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F. A SUMMARY OF THE DISTINCTIVE FEATURES AND RECURRING & . A BACKGROUND OF THIS PROJECT
THEMES IN IN THE PROBLEM—ORIENTED APPROACH. .....ccetveaessss..101 ; ‘ —_
4 This project grew out of an article published by
Appendlx.............-.-...a--.....-.....-.......-..-....u.....108 ; Herman Goldstei,rl’ the projectls principal investigator,
5 . in the April 1979 issue of Crime and Delinquenc
Bibliography. .voeeeeereeoaeacosenassasonssnossasasssonsansesasal22 ﬁ' P . ' 4 y
§ | ) entitled "Improving Policing: A Problem-Oriented
i Approach." The general thxgst of the article, addressed
f to a lay audience, was summarized in this abstract:
€] &
L The police have been particularly suscepfiblé {o the “'means over ends”
syndrome, placing more emphasis in their improvement efforts on organi-
zation and operating methods than on the substantive outcome of their
_ work. This condition has been fed by the professional movement within
the police field, with its concentration on the staffing, management, and
& } Q0 organization of police agencies. More and more persons are questioning
4 the widely held assumption that improvements in the internal man-
L agement of police departments will enable the police to deal more effec-
tively with the problems they are called upon to handle. If the police are
. , to realize a greater return on the investment made in improving their oper-
ations, and if they are to mature as a profession, they raust concern them-
§ ! o Y selves more directly with the end product of their efforts.
3 Meeting this need requires that the police develop a more systematic
& process for examining and addressing the problems that the public expects
them to handle. It requires identifying these problems in more precise
terms, researching each problem, documenting the nature of the current
police response, assessing its adequacy and the adequacy of existing au-
n ~ thority and resources, engaging in a broad exploration of alternatives to
€ 5 - present responses, weighing the merits of these altemahves, and choosmg
from among them.
e ) Improvements in staffing, organization, and management remain im-
' portant, but they should be achieved—and may, in fact, be more
achievable—within the context of a more direct concern with the otutcome
oF of policing.
-
€ 3 “
5
¢ ‘ Encouragement to undertake further work on the problem-
5 oriented concept came from a wide range of sources--
(
~academics, practitioners, criminal justice planners, and
_others concerned with improving police services. Twelve
o o police chiefs, invited to a three-day seminar in Madison
in July 1979 convened for the specific¢ purpose of exploring
0




the concept, urged further development. They acknowledged
that their respective departments knew relatively little
about the substantive problems they were expected to handle
in the community and that focusing on these problems could
produce a sounder basis upon which to work for improvement
in the operation of their agencies. The National Institute
of Justice subsequently included further development of

the concept in their research program. It was in response
to an invitation from'ﬁhe institute that the proposal for
the project was prepared. Professor Goldstein, who is a
faculty member at the University of Wisconsin Law School,
was joinedfin the endeavor, at this stage, by Charles
Susmilch, a sociologist trained in research methodology
who had receatly worked on the evaluation staff of the
Police Foundation and who subsequently was associated as

a researcher with the Department of Sociology at the
university.

The interest in the concept was attributable, at
least in part, to a feeling among those responsible for
directing reform efforts and setting research agendas
that a new overall framework in which to work for improve-
ment in policing was acutely needed and that problem-
oriented policing might provide that framework. The

emphasis on the "end product" or "output' of the police
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effort has a great deal of appeal as the core around which
such a framework might be constructed. It is a way of
underlining what many people feel should indeed be the
most important concern in attempting to improve police
functioning; i.e., the quality and effectiveness of the
police response to the range of problems that together
constitute the very reason for having a police agency.
Support for the concept was obviously welcome, but
at. the same time somewhat troubling, for we suspect some
of it may have reflected the periodic expression of under-
standable frustration in dealing with the seemingly
intractable problems confronted in policing aﬁd a readiness
to turn to any newly articulated approach, however undeveloped
it may be, in the hope of reducing the magnitude of such
problems. The record of the past decade's efforts to deal
with crime and to improve policing is marked by numerous
programs, designed to emphasize specific approaches to
change{ that were launched before they were fully developed
and that were, as a consequence, quickly abandoned.
The record of past programs cautioned against unrealis-~

tic expectations. The problem—brignted approach is not

4
\,

fully developed, and it would mostAlikely suffer a fate
similar to earlier efforts if agencies, through some

nationally sponsored program, were encouraged to implement



it without benefit of further development. So far, the
principal value of the approach has been in drawing atten-
tion to the need for redirecting improvement efforts from
focusing primarily on the police as an institution to
focusing on the specific problems that the police are
expected to handle in the community. A tremendous amount
of work remains to be done before stronger claims can be
made for the concept and before police agencies can be
urged, with a greater degree of specificity, té adopt it.

With this awareness, we reflected on how one might
begin to develop the concept within the limits of a single,
relatively modest research project. What could be done to
work through some of the anticipated difficulties in adopt-~
ing the approach; to explore, in more specific terms, its
potential; and, at the same time, tb learn from the experi-
ence in ways that could be shared with others who are in a
position to contribute to developing the concept? These
were the principal questions with which we struggled in
responding to the National Ihstitute's invitation to submit
a proposal for funding.

We identified two quite different projects in our
initial efforts to answer these qﬁestions. The first
called for the development of the processes implied in

the problem-oriented approach. It would draw on whatever

<3

e

&9

£

8

L -
Ly

)

i)

empirical research is currently available and would explore
in greater depth some of the difficulties one can antici-
pate (e.g., availability of data, limitations on staff,
availability of community resources, and resistance of
rank and £ile). Such an effort would have helped meet

some of the need for greater specificity in advancing the
concept, but the end result would still necessarily have
been quite general and somewhat abstract.

The second project called for working with a police
department on several '"'live' problems. This would entail
gathering as much knowledge as possible regarding each
problem as it exists in the specific community, capturing

an accurate description of the current police responses to

the problems and their effectiveness, examining the use

being made of existing authority; brainstorming about
possible alternatives and their potential effectiveness,
and pushing as far as possible to explore the potential
va}ue of these alternatives and what would be involved in
their implementation. Further conceptual development »f
the problem-criented approach would be inductive, flowing
from the experience in addreésing the specific problems.
The first project appealed to us because, as stated -
earlier, we were acutely aware of the need to develop the

problém-oriented concept before putting it to a test.



The appeal of the second project was in the opportunity

it would afford to “dig in''; to acquire more rapidly the
specific knowledge we need to develop the concept in order
to move beyond discussing it in abstract terms. We antici-
pated that our product would be greatly enriched by live-
examples. The second alternative had the added feature

of enabling us to move immediately to contributing
knowledge on substantive problems the police must confront.
It would make it possible for us to begin to do what we
are advocating that the police do--to blast through to a
direct concern with the core of police business.

The project we decided to undertake gombined elements
of the two plans. The first stage, requiring approxi-'
mately four months, called for conceptual development of
the type that was contemplated in the first alternative
described above. But because of tﬁe cémpressed nature of
this conceptual effort, it obviously was  planned to bé
less comprehensive than if this were the sole objective
of the project. And it was antiéipated that the results
of the effort would be tentative and lacking in operational
specifics. |

' The second and third stages,”each lasting approxi-
mately four or five months, called for working on two live

problems selected for analysis. The proposed réSearch
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would be facilitated because of the interest and collabo~
ration of the Madison Police Department. The problems,
although of special concern to the citizens of Madison,
which is the community that would serve as our laboratory,
would also be problems of common concern to police else-
where.

Given what was said about the state of development
of the problem-oriented approach, we realized it would
be premature to place any police agency in the position
of implementing the Concept‘while the researchers limited
themselves to observing on the sideline. Tokwork through
some live problems, in a depth not éreviously reached,
it became clear to us that we, the researchers, would have
to become directly involved in the project. We explored
several levels of involvement. One called for total
jmmersicn<-with us not only developing techniques for
inquiry into the problems selectedﬁfor examination, but
actually making the inquiries. Anotﬁer level called for
the kind of involvement typically associated with consult-
ing relationships, in which Q; would train police personnel
to carry out the inquiries and We would prbvide technical
help as they progressed. / |

“In anaiyziﬁg tﬁe tradeoffs in these differeﬁt‘léQeis

of involvement, we concluded that our direct involvement
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in conducting the inquiries would increase substantially
both the depth and breadth of the project over what could
otherwise be achieved with available resources. We based
this conclusion on several factors. First, since Goldstein
was responsible for having articulated the problem-oriented
concept, much of the work involved in communicating the
perspective in the course §f formulating the project and
in keeping the project on track would be facilitated.
Second, the skills and knowledge associated with social
science research--especially those possessed by Susmilch--
would otherwise have to be taught to police staff. Third,
a research effort that has one foot in a university was
likely to afford easier access to some sources of data
(such as offenders and victims) that may, at least in
initial explorations, be less accessible to the police.
Finally, the bureaucratic arrangements necessary for the
development of a more consultative-type relationship,
despite the cooperation of the department, would be time
consuming and difficult.

Unfortunately, it was recognized that, as researcher
involvement increases, the extent to which one could
generalize from the project in applying its findings to
other jurisdictions would decrease. This was particularly

so because of the unique experience and interest that the
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researchers would bring to the project. Beyond this,
there were the obvious difficulties involved in any effort
to describe or evaluate one's own efforts.

‘Weighing these considerations, we elected to adopt a
relationship with the department in which we would immerse

ourselves totally in the project. To reduce limitations

- on the transferability of our experience, every effort

would be made in our research to utilize techniques that
are within thebcapacity of an average police agency. For
example, in the analysis of data on one of the live
problems, a 'best possible" statistical analysis might
call for a multiple discriminant analysis, but we planned
to attempt to achieve similar results with tabular analysis.
We committed ourselves to choosing methods that were both
inexpensive and straightforward and that at the same time
wouldryield useful, reliab%g, and valid data. We thus
planned to role play the pért of a police department
researcher, working within an estimate of what we sense
might reasonably be expected in resources within the
average police agency. (In a slight departure from this
role, we thought it important, at this stage in the
development of the concept, to capitalize on our semi-
independent status to exploré ways in which the police
may gain access to sources of information not now readily

available to thém.l
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The fourth and final stage, taking two to four months,
would be devoted to analyzing our experience and distilling
those findings that will be helpful in further development
of the concept. In anticipating the results of our
efforts, we were constantly aware that the project was
not a test of the problem-oriented concept and ought not
to be evaluated on this basis. It was, rather, an effort
to develop the concept through empirical example, and
the measure of its success should, therefore, be the con-
tribution it makes to this development. We anticipated,
of course, that we would learn a great deal about the
two problems we explored (and thereby aid the Madison
Police Department in development of more effective responses).
But our primary objectives were to learn about the process
involved in making the inquiries; to reach some conclu-
sions about the merits of different aspects of the process;
and to assess its value in promoting a greater concern'
for substantive matters in police agencies.

In this, the first of four volumes reporting on the
project, we summarize the results of the first stage of
the project in which we endeavd}ed to expand on the
problem-oriented concept before undertaking the two case
studies. ’

The material incorporates the ideas previously

set forth in the April 1979 article and builds on them.
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B. NEED FOR GREATER CONCERN WITH SUBSTANTIVE PROBLEMS.

Earlier we described substantive matters in policing
as the specific behavioral problems that arise in the
community and that the public expects the police to handle.
Experience has taught us that this definition, although
having the advantage of being brief, does not fully
communicate the focus we are trying to convey. In other
areas, concern about substantive matters would be equated

" or the

to concern about the product, ''service delivery,
"output'" of an organization or a manufacturing process.

In medicine, for example, substantive concerns would
relate to the diseases and injuries being treated compared
to the procedural concerns involved in running hospitals,
employing doctors and nurses, and financing hospital
care--all of which we must do in order to impact on

disease and to treat injuries. In automobile manufactur-

ing, we see concern with the quality and performance of

the car that comes off the assembly line as a substantive
concern, while concerns about the operation of the assembly
line itself are of a procedural nature.

In policing,’a concern with‘substéntive matters would
concentrate the attention of police and citizens on the
common~problems p§1ice must handle (e.g., sexual assaults,

shoplifting, burglaries, speeding, domestic disputes,

11



and complaints of noise) and would result . in the more

direct exploration of the effect that police operations

have on these problems. What, for example, is the specific

nature of the shoplifting problem? What are the police

doing about it? How effective are their efforts?

1. Lack of Concern with Substantive Matters.

Relativély”littlé in the curreﬁt organiZation, train-
ing, staffing, and’administration of police agencies
reflects the regular, continuing, institutionalized
concern for substantive matters contemplated in the
problem-oriented concept. Some agencies come closer
than others. Some chiefs engage with regard to substan-
tive matters more than others. But the field as a whole
has little traditibn for taking a serious, inquiring, :,
in-depth interest in the wide range of problems that
constitute its businessx nor does it have a tradition
for attempting to protéédﬁlogically from the knowleége
that might be gained gzaé such a process toward fasﬁion—
ing a response.

The efficient funning cf a hospital, as cited in
the_earlier examples, is of crucial impo:tance/in
determining the effectivehess of the medical field in -

treating illnesses. And the efficient operation of an -
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assembly line is essential to automotive manufacturers

in producing a quality vehicle at minimum cost. Similarly,
all of the considerations that go into the running of a
police agency are of the utmost importance in determining
the quality of the end product or the service delivered

to the community. pne should not, therefore, disparage

the tremendous effért that has gone into creatving and
maintaining a well-organized, adequately staffed, efficient
police agency.

What is troubling in policing, when compared to
these other fields, is the imbalance that exists between
concern for the organization and concern for substantive
matters. th only have the latter been neglected, with
the result that community problems have not received the
kind of careful attention they require, but the skewed,
almost perverse obsession with the running of the organi-
zation has resulted in a structuring of the organization
and its procedures that has often gone forward without
cohéideration of the problems on which the whole enter-
priée is intended to impact.

,'This situation is not unique to police agencies.
It is a common phenomenon in our society, evié;nced, for
example, in the operations of school systems,.colleges,

and social agencies. We undertook the pProject, therefore,



—r

14

with full awarenéss of the prevalence of the '"means over
ends" syndrome in bureaucratic organizations, but with
the conviction that the imbalance is especially acute in
policing; that the absence of adequate concern with
substantive problems has become a major impediment not
only in dealing more effectively with these problems, but
also in the continuing efforts to improve the police
institution as well.

The imbalance is evidenced most clearly in what has
gone into efforts to improve police functioning. Until
the late 1960s, the so-called reform of policing in this
country concentrated almost exclusively on intermal
management: streamlining the organization, upgrading
personnel, modernizing equipment, and establishing more
businesslike operating procedures. All of the major
commentators on the police since the beginning of the
century--Leonhard F. Fuld (1909), Raymond B. Fosdick
(1915), August Vollmer (1936), Bruce Smith (1940), and
0. W. Wilson (1950)--stressed the need to improve the

organization and management of police agencies. Indeed,

- the emphasis on internal management was so strong that

professional policing was defined primarily as the
application of modern management concepts to the running

of a police department.
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The sharp increase in the demands made on the police
in the late 1960s (increased crime, civil right demonstra-
tions, and political protest) led to several national
assessments of the state of policing. The published
findings contained some criticism of the professional
model of police organi;ation, primarily because of its
impersonal character and failure to respond to legitimate
pressures from within the{:ommunity. Many recommendations
were made for introducing a greater concern for the human
faﬂtors in p011c1ng, but the vast majority of the recom-~
mendations that emerged from the reassessments demonstrated
a continuing belief that the way to improve the police
was to improve the organization. Higher recruitment
standards, college education for police personnel, reassign-
ment and reallocation of personnel, additional training,
and greater mobility were proposed. Thus the management-
dominated concept of police reform spread and gained

greater stature.
Evidence of the imbalance between procedural and sub-
stantive concerns is also reflected in, for example,
- the content of texts on police administration

-.the subJect matter of conferences conducted for
police administrators and operating personnel,

- the curricula of university programs designed to
prepare young people to enter.the pollce field,

15
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2. What Accounts for the Imbalance?

- the content of police training programs, On reflection, numerous factors, most of them inherent
- the prevailing criteria for selecting a police t in the nature of police functioning, possibly explain the
administrator, ~ R
lack of adequate attention to substantive matters in polic-
- the manner in which police administrators spend ’ . '
their time, ing. The factors are uneven in their significance, but are

- the content of journals and other publications in very much interrelated. We cite a number of them here to
the police‘field, ‘

‘illustrate their variety and the way in which they relate
- the content of plans developed at the state level

for improving the police response to crime, ) to each other.
- the frequent absence of participation by police
administrators in the discussions and debates that

produce public policy for dealing with substantive a. Nature of the Police Function.

matters, Oy
: The diverse, poorly defined, and somewhat overwhelm-
- the activities and interests of planning and research _
units in police agencies. ing character of the police job makes it difficult to
. establish what, precisely, is the end product of pdlicing.
Occasionally the imbalance surfaces in a more dramatic 3
. The product is defined in different ways depending on ome's
and sometimes embarrassing fashion as, for example, when ] ;
T interest in the police and what one expects of them.
strict adherence of a police officer to a procedural re-: ,% L
. ¢ «3 ¥ !
quirement seems to get in the way of responding in a . 4 &
v v b. "Focus on Tmmediate Needs; View of the Police as
sensible manner to an incident that has high visibility 54 " Palliators.
in the community. Or when the effectiveness of an officer ) txég*. oy One of the most common views of the police character-
is overlooked as administrators dwell on a procedural ;;i izes them as primarily concerned with meeting immediate,
Gk - :
. . . . . ‘ . i . ' s
irregularity brought to light in the officer’'s handling ﬁj emergency-like needs; as alleviating problems rather than
of a situation. o solving or curing them. Greater rewards are attached to
In a classic example, the Chicago Police Department improving immediate responses--to increasing speed and
was held up to ridicule in November 1980 when : o o ‘
officers whose pictures had appeared in the news- - efficiency, for example--than to seeking more permanent,
paper because of their success in apprehending a - 0 : ' : ’ : ‘
child molester who had terrorized a neighborhood longer lasting solutions to the problems that require
were the subject of an investigation because they ’
appeared in the photographs without their hats. - such responses.
')
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c. Concern with Incidents Rather thén Problems.

The working environment of the police encourages
thinking of police business as consisting of the handling
of incidents that arise rather than as the handling of
the problems that collactions of similar, oft-recurring
incidents constitute. An officer may see only é few
incidents of a particular type in a normal work week.

The demands of these incidents (different citizens

with different personalities in different locations

caught up in different combinations of unusual circum-
stances) understandably lead individual officers to streés

uniqueness as opposed to similarities.

d. Confusion as to Who Is Their Client and What
Interests Are to Be Served.

A great deal of conflict exists in policing betweén.
pleasing the pefson who calls for help and satisfying
broader interests, including those of the total community.
An abused spouse may wan; no more than to have her spouse
ordered out of the house; Community interests may want
the abusive spouse prosecuted. Fearful citizens may want
strangérs in their neighborhood checked ;nd ﬁersuaded to
leave. The strangers énd the larger community may place
a higher value on freedom of movement. Moving beygnd

immediate needs would force the police to confront such

18
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conflicts; given their complexity, police understandably

tend to shy away from doing so.

e. Intractable Nature of the Substantive Problems
Police Confront.

Many of the problems the police must handle .are, by
their very natufé, insolvable. The potential for doing
anything about some of them is, at best, very 1imitéd.
Improving a communications system or establishing a new
operating procedure is much more satisfying than trying
to devise a new response ﬁo shoplifting or prostitﬁfion.
Nonsubstantive matters are more self-contained within
the agency, and the police are, therefore, less dependent

on outside forces for their success in dealing with them.

f. Perception that Better Responses, Even If Known,
‘ Are Beyond the Capacity of the Community to
Place in Effect.

The police may be convinced that a change in public
policy or serVices would greatly relieve a problem with
which they must deal, but that the absence of resources

or a community consensus leaves them with no alternative

" but to go on handling it as they have in the past. Who
‘ i :

are we, the police ask, to question existing policies or

to push for changes? Instead, they tend to ''swallow hard"

S

19



and concentrate their efforts on handling such incidents
in the best manner possible--which naturally focuses on

efficiency.

g. Expectation that Police Administrators Should
Not Serve as Qutspoken Leaders in Shaping
Policies on n Political or Social Issues.

The police function is defined, in the minds of many,
as simply doing, in a dutiful fashion, what is formally
required of them. And this is true even if it is widely
recognized that what is expected of the police is not
feasible or effective. It‘has been persuasively argued
that the police are the fdirty workers' in our society,
forced into using sometimes questionable methods’to
suppress social problems (e.g., to remove disreputable
individuals from the streets). The police administrator
who surfaces social problems and presses for solutions
from the broader community is often thought to be acting
outside his bailiwick; he is more often rewarded for
sparing hoth his boss and the community‘the need to face

such problems. Because

This produces a cyclical effect.
police administrators are_not expected to speakpout~on
substantive matters, we tend to select as administrators

those who lack the ability to do so.

20
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.exercise of police authority.

- in large urban areas,

h. Fear of Police as a Proactive Agency.

— S————— — —

>

Underlying the last point is the realization that
we have an undetstandable, innate fear in this country
of a too powerful police force.
so long as the police are kept in a narrow, reactlve
role, they are more subject to effective control. When
police become proactive--initiating actions on their own
(e.g., in the recent Abscam investigations)--substantial

segments of the public become anxious about the police

and about their own ability as citizens to control the

we want you, we'll call you'"--not only dissuades the
police from initiating programs and activities; it

conditions many police administrators'into believing

,/

that they are not expected to initiate discussions on

what some see as political and soc1a1 issues.

i. Absence of Time and Energy.

The job of running a police agency has always been

demanding In recent years, the demands, both on. the

[;

top admlnistrators and on all others in th° agency, have

K;\
greatly multiplied. Police administrators, “especially
struggle to keep up with the most

immediate pressures of the day--demands from their

3

there is a feeling that,

This basic attitude--"if
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personnel, unions, other regulatory agencies, and special
interests in the community. Police are operating in a
"survival atmosphere," so it is understandable if adminis-

trators and operating officers limit themselves in what

they undertake.

j. Narrow Manner in Which Accountability Is Defined.

A police administrator worries about matters such
as his employees' speed in responding to calls; their
use of deadly force; their courtesy in relaﬁing to the
public; their‘integrity; and the manner in which they
use their time. These are the matters about which
complaints are likely to be filed and for which the
administrator is likely to be held accountable. It
should not be surprising, therefore, that one of thé |
highest priorities of a police administrator is to gét
his "house'" in order. This is no small undertaking in
agencies in which the basics of good administratibn
have notkbeen implemented. Cieaning up a poofly'opefated
police Q%ency, to ensure that employees do what they,ére‘

supposed to do, can be a totally'consuming'job.

k. Promotion System.

Committed as we are to Selecting policebleadership

from within the ranks, where all of the rewards are for.

VRS o e ik N
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very practical performance, police leadership is not
motivated to be substantively oriented. Little in the
experience of police officers, as they rise through the
ranks, equips them to come to grips with substantive
concerns. Rarely can a chief stand back far enough to
examine critical}y the impact of his agency's operations
on a given problem, nor does he possess the knoﬁledge or

skills (e.g., minimal familiarity with research methods)

required to engage in such an examination.

Why Not Leave

3. What Compels or Supports Change?
Things Alone?

Given the rather awesome, complex factors that seem
to account for the current imbalance in the concerns of
the police, why press for a gréater concern with sub-

stantive matters? And even if desirable, why Press at

this particular time?

a. Current Lack g£ Direction in Working for the
Improvement of Police Operations.

Police reform, viewed as a movement that has
extended S?e:'many years, is now in what can best be
described as a "holding‘patte:n."@ The lack of resources,

tﬁe-absence of any strong pressure for change, ahdvthe

jresispance of police unions to reorganization and new

23




T

st agngieeas -

- .
- —

24

24

programs have greatly reduced the momentum that built up
during the past two decades. Police administrators in
the 1argest cities are in a period of retrenchment¥-
cutting back on programs,VServices, staffing, and the
purchase of equipment. So long as present conditions
continue, no pressure exists to develep new agendas to
guide police improvement. If and when such ﬁressure
develops (and it could come suddenly as a result d% a
new wave of concern regarding crime, racial problems, or
urban conditions generally), a search will once again’be
made for the most effective way to upgrade the qpality
of policing in this country. Having invested with mixed
results in the‘past in models built on improving efficiency,
technology, training, and educatioe, the time is ripe to
push beyond simply improving the pelice organization and,

by Way of reaching to a new plateau, presslfqr greater

concern with substantive matters as the vehicle by which

improved policing can be achieved.

b. 'Financial Crisis in Municipal Governments.

The flnanc1a1 p11ght of most city governments is

{

)
forc1ng cutbacks--many quite substantlal--ln pollce

Y

budgeﬂs or is llmltlng increases to those meeting the

costs of inflation. Faced with increasing work loads;
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police administrators are required to cut back services
and to make more effective use of their personnel. Up
to a point, such cutbacks can be made across the board.
But there comes a time‘when municipal officials and police
administrators must weigh the impact that police opera-
tions have on their capacity to deal with a specific
problem; or, vice versa, when community awareness of
inattention to a specific problem presses for identifying
those aspects of police operations that impact on it, with
the hope of restoring or streiigthening them. In those
communities where the possibility,of an increase in
personnel and budget does exist, municipal officials are

increasingly reluctant to appropriate still more funds

without greater assurance than they have received in the

T

péét that their investment will have an impact on the

problems about which they are ccncerned. Thus, with a

dramatic decrease in resources, it is inevitable that

kpressure will be greater to 1dent1fy more clearly rhe

relatlonship between pollce use of their resources and
the specific behavioral problems of concern to the

community.

c. Growth of a Consumer Orientation.

Policing has gdﬁ yet felt the full impaet of consumer

s
s

advocacy. As citizens press for improvement in police
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service, improvement will increasingly be measured in
terms of results. Those concerned about battered wives,

for'egample, are not concerned about whether the police

‘who respond to such calls operate with one or two

officers in a car, whether the officers are short or
tall, or whether they have a college education. Their

attention is on what the police do for the battered wife.

d. Increased Internal Resistance to Change that Is
Primarily Organizational.

Intended improvements that are primarily in the
form of organizational change, almost invariably run
into resistance from rank-and-file personnel. The stronger

and more militant unions have engaged some police adminis-

ST

trators in bittér;_ﬁéolonged fights over such changes.
(Such was recently,the case, for example, in Boston wheré'n
the union brought suit to prevent the commiséioner from
implementing Ais reorgaﬁization plan.) Because the gosts
in terms Qf disruption and discontent are so great, police
administrators initiatingkchange willJbe uqder increasing
pressufe fromchéir mayors’andlthe community to &emon-‘
strate in advaﬁce that the fesults\of their efforts are

likely to impact sufficiently on the quzlity of ﬁolice

‘ 0 -
service to make the struggle worthwhile. (As a corollary J

s

to this cbservation, there is some indication that rank-
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and-file officers would be less resistant to change if

it were designed primarily to impact directly on their

capacity to deal with substantive problems in ways that

‘make their job easier and more satisfying.)

e. Value of Police Knowledge in Searching for
Better Responses to a Community's Problems.

It is ironic that the pébple who haveﬁﬁnusual insight
into such a wide range of problems that affect the quality
of life in a community, gained from daily exposure to
these problems, are least likely to be consulted as a
community tries to improve its response to them. Sensitive
police officers were fully aware of the pain suffered by
women battered by their husbands, the trauma experienced
by rgpe victims, and the horrors of child abuée long
‘before these problems came to be matters of widespread

concern. And the police still have more knowledge about

some of these problems than those who have mobilized to

deal with them. ~Similarly, the police have long been
aware of other major problems that are only now getting
appropriatg attention: e.g., the increase in arson for

profit, the increase in crimes against the elderly, and

the plight of the deinstitutionalized chronically mentally

111 as they have attempted to'adjust to living in the
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community. Candid discussion with police officers will
bring to light similar problems that cry out :for attention
because of the pernicious effects they have on individuals
and the community; but that have not yet been recognized
by others. But somehow, police knowledge of such problems
does not, by itself, bring the problems to public light.
The police seem almost to bé paid to sit on and keep

quiet about such problems--with all of the‘injustices

5nd social costs they entail--until some other fcrce in
the communitj‘takes an interest in them. As the popula-
tions of urban areas struggle with the wide range of

problems that currengly trouble such areas, the knowledge

'that the police have regarding these problems should be

tapped~-earlier and more systematically.

f. Need to Create a Healthier Atmosphere in which
Police Can Function.

Numerous studies in recent years have drawn attention
to the stress that police officefs experience in their
jobs and to what some have characterized asvtheiimpossible
nature of the police function. A major factor cqntributing
to these conditions is the responsibility that police H
officers have for‘respénding to an endless array of complex
social problems without the pe£soné1 skill, time, and

resources that are required to deal with them effectively.

i a F
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Police administrators are often troubled by the bad light
in which they and their agencies are placed through no
fault of their own. And thoughtful police officers are
often pained by the inadequacy of their response to calls
for assistance, aware of what is needed to work out the
multiple problems often evidenced in a single incident.
relating to housing, employment, education, finances, or
f%wF}y relationships. People want police officers who
aré“sensitive to human, democratic values. But the working
eﬁv;ronment of the police officer encdurages callbusness--
the very characteristic that is so harmfﬁl to the quality

of police services. The sensitive police officer cannot

- easily maintain his sensitivities and survive on the job.

Although the police are always likely to be confronted
with unﬁét community needs (that is why the police are
called), it is unfair to burden them with the responsi-
bility for handling long-standing problems without giving

N

them adequate resources that are helpful in allev@?ﬁiﬁéﬁ}
these problems. Improvement in»policing--in'allvaspect;
of their operations--requires lifting the yokgfthat~has
been placed on them. - One way to do this is to enable the
police to db'something about the problems tpey are

required to, handle, even if only to encourage them to

speak out about the suffering, abuse, corruption, and

~injustice they witness.
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g. Need to Expand and Refine Police Authority.

Whether the police can or cannot do something about
a given problem is often dependent upon the authority

they have been granted. The community often assumes

that the police have more authority than they do. Fashion-

ing any form of authority, by the legislature and through

.subsequent interpretation by the courts, is an incredibly .

difficult chore, balancing--as we'must—-the,need to deal
with a given problem with the need to preserve individual
rights and to protect against the misuse of police powers.
As our society’grows increasingly complex, this task is
complicated because we do not have reliable data readily
available on the effect that the use of specific forms ‘of

3

police authority actually has on the capacity of the

police to deal with specific problems. Although strong ,%

arguments have been made to authorizéjthe police to
engage in wiretapping, eavesdropping, stopping and
questioning, and frisking, it is hard to deﬁonstrate
that the use of'such authority will have a direct impact
on specific problems.

- What, for example, can be sdid in specific ?erms
about the impact that wiretapping hAS'on'commerCial (as
distincékfrom social) gambling? To what extentkdOes

authority to stop and question impact on police

30
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effectiveness in dealing with street robbery? 1In a case

[Delaware v. Prouse, 440 U.S. 648 (1979)] involving a

challenge to the police practice of stopping drivers for

'registration and license checks, the United States Supreme

Court, in deciding to limit police authority, decried the
absence of empirical evidence to support the claim made
that such stops both supported the registration and
licensing system,and contributed to traffic safety.
Whether new forms of authority will be approved by
legislatures, or old forms will be sustained or modified
by the courts, in the future will depend to a»great
extent on our capacity to demonstrate more precisely
through empirical evidence the relationship between the
problem and the éuthority being advocated. Available
data are not now adequate to meet this need for informing
both legislatures and courts. Greater awareness by the
police of the substantive aspects of their operations,
plus the developmeﬁt of skills to collect and use relevant

data; would go a long way toward meeting this need.

4, Relationship Between the Need for Greater Concern
About Substantive Matters and the,Need for Research.

The needs that we have described for greater concern

AN

~on the part of the police'fd%}the more substantive aspects

of their operations reach in many directions. Ideally,
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we would like to see all aspects of police functioning
more heavily influenced by such a concern; e.g., the

training of new recruits, the criteria by which police

officers are rewarded, the system by which available

resources are allocated, and the design of records and
communications systems. Ideally, police/officers in

their contacts with supervisors, Citizens in their
contacts with police administrators, and local legislators

in their contacts with mayors and city managers regarding

police matters would all engage more in exploring the

impact of police operations on specific community problems.

Movement in these directions, however, requires--
almost as a prerequisite--a commitment to more systematic
inquiry into the nature of the problems police are ex-

pected to handle and into the nature of the current poliée

and community responses. All efforts to»pﬁsh for a

greater substantive concern depend heavily on learning
more about specific probléms\and what is currently being
done about themn. To~do-a good job ofﬁtraining police
officers to deal more effectively with séxual assault,

for example, we must know more about the nature of

‘sexual assault; we must have critiqued past responses;

o

and, out of this analysis, we must fashion the most

effective response, whichkshould then be taught to

-
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police officers in training. To be able to reward

police officers for the quality of their response to a
complaint about noise, we must first establish what
constitutes a quality response. Beforé doing that, we
must examine ;he nature of complaints made about noise,
explore the alternatives for dealing with such complaints,
and choose from among them. That is why the need for

systematic inquiry or research emerges as so crucial.
A

Although, as was previously noted, police hgve av

~great deal of knowledge about many of the problems they

must handle, this knowledge, absent a commitment to
systematic inquiry, has not been refined. Hard facts

are often mixed with myths that have been passed downﬁ
through the years. Assertions based solely on experience
have not been tested. Officers with different 'kinds of
experiences tenq to see the same problems in different
ways. Knowledge gathered by others has not been related
to their own knowledge. And since personnel tend to
respond to incidents as isolatéd‘incideﬁts (in a very
individualized manner)‘rather than to incidehts as part

a9

of a larger problem, for which a uniform response has

been developed, relatively little is known about the

‘nature of these responses. Most important, the absence |

of any public expectation that the police can be a source

33



S R . . | i
3

of hard facts regarding the problems they confront ﬁas said that doing so would require a substantial effort
stifled the development of those kinds of ﬁfessures‘and ) by themselves and their staffs. (Copies of the three
tests that would otherwise have served to refine the ~sets of questions are included in the appendix.)
knowledge in their possession.

It should not come as a surprise, therefore, that I 3. 32 What EXtent DPes the RecentlInCQease in Research

’ in the Police Field Meet the Need for Inquiry Regarding
police administrators are often unable to respond to the Substant%Ve Problems?
most basic questions about problems for which the community o The amount of research conducted in the police field
holds them responsible. The twelve chiefs that the Law ‘ has increased tremendously in recent years, but most of
Enforcement Assistance Adminiétratg;n (LEAA) and the it is not responsive to ;he needs idéntified here. The’
Policé Executive Research Forum (PERF) invited to theh ‘ 3 volume is much too great to subject to d%Eailed review
; \
Seminar convened in July 1979 to explore application of here. A; the risk;pf Qversimplification, we note several
the problem-oriented concept to policing, were among the major categories of research that might appear to some
most enlightenedxchiefs in the nation. 1In preparation S ~as relevant, if not directly responsive, to the needs
for this semin;r, lists of questions were compiled ‘ we have identified.
illustrating the approach and asking for basic infOrmation.; p 3 Research, asiviewed by many police administ;ators,
about thfée problems .that urban police agencies now o is associated with the work of planning and research
commonly confront: ~Street prostitution, the chronically units within police agencies. These units originated
mentally ill, and the robbery of alllnight retail estab- G out of an effort to provide staff support to operational
lishments. It was théught-dboth by those who prepared personnel for improving the management of the agency.
the questionéﬂandfb&.the chiefs--that local answers to They focused, initially, on déveloﬁing plans,fq} §°1ice
e Al . Ee . "
the questions were essential if one was to design an ? coverage,of specialVevents, on streamlining internal
adequate response to each of the threevproblems.f But ’pfécedureS, and on allocating police personnél. 'They
the chiefs acknowledged that they were ableléo aﬂswer‘few 0 ﬁsubséqueﬁtly_became involvéd‘in forms management, in
of the questioﬁsrwith any degree of_confidénée. wThey | the design of records;aﬁﬂ communications systems, and;“ |
o _
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in the application of computers to police operations.‘
Their focus today is uneven. In some agencies, ther‘
planning and research unit has deteriorated into a clerical
arm of the chief administrator's office, answering letters
and questionnaires. In the vast majority of departments,
they remain concerned with improving the management of
the agency--developing specifications for new equipment,
plans for reorganization, and newAprocedures. VOCcasionally,
a planning and research unit has examined a snbstantive |
aspect of police business on their own initiative with
varying degrees of intensity, but such studies appear
to be very much the exceptien. The dominent focus on
management is reflected in the charactefization of such
units in texts on police administratien'end‘in the subject
matter of college courses devoted to police planning. t
The choice of topics slated for discussion at the first J
national meeting of the Nzational Association of Police
Planners, scheduled for June 1981,f%reshly confirms thie
emphasis. | |

From among the varions research efforts conducted
outside police agencies, the most ambitious and highly
publicized projects, undertaken with the hope théflthey
would have nationai significance, have explored major

segments of police operations. Studies such as the
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Kansas City preventive patrol project (1974); the Rand
study of detectives (1976) ; phe Kansas City response

time study (1977); the Newark study of foot patrol (1981);
and the PERF studies replicating the'response time
analysis (1981) and examining detective operations (1981)

are all very important for the questions they have raised

about the value of forms of police activity in which

tremendous resources heye been invested. But these
sfudies did not tell us much about the police response
to specific pieces of'police businees.v And what they
did tell us was limited to assessing the effect of\the
method of operation that was under study. The studies,
moreover, were congucted with a nationel audience in
mind; they nequired“resources and methodological skills
far beyond the capacity of the agencies in which the
studies were cdnducted; and, with the exception of the.
Kansas City responSe time study, they were conducted by
outside research‘organizations, but with the full
cooperation of the agencies involved.

A secpnd group Qf research efforts conducted from

u‘outside a pdlicekagency are more relevant in that they

‘ . .
zero in on substantive problems and examine in some

detail the natufe:pf the police response. We have

reference, .for example, to the studies of robbery by

//‘r*




Conklin (1972), of burglary by Scarr‘(1973), of robbery
by Feeney and Weir (1974), of residential crime by
Reppetto (1974), and the studies of police narcotics
control by Williams, Redlinger, and Manning (1979).' All
of these efforts, however,'were-undertaken with a b:oad
objective in mind; they were not intended to‘assist the
agencies in which the studies were conducted in evaluating

the quality of their response to the giﬁen problem. It
is significant that such efforts tend to be viewed by
police practitionérs as academic exercises and are rarely
utilized in reviewing their own handling of the problem
that was studied.

An exaﬁple of a more recent work at the national
level centered on a substantive problem in which a special
effort was.made to produce a product of more direct value
to practitioners is PERF's study of spouse abuse, by
Loving (1980). Another is Battelle's study of arson for
profit by Karchmer (1980).

Those research efforts‘gﬁat have been most responsive
to the needs identified earlier, althoﬁgh limited in
various ways, ha&e two primary charactef%gtigs in common.
They focus on specific substantive problems/that fhe
public expects the police €0 handle, and‘tﬁéﬁfdo so in,

fer

a particular community. Some police agencies, for example,
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have undertaken, in cooperation with a sﬁate planning
agency, a university, or a consulting firm, to study in
a comprehensive way a speéific crime such as residential
burglary. Many agencies have zeroed in on the problem
of;domestic disturbances. And‘in récent years, some
police agencies have examined, in greatly varying depth,
théir response to sexual assault, crimes against the
elderly, and spousal abuse.

Many of these prbjects resulted from initiativesy
at the federal level and were carried out with LEAA
funding. The earliest efforts were part of the crime-
sbecific program--a concept initiated in California and
subsequently adopted by LEAA that*encouraged‘poliée
agencies anq total communities to direct their energies
to a specific type of crime and to make those changes in
existing operations that were deemed necessary to reduce
its incidence. Subsequently, LEAA, responding to waves
of public interest, made funds available for programs
responsive to problems such as domestic violenceﬁ sexual
assault, crimes against the elderly, and arson. In some
communities, these funds were used in paxkito aﬁalyze
the ﬁature of the problem as it existed in the community,

to evaluate current responses, and to make proposals for

improvement.
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The Integrated Criminal Apprehension Program (ICAP),
in which LEAA invested heavily in its final years, comes
close, in some of ité multifaceted operations, to analyzing
substantive problems in the manner in which we.have
advocated. As the architects of the very elaborate
progfam that has emerged have stated, ICAP is many things
to many people. With emphasis on‘thé use of computerized
information, it includes a commitment to related matters

such as planniﬁg, crime analysis, and directing patrol

operations more effectively. Varying in form in the

"fifty-two cities in which it has been implemented, it may

be that, in some of these cities, ICAP is enabling the

‘police agency to examine and critique all aspects of an

agency's response to a specifically defined problem.

It is not easy to make ;His‘judgment based on the descrip
tive material that is available.‘ Our genefal impression,
however, is that ICAP, as a broad, computer-based manage-
ment system, lends new emphasis to the "scientific
managément"yof police égencies; that it does not, as one
of its centrél components, direct thé attention of police

managers to substantive problems inothe.mAnner contemplated

in the problem—ofiented.approach.
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C. GENERAL OUTLINE

F A PROCESS OF INQUIRY.

Because there is so little tradition for systematic
inquiry into substantive probiems by police agencies,
thinking through the form that such inquiry might take.
requires covering the most elementary steps as well as
the more complex. The original article on the problem-
oriented approach described a relatively simple process
of inquiry in which police agencies would define mofe
precisely the problems the public expects them to handle,
research each problem, undertake a broad exploration of
alternatives to their present response, and choose

methodically from among these alternatives.

We use these same steps in amplifying our considera-

tion of the process in this section, but wish to emphasize,

in doing so, that we use them primarily as a way to
conveniently organize our thoughts. 1In settipg up a
plan for substantive research in a police agency, the
challenge is not in séttling upon a lockstep, mechanical

process, but rather in working through the details

involved in making in-depth inquiries in an agency with

gl
T

no tradition for making such inquiries. We stress this

point because the identification of steps in the process
will connote to some that one must follow the sequence

of steps outlined; that each step leads naturally to the
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next; and that one risks error or, at a minimum, wasted
effort by moving to a later stage in the process before
completing the first. It certainly would be a mistake,
for example, to attempt to assess, in any detail, the
poiice response to a given problem before being clear
as to the proBlem on which one is focusing. But explora-
tion of a problem (such as shoplifting) in a local police
department in which it has not previously been examined
in any depth is not a neat process. A single inquiry--

in the form of an interview, an observation, or an
examination of records--may provide information that

bears on each étép in one's plan for inquiry. Observation

of the processing of shoplifting cases through the courts,

a form of inquify'not likely to be undertaken until after

the problem has been defined, may lead to the conclusion %~ [

that greater precision or more categories are needed in
defining the problem. Thus$, we view this overall framework
for inquiry as a general guide--as much an indication of
what we eventually hope to get out of the inquiry as a

firm prescription of the order in which the'iﬁquiry should

be undertaken.
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1. Defining the Problem.

a. Local Character of the Inquiry.

By the very nature of what we are proposing, the
problem must be defined in the local context. This
recognizes that a problem such as commercial robberies
or landlord-tenant conflict or bicycle theft may take a
radically different form in one community than in another,
due in part to the location of the community and its
demographic characteristics. This does not mean that
the experience of one community in dealing with a specific

problem is irrelevant to that of another. But it does

mean that each community must make inquiry for itself

N
Y

and that &aution must be exercised in comparing problems

and ig/ﬁéighing the appropriateness of responses developed
eyéewhere. This is one of the factors that places a
higher value on an inquiry initiated from within a police

agency than on a more broadly based academic study of a

substantive problem..

b. Selection of a Substantive Problem.

Police agencies are so beset by problems of all
kinds and so limited in”théir capacity to deal with them

that organizational problems will often be redefined as

~substantive problems in order to qualify them for the
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attention advocated here. Moreover, absent familiarity
with the overall framework that has led to this concern

with substantive problems, it is understandable why a

police administrator will nominate a problem for attention

that is not in fact substantive. Getting police adminis-
trators and those who work with police agencies to
distinguish substantive problems from the wide range of

other problems with which they must deal is an initial

hurdle in development of this process.

c. Need for Specificity.

The police field has a long-standing practice of
using overly broad categories to describe police business.
Citizens, as well as the police and others working in
ﬁhe criminal‘justiée system, overuse such miscellaneous
categories as "crime,f "street crime," '"disorder," | LA
"delinquency,'" and "violence." Obviously, substantive

problems must be defined in much more precise terms

before cne can begin to examine them.

d. Limitations on the Value of Using Legal Labels.
Initial efforts to define specific elements of
police business often lead to the use of labels tied to

the criminal code, 'such as robbery, burglary, and theft.
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In some situations, the term used to define the crime has
become a convenient and fairly accurate way in which to
define thekproblem as well. We have no difficulty under
such circumstances in using the criminal term. But use
of the statutory label more often creates complications
to which we should be alert.

First, such terms frequently mask diverse forms of
behavior. Thus, for'example, incidents classified under
"arson" might include fires set by teenagers as a form
of vandalism, fires,set by persons suffering severe
psychological»problems, fires set for the purpose of
destroying evidence of a crime, fires set by persons (or
their hired agents) tobcollect insurance, and fires set
by organized criminal interests to intimidate. Ea;h'
type of ihcident’pbses a radically different problem for
the police.

Second, if police dependmheavily on categories of

criminal offenses to define problems of concern to them,

‘others may be misled to believe that, if a given form of

behavior is not criminal, it is of no concern to the

police. This is perhaps bést reflected in the prdposals,d

for decriminalizing’ prostitution, gambling, narcotic use,

vagrancy, and public intoxication. The argument, made

over and over again, is that removing the criminal label

45



will reduce the magnitude and complexity of the pclice
function, freeingkpersonnel to work on more serious
matters and ridding the police of some of the negative
side effects, such as corruption, that these‘problems
produce. ﬁut decriminalization does not’relieve the
police of responsibility. The public expects drunks to
be picked up if only because they find their presehce on
the streetkannoying or because they feel that the govern-
ment has an obligation to care for persons who cannot
care for themselves. The public expects prostitutes who
solicit openly on the streets to be stopped,‘Because such
conduct is offensive to innocent passersby, blocks
pedestrian or motor traffic, and contriﬁutes to the
deterioration of a neighborhood. The problem is}avprobleg
for thehpolice whether or not it‘is defiued as a criminal
offense.

Finally, 'use of'offense categorles as descrlprlve
of police problems implies that the police role/ls‘
restricted to arresting and prosecuting offenders. In
fact, the police job is much broader, extending, in the
case of burglary, to encourag ng cltlzens to lock. their
premises more securely, to ellmlnatlng some of the

conditions that might attract potentlal burglars, to‘

counseling burglary victlms on,ways they can avoid similar
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attacks in the future, and to recovering and returning

burglarized property.

e. Need to Subdivide Problems.

However initiaily labeled, the problems police are
expected to handle are complex and multifaceted. Broad
prcblems need to be broken down into smaller, operationally
relevant subproblems. Using a medical analogy, just as
different forms of cancer call for different therapies,
so different subproblems in policing call for different
responses. Car thefts committed by juveniles are amenable
to different preventive tactics than are car thefts by
professional car thieves. Intrafamily sexual assault
requires a differerit response than sexual assaults by
strangers. Ideally, subcategories should be mutually
exclusive and“should be selected with a view to correlating

them with the analysis of the different interests in the

subcategory that are discussed in section 2 below.

f. Shlftlng from a Focus on Inc1dents to a Focus
on Problems. T i

For many police administrators, a éiscuSsion of
problems as.we have been using that term is itself quite
To the extent that police executives currently

focus on the product of their efforts, the predOminant
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perspective views a call for service or a reported
incident as the basic unit of police work. The business
of the police is seen as the accumulation of such calls,
and efficiency or effectiveness is defined in terms of
the speed and finality with which they are handled.
Decisions on the deployment of resources and manpower
are based, in large measure, on the distribution of
incidents and calls. The problem-oriented approach -
calls for changing the perspective of the police executive
to one in which like incidents are grouped és{problems--

and the problem becomes the subject of attention for

police executives.

g. Varied Ways in Whlch to Group Incidents as - -
Problems. )

Problems are more difficult to identify than inciden
because doing SO requires abstrécting ccmuon themes from
essentially disparate events. The natutai incliuétion
“of the police executive is to define ptoblems in tetﬁs
of offenses} e.g., a burglary ﬁroblem ot a sexual assault
problem. Butwutcbleﬁs may be identifiédkih a variety of

quite different ways:

- by the characteristics of
against the elderly),

- by iocality (e;g,, a park
teenage drinking, sale of

the victim (e.g., crimés -

in which vandalism,
narcotics;, fencing of

>t
ts,
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stolen property, and noise have been of concern;

or a city block with a concentration of establish-

ments that serve 1liquor and offer adult entertain-
- ment),

- by the behavior (e.g., driving while drinking, the
robbery of attendants in twenty-four hour coavenience
stores),

- by the condition of individuals with special needs
(e.g., the chronically mentally ill, alcoholics, and
the developmentally disabled),

- by the time of day, week, month, or year or in
connection with a spec1a1 event (e.g., a rash of
burglaries in a college student housing area during
vacation or the rowdiness at a rock concert).

If one were to choose, for example, to focus on the

problem in a city block with a concentration of liquor-

serving establlshments and adult entertalnment one might

bring together, for consideration under one umbrella,
the clusters of 1nc1dents that might otherwise be classi-
fied as liquor 11cense v1olat10ns, dlsorderly conduct

&' ",

assaults, prostltutlon, drunkenness, runaways, and

parking violations.

h. ‘Viewing Police Problems iguthe Context of
Community Problems. »

Most police .problems for which we seek a more
effective police response are in fact community problems
that more properly call for a communlty response.

the pollce--as the "hired hands"-—are available to deal

1]

Because
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with the unsavory aspects of liﬁg in the larger community,
the citizenry tends to define»such problems as police
problems. Unfortunately, the police have accommodated
this tendency tb abdicate to the police, with the result
that the police are often charged with the responsibility
for handling problems for which they lack resources,
authority, and expertise. 1In attempting to define the
full magnitude and dimensions of a given problem, we
must reach out to others in the community to whom the
problem may be of concern. Is what the pclice are seeing
but a part of the total problem, as, for example, is most
assuredly the case in looking at child abuse? 1In whatﬁ
way does the police perception of the problem relate to
the perceptions of others who see the same problem from
a different perspective? What determines whether a
given incident becomes a matter of concern for the police?
On occasion, police have been known to write off a
problem because they find no evidence to confirm that it
exists (e.g., complaints of vandalisn@. But if the
community still contends that they h;ve a problem, the
problem becomes the community's concern, and the police

must find ways to deal with it.
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i. Attempting to Gain the Best Possible Assessment
of the Full Magnitude of the Problem.

Problems confronted by the police tend to be defined
by factors that may produce a distorted picture of them.
A study of domestic violence based on calls made to the
police is likely to indicate that domestic violence is a
problem of the economically depfived, ignoring the fact
that most such calls come from neighbors who, because
they live in close quarters, are disturbed.‘ Battling
couples residing in individual residences are not as
likely to be called to police attention. An analysis of
the victims of sexual assault is likely to show a high
incidence of young victims, because younger women are
under greater pressure from parents and other guardians
to report such offenses. An analysis of persons arrested
for drunk driving, given the relatively small percentage
of all drunk drivers who are arrested, does not describe
the drunk driver in a community. It may say more about
thewcriteria employed by the police in deciding who ~
;hould;be arrested.

An awareness of these difficulties in the ﬁse of
police data cautions against using police statistics to
characterize the problem with which police must deal.

It raises questions whether there are more satisfactory
ways to establish a more accurate and comprehensive

picture of the problem. . 1/
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j. Dealing with the Infinite Number of Variables
in the Incidents Police Handle.

In an effort to gain insight into thé problems
police handle, it is necessary to look at written reports
of the incidents that contribute to the problem, observe
such incidents if possible, and talk to police officers
who have handled large numbers of them. Such explorations
will quickly make it clear that no‘two incidents are
alike; that a seemingly endless number of variables are
present that distinguish one incident from another. This
effort requires grouping similar incidents. Difficult
as this may be because of the number of variables, having
direct access to ofiginal police reports and contact
with police officers will greatly facilitate the task.
Many of the analyses of substantive problems, conducted
from outside a police agéncy, are based on compilations
of data furnished to some central repository. Awareness
of the numerous variables that distinguish one incidént
from another that comes from a reading of source documents
and from obse;ving the handling of incidents makes one
realize how inaccurate and misleading some of these
compilations may be and how questionable research is

that is based on them.
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2. Identifying thé;Sdcial Interests and Costs.

a. Viewiné,the Community as the Client.

An unfortunate side effect of the recent concern
over victim rights and needs is that victims have come
to be narrowly defined in terms of a specific incident.

In many ways, the total community is often the victim as
well. The problem perspective, while incorporating

concern for the victims of specific incidents, recognizes
the need to look out for the larger community. Thus the
police clearly have a responsibility to help the individual
victim recover from his burglary, but they also have a |
responsibility to help the community cope with some of

the less direct consequences when burglaries occur.

This focus has implications for the ﬁée to be made
of police data. Although data collected in a specific
Jéase, in the form of a report taken from the victim, may
be relatively useless for solving that case, it may be
extremely valuable in helping to dé%i?e the larger problem
and in developing strg;egies for dealﬁ%g with the problem.
Information collected in dispé?ate ca%;s may identify
geographic, structural (e.g.{_certaiq%types of construc-
tion), or personal (e.g., typgé of iﬁdividuals) vulnera-
bilitiesfdf which the community should be aware. What

is contemplated here goes well beyond the use now
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‘and prosecuted.

commonly made of officer reports to recognize patterns
of crime as a basis for identifying and apprehending an

offender.

b. Multiple Interests in a Problem.

In the past, we have tended to oversimplify analysis
of police handling of incidents or a problem by ascribing
police actions to but one goal--enforcing the law accord-

bl

ing to legislative mandate. Police effectiveness was
usually measured by the number of individuals arrested
More penetrating analysis requires
examination of some of tbe interests served in making
the conduct illegal. Even if the conduqt is not legis~
latively progcribed, the same need exists to identify the
various interests in controlling a problem.

Thus, for example, because street prostitution will
probably be a problem for the community whether or not
the conduct is legislatively defined as criminal, one
Why is the community con-

must more precisely inquire:

cerned? What are the social costs? Who is being harmed

and to what degree? If one pursues these questions, using
the street prostitution problem as an example, it 1is

possible to identify as many as thirteen different and

often competing interests:

54

,.
- -
gl

1oy

-
£e®

)

55

- the nuisance created to passersby and to adjacent
residences and business establishments,

- the offense to uninvolved women who must frequent
the area and who are solicited,

- the likelihood that juveniles will become prostitutes,

- the harm that may befall a prostitute from her
customers or pimp,

- the assaults, robberies, and defrauding of those who
patronize a prostitute,

- the financial and physical exploitation of the
prostitutes by their pimps,

- the possibility that street prostitution will provide
the seedbed: for organized criminal interests in the
community,

- the link between prostitution and drugs, with the
possibility that street prostitutes make extensive
use of drugs,

- the need to protect the rights of the prostitutes
as citizens,

- the interests and desire for privacy of those who
feel the need to seek out prostitutes for their
sexual outlet,

- the problems of parking and traffic congestion in
areas in which street prostitutes congregate,

- the deleterious effect on the economy of the area,
including the value and use of buildings, and

- the likelihood that prostitutes are among the most
common conveyors of venereal disease.
Followinguupﬂfurther on this example, careful
analysis requires, first, that an effort be made to gather
whatever facts may be available to quantify the concern

so that it might be better assessed. How often are
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juveﬁiles involved? What evidence is there of organized
criminal interests? How often is aprostitutetﬁnjured?
: hn

Are‘the values of property in the area changing? Do
Street prostitutes convey venereal disease? Those
answers that can be obtained would aid a great deal in
clearing away some brush and in sharpening our understand-
ing of the competing interests in the probleﬁ.

A second stage of analysis requires making some
value judgments. How concerned should the'community be
about providing a form of "consumer protection'" to those
who patronize prostitutes? What priority do we want to
attach to protecting those who choose to be prostitutes?

It is only after one goes through this process that "
one can arrive at a clear set of objectives in dealing .f, , g
with street prostitution.and that, of course, is essentia1 

as a prerequisite to fashioning a sensible strategy for

dealing with the street prostitution pfoblem.

c. Financial Costs of Current Operations.

Cost/benefit analysis, as applied to policing, is
in an embryonic stage. Given the‘nature of police
operations, arriving at even a rough estimate of the costs
of policing attributable to a specific problem the police -

must handle seems extraordinarily .difficult. And yet
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the possibility of doing so ought not to be dismissed.
The importance of trying is underlined by the likelihood
that an approximation of dollar costs for responding as
we currently do to some types of incidents may be the
most persuasive way in which to convince the community
of the futility of some current practices and of the

need to explore alternative responses more vigorously.

d. Social and Financial Costs Incurred by Victims
and by the Community.

How much do we actually know about the total financial
and social costs of a given problem incurred directly
by victims and indirectly by the coﬁmunity? And to what
extent does this knowledge influence our priorities in
dealing with it? Citizens tend, for example, to view a
residential burglary as a serious offense. The invasion
of one's home, the loss of valuable property, and the
fear of reoccurrence take a heavy toll. But how do these
consequences compare with those that result, for example,
from the drinking-~driver--~the loss of life, the injuries,
the lifetime burden ca;ried by victims and the families
of victims, the costs of séttlements by insurance
COmpénies that are passed on to motorists, and the fear

that mctorists have in using the streets? This is not

to suggest that an assessment of costs alone should
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establish priérities. Many other subtle factérs are
involved, not the least of which, in the example compari-
son, is the identification many:alcohbl-using citizens
have with the drinking-driver and the alienation they
feel from one who burgles. But over a period of time,
these attitudes might be altered if the agency primarily
responsible for dealing with the two problems did a more

effective job in documenting the costs of the two problems.

3. Documenting the Current'Response.

Once a specific behaﬁioral problem hés been clearly
defined and dissected and the various interésts in the
problem identified, the next most logical step in any
form of systematic inquiry is to determine what is

currently being done about it.

a, Why Invest Heavily in Determining the Current
Response?

In taking a fresh look at a problem, a natural
inclination is to move directly to new strategies for
dealing with it, uninhibited by what has been done in
dealing with the problem in the past. That may be
feasible with regard to a limited number of”prdblems
in which the community and the police have not invested

much effort in the bast.‘ But as to the vast majority
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of problems for which the police have some responsibility,
much has in fact been done, and a great deal can be
learned from those efforts. Informal responses that
have eVolvéd over the years may be among the most effec-
tive responses and therefore warrant more official endorse-
ment. Moreover, even if one concludes, on examination,
that past efforts have been futile, documenting this ié
often necesséry to persuade those who have invested their
energy in them that an alternative strategy is likely to
be more effective. Thus we are interested in looking at
current responses--on the part of both the police and the
community-~in order to: |

- establish more pfecisely the relationship betwéen

what the police are doing and the substantive

problem that triggers police action,

‘- identify factors that limit the effectiveness of
the current response,

- detect any negative, unanticipated consequences of
the current response, '

- discover individual responses that, because of
their apparent effectiveness, ought to be used
more widely,

- avoid useless activity, especially given the
competition for police time, and

- provide a basis for evaluating police and community
policies relating to the problem and for weighing
the feasibility of developing new resources and
alternatives.

b}
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b. Importance of Looking at the Total Community
Response; Viewing the Police Response in Context.

In an earlier section, we argued in some detail for
the need to view as community problems the substantive
problems that the police ﬁandle; to recognize that the
pclice generally do not have sole responsibility for
dealing with the many problems they encdﬁhggr daily.k
Because this is not commonly recognized, tﬁé tendency—f
in the liimited efforts that hévé been made to examine
substantive‘problems handled by the police-—is to focﬁs
too narrowly on examining just the police responsé. This
may be misleading in several ways. Ignoring what others
are doing regarding theVproblem may lead to error in

assessing the adequacy and importance of the police

response. The responses of other agencies in a metropoli-

tan area may explain why thé police are doing what they
are doing. Establishing the nature of these reéponses
may draw attention to overlaps and conflicts that result
in the police and other institutions working at cross
purposes.

The importance of viewing the total community
response is illustrated in the experience of those who
have been Concerned about the police role in responding
to the chronicaliy mentally ill. Exploration has required

acquiring knowledge about statewide policies regarding
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the deinstitutionalization of thé mentally ill, about
the agencies available in the community to assist sﬁch
individuals, about the operating policies of these
agencies, and about the nature of their contact with
the individuals who become the subject of police attention.
On the infrequent occasions when representatives of the
various agencies that deal with the chronically mentally
ill are brought together, they often discover that they,
along with the police, are dealing with the}same
individuals, but in an inconsistent,kuncoordinated, and
usually ineffective fashion.

But where does one draw the line in an inquiry
that grows out of a desire,to improve the effectiveness
of the police? Encouraging any form of inquiry into the
police response is difficult enough; making the breadth
of the inquiry so important an element would most likely
be a disincentive to doing anything. Police agencies
canndq take on the responsibility for conducting large-
scale studies of major social problems that other
agencies--with more resources and a more direct responsi-
bility--have not conducted for themSelygs. In reviewing
the police response to the public ineB;iate,vfor example,
it would be‘absu;d to expect the police to make a judgment

about the effectiveness of treatment programs to which
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referrals are made--a judgment that even professionals

in the alcohol treatment area find difficult to make.

The decision where the line should be drawn must be made
with reference to the specific problem under examination.
As a minimum, we would recommend that the police determine
what others are doing--enough to enable them to better;

characterize and assess their own operatioms.

c. Distinguishing Between Responses at the Problem
" Level and at the Incident Level.

Responses, whether by the police or by the larger

community; occur at two quite different levels. We find

it useful to think of these as being roughly parallel

to the incident/problem distinction drawn earlier.

Responses to problems usually take the form of broad
programs. A local counseling service dealing with sexual §§
assault, for example, conducts community education programs,
sponsors a transit service for women during the hours of
darkness, and may testify on pending legislation relacing

to sexual assault. Likewise, a police agency may
promote an advertising program against shoplifting, work
with merchants.to install antishoplifting devices in
their stores, and support legislation to facilitate the
All of these actiVities--

prosecution of shoplifters.

the first as part of the broader cowmunity”response and
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the second as,part of the police response--would be
considered in our vocabulary to be responses at the
problem level. By contrast, much of the work of both

the community and the police takes the form of contact
with individual citizens with regard to specific
incidents that together constitute the larger problem.
Thus, for example, the sexual assault counseling service
contacts the individual victims of sexual assault shortly

after they have been attacked, counselskvictims and their

ramilies,

criminal process.

and lends support to victims throughout the

The police investigate complaints of

shoplifting, arrest shoplifters, and process them through

the criminal Justice system.

We consider these types of

of police training

responses to be at. the individual incident level.

At the risk of overgeneraliZing, we believe that
much of the ethnographiC'Work done with respect to the
police'response has focused on capturing the police
response to incidents of a niscellaneous nature primarily
to gain general insights'into the nature of policen
operations--i.g. the discretion exercised by the police,
the influence of the police subculture, and the effect
Few have combined this effort with

an effort to learn how the police were responding to a

specific substantive problem.

[ SO S
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d. Lack of Readily Available Information on the
Nature of the Current Response.

When inquiry is first made about the nature of the
current response to a substantive problem, those having
some responsibility for the problem tend to describe the
response in fairly specific terms. One would think it
should be possible to do so. But for the person committed
to a systematic inquiry, in which comprehensiveness and
certainty are important factors, it soon becomes apparent
that very few of the individuals dealing with the p;oblem
have a total picture of what is happening in the community;
that knowledge and perspectives vary depending upon the
individual's role; that perceptions often dif;er substan-
tially‘from realities; and that hard facts are often
extremely difficult to obtain.

At the most general level, police tend té respond
to queries about what they are doing in broad, generic,
operational terms. Thus, initially, police are likely

to report that they attempt to deal with a given problem

through preventive patrol, by investigating complaints

tbat are brought to their attention, and by arresting

and prasecuting those who violate the law. Investigation,

patrol, and prosecution are desgriptive of large blocks
of their operations used to deal in a common fashion with

a wide range of guite different problems.
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When pressed beyond this superficial level, adminis-
trators are 1ike1y to describe the police response to a
given problem in terms that meet public expectations,
légél standards, and formal guidelines. But administrators,
especially in large police agencies, are far removed
from the street and the handling of individual incidents
and are, therefore, often ill equipped to describe the
current field response accurately. One may obtain several
quite different pictures of what is happening on the
street based on talking with different administrators
withiﬁ the same agency.

Individual police officers, who are probably in the
best position to describe accurately the present response
at the incident level, are least inclined to do so.

This is due, in part, to“their fear of being re?ximanded
for acknowledging practices that may be in canflict with
formal guidance.;.But even if this barrier is removed,
individﬁal officers, as the lowest level employees in
what remains a semimilitary organization, are condi-
tioned to believe that their observations and their

insights are not particularly relevant.
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e. Importance of Using Inquiries of Sufficient
Depth to Establish Actual Practice.

It comes as no surprise to anyone familiar with
bureaucratic organizations that formal descriptions of
police responses t9 specific problems often differ from
the actual responses that are implemented. A wide array
of factors, some of which will be explored below,
account for the differgnce. The observation hardly

bears repeating, were it not for the frequency with

which publications in the police field contain reports

"on studies that were based on unverified descriptions of

what the police do. Written policy statements and train-

ing bulletins can be used as general indicators of what
administrators want to achieve, but not és déscriptive
of police practice. Narrative reports prepared by police
officers in individual cases provide a great deal of
information cn how police handle incidents, but one must
be careful in the use of such infdrmation because the
reports are prepared to serve a number of quite different
functions (e.g., éroviding a basis for prosecution and
accounting administratively to officers' superiors for
how they handled a case). Similarly, a researcher will
err in aésuming that the processing of an individual
follows the various steps set forth by law, given the
accommodations that typically develop in the application

of the law.
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f. The Variety of Responses at the Incident Level.

We know, from the numerous efforts to document
police activity in the field, that the way in which
different officers respond to the same type of incident
varies treméndously. As for some problems, there may be
as many ways to handle an incident as there are officers,
and some methods may be very imaginative.

On the other

hand, many responses are highly routinized, reflecting

‘a rather uniform pattern that has emerged on a shift, in

a unit (like a precinct), or in an entire agency. When
quéstions are asked, a practice may be attributed to the
orders of a supervisor, the highlykpublicized comments
of a judge, or the informal word passed on by an
assistant prosecutor.

The differences in the way police respond, even in

dealing with relatively simple matters, may be significant.

When a runaway child is reported, some officers may limit
themselves to obtaining the bé&ic facts. Others, sensing
as much responsibility for dealing with the parents'

fears as for finding the child and looking out for the
child's interests, may seek to relieve the parents'’
anxiety by providing information about the runaway problem
From the stand-

and about what the parents might expeét.

point of the consumers--in this case, the parents--the
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response of the second type of officer is vastly superior

to that of the first.

In handling more complicated matters, the need to
improvise has prompted some officers to develop unusually
effective ways to deal with specific problems. Many
officers acquire a unique understanding of‘problems that
frequently come to their attention; learn to make
important distinctions among different forms of the same

problem; and become familiar with the many complicating

factors that are often present. And they develop a feel

for what, under the circumstances, constitute the most

effective responses. After careful evaluation, these

types of responses might profitably be adopted as standard
for an entire police agency.

But finding out abcut the varied responses at the
incident level is quite difficult. The high value placed
on uniformity and on adhering to formal requirements and
the pressures from peers inhibits officers from candidly
discussing the manner in which they respond to the multi-
tude of problems they handle--especially if the inquiry

comes from outside the agency.
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g. Establishing the Factors that Account for

" Current Responses.

In addition to attempting to establish what
police currently do at the incident level, it is
as well, to attempt to learn why they respond as

Contrary to the sterectypical view of the police

the
important,
they do.

as being

of "one mind," officers have a wide range of different

attitudes toward their jobs, the community, and the

problems they are called on to handle.

They are greatly

influenced in their actions by these attitudes and by

other considerations such as their relationship with

their peers, with their superiors, and with the citizens

with whom they are in contact.

Thus their handling of

an incident may be affected by an endless variety of

factors:

- the pressures of time;

- the realization that there are simply too many
violators (one cannot arrest and prosecute all

of them);

. = the manner in which their peers view various

responses;

- the arrangements for compensating an officer for’

any overtime that might be required;

-~ impressions as to what happens to individuals

processed through one system or another;

- the agency's reward system;

- the ease with which an incident can be handled in

one way, as compared to another; or

P

- the closeness to the end of their shift.
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As for many of these factors, little can be done, in the
context of addressing a spgcific subséantive problem, that
will affec; them. But others, having been identified,

may be easily addressed and thereby affect officers’
decisions. Thus, for example, expediﬁing the procedures
by which a police officer can admit én individual to a
shelter for abused women, or to & home for runaways, or‘
to a detox center can greatly increase the use of a
response recognized as superior to more frequently used

alternatives.

h. Guarding Against Becoming Overly Concerned
with the Use of the Criminal Justice System.

Because so much dependence has been placed on

criminal prosecution as a way to deal with the problems

PITES

the police handle, the natural tendency, in a study of
current responses, is to become preoccupied with the

use made of the criminal justice system. Why are more
arrests not being made? What are the problems in process-
ing arrests? What is the experience in prpsegution? How
can the quality of cases presentedrbefore the court be
improved? All of these questions té%d to assume that
more prosecutions ﬁill lead to a more effective handling

of the problem. This may, in fact, be true for some

problems. But as for others, evidence that a greater

>
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number of prosecutions, by itself, will impact on the
incidence of the problem is lacking. Because many
questions exist about the value of criminal prosecutions
as a response to éome problems, it is important to identify
alternatives that police officers are using to deal with
a problem and to attempt to establish what is known about
the effectiveness of the alternatives.iAThis is an espe-
ecially difficult chore because the use of alternatives is
not usually recorded. For obvious reasons, officers do
not record, for example, that they took a drinking-~driver
homé rather than make an arrest.

i. Methods for Acquiring Information from Police
Officers About Their Responses to Individual
Incidents.

From the preceding paragraphs, the importance of.
trying to determine, with some preciseness, how the
police respond to individual incidents is apparent.

How to do so is problematic. Goldstein's experience

in the American Bar Foundation study of the 1960s

[which involved two years of field observations on

which were bas;d the subsequent influengial writings

of Joseph Goldstein (1960), Remington and Rosenblum
(1960), and LaFave (1965)] and our familiarity with t?exi

),

ethnographic studies of Skolnick (1966), Westley (1970),
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Bittner (1970), Livermore (1971), Van Maanen (1974),
Tanni (1978), and Punch (1979) convince us that the most
effective way to get a handlé.on the police response at
the individual incidentllevel is through field observa-
tion. We say ''get a handle" because it is‘very unlikely
one can get a comprehensive picture or in any way qﬁantify
the data acquired. But observing what the police do
opens up an otherwise locked box. At a minimum, it
provides some indication of the range of responses and
of the extent to which field practices differ from policies '
and administrative perceptions. Field observation afso
affords an opportunity to learn more about the form in
which a problem is presented to the police, with an
indication of variable factors that are not recorded in
written reports. v
When studying proactive responses, one can efficiently
schedule observations to coincide with the self-initiated
operazions of the police (e.g., enforcement of speeding
through the use of radar). But the study of most
probléms will require the investment of a great dgaﬁ of
time, since incidents are not concentrated in ei%bﬁr time
orblocation. Because one could spend many hours gé‘patrol

without ever observing a response to the type of ipcfyent

of interest, the cost may be prohibitive. It is‘posgible
- )
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to deal with some of the problems cited by more carefully
targeting field observations, based on some preliminary
analysis of both the time and the locale of incidents; by
accompanying police officers identified by department
records as handling many of the particular type of
incidents; or by making productive use of time between
incidents by interviewing officers.

Because we have hypothesized that there will be
much of wvalue in the untapped expertise and experience
of operating personnel, we attach a great deal of impor-
tance to interviewing officers who have dealt with the
problem under examination. But the value of interviews
will vary in direct relationship to the rapport estab-
lished. For the reasons cited earlier, it is our impres-
sion that officers quite naturally feel inhibited about
describing their responses and about citing in detail
their experiences. It comes as somewhat of a shock to
“be asked to be reflective about soﬁething one has been
doing routinely, but which one has never been asked to
describe or analyze.

Some officers, given the opportunity,

will respond quickly, pouring out a vast accumulation of

|
|

)not do so until they receive certain assurances as to

i
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the purposes of the inquiry and the effect that their ' %f of incldents.  The incident might be presented in
candor might have on them. ‘é; oy narrative form or in a film or might be acted before a

It follows that, for interviews to yield desired ;?f group. The attraction‘in using‘;his technique 1s the
information, considerable groundwork must be done before- ﬂé . potentialvit has for controlling some of the variables,
hand. Officers must be fully informed on the nature of ‘ ?5 ? theéeby enabling the researcher to establish the range
the research effort and the goals it is designed to fi of police responses to a single common incident. The
achieve. If possible, the relationship should be drawn @lé‘ ¥ drawback, of course, is in trying to establish how the
between the inquiry and the professional stake that each i; officer's response to a hypothetical situation in
officer has in trying to deal with the problem; i.e., ﬁ%. laboratory-like setting might differ from the officer's
how the results of the study might subsequently affect 4;3 : sotual response on fthe street,
the officer's ability to perfofm‘effgctively. The inter- : At the earliest stages in trying to capture the
viewers themselves must be prepared fo invest.the time i, D police response, "hanging around” a police facility may
needed to build the fapport required if one is to get : e§ii | |  be the begF tgchnique for identifying the dimensions of
beyond superficial responses. | . : fgsi, | a problem and the potential lines for profitable inquiry.

All of these observations argue in favor of‘é } 1 f&a? ?A’ =y "hangipg around” we meap bEiqg present in the agency--
limited number of high quality contacts with operating 4 éi %v talking to individuals in administrative positions and
personnel rather than attempting to be moré" comprehensive i; in specialized assignments, exploring the problem with
by interviewing large numbers of officers. But a commit- ¢-§ \ 4 ; - operating police officers in an informal manner, and
ment to in-depth inquiry with a smaller number of officers ‘ following various leads thét develof from these contacts.
obviously requires care in selection of the sampie in ‘ ) The technique may also.be useful at'a later stage of
order to ensure iz;is representative of the department. inquiry as a way to validate thg picturg one acquires

As for some problems, it maf be feasible to gain ' of the police response or as é way to eligit r;actions
needed knowledge about the nature of the police response 1i% ) v to any new ideas that may have eVOIVed“forﬁfesponding
by collecting officer responses to one or more scenarios :% to the problem.
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4. Exploring Alternatives and Choosing from Among Them.

a. Need for a Broad, Uninhibited Search.
Expioration of alternatives requires throwing out
the largest poséible net. Past efforts to improve the
police response have beeﬁfseriously limited by several
factors: the feeling of being locked into the use of the
criminal justice system; an assumption that the response
must be developed within the police agency; and a
general lack of imagination. What is proposed here is
a far-reaching uninhibited exploration that might include
consideration of the following:
- physical and technical changes (which in the past
has included, for example, better urban design,
improved locks on homes and cars, exact fares on
mass transit, and the direct deposit of social
security checks);

- changes in government services that, if carried out,
would reduce problems that are brought to the police;

- more systematic ‘provision of reliable information
to the public;

- new forms of authority (such as has been provided
for taking public inebriates into protective
custody);

~ development of new community, resources (such as
~shelters for abused women, houses for runaways,
crisis intervention programs, and dispute settlement
centers); and

- more imaginative use of zoning to reduce problems
stemming from conflicting uses of land and buildings.

76
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-build.

b. Identifying and Logging Altermatives in the
Course of the Inquiry.

In an inquiry of this kind, one begins, at the
earliest stages, to try to define the problem and to
specuiate on alternative ways to deal with it. It is
importantito remember these foi examination at this later
stage in the piocess. The study of current responses
itself will usually identify a wide renge of alternatives
that afe being used informally and that may be as
effeetive’as, if not more effective than, the mere
formally established response. Thus, in‘;he typical
inquiry, on arriving at this stage, one should already

have a number of nascent ideas for exploration.

c. Scouting Alternatives in Use Elsewhere.

The search for alternatives obviously need not
start from scratch. Much work has been done on which to
Crime prevention efforts of some police agencies

and experimentS~with developing altermatives to the

‘criminal justice system and with diverting cases from

the system should be reviewed with the objective of
assessing their potential impact on the specific problem

under examination.
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Police in many jurisdictions, in a commendable ;% problem of immediate concern to them. Word-of-mouth
¥ ;| ‘
ffort t L 1t ives to th ST 1 iusti i Ly contacts within the field still seem to be more productive
effort to employ alternatives to the criminal justice o9 s
system, have arranged to make referrals to various ‘%% than any of the retrieval systems that have been estab-
1 b > 4 . w ‘J,{?i,
' R ¢ lished. scripti i
social, health, and legal agencies. By tying into the N Deacrlptlons of alternative programs are of
‘ little value if the programs themselves have not been
services provided by other helping organizations in the Prog
community, the pdlice in these cities have taken a giant independently evaluated. Local agencies, not subject
5 ¢ ]
) L ; to any checks or controls, will make claims for the
step toward improving the quality of their response. But 4 ! Y ’
the great danger is that referral will be seen as an end < * effectiveness of a new response that may not be confirmed
‘ ' ' on careful examination. LEAA scught to deal with this
in itself; that the police and others advocating the use &
of referrals will not concern themselves adequately with ’ problem by furnishing an evaluation of those programs it
‘ : chose to publicize.
the consequences of referral. If referral does not lead P
to reducing a citizen's probler, nothing will have been R
. s
’ ‘ ’ “ ~ d. What Criteria Should Be Employed?
gained. The adoption of such a program may even cause =& SHR-0JEC
harm Expectations that are raised and not fulfilled # Having identified various alternatives, how does one
o o, . assess their merit and relate these assessments to an
may lead to further frustration; the original problem .
‘ . evaluation of the current response? What makes one
may, as a consequence, be compounded; and the resulting
. . ‘ ) P ; response of higher quality than another?
bitterness about government services may feed the :tensions o |
13 ‘» %’ . - - .
that develop in urban areas Lo % The criteria to be employed in choosing between
Despite a rumber of efforts in recent years to ; | different alternatives are highly subjective, differing
spread good ideas through the police field and share the ;af ; among communities, departments, and thbse individuals who
: b ' :
results of experiments (e.g., L 's exemplary project ; become involved in the examination of substantive problems.
1t .8., LEAA > s, o ?

. ) ' Some of them are identified here, by way of illustration
regional seminars, and the technology transfer program), y way Hom

e

. . . , s s without indication of the wvalue that we or anyone els
local police agencies still find it difficult to locate ) yon <

e
¢
5

‘ . . & might attach to them:
with dispatch the most novel programs for dealing with a s & !
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- the impact the response is likely to have on those
aspects of the problem that cause loss of life or
serious injury;

- the potential value the alternative has to reduce
the total problem;

- the extent to which different interests identified
in section 2 of this volume are met, including the
reduction of fear in the community;

- the extent to which the alternative is preventive in
nature, minimizing the need for the police use of
legal sanctions and force;

- the effect that adoption of the alternative would
have on individual freedom;

- the financial cost of the alternative;

- the extent to which the police can be provided with
both the authority and the resources necessary for
full implementation;

- the potential the alternative presents for enabling
the police to act in a legal and civil manner
(recognizing the importance of legality and civility
in building the relationship bestween the police and
the community); and

- the ease with which the alternative can be implemented.

Agreement on the criteria to be employed is far less

important than that they be clearly articulated. If a

‘police agency becomes the advocate of a specific way to

deal with a problem, open discussion of the proposal
would be greatly facili&ated if the reasoning behind it
were speiled out.

The complex nature of the question [What constitutes

a highhquality response?] 1s illustrated by the police role

80
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in the handling of public inebriates. With legislation
decriminalizing public intoxication and the establishment
of adequate detoxification facilities, both the police
and the community may feel justified in claiming that
they have vastly improved the quality of the police
response to this problem: chronic alcoholics are

treated more humanely and, most would argue, more
appropriately than if they were jailed; those who are
iggiously i1l receive medical care; police authority is
spelled out clearly and is adequate for the task; and
implementation can be easy and time saving for the police.
But when such programs are adopted, the police tire of
transporting the same alcoholics to the detox facility
with even greater frequency, than to the jail.‘ Those

with a commitmeet to preventing alcoholism begin to
question the value of the program in dealing with the
most chronic, arguing that it may be dysfunctional by
enabling such individuals”to sustain their drinking habits.
Those concerned with the appearance of neighborhoode and
the deleterious effect of having large numbers of intoxi-
cated persoﬁs on the streets may question the”ability of
the police, under the new program, to ""keep the streets
clean." And those concerned withngVerhﬁent expenditures

may question the ever-increasing costs of such programs.

81
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L some will take years to implement; others could be
Is the new response a high quality response? The

B, ; implemented immediately.
answer probably depends on the person to whom one - ’

, cos s Because a specific change may seem overly ambitious
addresses the question. Despite the criticisms, a

. , . 3 and require years for implementation, this should not,
police chief may characterize the program as a superior >

e
e

o e i 4 iy i e
e

; by itself, result in its being dropped. 1Its acceptance,
response to the problem of the public inebriate--perhaps :

. at least in principle, may serve the agency well in
acknowledging the need for further refinement. Officers

v . . providing a goal to work for, to which less ambitious
might strongly disagree.” Some alcohol treatment people v ¢ !

changes can be tied. This suggests that it may be

ot

and local merchants, for different reasons, might o

h teri th 5 a good-idea-gone-awry. And , : desirable to categorize proposals according to the type
characterize the response as - - - .

. h! of action needed for implementation. For example:
budget officials, faced with the difficult task of

. _ . . éﬁ‘ , Level one might include those alternatives and
"judging whether the dollars are well .spent, may be highly . | i changes that can be implemented at the option of
imf : the police agency.
critical. @ﬁ L
il % Level two might include those changes that require
£ > Y i the approval of the mayor and city council.
. e. Ease with Which Alternatives Can Be Adopted. & : Level three might include those changes that require
. . . - . ) ké é,g the cooperation and approval of other agencies in
Ease of adoption emerges as a crucial factor in Lo . : the community with which the police work.
determining the likelihood that proposals will be imple- ’ | f Lével four might include those alternatives requir-
© . E ing a change in state legislation.
mented. The proposed changes that evolve from substantive N »
| . _ . . o . ¢4 o Level five might iriclude those alternatives that
inquiries axe likely to be of varying magnitude and com- - 1 ; require a gradual change, over a long period of
) ' ’ i time, in public attitudes.
plexity. Some studies might recommend complete replace- ’
ment of a current response; others might recommend that v}i: g |
: w A f. Who Makes the Choice?
a current response be supplemented or that minor adjust- ‘_ .
o Ideall as work on a specific problem proceeds,
ments be made in it. Some recommendations are likely to ?[, i Y P ‘ P P
o \ ] . ) ff%’ iy various interested parties will be engaged in the inquiry:
be viewed as radical or visionary; others, more practical. . | ' \
. , ) 5 l the police chief, his top staff, line supervisors, and
Some will be broad in scope, and others narrow. And ; i ' N
N tl
) TR ’i 4
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officers at the operating level; others in the criminal
justice system and in agencies to which the police relate
regarding the problem; those in the community with a
special interest in the problem; and members of the
community generally. Given the conflicting interests
involved with most problems that the police must handle,
a consensus would rarely emerge from this process regard-
ing the major decisions that must be made. But the
assemblage of hard facts and the sharing of this informa-
tion may produce more agreement regarding some choices
than might be anticipated.

In the end, however, given the original 5bjectives
of the study and its locus in the police agency, police
management must decide on the program they wish to
advocate. Theirs is a unique perspective from which the
community should benefit. For those changes that are
within their authority to adopt, public announcement and
the setting forth of written policy, where appropriate,
afford ample opportunity for citizen :eactiéh to be
registered and weighed. The adoption of more far-reaching
alternatives will require the approval of the mayor, city
council, or legislature; and community interests: using

established methods, can make their opinions known and

bring their influence to bear at these decision-making

2y
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’fashion), we believe that the police should use the

points. But in this larger forum, a police agency that
has done its homework--by conducting an in-depth study
of the substantive problem--will have a far more effec-

tive voice than it has had in the past.

g. The Proactive Role of the Police in Addressing
Community Problems.

As was noted in earlier sections, given the
constraints under which we have placed the police in
this country, it seems somewhat anomalous--perhaps even
threatening to some--that the police take a more active
role in attempting to address substantive problems so
that the problems are handled more effectively. Rele-
gating the police to a purely ministerial role, in which
they are simply pressured to do what is expected of them,
has been among the major factors that have isolated the
police from the community. and that have compounded
imméasurably the difficulty of controlling police conduct.

inecause the police occupy a fﬁf&&}ine position/in
the community, they acquire a largéﬁém;}nt of data and
N
insights that cai be used to define ;ﬁaﬂclarify community
problems. Rather than be forced to wait until problems
have reachéd sufficient magnitude to generate coﬁmunity

)

concern and only then react to them (and in an awkward

W
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data in their possession to identify problems at an
earlier stage and alert the community to them. Although
some police were obliviou§>to the gross inadequacies‘of
past practices in dealing wiEh, for example, chronic
alcoholics, the victims of sexual assault, and the victims
of spousal abuse (and may even have contributed, through
their actions, to compounding these problems), others
knew that the problems were serious long before they

were widely recognized as such. :

The approach calls for the police to take greater
initiative in dealing with problems rathe;ﬂgyan resign
themselves to living with them. It callsxfé% the police
to be more aggressive partners with other public agencies.
These changes, which would place ;he‘police in a much
more positive light in the community, would also

contribute significantly to improving the working

environment within a police agency--an environment that

suffers from the tendency of the police to assume responsi-

bility for problems that are insolvable or ignored by
others. And an improved working environment increases,
in turn, the potential for recruiting and keeping

qualified personnel and for bringing about needed organi-

zational change. .

£
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Identifying such problems and alerting the community
to them is but the first step. The police must reach

out into the community and prod it to live up to its

responsibilities regarding the social control and welfare

of its members. Thus, for example, if, as in many com-
munities today, large numbers of individuals who are
mentally ill are suffering for lack of adequate care due

to a failure to develop the community resources that

were to have been provided in lieu of institutionalization
and if other,segments‘of the community are being adversely
affected by these individuals, it falls to the police--

who are among the first to learn about the magnitude of

the problem--to take a leadership role in drawing attention

to it and in helping to formulate a more satisfactory

community response.

Ry f
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D. THE INITIAL STEPS IN THE INQUIRY PROCESS.

An actual inquiry into a substantive problem,
conducted under the auspices of a police ag;ncy, would
not necessarily proéeéd along the lines outlined in the
L. previous section. That section was devoted to idéntify-
ing the major stages of inquiry and, more specifically,
to identifying some/of the matters one would want to
conéider at each stage. The inquiry process itself must,
above aii else, be flexible, with aﬁreadiness to shift
'Y gears or change directions as one begins to acquire data
about the problem. Its sequence may be dictated more by
the sources to which one turns than by a more precise -
effort, for example, to attempt first to define the.
problem‘and only secondly to capture the nature of the
current response. A single source of data may.fill both
¢ of these needs. With this need for flexibility in mind,

how should one get under way?

1. Selection of the Problem. | f

Recognizing the tremendous array of substantive
problems for which the policé have éome responsibility,
the first task is to select a problem that warrants thg
. careful inquiry advocated here. Several criteria could

| be employed:

Ly I
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- the magnitude of the problem in the community and
the degree of frustration being experienced by the
police in dealing with it;

- the amount of interest in the probiem and support
for addressing it among rank-and-file personnel;

- the availability of data, based on some preliminary
probes;

- the potential that exploration will lead to some
progress in dealing with the problem; and

- community interests likely to support the inquiry
and to assist in making use of whatever recom-

mendations may evolve.

2. Initial Explorations{

To begin, a preliminary survey must be made in the

agency to determine the dimensions of the problem and

@

how it might best be explcred. Questibning top adminis-

trators and a.random sampling of officers at the super-\
visory and operating level will help to identify, in a

somewhat crude fashion:

- maJor concerns in handling the problem,. 1nc1ud1ng
”spec1f1c points in the current police response that
"are troublesome; | ‘

- the various community interests that are involved;
4

- key people who might be’ﬁelpful as sources of 1nforma-
tion, both within and outside the department
N

- the types of data available in pollce flles; and

- 1deas that police have considered for 1mproving
their response.

L :
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3. A Literature Search.

High priority is attached to quickly assessing
the accumulated literature on the problem under examina-
tion. Such an assessment could lead to a conclusion that
hardly anything has been done with regard to the problem
(as is true, for example, with regard to bicycle theft
Or noise) or, at the other end of the range, that a mass
of accumulated research is available (as is true, for
example, with regard to the drinking-driver). In the
latter situation, syntheses of the literature might be
helpful in judging its value for the local inquiry and
in identifying_relevant work. Although we consider an
examination of available studies an essential step in
the inquiry, we caution,agéinst investing_large;amounts
of timeqin a search that may involve plowing.through the
results of inquiries based on data less valid and reliable

rhan the dara that can be acquired through a local

inquiry.

4. Developing an Inventory of Queries About the Problem.

Using the resultg of the preliminary survey and the
literature, one could compile a complete 1isring»of
information desired in addressing the problem putting

de, for the mgment, concern about whether the data
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cun be}obtained. A special effort should be made tc
inquire about aspects of the problem-4and responsés
to the problem-~that go beyond the criminal justice
system. Qﬁestions about the latter typically come

easily; e.g., Who gets arrested? Who is prosecuted?

What is the rate of convictions? The preliminary inquiries

may provide enough insight regarding the prdblem'to‘identify

the major concerns that, in turn, can be used to organize
what otherwise could be an unmanageable listing of
unrelated questions. The exercise itself will usually

produce some suggestions for categories under which

questions can subsequently be grouped.

5. ' Setting a Priority for Inquiry.
Because of the limited time and resources available,
some éarly judgments must be made regarding the direction

of the inquiry. What sources, fully explored, are likely

‘to produce the data thought to be most crucial? ObviOusly, .

ne one source may stand out that much over another, but

it should be possible t&/make a good guess as .to wkich‘
inquiries are likely, at this stage, to6 be most productiﬁe
of needed data and of insights thatfhight help‘shape
subsequent igquiry. Since fieldigbservation and the

interviewing of officers at the operating level are likely
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to require the most time and effort, one would probably
want to defer this stage until the points to be pursued

through observation and interview are sharpened.

6. Matrixing Data Needs and Forms of Inquiry.

It may be feasible, at this stage, to develop a
matrix across the top of which is listed the major forms
of inquiry one intends to pursue if indeed ome's thinking
has progressed this far. - The:questions thought most
crucial from among the list compiled can be placed
along the other axis. Entries can then be made describ-
ing one's best guess of the extent to which the several
forms of inquiry will produce data of help in énswering
the question. Aside from providing a rough picture of
what one can anticipateﬁaccbmplishing in thé total
inquiry, putting together the matrix is a convenient

way to develop a checklist of items to be pursued under

each form of inquiry.
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person or even one agency can be expected to possess all

93
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E. FORMS OF INQUIRY.

1. An Eclectic Form of Research.

The’problem=oriented approach‘calls for developing,
preferabiy within a police eéeney, the skillsgyprocedures,
and research techanues that will enable a police admihis-
tretor to{make pfoblem analysis an integral continﬁing
part of management. But éiveh the kinds.of inquiries

that must be made, we know of nc~éxisting model--in terms

of staffing or methodology--that is ideally suited to

meet the need. Before working on a particular problem, m}

one cannot know the exact kind of data and knowledge
required to acquire an adequate basis for formulating
effective strategies. Each problem may also require
different expertise-~the knowledge, for example, of a

lawyer, psychiatrist, engineer, or chemist. No one

of the specialized knowledge thatdmay be required.
Thus a special breed of researchers must‘be developed-é
police reSearchers"ﬁhose skills will enable them to collect

and utilize data from diverse sources. Such a staff must

Uwork as generalists, willing to explore all paths;of

inquiry regardless of initial feelings regarding the

potential payoff. Since ﬁhe‘problem'péfepeetiQe assumes

that methods for dealing with a proble%“goﬂwell beyond

BN
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- who, have been the subject of police contact.

use of just the criminal justice system, inquiries
should be far-reaching, exploring all possible algfrna-
tives. The staff must push for the broadest possible
exploration; reaching out into the ccmmunity, establish-
ing contacts with special interest groups, interviewing f
victims cf crimes, and talking with offenders and others
In trying
to#acquire reliable information regarding some problems,
they may have to developrunorthodox sources of informa-
tion in the community; much as a detective develops
informants. | “ -

Part of the job of the police researcher wiil be -
to describe accurately and completely some social
phenomenon or behavior. This aspect of tﬁe.police
researcher's job is akin to that of thevsocial science
researcher. ﬁut in many ways, the job is quite different.
The social scientistﬂgenerally‘seeks to narrow the focus
of his or her inquiries, whereas the police researcher
must seek to provide breadth.“The scientist often
starts with a set of data and answers questions put to
the data; the police researcher will have to start with
questions and seek data‘that can be,used.to aﬁswer them.
The police researcher will,woré under time aﬁérresource
constraints that wouid cause many social scientists to

meintain that doing the project was impossible.
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The .eclectic approach that we propose endeavors to
provide pclice researchers with the means to describe
complex social phenomena cheaply and quickly. Since the
procedures and tecﬁniques are the same as those utilized
in social science research, it will be necessary to make
certain acjustments to achieve the'desired ends. These
adjustments will frequently require relaxing social
science standards of proof. For example, if a rigorously
derived social science answer to’a éﬁestion requires a
sample of four hundred observations before most socia;
scientists would be convinced that it was correct, we
might be williﬂé;to utilize &an answer based on a sample
size of cnly twenty-five observations.

Relaxing such stendards of prbof is both complex
There is a very thin 1ine between the
eclectic research we propose here and shabby or bad
research.

It is important, therefore, to make explicit

whatever departures are made from normal, rigorous

scientific research and‘tO'provide detailed qutifica-
. . ‘ i

tions for these departures, The following aﬁe among the

factors that we feel will allow relaxing the normal rigor

associated with scientific inquiry.

'~ Some policy judgments will not require a high level

=

_of precision. . Prior to collecting data, a researcher
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will often be able to specify the size of an answer that
will make an operational difference. A researcher may,
for example, establish that if he finds as many as ten
percent of all auto thefts in the community involved
cars with keys left in the ignition, a low-cost public
information program should be_initiatgd. If a sample of
thirty cases drawn from police files indicates that fifty
percent of those cases involved keys left in the ignition,
that finding might be sufficient to implement the program.
Through research done in other localities, -the
accumulated experience of veteran officers, and informa-
tion gained from other community experts, the researcher
can often in advance of actually collecting ;ny hard data
specify some limits to the inquiry. If a researcher, for
example, were examining the probiem,of noise, it could
be estimated fhat the majority of such cases would
occur on weekends and after teﬁ.o'clock at nighﬁ. A
small sample of cases drawn from police files that
confirmed tthe expectations might be sufficient <
evidence to 1imit and thereby expedite. the inquiry.
Finally, it may be possible to relgx the rigor
required of any single data cqllectionﬁefﬁort~if ﬁhe,,
answer obtained is consistent with the answers'obtained

3 {5

from independent déta collecfion efforts.

]
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2. Full Use of Existing Police Data and Expertise.

A mass of data is systematically collected and
stored/in police files that has never been reviewed
from the fresh perspective of one who is committed
to mining it to develop as comprehensive and pene-
trating an understanding of a given problem as is
possible. Likewicge, much’valuable information remains
in the minds of officers who have handled hundreds of
similar cases, but whose expertise has rarely been
tapped. Traditionally, they have not been asked to
summarize their knowledge and accumulated experience or
to reflect on it. We intend to use the expertise we
discover th:ough systematic interview to lead us to
further explorations of police records and, contrariwise,
usé our analysis of police data to sharpen our explora-
tion of police expertise; If sexual assault were the
subject of_inquiry, for éxample, it might be desirable,
based»on the-analxgis of cases in the files, to present

AT

summaries of ini;{él findings to a small sample of police

| officers;_ The officers could be asked to verify the

findings, to explain how their view of the problem
differsvf:om that acquired in the analysis, to identify

additional information that may be,useful, and,to‘offern

their suggestions for how specific segments of the problem

&

might be dealt with more effectively.
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This maximum utilization of existin%~daté and é; Second, informatipn obtained dirgctly from victims
expertise will lead quite naturally to several additiomal ié? n would help to identifysmore precisely the range of
forms of inquiry. It will help identify those in the 2% individuals in the community (e.g., in the case of sexual
community who should be consulted in order to acquire %; assault: psychiatrists, physicians, clergymen, friends,
firrher. information. sbout victin ﬁeeds. Tt will identify @fé‘ 3 employe?s) who become involved in dealing with a problem,
types of offenders who might have knowledge they may be g: the specific ro{e that these individuals play, and the
+ willing to share. And it will identify specific loca- N gié. perspective they bring to bedr regarding the prcblem.
tions, businesses, or residences that tend %0 be ) § ) This information‘would be useful both for acQuiring addi-
associated with a given problem. In the case of the ;_ tional information about the problem and for developing
drinking-driver, for example, it would be beneficial to §*§ o @ more coordinated community-wide response.
observe activity in certain bars and-to study the opera- % Finally, as noted in the discussion of methods for
tion of late night restaﬁrants to gain further insights 3_ capturing the police response, it is important to obtain
into the problem; §~ A precise information about how victims view the police
% response: their expectations, their description of the
N Interview?ng iebine and Offendars. L @V% N contact, and their complaints. We feel confident that,
Discussions with victims can serve at least three 1 » as to some problems, this form of "consumer” research
purposes. Since an essential part of the police role is will alert police agencies to relatively simple ways in
to miﬁimizg suffering related to a vicfimiZation,(it,is i - S'%f‘ 0 which t#ey can adjust their operations and thereby sub-
R important that the police have an accuraté“underétaﬁding ; stantially improve the quality of their service.
of victim needs. Such understanding is vital not only Convicted offenders may be a source of good informa-
for formulating the péiiCe:respdnse to those victims who {} A | tion. Some imprisonedspersons‘aré anxious to\talk about
tﬁrn to the police, but also as a basis for tryiﬁg)tb - crimes in general and the typé‘of offense for which
reach those victims who have chosen not to reporE their o ~ theyyweﬁe convicted, and they ofteg have unusual
vietimization. ~ ‘ ' Q'/insights that have implications for police operations.
’ {,«)
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F. A SUMMARY OF THE DISTINCTIVE FEATURES AND RECURRING
THEMES IN THE PROBLEM-ORIENTED APPROACH.

The local rape crisis program, with the primary purpose

idi i its own program, has ~ o ] ” ] ]
of aiding in the development of 2 prog ’ Because the concept we have articulatied is multifaceted,

i i ing time for sexual assault-- ] . . . . .
interviewed persons now serving : we thought it appropriate, at this point, to summarize its

i being very useful for ) . . _
with results that they report as & 7 ' ). major features and recurring themes. Doing so affords an

\
}

I

i\

i - ho are interviewed, . ' A . . )
their purposes. Any ex offenders w. opportunity to clarify.the interrelationship between the

at the specific purpose g ) = o
of course, would have o be tOId =0 p PUEp ot . s various components. and’to show how the concept differs

of the interview is to develop information of potentlal ;

:ﬁz ¥ .~ from other efforts to address substantive problems.
value for planning police operatlons. 'w

4 - The concept seeks, in its broadest dimension, to

€4 O
e introduce a new way of thinking about the police and

B ?; policing' by building into efforts to improve policing

@:% o and, specifically, into the running of police agencies
ﬁ\ a greater, continuing concern for substantive problems.
i? ; It seeks to have this concern reflected in all
f% . aspects of an agency's operations.

- The coricept is concerned exclusively with substantive

b a ? problems--with behavioral problems that arise in the
cgmmunity that the public expeéts the police to
0 | handle (not Vith the routine problems of management,
stafflng, and organization ‘unless these bear directly
on the capac1ty of the police to deal with substantlve
3 .

problems).
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| | ; . = The concept places high‘priori;y on the development
The concept presseg for moving from the common ” i of an in-house capacity to makéﬁpenetrating inquiries
perception of police work as responding to an g,} into substantive problems--inquiries that produce
endless array of individual incidents to the g;ouping B easily communicated and 0per;tiona11y relevant end
of incidents (because of their similarity, location, WT{} products; that are not costly to conducf; and that
, .
}or the event to which they a{g tied) so that they % ' ideally can be staffed by present personnel with
can be addressed in a more generic way as problems. : minimum training and 'support.
B
The concept‘callsvfor examining each substantive i - The ccnéept carries a commitment to develop a more
‘ i
problem in all of its dimensions as experienced in JW  rigorous form of inquiry that values preciseness and
the community--not simply those aspectﬁﬂof the problem ’ accuracy; that seeks to apply the standards of evidence
that are ;eported to the police or against which the | and proof used in social science research.
police take actioﬁ. | }
- u - (; - The concept recognizes the problems in applying such
W The concept is most directly<concerned with the \ sfandgrds and, therefore, calls for developing an
gt effectiveness of the police in dealing with substantive WA eclectic fofﬁ'ofireséarch that makes the most
problems; with the quality of the polige respdnse ﬁb ' effective us; ofwa variety of social science methods.
these problems. o within.existing time and cost festraints, with a
! commitment to acknowledging the limitations that the
?he concept recdgm?zes the importance of'sysgematic | "methodology used may plaée:on'tﬁe significance of the
inquiry as one of the first steps that must be taken 3 findings. |
in developing angreéfer conéern for substantive
matters. o ) - The concept calls for seeking to verify findings by
\ﬁ 9 g;ﬁgaring results acquiredufr;m different sources.
¥
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| . = The concept calls for careful review of all relevant
- The concept calls for isolating, with a degree of ' '
' . | = 3 studies of the problem, whether conducted by academics,
specificity that is sufficient to separate it from ~ o ‘ :
. | | government agencies, community organizations, or
the mass of police business, each problem selected ﬁ : .
: h ‘ " other police agencies.
for examination. V‘} o
| _ - | - The concept calls for investing substantial effort in
- The concept calls for deaggregating each problem; f ' ‘ o
| : acquiring an accurate picture of the current response
for taking it apart in order to understand its 3
of both the police and the community as a basis for
different forms, each of which may require a radically o ‘ , ' :
: . | | assessing current effectiveness, identifying weak-
different response. " o o
J nesses, and identifying quality responses that might
be more widely utilized.
- The concept calls for identification and analysis of : :
- the multiple interests in a problem--the costs to n )
’k | ‘ - The concept recognizes the overdependence that has
i individuals and the total community in loss of life, S :
v ‘l ~ " N o | . ' been placed on the use of the criminal justice system
. E injuries, loss of property, freedom, fear, and the B ‘ | |
s T . and the limited capacity of that system and, therefore,
: - general effect on the quality of life in the community. vy = :
l § ‘ ' ' I encourages explorations of alternatives where
: , h ,
i ’ appropriate:
- The concept attaches a high value to mining and -
’ | ¥ ,
sifting both the data in police files and the experi- : =
w o F | - The concept calls for conducting a broad, uninhibited
ence of police personnel, recognizing that the rich ‘ o
. . ' | ' ' search for alternative responses, reaching far beyond
insights that can be acquired from these sources are O ; ‘ ‘ ‘
| ) | | L | . the police agency.and the criminal justice system
Gl not often tapped; that much is lost in the technologi- oo : : ,
} : and concentrating on preventive rather than reactive
cal processing of police data and in studies based on : E
: | \ o e - strategies.
published statistical data. & ~
= 3 )
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-~ The concept calls for examinfhg, in contekt, the use
~of police authority as a response to substantive
probiems by using%the knowledge acquired through this
kind of systematic inquiry to estaﬁlish more clearlyV'
the likely impact that a specific{érant of authority
will have on a specific substantive problem.

0

it

- The concept recogiiizes the unique characteristics
of the police working environment and tﬁe”naturé ofﬁ
the ?olice subculture, and it recognizes--in inter-
preting data, in assessing responses, and in weighing
the merits of alternafives--tbn power and influence
these phenomena may have on the operations Qf a

police agency.

g

- The concept calls for the police tc assume a more
Hﬁroactive role in sharing their knowledge about

%ubstantive‘problems and,vbased on much more careful
and thoughtful inquiry ‘than has ever been undertaken ”
in the past, in offering propqéals by which,fhe

commmity might more effectively deal with such

problems in the future.

106 |

Thg concept calls for developing a network through
which police agencies engaged in substantive inquiry
can exchange information on the results of their
substantive inquiries; share their experiences in
developing the inquiry process; and, in general,

more efficiently learn from each other.

107
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Appendix

QUESTIONS ON THREE SUBSTANTIVE PROBLEMS = ' @ ‘

USED FOR DISCUSSION AT THE LEAA-PERF-
SPONSORED SEMINAR ON PROBLEM-ORIENTED POLICING

i

Madison, Wisconsin '

° July 30 - August 1, 1979

o

Problem 1 Street PrOStitution--..a.-...;..........-..-.-.109

Problem 2 . The Mgntally Ill.......l...,

.......‘..l...‘...l‘114
AV

" Problem .3 Robberies of All-Night Retail Establishments...119

108
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Problem #1
'STREET PROSTITUTION

Madison Seminar on
Problem-Oriented Policing
July 30 - August 1, 1979

11.

12.

13.

Defining the ProPlem

Does ‘street prostitution take only one form, or are there
several different forms of street prostitution?

Who are the street prostitutes?
resident v. nonresident?

(age? race? male v. female?
prior criminal record?)

What are their specific methods of operating?
Do they engage in other forms of prostitution?
Are they organized? If so, in what specific manner?

Are others profiting from their income?

To what extent do they engage in other criminal conduct -
affecting the individuals they solicit? How much of this
can be documented? - o

To what extent are street prostitutes engaged in the sale or .y
use of drugs? ‘ oo

What is the incidence of venereal disease among them?

What types of individuals seek out street prostitutes?
(age? occupation? resident v. nonresident?)

What, if anything, do we know about the’ factors that influence
these individuals to turn to street prostitutes?

What specific effect does the presence of street prostitutes
have on the area in which they operate--on residents, on those
passing through the area, and on business establishments?

How do the facts that can be established, descriptive of the
-local problem of street prostitution, compare with knowledge

- acquired about the problem as it exists elsewhere?

3

110

14,

15.
16.

17.

18.

110

What are the reasons for community/police department;concern

for the problem:

' - protecting the morals of the community?

- protecting minors who become involved in prostitution?

- preventing the criminal conduct associated with street
prostitution?

- dealing with the drug problem associated with street
prostitution? _ :

- controlling venereal disease?
- protecting prostitutes who might be forced into prostitution?

- preventing others from profiting from the income of
prostitutes?

- dealing with oirganized crime?

-~ eliminating conduct that is offensive to individgals
residing in, passing through, or doing business in an area
- frequented by prostitutes?

- eliminating the corruptive influence on police officers
who might accept payment for ignoring the activities of
prostitutes? . ) ‘

To what extent are these concerns warranted, given the )
specific facts acquired about the problem of street prostitu-
tion as it exists in this community?

How do these concerns differ from the concerns posed'?y other
forms of prdStitution? Do they warrant a different kind of
response? . - S : :

Of those concerns that are warranted, how do they relate to
each other in their importance?

‘How do the concernsyof»the police department and the concerns

of the community line up?
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nuisances"”

111

"Established Anthority H : '

What, specifically, is the authority of the police for dealing
with street prostitution?

 What is required as a basis for a criminal charge?'

What are the restrictions on the police in acquiring evidence
(i.e., concern about entrapment)? Are these statutory? case
law? or applied as standards by trial judges?

What authority do the police have for dealinyg with loitering?
for ordering people to "move on''?

Is the authority of the police relating to the '‘abatement of
relevant in any way?

What use, if any, is made of city ordinances as distinct from
state statutes? : :

Are the police, by statute, compelled to arrest if they have
evidence of prostitution? What discretion, if any, do they have?

Present Police Practices and Their Effectiveness i

What is the current policy of the police department in .
dealing with street prostitution? 1Is it spelled out anywhere?
What specific directions are given to police officers?

How does the action of individual officers conform with
department policy, if such policy exists?

Does the department aggressively undertake on its own to
identify and prosecute street prostitutes, or does it wait
for complaints from citizens before it takes any action?

what use is made of arrest and criminal prosecution? Who,
from among all street prostitutes, gets arrested? Why? :
What techniques are used in making arrests?
do the police pose as prospective customers?
limits on their behavior? r ;

To what extent
Are there any

What problems are encountered in acquiring the'evidence upon
which an arrest can be made?

<

e
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10.

11.

12.

13.

14.

‘15.

What happens to those who are arrested? Are they convicted?
For those convicted, what sentences are imposed? What effect,
if any, does, conv1ction and the imposition of a sentence have

]
‘on subsequent involvement in prostitution?

What practices are used by police officers, other than arrest
and prosecution, in responding to the problem of prostitution?
(e.g., chasing, harassment, etc.) Are there practices
developed by individual officers that appear especially
effective?

Are the customers of prostitutes arrested? Under what circum-
stances? What has been the experience in processing them
through the criminal justice system?

What resources are devoted to street prostitution? What
is their cost? How does the department decide how much of
their resources should be devoted to street prostitution?

What is the effectiveness of current practices--both of the
department and of individual officers? What do they achieve?
How effective are they as they relate to each of the concerns
identified earlier? :

What is known about the effectiveness of the police response
elsewhere

- in prosecuting street prostitutes?

- in the sporadic efforts that are made to prosecute those
who solicit?

What are the costs of street prostitution in those jurisdic-
tions in which no significant effort is made to arrest and
prosecute?

Where street prostitution is tolerated by the police, what
appear to be the conditions that contribute to the willingness
of both the community and the police to tolerate the activity?

Some communities have a low level of street prostitution or
none at all. What factors appear to account for this?

112



) 113 114 Madison Seminar on114
113 ) : & Problem i#2 Problem~Oriented Policing

| THE MENTALLY ILL July 30 - August 1, 1979

D. Analﬁsis :

1. What concerns should the police department try to meet in f}
dealing with street prostitution? What should be its realistic
goals? @

2. How can police obtain the endorsement of the community for i}
these goals? o . v

& \ { A. Defining the Problem

3. Given the goals that the police and the community settle on . . . ] ]
for dealing with street prostitution, what appears to be the 1. gow’much of police business 1nYolvee dealing w?th the @entally
most effective method available to the community for achieving ; 111? - Are the number of cases in which mental illness is the
them? (Such aralysis should reach out beyond a review of the 3 central problem readily identifiable as such?
most commonly utilized methods.) ‘

e , 2. Of the total number of such cases, what percentage are cases

4. Are there people who can help in devising new and more- in which a complaint is filed about the conduct of the mentally
effective responses who are not now being tapped? | ill person, and what percentage are cases in which the mentally

| A ill person summons the police?

5. What is required to implement such a response in the form of -
community resources, add1t10na1 legal authorlty, or pollce ! 3. What is the nature of the incidents requlrlng police attention
department resources? : v in which mentally ill persons are 1nvolved? (e.g., trespass,

. : assault, domestic disturbance, annoying or bizarre conduct,

6. How can these best be obtained? L} requests by the mentally ill for assistance)

- o . \\“

7. What use should be made of the criminal justice system in 5 - 4. Is it possible to subdivide the problems po&ice confront in
dealing with street prostitution? What should be ‘the criteria ; | dealing with the mentally ill by categorizing individuals on
for making arrests? { ay the basis of the behavior they display to the pollce7 Would

N ; this be desirable?

8. How can the results of any newly adopted policy best be f\ P . . .
evaluated? i 5. How often do the mentally ill with whom the police have contact

f engage in conduct that is dangerous to themselves (the mentally

; ill) or others? What do we know about these incidents? Were

i the individuals involved previously in contact w1th the police?

& ’ What was the nature of these contacts?

§ 6. Are problems relating to the mentally 111 concentrated in

| specific areas of the'city? If so, why?

Iy . 7. Of those mentally ill individuals who themselves summon the
police, how many call repeatedly? What is the nature of their
problems? - :

& e

M
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Most states, in their treatment of the mentally ill, have
recently adopted a policy of deinstitutionalization--attempt-
ing to keep mentally ill persons in the community and helping
them to live as close to a normal life as their condition
makes possible. This includes the expectation that they will
learn to live within the boundaries of acceptable conduct
commonly enforced by the pollce

a. What implications has thlS recent change in policy had
for this community?

b. What is an approx1mate estimate of the number of individuals
now in treatment in the community who, several years ago,
would have been institutionalized?

c. What Services are available to these individuals?

. d. What kinds of problems,do they present?

e. Do the police know when they are'dealimg with such an
individual, as distinct from a person who has never had
contact with the mental health system?

f. Are such individuals, when they violate the law, to be
processed through the criminal justice system? How does
this square with the now well-established practice of
avoiding the criminal justice system in dealing with
those who appear to be mentally il1l?

Established-Authority

‘What authority do the policeé have for dealing with the mentally

ill, short of criminal prosecution and use of emergency commit-
ment proceedings? (If, for example, they are disturbing others
by their conduct or simply frightening some individuals, can
they be ordered out of a restaurant? a welfare office? the
vestibule of an apartment house?) . )

What is the authority of the police to make an emergency commit-
ment? What criteria must be met? What procedure must be
followed?

Are the police acting properly if they arrest and jail an
individual who commits a minor offense, but who is obviously
mentally i11? What about the opposite? Are the police acting
properly if they do not make the arrest? Are there specific
factors that would justify taking-one course or the other?

116

C.

1.

116

Police Practices and Their Effectiveness

What appear to be the obJectlves of the department in respond-
1ng to the problem of the mentally ill1?

- 1dentify1ng and deallgg with potentially dangerous conduct?

- eliminating conflicts that arise in the relationship between
the mentally ill person and the rest of the community?

- providing direct assistance and help to the mentally 1117

- referring those who appear to be mentally ill to agencies
that can be of help to them?

What is the relative importance of these objectives?

What priority does the departm“' give to calls from mentally
ill persomns and to complalnts received from others about their
conduct? ,

How are telephone calls from mentally ill persons handled?

_;xWhat determines if a police officer is dispatched?

What guidance is provided to officers in deciding what to do
in handling a case 1nvolv1ng a mentally ill person?

What resources, 1f any, are available to an officer in helping.

‘the officcr to make a judgment on what to do?

In ch0091ng from avallable forms of actionm, what choices does
the officer assume that he has?

Individual police officers frequently develop their own very
special kind of response for mentally ill persons with whom
they have frequent contact. What do we know about such
responses? Are they proper? Are they effective? Do some
officers consistently handle the mentally ill more effectively
than.others? What is it about their style of response that
makes them more effective? b

What effort is made, if any, to maintain a record of contact
with mentally ill people so that officers having subsequent
contact will know the nature of previous complaints and will
know how officers responded to them?
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D. Analysis

? 1. What is the proper role of the police in relating to the .

3 mentally i11? Should it be limited to incidents in which

| there is a potential of danger and to incidents which involve
conduct (such as disorderliness) that is offensive to others?
Or should the police go beyond and assume a responsibility

; for directing those who appear to be mentally ill on how they

3 ~ can obtain help, for aiding in the care of those who have

| obtained help, and for contrlbutlng to thelr integration into
the community?

10. Do the police ever take the initiative in trying to arrange
consultations for an individual who frequently turns te them
for help--or who is the source of frequent complalnts--and
who appears to be mentally ill? Should they?

11. What has been the experience of the police in utilizing
emergency commitment proceedings?

12. Wwhat experience, if any, have officers had in responding to
the urglng of mental health workers that persons being
treated in the communlty be dealt with as the officer would

d 1 ith th t p 2. 1Is there need to provide police with the services of those
eal w e average c1 izen?

B trained in dealing with the mentally ill so that more profes-
‘ sional judgments can be made in deciding how best to respond

- Has this resultedkln an increase in arrests? to the cases the police are called on to handle?

- What has been thefgﬁperience in jailing such individuals? 3. 1Is there any need to request legislation to provide special

limited authority for the pollce to deal with the mentally

o

- Is there a willingness on the part of the rest of the ill in ways that do not require invoking either the criminal
system to prosecute, or does z "taste of jail" become the , or the mental health systems? (e.g., authority to convey
final step in this procedure? i ~ home similar to that now provided in many jurisdictions as
. an alternatlve for handling a person intoxicated by alcohol)
g 13. Are there cases that seem to fall "between the cracks'=-with i~
) mental health workers unwilling to commit and police ccncerned o 4.  What addltlonal tralnlng should be provided to police personnel?

about the danger that the person poses for himself or others?

What is the specific nature of such cases? 5. Should the police be pressing the community to provide addi-

- tional mental health services to meet the needs of those who
; .are in treatment in the community and who spend much of their
‘3 time on the streets or in public facilities? ' What is the
specific nature of these needs?

'14. What is the capacity of psychlatrists to predlct dangerousness’

‘ Is there knowledge ‘that should be conveyed to the police wilich
they would have the capacity to use and apply in Judglng the
potential for dangerous conducf:.‘7

6. What specific guidance can be provided to police officers for
choosing from among the alternatives available to them?
@ - Specifically, what guidance should be prov1ded in the use of
emergency commitment powers?

7. What can be done to advise citizens of the rights of the
'~ mentally 1ill, the limitations on police authority, and the

' ) rationale behind community treatment so that fewer demands
will be made for the police to deal with incidents that
neither require norjustify police intervention?

8. Are there more effective ways in which police can handle
o their telephone contacts with citizens whovare mentally ill?

YN
=

W

=



119

IS nARean sus C s DELEISELTRTPR S P S

3 LT o AR i

120
Problem #3 ¢ Madison Seminar on 119
ROBBERIES OF ALL~-NIGHT Problem-Oriented Policing
 RETAIL ESTABLISHMENTS July 30 - August 1, 1979
A. Defining the Problem
1. What is the incidence of such robberies?
2. What can be said in summary fashion, based on traditional
crime analysis, about those robberies that have occurred?
(location, time, type of business, characteristics of
offenders, modus operandl, use of weapon, etc. )
3. What, aside from their hours of operation9 makes these
‘ establishments es pecially vulnerable to robbery? (e.g.,
lone attendant?)
4. Are some chains more subject to robbery than others? Why?
" 5. What amount of money is typically, taken’
6. How do these robberies differ from other forms of commerc1a1
robbery?
7. ‘What has been the extent of injury, if any, to the victims
of such robberies? . e
_—"8. What can be 1earned from analysis of those .who have been - h
apprehended and charged with the robbery of such establish- L
-~ ments? (juveniles? past record’ local or nonresident’)
/
:9. What has been the experience in prosecuting those individuals
- who have been anprehended? . N , i .
B. Established Authority
1, Are there any special problems that arise in using the robbery
statutes when charging individuals who rob such establishments?
2. What is the authority of the police to stop and question
individuals immediately after such a robbery occurs?
- 3. " Are aLl-night establishments subJect to any special regulat10ns7
Are there any special conditions they must meet in their opera-
tions? Should there be? /”

120

- Present Police Practices and Their Effectiveness

What has been the experience of the department in receiving
reports of robberies? (in all cases? speed? accuracy of

" information? etc.)

Is there a special pre-set response to such reports? What
is it? To what extent do operating officers conform with it?

What considerations have been given to the sometime:s conflict-
ing concerns for apprehending the offenders as distinct from
protecting the victim and others in the immediate vicinity of
the robbery?

From the experience of recent years, does it appear that one
response is much more effective than others?

What use is made of stopping and questioning immediately

following a robbery of this kind? What specific guidance is

given to officers? Of what value is this 1nvest1gat1ve
method in these situations?

What is the form of the traditional crime scene investigation

-in such cases’ How valuable is it?

What level of cooperation is received from the establishment's
management in the investigation and any resulting prosecution?

Have the police undertaken to train attendants in how to
respond to a robbery? (protecting themselves, acquiring
descriptions, contacting the police, and conveylng needed
information)

R

What steps, if any, have been taken to prevent such robberies

by changes in the operation of the establishments? (e.g.,

immediate deposit in safes of large denomination bills,
frequent removal of cash from the premises, maintaining clear

-~ windows so that the Lnterior is subject to clear view from

~10.

11.

the street) What do we know about the value of such changes?

( l‘ : .
What use have the police made of proactive techniques for
apprehending Lhose'Who rob such establishments? (e.g.,
hidden cameras, alarms, stake outs, directed patrol) What
do we know about the value of such techniques?

\ i .

Of what value, if any, is regular preventive patrol in
‘dealing with the problem?
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What do we know about the experiences of other jurisdictions
in dealing with this problem? Have they been collected?

Are any significantly more successful than others? What
responses appear to be most effective? How rigorously have
they been evaluated? ~

Analysis

Based on what is known about the problem, the effectiveness
of current police practices, and the experience elsewhere,
what should be the response of this department to the problem
of robberies of all-night retail establishments?

‘What requests, if any, should the police make for changes in

zoning ordinances, building codes, and various licensing
requirements that might impact on the incidence of such crimes?

What specific suggestions might be included in communications
with the owners of such establishments regarding their location,
design, and management? How much of the police department's
response should go into working with management on a day-to-
day basis to prevent robberies from occurring and, if they do
occur, to maximize the likelihood that the robber will be
apprehended? , / . o

What use, if any, should be made of private wecurity services7
What use should be made of proactive techniques designed to~
apprehend or to assist in apprehending the offender if a '

robbery occurs?

What should be the standard response to a report. of a robbery?

- What specific instructions should be given police personnel -

in balancing the desire to apprehend the offender with the

~desire to aid the victim and others who might be. present’

. What effort should the police put into the prosecution of

those responsible for such robberies, compared with other
prosecutions? How important is a successful prosecution as

a deterrent? 1Is the prosecutor aware of the total problem
of this type of robbery and how the prosecution of the person
apprehended might affect the problem? 1Is the judge, in
sentencing a person convicted of robbing an all-night retail
establishment, made aware of the total problem sc that he or

~ she <tan consider how the sentence imposed might affect the

problem? Should the judge be provided with such information
in the presentence report?

[

122

122

Bibliography

The Functions of the Police in Modern Society: A.
and Possible
Oelgeschlager,

Bittner, Egon.
Review of Background Factors, Current Practices,
Reie Models. 1970. Reprint. Cambridge, Mass.:
Gunn & Hain, 1980.

Conklin, John E. Robbery and the Criminal Justice System. Phila.:

J. B. Lippincott Co., 1972.

Eck, John E. Solving Crimes: The Investigation of Burglary and
Robbery. Washington, D.C.: Police Executive Research Forum.

Draft, June 14, 1982.

Feeney, Floyd, and Weir, Adrianne, eds. The Prevention and Control
of Robbery. 5 vol. & summary. Davis, Calif.: University of
California Center on Administration of Criminal Justice, 1974&.

Fosdick, Raymond B. Reprint.

European Poiice Systems 1915.
Montclair, N.J.: ‘

Patterson Smith, 1969

Fuld, Leonhard F. Police Administration: A Critical Study of
Poclice Organizations in the United States and Abroad. 1909.
Reprint. Montclair, N.J.: Patterson Smith, 1971.

Goldstein, Herman. Improving Policing: A Problem-Oriented
Approach, 25 Crime and’Delinquency'236 (1979). =

Goldstein, Joseph. Police Diecretion Not to Invoke the Criminal
Process: Low-Visibility Decisions in the Administration of
Justice, 69 Yale Law Journal 543 (1960).

The Criminal Investigation Process.
Rand Corporation, 1976.

Greenwood, Peter W., et al.
* 3 vol). Santa Monica, Calif.:

Ianni, Francis A.J., and Reuss-Ianni, Elizabeth. Street Cops vs.
Management Cops: The Two Cultures of Policing. Paper pre-
sented at International Seminar. )In International Seminar,
Management and Control of the Po71ce Organization. Nijenrode,
The Netherlands School of Business. The Netherlands, Dec
7-10, 1980 {[original report filed in 1978].

Kansas City, Missouri, Police Department. Response- Tlme Analys1sJ

E Executive Summary. Kansas City, '1977.

Approaches for Combatting
Battelle Law

Karchmer, Clifford L. Enforcement Manuel:
Arson-for-Profit Schemes. Seattle, Washington:
and Justice Study Center, 1980.




123

Kelling, George L.; Pate, Tony; Dieckman, Duane; and Brown,
Charles E.

The Kansas City Preventive Patrol Experiment:

¢4

123

A Summary Report. Washington, D.C.

: » Police Foundation,

1974.

LaFave, Wayne R. Arrest: The Decision to Take a Suspect into
Custody. Edited by Frank J. Remlngton. Boston: Little,
Brown, 1965.

Livermore, Joseph M. Policing. 55 Minnesota Law Review 649 (1971).

Loving, Nancy. Responding to Spouse Abuse & Wife Beatingi A
‘ Guide for Police. Washington, D. C. Police Executive

Research Forum, 1980.

Police Foundation. - The‘Newark Foot Patrol Experiment. Washington,

D.C.: Police Foundation, 1981.

Punch, Maurice. Policing the Inner City:

A Study of Amsterdam's

Warmoesstraat. Great Britain: Billings & Sons Ltd.,

Remington, Frank J., and Rosenblum, Victof Gf
and the Legislative P~ocess.

The Criminal Law
1960 University of Illinois Law

1979.

Forum 481.

Reppetto, Thomas A. Residential Crime.
Ballinger Publishing Co., 1974.

Cambridge, Mass.:

Scarr, Harry AQ Patterns of Burglary;
Government Printing Office, 1973.

2d ed. Washington,

“Skdlnick Jerome H. Justice Without Trial:

¥
!

Law Enforcement in

'M.C.:
{

New York: John Wiley and Soms, 1

Smith, Bruce. Police Systems in the United States. 1940.

ed. Revised by Bruce Smith Jr. New York:.

Spelman,'Wiiliam, aﬁd Brewn, Dale K. Calling the Police:

Harper & Row, 1960.

966.

2d reyv.

Citizen

Reporting of Serious Crime. Washington, D.C. Police
Executive Research Forum, 1981.

VanuMaanen, John. Working the;Streetf'
Police Behavior.

: A Developmental View of :
In The Potential for Reform of Criminal

Justice, edited by Herbert Jacob, p 83
Sage Publlcatlons, 1974.

Beverly Hills,

Celif.:

124 124

Vollmer, August. The Police and Modern Society. 1936.

Reprint.
Montclair, N.J. Patterson Smith, 1971.

Westley, William A. Violence and the Police: A Sociological

Study of Law, Custom, and Morality. Cambridge, Mass.: MIT
Press, 1970.
Williams, Jay; Redlinger, Lawrence; and Manning, Peter. Police

Narcotics Control:

Patterns and Strategies, Executive Summary.
Washington, D.C.:

Government Printing Office, 1979.

Wilson, O. W., and McLaren, Roy C.

Police Administration.
4th ed. New York:

McGraw-Hlll, 1977.

1950.

3
NSt



- " I =
: Lo Al U NPT e e e N
v el ) 4 . - [ -~ -  mer el s i s
N . ()
R e AT ; g -
¥ =th . . s
g . 8
= E : *
‘ .
- N o ,
= : :
4 . m 4
’ ¢ Sy woo
4 - - i
¥ : - .
4 M
L A
Y : : o
R o o
S
- . . -
.-
k-3 N b »>
e 4 ¢
S 0 N *
N : i R - .
S vy ’ N H < !
) . 0 -
: o N e
A L . :
= L 9 . - = - A =
B ‘ - U - 5 &
4 M i B E ..
4 i o B
| =Ry . -
X m - = . : <
= : : i B
1 . = g : . k
X H i )
’ \m
:
.
. i
s o e e R RTE IT
,u
.
. N B
5 - .
. e § TR o =
= g . . . ) =
= il g
"
N ~
& . 5
E - - . - ol . - N
a2 st o~
- 5 ¢ !
. B O )
. 1,
; B : 3
A . N ¥ :
.
* o ¥
: - + e
2
- £l fﬁ -, . 2 .
» . 2 .
- ¥
= ' v &
! ) . . @
o =
0 -, :
&
B = >
-
x N f d * - G ;
r »
o = o E
. R = ‘
4” “ )
| .
e : ‘
. i s






