adopted an aggress

ive· style of patrol'and'has few compunctions about breakiI)g 

procedural rules and the like. (A high score is based on 

9.greement with the items .a~d is reported ~s a low overall 

scor~.) The scale, because of the wording of some ~tems, 

is responsive to differences in the community context; a 
" 

patrol,man who is highly aggressiv·~ as measured by this 

scale is more aggressive t1!an other patrolmen, but he does 

not necessarily believe'that such aggressiveness is war-

ranted i~ all places and at 'all times. However, I am 

inclined to believe that an officer who is high on this 
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Table VI-3 

POLICE ATTITUDINAL SCALES . 

Lmv-CRlME HIGH"'CRINE 
ATTITUDE SCALE RBPD NELAPD IPD RM1P LAP D 

DISCRETION SCALES: ---\,,";, 
AGGRESS.lVENESS 

14EAN 54.441 51. 471 45.471 51.078-
STD. DEV. 8.493 9.756 9.287 10.126 

RULE-BREAKER •. 

MEAN 55.194 51. 922 44.952 51. 020 
. 0'1 .' 8.169 9.939 w STD. DEV~ 9.266 10.219 

Ul 

PRIORITIES OF L~E. 

MEAN 49.059 51.137 48.597 51. 314 
STD. DEV. 8.442 10.369 9.830 10.928 

SUPERVISION SCALES: '. 

SUPV & DISCRETION 

MEAN 46.44 52.39 47.33 53.18 
STD. DEV. .9.57 9.59 10-.47 8.66 

SUPV. STYLE 

z.mAN 50.65 49.04 51. 26 48.86 
STD. DEV. 10.49 11. 60 8.69 9.46 . 

;"~~"'L 
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Table VI-3 (con't) 

LOW-CRI~1E 

ATTI.TUDE SCALE REPD NELAPD 

SUPERVISION SCALES: (con' t) 

RULE ENFORCEf1ENT 

MEAN 
STD.DEV. 

SUPV. BEHAVIOR 

f1EAN 
STD. DEV~ 

SCALE RELIABILITIES: 

48.12 
9.52 

53.21 
10.88 

AGGRESSIVENESS/EXTRA-LEGAL SCALE .72 
RULE BREAKERS SCAl.;E • 63 
PRIORITIES OF LA~V' ENFORCEMENT SCALE .55 
SUPERVISION & DISCRETION SCALE .77 
SUPERVISION 'STYLE SCALE .51 
RULE ENFORCEr-lENT SCALE .67. 
SUPERVISOR'.S BEHAVIOR SCALE .65 

49.74 
9.30 

52.26 
8.16 

HIGH-CRIME 
IPD RAMPLAPD 

49.64 
9.79 

44.15 
10.07 

51. 88 
11.19 

53.14 
8.36 



scaie will be aggressive mor~ often, no matter what the' 

context, than someone who is low. Patrolmen in Inglewood 

are the most aggressive and those in Redondo Beach the least. 

The Priorities of Law Enforcement scale measures 

selectivity in terms of whether or not a patrolman emphasizes 

felony violations over misdemeanors. An officer who is low 

on this scale (that is he agrees with the items) is one who 

believes, that most misdemeano,r violations, traffic laws, 

drunks and so forth, are not as important as felony viola-

tions. Not surprisingly, there are few differences between 

th~ three departments in terms of this scale, though about 

one-third of the patrolmen in the three departments could. 

be'considered as selective. IO 

Attitudes toward supervision were measured with three 

scales. rhe Super.vision and Discretion scale measures a 

patrolman's perception of how much discretion the depart

ment actually allows him and whether or not administrators 

support (and reward) aggre~sive police work. An officer 

who ~as a low score on this scale (that is he agrees with 

the items) is one who views supervisors as limiting the 

discretion of patrolmen and failing to back-up patrolmen. 

It is thus more than just a measure of the perceived limits 

on discretion; it provides some indication of pn officer's 

satisfaction with the 'actions of 'supervisors with regard 

to his task. The lowest mean scores are to be found in 

.~edondo Beach and Inglewood; the highest in LAPD. The 



".,\ 
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Supervision Style Scale measures the perceptions of patrol

men about the strictness of rule enforcement and whether 

or not supervisors rely upon punishment and reprimands to 

maintain discipline and induce effective performance. There 

are no substantial differences among the three departments 

on this scale. A low soore indicates st'rict enforcement of 

,rules and a punitive orientation toward discipline. The 

Supervisor's Behavior scale is a measure of a patrolman's 

perception of the actual behavior of ~uperviSors in the 

field. A low score (agreement with .the questions) indicates 

a perception that supervisors frequently observe patrolmen 

and intervene in calls. Inglewood has a very low mean 

'score in contrast to Redondo Beach and the two divisions of 

LAPD, indicating a perception of aggressive supervision in 

this department. 

In additi6n to these measures of police attitudes, 

measures of the number of years of experience, career 

aspirations, background (class, ethnicity, religion) and 

education are included in the analysis. These will be 

discussed as relevant. 

THE'ANAL~SIS OF DISCRETION 

Three questions will be of concern in the following 

analysis: 

(1) To what extent ,are departmental factors a better 
predictor of police discretion than contextual 
(community) factors. . 

638 



(2) What are the best predictors of the way a patrol
man exercises his discretion? . The argument is 
that an officer's operational style is the decis
ive factor~ although it is modified by the de
partment. A subsidiary question is what explains 
the differences in discretion between the three 
departments? Size and the attitudes and practices 
9f supervisors are the factors that will be 
considered. 

(3) What is the relevance of background and person
ality characteristics in the exercise of dis
cretion? Do they independent Ii influence dis
cretion or do they operate through an offi~er's 
operational style, i.e. is operational style 
associated with either background or personality 
characteristics? (I should point out that only 
one personality attribute is included in the 
analysis, that of Intolerance of Ambiguity). 

The variables size of department and the community 

context have been included in the analysis through the 

research design. If the community context is the controll

ing element in the exercise of discretion, the hypot.hesis 

would be that there will be few d:i..fferences in the choices 

made by patrolmep. between Redondo Beach and Northeast 

Division of LAPD, the low-crime areas, and between Inglewood 

and Rampart, Division, the high-crime areas. Substantial 

differences between these would demonstrate, at least in 

terms of the survey evidence, that factors other than the 

immediate community context are the significant elements 

in determining the exercise of discretion. This question 

can be more adequately evaluat~d after an examination of 

the data. I will begin with a consideration of oper~tional 

style since I have argued that a patrolman's operational 

style is more' than just a particular method of working the 
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street, that it is a set of beliefs and values which affe,ct 

choices in other sit~ations. 

Operational Style 

In the description of Offider Newm~n, patrolmen were 

presented with a fairly accurate portrayal of the Clean-. 

Beat style of patrol. The responses were coded into four 

categories. Those classified as Clean-Beat were those who 

agreed with Nevlffian' s approach, though some made minor 

qualifications, and seven individuals who said they dis

agreed with Newman but in elaborating on their response 

qualified'it to such an extent that it is apparent they 

would advocate essentially the same style. Their disagre.e-

ment ~as not over his basic approach, but rather minor 

elements of t~e style; their qualifications, in fact, were 

similar to those mad~ by patrolmen .who agreed with Newman. 

These severi respondents disagreed with Newman because of . 

the qualifications rather than the basic approach, and for 

this reason they are classified as Clean-Beat. The other 

three categories include all other respondents who disagreed 

with Newman; they differ from one another in terms of the 

reasons .they officer. Those ciassified as Flexible said 

that Newman was too rigid in his approach, that he over-

emphasized traffic violations, and that even if he stopped 

cars frequently he should not issue a citation every time. 

Those classified as Priorities were respondents who 

believed that Newman had no priorities, and said that he 
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should be more selective in enforcing laws. Finally, those 

classified as Service displayed general disapproval of 

Newman and his approach to law enforcement. Some believed 

that he would alienate the citizenry and thus he was a 

public relations problem; but the majority felt that Newman's 

approach le;t no room for "people." 

There are some rather interesting differences between 

the departments on this question (see Table VI-I). Patrol-

men in LAPD either fall into the Clean-Beat or Flexible 

'categories; very few, officers could be classified as 

Priorities or Service. Inglewood has the highest percent

age of officers falling into the Clean-Beat category (47 

percent), but the remainder are fairly evenly distributed. 

Redondo Beach presents a sharp contrast with these two 

departments: it has the lowest percentage of officers 

who could be classified as Cle~n-Beat (32 percent) and the 

highest percentage in the Service category (35 percent)-

'more, than blice the percentage in the other departments. 

How closely do these responses approximate the typology 

of· operational styles defined earlier? What do these 

responses mean in terms of an officer's approach to the 

street'and the problem 9f discretion? An analysis of the 

relationship between the evalua.tion of Newman' s style and 

the Aggressiveness/Extra7Legal.and priorities scales pro-

vides an initial answer. The results are presented in 

Table VI-4. There is 'a strong and clear association between 
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Table VI-4 

EVALUATION OF NEWMAN'S OPERATIONAL STYLE BY 
DISCRETION SCALES 

CLEAN- PRIOR-
BEAT FLEXIBLE I'l'IES SERVICE . --

AGGRESSIVENESS 

HIGH 60.0% 14.0% 14.0% 11.0% 
(38) (9) (9 ) ( 7) 

MODERATE 41.0% 30.3% 15.2% 13.6% 
(27) (20) (10) (9 ) 

LOW 28.3% 31. 7% 10.0% 30.0% 
(17) (19) (6) ( 18) 

N = (82) ( 48) (25) ( 34) 

Chi sfuare = 2i.8241 with 8 
Signi icant @.0~53 

D8grees of 

PRIORITIES 

HIGH 28.0% 25.0% 25.0'% 22.0% 
(1'7) (15) ( 15) (13) , 

MODE.RATE 43.1% 27.7% 9.2% 20.0% 
(28) ( 18) (6) ( 13) 

LOW 57.8% 23.4% 6.3% 12.5% 
(37) ( 15) (4) ( 8) 

TOTAL 43.2% 25.3% 13.2% 17.9% 

N = ( 82) ( 4'8) .( 25) ( 34) 

Chi Square = 19.5925 with 8 Degrees of 
Signific.ant @ .0120 
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33.0% 
(63) 

34.7% 
(66) 

-31. 6% 
(60) 

189 

Freedom 

32.0% 
('JO) 

34.2% 
(65) 

33.7% 
( 64) 

189 

Freedom 



the evaluation of Newman's style and the two scales. Those 

who agree with Newman and presumably reflect the Clean-Beat 

style in their work are more likely to be high on the 

Aggressiveness scale and to be low on the Priorities scale 

(read down the columns): of those classified as Clean-Beat 

60 percent are in the upper one-third of the Agyressiveness 

scale compared to 28 percent in the lower one-third. These 

percentages reverse for the Priorities scale; those in the 

Clean-Beat category are more likely to be low on the scale 

(58 percent to 28 percent). The pattern for those in the 

'Service category is just the. opposite. They are more 

likely to be low on the Aggressiveness scale (30 percent 

to 11 ~ercent) and high on the Priorities scale' (22 percent 

to 12 percent). What this suggests:is that those who 

agree with Newman accept both his aggressiveness and his 

legalistic approach to law enforcement, while those who 

disagree for what I have called Service reasons reject both 

these elements of Newman's approach. 

What we find with the, two intermediate categories is 

that each disagrees with Newman on only one aspect of his 

approach, and that these are different. for 'each. Those who 

felt that patrolmen should be more Flexible than Newman 

were more likely to be low on the Aggressiveness scale 

(32 to 14 percent), and the differences on the Priorities 

scale are negligible. This pattern simply reverses for' 

. those classified as Priorities. These officers are more 
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likely to be high on ,the Priorities scale (25 to 6 percent) 

and there are few eli fferences i.n terms of the Aggress.i ve-

ness scale. 

Thus those in the Clean-Beat category meet the criteria 

for the Clean-Beat operational style: high aggressiveness 

and low selecti vi ty. 'rhose in the service category ,meet 

the presumptive criteria for the Service style: low 
, 

aggressiveness and high selectivity. The Flexibles approxi-

mate the Professional styl~ in at least one respect, they 

are more'likely to be ION on the Aggressiveness scale; and 

they do not necessarily reject a legalistic approach to law 

enforcement. Indeed the fact that many of these officers . 

are from'LAPD tends to buttress the argument since patrol

men in LAPD are, in general, somewhat more .legaljstic. 

iinallYi those in the Priorities category appro~imate the 

Old Style Crime ,Fighters .by sele,ctively enforcing .the law 

,while remaining aggressive. ThUS ,t'he evaluation of Officer 

Newman's style of patrol provides a reasonably good measure 

,0£ the four different operational styles (6f course this, 

does not imply that officers who said they agree with 

Newman ~lways behave the way he c;1oes). 

Are at'titudes toward aggressiveness and selectivity 

in enforcemen't of the laws the most important factors 

influencing a patrolman's operational style or are there 

other factors which inflUence this relationship? Do the 

traditions, training and policies of a particular depart-
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ment "produce" a style of law enforcement? To what e~tent 

does an officer's background shape the kind' of style he 

adopts? Multiple regression was uSed to answer these 

questions, and the results are presented in Table VI-50 

The analysis shows that in addition to the two scales the 

'most important variable in predicting operational style is 

subjective social class (all three are statistically 

significant)., Patrolmen were asked which social class they 

considered themselves to be in at the present time and 

which social class they were in when they were growin~ up. 

Officers who considered themselves to be in the working 

class at the present time are more likely to take the 

Clean-Beat approach while officers who think of themselves 

as middle class are more likely to take the Service 

approach (see ~able VI-6) 0 ~et when we look at the results 

for past subjec.tive social class the pattern reverses: 

pa:t·rolmen who come from a middle class (and working class 

background ,to a slightly lesser extent) background are 

more likely to 'adopt, the Clean-Beat,style whi.le it is 

pat2J~men" ,from a "lo~,er. class background wh'o are more likel~ 

11 
to adopt the Service sty:leo The apparent contradiction 

in these data is resolved when we look at, the relationship 

between subjective class mobility and the. evaluatic~>n of 

Newman' 5 style (the measures' of present and past subjective 

social class were combined t~ develop an index of subjective 

class mobility). What these data show "is that it is 
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Table VI-5 

REGRESSION ON, -OPERATIONAL S'I'YLE 

-.~---~-------------------------
Independent 
Variables B (Standard Error) Beta -------------------------
Aggressiveness/Extra-
Legal Scale ~O.O~ 

Priorities of Law 
Enforcement Scale 0.02 

Present Subj. Class: 
Middle & Upper Class 0.48 

Past Subj. Class: 
Working Class -0.33 

Lower Class -0.63 

Redondo Beach P.D. -0.25 

Northeast Div. LAPD 0.17 

Rampart Div. LAPD 0.06 

(0.007) . 

(0.007) 

(0.17) 

(0.16 ) 

(0.22) 

(0.22) 

(0.19 ) 

(0.19) 

Supervision & Dis
cretion Scale 0.007· (0.008) 

Decision Influence 
Scale 

R = 0.47561 

0.001 (0.0008) 

R2 (Variance Explained) = 0.22621 

Standard Error = 0.91539 

---
a/ Sigbificant @ .001 
h/ Significant @ • ()1 
c/ Significant @ .01 
0/ Significant @ .05 
e/ Significant @ .01 
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-0.25 

0.21 

0.22 

-0.16 

-0.22 

-0.09 

0.08 

0.03 

0.07 

0.13 

F. 

1. 295 

0.802 

0.096 

0.810 

3.622 



Table VI-6 " 

EVALUATION OF NEWMAN'S OPERATIONAL STYLE BY 
SUBJECTIVE SOCIAL CLASS 1/ 

,CLEAN - PRIOR-
____ ~ ____ ~ ______ B~E~.A~T~ __ ~F~LEXIBLE ITIES SERVICE TOTAL 

PRESENT SUBJ. CLASS:* 

MIDDLE CLASS 40.0% 26.0% 15.0% 20.0% 69.0% 
(50) ( 33) (19) (26) (128) 

WORKING CLASS 54.0%' 23.0% 11. 0% 12.0% 31. 0% 
(31) , (13 ) (6 ) ( 7) (57) 

N = 185 
Chi Square 4.2281 with 3 Degrees of Freedom 
Not Significant @ .0:1 

PAST SUBJ CLASS: ** 

MIDDLE CLASS .47.0% '28 .. 0% 14.0% 11.0% 46.0% 
(40) (24) (12) (9 ) ( 85) 

WORKING CLASS 44.0% 21. 0% 16.0% 19.0% 40.0% 
( 32) ( 15) (12) (14 ) (73) 

LOWER CLASS 35.0% 23.0% 4.0% 39.0% 14.0% 
(9 ) (6) ( 1) (10) (26) 

N = 184 
Chi Square = i2.6779 with 6 Degt'ees of Freedom 
Significant @ .05 

SUB.J. CLASS MOBILITY: 

l-'10VE UPWARD 33.0% '23.0% 12.0% 32.0% 36.0% 
(22) ( 15) ( 8) ( 21) (66) 

STAY THE SAME 49.0% 25.0% 15.0% 11.0% 57.0% 
( 51) ( 26) (16) ( 11) (104) 

MOVE DOWNWARD 57.0%- -29.0% 7.0% 7.0% 8.0% 
( 8) ( 4) ( 1) - ~ ( 1) (14 ) 

.N = 184 
chi Square = -14.9663 with 6 Degrees of FreedoIn 
Significant @ .0:205 
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Table VI-6 

Respondents who designated upper class have been 
combined with middle class because of the very 
1m'l number of cases. 

Respondents were asked: What social class do you 
think of yourself as being in at the present time? 

Respondents we,re asked: What social class would 
you say your family was in when you were growing 
up? 
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officers who fee~1. that they have merely maintained their 

class status or even slipped downward in the social struct

ure who are most likely to agree with Newman and least 

likely to accept the Service approach. And it is those 

officers who feel that their position in the class structure 

has. improved, especially those from the lower class, who 

are most likely to adopt the Servic~ style. Thus the key 

facL~rs in predicting a patrolman's operational style are 

his attitudes toward discretion and hi~ subjective evalua

tion "'of his place in the class structure and how this 'may 

hav.e changed. Together these factors explain 19 percent of 

the' variance. (Of cQur$e one would expect attitudes 

. tm'lard aggressiveness' and selecti vi ty to be 'important since 

these are the defining dimensions of an operational style. 

In this regard 'the ana~ysis simply demonstrates ,the valid

ity of these dimensions). 

The most import.ant finding in Table '11-5 is neg'ative: 

no other variables are related to operational style nor do 

they mi~igate the relationship between operational style 

and the attitudinal scales and subjective c,lass status. 

Membership in a particular department has no discernable 

effect nor do any of the measures of supervision. Con

sistent with the argument presented throughout this analy'-

sis, operational style is independent of departmental 

influences and it is largely shaped by attitudes toward 

the task of police work, namely, the problem ot crime 
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control. Thus, there is strong emIlirical justification for 

concluding that not only do patrolmen have the'latitude to 

fashion diverseapptoaches to police work but they do so. 

Finally ,th., lact that subjective social class is the only 

other variable of any importance in predicting operation~l 

style suggests the general importance of background and 

personality characteristics in an operational style, indeed 

a reasonable hypothesis would·be that these factors affect 

discretion through an operational style. This open the 

door to a profitable line of future research. 12 

Law. Enforcement 

Law enforcement situations are usually unambiguous; 

there is rarely a ~uestion of whether or not a violation 

has actually occurred. The principle measure of discretion 

in a law enforcement situation is an incident concerning a 

drunk driver stopped five blocks from his home. Two-thirds 

to three-quarters of the patrolmen in the two. divisions of 

LAPD said they would make an arrest; in contrast the same 

proportion in the two small departments said they would 

not make an arrest (see Table VI-I and Tables V-4A and 

V-4B). If patrolmen in the two small departments are less 

likely to make an arrest, they also tend to evaluate the 

situation somewhat differently. Patrolmen in Redondo Beach 

refused to arrest for reasons of sympathy to the man's 

marital' problems or because "ev~rybody has one too many now 

and then "; in Inglewood patrolmen were more inclined to 
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evaluate the situation strictly on the basis of whether or 

not the man was drunk enough to be arrested. Thirty-four 

percent said that they would not arrest because the man was 

a "border-line drunl<." 

Aside from these. evaluations three oth~r factors are 

related'to the. decision in this incident. First, as we 
. '. . 

would expect operational style is related; patrolmen who 

are se,lective in enforcement, who assign felonies a. higher 

priority,_ a~e l~ss likely to arrest than those who are not 

(Table VI-7). Similarly the Clean-Beat's are more likely -

to make an arrest than those who adopt the Service style, 

though the association is somewhat stronger for the Prior-

ities scale than the evaluation of Newman's style. And the 

relationship between tile evaluation of Newman's style and 

-the decision to arrest the drunk driver must be treated 

with some caution since we know that patrolmen in Redondo 

Beach are less likely to ~ake an arrest in this incident 

and more. likely to adopt the Service style. Second, there 

is a strong and rather interesting zelationship between 

the amount of experience and the decision to arrest. It is 

the most and least eX-p'erienced patrolmen who would not 

arrest the drunk driver. Those with less than one year of 

experience' (probationers) and those with more than ten 

years experience are more inclined to let the man go horne 

than patrolmen with two to nine years experience (Table 

VI-8). This finding is less perplexing than it ,first seems. 
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. Table VI-7 

DRUNK DRIVING INC I DENT B'l OPERATIONAL ST'lLE 

WOULD WOULD NOT 
ARREST ARREST TOTAL 

PRIORITIES SCALE: 

HIGH 41.'0% 59.0% 31.3% 
( 25) (36) ( 61) 

MODERATE 44.0% 56.0% 33.8% 
(29) (37) . (66) 

LOttI 62.0% 38.0% 34.9% 
(42) (26) (68) 

N = 195 
Chi Square ~ 6.6~3 with 2 Degrees of Freedom 
'Significant @ .0356 

NEWMAN'$ ST'lLE: 

CLEAN-BEAT 57.0% 41.0% 45.0% 
(47) ".:. ," ) 

\; ....... '0 ( 83) 

FLEXIBLE 50.0% 50.0% 25.0% 
(24) (24 ) (48) 

PRIORITIES 46.0% 54.0% 13.'Q% 
( 11) ( 13) ( 24) 

SERVICE 35.0% 65.0% 18.0% ' 
( 12) ( 22) ( 34) 

N = 189 
Ch~ Square - 4.56052 w~tn 3 Degrees of' freedom 
Significant @ .2070 
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Table VI-8 

DRUNK DRIVING INCIDENT BY NO. YEARS POLICEr~, FATHER'S 
OCCUPATION AND SUBJECTIVE UPWARD MOBILITY 

NO. YRS. POLICEMAN: 

ONE YEAR OR LESS 

TWO TO FOUR YEARS 

FIVE TO NINE YEARS 

TEN 1EARS OR HORE 

WOULD WOULD NOT 
ARREST ARREST TOTAL 

26.0% 
( 7) 

.51.0% 
( 43) 

62.0% 
(40) 

32.0% 
, (6) 

74.0% 
(20) 

49.0% 
( 41) 

39.0% 
(25) , 

68.0% 
( 13} 

14.0% 
(27) 

43.0% 
( 84) 

33.0%' 
(65) 

10.0% 
(19) 

N = 195 
chi Square - 12.3041 with 3 Degrees of Freedom 
Significant @ .0064 

FATHER'S OCCUPATION: 

UPPER-WHITE COLLAR!! 

LOWER-WHITE COLLAR~/ 

UPPER-BLUE COLLAR
3
/" 

LOWER-BLUE COLLARi! 

60.0% 
(29) 

72.0% 
( 13) 

43,.0% 
( 38) 

4Lo% 
( 11) 

40.0% 
( 19) 

28.0% 
(5) 

57.0% 
( 51) 

59.0% 
(16) 

26.0% 
( 48) 

10.0% 
( 18) 

49.0% 
(89) 

15.0% 
(27) 

N = 182 
Chi-Square =.8.46 with 3 Degrees of Freedom 
Significant @ .0373 
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Table VI-8 (con I t) 

WOULD ~VOULD NOT 
ARREST ARREST TOTAL 

SUBJ. UPWARD MOBILITY': 

MOVE UPWARD 37.0% 63.0% 36.0% 
( 25) (42) (67) 

STAY" THE SAME 55.0% 45.0% 56.0% 
(58) (47) (105) 

MOVE DOWNWARD 53.0% 47.0% 8.0% 
( 8) ( 7) ( 15) 

N = 187 
chi Square - 5.4026 with 2 Degrees of Freedom 
Significant @ .0671 

!I Professional, Technical and Kindred and Managers 
and Administrators 

Y Sales Workers and C.lerical and Kindred Workers 

Y Craftsmen and Kindred Workers and all Operatives 
except Transport 

if Service Workers and Laborers of all types 
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Inglewood is the department with the largest proportion of 

officers on probation, that is, with less than one year of 

experience, at the, time the survey was administered, and 

it is the department where one-third of the respondents 

said they would not arrest because the man was only a 

border-line drunk. The fact that many of these refused to 

arrest is understandable since an officer on probation is 

likely to be less sure of himself and to know (or at least 

be 'confident) whether a specific behavior meets appropriate 

legal criteria. More experienced officers,on the other 

hand, tend to be more selective, they are more likely to 

treat drunk driving as a trivial offense and ignore it. 

ilhe third factor, not surprisingly, is social class. 

Officers who come 'from a middle class background as measur

ed by ,their father'S occup~tion are much more likely to 

arrest than those from a working class background. Dif

ferences between strata of middle and working class are 

not important. More0ver', we find the same relationship 

between the decision to arrest in this incident and sub-

jective class mobility that we found with th~ e~aluation 

of Newman's style. Officers who believe they have moved 

up in the class structure are less incline,d to arrest 

than those who have remained in the saIne position or moved 

down (see Table VI-B). 

When these and other variables are entered in a 

regression on the third formal' action scale we find that 
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five variables are important. in predicting how a patrolman 

will handle a law enforcement situation. These are depar~

ment, th~ Priorities scale, objective (past) class status~ 

number of years of experience, and whether or not the 

respondellt believes that the purpose of the police function 

is to provide services (Table VI-9). Together these 

variables explain 27 percent of the variance, but most of 

this is attributable to the dep&rtment. Experience does 

not have an independent effect on the propensity to take 

a formal action in law enforcement situations, but it is 

included because it enhances the effect of the Priorities 

scale. 13 Neither the Aggressiveness scale nor the proxy 

for operational style, the evaluation of Newman's style, 

have any effect when entered into the analysis. Thus the 

key variables determining the exercise of discretion in a 
law enforcement situation are department size, a profession-

al norm which emphasizes impersonal enforcement of the law, 
" , 

and social class. Rather th'an the context it is 1:he depart-

ment which seems most important. Finally, the analysis 

does not provide an explanation of what it is about the 

departments that ,leads to the difference in outcomes; 

controlling for ;the measures of supervision does not bring' 

about any change. in the relationship. 

Service Order-Maintenance 

The kind of situation that we are concerned with here 

is a minor dispute where there is little potential for 
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Table VI-9 

REGRESSION, ON LAW ENFORCEMEN'r SITUATIONS 

Independent 
Variables . B (Standard Error) Beta F 

Redondo Beach P.D. 

Northeast Div. LAPD 

Rampart ·Diy. ~APD 

Father's Occupation: 
White Collar 

Priorities ,of ,Law 
Enforcement Scale 

~ears Experience: 
Probationer 

Five to Nine ~ears 

Ten ~ears & More 

0.47 

7.38 

8.68 

5.01 

0.15 

-0.27 

2.27 

-1.06 

Police Provide Services 0.73 

R = 0.52043 

(2.17) 

(1.93) 

(2.03) 

(1.42) 

(0.07) 

(2.21) 

(1.62) 

(2.46.} 

(0. 35) 

R2 (Variance Explained) = 0.27085 

Standard Error = 8.92059 

a/ Significant @ .001 
~/ Significant @ .001 
c/ Significant @ .001' 
d/ Significant @ .05 
~/ Sign,ificant @ .05 
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0.02 0.048 

0.32 l4.645 a 

0.37 l8.2l7b 

0.24 l2.434 c 

0.07 4.8'92d 

-0.01 0.015-

0.10 1.965 

-0.03' 0.184 

0.14 4.30g e 



violence and no clear-cut violation of the law. The issue 

posed is how patrolmen ,treat these situations, whether they 

ignore thelll Dr attempt to provide some kind of assistance 

to the parties. The patrolmen were presented \'/i th a trivial 

dispute between two neighbors in which the patrolmen, 

obviously angered by the childish behavior of the men, 

ignored the matter. Respondents were asked whether or not 

-
they agreed with the actions of the patrolmen and, why. 

Patrolmen in LAPD were more inclined to believe that the 

incident had not been handled in an appropriate manner~ and 

to suggest that since nothing had been solved the patrol~en 

should take further action of some kind. Fifty percent of 

the respondents in Northeast Division and 36 percent in 

Rampart felt this way compared to 30 percent in Redondo 

Beach and 21 percent in Inglewood (see Table VI-I). Most 

often those who believed that nothing had been solved 

suggested that the patrolmen take a report and turn the 

matter over to theci ty attorney or that the patrolme'n in 

the incident should take more time and explain what legal 

remedies were available and offer some friendly adviGe. 

Patrolmen in, the two small departments were more likely to 

believe that the incident had been handled properly; 43 

percent in Redondo Beach and 55 percent in Inglewood felt 

this way compared to 29 percent in Northeast Division and 

38 percent, in Rampart.' The percentage difference between 

those in Redondo Beach who agreed with the officer's actions 
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and those in Rampart who agreed is quite small (five per-

cent) but note that ~atrolmen in Redondo Beach were more 

likely to take action simply to cover themselves (2'0 'per-

14 . 
cent). In other words, they agreed but thought they should 

act otherwise. Again the striking difference in responses 

is between patrolmen in LAPD and. the two small departments. 

In addition to the department three other variables 

are strongly related to the evaluation of this. incident. 

Patrolmen who are more aggressive are, in general, more 

likely to agree with the decision to ignore the incident; 

the least aggressive, On the other hand, treat it more 

seriously (see Table VI-lO). This relationship should be 

judged in light of the fact that patrolmen in Inglewood 

are the most aggressive (as measured by the Aggressiveness 

Scale) and the ones most likely to agree with, the decision 

,to ignore the pl,ight of the two men. The 'second variab'le, . 

that is related is experience: those patrolmen with ,the 

least eXI>erience are more likely to treat the m,atter' as 

trivial while those with the most experience· arE!! the, ones 

who believe that some kind of ameliorative action is 

required (Table VI-II). Finally, there is a relationship 

between military ~erviceand the evaluation of this incid

ent. Interestingly, it is the officers who have not setved 

in·the military who are most 'likely to ignore this incident; 

those who have served 'are more inclined to bel,ieve that a 

crime has been committed and some action should be taken 
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Table VI-I0 

594 NEIGHBOR DISPUTE BY AGGRESSIVENESS SCALE~/ 

AGGRESSIVENESS SCALE:-

HIGH 

MODERATE 

LOW 

ACTION COVER TAKE ACTION-
USELESS 

------~----~~==~~==~~~~~~~~---

EXPLAIN 
ACTION YOURSELF CRIHE COMl'1ITTED TOTAL 

54.4% 16.2% 8.8% 20.6% 34.5% 
(37) ( II) ( 6) ( 14) (68) 

36.5% 17.5% 7.9% 38.0% 33.1% 
( 23) ( II) (5) ( 24) (63) 

33.9% 11. 9% 10.2% 44.0% 31. 0% 
(20) ( 7) (6) ( 26) (59) 

N = 190 
Chi Square = 10.4177 with 6 Degrees of Freedom 
Not ?ignificant @ .05 

a/ Section 594_ of the Californi-a Penal Code refers to malicious mischief. 
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Table VI-II 

594 NE~GHBOR DISPUTE BY NUMBER OF YEARS POLICE~mN/. MILITARY·SERVICE 
AND YEARS IN MILITARY 

NO ~ . YEARS POLICEf.1AN: 
I 

1 YEAR AND LESS 

2-4 YEARS 

5-9 YEARS 

10 YEARS AND LESS 

MILITARY SERVICE: 

.SERVED 

DID NOT SERVE 

ACTION 
USELESS 

55.6% 
. (15) 

46.0% 
(40) 

36.0% 
(22) 

20.0% 
(3) 

EXPLAIN 
ACTION 

18.5% 
(5) 

15.0% 
( 13) 

14.8% 
(9 ) 

13.3% 
(2 ) 

COVER TAKE ACTION-
YOURSELF CRII-lE COMHITTED . TOTAL 

3.7% 22.2% 13.7% 
(I) (6) (27) 

8.0% 31. 0% 44.2% 
(7) ( 27) ( 87) 

9.8% 39.3% 32.1% 
(6) ( 2~) ( 61) 

20.0% 46.6% 7.9% 
( 3) (7) ( 15) 

N = 190 
Ch1 Square = 30.20 with 6 Degrees of Freedom 
Significant @ .001 

36.3% 14.4% 10.6% 38.6% 70.2% 
( 48). (19) ( 14) ( 51) (132) 

57.1% 17.9% 5.4% 19.6% 29.8% 
(32) 910) (3) (11) . ( 56) 

N = 188 
ChlSquai~:::-9.7994 with 3 Degrees of Freedom 
Significant @ .05 



(the are also more likely to take action in order to cover .,' 

themselves). An explanation for this relationship is . 

suggEsted by the next table where the association between 

the 'evaluation of the decision and the length of time a 

patrolman has spent in the military is displayed. What 

the table s'hows is that the longer a man \vas in the armed 

forces the more likely he is to disagree with the decision 

made by the officers to ignore the incident. This suggests 

that officers who have s~rved in the military are more 

likely to follow rules or the desires of administrators or 

at least to take such action as would protect themselves. 

Entering these variables and others into a regression 

we find that department, service in the military and 

experience are the variables which best predict how a 

patrolman would evaluate the actions of the two officers 

in t.he incident (Table VI-12). Aggressiveness is related, 

but when it is controlled for these other variables, only 

wc~akly so (compare the simple correlation coefficient, with 

the beta, the standardized regression,coefficient). The 

. scale measuring perception of supervisor' sbehavior is 

included because it enhances slightly the effect of the 

Aggressiveness scale. These variables explain 18 percent 

of the variance, but two-thirds of this is the result of 

two factors--department and service in the military. Again 

department turns out to be the most important factor in 

predicting what kind of decision a patrolman will make. 

662 



Table VI-12 

REGRESSION ON SERVICE ORDER-~ffiINTENANCE 

. Independent 
Variables B (Standard Error) Beta 

Redondo Beach P.O. 

Northeast Div. LAPD 

Rampart Div. LAPD 

Served in Military 

Aggressiveness/Extra-

0.50 

0.99 

0.97 

0.67 

Legal Scale 0.02 

~ears Experience: 
Probationer 0.13 

Five to Nine ~ears· 0.21 

Ten~ears & More 0.91 

Supervisor's Behavior 
Scale -0.02 

R = 0.'42203 

(0.38), 

(0.33) 

(0.35) 

(0.25) 

(0.01) 

(0.37) 

(0.27) 

(0.41) 

(0.01) 

R2 (Variance Explained) = 0.17811 

Standard Error = 1.48029 

a/ Significant @ .en 
15/ Significant @ .01 
c/ Significant @ .01 
~/ Significant @ .05 
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0.12 

0.27 

0.27 

0.19 

0.13 

0.,03 

0.06 

0.16 

-0.13 
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1. 745 

'\8.778a 

7.83lb 

7.233c 

3.037 

0.117 
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However, the responses in Inglewood might be explained as 

contextual factors, specifically the crime problem. Under 

these circumstances patrolmen feel that they have to make 

definite choices about priorities, that they must ignore 

complaints and problems that they might otherwise take the 

time to handle. Moreover, patrolmen in Inglewood are 

younger than officers in the other departments, and. it is 

the patrolmen with less than four years experience who are 

h 
. 15 

t e most aggress1ve. These facts explain the eX'creme 

responses in Inglewood. The other striking fact about these 

data is the responses of patrolmen in Redondo Beach. Only 

30 percent of the patrolmen in Redondo Beach considered 

this situation as one which required some action, yet 

patrolmen in Redondo Beach are more inclined to take a 

Service approach, to assert that the poli6e should assist 

people. Evidently servic~ does not mean that all situations 

are to be treated as requiring some kind bf action by the 

police. 

Serious Order-Maintenance 

'rhe difference between these situations and the 

previous hinges on the potential seriousness of the situa-

tion. Though many of the same issues are involved--shared 

culpability, the ambiguity of the law, and the tendency to 

ignore these matters-~these situations involve more than a 

trivial dispute between two people. The threshold for 

violence is much lower and some kind of an assault may have 
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been committed. The issue is not just a matter of providing 

some kind of service to an individual, of presenting the 

police in the best possible light, but rather ?f taking 

action to resolve a serious problem and extending the pro

tection of legality to citizens. We will examine two 

incidents here: a family dispute and juveniles causing a 

disturbance at a bowling alley. These have already been 

considered in the previous chapter so I will simply offer 

some additional obser~~tions on the results and proceed 

with the analysis. These results must be treated with more 

qaution by the reader since the analysis is based on tabular 

analysis and because of the small number of cases the 

introduction of test factors decreases the stability of the 

relationships. 

Patrolmen responned to the family dispute in one of 

four ways. Twenty-five percent either thought a felony 

assault had been committed or thought that a pretext arrest 

should be made and arrested the husband. Patrolmen in LAPD 

were more likely to take this action (see Table VI-I). 

Thirty-one percent believed that an arrest should not or 

could not be made, but they thought the situation serious 

enough to-get one of the parties to leave the house. Many 

of the officers said they would threaten the h.usband or 

even offer to drive the \o,Toman to a relative's, home. Patrol

men in Inglewood wer.e more likely to select this alternative 

than qfficers in the other two depa~tments. The third 
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alternative was to advise the people to settle' their dif

ferences, to get a divorce if possible, and maybe) as an 

afterthought, advise one of them to leave for the night. 

Despite the fact that the woman had been assaulted these 

officers did not take the problem very seriously, though 

they did feel o.bligated to do something. Twenty-eight per

cent of the respondents selected this alternative, and the 

majority were in Redondo Beach (44 percent) and Inglewood 

(3~ percent). Finally, some officers said they would do 

nothing. Officers who said they would ignore the problem 

either believad that there was nothing they could do or that 

it was typical of these kind of people and better ignored. 

Only sixteen pe.rcent of the patrol.~en chose to ignore this 

situation, but officers in Redondo Beach and Noxtheast 

Division were twice as likely to choose this alternative as 

officers in the high-crime areas. 

Several pertinent observations can be culled from 

these results. Not surprisingly patrolmen in LARD were 

more predisposed to make an arrest than patrolmen in the 

small departments. But officers in Inglewood did appear' 

to take" the matter serious ly: 55 percent would, either make 

an arrest or make sure that one of the parties left for, 

the night. It is patrolmen in Redondo Beach who did'not 

take the problem seriously, who believed that nothin9 more 

than some friendly advic~ was req,uired or that it could be 

ignored. 
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An important part of an officer's operational style is 

the set of attitudes and beliefs he holds in regard to' prob

lems like family disputes. We have seen that patrolmen who 

are selective will be· more likely to ignore and not arrest 

a drunk driver and that officers who are young and aggress-

ive will ignore a trivial dispute. We·might expect, then, 

that the more aggressive an officer is, the more he reflects 

the Clean-Beat style of patrol, the more likely he will be 

to ignore a family dispute, no matter how serious it might 

be. This expectation is not really confirmed by the survey 

evidence. Table Vl-l3 presents the association between the 

respondent's decision in the family dispute and the 

Aggressiveness scale and the evaluation of Newman's style. 

There is some tendency for those that are in the upper 

one-third of the Aggressiveness scale to be more reluctant 

to make an arrest than those in the lower one-.third, but 

the differences are not large'. Nor are the more aggressive 

patrolmen more likely to ignore the dispute; in fact.it is 

the least aggressive patrolmen who choose to leave without 

taking steps to r.esolve the problem. The results for the 

evaluation of Newman's style only confuse matters. Those 

who profess the Clean-Beat and Priorities approaches have 

the qreatest propensity to ignore th~ family dispute, but 

they are just as likely to make an arrest as the other 

patrolmen. 

Do the effects of operational style depend on the 
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Table VI-13 

415 FAMIL~ DISPUTE B~ OPERATIONAL STYLE AND AGGRESSIVENESS SCALE 

ARREST GET PARTY ADVIS£ PARTY DO 
PARTY TO LEAVE TO LEAVE NOTHING TOTAL 

AGGRESSIVENESS: 

HIGH 21. 0% 42.0% 25.0% 12.0% 34.0% 
( 14) (28) ( 17) ( 8) (67) 

HODERATE 24.0% 24.0% 33.0% 18.0% 34.0% 
(16) (16) (22) ( 12) (66) 

LOW 30.0% 25.0% 25.0% 19.0% 32.0% 
(19) (16) ( 16) (12) ( 63) 

0'\ 
0'\ N = 196 co 

Chi Sguare = 7.50 with 6 Degrees of Freedom 
Not S~gnificant @ less than .05 

NEWMAN'S STYLE: 

CLEAN-BEAT 27.0% 28.0% 21. 0% 24.0% 45.0% 
( 23) ( 24) ( 18) (20) (85) 

FLEXIBLE 28.0% 30.0% 34.0% 9.0% 25.0% 
( 13) ( 14) ( 16) (4 ) (47) 

PRIORITIES 17.0% 29.0% 38.0% 17.0% 13.0% 
( 4) (7) (9) (4) (24) 

SERVICE 21.0% 35.0% 32.0% 12.0% 18.0% 
( 7) (12) ( 11) (4) ( 34) 

N = 190 
Chr-Square = 9.32 with 9 Degrees of Freedom 
Not Significant @ less than .05 



department? Table VI-14 shows the results when the associa

tion between style and the family dispute is controlled for 

department. Operational style is an inconsequential factor 

in Inglewood, but the effect of operational style ~s 

approximately the same in the other two departments: those 

who advocate the Service style are more likely to make an 

arrest while those who agree with Newman are somewhat more 

likely not to make an arrest. These patterns are sharpest 

for Redondo Beach and Rampart Division. However, these 

results are not really very enlightening; what they do show 

is the predominant effects of the departments. 

Does a patrolman's background and experience have any 

influence on the way he responds to family disputes? Unlike 

operational style and law enforcement situations social 

class is not an important factor; but education and the 

extent of an officer's experience does have a. bearing on 

his choices (Table VI-IS). The results show that it is 

well educated patrolmen who take the family dispute less 

se17iously: they' are more reluctant to make an 

much more ready to drop the matter and leave. 

el'rest and 

And if they 

do take action, it will be low key and informal. Those 

patrolmen with a high school education or less, on the 

other hand, are the ones who tend to make an arrest, and 

they are less likely to ignore the situation. The relation-

ship with number of years of experience is quite different 

and more interesting. The more experienced patrolmen, those 
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Table VI-14 

415 FAMILY DISPUTE BY OPERATIONAL STYLE CONTROLLRD FOR DEPART!'~NT 

ARREST . GET PARTY ADVISE PARTY DO 
PARTY TO LEAVE TO LEAVE NOTHING TOTAL 

-

REDONDO BEACH POLICE DEPARTMENT 

NEWMAN'S STYLE: ---
CLEAN-BEAT 27.3% 27.' 3% 45.5% 34.4% 

(3) (3) (5) ( 11) 

FLEXIBLE 100.0% 9.4% 
(3) (3) 

PRIORITIES 16.7% 50.0% 33~3% 18.8% 
( 1) (3) (2) (6 ) 

0\ SERVICE 8.3% 33.3% 41.7% 16. 7% . 37.5% 
-..J ( 1) (4 ) (5) (2) (12) o· 

N = 32 
INGLEWOOD POLICE DEPART~lliNT 

--" 
CLEAN-BEAT 13.8% 41. 4% 27.6% 17.2% 49.2% 

( 4) (12) ( 8) (5) (29) 

FLEXIBLE· 8.3% 41. 7% 50.0% 20.3% 
! 

( 1) (5) (6) (12) 

PRIORITIES 44~4% 33.3% 22.2% 15.3% 
( 4) (3) (2) (9) 

SERVICE 11.1% 55.6,% 33.3% 15.3% 
( 1) (5) . ( 3) (9) 

N = 59 



Table VI-14 (can't) 

--"" ARREST GET PARTY ADVISE PARTY DO 
PARTY TO LEAVE TO LEAVE NOTHING TOTAL 

NORTHEAST DIVISION LAPD 

NEWMAN'S STYLE: 

CLEAN-BEAT 43.5% 17.4% 13.0% 26.1% 46.9% 
(10) ( 4) (3) , (6) ( 23) 

" FLEXIBLE " 
" 31. 3% 25.0% 18.8% 25.0% 32.7% 

(5) (4) (3 ) (4) (16) 

PRIORITIES 60.0% 40~0% 10.2% 
" (3) (2) (5) 

SERVICE 40.0% 40.0% 20.0% 10.2% 
0'1 (2) (2) ( 1) (5) -...J 
!-' 

N = 49 
RAMPART DIVISION LAPD 

CLEAN-BEAT 40.0% . 22. 7% 18.2% 18.2% 44.0% 
(9) (5) ( 4) (4) (22) 

FLEXIBLE 43.8% 31. 3% 25.0% 32.0% 
(7) (5) (4) (16) 

PRIORITIES 25.0% 50.0% 25.0% 8.0% 
( 1) (2) (1) (4) 

SERVICE 62.5% 12.5% 12.5% 12.5% 16.0% 
(5) (I) ( 1) ( 1) (8) 

N = 50 
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Table VI-15 

415 FAMILY DISPUTE BY EDUCATION, NUMBER OF YEARS POLICEMAN AND SUPERVISION 

EDUCATION: 

12 YEARS & LESS 

13-14 YEARS 

15-16 YEARS 

17 YEARS & MORE 

NO. YEARS POLICE~1AN: 

1 YEAR & LESS 

2-4 YEARS 

5-9 YEARS 

10 YEARS & MORE 

ARREST· 
PARTY 

40.0% 
(19) 

·19.0% 
( 18) 

27.0% 
( 12) 

GET PARTY 
TO LEAVE 

2.1. 0% 
(10) . 

35.0% 
( 33) 

22.0% 
( 10) 

78.0% 
(7) 

ADVISE PARTY DO 
TO LEAVE NOTHING 

29.0% 10.0% 
. (14) (5) 
29.0% 17.0% 
(27) ( 16) 

31. 0% 20.0% 
( 14) (9) 

22.0% 
(2) 

Chi Square - 21.69 with 9 Degrees of Freedom 
Significant @ .0099 

15.0% - 56.0% 15.0% 15.0% 
( 4) ( 15) (4) (4) 
20.0% 33.0% 34.0% 14.0% 
(17) . (28) (29) (12) 

37.0% 23.0% 23.0% 17.0% 
( 24) ( 15) ( 15) ( 11) 

22.0% 11.0% 39.0% 28.0% 
(4 ) (2) (7) (5) 

chi s~uare = 20.64 with 9 Degrees of Freedom 
Signi icant @ .0143 . 

TOTAL 

25.0% 
(48) 
48.0% 
(94) 

23.0% 
( 45) 

5.0% 
(9) 

N = 196 

14.0% 
(27) 
44·.0% 
( 86) 

33.0% 
( 65) 

9.0% 
( 18) 

. N = 196 
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Table- VI-IS (con't) 

ARREST GET PARTY ADVISE PARTY DO 
PARTY TO LEAVE TO LEAVE NOTHING TOTAL 

SUPERVISION: * 
'--

HIGH, 16.0% 39.0% 34.0%- 10.0% 31. 0% 
( 10) (24) ( 21) (6 ) ( 61) 

" 

MODERATE '25.0%' 28.0% 25.0% 22.0% 37.0% 
( 18) (20) ( 18) (16) ( 72) 

LOW 33.0% 25.0% 25.0% 16.0% 32.0% 
0\ 

( 21) (16) (16) ( 10-) ( 63) 
.~ 

w N = 196 
j :-' Chi Sq~are = 10.22 with 6 Degrees of Freedom 

Significant @ .1157 - . 

* Supervi$jpn and Discretion Scale 



" 

with five years or more, are more likely to make an arrest 

and to ignore the dispute. Thirty-four percent of this 

" -group would make an arrest compared to 19 percent of those 

with less than four years experience (the last two,cate

gories have been collapsed for purposes of analysis). And 

yet these officers are also more likely to i'gnore the 

si tuation. In constrast, patrolmen wi th less than four-

years experience tend to select one of the two intermediate 

alternatives; that is they are inclined to take some kind, 

of action but only one that does not involve the use of 

their legal power to arrest. The fact that 56 percent of 

those on probation said they would make sure one party 

leaves explains the large proportion of responses for this 

alternative in Ingle~ood. 

Controlling th~ relationship between the. decision in 

the family dispute and operational style for the effect of 

years of experience shows the salience of particular styles 

for different levels of experience. In Table VI-16 we see 

'that the most striking differences are between thos~ on 

probation and those with more than five years experience, 

on the one hand" and those with only blO to four years 

experience. The argument that the most aggressive officers, 

those who adopt the Clean-Beat style, would take a serious 

order-maintenance situation like this family dispute less 

seriously than others; holds only for those patrolmen w~th 

two to four years experience and not for the other two 
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Table VI-16 (con't) 

ARREST GET PART~ ADVISE PART~ NO 
PART~ TO LEAVE TO LEAVE NOTHING TOTAL 

5 ~EARS AND MORE 

NEtoJ'MAN' S ST~LE: 

C~EAN-BEAT 45.0% 19.0% 10.0% 26.0% 38.0% 
( 14) (6) (3) ( 8) ( 31) 

FLEXIBLE 33.0% 24.0% 33.0% 10.0% 26.0% 
( 7) (5) ( 7) (2) ( 21) 

. 0"1 PRIORITIES 27.0% 18.0% 27.0% 27.0% 13.0% 
--.J (3) (2) (3) ( 3) ( 11) 
0"1 

SERVICE 21. 0·% 16.0% 47.0% 16.0% 23.0% 
(4) (3) (9 ). ( 3) (19) 

TOTAL 34.0% 20.0% 27.0% 20.0% 
(28) (16) . ( 22) 

. -. (16) N = 82 



gro,,?-ps. The Clean-Beats in the least and most experienced 

groups are more likely to make an arrest or vigorously per~ 

suade one party to leave, and the Clean-Beats'with two to 

four years experience are more likely to do nothing or 

merely advise one of the parties to leave. 

Insofar as one can tell the most important factor 

lnfluencing ~ patrolman's decision in this incident is 

whether he comes from one of the small departments or a 

large department like LAPD. ~et operational style is 

important for some g~oups of patrolmen, those· who are the 

most aggressive, the least disillusioned, and tne most 

ambitious; those officers with two to four years of experi

ence. Probationers may be equally aggressive but they do 

not always have the freedom to indulge their whims and they 

will take the safest course of action. There is an addit

ional feature of this situation which ought to be mentioned. 

We can look at the decision in this dispute as necessitat

ing difference degrees of risk. The most risky decision 

for' an officer is to make an arrest which may be legally 

dubious or· to ignore the matter which may precipitate a 

. complaint ~ndbring down the wrath of the sergeant. Taking 

an informalactj.on is clearly the safest course of action. 

What the results so far suggest is that it is the you~gest, 

best educated, and presum,ably the most ambitious officers 

who chc;>se the' intermediate alt~rnatives. 'llhe question is 

to what extent does' the desire for some kind of promotion 
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influence an officer's decision in this situation. Table 

VI-17 s'hows the relationship between the decision and an 

officer's personal career ambitions for each department. 

The results clearly show that whether or not an officer 

wants a promotion in'fluences his decision in LAPD but not 

in either of the small departments. Those who do not want 

a promo,tion in LAPD are more likely to choose one of the 

risky alternatives. Given the few opportunities for pro

motion in the small departments, it is not surprising that 

this factor has no effect. It appears, then, that the 

,decision to arrest in this situation can only be made by an 

, officer who fee Is that he has nothing ,to lose. In the LAPD 

at least the desire to ignore this situation is reinforced 

by incentives within ,the department. 

A public disturbance will be taken more seriously by 

the police ,because there is a greater potential for a 

larger disturbance occurring and ,the police often have more 

,legal authority. To get at this kind of situation patrol

men were presented with a group of juveniles raising hell 

at a bowling alley. Patrolmen ch~se one of three alterna

tive responses: they could arrest some or all of the 

juveniles'; they could 'disperse them; or they could simply 

refuse to take any action. Forty-nine percent of the 

patrolmen interviewed said they would make an arrest of 

eithe,r all of the juveniles or some of them. Officers 'who 

said they would arrest only some of the juveni,les frequently 
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Table VI-17 

415 FAMIL~ DISPUTE B~ PATRQLMAN AMBITIONS CONTROLLED FOR DEPARTMENT 

PERSONAL ASPIRATIONS: 

PROf-1OTION* 

NO PROMOTION*~ 

PROl-lOTION 

NO PROMOTION 

PROMOTION 

NO PROMOTION 

ARREST 
PART~ . 

4.5% 
(1) 

10.0% 
(4) 

10.0% 
(2) 

35.0% 
( 14) 

50.0% 
(5) 

DQ 
NOTHING TOTAL 

GET PARTY. 
TO LEAVE 

--------~~~~~--~~~~~----~~~-

ADVISE PART~ 
TO LEAVE 

REDONDO BEACH POLICE DEPA~Tr1ENT 

16.7% 
(2) 

31. 8% 
(7 ) 

50.0% 
(6) 

40.9% 
(9) 

33.3% 
(4 ) 

22.7% 
(5) 

INGLEWOOD POLIc;E DEPART!1ENT 

45.0% 
( 18) 

50.0% 
(10 ) 

32.5% 
( 13) 

35.0% 
(7) 

, 

NORTHEAST DIVISION LAPD 

22.5% 
(9) 

10.0% 
( 1) 

22.5% 
(9) 

10.0% 
( 1) 

12.5% 
(5) 

5.0% 
(7 ) 

20.0% 
( 8) 

30.0% 
( 3) 

35.3% 
(12) 

64.7% 
( 22) 

N = 34 

66.7% 
(40) 

33.3% 
(20 ) 

N = 60 

80~0% 
(40 ) 

20.0% 
(10) 

N = 50 
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-Table VI-17 (con't) 

GET PARTY ADVISE PARTY DO ARREST 
PARTY TO LEAVE TO LEAVE NOTHING TOTAL 

RID1PART DIVISION LAPD*** 

PERSONAL ASPIRATIONS: 

PR0110TION 39.5% 
( 17) 

27.9% 
~ 12) 

23.3% 9.3% 
(10) ( 4) 

NO PROMOTION 85.7% 
(6) 

14.3% 

* 

** 

*** 

( 1) 

Respondent desires a promotion to supervisory or investigative 
position. 

Respondent does not want a promotion or intends to-leave department. 

Chi Square = 6.5217 with 3 Degrees of Freedom. Significant @ .08. 

86.0% 
( 43) 

14.0% 
( 7) 

N = 50 



said that this was done to show the others that they meant 

business, and they hoped that this would give them.some 

incentive to leave the premises. Patrolmen in LAPD are 
, 

again more likely to make an arrest, though 47 percent of 

the patrolmen in Redo~do Beach would also arrest (see Table 

VI~I). Forty-five percent said they would disperse the 

juveniles, and the difference between those who said they 

would act forcefully and firmly is that of tactics and how 

seriously they viewed the problem. Those who said they 

would disperse forcefully believed they had little legal 

authority to act but were determined to get the juveniles 

out of the bowling alley; .and many indicated they would 

make arrests if they had to. Those who would disperse 

firmly viewed the situation as one of "kids will be kids" 

and thought that they could talk them out of the bowling 

alley. Patrolmen fir'Inglewood were most likely to choose 

one of these alternatives and those in Northeast Division 

the l~ast likely. Finally; some said they would take no 

action; note that the percentage who refused to take any 

acti'on at all is considerably lower than in the family 

dispute. 

The most interesting relationship to be discovered is 

with the Aggressiveness scale. What we find wh~n this 

relationship is controlled for department is that those who 

are high on the Aggressive scale are more likely to make an 

arrest in Redondo Beach and Northeast Division (Table VI-18) • 
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Table" VI-IS 

415 JUVENILES BY AGGRESSIVENESS SCALE CONTROLLED FOR DEPARTHENT 

ARREST DISPERSE DISP-FIRM/ 
JUVENILES FORCEFULLY NO ACTION· TOTAL 

REDONDO BEACH POLICE DEPARTr-1ENT 
AGGRESSIVENESS SCALE: 

HIGH 75.0% 25.0% 11. S% 
( 3) ( 1) ( 4) 

MODERATE '50.0% 33.0% 17.0% 35.3% 
(6) ( 4) (2) (12) 

LOW 39.0% 17.0% 44.0% 52.9% 
m (7) ( 3) ( S) ( IS) 
(X) 

~ N = 34 
INGLEv100D POLICE DEPARTHENT 

HIGH 22.0% 41.0% 38.0% 52.5% 
( 7) [.13) (12) ( 32) 

HODERATE 32.0% 46.0% 23.0% 36.1% 
(7) (10) (5) (22) 

LOW 57.0% 14.0% 29.0% 11.5% 
( 4) ( 1) (2j (7) 

N = 61 
NORTHEAST DIVISION LAPD 

HIGH 87.0% 7.0% 7.0% 29:4% 
( 13) ( 1) ( 1) ( 15) 

!-10DERATE 69.0% 19.0% 13.0% 31. 4% 
( 11) (3) (2) ( 16) 
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AGGRESSIVENESS SCALE: 

LOW 

HIGH 

l-lODERATE 

LOW 

" , 

ARREST 
JUVENILES 

60.0% 
(12) 

47.0% 
( 8) 

56.0% 
(9) 

50.0% 
(9) 

~. 

Table VI-18 (can't) 

DISPERSE DISP-FIRN.j 
FORCEFULLY' NO ACTION TOTAL 

NORTHEAST DIVISION LAfD (con '.t) 

25.0% 15.0% 39.2% 
(5) (3 ) (20 ) 

N = 51 
·RMIPI-iRT DIVISION LAPD 

41.0% 12.0% 33.3% 
('7) (2) ( 17) 

31. 0% 13.0% 31. 4% 
(5) (2) (16) 

28.0% 22.0% 35.3% 
( 5) (4) ( 18) 

N == 51 



" 

And those who are low on the 'scale are more likely to dis-

perse firmly or take no action (the categories have been 

collapsed to eliminate the large number of empty cells that 

would otherwise occur with this control). This pattern " 

simply reverses for Inglewood and Rampart Division: here 

the highly aggressive patrolmen are less likely to arrest 

and in Inglewood at least more likely to take n~«'.action. 

While the patterfi' does not hold very well for Rampart, pre-
> •• 

sumably because patrolmen there are more likely to make an 

arrest anyway, these data would appear to indicate that in 

the low-crime areas 'aggressive patrolmen, possibly because 

of a lack of anything else to satisfy the need for action, 

will make arrests. In Inglewood, pnthe other hand, where 

theie is great pres~ure to deal with other crimes these 

officers will treat this kind of situation'less seriously. 

The other measures ot operational style are not related ,to 

,th€ decision in this incident. 

Two background variables are slightly related to the 

9~cision in this incident. First, there is a .. :very wEak 

re~ationship with military service. Those who served in 

the military are so~~what more likely to make an arrest or 

take a hard-nosed action to disperse the juveniles than 

those who have not. However, the percentage differences, 

for this association are rather small. A stronger re.lation-
. 

shi.p' is apparent for education. With the family disp~te 

we found that, paradoxically, rather than increasing an 
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" ' 

'officer's sensibilities toward social problems, education 

'seemed to preclude effective action. As Table VI-19,shows 

the's,ame tendency is apparent in public disturbances. 

'Examine the extreme categories, arrest all and take no 

action. Th,e propensity to arrest is inversely related to 

education and the tendenc,Y to take no action is directly 

related. Thus highly educated patroL:~n are not inclined 

to' take- the problem very seriously. Social class was not 

related, and the pattern of number of years of experience 

shows no clear relationship. All that can be said about 

the latter is that patrolmen with more than ten year's 

experience preferred not to make an arrest and were more 

likely than others to take no action. The relationship 

between the Aggressiveness scale and the decision in this 

inci,dent was controlled for education and number of years 

:exp'~!ience 0 . " 
The results are not as clear as in the family 

dispute, but they show that of the highly aggressive patrol

men it,is those with two to four years experience who 'are 

least likely to make an arrest. The control for education 

~hows ,that the highly aggressive officers with some college 

(13 to 15 years) are 'less likely to arrest th~n those with 

16 or more years of education, but does not otherwise 

modify the re lat,ionship • 

. Since the decision to arrestor take no action is as 

risky in t~is disturbance as the family dispute we have 

examined the relationship \.,rith the desire for a promotion 
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-l'IILITAR~ SERVICE:' 

SERVED 

DIP NOT SERVE 

EDUCATION: 

12 ~EARS & LESS 

13-14 ~EARS 

15-16 ~EARS 

1 7 ~EARS & 110RE 

~~~I':l-~4<-~_(.".'''''''-'_~'''''''''-\'W'''~O''f"''''t~'-':'~'' 

Table VI-19 

415 JUVENILES B~ MILITAR~ SERVICE AND EDUCATION 

ARREST A~REST DISP- DISP- NO 
ALL SOI1E FORC. FIRr·1 ACTION 

18.2% 31. 4% 32.8% 12.4% 5.1% 
(25) (43) ( 45) ( 17) (7) 

20.7% 25.9% 20.7% _ 20.7% 12.1% 
(12) ( 15) (12) (12) ( 7) 

Chr Square = 7.23 with 4 Degrees of Freedom 
Significant @ .1240 

27.7% 23.4% 25.5% 19.1% 4.3% 
( 13) ('11) ( 12) (9) ( 2) 

18.1% 36.2% 30.9% 9.6% 5.3% 
( 17) (34) (29) (9 ) (5) 

13.0% 28.3% 32.6% 15.2% 10.9% 
(6) ( 13) (15) (7) (5) 

10.0% 10.0% 20.0% 40.0% 20.0% 
(1) . (1) (2) ( 4) (2) 

Chi Square = 18.12 with 12 Degrees of Freedom 
Significant @ .1122 

. TOTAL 

70.3% 
( 137) 

29.7% 
(58) 

N = 195 
--------- -

23.9% 
(47) 

47.7% 
(94) 

23.4% 
( 46) 

5.1% 
( 10) 

N = 197 



(Table VI-20). Insofar as the decision to arrest some or . 

all of the juveniles is concerned the results for LAPD 

~uplibate those with the family dispute; those officers who 

do not want a promotion are,more likely to arrest than those 

who do. This variable makes nO difference in Inglewood, 

but in Redondo Beach patrolmen who say they want to be 

promoted are considerably ~ likely to arrest than those 

who don't. It's not immediately clear how the finding in 

Redondo Beach should be interpreted, and of course it's 

impossible to run furthet' controls with only 3.4 cases. 

In some respects, these results parallel those for the 

family dispute, despite the fact that the public disturb-

ance was taken more seriously than the private one. In 

both incid'ents patrolmen in LAPD chose to make arrests, to 

~n'force ,the law, while patrolmen in the small departments 

were more reluctant. Second, education appears to be 

related in an inverse way, the more education an officer 

has, the less serious ly he t,akes order-maintenance problems. 

Curiously, the measures of class status are not related. to 
. ,', ~' . .' :. 

the decisions in' the drder-rna:intenanc~' incidents .( and 
\ ... 

educati,on:'bas .,no effect on the' la~ enforcemel\t situatio'~) ~ 

Third" the desire for a ,promotion has an effect on the 

officers in LAPD; those who do not wapt .. a 'promotion, feel 

they have less to lo;;e by being decisive in these incidents, 

and are more likely to either arrest or ignore the proble,m. 

Finally, we find that it is the young, and hi'ghly aggressive 
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.Tab1e VI-20 , 

415 JUVENILES BY PATROLMAN AMBITIONS 'CONTROLLED FOR DEPART~~NT 

PERSONAL ASPIRATIONS: . 

PFOMOTION* 

NO PR0!40TION** 

PROMOTION 

NO PROMOTION 

PROMOTION 

NO PR0l40TION 

ARREST 
. ALL 

8.3% 
( 1) 

9.1% 
. (2) 

17.5% 
( 7) 

10.0% 
(2) 

24.4% 
(10)" 

40.0% 
( 4) 

ARREST DISP- DISP-. NO 
SOME FORC. FIRM ACTION TOTAL 

REDONDO BEACH POLICE DEPARTMENT 

58.3% 8.3% 16.7% 8.3% 35.3% 
( 7) ~ 1) (2) (1) . (12) 

27.3% 31. 8% 18.2% 13.6% 64.7% 
(6) . (7) (4) (3) (22) 

N = 34 
INGLEWOOD POLICE DEPART}ffiNT 

15.0% 42.5% 17.5% 7.5% 66.7% 
(6) (17) (7) (3) (40) 

10.0% ·35.5% 30.0% 15.0% 33.3% 
(2) ( 7) (6) (3) ( 20;' 

N == 60 
NORTHEAST DIVISION LAPD 

.41. 5% 19.5% 9.8% 4.9% 80.4% 
( 17) ( 8) (4) (2) (41) 

50.0% 10.0% 19.6%' 
(5) ( 1) (10 )' 

N == 51 
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Table VI-20(~on't) 

ARREST ARREST DISP- DISP- . NO 
ALL SOME FORC. FIRM ACTION TOTAL 

RAMPART DIVISION LAPD 
-

PERSONAL ASP I-RATIONS : 

PROMOTION 18.6% 27.9% 37.2% 14.0% 2.3% 86.0% 
( 8) (12) (16) (6) (1) (43) 

NO PROMOTION 28.6% 57.1% 14.3% 14.0% 
(2) ( 4) ( 1) (7) 

N =;:: 50 

* Respondent desires a promotion to supervisory or investigative position. 

** Respondent -does not want a promotion or intends to leave department. 



officers who show a marked tendency to ignore and treat 

~hese problems less seriously. It is this group of patrol-

men who reflect, moreso than other patrolmen, the Clean-Beat 

style of police work. In fact, the description of Officer 

Newman presented earlier js in many ways fairly typical of 

this group of patrolmen. The one anomoly here is that the 

more aggressive patrolmen in the low-crime areas appeared 

more likely to take decisive action; while it is rather 

difiicult to test (it would require the introduction of two 

test factors) I suspect that the aggressive officers who 

said they would make arrests in these departments are 

generally more experienced and less likely to accept the 

Clean-Beat approach~ 

A regression on the first version of the formal action 

scale which includes the order-maintenance situations shows 

that in addition to department and social class the other 

important factors which have an independent effect are 

education and the indifference to a promotion. Education 

is negatively related and no promotion is positively:related. 

(It's wqrth noting that the desire for a promotion was not 

related to the law enforcement situation; this factor 

appears to have a negative effect, tha~ is it minimizes the 

choice of a risky course of action in a large department 

but does not act. as an incentive. This is entirely con-

s.istent with the overall structure of promotional~ystems 

in professional police departments). Together 'these 
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variables explain 38 percent of the variance, though three-. 

qua.rters of this is attributable to the department (Table 

. VI-21) • 

Two qualifications of this data are in order. ~'li th 

the exception of the relationship between discretion and 

department~ which is really a difference between LAPD and 

the two small departments, most of the variables have only 

weak relationships to discretion. The correlations range 

from .15 to .25, a degree of association which is weak by 

an standards. Horeover, the relationships, such as they 

are,. tend to be stronger for situations which concern only 

the question of law enforcement; the relat.ionships in the 

order-maintenance situations are weaker and more unstable. 

This suggests that, other things being equal, there is 

probably more of a tendency fo~ an officer to attempt to 

judge 'the intangibles in an order-maintenance situation; in 

a law enforcemen,t situation, on the other hand, the grounds 

for taking action or not are much narrower., What this 

means is that patrolmen are more sensitive to the immediate 

dynamics of the situation in a disturbance, and thus there 

is more variability in responses which is attributable to 

.these dynamics. Finally, I should note that while the 

·analysis has' demonstrated the pervasive effect of being in 

a large or small department, I. have been unable to derive, 

through analysis, any explanation of the difference. Con

trolling for supervif;jion and other variables does not sub-
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Table VI-21 

REGRESSION ON COMPOSITE MEASURE OF PO~ICE DISCRETION 

Independent 
Variables B (Standard Error) 'Beta F 

Redondo Beach P.O. 

Northea~t Div.LAPD 

Ra~part Div. LAPD 

No. ~earsEducation 

Father's Occupation: 
\vhi te Collar 

Officer's Ambitions: 
Desire Promotion 

Promotion Investig. 

Leave Department 

No Promotion 

R = 0.62301 

1.13 

11. as 

10.64 

-1.11 

3.55 

-1. 32 

0.51 

-1. 25 

5.38 

(1. 91) 

(1.67) 

(1. 70) 

(0.43) 

(1. 29) 

(1.97) 

(1. 72) 

(2.05) 

(1.92) 

R2 (Variance 'Explained) = 0.38814 

Standard Error = 8.13498 

--------------~----~-----------

a/ Significant @ .. 001 
h/ Significant @ .001 
c/ Significant @ .05 
~/ Significant @ .01 
~/ Significant @ .01 

692, 

0.04 0.350 

Q.48 43.770 a 

a . 4 6 39 :.~ ()7 b 

-0 . 17 6 .. 630 c 

0.17 7.564d 

-0.05 

0.02 

-0.04 

0~20 

0.450 

0.088 

'0.372 

7.905e 



stantially modify this relationship. In terms of the 

measures of discretion and other factors that we have .the 

~elationship is not spurious but neither can we explain it 

in terms of an empirical analysis. 

POLICE DISCRETION AND ORGANIZATION 

The analysis of the survey data clearly demonstrates 

the predominance of qepartmental factors in determining'the 

exercise of discretion by patrolmen. To be more specific, 

what I have shown is that patrolmen in the two divisions 

of.LAPD are more fo~malistic, they are more willing to 

invoke the law across a broad range of circumstances while 

their counterparts in Redondo Beach and Inglewood are more 

likely not to enforce the law in these same cir?urnstances. 

The analysis was less successful in unraveling the relation'

ship between discretion, a patrolman's operational styie, . 
and the department. Style is not unimportant; the more 

selective patrolmen will be less likely to enforce the law 

and in order-maintenance situations there is 'some evidence 

that young and highly aggressive patrolmen, those devoted 

to the Clean-Beat approach, will take these situations less 

seriously than oth,er patrolmen. ~et the relationships' are 

so weak that firm conclusions on this matter cannot be 

dr~wn. About all one can really say is that there is some 

empirical basis for the typology and ,that style influences 

an officer·' s approach to crime fighting but is otherwise 
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modifieg by the department •. Actually~ operational style 

seems to be art intervening variable between discretion and 

a patrolman's background characteristics. Class status, 

especially a patrolman's feelings of how his status has 

changed, tends to be one of the most important factors in 

explaining the kind of style a .patrolman adopts. In fact, 

this is one of th~ ~ost intriguing findings to emerge from 

the study. Contrary to the research which asserts that it 

is patrolmen ,from a working class background who are the 

most authoritarian and aggressive, it 'turns out that it is 

middle class patrolmen.who are the most aggressive and 

legalistic. Moreoyer, the finding that educated officers 

are less likely to take order-maintenance situations serious

ly contradicts most reform dogma, the naive belief that 

education will necessarily make individuals more sensitive 

to social problems (this of course raises the question of 

what kind of education most policemen are getting). Thus 

in addition to the differences between the large and small 

police departments, the most significant findings pertain 

to the effects of class status and education on discretion. 

How can the differences between the large and small 

departments be explained? I have suggested throughout that 

the'key difference between these departments is that of 

size, ,and that the differences in discretion turn on this. 

But is it so? And if so what makes size so important? 

Leaving aside the question of distortion in the survey 
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re,sults, is it not possible that these results merely re

flect the pec~liarities of the Los Angeles Police Department 

and i.ts approach to professional law enforcement? More 

specifically, do these results reflect the legacy of William 

Parker through present administrators?' The.re is no question 

that Parke!:' casts a haunting spell over the Los Angeles 

Police Department (even to the extent that the present 

Chief of Police emulates him in many ways). Most of the 

top administrators in the department ~egan theil:' careers 

just prior. to or after the time that Parker took over the 

department. Hany of the central ideas of professionalisin-

the ideas of deterrence and initiative--were ideas which 

Parker made a central part of his philosophy of policing. 

And Parker, more explicitly than most advocating profession-

alism, linked his ideas to the social problems of an urban 

civilization. In Parker's view not only was strict 

enforcement proper but it was necessary. These views are 

part of the process of socialization in LAPD. There is 

little ambivalence among administrators ar,n:Jt the value of 

impersonal and strict enforcement. In contrast, the views 

of the admini,strators in small departments are more equiv

ocal, and not so much emphasis is placed upon strict en-

forcement. Is it possi'ble that these differences in dis

cretion are the result of the differing expectations that 

administrators convey to patrolmen? While there is no 

doubt that this has some effect I am not inclined to believe 
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that this is the ~hole story. Part of the difficulty here 

is that aside from my impressions we really don't know what 

administrators, especially first line supervisors, expect 

of patrolmen. Survey data similar to that obtained for 

patrolmen is available for sergeants and watch conunanders 

in all three departments, but unfortunately it is not pre

sently available for analysis. An analysis of this informa-

tion should enable one to determine the consistency between 

the views of administrators in the three departments. 

This will permit, a more adequate assessment of this argu

ment. 16 

Despi te the views of adm~nistrators I believe tha't 

there are more fundamental factors at work. The tendency 

toward strict enforcement in LAPD is facilitated b,y the 

size of the department. Size has two important effects. 

Internally, it makes a difference in the organizational 

control and promotional systems. Under the system of 

administration at the time of the study administrators in 

LAPD had to rely upon impersonal measur.es of a patrolman's 

performance to a much greater extent than administrators 

in the small departments. Despite the feelings of some 

administrators that a man's "stats" should be de-emphasized, 

there is still more emphasis upon how much an officer 

'produces' than in the small departments. Moreover, from 

a patrolman's point of view the problem, if he is at all 

ambi tious, is to be notice,d, to be recognized as a competent 
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and aggressive patrolman. Given these facts the tendency 

for a'patrolman in LAPD is to act, to enforce the law more 

often than not. In the small departments, on the other 

hand, the evidence appears to indicate that control can 6e 

maintained without resorting to quotas or other impersonal 

measures of a man's performance. In fact, a patrolman in 

the small departments does not face the difficulty that his 

counterpart in LAPD must deal with, being noticed. His 

problem is just, the reverse, that of escaping scrutiny of 

administrators. 

The size of the department may make a difference in 

other terms as well. It means a difference in available 

resources and flexibility insofar as a patrolman is con

cerned. A patrolman in a small department has less 

opportunity to move around and he has to make a more 

conscious choice of priorities. The t.endency not to enforce 

the law in Inglewood is partly the result of conscious 

choi,ces in priori ties, the decision to pursue the more 

important crime problem. These k~nds of choices do not 

have to be made in a large department like LAPDi patrolmen 

, can indulge himself t if you will, and enforce any law he 

so desires. 

But I believe that the crux of the matter turns on the 

differences in relative-autonomy from community pressure!? 

, in these three departrr ,!nts. Professionalism has attempted 

to increase the autonomy of the policei the isolation of 
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the police frvm the community has been viewed, from the 

tiIite of the earliest' arguments over the extension of police 

power until .the present, as fundamentally necessary to 

strict enforcement. Indeed, the doctrines of professional-

ism imply that effective law enforcement and control of 

crime can only come about with substantial autonomy from 

community politics and pressures. What I want to suggest 

is that this is really only obtained beyond a certain size 

of' organization (and city by implication). Because small 

departments are less autonomous, more subject to community 

pressures, they are therefore constrai~ed from enforcing 

the law as strictly as they migbt like. In, other words, the 

drive of professionalism to ,insulate the police from the 

community is partially attenuated in smali police depart"': .. 

ments. t'et t~i's devel()pment in the evolution of policing 

is not without an ironical twist. Patrolmen in the small 

departments are more sensitive to community presF!ures and 

administrators, do have greater control of the, act.ions of 

patrolmen. Therestilt of this is to facilitate a strategy 

of, leniency but, depending on the reasons for non-en force-

ment, the ,la\v may be enforced unequally. In a 'large, 

professional .department such as LAPD the law will be 

enforced more strictly and ,to this extent more equally; but 

, administra tors will ultimately have less cOz:1trol' over the 

actions of their men. It \'/Ciuld seem that if patrolmen are 
. . 

inclined to enforce the lavl this would give administrators 
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more control over their men; after all it is non-enforcement 
, 

that is least susceptible to administrative control. This 

is true but only in a very narrow sense. One c'onsequence 

of the autonomy required for strict enforcement is greater 

autonomy for patrollllen to 'enforce those laws they see fit, 

to move about and dig things up. In other words, the 

freedom to enforce the law grants the fr~edomto act with

out restraint in other situations. This is partly a matter 

df the dysfunctions of control systems in large organiza

tion?; but it is also the price professionalism pays for 

the autonomy necessary for a strategy of strict enforcement. 

In small departments, the impact of the control system is 

largely negative, it achieves control by precluding action 

(though it is also true that enforcement action can be 

more easily directed tmvard those ,proble,~sthe II comrnunityij-, 
. . ~ . 

feels important)., Thu$ while' there may be greater overall, 

control over police actions in small departments the' 

consequence of this may be unequal law enforcement. I 

shall at,tempt to put this into a broader perspective in 

the concluding chapter. 
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NOTES TO CHAPTER SIX 

1. Most of the studies which attempt to relate back
ground and persoqality characteristics to performance 
are based not on measures of the way a patrolman 
exercises his discretion but rather department 
evaluations of an officer's performance. There is 
some question about the adequacy of these ~easures. 
See, for example, Bernard Cohen and Jan M. Chaikan, 
Police Background Characteristics and Performance, 
(Santa Monica: The Rand Corporation, 1972); and 
Melany E. Baehar, et al., Psychological Assessment of 
Patrolmen Qualifications in Relation to Field Perform
ance (Washington, D.C.: U.S. Government Printing 
OTFrce, 196?). Further, so far as I know, the hypo-
thesis of 'working class authoritarianism' has never 
been explicitly tested against independent measures of 
police performance. 

2. The reader may wish to refer to the introduction to 
chapter four where the concept of operational style 
was initially defined. , 

3. After developing this typology, I waS gratified to 
discover that it is confirme~ bycibservations other 
than my own. \'Jorking independently and in another 
part of the country but in a professional police 
department (Minneapolis, Minn.} Susan o. White arrived 
at a typology v1hich is exactly the same as the one 
presented here (or rather I should say that I arrived 
at a typology which parall~ls her own). She uses 
different criteria to distinguish ,among policemen, 
and I don't know that I find all of them'plausible,. 
but there is little difference between her' four types 
and mine. She distinguishes between "tough cops" and 
"problem solvers" who are like'the Old Style Crime 
Fighers and the Service style; and between "rule 
appliers" and "crime fighters" who are like the 
Professional and Clean-Beat Crime Fighters. See Susan 
O. \vhi te, "A Perspective on Police Professionalization," 
Law and Society Review (Fall 1972), pp. 61-85, espec
ially pp. 70 ff. 

4. For a description of an Old Style Crime Fighter doing 
just that see Joseph Hambaugh, The Onion, Field (New 
~ork: Delacourte Press, 1973), pp. 229-233. 
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5. In this regard, Alexander George points out tha~, "one 
of the attractive features of the opererational code 
construct for behaviorally-inclined pclitical scient-
ists /is7 that it can serve as 'a useful "bridge" or 
"link" to psychoanalytic interpretations of unconscious 
dimensions of belief s¥stems and their role in behavior 
under di fferen t cOildi tl.ons. Thus, once an actor's 
approach to political calculation has been formulated 
by ·the researcher, he can proceed--if he so wishes and 
is able to do so--to relate some of the beliefs in 
question to other motivational variables of a psycho-
dynamic character.·" Alexander George, "'l'he 'Opera
tional Code': A Neglected Approach to the Study of 
Political Leaders and Decision-Making," The Rand 
Corporation, Hemorandurn RH-5427-PR, pp. 6-7. 

6. The reader may wish to refer to the discussion of the 
supervision scales in chapter three and the Aggressive
ness and Selectivity sqales in chapter four. Pro-
cedures used to scale the questionnaire items are dis
cussed in the methodological appendix. The Intoler
ance of Ambiguity scale, which unfortunately did not 
work out, was drawn from J.G. Hartin and F.R. Westie, 
"The Tolerant Personality," American Sociological 
Review 24 (1959): 521-528. One of the reasons for 
using it is that. it is highly correlated with the 
Adorno F-scale which measures authoritarianism. For 
a general discussion of the analytical procedures used 
in this analysis see Morris Rosenberg, The Logic of 
Survey Analysis (New York: Basic Books, Inc., 1968). 

7. The problem with many of these questions ds that one 
never knoW's if cill of the respondents interpret the 
questions in the same way. As the analysis will show 
disagreement with Officer Newman's approach meant 

8. 

9. 

several different things. For a good discussion which 
attempts ·to get around this problem by having respond
ents specify what they mean by their ,anSvle~ see 
Howard Schuman ~ "The Ran"lom P·robe:' A Technique for 
Evaluating· the Validi'ty of Ciosed Questions," American 
Sociological Review 31 (1966): 218-222.; reprinted in 
Forcese and Richer, Stages of Social Research, pp. 
240-246. -

This procedure was suggested to me by Carl P. Hensler, 
Department of Political Science, U.C.L.A.; and I used 
the SPSS cannonical correlation program. 

This is somewhat dubious but as S.S. Stevens suggests 
it is not always possible to meet all statistical ' 
assumptions, and that the use of parametric statistics 
with measures which do not completely meet the equal-
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interval assumption overrides the loss of information 
and efficiency in' th~ analysis which is entailed by 
dropping to a lower level of measurement. See S.S. 
Stevens, "Measurement, Statistics, and the Schemapiric 
View," Science 161 (1968): 849-f)S6. This matter is 
discussed further in the methodological appendix. 

10. One item used in this scale deals ~ith marifuana 
violations, a felony at the time the survey was 
administer~d. This item read, "Itls a waste of ,time 
and takes time away f.rom more important things to 
arrest someone for possession of 2 or 3 marijuana 
cigarettes. " Al thouljh this item had the lm-les t factor 
loading, .49, of 'the three items it did have the 
highest similarity. Given the feelings surrocinding 
the marijuana issue this is a rather stringent measure 
of selectivity; indeed it is possible that had other 
measures been used the proportion of officers who are 
selective would be higher. 

11. An objective measure of past class status yields 
approximately the same results as the subjective meas
ure. The beta for the objective measure which dis
tinguishes between officerls whose fathers were white 
collar or blue collar is -.18. 

12. The Intolerance of Ambiguity Scale, the sole measure 
of an officer'S psychological attributes used in this 
study, was not related to this measure of operational 
style in' any way. However, I am inclined to believe 
that this is more a matter of the inadequacy of the 
scale than the absence of a relationship~' Even so, 
it should be clea+ that the investigation of the 
relationship between opera.tional'style and an officer l s 
personality traits may indeed be very profitable. 
See n. 5 and 6. 

13. In this respect, number o'f years of experience is 
what is commonly called a suppressor variable, that 
is one Which is related to the dependent and independ
ent variable' but in such a way that it suppresses the 
original relationship. For a discussion of these see 
Horris Rosenberg, The Logic of Survey Analysis (New 
York: Basic Books, Inc., 1968) pp. 84~9~. 

14. Ope can raise an interesting question about these 
responses. Is it not possible that some officers who 
responded that 'nothing had been solved and further 
action was required said that not because they really 
believed this to be true but;. because' theY" were also 
interested in protecting themselves from a complaint? 
I have no way of knowing, and I simply raise ,the 
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question so the reader can bear it in mind in judging 
the data. It should be apparent that an answer to this 
question would help choOse between alternative.expl~na-
tions, viz., are patrolmen more likely to act accord-

_ ing to the rules in LAPD or are they more conscious 0f 
the need to protect themselves. 

15. The correlation between the Aggressiveness scale and 
the number of years experience is rather weak~ .14, 
though it is somewhat stronger for age, .24. However, 
there is a relationship, younger officers are more 
aggressive. 

16. Some caution has to be exercised in inter~reting the 
survey data. There is good reason to be11eve that if 
the survey responses are biased, they are biased toward 
decisions to enforce the la\v in LAPD. There is less 
reasons to suspect the responses of patrolmen in the 
two small departments. To the extent this is true 
much bf the argumehtwould be undermined. This matter 
is fully discussed in the methodological app~ndix. 
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CHAPTER SEVEN 

POLICE DISCRETION AND POLITICAL CONTROL: 
THE LIMITS OF REFORM 

The idea of constitutional democracy entails the con-

cept of accountability. Public accountability implies 

responsibility for the character and consequences of a 

public official's actions, though this begs the question of 

what is meant by responsibility and to whom the official 

is responsible. Historically, the concept of accountability 

in a constitutional democracy has referred to the restraint. 

of the arbitrary use of power by the state either through 

elections or the rule of law. l Electoral accountability 

remains important, but the problem of political account

ability in the modern nation state is really a matter of 

administrative responsibility. The growth and expansion 

of government in the twentieth century has increased the 

reliance upon bureaucracy as a mechanism of social and 

political control and to provide a wide variety of govern-

mental services. There are many facets to the problem of 

administra'ti ve responsibility, but the heart of the matter 

lies in the use of aruninistrative discretion. 2 

Discretion is a pervasive element of modern public 

administration, and as I argued in the Introduction the use 

of discretion by an administrator is as much a.political 
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decision as the formulation of a law by legislators. This 

is especially true of the municipal police. These men are 

not minions of the law applying the letter of the law to 

each unique situation nor even crude but competent artisans 

buffeted by the vag'aries of circumstance. They are a 

modern day condottieri for whom adventure and risk are 

important rewards. In performing their task these men are 

not so much bureaucrats as political actors. Their 'deci- , 

sions have enormous political' cons·equences: they determine 

who will be incarcerated and for what, who will be extended 

the protection of legality, and ultimately life and death. 

As Brian Chapman has so eloquently put it, "the police are 

involved in society in a unique way •.• they are profoundly 

concerned with some of the most fundamental problems of 

justice, equity, retribution, punishment, charity and 

remorse. ,,3 The police pose in a rather profound way all of . 

the dilemmas and difficulties 'inherent in the problem of 

administrative responsibility. 

The analysis of administrative discretion entails two 

aspects: an appreciation of the standards which guide the 

exercise of discretion (the factors whi'ch influence an 

administrator or patrolman); and the degree to which dis

cretion is subject to political controls of one kind or 

another. Thus far the analysis has bren confined ,to the 

former question, though some attention has been devoted to 

the efficacy of internal administrative controls over 
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police discretion. My intention in this conclusion is to 

examine the contemporary problem of political control over 

the exercise of police discretion. This will require first 

a restatement of the major conclusions of this study; and 

second a brief analysis of major proposals for police re

form in light of these conclusions. 

The Exercise of Discretion b~ Patrolmen 

The police task is based on the routine use of coercion 

to regulate social behavior in the interests of a broader 

set of societal goals. The patent distinction betweeri the 

law enforcement and order-maintenance functions of the 

police is misleading to the extent that it obscures the 

fact that both of these functions necessitate the use of 

coercion. The police never simply enforce the law; rather, 

the laws are a set of tools used to manipulate social be

havior in light of .putative social goals. Order-maintenance 

is not merely a matter of settlin~ a dispute; it puts. the 

police in the role of resolving conflict and p.reventing 

further disorder by any means possible. It is the routine 

use of these coercive powers which set the police apart 

from other social agencies. 

Though modern police departments are characterized by 

a high degree of specialization, it is the lowly patrolman 

who is the central actor in performing the police task. Not 

only do patrolmen initially respond to emergency calls and 

thus decide how they should be handled, but they have wide 
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latitude to intervene in a variety of circumstances to en

force the law and maintain order. To say that the police, 

through the exercise of discretion, determine the meaning 

of law and order is to say, largely, that patrolmen deter-

mine the meaning of law and order. For better or worse, 

the societal goals to which police action is directed are 

served by the intelligence, whims, caprice, desires, and 

craftsmanship of patrolmen. 

Any discussion of the way patrolmen exercise their 

discretion and any explanation of their behavior must con-

sider two aspects of police behavior. First, the impact of 

the police bureaucracy in shaping a patrolman's priorities, 

the approach he takes to his task, and the kinds of limits 

imposed on. his actions. Due to professionalism police 

departments have become more "bureaucratic. They are 

organized on the basis of the legitimacy of rational-legal 

(hierarchical) authority; they are highly specialized and 

there is reliance upon technology and scientific knowledge 

to the extent possible; appointment and promotions are 

based on merit; emphasis is placed on the impartial en-

forcement of the law; and a strict separation between 

politics and administration is maintained. One consequence 

of the bureaucratization of police departments is to in

sulate the police from the communities they police. Dis-

cretion is thus less a matter of the kind of community a 

policeman patrols, though that is important, than the 
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character of organizational incentives and constraints he 

confronts. The second aspect of importance concerns the 

way a patrolman responds to the conflicts and opportunities 

of his task and t,he limitations imposed by the department. 

Here I have argued for a different view of patrolmen, an 

alternative to the View of patrolmen as demand driven~ 

working-class ciphers, and suggested that in fact they are 

motivated by the ideal of the inner-directed policeman, 

although there are a variety of approaches, or operational 

styles as I have called them, which patrolmen adopt. 

The Impact of Bureaucracy. Insofar as I have been able 

to adequately measure the exercise of discretion by patrol

men in Redondo Beach, Inglewood and the, two divisions of 

LAPD, it is clear that the department, or more precisely 

the size of the department, is a better predictor of how a 

patrolman will exercise his discretion than situational 

(communi ty) factors. Thus, si tuat.ional factors (crime-rate, 

heterogeneity of community) are relatively unimportant in 

explaining discretion. What is striking about the evidence 

is that the difference between the large and small depart

ments and the unimportance of situational factors are 

sustained in a variety of law enforcement and order-mainten

ance situations. The literature (particularly Wilson) 

suggests that differences in discretion in law enforcement 

situations between communities are largely due to depart- . 

mental factors (e.g. administrative styles) but 'that 
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differences in some order-maintenance situations reflect 

community characteristics. To the contrary, my ~nalysis 

demonstrates this is not the case. What this means is that 

patrolmen are insulated from the communities they police, 

and their discretion is lar.gely a product of the incentives 

and pressures of the police bureaucracy. 

However, aside from the factor of size, the analysis 

was unsuccessfuljn isolating specific organizational 

variables--for example, differences in the style of super

vision as perceived by patrolmen--which may explain the 

differences in discretion between the two small departments 

and the two divisions of 'LAPD. There is impressionistic 

evidence that these differences may be due to differing 

expectations of supervisors and administrators, though a 

conclusive answer must await an analysis of interviews of 

management personnel in these departments. 

I have sought to demonstrate that the issue of the 

impact of hierarchical controls on the use of discretion by 

patrolmen is far more complex than the mere assertion that 

administrators can, through the;i..;r expectations, attain a 

reasonable degree of control. If there is reason to believe 

that the application of hierarchical controls ~ay be crucial 

in Shaping the exercise of discretion, there is also reason 

to believe there are significant internal limits on these 

controls. The defining characteristic of hierarchical 

controls 'in a police department is that they are negative. 
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Administrative controls such as rules and the actions of 

supervisors are directed toward limiting the acti~ns of 

patrolmen, toward minimizing conduct considered (I,eletiorious 

to the department and its public image. Supervisors are 

more concerned with the length of a man's hair or the 

quality of his written reports than his conduct on the 

street--though most supervisors offer the rationalization 

that serious misconduct simply occurs less often than 

violations of trivial rules. Beyond vague exhortations to 

"enforce the law," "honor due process," "maintain good 

rapport with the public" and to "be professional," super-

visors offer patrolmen little in the way of direct guidance. 

This is partly a result of the difficulties of closely 

supervising men who work alone and partly t.he inability (as 
i 

well as reluctdmce) of administrators. to ctirrnpletely elimi-

nate a patrolman's discretion through specifying policy 

guidelines. Police administrators are inclined to believe 

that adherence to organizational rules is indicative of 

suitable performance on the street. However, the truth is 

that police administrators are really capable of controlling 

only the more trivial and mundane aspects of a patrolman's 

behavior. This is because of the systemic limits on the 

use of hierarchical controls in.a police department. 

These systemic limits on administrative controls de-

rive from t~o attributes of police departments. First, the 

centrality of coercion in the police task results in 
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pressures on policemen which create a need for loyalty and 

solidari ty among the police. Thefje pressures are augmented 

and sustained by five additional characteristics of the 

police task, all of which increase the uncertainty and com

plexi ty of police work. These are the ,~mbiguous and con

flicting goals of police departments (e. g. con'trol crime 

but honor due process) i uncertainty over who it is the 

police serve, the conwunity, victims, the state?; the pre

sence of danger: and the relian6e upon a craft technology. 

The key consequence of the need for loyalty and solidarity 

is the formation of a set of normative limitations on 

hierarchical controls. These norms serve to legitimize 

the autonomy of patrolmen. One of these norms precludes 

second-guessing the decisions of patrolmen. The belief is 

that the policeman on the spot is most aware of the situa

tion and in the best position' to make an adequate decision. 

Regardless of what happens he has to be backed up. Another 

norms, based on an ideology of individualism, grants patrol

men considerable freedom to develop their own approach to 

police work. No officer need work exactly like another 

and any situation can be handled in a variety of ways. A 

second limitation is a result of the fact that patrolmen 

possess enormous power within a police department due to 

their ability to control the outcome of a task of great 

importance to the organization. Administrators are depend

ent on patrolmen to perform their task in a reasonably 
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satisfactory way; to make arrests and control crime without 

creating hostility from the community. This dependence on 

patrolmen creates the basis for organizational poWer which 

further limits the ability of administrators to control 

pa trolmen. -

A professional police department"is really an admixture 

of bureaucratic and professional characteristics: it . 

combines a system of control based on the legitimacy of 

hierarchical authority and impersonal rules' with a system 

of control based on the regulation of an individual police~ 

man's behavior ~hrough a set of rigidly enforced group 

norms. The combination of these two stl.uctural. character-

istics in a poiice department represents a peculiar com-

promise between police professionalism and the police 

culture. The system of group controls rests on the police 

culture which in turn. derives from the unique pressur~s" of 

the police task (described above). and the low status of 

the police occupation in American society. The drive for 

professionalism .is both an attempt to improve the quality 

of police work and to raise' the' status of its' practitioners. 

However, professionalism has neither eliminated the 

pressures which cause the police culture (it har.dly could) 

nor has it fundamentally altered the values and norms of 

the police culture. To be sure, some of the more odious 

elements of traditional police work have been minimized 

and some of the more pernicious values modified (the 
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legitimacy of violence for example} ; but much of the police 

culture remains intact. And it could hardly be otherwise. 

Whdt professionalism has done is to centralize formal 

administrative controls within police departments. Although 

these two systems of control are potentia'ily in conflict 

they co-exist because they are directed at essentially dif

ferent aspects of police behavior. The system of hier

archical controls is directed toward the extrinsic require~ 

ments of police work, those indulgences believed to detract 

from the professionalism of the department and the more 

mundane and trivial aspects of the job. The system of 

group controls are directed at those behaviors which are of 

immediate concern to the performance oft-he police task: 

those pertaining to the exercise of dis~~etion. The com

promise .between police professionalism 'and. the police 

culture substitutes spit and polish for control •. 

This compromise between hierarchical and.group controls 

is not without significant consequences •. First, the 

tensions endemic to a police bureaucracy arise from the 

ever present conflict between the values of the police 

culture and the attempt to maintain strict'hicX'archical 

control. The police culture idealizes individualism, crime 

fighting--"making a go6d pinch"--, and the shared loyalties 

among men performing an arduo.us task. The police bureau

cracy demands conf9rmity to trivial rules and asks police

men to serve contradictory goals: they are expected to 
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aggressively pursue the goal of controlling crime but not 

so ~ggressively so as to incur the wrath of the community. 

The pressures and uncertainty (from the organization) with 

\llhich a patrolman must cope are greatly augmented by this 

tension. What ought to be recalled is that the excessively 

punitive and rigid system of hierarchical controls that 

develop in a police department flow from the combined 

effects of professionalism and public pressure. In a pro-

fessional police department, hierarchical control is seen 

as an alternative to external, public, controls over police 

behavior. Public pressure in the form of vitriolic 

criticism serves to increase the pressure to use hierarch-

ical controls. In other words, one way pol,ice administra-

tors respond to such criticism is by "tightening down the 

screws"; but this simply increases the pressures and un-

certainty impinging on a patrolman without really re

stricting his autonomy. Though it iS,impossible for super-
. 

visors to influence the way ~ patrolman uses his discretion, 

they do not casually breech the compromise between hier-

archical and group controls. Rather, they turn their 

attention to those matters they can control--violations of 

organizational rules--and often with, vengence. The pre

sump'ti.on, fallacious though it may be, is that such action 

will effectively curtail misbehavior by patrolmen. For a 

patrolman's part, he is confronted by a punitive control 

system more likely to punish\ than reward him. This 
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inevitably encourages a stay-Iow-protect-your-ass ethos 

among patrolmen, discourages the inclination to work hard 

and take risks, and increases a patrolman's dependence on 

his immediate peer group. 

While the evidence presented here is far from con

clusive it does suggest that this theory of police bureau

cracies deserves fUrther consideration. The evidence pre

sented in chapter three suggests that if supervisors are 

in a position to influence patrolmen, many of their 

activities are nonetheless taken up with the enforcement of 

minor violations of rules and other mundane activities 

(this is confirmed by both the survey evidenqe and field 

observations). What was striking was the reluctance of 

supervisors to aggressively attempt to control the way a 

patrolman exercises his discretion. The argument that. 

motivation declines among patrolmen due to the pressures 

created,by the system of hierarchical, controls is partly 

substantiated"by John Van Maanen' s study of socialization of 

patrolmen into a large urban police' ~epartment. ,.Frustra

tion amo~g patrolmen over departmer:t:tal controls was also 

,observed in all three departments. ,Yet the most intriguing 

finding is that the extent of pressures generated by 

administrative controls depend on the size of the depart

ment. The most 'adequate measure that I have of the degree 

to which patrolmen believe their discretion is 'limited by 

the actions of supervisors, the Supervision and Discretion 

715 



scale, indicates these pressures are more strongly felt in 

the two small departments than in either division of LAPO. 

I have explained thi~ difference by arguing that in the 

small departments there is a highly developed system of 

informal controls which augment normal administrative con

trols. These informal controls are based on the smaller 

workload and fewer levels in the administrative hierarchy. 

This facilitates the flow of information up and down the 

hierarchy, especially in regard to indiscretions and 

mistakes, and allows administrators to develop more 

adequate knowledge of the performance of patrolmen. If 

they so desire, and there is no guarantee they always will, 

police administ,rators can take steps on the basis of this 

information to modify a patrolman's behavior. 4 The size 

of a department such as LAPO imposes limits on ,the ability 

of administrators to be aware of every incident and, con-

sequently, patrolmen have more latitude. Ironically, in a 

small department the problem for a patrolman is to escape 

scrutiny while the problem for a patrolman in a large de-

partment, if he is ambitious, is to be noticed. 

The overall effect Of thesg informal and formal 

controls in small departments is to make patrolmen reluctant 

to act, to enforce the law with less th~n the vigor deemed 

necessary by.the canons of professionalism •. One wo~ld 

'expect, therefore, that patrolmen in a small department 

would pursue a more lenient, or at least less risky, style 
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of enforcement. If the evidence shows that patrolmen in 

the small departments are less likely to enforce the law 

in a variety of situations, it does not demonstrate that 

this is a result of the informal system of controls (in 

, o~her words, the measure for these controls does not 

mitigate the relationship between department and the 

exercise of discretion as 'one might expect if it is an 

intervening variable). Thus, one can only conclude that 

although the impact of administrative controls are stronger 

,i.n small departments, it is not clear precisely how these, . 

are related to discretion. But it is a reasonable 

hypothesis that it leads to a more lenient style of enforce

ment. S 

If one consequence of the conflict between bureau

c;atic and group controls within a police department is to 

increase the organizational, pressures on a patrolman, 

another is that patrolmen attain considerable autonomy. 

'Because of this autonomy the "policies" of a police depart-

ment ar~ really a reflection of the pattern of choices made 

by patrolmen •. It is their interpretation of a situation 

in the street which ultimately. counts. Given th~s autonomy • 

how do patrolmen respond? . 

The Development of Patrolmen: Art,isan or Artist? 
, " 

Police work is 'mysterious; policemen are enigmatic.', The 

police inspire 'fear, loathing, hatred, respect, and some-

times sympathy but little else. But what are policemen 
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like? What motivates them? What rewards do th~y derive 

from their work? The most prevalent attitude toward the 

police (one shared by acade~icsand segments of the public 

alike) is based on the view of the policeman asa demand 

driven, working-class cipher. In a different context, 

Brian Chapman has called this the "artisanal" view of 

policemen. According to Chapman this is, 

the view that the.poli~e function is essentially 
workmanlike, pragmatic and plodding .. Seen this 
way policement are essentially working-class 
professionals, with authoritarian personalities~ 
engaged in hard and uninspired labour keeping 
their equals in order. They are regarded in the 
same light as charge hands or leading seamen, 
directly descended from the old nightwatchman. 
Their experience reinforces their authoritarian 
personalities, and they can become disgruntled 
and conscious of 'status discrep~ncies,' the 
feeling that no segment of society really 
appreciates their contribution to society or 
the risks they run. They are fundamentally 
amoral, ••• 6 

These men are Wilson's subprofessionals, Reiss's demand-

driven patrolmen, and MacNamara's authoritarian working-

class policemen. Patrolmen are creatures of circumstance: 

their actions and behavior are determined by the nature 

of their task and the community in which they carry out 

this task. Patrolmen provide services, manage domestic' 

disputes, find lost children, talk suicidal people down 

from rooftops, and perform a v~riety of administrative 

chores. The complexity and difficulty of this task depends 

on the nature of thecornrnunity,·and it is more difficult 

in an all Black, lower-class ghetto than the environs of 

suburbia. 
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To the contrary , I ho,v0 argued that policemen adhere 

to the ideal of the aggressive" intier-directed policeman, 

'and that far from being captives of their circumstances or 

even plodding subprofessionals, they are calculating, 

manipulative men. If they are not "danger-lovers" neither 

do they crave security. Rather, they. seek the awesome and 

unpredictable in a society where men are reduced to the 

routine of the assembly line or paper-shuffling in a large 

bureaucracy. Police work is action, it is the chase on the 

street. It means crushing crime, aggressively seeking out 

felons. The hot call, skulking through alleys 'and buildings, 

the stake-out, stopping and interrogating suspects on the .1 

streets are the situations that allow a 'patrolman to act 

out this role. And it is this role that is most rewarding 

to a working policeman. 7 

This is assuredly a romantic view of policemen and· 

police work, though it is hardly new. It is a view of 

policemen which can be traced back, according to Chapman, 

to nineteenth ce.ntuI:y French novelists, Balzac in particu:" 

lar, and it accurately reflects the Don Quixote in every 
~ 

policeman •. Doubtless, the police. l'1ould :find some con:" 

solation in Balzac's view that pol.ice work is the noblest 

1 

of professions because polic~men alone embody the roles of 

three other noble professions. A policeman ,is first a 

soldier, he always stands vigilant against internal enemies. 

A policeman also resembles a priest in his attraction to 
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and hatred of wrong, his insistence on guilt and atonement, 

and the hope of remorse and repentence. Like the priest, 

the policeman is a moral guardian. Finally, the policeman 

is. an artist. As Chapman explains, 

Both policeman and artist attempt to understand 
the human condition: to explore motive, to under
stand the mainspring of action, to, inquire into 
the substance behind the facade. For each the 
world is the raw material from which to fasten 
a resemblance to a shadow, and a likeness to an 
accident. From a jumble of impressions each has 
to fashion some pattern of order and capture a 
fleeting moment of truth. The artist, like the 
policeman, .wai ts for the ~oment of crisis which 
may suddenly bring illumination and ~ix one 
unique solution from among the welter of in
consequential impressions and glimpses of 
partial truth. 8 

What ultimately links the policeman to the soldier, priest,' 

and artist is a fear of chaos and a desire to order the 
.t, 9 

world. 

Balzac's view may be somewhat overwrought but this 

should not obscure its obvious virtues nor its basic 

accuracy. It affords insight into policemen that is' 

clearly precluded by the artisanal view. It illuminates 

the political role of a policeman, his profound involvement. 

with fundamental que~tions of justice. A policeman is 

never simply another -functionary providing serv;i.ces nor 

literally applying rules. For better or \,;orse, ht;~ trades 

in good and evil. This view also more a,ccurately depicts 

wha,t policemen think of their task and what they derive 

from it. The preoccupation with crime control to the 

almost total exclusion of anything else (a.nd the con-
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comitant mania for all kind::; of technological gadgets t.o 

combat crime) may have been substantially augmented by 

police professionalism, but it has been an important 

element of police work from the beginning. The artisanal 

view of policemen had considerable validity in the nine

teenth century; today it is irrelevant. For a policeman, 

and this specifically includes patrolmen,· it is the pre

occupation with crime and order that defines his role and 

almost nothing else. (This view of patrolmen also explains 

why proposals to make policemen all-purpose social workers 

usually fallon deaf ears. It is not just that policemen 

are insensitive to the plight of the poor, though many are:: 

it is not police work.) 

'The ideal of the inner-directed, aggressive policeman 

is shared by most patrolmen, but they are not granted 

complete freedom to act out this role. They confront a 

complex task enveloped with legal restrictions and punitive 

administrative controls within the department. ,And their 

working lives are embedded in a social fabric, a network 

of personal relationships and shared values. But the 

function ~f the police culture is mainly that·of protection: 

it provides a place to assuage real and imagi~ed wrongs 

inflicted by a (presumably) hostile public: protection from 

aggressive administrators; and the bond of loyalty necessary 

to perform a difficult task. What the police culture de

mands of a man is loyalty; a man must back his· partner up 
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(no questions asked) and h(,~ must support his fellow 

officers. What the police culture grants each man is the 

autonomy to fashion his own approach to police work. 

Patrolmen adapt to the demands of their task through 

the development of an operational style. An operational 

style represents a distinctive approach to police work, 

and reflects the evolution of two processes: a two-stage 

process of socialization and a progess of coming to terms 

with the demands of supervisors, and administrative controls. 

First, the values and beliefs woven into an operational 

style are based, i~ part, on a patrolman's background, 

especially the social class in which he was socialized as 

a child. The second stage of this process involves sociali

zation into the police occupation, a process which is 

dominated by the rookie's Field Training Officer. Here a 

patrolman acquires many of the values of the police culture 

as well as ~n initiation to the craft of polic~ work. The 

kind of operational style a patrolm~n eventually adopts 

may depend partly on the approach his Field Training 

Officer takes and the character of the relationship with 

him. Second, a patrolman must come to terms with the rules 

and regulations of the department and the demands made 

upon him by supervisors.· To some degree an operational 

style reflects the character of this accommodation. 

An operaticrtal style is defined by two choices a 

patrolman must make: How aggressive he ,shall be in pursuit, 
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of felons and in the enforc0ment of the law~ and how 

selective he shall be in enforcing the law, tha~ is to what 

extent he adopts a conscious set of priorities •. Four dif

ferent styles were observed. An Old Style Crime-Fighter 

is aggressive but selective: he deemphasizes misdemeanors, 

preferring the clear-cut felony violation, and his approach 

is that of a serious but methodical craftsman. A patrolman 

who adopts the Clean-Beat style is also aggressive but in 

a random way~ he is inclined to stop cars and individuals 

on the slightest pretext. Unlike the Old style Crime

Fighter he is legalistic, he treats all violations of the 

law as equal. Arresting a drunk is not as rewarding as 

arresting a burglar, 'yet both are violations of the law. 

Both of these types are frustrated with court rulings and 

departmental rules which limit their freedom, though the 

Clean-Beat officer is more likely ·to vehemently express 

hi~ frustration. And both avoid the service aspects of 

police work. 

The Professional style represents an officer who has 

managed to accommodate himself with less frustration than 

either the Old Style' Crime-Fighter or the Clean-Be.at style 

to the demands of the department and the job. Like the 

Clean-Beat officer he is legalistic, he does not adopt a 

conscious set of priorities. But he is not as aggressive, 

and if he is inclined to believe that service calls are 

usually a waste of time, he still feels the police are 
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obligated to respond and handle these calls to the best of 

their ability. He may complain about the rulings of the 

Supreme Court or departmental rules, but he is not 

especially frustrated. He is the consummate organization 

man. There were few officers observed who fit the Service 

style, yet these men are perhaps the most interesting. They 

are not aggressive and they are not legalistic. They 

manifest dissatisfaction with police professionalism and' the 

preoccupation of their peers with order. In a sense" they 

reflect current dissatisfaction among some policemen with 

the strictures of police professionalism. In their own 

quixotic way they seek to combine the best of the beat cop 

with the best of the professional. 

The evidence for these conclusions is promising if not 

conclusive. And I believe this research indicates the 

general lines that future research on police discretion 

ought to take. First, my view of the patrolman as an 

inner-directed and aggressive policeman is sUbstantiated 

by some attitudinal measures, though most of the evidence 

is derived from participant-observation. There is no 

denying the limitations of participant-observation. lO My 

account differs substantially from others, though most of 

thes~ are not based on extensive participant-observation. 

On the other hand, patrolmen have been observed by others. 

It is possible that r~gional differences account for the 

differences between my observations and those. of men like 
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Wilson and Reiss; but the available evidence·would seem to 

belie this conclusion. ll In any event, the issue is 

certainly not closed. 

Second, there is strong evidence fore~ four opera-

tional styles and for the conclusion that these styles 

develop independent of the department. The evidence in 

chapter six demonstrates the importance of childhood and 

peer group socialization within a police department .and 

that particular departments do not produ2e identifiable 

styles. With the exception of the Service style all of the 

operational styles were observed in all three departments. 

This conclusion marks the most serious differe~ce between 

this study and the only other comparable study of police 

discretion, Wilson's Varieties of Police Behavior. Wilson's 

analysis, I should point out, is based largely on the 

rational approach to the study of organization. While his 

study does not betray the simplicities of the scientific-

management movement by viewing organization in a completely 

mechanistic vein, his approach is certainly compatible with 

the work of Chester Barnard and Herbert Simon (especially 
. 12 

Simonis earliest work, ~dministrative Behavior). 

Accordingly, if W:i .. lson be;tieves there may b~ limits to the 

use of administrative controls (and in his view these are 

dictated by the ~: of ·task a patrolman is performing, 

that is it is more difficult to control a patrolman's 

be~avior in an order-maintenance than law enforcement 
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s,~t\:ta't.io~.), he nonef.heless believes that administrators can 

., 'd ./. . d . . t t' . t 1 t 1 ann .0 'J/-mpose a. v l.ew, an CJ. ml.n1S ra 1. ve f; y' e, on pa ro men. 
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Id con~rast, I have ~ssuf~d that there is no necessary 
,." 

re!la ti,onship betwelan an:' administrat.o:t.' I s p're!f.el;"ences and a 

~atrolman's de9isions; rather, I have argued the impact 
i 

/of administrative con~rols on discretion is problematic. 
I ( .' l J 

/' ThiEf. is not to say -).:Ji.':l.t pa trolmen do not! re,i:;pond to the 
.' J. ' 

, I 
dir/2!ctives of admin~:strators;' only that/the proces~/ is far 

morie ,=omple;ca,nd t:hkre are m;'lny rno:r:e lj/mits than wilson 
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exclmines. A,nd most irnportal~t, th,f;se l!i.mi ts do not.::. stern 
I . I ! 

entirelyfroIn trye)kihd of tas~ Wit,roten, ar.e pe~formin~ 

nor the con text. of t~he cornmun1 ty . (. thr s.urvey ev 1dence and 

the discus~;ion,: of disputes in chapter five demonstrat'es 

the ra~'ge of choice that ~;'trolmeniactual1Y have in these 

situat,:ions). The conclusive, evid~nce in this regard ir3~he 

f'act.tha't pat~rolmen can and do chbose alternative styles 

and the~e a~e not assoclat~d with particular departments. 
, . ' . ,j 

Yet tt1e eV1dence t3ho\\/s tha;:- the department rath.er than 

ope~ational style is the best ~redictor of the way a 

p,a,trolmcm \'1i11 exerc:Lse his /d4scretion. 'The measures of 
I 

ioperational style/ employed we/re important in explaining the , 
, I 

behavi.or of: patrolmen j:n som~~ situations (e.g. drunk 
I 
I 

driving and the rowdyjuven~les at the bowling alley) ~ut 
.. i . 

they were: overshe,:dowed by ~he department. This discrepancy 
: ' / 

suggest~j the relationship /between o~erational style and 

th£! impc.lct of the d~~partIr!~nt is ci complex one that bears 
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further research. Aside ,from possible deficiencies in the 

data (the fact that the differences between the departments 

may be attributable to biases in ,the survey responses) 

there are a number of' important questions that, should be 

addressed in future research. How do patrolmen of various 

styles respond to administrative controls and sanctions? 

Under what conditions will a patrolman modify his style to 

suit the preferences of administrators? Is it only 

ambitious patrolmen who do so? To what extent is an 

operational style a function of the process of peer group 

socialization? With better measures of discretion it ought 

to be possible to determine more precisely the relationship 

between an offi.cerl s operational style and the. ·kind of 

decisions he mak.es. . Is operatio~al style . simply a matter 

of the way an offic~r patrols the street or does {t dictate 

choic'es in a variety of situations as I have argued? What 

'is the relationship between operational style, the impact 

of organizational controls, and organization size? Finally, 

these questions ought to be directed-to a variety of police 

departments in different regions of the country. 

. The ~imits .of Political Control 

Professionalism is the most widelY,accepted solution 

to the problem of political control of police discretion. 

It is presumed to be an effective way to maintain 'an 

efficient yet accountable police. Much of what early 

reformers like ,Arthur Woods and August Vollmer advocated is 
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now' more or less accomplished fact, and evaluations of the 

poli<?e, at the ievel of mass public'opinion, , reflect these 

changes. The municipal police enjoy the reputation of 

competent and efficient professionals who perform a complex 

and arduous· task; and even a majority of Blacks, who are 

more critical of the police than Whites, are inclined to 

th I , d ' d excellent J'ob .13 say e po ~ce are o~ng a goo or 

~et beyond these rather vague and positive evaluations 

there is evidence of profound concern over the police and 

police professionalism. Widespread antipathy toward the 

municipal police has subsided (at least it is not as mani

fest as it was five or· six years ago) but an unease remains. 

Blacks .(and other minority groups) believe--justifiably or 

not--the police are guilty of routine misconduct, ranging 

from brutality and discourteousy to corruption. More. 

relevant tha~.public opinion polls, however, is the dis-

quieting evidence of police misconduct. If the police are 

now reasonably honest and less likely to engage in the 

widespread brutality characteristic of the Wickersham era 

(as one observer put it, the c~tizenry face, lithe arbitrary 

use of club, blackjack, and gun") neither do they.approach 

the ideals of professio?alism. One is made aware of wide-

spread corruption in putatively professional police depart:

ments, evidence of substantial law breaking by the police 

themselves-~from violations of due 'process to theft, burg

lary and the like"':-brutality and a persistent incivility 
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in' the relations l:;>etween police and PUblic. 14 During this 

study I did not observe widespread misconduct, but I did 

obs!3rve several violations of due process, the manipulation 

of probable cause, and in one instance excessive force. IS 

Contemporary criticism of the police extends beyond 

the traditional concern over misconduct and the abuse of 

police pow~r. It is now commonplace to challenge the 

effectiveness of the police (among other elements of the 

American system of criminal justice) in coping with crime 

and disorder. 'Much of the criticism is directed at the use 

of preventative patrol, and it does not seem to be confined 

to liberal pundits. 16 More fundamental are the questions 

raised about the roli of the police; their preoccupation . 
with crime control when in fact much of police work, 'it is 

argued, consists of providing services and managing trivial 
, ' 

disPl:ltes. If the police are largely concerned with activ-
" ' 

,,-.. 
,,', 

ities which do not involve enforcement of the law, then 
, < I'· 

they should adapt their ~pproach and activities~ccordingly. 

~he po:licEl are ,~lso charged wi,th' differential law enforce

mente They ',are accused, .with some justification, of. racial 

discrimination and of enforcing the law largely against the 

lower-class and the poor. Ironical1y ,though, the accusa

,tion of differential law enforcement, especially in regard 

to, Blacks, charges the police with both sins of commission 

and omission. On the one hand, they are'accused of ex-

cessive zeal in enforcing the law, of harassment; on the 
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other, with tolerating a variety of crimes such as vice 

and ignoring assaults and other crimes of violence. This 

is not attributed to a few "rotten apples" among otherwise 

dedicated and professional policemen; rather it is seen as 

a reflection of the extant racism of the police and 

American society.17 Or alternatively as a manifestation of 

the class bias of the American political system. 18 

The cutting edge of these questions rests on a broader 

critique of poli6e profe~sionalism;which, in turn, is only 

one part of a critique of bureaucracy and professionalism 

in American society. Professionalism, it is argued, has 

not res'ul ted in the fair, equitable, and, humalle approach to 

social problems its advocates assumed it would. Rather, it 

has only served to centralize decision-making and to insu-

late profes~ionals from client pressures (and needs) through 

an ideology of rule by the competent and a measure of 

bureaucratic autonomy. Decisions are not based on the wel-

fare of the client but universal rules. which, even though 

they may be ,npplied more or less' equitably, are in fact 

'discriminatory si:i1ce they sustain the status quo. The 

application offormal'justice precludes, as Weber pre

dicted, substantive justice. This system of decision-making 

is not only unrespons'i ve to external pressures, especially 

by the poor and downtrodden, but it is incapable of 

innovation. 19 Thus professionalism, particularly in the 

case of the police, has led to a bureaucratic ideology 
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which suppresses the (original) humane and idealistic 

thrust of professionallsm. 20 

This analysis has shown, I believe, what in fa64 are 

the consequences of police professionalism. Police pro

fessionalism has sustained the illusion of ~olitical control 

over police actions when in fact it has resulted in greater 

autonomy for the police. It has not greatly modified the 

values 'of the police culture. It may have made the police 

more legalistic and therefore putatively equitable in t.he 

enforcement of the law, and it may have minimized many of 

. the traditional abuses of police po\'1e~, but many of the more 

pernicious values and practices remain. Yet it is not 

clear that the change in values precipitated by police pro-

fessionalism is entirely for the better •. What it has done 

is to take a view of police work, the policeman as artist, 

and make ot it an ideology. Under police professionalism' 

the goal of crime control has become the only purpose and 

justificatiori of .police 'work. And the ideas of initiative 

anq deterrence have become the mainstays of an ideology 

predicated on crime control and order. 

The implications of this development for the problem 

of pqli tical' control of the police are profound. The 

policeman as artist is, inmany'waysi far more ¢langerous 

than the nightwatchrnan. The:nightwatchman had a capacity 

for' crudity anQ corruption, but, he was not given to 
""'I 

[, 

crusad~s. The ideology of the inner-directed, aggressive 
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policeman, preoccupied w{th order, who views himself as the 

thin blue line between order and anarchy, greatly enhances. 

t~e capacity of, the police to act lawlessly and'without 

compunction. Moreover, it ought to be clear that political 

control of discretion is not just a matter of the legality 

of police action. .The search for ways to bring police 

action in closer conformity with legal rules is misdirected 

and would only restilt, as Egon Bittner points out, in a 

specious kind of control. 2l Empowered to use coercion to 

attain social objectives the police use the law much as a 

doctor uses his black bag: as a set of tools. And there 

seems no effective way to bring non-enforcement, one of the 

central problems of police discretion, under the purview 

of legal rules and the courts. Thus, t;he problem of 

political control of the police is a serious one, and it 

has' not been solved by police professionalism. 

What can be done? At this juncture what kinds of 

refo'rms make sense?' And what, if any, are the limits of 

reform? There are three broad types of reforms offered 

these days. The least noxious to the polic,e, one that is 

based on the extant model of police professionalism, 

attempts to control discretion by treating the police as a 

policy-making agency. DiScretion is to be controlled by 

structuring it through the proliferation of policies and 

rules. The other proposals are based on critiques of 

police professionalism. ThE! professional model argues that 
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the police are not truly professional and steps should be 

taken to make of the police "legal actors" rather than 

"command bureaucrats." The third, community control, is in 

some ways anti-professional; it advocates extreme decentral-

ization and participation of one kind or another by citizens 

in policy-making for the police. 

Each of these proposals can be evaluated in terms of a 

variety of criteria. There are important dif.ferences in the 

way each interprets the problem of administrative respon

sibility and the values which are emphasized. For example, 

the policy-making and professional models stress equality, 

impartial enforcement. of the law; while the community con-

trol model is based on ~ponsi ~eness, acquiescence .to 

popular demands. An extended discussion of ~ach of these 

proposals is.beyond the scope of this analysis. What I 

wish to do is merely indicate some of the limitations and 

possibilities of'each in light of the conclusions of this 

stuay. 

The Policy-Making Model. This approach has evolved 

from the (belated) recognition by some student~ of. the 

police that the police have wide powers of discretion and 

in effect make policy decisions. In this sense it is a 

straigh:tforward attempt to make policy decisions now made 

covertly (or not' at all) overt and open to scrutiny. The 

devel(JP~ent of r.ulemaking in police agencies would lead, 

in the opi~ion of one proponent, to "an improved system of 



regulating police conduct."22 In fact,rulemaking is,seen 

as an alternative to other forms of control over police 

conduct, namely, the use of the exclusionary rule by the 

courts, conventional tort remedies, and civilian review 

boards. It is common knowledge that the police, by and 

large, datest r~c~nt court decisions (specifically those of 

the \'1arren Court), and have devoted an uncommon effort in 

criticizing those decisions. What is less well-known is 

that a number of 'police officials now argue that this 

method of control is ineffective. As Jerry V. Wilson and 

Geoffrey M. Alprin put it, "the net effect Lof court 

decision~7 many times is a hazy rule, announced in a 

judicial opinion obviously not written for policemen, and 

enforced in the courts on a, rather haphazard basis, some

times with diametrically opposite results in cases.pre-

senting identitical fact p~tterns. Such is not the stuff 

out of which the police are f=ffectively policed. "23 

What is proposed is the elaboration of rules which 

guide and therefore limit a patrolman's discretion. For 

example, the, Washington, D.C. Metropolitan Police Department 

developed a rule regarding uncounf.eled' confrontations 

between a victim and an allf=ged suspect. The rule, stated 

that if the suspect was picked up within one hour from the 

time of the commission of the offense, the officer was to 

return the suspect to·the scene of the crime'for purposes 

of identification. Otherwise, any confrontations had to 
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take place with the suspect's counsel. Similar rules deal

ing with other situations have been elaborated in other 

departments. 24 

These rules would provide an improved basis for hold

ing police officers accountable for their actions. At the 

present time, Herman Goldstein points out, even if the 

actions of an officer appear improp~!:' there is usually no 

justifiable basis on which he can be disciplined sh"!.~~ his 

actions may be neither in violation of'the law nor any 

existing departmental rule. Thus, "the promulgat.ion of 

policies to which police officers are required by regula

tion to adhere wciuld ~rovide a basis for disciplining those 

who violate such policies .•• {an~7 it would serve in a 

positive way to inform members of a force what is expected 

of them.,,25 

What underlies this approach is a belief in the ef~ 

ficacy of hierarchical control; the presumption is that if 

the' rules are made explicit and if they are enforced, the 

police can be made accountable. Indeed, Wilson and Alprin 

argue that "police officers want to be told what to do ••• 

Where clear-cut guidelines are laid down, and particularly 

when they are laid down and enforced by the police organi

zation itself, policemen tend to comply with 1;.r.em, and 

whether they like it or not, learn to live with them.,,26 

The problem is not an intrinsic difficulty in enforcement 

of rules; rather that neither prosecutors (and judges) nor 
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police departments have displayed any interest or willing

ness to devise such rules. 

This approach has some .obvious advantages. Doubtless, 

patrolmen would be better of~ if they had a clearer idea 

of how administrators expected them to handle different 

situations, and the process of devising rules ought to 

facilitate a more thorough-going examination of the goals 

of police agencies and their relationship to community prob

lems and ciemands., But at the same time one ought to have 

no illusions about the effecti~eness of policy-makirig. Just 

as there are limits ·to specifying all contingencies when. 

devising a law, there are limits to the ability of police 

administrators to devise rules which will cover the wide 

variety of situations patrolmen enco).lnter. The development 

of rules to' guide discretibn may be most effective in 

rather clear-cut situations in which there is an unambigu

ous problem (such as the issue of uncounseled confronta-

tions between victim and suspect); but it would be dif

ficult to devise satisfactory rules which tell a patrolman 

when to stop someone on the street, how to proceed in a 

family dispute, or how much forcf~ should be used to quell 

a dispute. In fact rulefi devised for these situations are 

likely to be vague and ambiguous at best and misleading at 

worst. 

The crucial deficiency with this approach is the set 

of assumptions on which it is based. Jerry Wilson's and 
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Geoffrey's belief in the effectiveness of hierarchical 

controls and the malleability of policemen is myopic if not 

fatuous. This betrays more than anything else in their 

argument the implicit set of unrealistic assumptions on 

which they base their proposal. It ought to be clear from 

this analysis that the mere formulation of rules does not 

guarantee they will be followed. It seems obvious that any 

proposal which fails to come'to tel;'ms with the realities of 

the police task and the resultant police culture is bound 

to be ineffective. If I am right about the relationship 

between the demands of the police task and the consequent 

effects for organizational control there seems to be no 

reason to believe that such rules could be adequately en

forced. It is crucial to remember that the blunt edge of 

enforcement rests with the first line supervisors, the men 

most exposed to the pressures exerted by patrolmen and the 

most cautious about breeching the compromise between hier-

archical and group controls. However, even if i am wrong 

or if police administrators are able to break the power of 

the police culture difficulties remain. There are obvious 

difficulties in supervising men who patrol the street alone, 

who make difficult' judgments in a "low-visibility"· situa-

tion. 27 Moreover, patrolmen have not found difficult in the 

past to evade rules or manipulate reports to meet external 

cons.traints. Non-enforcement poses a special problem here: 

how does an administrator tell when' a law that should be 
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enforced has not been enforced? The organizational litera

ture suggests that even under the best of conditions there 

are lind ts on hiera.rchical controls. The most important 

of these have to do with cognitive limits on the ability of 

administrators to have full information about deviance 

from rules- (though this may depend, as this study has 

suggested, on the size of ,the organization). ret even if 

all of these difficulties can be overcome (which is doubt-

ful) there is a final problem: it is still possible that 

administ.rators will refuse to act on information of mis

conduct for other reasons. 28 

Aside from naive assumptions about policemen ~nd the 

effectiveness of hierarchical controls, the danger of the 

policy-making model is that it could result in illusory 

controls. Well-formulated policy statements may be used to 

satisfy the public that the police are under administrative 

control when in fact these policies are only imperfectly 

implemented. It is rather premature to suggest that rule-

making by the police become an alternative to the use of the 

exclusionary rule (however imperfect it may be) of con

ventional tort remedies. This does not mean that police 

agencies should not attempt to formulate rules and enforce 

them1 only that reliance upon rule-making alone will not 

solve the problem of political control. 

TheProfessi.onal Model. The Professional model, as a ----_ .• ---',._----
method of attaining administrative responsibility, is based 
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upon the idea of the "inner check." Members of a profess

ional group ~re to be held accountable for their judgments 

to a set of ethical and technical.principles by other 

members of the group. Carl Friedrich argued, "administra

tive officials seeking to apply scientific 'standards' have 

to account for their action in terms of a some\;/'hat ration-

ali zed and previously established set of hypotheses. Any 

deviation from these hypotheses will be subjected to 

thorough scrutiny by their colleagues in what is known as 

the 'fellowship of science!· ..• ,,29 Since professionalism 

usually involves a high degree of technical competence, 

professional controls are thought to be a means of main

taining accountability without sacrificing"technical com

petence. The underlying supposition is that these st~ndards 

are .based upon scientific knowledge and are more or less 

"objective"; if this is the case, then only professional 

colleagues are in a position to assess whether a decision 

is based upon appropriate criteria. Normally, these 

technical standards are coupled with moral principles and 

ideals. 

~lany policemen would insist that the police do regulate. 

the behavior of their colleagues through internal profess-

iOllal controls, whether these are codes of ethnics or more 

formalized mechanisms such as a bureau of internal affairs. 

Those who advocate the professional model, however, believe 

the re.al problem with the police is they are not truly pro-
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f~~s:tonaL Je~ome Skolnick, for example, believes the 

p,olic,a a:re: b¢tt,er described as cra.ftsme,n than legal actors. 

A polic~m~n is a craftsman due to distinctive features of 

hifJ occupationn.l environment; these serve to undermine his 

li<lhc.n"mce tat:he :rule o,f law and sustain his image of him

so.l,ftlS a, :tJkille.d 'dOrkmiln. This image of the craftsman is 

joined to an ideology baaed on the nontotalitarian relation

iihip bat;.wacnwrH:l< and authority which stresses initiative. 

These values lead the c~aftsman to an emphasis on efficiency 

and tho maintenance of order rather than legality. Thus, 

htho more polic6 tend to regard themselves as 'workers' or 

'craftsmen' tha mora thoy demand a lack of constraint upon 

initiative. Oy oontrast, l~gal actors are sympathetic 

towaxdtho necessity for constraint and review. 1I30 

Al,Ch01.l9h there is much I admire in Skolnio ,'s study of 

t:h<:! polioe I hff?l distinction between craftsmen and legal 

nct(');r:s 1$ ~vorly simplistic and ultimately misleading. The 

1d<:a (rfl:.lt~ policeman as legal actor, who is responsive to 

. d~tnands f,o:t oxtc;rru::ll control assumes that the problem of 

diBct'¢tionis'susceptlble to legal, remedies, which it is 

not, {unl ;i,t, bnlies 'the reality of policf.! work. It is a' 

t;()()co(;.t external to police work, one which denies the 
~~~.~ 

¢xia tl'.n~,t:i.t.\l i:"t)~lli ty of tIle police task and t,hecharacter of 

:~Q:latiQn$hlp betWeen.pol.icemail and citizen • Ratherthan 

~, ,propOstll, fo,( ,I;ofo'rtn, Skolnick leaves us with a facile 

di~ einct:ton. 
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A better (and more sophisticated) argument for making 

the police truly,professional is that of Egon Bittner. 

Bi.tt,ner may believe, like Skolrlick I that the police are 

notr~aily professionals (and for much the same reasons) 

but l}e attempts to elaborate ·the requirements of profess- ' 

ionalism without falsifing the realities of police work. 

Bittner'i ~roposal is for the police to abandon the concept 

of professionalism based on the ideas of the policeman as 

gendarrne.a~d managerial efficiency in place of a concept 

based;, 'like other professions, on scientific knowledge. He 

advo.cates· the creation of profe.3sional schools for police 

work,the main purpose of which is to "make specific 

education, and the range of meaning associated with it, 
, 31 

part of the conception of the occupation. 1\ \vhat Bi ttne'r 

wants is a policeman who is the "informed, deliberating, 

and technically efficient professional who knows that h~ 

must operate within the limits set by a moral and legal 

trust.,,32 

Bittner's view has much to conunend it, grounded aR it 

is Ln a thorough knowledge of the police task and patrolmen . 
. 

Furthermore, he u.sefully elaborates the kind of knowledge 

that a .scientific concept of police work could be ba~ed on. 

Of all tho,se adyocating the professional ~nodel, he comes 

closest to setting forth the conditions necessary to meet 

Friedrich's concept of "corporate objectivity." There may 

be some value in putting police work on a more scientific 
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basis, but I believe Bittne:r's proposal is subject to severe 

limitations. To be specific, 'I believe Bittner is guilty bf 

what Max Weber used to refer to as "scientism." Unlike 

most ccmtemporary social scientists, Weber had a keen sense 

of the limi ts of science, of the questions .it could nO.t 

resolve. Sciehce might provide ohe with factual and even 

causat knowledge, but it could never answer the fundamental 

questions, those pertaining to what should be done. 33 It 

is precisely these issues that are at the heart of the 

problem of discretion: on what basis should an officer 

decide not to enforce the law? When should he intervene 

and stop someone on the street for purposes tif investiga-

tion? Under what circumstances should a group of juveniles, 

hanging around a street corner, be broken up and moved 

along? These are exactly the questions that a professional 

knowledge grounded in science cannot ans'ller. Nor do we 

really want science to provide this kind of knowledge; 'the 

danger, as Weber feared, is that science and technology 

would encroach upon the realm of values, of politics, and 

political decisions would be made on the basis of scientific 

or psuedo-scient~fic knowledge or worse used to rationalize 

dec,isions. 

There are other limitations. Bittner usefully de

lineatt'!s a variety of areas in which 'knowledge of police 

work 'can be rationalized, ta,ken out of the realm o,f police 

lore and subjected' to scru·tiny. I find his suggestions 
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imaginative but I am ra.ther skeptical of how, far this 

approach can be taken. I would not deny t.he' importance of 

'scrutinizing present police practices , but the knowledge 

,-:" of the social sciences is so rudimentary. that it is not a 

.. solid ,enough foundation on I".rhich to build a scientific know-

. ledga of police work. Further, some policemen are not as 

," r.;rude as'either Bittner or pul?lic mythology believe (to be 

fair, Bittner seems aware of this jn places); in many 

. instances they have developed effective techniques for 

coping' with diffic~lt situations. Bittner is most persuas-

ive when he suggests the real problem is that police work 

1s not recognized as the difficult craft it is, and many 

continue to believe police.work is a refuge for those who 

cannot get work any place else. Rather, police work should . , 

be taken seriously and the knowledge that is the foundation 

:ofpolice work subjected ,to critical scrutiny. This ought 

to mean, a:t a min.:lmu'm, turning away from the:' present sterile 

police spience curriculums where the emphasis is on finger 

printing techniques, textbook patrol procedure and the like 

to the development of a broader knowledge of human society 

and the rol~ of the police. Even so, it should be . 

'recognized that police work is a c+aft and much of it is 

not really subject to rationalization. Finally, no one 

should entertain any illusions that this will make the 

police more accountable; in fact, the paradox is that it 

might make them less accountable. 34 
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The Community control(Eecen.tralization·Model. Of all 

,the approaches considered here this is the most provocative 

and the only 6n~ based on an explicit· recognition of the 

po,li tical cha.racter o·f the relationship between policeman 

'and commun.i ty. Advocates reject both the extant .concept of 
, , 

pblice ' professionalism and the more idealistic approach of 

men like Skolnick. The former be~ause it has led to extreme 

centralization and a pattern of urban government which is 

'not only resistant to client,ele demands but effectively 

minimizes the pow~r of the urban poor and minority groups; 

the latter because it is unrealistic and based on a false 

ideal of professionalism. The community control model is 

based on the idea of decentralizing urban government in 

order ,to make agencies more responsive and to effect a 
" 

redistribution of power within a city. It seeks to give 

local citizens, especially minority groups, greater control 

over the institutions that presumably serve them. Adminis-

trati v:e decentralization is precluqed since it. is bt!lieved 

t~at this would not substantially alter t~e behavior of 

b.ureaucrats., Rather, the model propose~ the delegati~n of 

power to residents of a particular neighborhood over a 

vari~ty.of governmeptal functions. However, most proposals 

do not envision n~ighborhood government as entirely ~lltono-

;' mOllS from ci ty hall; most advo<?ate a kind of federalism 

wherein ne~ghborhood residents have power over appointments, 

the. kind and frequency of services provided, and the 
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res!,onsibili,ty t,o adjudicate complaints. The city gov~rn-

'ment (or met'r.opolitan government) may retain powers to 

specify standards and control the allocation, of revenues. 35 

A variety of claims are made for this model, and here 

I I,only want to evaluate those of particular importance to 

the police. First, it' is 'argued that community control 

will enhance the responsiveness of police departments to 

citizen needs and complaint's. Citizens will be better able 

to .;trticl,ilate demands, they will know' more about the men 

,who police them, and they will be able to exercise more 

effective control over the actions of policemen. For the 

police, a smaller jurisdi6tion and department will result 

"in greater control by administra~ors over'the actions of 

patrolmen, and they will have more adequate knowledge of 

the community and citizen demands. 36 These two conditions 

lead to a more productiv~ and effective department and 

higher Satisfaction on the part of citizens. 

In its most radical form community control of the 

police means control based on shared values between police-

men and residents of a community. Thus, it impl~es very 

little separation between police and community, and is 

si~ilar to what Samuel Huntipgton has called subjective 

control in regard ,to military' civilian relations in 18th 

c;ent-ury America. 3,] More 'modestly, this model suggests 

there are increased benefits to be derived through ~,de-

crease in scale. Here community control is almost 
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synonymous with suburban gover~ment.38 

It is possibl~, on the basis of evidence developed in 

this study, to evaluate, at least on .atentative basis, 

some of ,th~ claims of the community control model. There 

is direct evidence that a smaller jurisdiction and depart~ 

ment . enhances the control of administrators over ,the acti.ons 

of patrolmen. Patrolmen in both small departments believed 

their discretion was severely restricted, and administrators 

c9uld more closely monitor their activities. ,In LAPD there 

·was more uniformity in the way' patrolmen used their dis

cretion but they' were observed to have more freedom to . 

p~rsue the kinds of violations they desired and to conceal 

mistakes and misbehavior. 

It is not clea~ ~hether s~aller size leads to more . 

adequate.information about the community and field condi

tions, eith~r on. the part of patroJ,men,or administrators. 

I have no conclusive evidence on this point, but my 
, 

obs~rvations s~ggest that patrolmen in LAPD are as well 

informed and knowledgeable of the communi 1~ies they police--

even if they are somewhat more detached--as their coupter

parts in the small departments •. This may be the result ,of 

recent policy chang'es in LAPD which minimize transfers 

between ~ivisions and require officers to meet periodically 

with the people ~ho live in their beat. If so, it wbuld 

support theconten'tion of community control advocates, at 

least part way; the most that can be said is that adminis-
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trative decentralization may be as effective in ~nhancing a 

..... policeman's knowledge of the area as a decrease in scale. 

~he net result of increased control and ~ncreased know-

. " ledge of citizen demands is presumably a higher output of 

~oli6e services and enhanced satisfaction on the part of 
•• .' J 

citizens. The only investigation of this aspect of com-

~unity,contr91, that has been undertaken is the work of 

~linor Ostrom and .her colleagues,. Using a "most similar 

system"research design"~-a design similar to that employed 

'::.in this study--Elinor Ostrom and Gordon Whitaker compared 

.the "butput" of police agencies and citizen evaluations in 

th~ee .i!ldependent suhurban conununitites and three neighbor

hoods all policed by the Indianapolis', Iridian~ police de-

pa'~tment. Their resl.:i.lts demonstrated that citizen evalua

tio,ns and, police output, at least as measured by citizen 

. responses to a survey, vJere higher in the small, independent 

to~uni·ties than in U-e large jurisdiction.'39 

The evidence in this study contradicts these results. 

,:Folice output, measured in terms of the discretionary 

d~6isions 6fpatrolmen, indicate that patrolmen in the 

~mall departments are more likely to be lenient and less 

likely· to' take decisive, f~rmal action in a variety of .' ',' 

. si,tuati'<;ms. I have argued that the presence of strong, 

informal-. controls wi thin a small police department leads to 

g~eater retuctance by patrolmen to take ac'tioni and that 

. only when.' a department attains a degree of autonomy, which 
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is partly contingent on sizl~~, is it poss~ble for the' police 

to adopt a strategy of strict enforcement. Thus, it may be 

that a greater degree of integration between police and 

conununity tends to minimize the use of coercion by the 

police. But what does this' mean? Is there a tradeoff 

40 
between' leniency and equity as Wilson argues?,' On the face 

ot it, ,it is, not clear'that leniency leads to inequality; 

on' the other hand, there is no reason to presume' that whem' 

'patr?lmen decide not to enforce the law they invariably' 

adopt _ the Same criteria in the same situation. At a,riy 

rate "it is clear that this is!3ue invites further research. 41 
, ' 

,1\ 'fina~ point. 'Advocates: of community control point 

.Q~t' that' one' 'advantage of community control is that it 

would' depr,ofessionali ze the police, Fy this it is meant 
, " . 

that-, 'tbe police ought to de-:-emphasize the law enforcement/ 
'" , 

crirne~fighting rcleand move toward a role based on the 

order~maintenance function (this suggestion, interestingly 

enough', is the one point of agr,eement 'bet'ween community 
• : I 

control advoda~es and defenders of professionalism like 
, 42 

Wilson) . -They are correct, I believe, in assigning pro-

'~essiona,lism much of the blame for the exaggerated emphasis 

on <;!rime control, which preoccupi(~s the police. ~et it is 

she~x illusion to belie~e the police should not~ or even 

that they would not, be concerned with crime. Aside from 

the fact that one of the functions of the police is to 

deal with cr~me, all arguments which stress the order-
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maintenance role make a fundamental mistake;' they simply 

do not appreciate the extent to which the ideal of the 

inner-directed, aggressive policeman is both an intrinsic 

part of police work and one of the vital sources of satis~ 

faction to policemen. Moreover, these arguments are mis

leading since they implicitly (or explicitly) obscure the 

coercive. function of the police. The law enforcement/ 
, 

order-mairitenance distinction may describe the functions of 

the po'lice; but both tasks necessitate the use of coercion, 

and it is the routine use of coercion that sets the police 

apart ~rom.all other groups in society. Emphasizing the 

order-maintenance and 'service· functions of the police may 

cloak the coercive function in humanistic shibbleths or 

bright blue blazers, but it will not eliminate it and it 

will not control it. 

For all its faults the community control/decentraliza-

tion model probably offers the best means, in conjunction 

with other strategies, for more effective control over 

police discretion. Many of theargurnents offered against 

it are either specious or implicitly racist. These argu-

ments are elitist, presuming the inadequacy of the average 

ci tizen to c'ompetently evaluate police services; they are 

often absurd (Wilson, for example, suggests that community . , 

control would not work because the central city cannot be 

suburbanized, yet Wilson of all people ought to be aware 

that Watts is not central Los Angeles); and they are ove.r-, 
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wrought, reflecting the often emotional responses to events 

in the late sixties. 43 On the other hand, it ought to be 

clear that this approach is not a panacea. and that it con

tains some very real problems. Indeed, reliance upon com-

munity control/decentralization by itself may be insuffic-
. . 

ient to bring about effective political control. 

Police work inevitably involves the arbit~ary use of 

power: the violation of due process, brutality, cor~uption, . , 

and the 'penchant to take the law into one's own hands, to 

use it as a tool to right wrongs and attain "justice.''' And 

it is clear that in some ways the "professionalization" of 

, the American police has served only to accentuate these 

tendencies. It is misleading and naive to think these 

abuses of power can ever be entirely eliminated; they stem 

from the use of coercion, and, perhaps more important, they 

are due--as Brian Chapman shows in his short but incisive 

book, Police State (1970)--to the extension of law as a 

mechanism of social control and reform in modern societies. 44 

In ~his sense the police represent only the cutting edge of 

a broader trend in industrial societies: the bureaucratiza-

tion of these societies and the concomitant reliance upon 

administrative, mechanisms to achieve social goalsa,nd the 

ensuing difficulties of democrati~ control. 

I do not offer these conclusions in a fatalistic or 

even conservative wein. I do not believe, as some do, that 

~chings will get better only as poverty is eliminated and 
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Blacks and other minorities are fully integrated into 

American society, though there is no denying that it would 

. make some difference; nor do I think all of our expecta

tions are unnecessarily high. On the contrary, the thrust 

,of my argument is that the police do have choice, they are 

not so hemmed in by circumstance and custom that matters 

need always ,be· as they are. Family disputes and disturb-

ances ne1ed not be treated with the hit and miss method.s· 

presently used; and surely there are alternatives to the 

contemporary ~ascination with preve~tative patrol~ In fact, 

there are developments in both these areas which may have 

beneficial effects, though I would caution they are not' 

likely to go ve~:y far unless there is closer integ·ration 

beb.Jeen the police and the communi ties they serve. 45 More-

over, if I ,believe decentralization and some form of com-

m.unity control offers the most viab~e method of political 

control, I also believe that elements of the policy..:.making 

and professional approaches offer the possibility of con-

siderable improvement. 

Progress in these matters is finally contingent on our 

. taking the police seriously, on our recognition that the 
, 

police are in.timat~ly, excessively, and inevitably involved 

. in politics. Police work may be a craft but so is the work 

of ordinary politicians. Coercion is one of the roots o.f 

any political association, and its use is not something that 

either can 'be or should be rationalized. Police work comes 
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down to questions of judgment, questions of value. Max 

Weber believed the vocation of politics required passion, 

a feeling of responsibility, and a sense of proportion. A 

pOlitician must be able to take a stand, to act passionate

ly but with an awareness of the consequences of his actions, 

realizing that at some point he must say: "Here I standi I 

can do no other.,,46 The irony of Weber's epitaph for 

poli ticians in the modern "rorld is that it could' have been 

written for policemen. That it wasn't and that we have not 

been able to see that it could have been has hindered'our 

progress. 
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order-maintenance situation but arrest rates for Dis
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APPENDIX I 

METHODS 

The data for this study was collected by two different 

met.hods: participant observat.ion and interviews. The 

purpose of this appendix is to discuss the utility and . 
limi tations of the Stlrvey data used in this s'tudy. and the 

analytical methods on which the empirical analysis in the 

sixth chapter is based. A description of the pr.ocedures 

followed while riding in patrol cars was presented in the 

Introduction, and the limitations of data obtained by this 

method have been discussed at various piaces in the text 

(see chapters four and five). There is no need to re-

iterate these points. l The survey data, however, is quite 

another matter. The empirical model presented in chapter 

six is largely based on these data, and any limitations or 

biases in the survey data obviously affect the validity of 

the argument in that chapter (and throughout the text). 

There are good re:asons t.o be initially skeptical of survey 

data (because of biases introduced by the interviewers, 

lying, and other distortions of responses), and ~specially 

so with interviews of policemen. Given the mistrust of 

many policemen toward academics (or any outsider for that 

matter) there is reason to doubt, at least initially, the 

truthfulness of their answers., Finally, some unique 
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me?sures of police discretion have been derived through the 

survey (the hypothetical situations), and it is necessary to 

state my reasons for resorting to these measures and to 

discuss their validity. For these reasons a more thorough 

discussion of the limitations of the survey data and the 

methods used to analyze these data is in order. 

THE MEASUREMENT OF POLICE DISCRETION 

There are several reasons for using survey data in a 

study of police discretion. Participant observation is use

ful to explore a problem and refine substantive judgments 

(it was a necessary 'step, I should point out, prior to the 

development of the survey instrument), but it precludes the 

testing of hypotheses and drawing "causal inferences. In 

order to test hypotheses (or at least to more systematically 

establish fruitful hypotheses)' and to develop an empirical 

model of police discretion additional kinds of data are 

required. One alternative would have been to use arrest 

rates for each police department. Arrest rates, however, 

provide only the crudest measures of discret'ion, "and due to 

the problem. of ecological correlations it is quite risky to 

make generalizations about individual behavior on the basis 

of this kind of data. Yet even if one can get around to 

the problem of ecological correlations, tl:le.re remain sub

stantial difficulties with the use of arrest rates. 2 First, 

arrest rates are not generally comparable. The difficulties 
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here are much greater if one is comparing police departments 

in different states as James Q. Wilson did in Varieties of 

Police Behavior (1968) because of differences in the law. 

The fact that I am comparing three departments in the same 

metropolitan area reduces the lack of comparability between 

arrest rates but does not eliminate it. The most obvious 

reason for this, as patrolmen consistently maintain, is 

that no two situations ~re ever exactly alike. The time 

of day, the participants, the particulars of the situation, 

and the demeanor of officer and citizen will all differ. 

For some offenses these differences may be of little con

sequence, 'but in more ambiguous situations such as drunken

ness or family disputes they may matter a great dea,l. 

Yet there is a more intractable problem here. When 

one compares arrest rates, one really does not know with 

any degree of certainty exactly what it is that is being 

compared. It is only in a superfic,ial sense that one can 

argue that by comparing arrest rates the exercise of dis

cretion by patrolmen or in police d€'partments is being com

pared. What in fact is being compared are the formal 

charges preferred against a suspect, the end result of a 

patrolman's interpretation and judgment of a situation. 

Thus, . the comparison of arrest rates is unsatisfactory as 

the only ,Ieasure of discretion since one cannot always be 

sure what those rates. mean. This is much less of a prob

lem where the offense is relatively clear-cut. Citation 
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rates for traffic tickets normally mean what most people 

infer they mean, namely, that the person was cited because 

he or she violated a traffic law. An arrest for drunken

ness, on the other hand, may be an arrest for any number of 

offenses, legal or otherwise. A man may be arrested for 

drunkenness because he was actually drunk, or because some

body complained about his behavior, or because he failed 

to' exhibit the "proper" attitude toward the 'patrolman, or 

because the officer felt an arrest was necessary and no 

other charge was available. Behaviors that are ostensibly 

similar and are lumped into the same category for adminis

trati ve purposes may in fact be quite different. M,oreover, 

even in a. case where two officers could agree that a 

particular behavior constitutes a specified offense, they 

may still disagree on the charge that should be preferred. 

It is not unconwon for a patrolman to prefer a higher 

charge than the circumstances warrant to k~ep a person off 

the streets for awhile, to detain an individual for purposes 

of investigation, or to counter the anticipated. decision of 

the prosecutor. The argument, in short, i,s that arrest 

rates cannot explain a given pattern of decisions since 

they do not reveal the reasons for those decisions. I 

would argue only when similar situations and the decision

making process in these situations are compared can one 

begin to explain discretion. The problem is to explain 

ex ante rather than ex poste behavior. 
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A second difficulty with arrest rates is that they pro

vide no measure of decisions not to enforce the law. Be

cause of the lack of comparability it is not sufficient to 

say that a difference in arrest rates indicates that one 

department is less likely to enforce a particular law. A 

survey instrument can get around this problem and.provide 

an explicit measure of a decision nQt to enforce the law. 

Finally, a survey offers the advantage of allowing the 

analyst to manipulate the situations a patrolman "en

counters." It is possible to include--or make a patrolman 

confront--only those situations chosen by the analyst. This 

obviously has advantages from a theor~tical point of view. 

Ideally, survey data should be supplemented with data 

on an individual officer's rate of arrests for various 

offenses, number of traffic citations, and field interroga

tions. SUch independent measures of a patrolman's activities 

could be used as one test of the validity of the measures 

of discretion in the survey instrument. This kind of data 

was not ottained in this study because it was unavailable 

in one department (Inglewood), and any attempt to obtain it 

and still maintain th~ confidentiality of the interview 

process would have entailed considerable administrative 

problems. 

Limitations and Biases of the Survey Instrument 

The most seare disadvantage of using a survey is that 

there is no reliable way of knowing to what extent the 
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"decisions" made by patrolmen in the interview reflect their 

actual behavior on the street. The first" difficulty here is 

the"artificiality of the hypotheti~al situations used to 

measure discretion in the su.rvey instrument (see questions. 

1,2,3,4,16, and 18 in Appendix II). All seven of these 

situations weie based upon incidents which were either 

witnessed or drawn from arrest repo.rts. They are typical 
" 

in the sense that they frequently 09cur, and they are 

realistic. But reading about a family dispute in a com

fortable, well-lit interview room is not the same as con-

fronting the people in their home. It is one thing to 

read about an angry man ordering the police to leave his 

home in the most obscene language possible; it is another 

to be there. In this sense, all of the situations pre-

"sented in the interview' schedule art:! artificial." 

While I do not want to minimize the artificiality of 

the hypothetical situations and the way this mi~ht bias the 

responses, I believe that the far more important source of 

bias is that of delib~rate distortion in the responses. 
~., 

They may mean that the respondent biases his answer in 

such a way so as to provide the interviewer with the 

response that the respondent thinks he or she wants to 

hear. A patrolman obviously wants to appear sensible and 

rational in his decisions, and there might be a tendency to 

choose that alternative which :r:epresents, -from the re-

spondent's point of view, the most "·rational" course of 
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action to the interviewer. More serious are answers which 

are biased to c,onform to the perceived policies (or pre-

ferences) of the department. For example, if the depart-

ment prefers that an officer normally take a formal action, 

that he enforce the law by iss~ing a citation or making an 

arrest, there might be a tendency for a respondent to choose 

this alternative rather than the one he would choose if 

only he and his partner were present at the scene. Finally,_ 

a respondent would attempt 'to avoid taking an action in the 

survey which was obviously racist or illegal. 

The extent of bias in the survey responses depends in 

parton how patrolmen in each department perceived the 

research project and what they believed were my true 

intentions: whether I was a liberal do-g~oder out to expose 

the police, or whethe~ I was working for the Chief of 

.Police; or whether I was ~eh~irtely interested in under~ 

s't:~nding the problem o~ police discretion. The most' 

important,f~ctors influencing an officer's perceptions 

toward the research project was the' extent c)f his ,know

iedge about it and, more impor.tant, his knowledge, of me. 

This knowledge (or the lack of it) is, in turn, a function 

of whether or not I had ridden with the officer and what he 

had heard about me through the department grape-vine. It 

is my impression that patrolmen who had my company during a 

tour of dutJ oI"who had talked to me informally at some 

'point were more likely to view the research project and the 

795 

. I 



survey favorably, and they were, thus, more likely to re-

spond honestly to ,the survey questions. Numerous patrol

men commented either during or after the interviews that 

~hey believed that what I was doing was a good and needed 

research project and, more importantly, they bel:i:-eved I was 

going about it in the correct way-·-that is, I had take'n the 

time to ride in patrol cars. 

The kind and extent of contact patrolmen had with me 

during the courSe of the field research depended on the size 

of the department. In general, patrolmen in Redondo Beach 
" 

and Inglewood were more likely than those in LAPD to have 

talked with me and to be aware of the purposes of the 

research and the survey. Even though patrolmen in LAPD were 

very cooperative, and many of them believed the research 

worthwhile--and said so--I believe that because most did 

not know me, they were more likely 'to'~{strust my intentions 

and the ,research project. Thus, if the interviews are 

bias~d, they are likely to be biase~ toward .conformity with 

department policy, and this is more likely in the Los 

Angeles Police Department than in the small departments. 

Another factor which may have contributed to distortion 

in the interview responses has to do with the ~nterviewers 

used in this study. Jud9ing from te~tbook~ on the subject, 

the ideal interviewer would have been a policeman trained 

in interview techniques. Since these are hard to come by, 

trained interviewers from the U.C.L.A. Survey Research 
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Center ~ere used. Most of these individuals were women who 

had considerable' skill as interviewers but'little knowledge 

of the police. None of them evidenced any overt hos,tili ties 

toward the police and they were able to establish decent 

rapport with the respondents (some evidence indicates that 

women are able to establish better rappoit in an interview 

than men).3 The problem here is that some patrolmen may 

have found it rather easy to mislead the interviewers 

because of their lack of knowledge of the police. I have 

no way of knowing to what extent the responses are biased 

for this reason, but it is a factor to bear in mind in 

judging the responses. 

Finally, there is reason to believe that some of the 

responses in Redondo Beach may be biased because of a set 

of events that occurred just prior to the time the inter-

views were administered. While there was no dearth of anta-

gonismbetween managem~nt ~nd pat~olmen in any of the three 

d~part~ents, this ,antagonism erupted int6 open conflict in 

Redondo Beach in late ~:pr~l of 197.~ _ A number of patrolmen 

. : (arid at least one ''Serge: .,at) challenged th~ Chi~f of Police 

and the Captain' in charge of patrol on issues of 'super- ' 

vision and other departmental polic~es. The issue which 

produced the most resentment was th~ enforcement of petty 

r~gulations.pertaining to ~air length, tardine~s and other 

trivial matters. Many of the patrolmen believed that 

strict enforcement of these rules was tantamount to 
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harassment. Many were also upset by what they believed was 

the failure of the department to support patrolmen in the 

performance of their duties; they ·believed, in short, that 

the department was more interested in "public relations" 

than controlling crime. Finally, some patrolmen simply 

disagreed with the Chief's ideas and policies: some 

believed that he should stress traffic enforcement more 

than he did (this was rather self-serving in part since a 

fe~ of these officers were campaigning for the creation of 

a motorized traffic enforcement unit): others thought. the 

departm~nt was mismanaged and lacked "leadership." These 

feelings were more or less common to all three departments, 

but only in Redondo Beach did they burst into open conflict. 

And as luck would have it, the high point of the strife was 

one week prior to the beginning of the interviews. 

There is no way to estimate the extent of the bias in 

the Redondo.Beach interviews that are due to this conflict. 

However, I believe the real issue in the dispute was the 

continuing conflict between a number of well-educated, 

young patrolmen and some of the Sergeants. Therefore, one 

might expect that the responses to questions about super-

vision are negatively bias~d in comparison with the other 

two departments. (The attitudes of patrolmen toward 

supervision in all three depar~ments are generally negative; 

the point here is that the answers in Redondo Beach are 

probably somewhat more negative tha,n would otherwise be the 
case. ) 
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Other than the factors mentioned here no overall 

estimates of bias in the interviews can be made. However, 

the one check which is available to evaluate the survey 

data are the field observations. As the survey data was 

presented throughout the course of the analysis, I attempted 

to point up discrepancies between the survey responses and 

the field observations. Here it i& sufficient to point 

out that with one exc,eption the field observations and 

survey responses'are, generally, more consistent in the two 

small depart~ents than in LAPO. The exception of course 

is the aggressiveness. of patrolmen in Inglewood. As I 

pointed out in Chapter Four there is reason to believe that 

patrolmen in Inglewood are not as aggressive as they say 

they are in the survey but probably more aggressive than 

they seemed in the field observations. With regard to LAPO 

the question is whether the patrolmen are as legalistic as 

the responses indicate or whether these responses are 

biased to conform with departmental policy. The problem in 

evaluating this is that examples can be drawn from the 

field observations which either support or invalidat. the 

survey responses in LAPD. Yet I am inclined to believe, 

with one important exception, that patrolmen in LAPO are 

as legalistic as the survey responses indicate.' The 

exception are the two, types of order-maintenance situations, 

and here I believe that there is a bias toward action that 

is. inconsistent with the field observations. 

799 



METHODS OF DATA ANALYSIS 

The empirical analysis in chapter six is based largely 

on the hypothetical situations and measures of police atti-

tudes with the usual seven~point, agree-d~sagree, Likert-

type items. 'The analysis of the survey data required two 

different types of analysis. The first involved the use of 

key cluster analysis (a variant of factor analysis) to 

create attitudinal scales and several composite measures of 

discretion. The second used multiple regression (and 

simple cross-tabulations where the assumptions of the 

equal-interval scale could not met met) to analyze relation-

ships among variables. 

Attitudinal scales and composite measures of dis-

cretion were cl:eated from the Likert-type items and dummy 

v~riables based on the responses to the hypothetical 

situations with key cluster analysis. The computer program 

used in this analysis was developed by Carl P. Hensler of 

the Departm~nt of Political ~cience, U.C.L.A., and offers 

dist~nct advantages over the standard factor analysis pro-
4 gram (such as appears in S.P.S.S.). Factor analysis is a 

te~hnique for simplifying a mass of data: the purpose of 

factor analysis, according to one proponent, is to reduce 

different observations or measurements into "distinct 

patterns of occurrence."S It is an especially useful tool 

in constructing attitudinal scales. One can take separate 
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measures of attitudes, toward police wo.rk for example, and 

use factor analysis to isolate the underlying patterns 

among these items. In other words, factor analysis can be 

used to determine the underlying dimensions of a pool of 

measures~ The output of a typical factor ~nalytic solu-

tion is based upon a correlation matrix of the observed 

variables, and the factor loadings ·for these variables are 

a measure of the degree of "association" and the direction 

for the variable and the (underlying) factor. Somewhat 

simplistically, we can say that the loading ofa given 

variable is simply the (average) correlation of the variable 

with the variables which define the factor. 6 The number of 

factors obtained and the loadings for any set of variables 

. depend on criteria selected by the analyst (which vary 

according to the ~pecies of factor analysis used) and can 
. . 7 be rather arb1trary. 

Factor analysis is not magic and it does not obviate 

the need for conceptual judgments by the analyst about 

what items to include. Many of the misunderstandings 

about factor analysis stern from the naive belief that all 

one has to do is to factor analyze a large pool of variables 

to corne up· with the "proper" solution. Yet there is a 

more difficult 'problem with factor analysis, and th.is, 

as Hensler puts it, is that in most factor analyses there 

is a discrepancy between the analytical and op~rational 

factors. All of the variables included in a given factor 
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analysis have non-zero loadings on the factors. As a re

sult all of the obtained factors are "contaminated" with 

variables which the analyst might prefer to leave out in 

the final solution. In creating a scaie from a pool of 

fifteen items, the analyst may select only those ten with 

the highest loadings and leave the others out. But by , 

dropping these five variables from 'the analysis the factors 

are changed since the variation contributed by the low

loading variables is not included. This may create severe 

difficulties for the ensuing empirical analysis. 8 

Key cluster analysis gets around this problem by 

simply reversing thG order of factor analysis: rather than 

defining the factor(s) by the loadings, key cluster analysis 

'enables the analyst to first define the factor as a "sub

set (cluster) of observed variables" and then to determine 

the loadings of these variables on the (defined) factor. 

Thus in addition to the factor loadings this procedure 

provides the analyst with a~ additional criterion for 

initially including the variable in the analysis. This 

criterion is based on the pattern of relationships between 

the variable X.and all other variables in the analysis. 

Called a variable's similarity this criterion requires that 

a variable, "have a profile of correlations with all other 

variables in the cluster."9 A variable's similari~y, then, 

is a measure of the extent to which it is correlated in the 

same way with other variables in the cluster. What is 
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important is the pattern of correlation. For example, take 

a simple three variable cluster. Assume that X and ~ are 

positively correlated but that X is negatively correlated 

with Z and ~ is positively correlated with Z. In this case 

X and ~ would have a low similarity because the pattern of 

correlation with Z is not similar. On the other hand, if 

both were positively correlated with Z they would have a 

high similarity. The similarity statistic ranges from zero 

if the variable's profile (the patterns of correlati9n) is 

unrelated to the profiles of other variables in the cluster 

to 1.00 w~ere the profile between the variable and the 

cluster is exactly the same. 

The use of key cluster analysis gives the .analyst two 

measures of the relationships among a set of variables: 

first, the degree to which the variables are highly related 

to the underlying factor; and second, the extent to which 

they are related in the same way. This procedure has 

obvious advantages over traditional factor analysis; to 

mention a few, the definition .of the factors can be more 

closely controlled by the analyst; the operational and 

an,alytical factors are. the same; and the factors are more 

easily interpreted. lO For the analyst using attitudinal 

scales this procedure has definite advantages. Even though 

factor analysis can be used to determine the intercorrela

tions among a subset of variables and an underlying dimen-

sion, one still does not have any idea of whether the 
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variables are in fact measuring the same attitude. A high 

factor loading does not necessarily mean that a variable is 

taping the, same underlying attitude, aggressiveness for 

example, as the other variables. By using the similarity 

matrix-and the factor loadings, one can develop more precise 

and ultimately more reliable measures of attitudes. 

A description of the items used in each scale with the 

factor loadings and similarities is provided at the end of 

this appendix. In addition a measure of the reliability o,f 

the scale is reported. This measure is an estimate of the 

proportion of the scale's variance which can be attributed 

to the underlying dimension; the residual is the amount of 

variance due to random measurement error. The scale scores 

were produced by adding the values of each variable in the 

cluster, adding a score of 50 to each scale, and normalizing 

the score for a mean of 50.0 and a standard deviation of 

10.0. 

Multiple regression is the preferred statistical tool 

for deciphering causal relationships. With linear regress-

ion, the analyst can predict the value of 'i, the dep,enden t 

variable, from X, the independent variable (regression is 

defined by Blalock as the "path of the mean of 'i for fixed 

XiS"), and control for the effects of other variables. 

110reover, one can estimate. the proportion of variance in 

the dependent variable that any given independent variable 

or combination of independent variables e.xp liiins. But the 
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use ~f multiple regression requires that the analyst be able 

,to confidently make a number of statistical assumptions. The 

two most important are that the XIS are independent of the 

error term, e. and that the variables meet the assumptions J. 

of an equal-inte.rval level of measurement. The former 

assumption is made less dubious if one can control, in the 

analysis, for ether factors that might be causes of Y. This 

can be done through explicit measurement and control of these 

f . hI' 1 h d' . 11 . actors J.n t e ana YSJ.s or tlroug. ran omJ.zatJ.on. MeetJ.ng 

the assumption of an equal-interval level of measurement is 

more difficult, ,especially with attitudinal data,' and the 

problem is more severe for measures of the dependent than 

the independent variables. For the latter one can use dummy 

variables. 

Scaling of the Likert-type items was resorted to partly 

as a way of meeting the equal-interval assumption required 

for the use of multiple regression. The Likert-type items 

are accepted as meeting the ordinal-scale level of measure

ment, and ~t is conunon to add these items together and pro

duce a scale \\1hich purportedly meets the equal-interval 

assumption. How good of an assumption is this? One way of 

approaching this problem is to compute the mean scale score' 

for each value (1 through 7 in the case of the Likert-type 

items) of the defining variables. One can then ~lot the 

mean scale scores (Y-axis) against the vaiues of all the 

variables in the scale (X-axis). This has been done for all 



scales used in the analysis, and the results are portrayed 

at the end of this appendix. Here it is sufficient to point 

out that the scales are linear and in most cases there is a 

fairly close approximation to the equal-interval assump-

. 12 
tlon. 

Finally, in those cases where the equal-interval 

assumption simply could not be met"specifically with the 

measures of police discretion in the two types of order-

maintenance situation, I resorted to contingency analysis. 

This suffers from a major limitation, namely, it precludes 

the use of very many control variables to ~ort out a causal 

relationship because of the large number of cases required 

for a stable relationship. Since I have only 198 cases 

this limitation is rather severe. Thus, the results, 

especially where controls are used, should be interpreted 

rather cautiously. 
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ATTITUDINAL SCALES 

Police Discretion Scales 

I. Aggressiveness/Extra-Legal Scale Reliability = .72 

Item ~oading Similarity 

1. In some neighborhoods, one must .54 66 
rigorously enforce all laws just to 
maintain order and prevent crimes. 

2. The police are justifie~ in,regarding .48 66 
a Negro and/or r-1exlcan Amerlcan j uve-
nile as a person who needs to be 
watched more than others. 

3. In some neighborhoods, physical com- .47 56 
bat skills and an aggressive bearing 
will be more useful to a patrolman on 
the beat than a courteous manner. 

4. A good patrolman is one who aggress- .46 63 
ively patrols his beat, stopping lots 
of cars checking out people, running 
warrant checks on vehicles that look 
suspicious and so forth~ 

5. In order to prevent crimes and .45 67 
apprehend felons, the police are some-
times required to violate search and 
seizure laws and other procedural 
safeguards. 

6. In some neighborhoods, the prevention .44 68 
of crime.requires that patrolmen stop 
people walking down the street, 
especially juveniles, and ask them 
where they are going and what they 
are doing. 

7. A person who verbally abuses a police .44 63 
officer when he has been stopped for a 
violation of the law, who calls him 
names and challenges his authority 
should be arrested. 

8. A patrolman who makes an arrest or -.42 58 
issues a citation because of a 
person's attitude is making a "bad" 
arrest. 
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Item 

9. It is important and right for an 
officer to take a person's attitude 
into account in deciding whether or 
not to enforce the law. 

10. Preservation of the peace requires 
that the police use their authority 
to order people to II move along" or 
"break it up II even th.ough no law is . 
being violated. 

II. Priorities of Law Enforcement Scale 

Item 

1. A patrolman should not make a lot of 
arrests for minor violations (e.g. 
drunks) or issue a lot of citations 
fo~ minor traffic violations. 

2. A really effective patrolman is one 
who patrols for serious felony 
violations rather than sto~ping 
people for minor traffic vlolations 
and other misdemeanors. 

3.' It.' s a wciiste of time and takes time 
away from more important things ·to 
arrest someone for possession of 2 
or 3 marijuana cigarettes. 

Formal Action Scales on Discretion 

I. Formal Actipn Scale No. 3 

Item 

1. Drunk Driver Situation - Make an 
arrest/do not make an arrest •. 

2. Old Lady Committing Petty Theft -
Take independent action or ignore 
store owner/go alon,g \<li th store 
owner's request for ah arrest. 

3. Strict Enforcement of Law? - Not 
Selective in enforcement, agree 
with Officer Newman/Selective in 
enforcement, disagree with Officer 
Newman. 
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Loading Similarity 

.40 61 

. .40 69 

.. Reliabili ty -. .55 

Loading Similarity 

.61 61 

.52 62 

.49 63 

Reliability = .48 

Loading Similarity 

.58 45 

.;..44. 31 

.44 . 32 



II. Formal Action Scale No. 1 

Item 

1 •. Drunk Dii ver Situation - Hake an 
arrest/do not make an arrest. 

2. Strict Enforcement of. La\V'? - Not 
selective in ,enforcement, agree 
with New.man/selective in enforce
ment, disagree with Officer 
Newman. 

3. Old Lady Committing Petty Theft -
Take independent action or ignore 
store owner/go along with store 
owner's request for an arrest. 

4. Interfering with an Officer -
Arrest for legal reasons/arrest 
for other reasons or do not 
arrest. 

5. 415 Family Dispute - Arrest 
husband/make no arrest. 

6. 415 Juveniles at Bowling Alley -
Arrest some or all of Juveniles/ 
Make no arrests. 
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Reliability = .51 

Loading Similarity 

.43 32 

.42 22 

-.41 24 

.40 32 

.34 29 

.30 14 
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Supervision Scales 

I. Supervision and Discretion Scale Reliability = .77 

Item Loading Similarity 

1. In general, in this department there .63 
are very few supervisors who believe 
in letting patrolmen make their own 
decisions. ' 

2. A patrolman will usually get along .62 
better on the job with his supe~-
visors if he doesn't go looking for 
situations requiring police attention, 
but handles them as situations arise. 

3. The field su~ervisors act as if their .61 
only job is to enforce the rules and 
regulations of this department. 

4. In general, field su~ervisors in this .59 
department are more 1nterested in' 
enforcing petty rules about dress, 
hair length, and whether or not you 
wear your hat when you get out of the 
car or whether you are a few minutes 
late to work than the sort of job 
patrolmen do. 

,5. Patrolmen who are always out looking .54 
for situations requiring police 
attention are the ones who usu~lly 
get into trouble with their supervisors. 

6. Patrolmen often fail to take necessary .49 
police action due to a 'feeling that 
supervisors will disapprove of their 
actions. ' 

7. The department allows patrolmen more -.48 
than enough discretion in making 
arrests, issuing citations, or making 
tactical decisions. 

91 

90 

86 

86 

83 

91 

91 

II. Supervisor's 'Behavior Scale Reliability = .65 

Item Loading Similarity 

1. How often do the field supervisors .69 51 
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~it;.-~. ___ ." __ _ 

Item Loading Similarity 

in this department drive by and 
observe you while you are on a call? 

2. How often do the field supervisors 
actually intervene in a call or 
situation ~hich you are handl~ng? 

.69 51 

III. Supervisory Style" Scale R~,liabili ty = .51 

Item Loading Similarity 

1. Patrolmen are frequently found " 
guilty of violating departmental 
ruies and procedures and are con
sequently penalized severely. 

2. The department expects supervisors 
to deal with their patrolmen in"a 
very strict 'manner. 

3. The main method used by supervisors 
to keep their men working properly 
is that of punishment for what they 
consider ineffective performance. 

.54 

.49 

.47 

79 

83 

82 

IV. Rule Enforcement Scale Reliability = .67 

Item Loading Similarity 

1. In general, field supervisors in .72 
this department ar~ more interested 
in enforcing petty rules about dress, 
hair length, and whether or not you 
wear your hat when you get out of the 
car or whether you are a few minutes 
late to work than the sort of job 
pa~rolmen do. 

2. The field supervisors act as if their .64 
only job is to enforce the rules.and 
regulations of this department. 

3. The field supervisors always let -.54 
you know when you do a good job. 
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Social Psychological Scale 

I. Intolerance of Ambiguity Scale 

Item 

1. There are two kinds of women: 
the pure and the bad. 

'2. There are two kinds of people in 
the world: the weak and the 
strong. 

3. There is only one right way to do 
anything. 

4. You can classify almost all people 
as either crooked or honest. 

5. A person is either 100% American 
or he isn't. 
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Reli.ability = .62 ' 

Loading Similarity 

.58 81 

.58 84 

'.48 84 

.47 73 

.36 79 
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NOTES TO APPENDIX I 

1. For discus::>ions of participant observation and some of 
the more important methodological problems see Howard 
Becker, "Problems of Inference and Proof in Partici
pant Observation," American Sociological Review 23 
(1958): 652-660; M.S. Schwartz and £.G.Schwartz, 
"Problems in Participant-Observation," American Journal 
of Sociolog1 60 (1955) ~ 343-355;Arthu~ J. Vidich, 
"Participant Observation and the Collection and Inter
pretation of Data," American Journal of Sociology 60 . 
(1955): 354-360; Ned-Polsky, Hustlers~_ Beats and Others 
(Chicago: Aldine Publishers, 1967): esp. chap. 3; and 
for a general in-roduction to field research in formal' 
organizations see W. Richard Scott, "Field Methods in· 
the Study of Organiz .. ations," in James G. Harch, 
Handbook of Organizations (Chicago: Rand r.1cNally & Co., 
1965): 261-305. 

2. For the classical discussion of the problem of ecolog
ical correlations see W.S. Robinson, "Ecological 
Corre lations and .,the Behavior of Individuals," American 
Sociological Review 15 (June' 1950): 3517357; a recent 
discussion of ways to get around this problem can be 
found in W. Phillips Shively, "'Ecological' Inference: 
The Use of Aggregate Data to Study Individual.s," 
American Political Science Review 63 (1969): 1183-1196. 

3. However, this does not mean that women are bet.ter 
interviewers with all groups of individuals. For a 
general discussion of these and other matters pe.tain
ing to interviewing see, Charles F. Cannell and 
Robert Kahn, "Interviewing," in The Handbook of Social 
Psychology, Vol. 2, Gardner Lindzey and Elliot 
Aronson (eds.) (Henlo Park, Calif.: Addison-Wesley, 
1968) . 

4. Carl P.· Hensler, 'l'he Structure of Orientaticns Toward 
Governmen t, unpublished Ph. D. Dissertati.on, Department 
of Government, M.I.T. (1971), chapter 3. 

5. R. J. Rummel,· "Understanding Factor Analysis," Journal 
of Conflict Resolution 11 (1967): 445. 

6. Hensler puts it this way: "the output is an n variable 
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7. 

8. 

9 • 

10. 

by m factor loading matrix A which relates the observed 
variables' values Z to the hypothetical variable 
(factor) values F: Z equa+s AF." The Structure of 
Orientations Toward Government, pg. 66. 

Ibid. , pg. 67. 

Ibid. , pg. 68. 

Ibid. , pg. 69. 

Ibid. , pg. 69-70. 

11. Hubert M. Blalock, Jr., Social Statistics (New ~ork: 
McGraw-Hill, 1972), pp. 366-368; and Causal Inferences 
in Non-Experimental Research (Chapel'Hill: University 
of North Carolina Press, 1964) ,chapter 1. 

12:. BE~cause of the difficulty in developing attitudinal 
measures which really meet the equal-interval assu~p
tion, analysts often use ordinal scale measures. Whil.e 
this is dubious from a statistical point of view, it 
is often justifieq. on pragmatic grounds. On the general 
PFoblem of meeting these assumptions see S.S. Stevens, 
i'M,easurement I Statistics, and the Schemapiric View," 
Science 161 (1968): 849-856; and Hubert M. Blalock, Jr., 
Causal Inferences in N0ll-Experimental REsearch. 
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APPENDIX II 

SURVE~ INSTRUMENT 
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PURPOSE OF THE SURVEY: 

TH1E REQUIRED FOR 
THE INTERVIEW: 

PROCEDURES FOR CONDUCTING 
THE INTERVIEW: 

YOUR MANNER: 

General Information' 

This survey is part of a study of decision-making 
,by policemen in three departments in Los Angeles 
County. The study he,s been funded by the Law 
Enforcement Assistance Administration (LEAA). 
The survey seeks information about the way 
police officers make routine decisions and their 
reasons for these decisions. Additionally, the 
study seeks to elicit,information about supervisory 
practices and other aspects of organizational 
behavior. 

If the respondent asks how much time will be 
required for the interview, tell him that the 
interview runs approximately one hour and fifteen 
Minutes. 

The police officers participat,ing in this survey 
have already been informed or the purposes of this 
study and the general nature of the survey instru
ment. You should not have to spend any time 
explaining the study to the respondent. However, 
before you begin the survey you should reaffirm 
that the information obtained by this interview 
is STRICTLY COrrF'IDENTIAL and that nobody except 
the researcher will have access to the ra"T ' 
information. 

Begin the interview with Part I. When 'you have 
c'ompleted it give the respondent Part II to 
complete by himself.' Wnile you are waiting you 
should begin to edit Part Iof the questionnaire. 

When you finish be sure tbat 'you. have both parts 
and that the INTERVIEW NUNBERS FOR PART I AND 
PART II ARE THE SAME • 

. You should conduct the interview in a friendly but 
businesslike mp,~ner. Try to prevent the respondent 
from wandering. Over-friendHness and concern OIl 

your part about the respondent's personal troubles 
or frustrations may actually lead to your obtaining 
less information. Hhileyou are conducting the 
interview do not engage in asking peripheral, 
albeit interesting, questions. Save those until 
you have completed the interviewl 

As you are aware much of the information in this 
questionnaire may be extremely sensitive to the 
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ASKING THE QUESTIONS: 

RECORDING THE 
INFORMATION: 

PROBING: 

respondent. It is important that you maintain 
your stance of a neutral tape-recorder. Donot 
indicate a personal opinion of a re$ponse by 
either tone of voice or facial expression. Except 
for those instances in the interviewer instructions 
where it is permitted do not offer information on 
the meaning of questions or attempt to explain 
what words mean. Do not offer your own views in 
any way during the interview. You may bias the 

'responses'to the next five questions. 

Ask the questions in the order specified in the 
f;urvey instrument. Do not reword any question. 
All comments in parentheses are instructions to the 
interviewer. Ask every question even though you 
may 'think the respondent has just answer~d'this 
question. 

On questiol~s #5,7,8,14,15 ,16c ,17D, and 18D you 
must hand the respondent either some cards or 
a list of items. These are spelled out in the 
interviewer instructions, but double check before 
you begin the interview to be sure you have all 
necessary materials. 

The questionnaire uses eight hypothetical situations 
to which the respondent will have to respond. You 
may give him all the situations at once and instruct 
him to turn the pages and read them as you instruct 
him. Caution him not to turn the pages until you 
say so •. 

Record all responses verbatim unless otherwise 
instructed. Designate probes by abbreviating and 
enclosing in parentheses. Example-: "What do you 
mean?" (mean). 

Many of th~ questions require some probing on the 
part of the interviewers. Special instructions 

,are included for each question to designate what 
kind of information is to be obtained through the. 
probes. Use only the standard probes--why, What 
do you mean, Give me an exampie, etc.--unless, 
otherwise instructed. All questions requiring a 
probe should be finished with a final probe. . 
You should generally use the following 'final probe, 
althougp circumstances may dictate that you phrase 
it differently: "What else can you tell 'me. about 
•••• " recorded as (else). Record R's response 
to the final probe verbatim, right after the probe. 
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PART I 

BASIC DATA SHEET - QUESTIOIlNAIRE FOR PATROLMEN 

Date: 

Police Department: ______________________________________ _ 

IntervievT Number: ----------------------------------------
Time Started: __________________________________________ __ 

Time Finished: -------------------------------------------
Interviewed by: ________ ~~----~----~------------------

(sign full name) 

Coded by: ______________ ~--~~~--~------------------
(sign full name) 

Date: ______________________________ ~------------.-------
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Q. I 

DISCRETIONARY INCIDENTS 

Incident I 

Time: 2230 hrs. 

Subject: WMA, 30-35 yrs. 

Situation: 

Two officers are routinely patroling their area when they observe a late 
model Ford ahead of them driving very slowly. They slow down and continue 
to observe the vehicle; as they watch it weaves somewhat, from one lane 
to another. They turn on their red light and stop the vehicle. 

The driver is asked to get out of his car and one of the officers proceeds 
to administer the field sobriety test. The man staggers as he gets out 
of his car, his eyes are red, and his speech is somewhat slurred. He 
doesn't pass all of the sobriety tests: he can walk part way putting 
one foot in front of the other; he can only stand on one foot for about 

. thirty to forty seconds; and he cannot touch his nose w~,th his finger 
tips when his head is tilted back. The man is in no condition to drive 
his car, yet he is not so drunk that he couldn't take care of himself. 

Upon questioning the man, the officer learns that he is having financial 
and marital problems and as a result, he has been drinking more than 
usual. The man said that he has never been arrested for drunk driving 
before. According to the address on his driver's license he lives about 
5 or 6 blocks from their present location. The man claims that he is 
on his way home. 

What 'would you do in this situation?' 

PROBE: Why or why not make an arrest? 
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Q.2. 

DISCRETIONARY INCIDENTS 

Incident 'II 

Time: 2030 hrs. 

Subjects: 10 to 15 'V7hite and Negro Ilules and Females, ,16 to 19 yrs. 

Situation: 

Two officers respond to a 415 (disturbing the peace) juveniles call at a 
local bowling alley. When they arrive 10 to 15 juveniles are milling in . 
front of, and just inside of, the main door of the bowling alley. According 
to the security guard and the manager they have been there for some time, 
blocking the doorway, yelling and screaming and generally making nuisances 
of themselves. The officers know that this is not the first time this has 
happened and they are aware that some of the same juveniles are involved. 

The officers ask them to leave and the youths begin to argue. They claim 
that they are not doing anything, that they have a right to come to the 
bowling alley, and that the ma.nager gets "up tight over almost anything." 
The manager says that they are preventing customers from leaving and 
entering the bowling alley and offending some customers by their obscene 
language.. In response to a question from one of the patrolmen, the manager 
says that he doesn't want to prosecute the juveniles, he just wants them 
off the premises. 

The officers order the juveniles to leave and they begin to do so, but 
very slowly. Two or three break away from the m~in group and run back 
into the bowling alley, disappearing in the crowd. The rest mill outside 
the f.ront door and begin to yell obscenities at the manager and the 
police. One young girl with long blond hair walks up tb the manager and 
calls him "a fucking prick." Other men, women and children, customers,' 
are having difficulty entering or leaving the bowling alley. 

The officers order them to move along for J;;,he second time and they threaten 
to arrest the lot of them. The youths move a little further away, but 
they still keep milling about and yelling. 

What wou~d you do in this situation? 

PROBE: Why did you take "such and such" an action? 
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DISCRETIONARY INCIDENTS· 

Incident III 

Time: 1910 hrs. 

Subjects: r.1N & FN, 25 yr.s., and 2 children, FN, 4 years and MN, 1 year 

Situation; 

Two officers .respond to a 415 (disturbing the peace) situation. They arrive 
and gain entrance to the subjects' apartment. The woman is the informant, 
and it is in~ediatelyobvious that she has been beaten by her husband. 
Her cheeks are bruised, her lower lip is cut and bleeding, her dress is 
torn, and she is sobbing and barely able to talk. It is also evident 
that she has been drinking. They ask what's been going ,on and the 
husband who has also been drinking says, "It·' s allover now." The woman 
says in response to a question from one of the officers that her husband 
hit her and beat her. The man says, "Shut up, woman." 

The officers continue to talk to them and ask the woman what she wants 
to do. She says that she is afraid to sign a complaint out ot fear of 
being beaten again by her husband. At this time the husband jumps up and 
says to the officers, "It's allover, goddamn it, I told you that, now get 
the fuck out of here." He continues to shout loudly and aggressively at 
the officers and demands that they leave at once. 

What would you do in this situation? 

PROB.E: What" are the reasons for R.'s decision AND/OR "what are you trying to 
achieve by taking that action? 
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Q.4. 

DISCRETIONARY INCIDENTS 

Incident IV 

Time: 2151 hrs. 

Subjects: Two WMA's, 18 to 25 yrs. 

Situation: 

Two patrolmen have responded to a possible 242-245 situation in front of 
a local bar. Evidently, a fight broke out between one of the above subjects 
and the victim in the bar. It is not clear how the fight started, but 
during the fight one of the WMA's pulled a knife and stuck it in the leg 
of'the victim. 

After arriving the officers calm everyone ,down and call for an ambulance 
~or the man. The wound does not appear to-be serious but it requires 
immediate medical attention. The fight took place just outside the front 
door of the bar and a crowd has now gathered around the scene. One of the 
officers ta~es the suspect, who is very calm by now over to the patrol car 
to question him. Since the man is very calm and cooperative the officer 
decides to put the man in the back seat of the patrol car to question him. 
The rear windows are rolled up but the front ones are still rolled down. 

While the officer is questioning the suspect the other subject, evidently 
a friend, comes up and asks the officer, through the front window, what 
the hell is he doing talking to his friend and goes on to say that he 
should be talking to the other guy since he· started the fight.. The officer 
tells him to leave. The man persists saying that he wants to talk to his 
friend, that it is illegal for the police to question his friend without 
a lawyer, etc. The officer tells him to leave immediately. The man says, 
"You cops are all alike," and begins to scream and yell at the officer. 

What would you do in this situation? 

PROBE: Why? What are your reasons for "such and such" an action? 

831 -



Q.5. We would like to know what is considered the "exc'essive use of force" in 
this police department. That is, ",e want to know "'hen a police officer 
will be "punished" for what is called the "excessive use of force." By 
punished we mean that an officer is reprimanded, either fo~mally' or 
informally, or, at the other extreme given days off work. 

Listed below are some situations where force of one kind~r another is 
used. Indicate which ones you think are unacceptable to the department; 
that is, those in which the officer would be punished if the'department 
were aware of his behavior. 

(a) A man who, has robbed and beaten an elderly person, or who has 
sexually assaulted a young girl (10 to 14 yrs. of age) or has 
committed any other outrageous crime happens to receive a few 
,blows on the way to the station. 

(1) YES 
(2) NO 
(7) NO OPINION 
(8) D.K. 
(9) N.A. 

(b) An officer strikes a man he has arrested with his fist or flashlite 
after the man calls him a "pig" and uses numerous other obscenities, 
one of which refers to the pfficer's relationship with his mother. 

, (1) YES 
(2) NO 
(7) NO OPINION 
(8) D.K. 
(9) N.A. 

(c) An officer pOkes a man in the chest· several times while lecturing 
to the man about a 415 fam~ly he was involved in. 

(1) YES 
(2) NO 
(7 ) NO OPINION 
(8) D.K. 
(9) N.A. 

(d) An officer puts tha handcuffs on extremely tight on a man who 
struggled when the .,police officers first tried to put them on. 

(1) YES 
(2) NO 
(7) NO OPINION 
(8) D.K. 
(9) . N.A. 
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(e) A man is pushed rather hard toward,the door of the station by an 
officer as the man gets out of the patrol car. The man hits the 

. ctoor wi',lih a resounding thump. He has been struggling on the way 
to the t;tation and has spit on the officers several times. He was 
arrested for drunk driving. 

(1) YES 
(2) --NO 
(7) ------NO OPINION 
(8) --D.K. 
(9) :=: N.A. 

(f) An office'r h~ts a man on the side of the head with his flashlite 
while trying to put the man in the car. The man is bigger than the 
officer and has been kicking, pushing, spitting, and struggling 
with the officers in other ways. 

(1) YES 
(2)' It-lO 
(7 ) l~O OPINION 
(8) I)'K. 
(9) If.A. 

(g) An officer pushes a man who has called him a "pig" and used other 
obscenitien. 

(1) 1fES 
(2) HO 
(7) no OPINION 
(8) Il.K. 
(9) ~r.A. 

(h) As two officers are starting to chase a 484 suspect who is running 
away from them in a store a friend interferes and tells them to stop. 
One of the officers gives the man a fist in the side of the head 
to knock him out of the way and pursues the 484 suspect. 

(1) YES 
(2) NO 
(7 ) Nt) OPINION 
(8) D.K.· 
(9) N .• A. 
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L _____ _ 

Q.6. Under what circumstances de yt..:u think yeu weuld draw and fire yeur gun? 

PROBE: Determine specific circumstances and the Respendent's guidelines. 

Q.7. No.w, we weuld like to. ask yeu seme questiens abeut the ebjectives ef this 
department and what the department expects ef individual efficers. 'Here 
is a list ef things that are generally censidered to. be impertant by 
pelice departments (hand respendent the list). \~e weu1d like yeu t.e pick 
eut the five items that, in yeur epinien, this department ce.nsiders mest 
impertant. After yeu have chesen five items rank these items frem mest 
to. least impertant. 

(Interviewers: Cede most impertant as 1 and least impertant as 5. Leave 
the items R. dees net pick blank.) 

{ 

{ 

( 
( 
{ 
{ 
( 
{ 

) 
) 

) 

) 

) 
) 
) 
) 
) 

,( ) 

Issue a substantial number ef traffic citatiens. 
Patrel yeur beat fer petentia1 rebberies and burglaries, i.e., 
make business checks, patre1 residential streets, etc. 
Be active and aggressive en yeur beat: step people, check them 
eut, run llarrant checks, etc. 
At.tempt to. help peep1e when needed, such as listening to them 
when they have a problem. 
Naintain ceurteeus a.nd geed relatiens with the public. 
Actively patrel yeur beat fer drunk drivers. 
Make a sUbstantial number of geed fe1eny arrests. 
r.Iaintain a prefessiena1 image. 
Herk effectively with peep1e in'keeping the peace. 
Stay eut ef treub1e (i.e., have few persenne1 cemp1aints) and 
fellow all departmental rules and precedures 
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Q.8. Now, take another look at this list and pick out the five items that in 
your opinion should be most important. In other words, we want to know 
what you thinlt the five most import'ant obJ ecti ves should, be. Once' you 
have chosen five items then~ them from most to least importan~. 

(Interviewers: Code most important as 1 and least important as 5. Leave 
items R does not pick blank.) 

) Issue a substantial number of traffic citations. 
) Patrol your beat for potential robberies and ourglaries,ioe., 

make business checks, patrol residential streets, etc. 
( Be active and aggressive on your beat: stop people, check them 

out, run warrant checks, etc. '. 
( ) Attempt to help people "Then needed, such as listening to them 

when they have a problem. 
( ) Maintain courteous and good relations with the public. 
( ) Actively patrol your beat for drunk drivers. 
( ) Make a substantial number of good felony arrests. 
( ) Maintain a professional image. 
( ) Work effectively with people in keeping the peace. 
( ) Stay out of trouble (i~e., have few personnel complaints) and 

follow all departmental rules and procedures. 

Q.9. How often do the field supervisors in this department drive by and observe 
you while you are on a call? 

(1 ) VERY Qlr'TEN 
(2) OFTEN 
( 3 ) SOME'l'IMES 
( 4 ) NOT VERY OFTEN 
(5) HARDLY AT ALL 
(8) D.K. 
(9) N.A. 

Q.IO. How often do the field supervisors in this department actually intervene 
in a call or ,situation which you are handling? 

(1 ) VERY OF'l'EN 
(2) OFTEN 
(3) SOMETIMES 
(4 ) NOT VERY OFTEN 
(5) HARDLY AT ALL 
(8) D.K. 
(9)N.A. 

Q.IOA. Why do (don't) the field supervisors intervene very much when you are 
handling a call? 

PROBE: Why? 
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!f{1i/ Calm d,o tli~ titld,supe,r,visor,s and'\t!atch Commanders in this 
d!JPfll"t.m,cntrfJprimund putrolmen for violations of the ruhi? 

W'iu.it, ru.lc,Hl !lt~ the field, supcrvi sora and watch commanders most likely to 
J'!;~qu,!Wtlil (tnt'oree. 

VI'O:OE ~ Petermine violatiot1z that supervisors are most likely to 
'l':'C1Jx'iJll,Uhd J?~trolmell for. 

What ux~ Yol"lrpersonal goals for the next five years? 

PIKmj~; WQuld th(! orr:i.Ct.~r like ·to be promoted, if so, to what rank, 
. dO~~ljh(!\{iiJh'to atay in this department;1 does he want to 

Ilea}" 'in polil"eW'Cl.'k"l 

836 



Q.14. In order to be promoted to a higher rank in this department one must 
take and pass a civil service examination. But this examination forms 
only part of the evaluation of an o1'ficer for promotion; ordinarily e. 
poli,~e department eval,uates other aspects of an officers performance 
in the department. These evaluations may be part of the promotional 
process or the'Y' may be conducted annually. We would like to know what 
some of ~he things officers are evaluated on besides thelr score on the 
civil service examination. In oth'::!r words', we would like to know what 
an off.lcer must do besides passing the civil service examination in 
order to get ahead in this department. By this we mean also to get a 
"promotion" to the investigating units, of the department, or generally 
to be regarded by the supervisors in the department ,as a good officer. 

Here is a list of things that might be important in this regard (hand 
respondent the list). We would like you to look over this list and 
pick out the five items that, in your opinion, are considered by the 
department the most important things in evaluating an officer's per
formance. Then rank these five items from most to least important . 

. Pleas(~ feel free to· add to the list. 

(Interviewers: Code most important as 1 and least important as 5. 
LeaVE! items R. does not pick blank.) 

( ) Complete your educ~tion--Go to College. 
( ) Be able to work independently, without supervision~be able to 

initiate actions, make decisions, etc. 
<. ) Be able to work effecttvely with people in keeping the peace. 
( ) Have no personal or financial problems--bad debts, etc. 
( ) .Follow all rules and regulations of the department and all 

orders of supervisors. 
( ) Make a SUbstantial number of felony and misdemeanor arrests', 
( ) Maintain good relations with the public; be known as an officer 

who can get along w:i.th people, aml is always courteous and cool. 
( ) Be active and aggressi~e on your beat: stop people, check them 

out, run ~arrant checks, patrol for burglaries and robberies. 
( ) Maintt:.in an image of professional.ism. 
( ) Have very few or no personn& compla.ints in your fil.e. 
( ) Have good relations with the supervisors in the depa.rtment. 
( , 

Be active in community and civic af.fairs in the community 
in which you live. 

( ) 

( ) 
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Q.15. 

L 

No.., tay;e another look at the list and pick the five items that you 
think should be most important in evalu.ating an officer's performance 
.1n the department. Once you have chosen five items, then ra.~. ther3e 
from most to least important. 

(Interviewers: Code most important as 1 and least important as 5. 
~Tieave items that R. does not choose blank. ) 

( 
( 
( 

) 
) 
) 

) 
) 

Complete your education--Go to College. 
Be able to work independently, without supervision--~e able to 
initiate actions, make decisions, etc. 
Be able to work effectively with peopl~ in keeping the peace. 
Have no personal or financial problems--bad debts, etc. 
Follow all rules and regulations of the department and all 
orders of supervisors. 
Make a SUbstantial number of felony and misdeameanor arrests. 
l1aintain good relations with the public; be known as an officer 
who can get along with people, and is always cOU:ceous and cool. 
Be active and aggressive on your beat: st.op people, check them 
out, run warrant checks, patrol for burglaries and robberies. 
r.1aintain an image of professionalism. 
Have very few or no personnel complaints in your file. 
Ho.v'e good relations with the supervisors in the department. 
Be active in community and civic affairs in the communitY'in 
which you live. 
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Q.16. 

EVALUATION OF POLICE ACTIONS 

Incident I 

Time: 1810 hrs. 

Subjects: ~wo '~'s, approximately 31 years 

Situation: 

Two officers arrived at a residence in response to a 594 neighbor call and 
proceeded to talk to the informant. He said that earlier in'the afternoon 
his neighbor had broken part of a feI".!e that separated their yards and 
thrown garbage into' his backyard •. Toe officers took a look at the fence 
and found that several boe.rds had been broken out and garbage was spread 
allover the man's backyard. The informant said that he wanted to file 
a complaint against his neighbor. 

The neighbor, obviously having seen the police drive up~ came out of his 
house at this time and walked toward the police. The officers approached 
the "!lan and asked him what was going on. He admitted tearing the boards 
out of the fence and throwing garbage in the man's backyard; but he said 
that he was angry and had a good reason. The man (the informant), the 
neighbor said, continually let his dog run loose, especially in his (t.he 
neighbor's) yard. The dog had a habit of crapping in the man's backyard 
and getting into his garbage cans and thrm-Ting garbage allover. In 
addition, the neighbor claimed that the man p~.ayed his record player 
loudly, and when he had been asked to turn it down and keep hts dog in 
his own yard, the man got angry and told him to get screwed. Things 
had come to a head this morning, the neighbor said,' when the dog had 
spread garbage allover his yard. The neighbor said that he was just 
returning the garbage. 

At this the informant said the man (the neighbor) was a son of a bitch 
and he still wanted to file charges. After further questioning the 
officers determined that this had.been goin~ on for quite 'a while and 
that both men had been guilty of instigating incidents •. 

At this time the officers teld the informant that they were not going 
to do anything since he had been involved in provoking his neighbor. 
They told 'him that he was a3 guilty as his neighbor and that he was 
violating the city's leash law. They got in their car and drove off. 
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Q.16A. 

Q.16D. 

What do you think about the refusal of the officers to take 
any action, do you agree or disagree? 

(1 ) AGREE STRONGLY 
(2) AGREE SLIGHTLY 
( 3 ) NO OPIrlImr 
(4) DISAGREE STRONGLY 
(5) DISAGREE SLIGHTLY 
(8) D.K. 
(9) N.A. 

PRODE: Why or why not? 

In general, do you agree or disagree that police officers should 
ignore s'ituations in which the victim is involved or is a 
participant in the crime or disturbance? . . 
(1) AGREE STRONGLY 
(2) AGREE SLIGHTLY 
(3) NO OPINION 
(4) DISAGREE SLIGHTLY 
(5) DISAGREE STRONGLY 
(8) P.K. 
(;~) N.A. 

PRODE: Why or why not? 
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Q,16c. In your opinion, how many of the pa.trolmen in !this department 
would agree with the decision made by the police officers in the 
hypothetical situation ~o take no action? 

(0) _____ NONE OF THEM . 
(1) A FEW OF THEM (1 to 10%) 
(2) SOME OF THEN (11 to 25%) 
( 3.) QUITE A FEW OF THEM (26 to 50% ) 
(4) MANY OF THEM (51 to 85%) 
(5 ) ALMOST ALL OF THEM (86 to 100% ) 
(8) D.K. 
(9)- N.A. 
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Q.17. 

EVALUATION OF POLICE AC~rIONS 

Incident II 

Time: 1736 hrs. 

Subject: WMA, 18 yrs. 

Situation: 

;;-." 0 '.. '~':'~4, ,." , 

Two patrolmen responded to what they thought was a 415 tight call at a 
liquor store in their beat. When they arrived they' found the clerk at 

, the store with a young white male in his custody. The store owner explained 
that he caught the young man stealing a bottle of wine (value: $1. ,99) . 
and some sandwich meat (value: 89¢). lIe spotted the youth as he walked 
out the door and he ran up and grabbed him; a verbal argument between the 
two ensued and at this point another clerk called the police because 'he' , 
thought a fight might bre~ out. 

One of the officers asked the man' what he wanted to do. The store owner 
replied that he had the bottle of wine and meat back and he had warned , 
the youth about coming back in the store again; so far as he wa~ concerned 
the matter was over. The other officer at this point said that while that 
was his right, that he was in no way required to file a complaint against 
the youth, he ought to consider, nevertheless, the consequences of not doing 
'so. The store owner asked the officer what he was talking about. The 
officer repl:ted, "for all I know this boy here may be a good kid, but 
I don't know that and neither do y-ou. Many of these kids are using drugs 
toone degree or another and they'are always getting into trouble. If you 
ignore this violation of the l~w, he will probably just go someplace else 
'and steal or get into some other kind of trouble. One of the biggest problems 
we have these days is that people don't respect the law; and it starts when 
they are kids, like this one. The only way to deal with them is by enfOrcing 
the law. ' That means that you should file a I~omplaint and let the courts 
and probation department handle it." But the store owner replied that 
he didn't really care one way or the other, he 'had his wine and meat back. 
The officer persisted and said that the only way to prevent crimes lik~ 
this one and others was to arrest these people; that a small crime ,like , 
this one was only the beginning. Also the officer pOinted' out that it 
would give the police a recor.d ,of the kinds of 'things he has been involved 
in if he gets into trouble again and they could'check him out at the 
station and find out i,f he has been into other kinds of trouble. He 

"finished by saying that the law was there to be enforced and that was the 
proper way to handle these situations. He said, ".! strongly urge you to 
file a complaint and make a citizen's .arrest." The store owner finally 
agreed and the young man was arreste1 for 484 P.C. (citizens). ' 
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Q.17A. 

" .,.- . 

Q.17B. 

What do you think about the officer in the above situation urging. 
the victim to file a complaint against the youth, do you agree or 
disagree? 

(1 ) AGREE STRONGLY 
(2) AGREE SLIGHTLY 
(3) NO OPINION 
(4) DISAGREE SLIGHTLY 
(5) DISAGREE STRONGLY 
(8) D.~. 
(9) N.A. 

PROBE: ' Why or why not? 

Now let us suppose that we have a ·slightly different situation than 
that described in the incide'nt above. Suppose that the officer 
responded to a hardware store to pick, up a 484 suspect in custody 
and it turned out to be a little old lady of 71 years who had 
attempted to walk off with some kitchen utensils. The store owner 
wants to make an arrest but the officer attempts to talk him out of 
it saying that the lady is old, probably on a small pension, senile, 
and its basically a waste of time to arrest her. Would you agree or 
disagree witn the officer in trying to talk the store owner out of 
filing a complaint? 

(1) , AGREE STRONGLY 
(2) AGREE SLIGHTLY 
(3) . NO OPINION 
(4) DISAGREE SLIGHTLY 
(5) D~SAGREE STRONGLY 
(8). D.K. 
(9) N.A. 

PROBE: Why or why not? 
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Q.17C. 

Q.17D. 

If R. disagrees with both Q.17A and Q.17B proceed to 
Q.17C. If he agrees with Q.17A and Q. l7B or agrees 
with one and disagrees with the other skip to 

.11D. 

Now let us suppose that the youth involved in the 484 at the 
liquor store was known to the police as a drug user and that he 
was suspected of 4ealing in heroin and other hard drugs. Would 
you agree or disagree with the officer's attempts to urge the 
victim to file a complaint? 

(l ) AGREE STRONGLY 
(2 ) AGREE SLIGHTLY 
(3) NO OPINION 
(4) DISAGREE SLIGHTLY 
(5) DISAGREE STRONGLY 
(8) D.K. 
(9) __ N.A. 

PROBE: Why or why not? 

In your oplnlon, how many of the patrolmen in this department would 
agree with the decision made by the police officer in the above 
incident in trying to talk the victim into filing & compiaint? 
(NOTE: This refers to the first hypothetical situation.) 

( 0 ) NONE OF THEM 
(l) - -A FE.'W OF THEM (1 to 10%) 
(2) _~SOr.1E OF THEM (11 to 25%) 
( 3 ) QUITE A F~v OF THEM (26 to 50%) 
(4) MANY OF THEM (51 to 85%) 
(5) ALMOST ALL OF THEM (86 to 100%) 
(8) D.K. 
(9) N.A. 
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Q. 18 

EVALUATION OF P.OLICE ACTIONS 

,lncident III 

Time: Anytime 

Subject: Patrolm~n, 3-4 yrs. expel:,ience on River City Police Department 

Situation: 

Patrolman Alfred E. 'Newman of the River City Police Department considers 
himself to be a very g'ood police ,officer. He is hard working, aggressive, and 
maltes a good number of arrests and writes a lot of traffic citations. His 
belief is that an officer must hustle, that he must make his presence known if 
he is to prevent crime. Thus he spends a lot of time checking out vehicles--' 
he runs numerous warrant checks, and makes numerous traffic stops. His belief 
is that this is the major ",ay to make his presence known and to catch felons
burglars and 211 suspects. He does patrol residential areas and businesses 
but he believes that one rarely catches a burglar or robber in the act. Rather 
one catches felons by stopping vehicles and checking things out. 

He tends to make a lot of arrests for drunk driving, 61t7f, loitering, 
curfew violations and other misdemeanors. His attitude is that while these 
are not terribly serious-with the exception of drunk dl':iving whicli he considers 
to be one of the most serious violations-an officer is obligated to enforce 
the law and, more important, if he lets these things go soon he will get a 
reputation in his area of being lax, as allowing people to get away with things. 
According to Newman there are very fev good reasons for letting a violation go 
by and not enforcing the law. Thus Newman believes that one should keep a clean 
beat, that one should make his presence known by enforcing the law rigorously and 
by stopping and checking out vehicles. 

As a result Newman is somewhat more strict than other officers •. He doesn't 
a.lway~ cite for a traffic violation but he does make a point of stopping most 
people--even .those that are speeding only five or ten miles over the speed 
limit or have one, maybe two, equipment Violations. Newman has a higher 
number of traffic citations to'~is credit than most patrolmen in the department 
and he has a substantial nUmber of arrests. But only 15 to 20'percent of his 
arrests are for felonies; the rest are for drunk driving, 6471', loitering, 
curfew, etc. 

Newman is also impatient with those who emphasize the so-called 'social 
aspects of police work. For example, he takes a dim view of 415 families and 
the time he has to spend with people who have personal problems. As he sees it 
his job is to prevent crime and catch felons rather than worry about husbands 
who are la:t~ with their child support payments and so forth. 
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Q.18A. 

Q.18n. 

Do you agree or disagree with Officer Newman's philosophy of patrol 
work? 

(1) AGREE STRONGLY 
(2) AGREE SLIGHTLY 
(3) ---NO OPINION 
(4) DISAGREE SLIGHTLY 
(5) DISAGREE STRONGLY 
(8) D.K. 
(9) N.A. 

PROBE: Why or why not 'f 

In general, do you agree or d.isagree with Officer Newman that there 
are very few violations which an officer should let go by? 

(1) AGREE STRONGLY 
(2) AGREE SLIGHTLY-
(3) . NO OPINION 
(4) DISAGREE SLIGHTLY 
(5) . DISAGREE STRONGLY 
(8) . D.K. 
(9) __ N.A. 

PROBE: Why or why not? 
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Q.18c. 

Q.18D. 

In your opinion, how many ,of the patrolmen in this department would 
agree with Officer Newman's philosophy of patrol work? 

( 0) NONE OF THEM 
(l)--A FEW OF THEM (1 to 10%) 
(2) -SOr.1E OF THEN (11 'to 25%) 
(3) --QUITE A FEW OF THEM (26 to 50%) 
(4) --MANY OF THEM (51 to 85%) 
( 5) --ALMOST ALL .OF THEH (86 to 100%) 
(8) -D.K. 
(9) N.A. 

If R. indicates #1,2,3,' i.e., that less than 50% of 
the patrolmen in the department agree with Officer 
Newman go to Q 18D. If R. indicates #4 or #5 go 
to Q 19. 

Since you have' said that most offic'ers in this department would 
disagree with Officer Newman, would you describe what you believe 
are the' differences between Newman and the patrolmen in this depart
ment? 
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Q.l9. 

Q.l9A. 

Q.l9B. 

Now I would lik~ you to go back and take another look at the 
evaluative incidents. We want to know how you think your superiors 
in the department would have wanted the officer to respond in each 
of these cases. 

In general, would the department agree or disagree with the officer's 
refusal to take any action in the first incident? 

(l ) AGREE STRONGLY 
(2) --AGREE SLIGHTLY 
(3) --NO OPINION 
(4) ---DISAGREE SLIGHTLY 
(5) --DISAGREE STRONGLY 
(8) -D.K. . 
(9) N.A. 

PROBE: Why or why not? 

In general, would the department agree or disagree with the officer 
urging the victim to file a complaint in the second incident? 

(l) AGREE STRONGLY 
(2) ----AGREE SLIGHTLY 
(3) -~NO OPINION 
(4) ----DISAGREE SLIGHTLY 
(5) ~DISAGREE STRONGLY 
(8) -D.K. 
(9) N.A. 

PROBE: Why or why not? 
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Q.19C. 

• 

Q.20. 

In general, would the department agree or disagree ~ith Officer Newman's 
philosophy of patrol work? 

(1) _____ AGREE STRONGLY 
(2) ____ AGREE .SLIGHTLY 
(3) NO OPINION 
(4) _____ DISAGREE SLIGHTLY 
(5) DISAGREE STRONGLY ---- ' . 

(8) D.'K. 
(9) .. N.A. 

PROBE~ . Why or why not? 

As the final question w~ 1-Tould like to know something about the number 
of arrests and citations you normally make as a patrolman. We would 
like you to estimate the number of arrests and citations you make 
in relation'to the pther patrolmen in this department. specifically, 
we would like you to estimate for certain kinds of offenses whether 
you are in the upper third, the middle third, or the lower thi,rd of' 
the department. We will ask you about several different kinds of 
offenses~ For each one think over how many arrests you made during 
the last year (1972) and give an estimate. If you are unsure try to 
make a reasonable estimate ; however " if you. don't know say so. 

(Interviewers: Read the remaining instructions only to those officers 
in de~artments with two man patrol cars.) 

Even though we realize that you have two man cars 'in this department 
we would like you, in ,making your estimates, to treat each arrest 
you and your,partner make as your own •. Thus you are actually estimating 
for both of you. 

(a) How many felony arrests (211,459,245,217,10851 V.C. etc.) did 
you make in'relation to the other patrolmen in this department? 

(1) ~HIGH (Upper, Third of Patrolmen) 
(2), MODERATE (Middle Third of Patrolmen) 

'(3) -----LOW (Lower Third of Patrolmen) 
(8) -D.K.' ' 
(9) . N.A., 
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(b) How many drunk driving arres1;;s (23l02A) did you make in relation 
to other patrolmen in this department? 

(1) HIGH (Upp2r Third of Patrolmen) 
(2) --HODERATE (!-1iddle Third of Patrolmen) 
(3) -LOW (Lower Third of Patrolmen) 
(8) -D.K. 
(9) N.A. 

(c) How many traffic citations did you issue in relation to the othel" 
patrolmen in this department? 

(1) . HIGH (Upper Third of Patrolmen) 
(2) -MODERATE (Middle Third of Patrolmen) 
(3) --LOW (Lower Third of Patrolmen) 
(8) -D.K. 
(9) N.A. 

(d) How many drunk arrests.{647f.) did you make in relation to the other 
patro1men.in this department? 

(1) HIGH (Upper Third of Patrolmen) 
(2) -r.10DERATE (Middle Third of Patrolmen) 
(3) LOW (lower Third of Patrolmen 
(8) _. D.K •. 
(9) N.A. 

(e) How many other misdemeanor arrests, especially of juveniles 
(415, loitering, curfew) narcotics, etc.) did you make in relation 
to the other patrolm~n in this department? 

(1) HIGH (Upper Third of Patrolmen) 
(2) -.-MODERATE (!-tlddle Third of Patrolmen) 
( 3 ) Lm1 (Lower Third of Patrolmen) 
(8) D.K. 
(9) N.A • 
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--------_.-----

TO BE· FILLED IN INMEDIATELY AFTER' INTERVIEVl IS COMPLETED 

1. Were there any interruptions during the interview? ( ) YES ( ) NO. If yes 

how many and how long was each interruption? ____ ~ ____ ~------------------

2. Was the respondent cooperati ve during the interview? () YES ( ) NO 

3. Were there any questions to ,which the respondent reacted negatively:? ( ) YES 

( ) NO. If yes, \o,hich questions were these and describe the respondent's 

reaction • 

.. 

~. Did the respondent appear to be bored or restless? ______________________ __ 
. . . 

5.. Overall, hO~T loTOuld you evaluate the respondent 's answers to the interview 

q~estions, as being honest, ,evasive, or what? ____________________________ _ 
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PART II 

BASIC DATA SHEET - FIXED CHOICE ITEMS AND BACKGROUND DATA 

DATE: --------------------------------------------------
Police Department: ____________________________________ __ 

Interview Number: ---------------------------------------
Time Started: ------------------------------------------
'rime Finished: ------------------------------------------
Interviewed by: _______ --=-__________ -.-______________ _ 

(sign full name) 

Coded by: ____________ ~~--~~~--------------------__ 
(sign full name 

Date: 

852 



Listed belo", are a number of statements about police worle, people in 
general, and your feelings about your police department. Each statement 
represents an opinion, and these opinions are neither right or wrong; 
you will probably disagree with some items and agre~; with others. I am 
,primarily interested in the extent to which you agree or disagree with 
such matters of opinion. ' 

Please read each statement carefully, and then indicate whether you agree 
or disagree by ~ircling the appropriate number below each statement. In 
choosing a number you must decide not only whether you agree or disagree 
with, the statement, but. how strongly you agree or disagree. The numbers 
and their meaning are as follo"Ts: 

If you a~ree stron~ly, circle 1 
If you a~ree somewhat, circle 2 
If you agree slightly, circle 3 
If you have no opinion, circle 4 
If you disa~ree slightly, circle 5 
If you disa~ree somewhat, circle 6 
If you disa~ree stronp.;l:'t~, ,':!lrcle 7 

First impressions are usually best in these matters. Read each statement, 
decide whether you agree or dis~gree and how strongly, and circle the 
appropriate number. Please ~ive your opinion on each statement. 

The second part of this section of the questionnaire contains some 
general questions about your background.' Just fill in the blank or 
appropriate box. Please be sure to answer every question. 

If you have any questions about any item ask the interviewer. 
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If you a~ree strongly, circle i 
If you agree somewhat ~ circle 2 
If you agree slightl~, circle 3 
If you have no opinion" circle 4 
If you disagree sli~htly, circle 5 
If you disagree somewhat, circle 6 
If you disagree strongly, circle 7 

1. In some neighborhoods, one must rigorously enforce all laws just to 
maintain order and prevent crimes. 

1 2 3 4 5 6 7 

2. Patrolmen who are always out looking for situations requiring police 
attention are the ones ,.,ho usually get into trouble with their 
supervisors. 

I 2 3 4 5 6 7 

3. There are two kinds of people in the world: the weak and the strong. 

1 2 3 4 5 6 7 

4. A really effective patrolman is one who patrols-for serious felony 
violations rather than stopping people for minor traffic violations 
and other misdemeanors. 

I 2 4 5 6 7 

5. A good policeman will sometimes make an arrest to keep order even if 
he knows that the charges won't stick. 

1 2 3 4 5 6 7 

6. In general, in this department there are very few field supervisors who 
believe in letting patrolmen make their o.m decisions. 

I 2 3 4 5 6 7 

7. Generally speaking, the law violators that are difficult to handle 
come from all classes and you can never tell how a person will react 
from his appearance.- -

I 2 3 4 5 6 7 

8. A "victim" who is party to a crime or disturbance should probably be 
ignored by the police and no action need be taken (for example, in the 
case of a man involved in a fight which he may have helped to start 
who wishes to press battery charges, etc.). 

I 2 345 6 , 7 

9. In 415 disturbances, malicious mischief calls or petty thefts, a patrolman 
should never urge the victim to file a complaint. 

I 2 3 4 5 6 7 
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If you agree strongly, circle 1 
If you agree somewhat, circle 2 
If you agree slightly, circle 3 
If you have no opinion, circle 4 
If you disagree slightly, circle 5 
If you 9isagree somewhat, circle 6 
If you g.isagree strongl~{, circle 7 

10. There are 'two kinds of women: the pure and the bad. 

1 2 3 4 5 6 7 

11. Preservation of the peace requires that the police use their authority 
tlJ order people to "move along" or "break it up" even though no law is 
being violated. 

, 1 2 3 4 5 6 7 

12. The field supervisors act as if their only job is to enforce the rules 
and regulations of this department. 

1 2 3 4 5 6 7 

13. If the crime is not very serious and if it is inconvenient or too 
difficult to enforce the law, it's okay for a patrolman to let it go. 

1 2 3 4 5 6 7 

14. The field supervisors always let you know "Then you do a good job. 

1 .2 3 4 5 6 7 

15. A person is either 100% American or qe isn't. 

1 2 3 4 5 6 7 

16. A patrolman who gets into a lot of beefs when making arrests or talking 
to people ,is not a good patrolman. 

1 , 2 3 4 5 6 7 

17. If a crime involves a'dispute between two people, a fight or petty theft, 
it 'is better to handle .it informally, by a warning rather than making 
an arrest. 

1 2 3 4 5 6 7 

18. It is not good police work to disperse most street corner gatherings 
or groups of juveniles. 

1 2 3 4 5 6 7 

19. Patrolmen frequently are found guilty of violating departmental rules 
and procedures and are consequently penalized severely. 

1 2 3 4 5 6 7 

855 



20. 

21. 

If you agree strongly, circle 1 
If you agree somewhat, circle 2 
If you agree slightly, circle 3 
If you have no opinion, circle 4 
If you disagree slightly, circle 5 
If you disagree somewhat, olrcle 6 
If you disagree stronslv, circle 7 

Patrolmen have well understood but 
of fellow officers. 

1 2 3 4 

unwritten 

5 6 

First impJ:'essions are not very important. 

1 2 3 4 5 6 

rules concerning the conduct 

7 

7 

22. In general, 'field supervisors in this department are more interested in 
enforcing petty rules about dress, hair length, and whether or not 
you wear your hat when you get out of the car or whether you are a 
few minutes late to work than the sort of job patrolmen do. 

1 2 345 6 7 

23. ·A person who verbally abuses a. police officer when he has been stopped 
for a violation of the, law,. who calls him names and challenges his' 
authority should be arrested. 

1 2 3 4 5 6 7 

24. Patrolmen often fail to take necessary police action due to a feeling 
that supervisors will disapprove of their actions. 

1 2 3 4 5 6 7 

25. A patrolman who has never had or has only one personnel complaint against 
him probably isn't doing his job. 

1 2 3 4 5 6 7 

26. The police are justified in regarding a Negro and/or Mexican-American 
juvenile as a person,who needs to be watched more than others. 

1 2 3 4 5 6 7 

27. Everybody's behavior should be judged only according to the law; one 
should not take their'background, appearance, culture or age into 
account when making a decision. 

1 2 3 , 4 5 6 7 

28. One of the most important unwritten rules al~ong patrolmen is that each 
officer should be allowed to make his own decisions and enforce the 
law as he sees fit. 

1 2 3 4 .5 6 7 
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If you agree strongly, circle 1 
If you agree some,.,hat ~ circle 2 
If you a~ree slightly~ circle 3 
If you have no opinion, circle 4. 
If you disagree sli~htly, circle 5 
If you disagree some~, circle 6 
If you disagree strongly, circle 7 

29. The most important function of the pOlice is to provide services and 
keep the peace. 

1 2 3 4 5 6 7 

30. A patrolman will usually get along better on the job with his supervisors 
if he doesn't go looking for situations requiring police attention, but 
handles them as situations arise. 

1 2 3 4 5 6 7 

31. It doesn't take very long to find out if you can trust a person. 

1 2 3 4 5 6 7 

32. A person who has broken the law should be arrested or cited since there. 
are few reasons for not enfocing the law. 

1 2 3 4 5 6 7 

33. The main method used by supervisors to keep their men working properly 
is that of punishment for what they consider ineffective performance. 

1 2 3 4 5 6 7 

34. There are some groups of people (hippies, blacks, Mexican-Americans, 
Oakies, etc.) for whom some types of conduct for example, assaults, 
family arguments, carrying Imives, etc.) are normal even though they 
may involve crimes, and it is just as well to handle these violations 
by talking to the people involved, disarming them, etc., rather than 
making an arrest. 

1 2 3 4 5 6 7 

35. Patrolmen 'who violate important but unwritten rules of conduct cannot 
be depended on and should be closely watched. 

1 2 3 4 5 6 7 

36. There is only one right way to do anything. 

1 2 3 4 5 6 ., 
37. A patrolman who makes an arrest pr issues a citation because of a 

person's attitude is making a "bad" arrest. 

1 2 345 6 7 
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If ,you agree strongly, circle I 
If you agree somewhat, circle 2 
If you agree slightl:r, circle 3 
If you have no oEinion, circle 4 
If you disagree sli~htly, circle 5 
If you disap,ree somewhat, circle 6 
If you disa~ree strongly, circle 7 

38. When it comes to e. problem related to work the only persons a patI'olman 
can trust and depend on are his fellow patrolmen. 

I 2 3 4 5 6 7 

39. In some neighborhood, physical combat skills and E:.n aggress.ive beari~g 
will be more useful to a patrolman on the beat than a courteous manner. 

I 2 3 4 5 6 7 

40. The field supervisors believe that their only Job is to assist patrolmen 
in doing their job. 

I 2 3 4 5 6 7 

4l. A good patrolman is one who aggressively patrols his beat, stepping 
lots of cars, checking out people, running warrant checks on vehicles 
that look suspicious end so forth. 

I 2 3 4 5 6 7 

42. A person either answers a question or he doesn't. 

I 2 3 ,4 5 6 7 

43. It is ,important and right for an officer to ·take a person's attitude 
into account in deciding whether or not to enforce the law. 

I 2 3 4 5 6 7 

44. The department allows patrolmen. more than enough discretion in making 
arrests, issuing citations, or making tactical decisions. 

I 2 3 4 5 6 7 

45. The department expects supervisors to deal with their patrolmen in a 
very strict manner. 

1 3 4 5 6 7 

46. In some neighborhoods, the prevention of crime requires that patrolmen 
stop people walking down the street; especially juveniles, and ask them 
where they are going and what they are doing. 

I 2 345 6 7 

47. A patrolman should not make a lot of arrests for minor violations (e.g., 
drunks) or issue a lot of citations for minor traffic violations. 

I 2 3 4 5 6 7 

858 



If you agree strongly, circle 1 
If you agree somewhat, circle 2 
If you 'agree slightly, circle 3 
If you have no opinion, circle 4 
If you disaRree sliRht~, circle 5 
If you disagree scmewhllt, circle 6 
If you disagree strongly, circle 7 

48. Generally speaking, lower income and transient la,{ violators are the 
most difficult to handle. 

1 2 3 4 5 6 7 

49. The most important obligation that a patrolman has is to back up' and 
support his fello", officers. 

1 2 3 4 5 6 7 

50. You can classify almost all people as eit.her croolted or honest. 

.1 2 3 4 5 6 "'( 

51- In some neighborhood, ~t's flot necessary to patrol aggrcsdvely o)~ 
rigorously enf9rce all the laws to maintain order and prevent crimes. 

1 2 3 4 5 6 7 

52. All of a patrolman's free time from calls· should be spent pat·~oling 
for burglaries and robberies. 

1 2 3 4 5 6 

53. It's a waste of time and takes time away from more important things 
to arrest someone for possession of 2 or 3 marijuana cigarettes. 

1 2 3 4 5 6 7 

54. In order to prevent crimes and apprehend felons the police are sometimes 
required to violate search and seizure laws a.r.i:l ether procedural 
safeguards. 

1 2 3 4 5 6 7 

55. A patrolman should never arrest a person for drunkenness unless 
he's falling down and almost passed out. 

1 2 3 4 5 6 7 

859 



~ 
~~ 
it.\ 

ti 
~ 
f 
t 

56. We now want you to answer some questions concerning the influence 

56A. 

,56B. 

of various groups in this police department. In responsE to the 
questions below, we would like you to tell us if the desi.gned groups 
have.: 

(1) LITTLE OR NO INFLUENCE 

(2) SOME INFLUENCE 

(3) QUITE A BIT OF .I~WLUENCE 

(4 ) A GREAT DEAL OF INFLUENCE 

( 5 ) A VERY GREAT DEAL OF INFLUENCE 

(8) IF YQU DON'T KNOW· 

Read the following questions and then circle the appropriate number 
after each group. If you don't knm'l circle 8. 

In general, how much sa:',. or influence do you feel each of the following 
groups has on what goes on in this department? 

THE PATROLMEN 1 2 3 4 5 8 9 

FIE~D SUPERVISORS 1 2 3 4 5 8 9 

WATCH COMMANDERS 1 2 3 4 5 8 9 

COMMAND STAFF (CAPTAINS) 1 2 3 4. 5 8 9 

THE CHIEF OF POLICE 1 2 3 4; '5 8 9 

In general, how much say or influence do you feel each of the 
following groups has on the way patrolmen make decisions in the 
street. 
," , 

THE'PATROLMEN 1 2 3 4 5 8 9 

FIELD SUPERVISORS 1 2 3 4 5 8 9 

WATCH COMMANDERS 1 2 3 4 5 8 9 

COIvlMAND STAFF ( CAPTAINS) , 1 2 "3· 4 '5 8 ·9 

THE CHIEF OF POLICE 1 2 3 4 5 8 9 
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We would like some information about your background. Please answer the 
following questions as completely as possible. 

57 • Age, ____ (fill in present age) 

58. Mari tal Status: 

59. Se~: 

(1) SINGLE 
(2) ~4ARRIED 
(3), --SEPARATED 
(4 ) -DIVORCED 
(5 ) -WIDOWED 
(9) N.A. 

(1) MALE 
{2} -FEMALE 
(9) N.A. 

60. What is your ethnic background? 

(1) WHITE/CAUCASIAN 
(2) --NEGRO 
(3) -NEXICAN-AMERICAN 
(4 ) -ORIENTAL 

, (5) ""--OTHER (fill in) 
(9) .N.A~ '-~-.-. -.---------

61.' Where were you born? . (Pleas~give name of city and 'st"ate) 

62. Wher~ did you spend most of your life as a child and adolescent?· 
(Please give name· of city and state) 

63.' How ma~y years of. school' have you completed? 

(fill in) 

64. Are you present.ly attending college? 

(1) YES 
(2) -NO 
'(9) N.A. , 

.65. If you are presently attending college what is your major? 

(fill in) 
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66. What college degree(s) do you have? (Check all appropriate blanks) 

(1) A.A. 
(2) BACHELOR'S OF ART OR SCIENCE 
( 3) --MASTER's DEGREE 
(4) --OTHER. ______________ ~~~ __ ----------
(9) --N .A. (fiJl in) 

61. What kind of full-time jobs did you have prior to becoming a policeman? 
(Please list all full-time jobs) 

(1) ----------------------------------------------------------
(2) ____________________ ~ _____________________________________ __ 

(3) ______________ ~----~------------------------

68. What was your father's occupation when you were growing up? 

(fill in) 

69. Have you been in the military? 

(1) YES 
(2) --NO 
(9) N.A. 

10. If you were in the military service, what was the highest rank you held? 

(1) PIUVATE 
(2) ~PRIVATE FIRST CLASS 
( 3) --CORPORAL 
(Id --SERGEANT 
( 5) --MASTER SERGEANT 
( 6) --OFFICER (LIEUTENANT OR ABOVE) 

. (7) OTHER . 

(9) U.A. 
(fill in) 

11. How long were you in the military? (Please give years and months) 

12. How long have you been a policeman (in this department or any other)? 

(fill in years anq months) 
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73. What is your religious preference? 

. (1) PROTESTANT 
(2) ~ CATHOLIC 
(3) -JEWISH 
(4) ---OTH~ _______________ ~~~~------------~ 
(9) N.A. (fill in) 

74. What social class.do you think of yourself as being in ~t the present 
time? 

(1) UPPER 
(2) -MIDDLE 
( 3) ---WORKING 
(4') -LOWER 
( 5) ---OTHER 
(9) . N.A. ·--------------~(~f~~·l~l~in~)~-------------

75. What social class would you say your family was in when you were growing 
up? 

(1) UPPER 
(2 )--. -MIDDLE 
(3) -WORKING 
( 4) ---LOlvER 

(5) ---OTHER. _____________ ~----~---------------
(9) N.A. (fill in) 

. . : .. .... . 
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