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INTRODUCTION

In its broadest context, the problem-oriented approach

to improving police service, by focusiné_p;i@ary attention on

the behavioral problems the police must handle, is ébﬁéw way
of thinking about the police and their function. The concept,
as such, is many faceted. It would affect, for example, the
way in which a department is organized, administered, staffed,
and trained. But the heart of the concept is a commitment to
developing a capacity within the police to examine the specific
behavioral problems with which they must deal and to critique
their response to these problems. The principal objective of
this project was to explore what is involved in developing this
capacity. To do so, we collaborated with the Madison Police
Department (MPD) in con@ucting two case studies of substantive
problems of concern fo the Madison community--the drinking-
driver (operating while intoxicated) and the repeat sexual
offender (henceforth referred to as the OWI and RSO studies).
The results of these experimental efforts are set forth
in volumes II and III. The volumes report what we learned
about each of the problems and about the police response to
them. We tumn, néw, to reflecting oﬁ,our experience in

conducting the studies. How were the inquiries made? What

7
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difficulties were encountered? What benefits were realized?
And what did we learn about the various points made in
volume I, where the concept was spelled out before under-

taking the two case studies? These are some of the questions

we will attempt to answer in this volume.
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A. THE BASIC ARRANGEMENTS. |

Before seeking to record the insights we acquired in
working through the two problems; we think it important to

summarize Some of the considerations that went into their

‘selection and to describe the basic arrangements for con-

ducting the two inquiries.

1. Selection of the Problems.

A high priority was placed on involving members of
the department in the selection of the problems on which
we were to focus. We thoughf it essential, if the depart-
ment was to engage in the process, that the problems be
widely recognized és of central concern and that systematic
inquiry be seeh as having the potential for producing
results that Qould be beneficial to the department. We
therefore Spent‘;oﬁSideréble time, in the earlieét stageg

of the project, explaining our objectives to officers at

P
i

various levels in the organ;zation and then'soliciéing

their suggestions for the two case studies to wﬁich the

major portion of the project would.be devoted.
This“process alerted us to some difficulties that we

had not fully anticipatéd..



- Because we had dwelled on the distinction between
common management problems and substantive problems
and had shared our written proposal with members of
the department, we assumed the suggestions we would
receive would be substantive in nature. But some
officers, from the highest rank dcwn through patrol
officers, nominated problems relating to personnel
management and record keeping. This made us aware
of just how difficult it is to wean police personnel
away from traditional management concerns, toward
a greater concern with substantive matters.

- The desire to be relevant led us to search for a
problem of some magnitude--one that involved a good
number of incidents and that was widely recognized
as a problem by a substantial segment of the depart-
ment and of the community. Given the relatively
small size of the community, this ruled out the
subdivided, more specific type of problem we had
originally planned to tackle.

- In contemplating the data that would be needed to
examine a specific problem, it became clear that in
a jurisdiction in which data on the larger problem
is unavailable, it might not be possible to move
directly to examining a subproblem even if it meets
the test of relevance.

These observations led us to our selection of the
first problem and to our decision to delay selecting the
second problem until after we had the benefit of working
through the first problem. Once the substantive nature

of our interests was made clear, department personnel--

almost unanimously--urged us to examine the community's

‘zesponse to the drinking driver. We were somewhat

surprised by this, given thé secondary and somewhat

peripheral position to which OWI enforcement is commonly
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relegated in urban police agencies. But we were impressed
by the frequenc§ with which tough-minded, crime-oriented.
police officers cited the high cost of the drinking-driver
in lives taken, injuries caused, and property damaged, when
compared to even the most serious of the traditional crimes.
And we were impressed, too, by the sense of frustration
that officers expressed in trying to deal with the problem
more effectively. A study of the drinking-driver would
meet a number of the other criteria we had established:

it was clearly a problem for the entire community, not

just the police; a substantiai amount of research had been

done on it; basic data were available as a starting point

‘for inquiry; and the insights produced by our inquiry

would have some relevance for other cities as well.
Although we were influenced in our choice of the
drinking-driver problem by factors that we thought would
facilitate the exploration, we were, in retrospect, too
ambitious. We did not allow sufficient time to deal with
the large number of complex questions, data colle?tion‘
problems,‘and unexplored issues we encountered in making
this particular kind of inquiry for the first time. For
egample, lots of data are'aQailable on OWI arfests, but
data on the dimensionsvand costs of the problem (incidence,

W
by

ergries, property damage) are almost nonexistent. The
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arrest data are of extremely limited value for this purpose.

Moreover, determining with any degree of accuracy what

happens to those who are arrested was an extraordinarily

tedious job that required an enormous investment of time.

Although officers described their response to OWI as
among their most highly structured responses, we found
that variations in the perceptions, style, and operating
procedures of individual officers made it difficult to
establish with any certainty an accurate account of how
the department as a whole was dealing with the problem.
And finally, we found that the kind of probing in which

we engaged surfaced a series of complex needs--such as the

need to refine procedures for determining the contribution

of a driver's intoxicated state in causing accidents--
which we could not begin to address within the confines
of the project. -

Because the first problem consumed more time than we
had allocated, we had additional reason, beyond more
closely conformiag to our original plans, to narrow our
cefinition of the second problem. Our time was limited.
We had committed ourselves, for our second problem, to-
looking at a traditional crime problem. With this commit-
ment and the need for selecting a more narrowly defined’

problem, we responded with cautious enthusiasm when

&

2
¢
£
G
et
}

b TR e

i

St D T e MRS B N

"

members of the department suggested we examine the problem
presented by the repeat sexual offender. Our caution

reflected our uncertainty whether we could focus profit-

~ably on the problem of the repeat offender without first

examiping the total problem of sexual assault. Our
enthuSiasm"grew out of an awareness that police personnel
felt ﬁhat the problem was acute and that the community
ranks sexual assault as its foremost concern among local

crime problems.

Based on our experience in Studying the OWI problem,

‘we imposed a number of restraints on the inquiry into the

repeat sexual offender in addition to limiting our alloca-
tion of time. Because we learned that our efforts in the
OWI study to explain in detail how we acquired the data on
which we based our recommendﬁtioné.detracted from our
ability to communicate with department personnel, we
decided in advance to highlight our findings and keep to

a minimum the explanations of how they were derived.
Second, we decided to address the report on our inquiry

to the specific individuals who administratively had the
most direct responsibility fof the problem we set out to
explore. ‘And finally, we decidéd to adopt a more informal
style, cdmmunicatiig our findings and recommendations in a

manner more similar to an intradepartment memorandum than
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to a research report. These restraints explain the dif-

ferences in the appearance and form of the two reports.

2. Staffing.

The three regular staff of the project were: Herman
Goldstein, project director; Charles E. Susmilch, codirector;
and Courtney L. Marlaire, who served as a general assistant,
filling the position of social science research specialist.
With so small a staff, many of the tasks involved in éhe
project were frequently interchanged. But each staff membéf
assumed primary responsibility in some areas. Goldstein
maintained contact with the agencies with which we worked,
arranged for initial access to data, did a substantial .
amount of the interviewing and observation, coordinated
the analysis of data and the development of recommendations,
and assumed primary resppnsibility for writing the sever£1
reports. Susmilch, with his skills and knowledge in social
science research, analyzed various sou:pesuof data, estab-
lished data collection procedures, developed computer
programs for'data‘analysis, apd analgzedﬂthe results of
these eﬁforts./ He also studied the police handling of
sexual assaults and wrote sections of the final reports.

Marlaire assumed primary responsibility for ‘review of the

C\\; /\I
literature, collected and coded large amounts of data from

g,

police department files, did much of the field observation
of police activity, some interviews of community interests,
and all of the telephone interviews of OWI offenders who
had gone through the Group Dynamics program.

Time commitments broke down as follows:

Spring 1981 Summer 1981 Fall 1981 Spring 1982 Summer 1982

Jan.-May June-Aug. Sept.~Dec. Jan.-May June-July
Goldstein  full time 2/3 time 1/2 time 1/2 time full time
Susmilch 1/2 time 1/2 time 1/2 time 1/2 time 1/2 time
Marlaire full time 1/3 time full time — —

We were able to expand our capacity substantially
by employing several other individuals part time as needed
to complete specific tasks or inquiries. Michael Scott,
a recent graduate in sociology, who was awaiting the start
of training as a policeifecruit, took on the‘extraofdinarily
painstaking job of collecting and verifying the data on

the OWI cases that we traced through the courts. He sub-

 sequently analyzed these data and performed a number of

other tasks as well, putting in many hours beyond those
for which he was compensated. We drew on the expertise

of Proféssor David Schultz,'of the Univefsity of Wisconsin
Extension Department of Law, in exploring theyfeasibility
and legaiity of advocating a program of uhibersal testing

for all drivers involved in accidents. Luke Rettler and
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Ann Kenney, 1aw school students, prepared memoranda for
us on legal issues we encountered in our inquiries. We
called on Lisa Flentge and Theresa Wilson for secret%;ial
help, as needed, and turned to Lucille Hamre for the editing
and typing of our final reports. The flexibility we enjoyed
in using the services ;nd talents of these individuals
greétly facilitated our work. |

The opportunities for free-flowing excﬁangesuietween
staff members--which were maximized by the small number,
substantial time commitments, and informal working styles
of the staff--were exceedingly important in advancing the

objectives of the project and are therefore discussed in

detail in section B.

3. Location. o | t

We started out with the view that staff assigned to '  ﬁ
examine substantive problems should, under ideal circum- -
stances, be housed within the police agency--not cnly for
convenience in arranging access to records and people, but
to promote a daily interchange that would benefit the
research and win acceptance both for the researchkfunction

and for the specific conclusions and recommendations

. emanating from each research effort. However, it was not

feasible to locate the staff within the police department,
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primarily because the department is already so crowded,
with no work space available.
Arrangements were made for the project to use several

rooms in the old infirmary building on the campus, which

is about ten blocks from the Madison Police Department (MPD).

This provided sufficient space and adequate isolation from

regular university business. We felt that our location

did indeed deny us some of the benefits possible if

located in the department, and it contributed to the
project being viewed as an academic enterprise rather
than a departmentally sponsored inquiry. Yet, for an
initial experimental effort of this kind, being located
away from the police department had some off-setting
benefits, which we discuss in detail in sections C

and E.

4. Cooperation with the MPD.

Throughout the project, we enjoyed excellent rela-
tionships with the personnel of the MPD. We were granted
unlimited access to all records. We observed what we
wanted to observe and talked With whomever we wanted to
interview. Cooperation relatéd primarily to matters of

access, since, with a few minor exceptions, we did not ask

. the department to compile data. The cooperatibh we
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received in gaining access to data may well have exceeded
the cooperation that would have been provided to depart-

ment personnel engaged in the same process, given the

informal barriers that develop among units in the typical

bureaucracy.

5. Material on Which Reflections Are Based.

The reflections contained in this volume are based
on the experience of the staff in conducting the two
inquiries reported on in volumes II and III. During
those inquiries, logs were maintained in which we entered
notes on all interviews, analyses of data collection
efforts, and observations about the overall process of
inquiry. We have drawn heavily on these logs in putting
together this volume. .

6. Organization of This Volume.

Our reflections on the two case studies are organized
into five sections, B through F, which follow. 1In

section B, we report on our experience.in developing an

~ appropriate form of inquiry designed to make maximum use

of information acquired by the police, achievable within .

the time and resources that might be available to a police

agency. In section C, we report on some of our experiences

o5
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.in using the record systems of the police and related
agenqies and in éapping the knowledge of police officers
and others concerned with the prdblems’wg examined."

A major commitment, central to the problem-oriented
approach, was to adopt a broad, nontraditional perspective
iﬁ viewing each problem. Section D reports the results
6f our experience in adopting such a perspective.

The focus changes somewhat in section E, where we
réport on the insights we acquired about the potential for
internalizing the process of inquiry within a police agency;
e.g., the engagement and resistance of police personnel, the
requifements for staffing, and the factors that appear
likely to affgct the success of such an endeavor.

And finally, in section F, we set forth some general
conclus;ons, based on the two case studies, about the

potential value in the approach with which we experimented.
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B. DEVELOPING A SUITABLE FORM OF INQUIRY.

o )
How does one, ﬁ%om within a police agency, conduct
research regarding%thé substantive behavioral problems

with which thé police must deal? What special needs

. exist im eonducting such research?

RIn planning this project, we knew from the beginning
that our research efforts would be radiéally different
from the pure research model that an academician might
employ in studying similar behavioral problems. We
recognized that we were launched on what might more
accurately be termed an exﬁloration than a narrowly

defined and rigorously conducted scientific inquiry.

Unanticipated difficulties would be encountered in defining

o

a behavioral problem from the police perspective and ini

trying to portray an accurate picture of the police

B,

response. We were under self-imposedbpressures to
produce results that would be useful to the police in
developing more effective responses to the problems to
be examined. And there were also some serious conétraints
on time, resources, etc. . (A1l of these factors‘will be
described in detail later in this section.)

To work within these restraints required that we
take some shortcuts. We were confident that we coﬁlg do
’ At the

so and still produce valid, useful information.

same time, we were mindful of the limitations on our
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. investigative efforts, and quick response.

findings, which is why both the OWI and the RSO reports
are such highly qualified documents. The shortcuts that
we took are reflected in the patchwork of small, varied

data collection and analysis efforts that comprised the

two studies. We came to refer to these efforts collectively

as our eclectic approach, a concept initially described in
volumé I, drawing as it does on a wide assortment of
methods%for collecﬁing information. Lest the tefm suggest
some ﬁéw, exotic form of research methodology or statistical
précedure,‘we emphasize that it is simply our way of
referring to our practice of @eveloping the larger picture
by using a variety of sources and by adapting a number of
different methods to écquire information and to guide the
inquiry. The methodological and statistical procedures
we used in both studies were elementary.

In undertaking this effort, of course, we were aware
of the substantial and impressive body of new research
on poliée operations within the past decade. Researchers
Qav; developed and striven to perfect methods for rigorously
assessing the effectivéQess of standard forms of police
operations, such as preventive patrol, foot patrol,
l : These projects,
for the ﬁost part: were large-scale, expensive efforts
designed to answer the big questions of national signifi-

cance.. Thef had highly specific research designs. They

15
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used structured data collection instrUmehts; large

samples to collect massive amounts of data, and sophisticated

statistical analysis procedures. Their objective was to

test, through the use of control groups or statistical

f

controls, the effect of changes in operations. Although
we applaud these efforts and see the need for more of‘them,
they were not, at least at this stage, directly relevant

to our interests.

1. Major Factors Influencing the Form of These Inquiries.

Our objectives were radically different and much
more modest than the projects described ab%ve. We were
not seeking ultimate answers in delving into the limited

problems of the drinking-driver and{%he repeat sexual

offender in Madison. Nor were we committed to contribute

to the development of the methodology used for large-scale

research in the police field. Rather our primary objective

was to explore ways in which a middle-sized“police agehcy
could responsib1§ critique its\own.handling:of a specific
behavioral problem in light of current factors and local

circumstances. Several needs affected the form of our
inquiry, most of which, though apparent at the outset,

@
became clearer to us as we progressed.

3
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a. An Unabashed Concern to Be Practical, to
Concentrate on Improv1ng “Police Service.

Previously we commented on the tendency of the police
to retreat to procedural matterskrelating to the mechanics
of rﬁnning the agency rather than focusing on the substan-
tive behaviprel problems encountered.k A,éimilar difficulty
occurred in our work in trying to maintain our commitment

to improving police service. This is a very pragmatic

objective, an anathema to many academic researchers. And

because academics are conditioned to explore the theoretical

as opposed to the pragmatic, we constantly had to remind
ourselves that our goal was to improve the quality of: the

police response. A large number of intriguing and

intellectually stimulating issues came to our attention

=

that we would have liked to pursue. We identified these

-»> -
for further inquiry (see section F-4-d), but resisted
¢

devotlng time to them«once we establlshed that they were

not central in our search for 1mprovements that could

‘i,\\ TN
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be 1mp1emented w1th some dlspateh
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b. Full Recognition of the Environment in Which
Police Function; the Political, Legal and Social
Restraints; and the Interrelatlonshlp Between

Agencies. a oy

What the police do results from an incredible range

of competing and conflicting pressures. Those who initiate

- these pressures are usually not aware of the' problems



‘officers and others interviewed. This, in turn, led to

which we had not fully appreciated, is the likelihood

18
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created for the police. Some of the most acute problems i’ é
1

the police now confront are a result of single-purpose : ‘_g,j
reforms whose proponents gave little consideration gd N i
their impact on policé functioning (e.g., deinstitution- %a
alization of the mentally ill). Those who initiate change\f B g
in dealing with a problem within a police agency must %?
take note of the web of intricate considerations that ‘ Q'%
’ :

bear on the fesponsé. We found it extremely important, %
for example, in the study of OWI, to understand fully the o ' §
-time and stress in administéring a breathalyzer test, to i‘}
appreciate the strong pressures on offiqeré to avoid %
getting involﬁed in processing a drinking-~driver, and to %
understand the relationships with the courts and other : hf g
agencies in the community that deal with the drinking- 'g % 2
driver. We found, moreover: that not only was such “ L% | - ;'@ é

R

knowledge important in our evaluation of current responses; g

it enabled us to éstablish higher credibility with

2

their providing us with deeper insights into the problem.

‘e. Short Time-Frame.
Time is a‘major limitation on an inquiry.  Police
agencies do not have the resources to conduct lengthy

studiés. But another factor compelling a short time-frame,

o

O
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that rapid chenges may occur in legislative policy or in
;ublic attitudes‘that affect’ the défiﬁition of the problem
or the way it is handle%g{ﬁ the community. Although we
spent oﬁly six months oﬁ the OWI”study and:only three
months on the RSO gtudy, e&ents in the‘state\led to
significant changeswregarding botk problems during those
months. The laws relating to the drinking-driver were
totally rewritten. Legislation requiring that poiice be
notified of all paroles was enacted, and new administrative
rules affecting the supervision of both parolees and

probationers went into effect. A citizen's action group

concerned about repeat sexual offenders was formed just

as our report was being considered by the top echelon of

the police department. Thus, even within the severely
restricted tiﬁe-frames in which we worked, the environment
affecting the proBlems with which we were conce;ned was
changigg. This required that we make some quick decisionms
on thé direction of our inquiries and that we do .so on

very pragmatic grounds.

d. Communicating Results to the Police.

The results of research efforts must be communicated

to p;actitionersvclearly and concisely to maximize the
likelihood that they wili be'used. This is, with

increasing frequency, being achieved by an abbreviated

Y
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report, relegating to a technical appendlx the supporting
data and descriptions of methodology.

Some difficulty was anticipated in communicating to
police personnel thelresults of so novel an inquiry,
especially since some of the officers we sought to»engage
were at the operatiné level and had no prior experience
in reacting to a research document.

)
world of police administration, one cannot expect decision

Also, in the pressured
makers to work their way through all of the detailed
considerations involved in looking carefully at a
substantive problem. A special effort was therefore made
to address to the police the report of the results of the
OWI inquiry. Brief summarizing captions were used to
organize the material and highlight our findings; jargon
was avoided; and statistical presentations were kept -in
their simplest form. But the volume ot the report, the
sheer mass of data, and the occasional explanations of
how we derived our data appareﬂtly slowedwmany readers
and dissuaded others from even attempting to read the
document. With these concerns in mind, the RSO report
was uritten as a memorandum, and statistical and other
detailed presentatlons of data were minimal.

In subsequent reflectlons, we concludedbthat communi—

cating to the police the results of research on substantlve

problems was more complex than we had assumed The

20 ,
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police do indeed have an aversion to long reports and
especially to quantitatiue data. They tend to view the
latter with suspicion, as reflecting a simplistic state-
ment of complex Problems, because they feel that numbers
alone cannot possibly convey the subtleties surrounding
1nd1v1dua1 cases and the intricate social phenomena that
affect both the problem and the police handling of the
problem. But it is wrong to conclude from this reaction
that the police cannot deal with complex information.

To the contrary, we found that police officers who worked
most directly on the problems we explored wanted to know
all of the oetails. They appreciated having a document
that captured the nuances of their operations, the -
intricate\interrelationships, and the interdependencies
with which they are very familiar. They seemed genuinelf
pleased that others had been able to describe complexities
that they knew about, but had never articulated on their
own. Including these details gained acceptance for the
reports and conv1nced the readers that the researchers

had gained a full understandlng of the problems. The
challenge, therefore, is in fashioning a report that is

brief and clear but that does not filter out the rich

detalls of the complex problem being examined. =

i
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2. The Equivalent of a Research Design.

The original article that proposed a problem-~oriented
approach to improving police service outlined, in the most
general terms, a sequence of steps that police administrators
could take in launching a self-examination of their response
to specific behavioral problems in the community. As noted
in volume I, this was intended to convey the overall
approach. It was not, by any means, suggested as a2 formula

)
for conéﬁcting research. To the contrary, we anticipated-
from the outset that flexibility would be required, and
it characterized all of our efforts in examining both the
OWI and the RSO problems. Now,’in reflecting on the
experience, we feel that this flexibility emefged as
one of the most significant aspects of the project. This
observation will be discussed in detail in section 4 below.
However, the inquiries were not without structure. and

some of the steps taken in each inquiry are reported here.

"a. Reconnaissance. We familiarized ourselves as

quickly as possiblé with the overall dimensions of each

problem. Initially we turned to the literature, taking

\
i

full advantage of the rich resources of the Criminal
Justice Reference and Information Center in the University
of Wisconsin Law School. The material on the drinking-

driver is_voluminoué. Although the material on the sex
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offender may have been equally voluminous, very little
has been written on the more narrowly defined problem of
the police relationship with ex-sex offenders in the
community. The massive amount of material on the
drinking-driver was a mixed blessing. Much of the
material was directly relevant to our inquiry, but sifting
through it was an awesome, time-consuming task. Several
current syntheses of the literature proved helpful, but

even these presented problems because the research findings

are so heavily qualified and often methodologically suspect.

Some programs for coping with the drinking-driver, unproved
in their effectiveness, nevertheless are repeated with
such frequency that they are assumed to be an essential
part ofﬁany effort to deal .effectively with the problem.
Severai individuals heavily involved in research on the
drinking-driver aided us in locating material of special
interest ahd, most important, in assessing its value.

We concluded from the experience that individuais doing
regearchkon this problem from within a police agency
woe;d have great difficulty in making effective use of
the research that has been done or that research results
might be used selectively in an uncriticai,fashion.

il

Another aspect of our early preparation involved

[

"nosing arcund" the MPD. We talked informally with

23



people throughout the agency about our ihterest, gaining
from fhem their varied perspectives of the problem, their
primafy)concerns, and their suggestions how best to .pursue
the inq;iry. These initial contacts proved invaluable.
They alerted us to key issues, directed us to various

sources of data, and identified individuals who had some

‘specialized knowledge about the problem. Superficial

comments were as useful, at this point in the induiry,
in putting together our understanding of the problem,
as the more preciée information we picked up.

The identification of veteran officers recognized as
experts within the department in dealing with OWI or RSO
was especially important. They were often called on to

help with training in the department; their influence

on the department's response wés substantial. Our haviné'
turned to them early enhanced our credibility. We |
érranged private sessions with each of them, exploring
all aspects of the problem. This was extraordinarily’
helpfﬁl in that it plunged us quickly into' the world of
the operatingtpolice officer as he or she struggles with
OWI or RSO. As noted in sect?on C,‘subseqﬁent inquiries
showed that the knowledge and pgggpective of these

individuals were heavily iﬁfluenced by their ekperience,

position in the department, and personal value system;

=y
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but that did not lessen the significance and value of
their perspective in the earliest stages of our inquiry.

We early observed some selected aspects of police
operations at critical points of the Process relating to
the problem being examined. Thus, for example, we
stationed oursélves at the breathalyzer unit within the
first few weeks of the inquiry on OWI. This afforded an
opporturnity to learn a great deal, quite quickly, about
the type of offenders being prbcessed, the tasks involved
in administering a breathalyzer test, the amount of tiﬁe
required, and the criteria employed in deciding whether
to arrest. |

Taken together, thege‘various ihquiries enabled us
to get a feel for each problem and its dimensions before

we made more systematic decisions about how to explore it

b. Inventorying Inquiries.

In our commitment to be uninhibited in our inquiries,
we spent several days, as a staff of .three, brainstorming
the OWI problem. We collected ten pages of questions we

would have liked, ideally, to have answered. These were

subsequently grouped around common points of interest.

GAt times, this exercise seemed frivolous, especially as

25
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‘factors might affect our more limited inquiry without

the list of questions grew so out of proportion to what
we could conceivably include .in our inquiry.’ But in
retrospect, it served the very useful function of getting
us to think abou; the interrelationship of all aspects

of the problem; it“served as a basis for setting priorities;
and it helped develop the general conceptual framework for
our inquiry.

By contrast, the narrowness of our second inquiry
enabled us to refine our basic questions with great
dispapch. The challenge with the RSO problem was somewhat
theyopposite of that in the OWI problem. We felt obli-
gated to take note of the numerous and quite compliéated
matters one would be concerned about in a broad study of
the problem of sexual assault (e.g., treatment effective-:
ness and special parole provisions) and to weigh how these;

i
/

getting involved in a detailed consideration of them.

c. Priority Setting. In the larger OWI study, we

moved rather quickly to considering the feasibility of
various types ofkinquirigs that would answer the questions
we had raised. By weighing the feasibility of a study

along with the importance we attached to the questions,
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we came up with a teﬁtative research agenda. Some basic
questions and studies were clearly beyond our capacity.
We obviously could not do anything within our inquiry
that would add to the knowledge that has been gathered
on the relationship between alcohol consumpfion and the
incidence of accidents. We decided that, when this
relationship was relevant to our inquiry, we would
simg&xﬂmake the best use we could of the reported
res;a;ch.

When we considered all of the questions relatingg
tb the costs to the community of drinking and driving, we

were dissatisfied with the oft-repeated national data and

thought’ it important to acquire information .locally.

o

Information was also ﬁeeded on at least the major césts--
deaths and injuries. Thus a substantial amount of time
was invested in studies of fatal and sérious-injury
accidents.

Questions oﬁ the incidence of drinking and driVing‘
were not so easily answered. We hungered for specific
data on the incidence of drinking and driving in Madison.

Such data would greatlyvenrich a local study of the kind

we were conducting. But we concluded that the most valid

- method for determining incidenceF-conducting road surveys---

B}
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was not feasible. It would have been very expensivel

More important, we feel it would £ave drawn@heaﬁy:criticism

in this liberal community as a violation of civil rights,

with the possibility that the data gathering effort would

have overshadowed whatever benefits came out of the study.
The large number of questions raised about the use

of the criminal justice system in dealing with the OWI

problem troubled us. Were we unwisely being drawn into

spending a disproportionate amount of time exploring the.
: ' o '

4
~effectiveness of the system simply because it has tradi-

tioﬁally occupied so central a role in coping with the
drinking-driver? We concluded that the questions in this
area were nevertheless important; thattthe expectation

was that they would be answered by our study. Not meetigg
this expectation would have affected our‘credibilify. Wég
also believed that the resulting éata might be useful in -
a negative way, i.e., to question the heévy reliance on
the criminal justice system. These considerations plus
the feasibility of tracing cases through the system led

to what we labeled our '"court study;"

B

d. fTentative_Matrix of Information Needs and
Research Methods. | B

§

Having decided tentatively on a number of miniétudies,

we related.them to our original inventory of queries,
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anxious to determine how many questions ﬁould be answered
by each study. We then committed ourselves to the studies,
noting the desirability of expanding them in ways that
would enable us to answer the maximum number of questionms.
Some questions, by design, would be explored by more than
one study.

Thus, for example, the ministudy of the logs of
breathalyzer results potentially had information about
variations in arrest rates by day of week and time of day,

the intoxication level.of those arrested, and the rate of

. refusals. At the same time, we expected to derive similar

data from police computer listings of arrests and from our
court sample.
The matrix for the OWI study was much more ambitious

and more structured than that for the RSO study. The

‘latter reflected the narrowness of our inquiry and the

more limited amount of time available, but perhaps. most
important, the confidence we had developed by having
conducted the OWI inquiry.? The whole process of launching

an inquiry into a substantive problem could be greatly

expedited over a period of time by individuals who acquire

-some experience in conducting such inquiries and who

develop the essential blend of initiative, commitment,

and intellectual‘curiosity.

o
ot



e. Conducting the Studies.

The staffing of this experimental effort was obviously
atypical. Each of the three professional staff on the
project took responsibility for designing and conducting
several of the ministudies. And the actual collection of
data was doné‘by these same staff members, as were the
subsequent analysis and write-up of findings.

Eaéh staff member was aided by the‘daily interchange
that took place. If a data collection form was developed,
for example, it was circulated among the other stéff for
comments before it was used. The constant meetings beﬁween
staff members, discussed below, were a cfucial factor
affecting the overall capacity of the research staff.

Even though thé talents and skills that were brought_towlf
bear con this experimental project were substantially in "
excess of what an average police agency coﬁldfpuster for

a similar task, they were full& utilized. Aside from
struggling with to;ally new problems‘encountered because

of the newness of the apprdach,“we found that the moét
mundane data colleétion effort was a learning experience -
in which we often discovered additiqnalqdata or new insights
that were of great value. Given the nature of bureaucracies,

we'expect this will be true of similar inquiries. The -

data collection efforts could not have been delegated to ,
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individuals unfamiliar with the larger aspects of the
project Without”substantial‘sacrifice in the return on
the investment of time. We feel, therefore, that
professionals with less seniority, experience, and
‘éontacts than our staff could successfully conduct similar
inquiries after some basic patterns are established
through similar efforts of this kind. But one would

always want to keep the staff of professionals relatively

sﬁall, dividing the labor between them and operating as

a flat organization so that they all participate in the

collection of data lest the numerous by-products of the

most mundane inquiries be lost.

3. The Feedback Cycle.

As notgd earlier, the flexible manner in which our
inqui:ies were cqnducted émerged as»a major feature of
the;entireveffort. We wenﬁ through the several steps
outlined»in the préviéus section, bﬁt reconceptualized
and‘:edesigned our inquiry as we learned mofé about ‘the
two p:pblems and the value of the methods used in exploring
them;‘

Weekly meetings of the staff facilitated:conStant

arethinking df‘the'form of the inquiry. Although staff

mémbers were in daily contact, a designated period was

o

set aside each Friday to share, somewhat more formally,
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however, we were acquiring data on serious injury

acc1dents to aid in establishing the costs of the

3 OWI problem. In studying the serious injury acci-

' dents, our attention was drawn to the driving record
of those held responsible. An inordinately high
percentage of them seemed to have been previously

- revoked, reflecting extensive records that included

O3 - prior convictions for OWI, numerous moving viola-

" ‘tions, and many accidents. This was not, by any
means, a random sample of drivers in Madison, but we
decided the finding was of sufficient significance
to warrant taking the time to examine the records

. of these drivers "in detail. This inquiry established

: that approximately one-third of the impaired drivers
in serious injury accidents had extensive records.

This was a large enough group, in our judgment, to

: support strongly the need for the MPD to focus on

- such drivers. A program for monitoring troublesome

the results of the week's efforts. Thisvled quite .

&
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naturally to the on-going reassessment. These meet-

ings had no agenda, but we‘regulerly examined these- .. -

questions:

5

- What problems were occurring in using the acquired
data for our needs?

- What new data sources were identified since the last
meeting? y

&

- What data sources had dried up or were found nct -to
be as relevant as hoped for at a prev1ous meetlng?

- Were the questions being asked correctly’

R O ' drivers was therefore included as a major component
) o in the total program for dealing more effectively
- To what extent did new answers to questions confirm with the OWI problem.

or conflict with previous information we had obtained?

- When we studied the costs in lives attributed to the
& drinking-driver, we knew that a number of the persons
killed were the drinking-drivers themselves. But it"
was not until we examined the sanctions imposed on the
- responsible drivers that we were alerted to the full
. significance of this factor. Having established that

] ‘ . T E severe sanctions are rarely invoked,and that there

- What changes, if any, were required in our research
plans based on new information that had been acquired?

g

Tl

- What was the significance of newly acquired informa-
tion in contemplating strategles for improving the ..
quality of police service? T

..
# et T

L
f.

. , : L i & was no sanction in most cases, we looked for and
The importance we attaehed to‘thls process can best i quickly found the answer: in a surprising 93 percent
. . S ' ‘ . ~ of the fatalities in our sample, the victim was the
be illustrated by descriptions of the route by which we 2 at-fault driver or a passenger in the at-fault driver's
L e . . L. E : M car. . The extremely small percentage of "innocent"
reached two of our most 1mportsmt findings and recommenda- o y victims gave us an entirely different perspective of

the drinking-driver problem in Madison and strongly
influenced the balance of our inquiry. Given the
importance of this piece of data to our study, we
remain puzzled by the failure of many more ambitious
& studies of the drinking-driver to distinguish victims

- based on whether they were the at-fault drivers or
passengers who put themselves at risk by accompanying
-an at- fault driver.

tions‘in the OWI study.

'~ Based on our personal knowledge, newspaper~ac§ounts,

- and the experiences of police officers, we believed - .

: - that a small group of especially troublesome drivers ; ; &9

o - were disproportionately contributing to the drinking- :

~driver problem in Madison. The MPD doés not maintain

, ) - data that would have enabled us to identify .all

5 ~drivers with a record of repeated incidents of OWI.

B o ‘ Data by geographic area were not available from the : T

Department of Transportat;on At the same time,

0 ~ The meetlngs at which the relatlonshlps between -
fﬁ

dlfferent segments of the stidy were crystallized were
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quite intense, often lasting three or more hours. Routine
procedures (such as in data collection and in the develqp-
ment of coding schemes) that, in other situations, would
be considered of little consequence took on much greater
importance as we recognized the éontribution that working
them through made tc the constantly evolving nature of the
effort. After a meeting, each researcher had a good idea
of what had to be accomplished by the next meeting, by the
next day, or even on occasion within the next hour. The
connection between various éfforts often necessitated an
answer to a question by one researcher before a second
researéher could proceed on another, We frequently teamed
up to get a particularly onerous task accémplished (e.g.,
coding of data) or to answer an'especially?important
question. The aid of outside expertsvwés sought on
questions that required special expertise (e.g., a complex
legal issue). = 1 -

The content of these méetings changed,as each study
progressed. By the midpoint in each project, the méetings
began to concentrate on the implications of the findings
for improﬁing the quality of police service and on the

adequacy of the data for supporting the changes that began

to surface as most desirable..
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If a police agency with the initiative to undertake
substantive research was pressed to adhere to a lock~-step
form of inquiry and to a rigid time schedule siﬁilar to
that commonly outlined in other types of research proposals,
a substantial sacrifice in the quality of the end product
would be made at the outset. Given’the lack of exéerience
in conducting such inquiries, our explorations taught us
that it is simplyJﬁot possible to anticipate how best to
proceed until one becomes involved in the inquiry. We
recognize this presents a dilemma, because it requires not
only that police administrators commit themselves to what
many will consider a novel and perhaps even extravagant
endeavor, but also that they tolerate a high degree of
ambiguity and uncertainty as the effort proceeds. These
conditions represent the antithesis of the.clock-like
precision that characterizes routine aspects of police

operations. They are, moreover, extraordinarily difficult

to maintain in an organization subjected to public pressures

to ensure that every dollar spent on personnel goes into

what the public conceives to be a direct response to the

immediate threat of crime.
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4. The Reéearch Desigg,RétroSpettiﬁely.
/ As a'resﬁlt cf the process fhat has been described,

the inquiries'into eachﬁof the two probiems we examined--
as we now look back on them--took the form of a series of

interrelated ministudies. The tables on the following

pages Summarize the studies, the purpose in conducting

them, and some of the uses made of the data. b
- i \

4

N 3

T

e AT
R R

NPT

ki

TR g LT

= 0%
p

4




-

oyt

’ 14

g Ty AT

B en et

O g s

¢ C ¢ Re B 0 0 O ¥ ) y
w
Table I w
SUMMARY OF MINISTUDIES
COMPRISING INQUIRY INTO THE DRINKING-DRIVER PROBLEM
STUDY PURPOSE EXAMPLES OF USES
A. Interviews

1. Police administrators In early contact, to identify Aided in deciding on inquiries;
~chief ' current policies and expectations; alerted to troublesome procedures
~-inspectors discover their understanding of .. and issues.

-captains problem and response; identify
~lieutenants difficulties they see in respond-
ing; elicit ideas for improvement.
o :

2. OWI experts in police In early contaft, to acquire con~ Aided in deciding on inquiries;
department centrated know'.edge about problem identified sources of data;
-bgeathalyzer technician ‘and responsg'qdickly; get general alerted to troublesome issues;
~officer with reputation as sense for d¢ :ijiion-making in field; suggested alternate responses.

specialist in OWI ridentify trﬂ_L;‘biesome areasj learn
enforcement . %boqg attit#les of officers.
-sergeant with strong T ‘
_ commitment to OWI b
enforcement

3. Individuals working within Learn about the formal and informal RevealedLlack of awareness of
criminal justice system “workings of the system in responding magnitude and form of problem
-city attorneys to OWI, with special interest in the police were experiencing on streets;
=prosecutors end results achieved in the volume, complexity of handling, and
~defense counsel processing of arrests made by concerns for fairness hautiongd
-court commissioner the police. against looking to the criminal
—judges ) justice system to handle a higher
-coroner R volume of cases.,

- —jail staff

~juvenile detention officers s
W
~
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STUDY

EXAMPLES OF USES

“Police officers

-fifteen officers assigned
to regular patrol

Individuals in community
whose occupation brings
them into regular contact
with the OWI problem
~high school driving
instructors
-minister who delivers
death notifications
-alcohol treatment
professionals
~insurance company executives

~=state driver improvement

personnel
-doctors and nurses

.~legislative staff persons

~bartenders and bar owners
-members of Alcoholics -
Anonymous

Individuals petsonally
affected by OWIL
a.. persons convicted

B

PURPOSE

Supplement information acquired
through direct observations, explore
perspective of problem, criteria
used in arrest decision; alterna-
tives to arrest; elicit suggestions
for dealing with problem and '
reactions to tentative proposals.

Acquire a full pictute of community
involvement with the OWI problem;
determine costs to others and
effectiveness of other controls;

determine. how other responses relate

to the police response; estimate
likely impact of proposals for
change.

in

1
i

|

e

Establish tangible costs, such as

fines, lawyer fees, time lost from

Confirmed wide variation in practices

of individual officers; confirmed use

of informal alternatives and:
identified criteria for their use;
provided sound criticism of numerous
alternatives advanced for dealing
more effectively with problem.

Fleshed out our ability to assess
cost of problem; alerted to high
level of frustration in other
programs; had attention directed
to most troublesome offenders;
revealed great willingness to
cooperate with police.

Tended to-be unproductive because
of embarrassment, defensiveness,

employment, car repair, medical costs,
increased insurance costs; establish
costs of problem in human terms:
embarrassment, stigma, inconvenience,
family problems, possible loss of job. '

desire to put incident behind them.
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STUDY PURPD  EXAMPLES OF USES
b. survivors of victims Estaollshed the depth of suffering Very useful to fill out-what is
: *experienced by the survivors of a otherwise often a cold presenta-
person killed by an OWI driver. tion of statistics. ' '
7. Informal contacts Probe for relevent information Played a surprisingly important
—friends among this chance population; role in helping us to seek out
~relatives acquire accounts that could. be certain information and practices;
-neighbors used to confirm, question, or in questioning data; and in
—-colleagues, all of whom ~ illustrate patterns of practice putting tentative proposals to
seem to have had some contact we had identified. a "reality" test.
with one or more aspects of ' '
the OWI problem
B. Direct Observation
1. Bars and restaurants Explore role nartender plays in Helped confirm large nﬁmber of
~bartender-patrol controlling c@nsumption and drinking-drivers on road after bar
interactions . impairment; e}amine closing closing; caused us to abandon
~patrons leaving bars at " procedures;; adquire rough estimate proposal f6r encouraging sale of
closing time of numbef,q§ intoxicated drivers food after bar closing; contributed
-all-night restaurants ) who leave b%rs at closing time; to development of plan for more
attracting bar patrons gexafnine fea 5ibility of serving food rigorous control of bartenders.
befhre or after ‘closings,
2, Proactive OWI enforcement Observe drinking—driver behavior and Confirmed existence of broad discre-

T frnos et e o0

activity

tours of duty with fifteen

police officers on nigpt and
early morning shifts,‘mostly
on weekends - : b

variations in police response; learn
criteria and factors that influence
officers in choosing whether to in-
vestigate and, if investigated,
whether to arrest or take some

other alternitive; see firsthand
what is involved in "processing"

an alleged drinking=driver.

&

tion and informal use of alternatives
to arrest; revealed tremendous
variation in attitude and response

of individual officers; lent strong
support to subSequent*proposal for
field contact system.
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3. Investigation of traffic Document numerous demands on officer Questioned contention that enforce-
accidents at scene; pinpoint difficulties in ment was 100 percent in all alcohol-
determining extent to which alcohol - related accidents; estabiished need
accomplished while on may have been a factor contributing for more uniform testing of drivers
patrol to accident; identify factors that involved in accidents. '
determine if an arrest for OWI is ’
‘made.
4. Emergency room [Document investigative procedures Illustrated reasons why alcohol
followed in pursuing alcohol involve- factor is sometimes not pursued;
- ment of-drivers being treated for drew attention to awkwardness of
injuries sustained in an automobile conducting investigation while
) accident; study interrelationship driver is being treated; identified
between police and medical staff. “medical pérsonnel as good sources
. - ‘L of infpfmation on OWI problem.
‘ l .
5. Breathalyzer examinations Familiarize stlff with standard Determined that logs maintained.
E§procedures in Hreathalyzer testing; were excellent source of data; got
. determine tnmegrequired for testing, quick sense for range of behavior of
;observe refy ;al process. persons charged with OWI; led to
“U conclusion that predicted savings of
4 time with new equipment would not
iE significantly expedite arrest process.
C. Study of Records
1. Court~tracking study Determine what happens to ﬁhe Questioned basis for police
“individuals arrested for OWI by complaints; drew attention to
compiled complete data on 'police, convictions; sentences; complexity of offenders and their
processing of the 92 licensing sanctions, recidivism; behavior; raised doubts as to
"individuals arrested in etc. . capacity of system to handle more
March 1980 for OWI i cases; highlighted ineffectiveness
o ~ of system in dealing with chronic
offenders. o :
i " ‘ | : v; | " g
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STUDY PURPOSE B  EXAMPLES OF USES
2. Fatal study Establish major costs of OWI; Enabled us to draw complete picture
examine role played by alcohol in of who, what, when, and where of
examined all 63 traffic these accidents, driving records of accidents; recognized difficulty
fatalities in Madison at-fault drivers, sanctioning of police have in establishing "fault";
from 1975 to 1980 at-fault drivers. Identify any led us to pay more attention to who
patterns cof significance in was "at fault" and the influence
developing preventive strategies. this determination has on perspective
: o ‘ : ‘ of problem. -
0 -
% 3. Serious injury study Same as above. Provided data to parallel that
o * . ' ' obtained on fatals; led us to sub-
examined 93 serious injury study of records of responsible
accident cases that drivers, which subsequently supported
occurred in Madison need to give extra attention to
in 1980 - ) drivers with an extensive record of
‘ E oWl convictions, moving violations,
3 accidents, and license sanctions.
4. Breathalyzer log study Establish he BAC levels of those ,Challenged patterns of enforcement
L ‘ . persons ;e'ng arrested; ‘determine described by officers; i.e., number
examined all 326 cases from .. the fregiency of refusals. of refusals was smaller, number of
four-month period in 1980 in f ¥ arrests per officer was smaller,
which a breathalyzer sample was ;; L ! and level. of intoxication were higher.
taken from a person arrested = = :
for OWI : .
5, Group dynamicS'study»~  Determine where drivers did their QUpported need to direct enforcement
. last drinkinég whether others were action at premises licensed to sell
obtained records and response present who could have driven; and intoxicating beverages, ‘led to our
.to special survey from 90 , whatvtheir experience cost them. abandoning notion of, having others in
“individuals convicted of OWI [ ' ? - car take over from driver since they
and now attending-:a driver = e ¢ were mostpcpmmonly reported to be
improvement program e ' more intdxicaf\d than driver. .
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PURPOSE

EXAMPLES OF USES

Jail census

inventoried all persons in
county jail on March 19, 1981.

Monthly logs of OWI arrests
examined all arrests made in

1980 for OWI to determine
arresting officer.

Determine extent to which jail was
being used as a punishment for
persons convicted of OWI or related
offenses.

Establish the frequency with which
different members of the MPD arrest
for OWI; identify different patterns
for proactive and reactive arrests.

Established infrequent use of jail,
pointing to informal use of alterna-
tives despite mandatory sentencing
of third-time offenders.

Provided clear picture of variations
among officers; challenged some of
the exaggerated claims on number of
arrests made.

1.

Miscellaneous Inquiries

Newspaper and magazine
articles

clipped and circulated
articles relating to the
general problem of OWI and
describing specific cases
in Madison

Literature search

Keep informed as specific incidents
or more general developments occurred

during the course of the study.

Learn and have a basis for assessing
the current state of knowledge
regarding the total problem of the
drinking-driver.

23
&
&

Stimulated discussions; helped as
reference points in interviews;
served as informal barometer of
community sentiment.

Gave us an overall picture of the
state of knowledge regarding the
problem to which we could relate our

"knowledge about the local situation;
provided data on questions we did not

have the time or resources to explore
on our own. T
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PURPOSE

EXAMPLES OF USES

Conference attendance

spongored by National

Highway Safety Administration
held at Eau Claire, Wisconsin,
February 1980

Reading of cases
as part of other ministudies,

periodically read case files
in their entirety

Benefit from an effort on part of
organization that sponsors most of
research in this area to provide a
"state of the art" session for
practitioners.

Discover dimensions of the problem
one might not otherwise encounter;
have framework to which to relate
materials d}'which working.

b

Aided us in sifting through massive
literature; made contacts for us
with knowledgeable persons; enabled
us to locate and acquire needed
materials quickly.

Helped in designing data collection
instruments and in interpreting
results; toward end, reading cases

served as a way of testing application

of new strategies by asking what
would have happened in a given case
if recommendations had been in place.
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Table IT ~
SUMMARY OF MINISTUDIES
COMPRISING INQUIRY INTO THE REPEAT-SEXUAL-OFFENDER PROBLEM
STUDY PURPOSE EXAMPLES OF USE
A. Interviews
1. Police administrators Explore current understanding of Learned of major gaps in knowledge
problem; establish nature of regarding ex-~offenders in community;
current relationship with probation established that there was strong
and parole. ' support for development of alternma-
tive strategies.
2. Corrections administrators Explore sensitivity to problem; Alded in documenting current
’ determine’’policies regarding weaknesses in community supervision
relationsliips with police; system; helped identify special
potential?for experimentation in problems resulting from Madison
' establi}h%qg new relationships. serving as a magnet for certain ex-
g ” offenders; established openness to
P local experimentation in developing
}é new relationships with police.
3. Police criminal i;Examiné extent to which investi=- Established gross inadequacy of .
investigators gations focus on ex-offenders and current procedures; identified
) extent to which police use informa- unmet needs; provided basis for
tion available on such offenders; developing alternate strategies.
establish nature of current inter-
- _action with probation and parole
agents; establish substantive )
content of such contacts.
e ' ‘ U o
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® @ ® § ® * 9 .2 5.4

e




S 8

o e TR

v,

EXgeime S - ST PRSI,

W {3 L

STUDY

EXAMPLES OF USES

%)
.

Probation and parole agents:

Miscellaneous individuals in

community knowledgeable
regarding the repeat sex

offender problem
-medical and psychiatric
experts

-parole board

—-special review board for
sexual offenders

-Dane County Project on Rape

Informal contacts

-citizens from various walks

of life

R
vl

PURPOSE

Learn about nature of supervision;
establish current relationship with
police, including sharing of
information, apprehension policies,
etc.; identify problems; solicit
suggestions for dealing with them.

Determine extent to which police
concerns regarding ex-offenders were
shared by others concerned about
sexual assault.

AP

Benefit fi{ om community perspectives
off probngu
ik ’

-t

0
)

P 1

Identified weaknesses in communica-
tion with police and basis for
current misunderstandings; provided
cases subsequently used to explore
breakdowns; identified needs that
probation and parole agents have for
police contact. : ﬁfd

Lent support to need for improved
felationship between corrections

and police; identified specific
examples of difficulties experienced
in past that demand attention.

Alerted us to extent to which small
number of infamous cases influence
community perspective of total
problem; also alerted us to substan-
tial differences between community
knowledge regarding cases acquired
through media and more detailed
knowledge In official files.
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STUDY EXAMPLES OF USES

PURPOSE

B. Operational Audits Efforts had previously been made to
; meet some of the joint needs of police
; : and corrections agents. But the
systems in place apparently were not
i ‘ " meeting these needs. It was therefore
necessary to undertake several audits
! to establish whether they were working

S R RN o B ST

e ST

1. Notificaticns audit

2. Arrest notificqﬁion audit

3. Registration system audit

and what problems, if any, existed.
This usually involved selecting a

small number of cases (20 or less) and
- tracing them through the appropriate

system.

Check on the adequacy of a system by
which a czrd was sent to the poiice
on each ps¢rrson placed under super-
vision in.Dane County.

5

Check@oﬁgadequacy“of procedure by

}which.pibbatipn and parole agents
'were to be notified of arrest of one
‘of their clients, with police making

use of a computerized system to °
determine probation and parole
status.

Check on results of policy
requiring reéﬁstration of certain
ex-offenders with police, so that
police have sOméXinformation‘in
their files on tliese offenders.

[»’

R

Established that system was
accurate, but occasionally suffered
from delays; system was not being
utilized fully in MPD-due to lack
of knowledge and limited access.

Established that system was close
to fully accurate, but not utilized.

Nonuse stemmed from confusion about

24~hour availability, distrust of
information, and uncertainty as to
what to do if. it was established
that an arrestee was in fact under
supervision,

Determined system was,being used

" with regard to a small number of

offenders and had become clerical
operation; information was not
being used by police,

9%
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STUDY PURPOSE _ S ) EXAMPLES OF USES

! 4. Intelligence system audit

5. Apprehension order system
{ g audit

Check on integration of data on ex-

offenders into files used to assist
in preventing serious crimes and in
identifying offenders in unsolved
crimes.

Check on procedure by which proba-

tion and paroie agents request
police assistance in taking a
client into custody. ’

Without the name of a suspect,
identification based on physical
characteristics and offender types
was extremely limited, and access
by modus operandi was not possible.

Established police did not take
requests serjously; action, if any,
depended on agents- and police
involved in a given case; computer-
ized system designed to communiicate
request to police was used simply

to store request. should offender be .
picked up on other grounds.

; C;: ﬁhfords Studies

! Vo 7

1., Study of sexuélhassaults
in 1981

all reports of sexual
assaults reported to the

MPD between January 1, 1981,
and October 9, 1981, were -
examined '

N O

A AR bt e

;

£ é
Determine number of newly reported
assaults attributed to ex-~
offenders; explore if there were
any significant differences between
types of offenses committed by
those whose identity remained
unknown, those who were charged
for the first time, and those who
had a prfar record of sexual
assanY /, ‘ :

7

Little direct use was actually made
of these data, but a great deal was
learned about the complex nature of
sexual assaults that subsequently
had ‘a pervasive effect on the study:
the difficultyvin defining an assault;
the use of other charges that mask
prior sexual offenses; and the
influence of former relationships,
mental illness, and commercial sexual

“dinvolvement o6n characterizing an

assault,
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STUDY PURPOSE EXAMPLES OF: USES
2. The current case load study Determine the number of ' Confirmed what others had told us.
‘ individuals under supervision in - A substantial percentage’of
at our request, Probation and the community; the number of these individuals under supervision had
Parole took a census of all- who were ex-sex offenders; and the committed their offense outside the
individuals under their number of this last group who were county; immigration was from rural
superyision on November 1, from outside the city. areas; actual numbers were small,
1981 and number considered serious risk
/ smaller. Data provided solid basis
"’ for justifying dncreased police
contacts with those under super-
vision,
D. Miscellaneous Inquiries
1. Newspaper clippings Keep informed abo;T cases of Alerted us to vast difference
‘ interest; get some sense for between public knowledge and insider
community sentiment} regarding knowledge regarding same cases;
proliem, BT S served as raw material for explora-
: P tion of fear-generating factors.
R ﬁ N . R i . 4
2. Case studies Exaﬁ@ne in great@detail those Used details of the cases to direct
' cases tbhtﬂﬁad'téceived wide- interviews to larger, more abstract
spread iitentioq»in the community issues. Cases emerged as important
as examples of cdffenses that had data in firmly establishing the
generatad intense concern involvement of ex-offenders under
o regarding the sexualvassaglt, supervision in new sexual assaults.
problem. R '
H
« P & § e g R ®

b it e i

g T8

2

IS




o~

5. Some Concluding Observations.

Having cendueted the Studies summarized in the
Previous tables and having produced the reports based oﬁ
them (which are reproduced in volumes II and ITT), we
have some reactions Tegarding the form of the inquiry
which are of a highly subjective nature, but which we

think appropriate to record here.

a. Adequacy of the Data; Validity of our Findings.

During each inquiry} we often expressed great
uncertainty whether we could capture accurately, within
the time and resources we had available, both the nature
of the problem we were examining and the nature of the
police response. Each discovery of a new pocket of data,
4 new twist in our understandlng of the problem, or a

conflict w1th an earlier finding was unnerving. But by

we reported We were familiar with ali of the little |
pie es in the puzzle and how they fit together. 6ur
confldence was buoyed by the very positive reactlon we
received when people who contrlbuted to our study were

asked to review the results. Though we may have challenged
- . K

R
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their prior understandings, they‘uniformly praised each
report for its comprehensive characterf its depth, and
the detailed manner in which important points were -
supported. They repeatedly conveyed to us their-feeling
that we were Qery much oﬁ top of the problemé-seeing all
of its sides. Although reactions of this kind are not
by any means a substitute for an independent assessment

of the validity of each study, we think that they consti-

tute important feedback on a process that does not, from -

the outset, profess to be scientific in its handling of

data. The confidence expressed in the quality of the

reports influenced the seriousness with which they were

taken in the agencies to which they were addressed.

b. Cross-Checking of Data.

A major factor contributing to our confidence in
our findings was the frequency with which data from
different sources confirmed a single finding. In our
jnterviews with police and prosecutors, we sensed that
an informal standard was in use that operated against
both the arrest and the prosecution of those with a BAC
of less than .13, but this was consistently denied by

some police officials and some prosecutors. Our analysis
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more rigorous in the analysis of data due to missiﬁg

of the log of BAC tests did establish that féwipeople

with a BAC of less than .13 were beiﬁg chargéé: This
finding was confirmed by our analysis of the BAC data

on those arrested who appeared in our court sample.v It
was further confirmed by the responses to the questionnaire
administered to those attending the Group Dynamics program.
And it was confirmed, too, by the cases for which the
prosecutor was willing to accept a plea to a reduced
charge, all of which involved a BAC of less than .13. The
most adamant of those who quéstioned the formal police
practice had to interpret these findings as confirmation

of the practice or turn to a less satisfactory explanation--
that drinking-drivers do not come to police attention

unless they measure .13 or above.

c. Lack of Precision Versus Substantive Knowledge
of Cases.

We were initially troubled by our inability tg be

e
I

information, small samples, questionable coding by

agencies, etc. But as we progressed, we concluded that
in policy research of this kind one does not always need
data that will stand up under scrutiny by more rigorous

standards. For example, in our study of the repeat

51
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- agencies.

sexual offender, it was sufficient to know that there
were enough cases of a specific type to make the problem
worth worrying about. The same can be said regarding

the number of drivers with poor driving records that we

discovered in our study of serious injury accidents. Our

confidence in using the data to convince others to do

something about the problem was influenced by the

admittedly, that one can get only in a local study of
modest proportions where the researcher can develop

familiarity with the cases being analyzed and not have

to depend exclusively on the summary statistics.

d. Shortcuts that Can Be Taken in a Local

Inquiry.

With the objective of maximizing the potential for

a police agency itself to conduct inquiries of this kind,’

we had originally?proposed that full use be made of data
already méintained by the police depgrtmeﬁt and related
In section C we report in detail on some of
our experience in utilizing such data. With one small
exception, we’conducted our inquiries without creating
new data collection forms.

Some other shortcuts from

which one can benefit in inquiries of this kind were

. intimacy we felt we had with the specific cases--a fgeling,’

not as clearly apparént to us at the outset of the studies.

52
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On many occasions, our efforts were expedited because

of our familiarity with the local scene. We knew who to
turn to when we got in a jam. We imposed on old friend-

ships to help us acquire data and make contacts.

If, for

example, the city had contracted with an organization from

outside the city to do these studies, the organization
could not have benefited from this familiarit& and the
longiestablished contacts we enjoyed. Thus police

agencies that can internalize the process do havevsome

distinct advantages over outside groups.

A somewhat similar benefit was that the local nature

of the effort enabled us to use local reference points..

'We could talk about the "State Street problem" or the

"Cuban problem" or about specific cases and, in this
shorthand fashion, incorporate reference to a complex
phenomgnon without having to spell it all out--thereby
greatly facilitating communication.‘

Preparation of-oﬁr reports was also facilitated

because of the limited local audience we were’éddressing.

i

We occasionally caught(ourselves, despite our best efforts,

writing for a broader audience, with the result that we
made some sacrifices in our ability to communicate with

local practitioners. The report on the repeat sexual

offender was more disciplined in this respect. Committing
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ourselves to a limited audience and holding to this
commitment greatly facilitated preparation of the report.
Placing before the public detailed and highly )
qualified research findings bearing onhpublic issues has
always been extraordinarily difficult. Major iséues are
often debated in simplistic terms. 1In the study of the
repeat sexual offender,lge discovered that the usekof
the five infamous cases to illustrate the pattern of
repeat offenses by sexual offenders provided a simple,
recognizable, but totally responsible way in which to
win community support for the programs that were advocated.
This was not by design. But the emergence from our .
inquiry of these five recognizable cases as reflective
of a confirmed problem was a happy coincidence.
The opposite has more often occurred: a single L
celebratedkcase, which is most atypical, has been used
to justify changes in }egislationkand administrative
policies, often disrupting the delicate balanée in the
operations of the criminal justice system and producing
resﬁlts of questionable value. The lesson of our
experience is that trjing to identiﬁx a series of
recognizable cases to illustrate and support one's

findings indeed has ﬁerit. If used carefully, it can

be ah effective and responsible device to engage both
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practitioners and the public in an exploration of issues
that might otherwise escape them or be misunderstood.
The success with which politicians have used this device
to gain support for illogical and sometimes irrational
programs is, although disdainful, instructive for those

with more carefully thought-through proposals.

55



C. THE USE OF VARIQUS DATA SOURCES.

It was argued, in support of the overall concept on
which this project was based, that police agencies store
or have easy occess to a vast amount of'information;
that this information, if properiy analyzed, would be
useful in shedding new light on the substantive problems
with which the police must deal and in assessing the

value of their current response. Some of these data

sources were briefly identified in the preceding section.

In this section, we reflect in greater detail on our
efforts to extract and make use of this information--

both that information that is accumulated in the record

system of the MPD and related agencies and that information

that is collected in the minds of MPD personnel.,

1. Agency Records.

In conducting the OWI and RSO studies, we made use
of records that were maintained by the MPD; records that
were maintained by outside agencies (e.g., the courts,
the Department of Transportation, and thekDivision Af
Corrections); and recordo/that were jointly maintained

by the MPD and an outside agency. These systems were
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designed to fulfill a wide range of quite different
purposes related to the operations of these agencies,
but substantive research was clearly not among theo.
The challenge, therefore, was in determining how data
collected and maintained for so many different purposes
could be used to put together a single, valid picture
of a substantive problem and of the police response to

the problem.

a. Locating Relevant Systems.

. That we would be drawing on a number of different
overlapping record systems was taken for granted at the
outset. What we did not anticipate was the multitude
of’ouch systems and subsyétems and the difficulty that
would be experienced in locating them.

When the OWI study was completed, we found that we

had used data drawn from twenty different record systems:

1. Arrest card file (MPD)

2. Case report and accident file (MPD)

3. Computerized listing of OWI summonses and
status of cases (MPD)

4. Fatality file (MPD)

5. Coroner's files

6. BAC logs (MPD) \

7. Results of blood tests for BAC (Department
of Health lab) . : .

8. Drivers' records (Department of Transportation)

9. Accident‘records--computerized {DOT)

57



10. Accident records--originals (DOT)

11. Criminal history records (Crime Information
Bureau) ;

12. Microfiche index (clerk of courts)

13. Dockets (COC) -

14. Case files (COC)

15. Summonses (COC)

16. Occupational license file (COC)

17. Booking sheets (jail)

18. Summonses for pending cases (MPD)

19. Case files (district attorney's office)

20. Case files (city attorney's office)

After having identified the most obvious sources of
data (e.g., the computerized listing of OWI summonses),
we found it necessary to locate and use additional sources
most often because data were missing, were recorded
too summarily for our purposes, or were not retrieyableh

from a larger system. We alsowsearched out additional

sources simply to acquire information on a variabl. '

N ] |
that was nowhere else recorded. Here are some illustra-
tions of how our needs led us to discover new systems:

-~ To establish the disposition of a case in the
court sample, it was sometimes necessary to go from
the index maintained by the clerk of courts to the
dockets and then to the case files. . If the case
files did not include the disposition, we then dug
into the files maintained by the district attorney
and city attorney..

- To acquire all of the detailed information we
desired on fatal accidents, the regular MPD case
files proved inadequate. Inquiry then led us to a
separate set of more complete-files maintained on
fatalities by the Hit and Run Unit which, because
of its expertise in accident investigations, is
called in on all fatalities.
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- To locate reports of serious injury accidents caused

by intoxicated or drinking drivers would have required

searching through thousands of police officer reports
-among which these accident reports are filed. By
obtaining access to a computerized file, maintained
by the Department of Transportation, of all accidents,
we were able to obtain the file numbers of serious
injury accidents which then enabled us to pull the
reports on these accidents from the MPD files.

The process of acquiring information on sexual
assaults and sexual offenders was similar, but we found
ourselves more constrained in fully using some data
because of the time and effort that would have been
necessary to acquire them. Thus, for example, given the

degree to which we concentrated on the recidivism of the

offenders, it would have been desirable to learn more

- about prior offenses by acquiring all of the police

reports on these offenses rather than only terse'identi—
fications of the crime for which the individual was
convicted: But this woul& often have required requesting
copies of reports from the archives of police agencies
sptead around the country that(héﬁdled the previous
investigations. v |

Our eXperience was that no one individual--however

expert--was familiar with all of the systems and sub-

' systems we eventually uncovered and used. During the

two studies, we developed several methods for locating

relevant systems.
D
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- Worked backward from routine summary reports that
are produced. The persons who compile the summary
reports led us to previously unidentified files of
source documents from which the summaries are ~
prepared.

- Traced the flow of paper work (especially multiple
copies) from police officers to clerical workers
and through the clerical operation. Having traced
the registration procedure for parolees, for example,
we uncovered a file containing information valuable
for our purposes that was virtually unknown to those
in the MPD who might also have found it useful in
their work. : "

- Inquired how statutory requirements that certain
records be maintained are met.

- Learned from outside agencies about information
routinely sent to the police department, and then
established what is done with this information upon
receipt. It was in this manner that we established
that the MPD had a file of all individuals placed
under supervision in Dane County--the existence of
which was not known to the police administrators and
investigators we had interviewed in the earliest
stages of our inquiry.

- Asked employees, particularly the clerical staff,
questions about how they would acquire a2 missing
piece of information if it was not recorded where
one expected to find it or if a file were missing.
Having had to produce such information in the past,
staff members were quite resourceful in knowing where
to look~-and thereby identified sources of data
that, for them, were backups to the more familiar
readily-at-hand systems with which they worked.

The penchant of bureaucracies to create multiple
copies of any form, compounded in recent years by the
ready access to. photocopying machines and by the extensive

use of computers, makes likely a large ‘number of record

,‘ :l:'l

- 60

R P RS

e e i

B gl

e O

D emsan

RN
Koo

TS

sting AT

R e A

VS

T i o T e

BT ol Iy

[ X

£

Y

4

61

systems bearing on any substantive problem handled by a
police agency. A; paper work moves from section to
section and from agency to agency, information is added,
cases are filed and indexed in different ways, and manual
‘systems are computerized. It is ironic that multiple,
overlapping, and sometimes redundant record systems,
the natural enemy of efficiency experts, turn out to be

a bonanza of sorts for the person conducting substantive

research within a police agency.

b. Each System's Limitations.

The potential for methodological errors in making

~use of agency records for research purposes is obviously -

enormous, given the various purposes for which such
records havg been established. On discovering the rich,
systematié accqmﬁlation of data stored. in police de?art-
ment files, omne tends to want to make more use of a
specific record system thdn is often warranted. . The
biggest danger is‘thét the system itself will be allowed
to influence‘the‘direction,of the inquiry, leading
researche;s away from the questidn they initially set

out to answer.
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{f the Wisconsin Department of Transportation. We
. . \ added those fatalities and injury cases that had
| . - B been classified as hit and runs and were believed
Because the record systems are for a specific purpose, - to be cau§ed by a_drlnklng-drlveF. But even these
- - £ sources did not give us a full picture of all
: . 1 : B ) 5 drinking-drivers who had come to police attention.
they are inadequate sampling frames for focusi on ; - .
Y q ping ' e i We had established through observation that the
certain forms of behavior. Entries are not made into o : police often took action against drinking-drivers
’ L without issuing a summons--or by issuing a summons
. . g .o i fense such as reckless driving
files based on the behavior (such as drinking and drivin 2 for a.lesser of .
( & an iving) 1 or failure to have control of a vehicle. These
involved in an incident,, but rather on the basis of | 1nf9;mal actions and alter?atlve charge§ are
i } lost to any effort toc compile a total picture of
actions taken: e.g., the results of BAC tests are T police actions welating to drinking-drivers. Be-
! cause we thought an understanding of such actions--
listed in a log; arrests are recorded in the arrest file; ; their form and the frequency with which they are
: 4 taken--was essential to our study, we supplemented
sumaonses are listed in the summons file; reports completed : our hard dgta with sofFerilnterYlew data from
, : L police officers and drinking-drivers in an effort
by officers are in the files of officers' reports. 1In i to £fill in for these unrecorded aspects of the
‘ ! police response.
other words, there is no single file on drinking-drivers. - ) . . . . .
| , ! When police investigate an automobile accident,
Thus, if one's interest is in a form of behsvior, as b they are expected to record facts about the condition
‘ V ’ “g | of the drivers, including whether they appear to havs
would always be the case in problem-oriehted research, 3 1 been drinking, are impaired, or are under the influence
of drugs. These reports are subsequently used by
the researcher will most likely have to turn to a variety : insurance companies to settle cla1m§ and by the
- o . . I Wisconsin Department of Tramnsportation to analyze
of different systems, just as we did in the case of the o factors that contribute to accidents. At the same
time, the police must make a separate decision
OWI study, to acquire relevant information. But all of 1 3 Whether’one or more of the drivers should be issued
- f | a summons for OWI, and if so, the report is then
these sources, taken together, may still not be sufficient o used to support a prosecution. An officer may
' ) conclude, for a variety of appropriate reasons,
to provide a complete picture of the behavioral incidents that Whlle one or more °? the drivers may have ?een
drinking, a prosecution is not warranted. We did
of interest to the study in fact find a significant number of accident
; O reports on which officers recorded such a conclusion.
- In attempting to gain a complete picture of the 2 R Some officers related that they would never indicate
police response to the OWI problem, we obtained a that a person had been drinking if they had decided
list of all persons to whom summonses for OWI had not to issue a summons. They believed that doing so
been issued. We also obtained a list of drinking- : would only increase the llkel%hood of sgbsequently
drivers involved in fatal accidents and were able ; oy being held to account for having acted 1mpr0per}y, '
to compile a list of drinking-drivers involved in o for the reports are also used to account to officers
serious injury accidents from files maintained by il
; é :
1 |
| (
.
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superiors for their actions. It is interesting to _ 3 to even admit they had been drinking, let alone
note that annual statewide summaries, based on these ¢ ' where they had been drinking. We could have
data, are published without acknowledgment of this : depended on data acquired in other jurisdictions.
fundamental problem. The pressures that lead the ) , f We chose, instead, tc incorporate the question
police not to record the intoxicated state of the ! "Where did you have your last drink?" into a survey
driver led us to warn, in our study, that the summary - ‘we conducted of persons attending the Group Dynamics
of reported accidents involving a drinking-driver ¢ 3 ' program as part of their sentence for OWI, acknowledg-
was probably understated. o4 ing that the group was by no means representative
| _ of all drinking-drivers. We also asked police
- Three separate interests (one outside the MPD and = officers with whom we talked their impression of
two inside) regularly analyze sexual assaults . whether certain liquor-serving establishments in the
committed in the community. By limiting themselves ¢ il 3 area generated a disproportional number of drinking
to those cases that are given the sexual assault g | drivers.
label for purposes of the Uniform Crime Reporting ;
system, they do not incorporate into their analysis | Throughout the two studies, our primary guard against
the most severe cases of sexual assault that, ' T
because they involved more serious offenses as well, Q* being misled by existing record systems was the familiarity
were otherwise classified for purposes of crime 7 b
reporting. s j we had, on going into the project, with the inner workings
In trying to maintain an appropriate perspective, | of a police agency and the even greater familiarity we
not limited by existing record systems or available data, 3 % acquired -of the factors that influenced the production
the need often arises for information on a variable i ; of records. We also had the benefit, of course, of a
( ‘
that is not available in any existing’_record (:_system_ ‘ somewhat independent status--a benefit that enabled us
2 1 :
~ From the beginning of the OWI study, we felt that 1 i to be more selective and critical in the use of informa-
drivers who drank toc excess in public places were | |
perhaps more amenable to control. We thought that ; ? tion from police files than is likely if we had long
if some bars and taverns appeared negligent in not : ‘
controlling excessive drinking, they could be dealt & o been a part of the organization producing such files.
with through more direct enforcement action. But . : :
after examining all of the record systems, we found E The major point emerging from these observations
that officers never recorded information about the , '
location at which drinkj_ng-drivers had their last I . is that the burden is on the researcher to determine the
drink. o £ L 3 '
A . ) extent to which existing records can be used to build a
We would have sought to acquire this information by £
asking officers to fill out a form after each arrest | valid picture of the behavioral problem that is the
for a period of time, but we were very conscious of i
the resistance of the rank-and-file to still more 1 , subject of the research. One is precluded from complaining
paper work. In addition, our observations of the % ﬁ
breathalyzer testing sessions indicated that, at :
the time of arrest, many offenders were not willing .
: )
¢ ) a
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about the inadequacies of the records to'meet the
researcher's needs, since the records were not designed
to fill these needs. The person ﬁaking the inquiry must .
be both careful and creative in making the fullest-

possible use of available data. The researcher must be
familiar with the factors that influence the initial
recording of such data:and the manner in which they are
classified and stored. And, most important, the researcher
must have a research plan sufficiently clear to guard

against allowing the content and limitations of a record

system to redefine the original research objective.

c. Quality of Recorded Data. ‘ o

In the previous section, we noted our concern about ,
those data that do not find their way into a record 1

’ . t

system. Here we focus on the quality of the data that
are recorded, using officers' reports (or case reports,
as they are more commonly known) as an example. We hare
repeatedly stressed the value of reading, in one or two
sessions, a pile of case reports on similar racidents
(e.g., sexual assaults or homicides by intoxicated use
of a vehicle). It affords a uniqge opportunity to
quickly acquire a feel for the similarities among cases;

for the range of incredibly varied, complex circumstances
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that distinguish cases; and for the difficulties that

.the police experience in handling such cases. But

whether orie is using the reports in this fashion or-using
them as raw data from which to build a data file for

statistical analysis, it is especially important--as an

- extension of the point made in the preceding section--

to understand some of the factors that influence the

production and content of these reports. Failure to do

so can lead a researcher to misinterpret the reports or

miss much information th&t is included in them.

= In a substantﬁal number of case files that we read,
important 1nf0fmatlon was implied rather than exp11c1t.
-Police reports serve simultaneously as internal docu-
ments and public documents. Because of this dual
character, officers will often present interpretive
information regarding a case in an internal '"code"
rather than by making such interpretations explicit
and therefore subject to challenge. The examples of
such coded information we encountered most often
involved references to locations and persons. Among
fhn ‘nnT‘lr‘n and other criminal JUStlce agencies,
various street corners, areas, and business establish-
ments have reputationsg as places where certain types
of troublesome behavior regularly occurs. reference
to a particular location can tip off an 1n31der that
the reporting officer believes there is more to the
case than the '"simple facts." Certain locations, for
example, are known to the police to be gathering
places for street prostitutes, those trafficking
in drugs, and fencers. Other locations are known
to be meeting places for motorcycle gangs, Cuban
immigrants, teenagers, homosexuals, and the deinsti-
titionalized :«chronically mentally ill.

Similarly, among individuals working within the
criminal justice system, certain individuals have
reputations for certain kinds of behavior. A

simple statement, declaring that a victim, a witness,

67
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or an alleged offender is the associate, friend, ox
roommate of one of these well-known individuals
carries a meaning well beyond the explicit meaning
conveyed by the statement.

Such statements can be the single most important
entry in a report. They may explain why, for example,
an alleged sexual assault is referred tc the unit
concerned with prostitution or why an alleged armed
robbery is referred to the officers assigned to in-
vestigating narcotics. A researcher unfamiliar
with the local scene would miss these important
messages and might therefore be misled in analyzing
and classifying such reports.

Police reports are prepared with an eye to prosecu-
tion and to justifying the police action taken. It
is quite natural that officers should want their
reports to convince the reader that the actions

they took were reasonable and within their legal
authority. This can take the form of imposing a
rational format on a less than rational event.
Discrepancies may exist between what actually -
happened and what is reported. We cannot estimate
the percentage of police reports in which this
occurs, but the potential cautions against using
information presented in case reports as the exclusive
basis for characterizing the behavior with which ..
police must deal or for studying police decision-
making.

Periodic shifts in the interests of the police can
influence the content of reports. The most clear-cut
example of this came to our attention as we were
reading case files for the RSO study. Several
burglary-sexual assault cases had occurred in a
middle~class neighborhood during a period of several
months. Investlgatqrs and the press had noticed
similarities in these cases. The case files of
subsequent burglary-sexual assault cases in that
geographic area became extensive. Investlgating
officers were probing for llnkages with the other
unsolved cases. Similar cases, in other geographic
areas and at other time periods, did not generate
reports with the same amount and kind of detailed
information. In addition, it appeared to us that

a number of cases were included,among the unsolved
sexual assault cases for this time interval that in
other time periods would have been classified as
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‘as data collectors and recorders.

69

" burglaries. Without knowing about the special
interest of the police, the variations in reporting
practices could have appeared to be random.

- The content of case reports may be influenced by
an officer’'s early expectations about disposition.
Based on what is known to an officer before the
report is written, the officer may conclude that the
reported offense will be unfounded, or that the
complaint will be dropped by the victim, or that
the perpetrator is likely to be apprehended and
tried. Differing expectations may lead to very
different types of information being included in
the report. Some of the differences are fairly
obvious and inconsequential for research purposes.
For example, in most cases involving a well-known,
already apprehended offender charged with incest,
there will be little or no effort to obtain a
detailed physical description, whereas a substantial
effort will be made to record a detailed physical
description in cases in which the offender is
unknown and unapprehended. But some differences
can be more troublesome to the researcher, as, for
example, when reports containing references to a
victim's prior psychiatric history, current medica-
tions, or previous unsolved assaults reported by the
victim also appear to be .much abbreviated in their
coverage of other matters usually covered in sexual
assault cases.

.y

Some of the variations in police reports are clearly

(g o A |
ttributa

ble to the divergent practii s of police officers

fo

vt some of these

R
variations result from factors like those illustrated
\ :

above. We learned, in our studies, to view such variations

as simply another source of data. That perspective helped
us to obtain a more complete picture of the problems under

examination and of the MPD's respoﬁse to these problems.
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d. Special Problems with Computerized Records.

The computerization of police record systems and
of the record systems in related agencies has great~
significance to an exploration of this kind, in that it

raises the possibility that data of value in conducting

substantive research, otherwise unavailable, might be \

easily fetrievable. We were, therefore, alert to the )

uses that could be made of already computerized data and

to some of the special problems that such défa present.
The project used computerized record systems in

three different ways: .

. /

(1) The MPD, like most poliée agencies, is in’ the process
of computerizing some of its record systems. We
.found, however, that most of the information currently
on computers is for use in administration, in planning
the use of resources, in expediting dispatching, and
in indexing records. The only computerized data
that had any bearing on our two inquiries was the
listing of summonses issued in OWI cases, which was
of great value. That existing departmental systems
were of such limited use was not surprising, given
the absence of a tradition of concern for "product-
oriented’’ research in police agencies.

(2) The MPD has immediate, direct access to computer
files of criminal histories and persons on probation
and parole maintained by the state's Crime Information
Bureau (CIB). And it has similar access to computer
files of drivers' records maintained by sthe Wisconsin
Department of Transportation (DOT). We made extensive
use of all three of these files in our studies. ~

(3) The DOT has computerized its records of all accidents.
The department prepared a tape for us containing
information on all accidents that occurred in Madison
in 1980, from which we subsequently extracted the
data we required on serious injury accidents involving
drivers who had been drinking.
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As a general observation, we found existing computer-
ized records most useful in (a) identifying specific
records that we wanted to examine in detail (e.g;, drawing
a sample of accident cases involving serious injuries in
Madison in 1980; drawing a month's sample of cases in
which OWI citations were issued); (b) acquiring the past
records of offenders; and (c¢) acquiring data on some
specific variables descriptive of people or events (e.g.,
age, sex, race, time, location) that are well captured
by computerized systems.

One of our primary interests in both stud;es was
to acquire information descriptive of incidents--of the
behavior that brought a case to police atténtion. It is
theoretically possible that coding schemes could be
developed to capture the full complexity and variety of
such behavior, but“existing computerized systems in
police agencies are clearly not designed with this
purpose in mind.. We, moreover, have serious questions
whether the effort would be worthwhile even if technically
feasible. A well-érepared police report gives the reader
a good senée for the character of the people involved in
an incident; for the atmosphere in which itfoccﬁ§red;u
for the motivations of the actors; and fér the intensity
of the interactionms.

These are extremely important

factors in understanding the nature of ‘the behavioral
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problems the police are called on to hanele. They are
also factors not easily fit into forced coding schemes.
Thus, for one of the major needs in developing poliee

research on substantive problems (i.e., that of helping
to better define the nature of the problem), it is our

judgment that computers will be of limited value.

Given the uses we did make of computerized records,

we anticipate that those who do undertake to engage in
substantive research in a police agency will find com-

puterized systems increasingly useful as more and more

records are placed on computers. For example, a researcher

in a jurisdiction in which a PROMIS system has been

installed would probably be greatly aided‘in any project

that required, as our OWI project required, tracking

offenders through the criminal justice sYstem. We in-

vested a tremendoue amount of time in accomplishing this

task manually.

‘But increased dependence on computerized records
requires vigilance regarding the accuﬁbey of such
records. The awesome capacity of computers to store,
retrieve, and manipulate date induces a sense of
confidence in the accuracy of such data thet we found

can be very misleading.

a

It is ironic that, in the

' interest of research, we developed a greater concern
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about the accuracygbf data than appears to have been
expressed by those who use the same information for

operating purposes. It is unfortunate if errors or

omissions mislead researchers; it is a much more serious
matter if a police officer, relying on inaccurate informa-

tion, is led into a 1if4-thfeatening situation; into

improperly arresting a citizen; or into allowing a

wanted person to go free.

W

We encountered numerous patterns of errors and
omiseiqps in the compugertrecords we used that created
problems for us and that have obvious implications for
thoee who utilize these recorde for operating purposes.
A search for the source of these errors and'omissienss
taught us some things about the limitations of computeré
ized records that are relevant ﬁoithose who might
engage ih eimilar inquiries. For example:

- The DOT's computerized file of drivers' records
1ist§, alqng with convictions, suspensions, and

----- " Y —

i L X

revocations, the accidents in which the driver is
invoived. We were obviously interested in the
accident record of drivers with convictions for OWI.
The DOT also maintains a separate computerized file
of accidents. We used this file to identify drinking-
drivers involved in serious injury accidents. When
we checked the drivers' file on these drivers to
obtain their complete driving record, we found that,
in over 20 percent of these cases, the serious injury
accident that brought the driver into our sample

was not recorded or was miccoded as a property damage
accident. Although both systems are maintained by
the same department, they are obviously designed to
serve two quite different purposes., Information in

73
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one system is not cross checked with the other

system. The drivers' record system, which we found

to be very accurate with respect to arrests, convic-

tions, suspensions, and revocations, was very

inaccurate with respect to accident involvement .- -
A researcher (or a police officer) not attuned to

the bureaucratic division of labor could erroneously

assume that the information on accidents in the com-
puterized drivers' records files was accurate and

complete. ' E

- The MPD's computerized file of OWI summonses. listed
a large number of the cases as still pending after
a year or more. This initially led us to believe
that there was a substantial problem of delay in.
the courts and that this, in itself, would be of the
utmost significance in evaluating the community's
rasponse to the OWI problem. But our manual search
of court records and our check of offenders' records
through the DOT's computerized files indicated that
the vast majority of these cases had indeed been
resolved. The problem--a common one in criminal
justice information systems--was that vital informa-
tion on the disposition of cases was not being fed
back to the agency maintaining the record systems.
Having discovered these errors and omissions through
our use of the computerized records for research purposes,
we alerted the person most directly responsible for the
operation of each system to the problems we encountered.
A follow-up by a Division of Corrections administrator
to our discovery of omissions in the CIB's compiterized
file of persons on probation and parole led to a realization
that persons released from the foreasic unit of the
state's mental institution were not being entered into
the system. This was immediately corrected. Thus a

substantive research effort that uses existing record

systems for a quite different purpose, but that requires
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accuracy and completeness, has the small but significant
side benefit of serving as an audit of sorts on systems

that apparently are not otherwise tested in this manner.

2. Interview Data.

From the very beginning of this pProject, we recognized
that much important data on the substantive problems we
would be studying would not bé in books, in reports, or
on computer tapes, but rather in the minds of those who
deal most directly with these problems. We therefore
devoted considerable time to interviewing a large number
of individuals both within and outside the MPD. We
also, somewhat less formally, interviewed the police
officers whose activities we observed. Our comments here
will focus almost entirely on the interviews conducted
within the MPD. In the final subsection, we will comment
briefly regarding the data collected through interviews
of individuals outside the police department.

Our reason for concentrating on the interviews with
police personnel is twofold. Given the objectives of
the projeét in experimenting with various forms gf
inquiry within a police agency, we were interested in
learning about the value of interviews as a way of tapping
t&ffﬁ%st amount of knowledge that police officers
accumulateloyer the years in dealiné with specific

community problems. Beyond this, however, we were
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especially interested in learning if the.interviews—-
and related observation--would be useful in advancing

our understanding of the nature of '"'police expertise"

as that term has been used in the literature on the
police in recent years. Specifically, to what extent

is the articulation of police expertise helpful in the
development of the problem-oriented approach to improving
police service--in the definition of substantive problems
and in fashioning new and more effective responses for

dealing with them?

a. Accuracy.

In the early stages of each inquiry, long periods
of time were spent interviewing officers espggiglly
knowledgeable regarding either OWI or RSO. These
officers had handled hundreds of the type df cases in
which we were interested. They illustrated the points
they made by citing examples drawn from their firsthand
experiencé, sometimes at a dizzying pace. They carefully
distinguished between cases, identifying the endless
combinations of factors that make one case different
from the next. We came away from these interviews with
enormous respect for the knowledge these officers had
acquired and felt much advanced iﬁ‘our understanding'of

each problem.
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Subsequent knowledge acquired in each of the two
inquiries, from collections of hard data and from inter-
viewing others inside and outside the MPD, afforded .us
an opportunity to check on the accuracy of the informa-
tion we had obtained. From this process, we reached
some general conclusions about the validity of interview
data obtained from the police:

The police sources proved to be most valuable and
accurate in

~ identifying the range and complexity of each
problem;

- identifying the range of police responses.

They were of limited value and less accurate when
pressed for specifiecs in

- providing more detailed information regarding
each problem (e.g., Who drinks and drives?
Who dies [driver, passenger, innocent victim]
in alcohol-related accidents? What percentage
of sexual assaults are committed by convicted
sex offenders?);

- estimating the frequency with which different
responses are used (e.g., warning rather than
arresting a driver whose BAC is estimated to be
below .13).

They were least accurate in
- describing the details of operating procedures

and in pinpointing the source of what is often
assumed to be established policy; ’ i

- describing the outcome of their efforts.

The level of misunderstanding about the outcome of

police efforts was somewhat surprising. Among the



perceptions common, in varying degrees, among police
officers is the belief that

- arrestees refuse to take the breathalyzer test and .
are therefore not being convicted [most take the
test; those who refuse nevertheless usually enter
a plea of guiltyl];

- most of the persons charged with OWI avoid conviction
by entering a plea to a reduced charge [charges
are rarely reduced, and then only when the BAC is

In the study of RSO, misinformation and lack of
awareness related more to procedures than outcomes.
Investigatocrs handling sexual assault investigations
were to varying degrees unfamiliar with departmental
files of ex-offenders, the registration of ex-offenders,

and the existence of the computerized file that enables

very low]; .
. officers to determine if a person is currently on
PR . t
- ‘many OWI cases go to trial, requiring that police
officers spend a large amount of time in court probation or parole. Here, too, the cost to the research
[none of the cases in our March 1980 sample went . o ]
to triall; { effort was limited, in that we quickly discovered these
T #
hli : . . ot geas
- all intoxicated drivers who become involved in 9 P} data sources through our interviews with individuals
accidents are charged with an offense [discretion i
appears to be common in accident cases]; and : inside and outside the MPD and through the record-tracking
- all persons, including first offenders, convicted @% procedures described earlier. The cost of such information
of OWI are automatically revoked [first offenders : ‘ iy
are revcked only if they do not complete the Group : gaps in terms of past effectiveness of police operations
Dynamics course, which most complete].
is probably substantial.

As it turned out, it was relatively easy to check ~ Although it would obviously be misleading to depend

out police impressions regarding the outcome in OWI on interview data without independent verification, we

cases. More precise data were available to meet the feel it is important to observe that the collection of

needs of the inquiry. But the misunderstandings have 9 hard data, without benefit of‘intéxyiews, could be even
far-reaching implications for police operations. As we more misleading. What we lgarned ff;m,the interviews
indicate in the OWI report, we believe misunderstandings r " enabled us to chart the full dimensions‘qf each problem;‘
strongly influence individual police officers in deciding %1 - to recognize the subtleties and complexities that
how much time to devote to drinking-drivers and whether ‘ é characterize individual cases; and to acknowledge the
to make an arrest, ' ! ? | 1O difficulties that arise when one tries to deal with the

| ;, problem without an adequate number of suitable responses.

1 g, -,
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It also enabled us to be much more selective in deciding
which hard data to collect and to be much more discrimi-

nating in their use.

b. Obstacles to Obtaining Interview Data at the
Problem Level.

As we pressed officers to be reflective about the
problems they handle and the way in which they handle
them, we realized, more clearly than before we began.
our inquiries, that we were asking them to think about
their work from a radically different perspective--one

that was totally foreign to them. This problem surfaced

in several ways.

- Police agencies traditionally place little, if any,
value on officers--especially at the operating level--
putting their thoughts together on the handling of
similar incidents, such as OWI and RSO cases.

Officers we interviewed frequently volunteered that
they had never been asked similar questions about
their work. They enjoyed the novelty of the experi-
ence, but sometimes admitted to some awkwardness in
trying to answer our queries.

- Even officers with special knowledge about a problem
such as OWI or RSO may be influenced in their under-
standing by the nature of their specialized assign-
ment. For example, the officer who is most skilled
in the operation of the breathalyzer was obviously
influenced in his perception of what was happening
to OWI cases as they went through the courts by the
fact that he was frequently required to testify in
the relatively small percentage of cases that were
borderline and were therefore contested. :

- Celebrated, atypical cases are often used as a basis
for reflections and generalizations regarding a
larger problem area. 1In the OWI study, officers

80

¢

T R S i T A T O e N g e
T A T e e T o & e

s
e

T T T S T et e L o S e ey

e

ez
AT

-

R R S RN

£

8l

repeatedly generalized about the nature of drinking-
driver fatality cases on the basis of two cases in
which totally innocent victims had been killed. Our
inquiries indicated that cases involving innocent
victims were rather rare (about 6 percent of the
drinking-driver fatalities in a six-year period)

and were not very good examples to use in character-
izing the larger problem.

Given these obstacles, we were confronted early
with the challenge of how to get officers to reflect on
their jobs in ways to which they were not accustomed.
One key to successfully tapping police knowledge, we
discovered, was in understanding that police, for the
most part, store information on the basis of incidents.
Although police officers may be uncomfortable with a
question such as, "How would you characterize the repeat
sex offender problem in Madison?', they will be quite
comfortable in telling the interviewer about case A,
in what respects case A is like case B, and how case C
differs from the first two. We settled, therefore, on
a form of indirect questioning that engaged officers
regarding the incidents they were accustomed to handle.

Building on this approach, we found it helpful for
the interviewer to be familiar in advance with some of
the cases an officer had investigated. If the inter-
viewer knew the details of a case, an qfﬁicer was more

inclined to discuss it. Discussion of one case would

almost inevitably lead to discussion of arother. In
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this manner, and with appropriate questiéning, we found
that officers were gradually more willing to talk at a
higher level of abstraction--about types of cases rather
than about specific cases. The insights we thus acquired
contributed significantly to our total inquiry.

It is perhaps inherent in the omnipotent character
of policiné that police officers, when questioned about
their work, are reluctant to say "I don't know." This
is especially true at the higher levels of the organiza- .
tion. By encduraging respondents to provide us first with
a description of their experience in dealing with a
particular problem, we sought to avoid placing officers
in a situation in which they felt that they wére expected
to know the answers to all of our questions. This
usually enabled us to ask our questioﬂs in ways that
related to the officer's frame of reference regarding
the problem.

As the two inquiries progressed, we were able to

use information from other sources to sharpen the focus

of subsequent interviews. For example, rather than ask

 officers about levels of enforcement, we were able to

report to officers on what the data said regarding the
average arrest activity of each officer. We would then

use the interview to séek the help of officers in
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explaining the tremendous variations between officers.
Using the results of our ministudies in this manner
worked well. It served as a way to convince those we
were interviewing of the seriousness of our endeavor and
that we had already penetrated beyond surface descriptions
of practices and the explanations for them. This»produced,
we thought, a greater levél‘of candor toward the end of
each inquiry. It made officers think more carefully

about their answers, and it made us much better questioners

and listeners.

c. Police Expertise--What Is It?

Since the 1960s, when the first serious inquiries
were made into the nature of police functioning, the
term "police expertise' has been widely uséd, but without
It grew out of the realization that

specific meaning.

so much of policing was amorphous; that little guidance

| was provided to the officer on the beat; that even if

guidance was provided, the endless variety of unpredict-
able situations the officer was expected to handle
required a tremendous amount of improvisation; and that

the results of this shapeless process were nevertheless

often quite satisfactory. It was speculated that this

.satisfactofy resolution was often the result of a body
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of expertise that officers at the street.level develop,
but rarely articulate.

As originally used, 'police expertise" was sometimes
equated to ''street sense''--that knowledge or skill that
police officers acquire through the years that enables
them, on confronting a situation, to make judgments that
will be different from those made by laypeople. It was
said, for example, that police officers become adept,
based on their expertise, in determining what iS or is
not suspicious. Over the years, however, police
expertise has come to be viewed more broadly as descrip-
tive of a larger body of unique knowledge that police
officers acquire because of their proximity to the
problems with which they deal and because of the fre-
quency with which they deal with them. It was this
broader concept of police expertise that we were
interested in exploring in the context of this project.
We were intent on learning, in particular, whether police
officers have untapped knowledge and inSights regarding

H

problems such as OWI and RSO. And we were ‘especially
interested in learning more about their response to
these problems: the informal alternatives they use,

.
the criteria theg‘employ in choosing from among tﬂpse

|
alternatives, and their sense of the relative eff%ctive-

I
|

ness of these techniques.
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Among the questions we constantly bbre in mind were:
Is there such a thing as police expertise? How valuable
is it? Can it be articulated? And, most important;
can it be independently verified? |

The body of police expertise we came closest to

identifying is the knowledge and skill police officers

display in identifying intoxicated drivers and in determin-

ing what to do about them. We found that police officers,
unlike laypersoms, have»an ability to spot the less~-than-
obvious drinking-drivers among all others using the
streets and highways. And they pride themselves on
stopping only those individuals who will test .13 or
higher on the breathalyzer. If asked to articulate
their criteria, officers often refef to the special sense
that they develop over the years about the reiationship
of certain driving behavior to alcohol involvement; But
they found it difficult to be more specific. Sev%ral
referred us to the officer with the reputation fo; making
the greatest number of OWI arrests, observing that he had
an uncanny ability to spot drinking-drivers on the most
subtle clues.

Because fhe‘quality of the judgment that an officer
makes in stopping an individual for OWI is sd basic in

determining the quality’(both effeétiveness and fairness)

of .the overall response to the problem, we pursued this

85



86

86

matter in the literature. To our delighf, we discovered

that the National Highway Traffic Safety Administration

had commissioned a study in which trained observers - -
accompanying police officers on patrol recorded 643

instances of driver behavior and vehicle actions that

deviated from the norm. The drivers were tested and

the results were correlated with the different behavior

and actions, resulting in the production of a list of

cues with an indication alongside each cue of the
probability that a police officer observing the cue will
find that the driver has a BAC equal to or greater than
.10. The listing was tested by officers in 4,600 patrol
stops in severgl cities before it was, Withvseveral minor
refinements, published. |

With appropriate cautions, we recommended adoptioﬂ
of the guide in Madisdn. Use of the numerical proba-
bilities givés it a more "scienﬁific" aura than we believe
is needed or desirable.  But in concept, it refiects a
noble effort to articu}ate and validate so»called police
expertise and.is far superior to continuing a situation
in which this important decision-making poiﬁt in dealing

with‘drinking-drivers is left to the discretion of

- officers without any guidance other than that conveyed

by the general”statutory authority to stop and question

individuals suspected of committing an offense.
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We sense from our inquiries that similar bodies of
expertise, less amenable to measurement and quantification,
guide officers, for example, in deciding what to do ‘once
an OWI driver is stopped; in relating to the victims of
sexual offenses; and in sifting out suspects in the
investigation of sexual crimes. Police officers were
very straightforward in identifying the full range of
actions that they might take (both legal and of question-
able legality, using present standards). They pride
themselves, and properly so, on having used a response
that reflected an especially good "fit" for a given
incident. But police officers were not as helpful in
identifying the criteria they use ih choosing from among
these alternative forms of action. To pursue this, one
would have to engage in a much more deﬁailed study in
which a largefnﬁmber of cases were observed carefully.
And validating the criteria would require prior clarifi-
cation of goals and‘follow-up to determine if the goals
were achieved. Tge on1y~effort of this kind with which
we are familiar {é the current étudy pf alternative

responses to domestic violence in Minneapolis, being

éonducted by the Police Foundation in collaboration with

_the Minneapolis Police Department.
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d. Interviews Qutside the Police Department.

With a commitment to examining the police response
to OWI and RSO in the larger context of the community's
response to each of these p:gblems, many individuals
outside the MPD were interviewed. [See section D-1.]

As we reflect on our experience in conducting these
interviews, several significant points emerge.

" Individuals in related agencies, dealing with the
ééme problems, repeatedly revealed that they are poorly
informed regarding both the nature of the problem as the
police must deal with it and the nature of the police
response. It became clear that the police, as the front
line agency, have a much fuller exposure to all aspects
of a problem than do any of the othér individuals who,
by virtue of their special responsibility, see but a
portion of the problem. Prosecutors and judges, for
example, tended to view the entire drinking-driver
problem as consisting of the cases that came before them.
They seeﬁéd somewhat baffled when we sought to engage
them in a consideration of some of the difficult issues
that arise at the police level in deciding which cases
should be brought into the‘criminal justice system and
how to deal with those that are not prosecuted.

Some

naively believed that these issues would disappear if
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the police more aggressively applied legal standards

to observed conduct. .

-~

The same observaqiﬂh.can be made about interviews
conducted with such ﬁaried inperests as those engaged in
treatment programs, in the registration of drivers, in
driver education, and in the insurance industry.

Operating from a somewhat independent status, we were

able to place before these individuals the larger problem
with which the police struggle, even though this frequently
challenged their perceptions of the problem and the value
of their efforts. We are uncertain that individuals
identified with the police department could have been as
forcéful in eliciting information that might be interpreted
as making the respondents seem naive or as making the
efforts of the respéndentiﬁ agencyyappear to be of
questionable value.

This surfaces a closely related point. The outside
sources weAcéntacted obviously have certain vested
interests in theirkresppnse to the problem which influenced
their interviews with us. Whatever commitment an insurance
company might have to preventing drinking and driving is

mitigated somewhat by an awareness that the drinking-
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driving problem is one of the major factors supporting

the need for automobile insurance. The statutory require-

ment that certain drinking-drivers be assessed and-that

others, upon conviction, be routed into alcohol and drug

3

treatment programs has greatly increased the resources
available to such programs. In general, we were struck

by the candor with which individuals we interviewed

discussed the conflict between their self-interests and
the development of an integrated, coherent community
response to the problem under examination. Elected
officials (prosecutors and judges) were very sensitive

to how their comments might reflect on them and the manner
in which they are discharging the responsibiliﬁies of
their office. Again we were thankful for the independence

associated with university affiliation, for it allowed

us to obtain honest answers to questions that it would

have been difficult or impossible to ask had we been

employed by the MPD. ﬁ;@

We were struck by the reaction of police personnel
to the ease with which we arrangéd to interview judges,

prosecutors, defense counsel, and psychiatrists. In-

formally, police will freQuently refer to persons in

-~

these occupations in derogatory terms and as naive in

s gup,
R

-
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their understanding of the behavioral priblems with which
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the police must deal. But in more formal contacts,
police tend to be deferential to such individuals. They
tend, for example, to attribute to a psychiatrist a.
capacity to predict violent behavior that most psychia-
trists themselves would deny. The "pecking order" of the
several professions inQolved in handling the OWI and RSO
problems, and the adversary nature of the criminal
process that puts defense counsel, for example, on the
"other side," would admittedly have made inquiry by a
person based within a police department more difficult.
It is obviously important that an interviewer feel free
to press beyond superficial statements, to ask for
supporting data, and to check and recheck the credibility
of information that is provided. Difficult as this is,
however, we nevertheless believe that some of the barriers

to candid exchanges are artificial; that police have much

freer access to such individuals than the social condition-

ing of the past leads them to believe.
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D. ADOPTING A BROAD, FRESH PERSPECTIVE.

The original concept of the problem-oriented
approach, as set forth in volume I, places heavy em;hasis
on using a broad, fresh perspective in examining the
problems the police ﬁust handle, uninhibited by the tra-
diticnal res;rictive manner in whiqh these problems and
the police response to them have been viewed in the past.
In studying the problems of the dgihﬁing-dfiver and the

repeat sexual offender in Madison, we adopted several

guidelines in an effort to achieve this more comprehensive

perspective,

We committed ourselves (1) to look at each problem
broadly as a community problem-~-not jugt as a problem of
concern to the police; (2) to focus on actual behavior,
rather than on only that behavior that is prosecuted andg
to which a legal label, not necessarily descriptive of
the conduct, is applied; (3) to examine the pblice
response to proglems rather than to individual incidents;
(4) to subdivide problems when forms of behavior, tradi-
tionally grouped, are sufficiently distinctive to present
different challenges and therefore warrant separate
consideration; and (5) throughout the effort, to bear

in mind that the ultimate objective in coming to grips
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with the problem is to attempt to increase the effective-
ness of the community and the police in dealing with it.
Because these goals are among the most important distin-
guishing features of this endeavor, we devote this section

to examining our experierce in pursuing them.

l. Viewing Each Problem Comprehensively
Problem.

as a Community

The natural tendency within a police agency is to

. accept the community's definition of what is expected of

them and to measure police effectiveness based on this
standard. In dealing with drinkingfdrivers, this leads
tq a preoccupation with making arrests; and in dealing
with‘known sexual offenders, because the police feel a
responsibility to prevent sexual assaults, it leads to

a sense of frustration when a new assault is committed

by an ex-offender.

Each behavioral problem for which the police have
some responsibility oﬁviously has roots and dimensions
that go well bgyond the province of the police. Rethink-
ing the police role in dealing with each problem requires
seeing this role in a larger context.

The broader perspeétive thét we adopted, viewing
each problgm as a problem fbr the entire Madison community,

strongly influenced the form of our inquiries. As we
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noted earlier, in examining the problemrdf the drinking-
driver, we consulted with physicians, nurses, driver
education instructors, driver improvement personnel,-
prosecutors, judges, alcohol treatment personnel,
insurance executives, tavern keepers, liquor licensing
authorities, victims, and the survivors of victims. 1In
studying the repeat sexual offender problem, we spent as
much time in the Division of Corrections as we did in
the Madison Police Department.

The results of these inquiries, in tufn, heavily
influenced our conclusions and recommendations. Past

studies of the drinking-driver, conducted from outside

police agencies, have recognized the importance of treat-

ment and educational programs. But when’fdcusing on the N
fole of the policé, studies (such as the large-scale ASAR%
studies conducted under the auspices of the National
Highway Safety Administration in the 19708) havg

dwelled almpét exclﬁsively on the need for increasing
levels of enforcement. We think it significant that our
study of the drihking-driver in Madison, conducted from
within the police department; did not result’in recom-
mendatiocns for increased sanctions, in criticism of thé

court handling of drinking-driver cases, or in recom-

| mendations for increasing the number of arrests of drinking-
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drivers. The study led instead to recommendations for
increasing contacts by the police (not necessarily
resulting in arrest) with drinking-drivers; for monitor-
ing drivers with an extensive record of drinking and
driving; for improving the investigation of alcohol
involvement in traffic accidents; for tightening control
over the dispensing of intoxicating beverages in licensed
premises; and fqr greater police involvement iﬁ educa-
tional preventive programs.

In retrospect, our recognition of the serious limi-
tations on the value ofkenforcement, prosecution, treat-
ment, and education precluded us from simply exhorting
the community to invest more heavily in éxisting programs.

Especially acute was the realization that a substantial

_Aincrease in enforcement would nevertheless be miniscule

when related to the total incidence of drinking and

! driving.o We were precluded, too, from criticizing the

prosecutor, the judges; the licensing authorities, or

the treatment personhel, having established that they,

like the police, operate under severe limitations and
are performing quite well, given our new-found apprecia-
tion for the complexity of their responsibilities. These

findings led us to rethink how the pelice could realize

. a maximum return on their investment of resources
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relating to the drinking-~driver. This, in turn, led us
to the modest, but we believe solidly grounded, realistic
proposals for strengthening the Madison Police Department
response.

Viewing the repeat sexual offender problem as a
problem for the entire community had several important
consequences. It led us, for example, to recognize the
extent to which the entire community, in addition to. the
person who is attacked, is victimized by sexual assault .
as a result of the fear that is generated. It revealed
that other community services (such as those relating to
the mentally ill, the developmentally disabled, the poor,
and the socially isolated) often have contact with the
offender, and sometimes even the viectim, because both
may suffer from multiple problems. From the outset, it .

focused attention on the role and responsibility of the

Division of Corrections in supervising released offenders.

And, as police officers engaged with correctional personnel

in struggling with the problem at the end of the project,
the broader perspective increased police awareness ot
the limitations on imprisonment end treatment and of the
hehvy responsibility that inevitably must be placed on
the community to deallwith the conditions (lack of

housing, lack of employment opportunities, and lack of

96

Py

-
g

> 2
A

O g oS5 2 S

P T A

T

0

&

0

0

97

a supporting social network) that so seriously limit an
ex-offender's potential for being successfully reinte-
grated into the comﬁunity.

In viewing each problem as a community problem, our
initial objective was primarily to ensure a comprehensive
understanding of the problem as a basis for evaluating
the police response. We found; however, that an impor-
tant by-product was the effect on the police as they
realized that they were not alone in trying to deal with
the problem and that their limited capacity was more
widely recognized than they previously thought to be the
case. The sense of relief that was frequently expressed
points to the potential that a more realistic assessment
of problems has for creating a healthier atmosphere in
a police agency.

The same feelings of having had tov"go it alone"
were expressed by ptobation and parole agents as thé}
welcomed the interest of police officers at their first
meeting to discu&s proposals foriavnew cooperative rela-
tionship in theigupervision of sexual offenders in the
community. And similariy a group of 71 circuit court

judges, presented with the results of our inquiry on the

drinking—drivef; expressed their appreciation--and

relief--on having the opportunity to see how their role
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‘prosecutors, and judges,

relates to the roles of others who seek to havefsome
i
A /

impact on the drinking-driver ptoblem. f
We concluded from this experience that, a#though
instilling a sense of responsibility in the vafious
agencies and individuals who deal with behavi&ral problems
in the comnunity is important, it can be dysfﬁnctional
if the agencies or persons are led to conclu#e that they,
i

in isolatiom, are exclusively responsible for problems
1 :
if

that by their nature are often intractable.

2. Focusing on Actual Behavior.

y

So much dependence is placed on using the criminal
3 -
justice system to control conduct that these efforts
J ,
often affect adversely our ability to as#ess, analyze,

and respond to the behavior we seek to obntrol. Police,

consumed as they are in process-
b

ing criminal charges, frequently fall)into the trap of
| / |
equating the total number of prosecutions of a given

‘,‘

offense to the total incidence of thP proscribed
a

behav1or in the community; of takiny statutes too
: . I
literally, assuming a goal of 100 gercent enforcement;

/

and of attaching a significance t7ﬁthe truncated legal
/

labels used in claSSLfying conduct and in recording

/

convictions that experience 1nd1dates can be misleading
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- As we explained in sections B and C, we endeavored,
in tne two case studies, to concentrate on actual behavior
both in assessing the magnitude of each problem and in
the analysis of data on cases and individuals from police
files.

We believe that, as a consequence, we produced

a4 more accurate picture of the two problems. In the
process, we acquired a fuller appreciation of the distort-
ing effect that use of the criminal justice system has

on the ability of the police, prosecutors, and judges to
see clearly the total behavioral problems upon which their

efforts are intended to impact.
»

.anoughout the OWI study, for example, we encountered
repeatedly the simplistic view that the number of arrests
for OWI measufed the incidence of intoxicated driving in
the community. This error is often made throughout the

country, as illustrated in an article that appeared on

the front .page of the Milwaukee Journal on July 15, 1982:

Mandatory ]axl cuts drunken dnvmg

Nasirville, Toan. ~UPl- Authori-

ties say a new state la ‘
_m"i- joll 20d & szso'"‘nf.“?&‘:
first drunken-driving

offense has had

an immediate Impact — arrests for

driving . while . intoxicated have
dropm by more than one-third.

s 08,

N

Nuhvlllo pollco said the 37%
plunge In DWI occurred during the

first week of July a3 compared with
She same time last year. The drop
eolndddwiththcnmwukolthe
state’s new drunken-driving law,

called by some the toughest in the
Unlted smu.
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The dramatic increase in arrests in.Madisonusince
1970 was interpreted by some as an indication that drink-
ing and driving had greatly increased. We were repeatedly
urged to use data on those individuals who were arrested
to determine the characteriétics of those who drink and
drive, as if the arrests included all drinking-drivers
or even reflected a cross-section of them. Prosecutors
and judges seemed taken aback by discussions of the
discretion exercised by the police in deciding whom
to arrest for OWI, implying that they thought they were
seeing all of the drivers the police could charge. 1In
the study of the repeat sexual offender, we freqqently
encountered impressions about the sexual assault problem
that were based on the belief that the reports on sexual

) ‘ 4
assaults filed with the police included all of the sexual

"

assaults that had occurred in the community. |
We wish that we had had the resources to conduct a

roadside survey of motorists to determine the number of

drivers who were legally intoxicated at® certain timeé‘

of the day. The results of such a study would?have‘

strengthened our report. Bﬁt more importaﬁt;they

would have dramatized tﬁé ﬁeedgpb be miﬁdfﬁl"of the total

volume of such behavior in the community‘asﬂbackgrodnd

for assessing and improving the current response.
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As a substitute, we used the average resﬁlts of road
surveys conducted elsewhere and decid>d that, given
Madiséﬁ'é*makeup, these were probably conservative
estimates forFMédisgnuw

Our.study of the repeat sexual offender suggests
that the gap- between actual behaviorkand ﬁhat reported
to the police is likely to be especially troublesome to
the police in the next decade. The problem stems primarily
from the use of the new statutory term ''sexual assault"
as the umbrella under which a wide variety of sexual
offenses are now grouped. This is intended to upgrade
the seriousness of such conduct and to emphasize its
assaultive character. But what is viewed as a successful
achievement by sponsors of the new statute has caused a
headache for tﬁe.police, since attitudes about reporting
such conduct are likely to change over a long period of
time. As we noted in our report, some of the more
aggravated forms of sexual assault are probably reported
close to 100 percent at the present time. But it is our:
guess that other forms of conduct that now fall under.
the sexual assault label ﬁay be reperted at a fafe more
like 1 in 100 or more. This creates the potential
for enormous increases in réﬁEEting and the possi-

bility that the slightest percentage increase in
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certain types of sexual assaults can produce a dramatic
rise in the total number of recorded sexual assaults.

This, in turn, would have a tremendous influence on -the

community's perception of the problem, generating a high

level of fear. (This potential promptzd our suggestion,
set forth in section F-d-2, that the police attempt to
devise a system to classify sexual assaults, without
downgrading the importance of any of them, so .that the
likely increases in reporting can be more clearly
explained.)

It is understandable why police, prosecutors, and
judges take so literally the statutory prohibitions
that comprise the criminal law. They are required
to be precise inwtheir use of them. So they become
concerned about flaws in the law, proposed changes that
might upset .current practice, and prosecutipns that
are lost on a technicality. Such intense involvemgpt
often blinds them to the larger picture in which the
criminal law is used for its symbolic value. From
biblical days, formal proscriptions of behavior have
been used to assert a community ideal, with no expec;ation
of full or even partial enforcement.

The practice

continues to this day, as illustrated by our disorderly
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conduct statutes. It is a way to assert a community
value and to provide a baéis for prosecution in some
cases, but with the full expectation that not all
disorderly conduct will be prosecuted.

Recognizing some of the broader objectives of the
criminal law enabled us to deal more forthrightly with
some of the implications of this purposeful overreach.
Thus, forvexgmple, we considered it of the utmost impor-
tance, in tﬁe interest of both fairness and effectiveness,
that the discretion nécessarily exercised by the police
in making OWI arrests be structured through the develop-
ment of defensible criteria. We found, however, that
winning support for this perspective among police officers
was difficult since so many of their needs (e.g., to
appear neutral and objective) are more»easily met by
adhering to the view that the criminal law is intended
to be appliedlitefally.‘

In trying to obtain a clear picture of the OWI and
RSO problems, we anficipated difficulties due to the
overdependence placed on the use of legal labels in
classifying conduct and in déscribing an individual's
behavior. These difficulties‘quickly‘became apparent,

causing us to be constantly on guard regarding the data

with which we were working and sending us in search of
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other records that might more accurately.describe actual
behavior.

We described earlier; for example, how the listing
of fatal and serious-injury accidents caused, in the
judgment of the police, by the alébhol inﬁgivement of
one of the drivers does not include those in which the

driver immediately left the scene. - Because proving

alcohol involvement is so difficult after a lapse in.

time immediately following the accident, such cases--even -

though alcohol involvement may be strongly suspected--
are handled and officially recorded as "hit and run.”
They nevertheless constitute a significant portion of the

total number of fatal and serious-injury accidents--

especially those involving "innocent victims.'" Likewise,

as we noted, the listings of all reported sexual assaults
in Madison do not include the most serious cases because
they resulted in death, serious'bodiiy injury, and
abduction, and they were therefore categorized under
these more serious offenses. In both instances, we

included these cases in our effort to define more

‘accurately the magnitude. and nature of each of the two

P
i
I

problems on which we focused. . - #
In aptempping to determine if persons/chérged with
- OWI or with sexual assault had a previous record of

’
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engaging in similar conduct, we had to depend on drivers'
records and criminal histories--both of which list formal
legal charges. Because of the variables that‘influence
the choice of a charge, one is left to speculate how
often "reckless driving" may mask driving while intoxi-
cated and how often "battery'" or '"trespass' may hide a
sexual assault. A Herculean effort is required to look
behind each charge (locating the relevant police reports
and, ideally, the notes of the prosecutor). And even with
material descriptive of the behavior that 1ed{to the
charge, one might be left guessing as to the reliability
of the data, absent a trial. Because of the time required,

such checks can be made in only a very limited number of

cases.

e

Police are quite properly restricted in their use
of detailed reports that récord unverified allegations
or support the bringing of criminal charges that are not
prosecuted. But in pressing for a better understanding
of the actﬁal behavior to which the police must respond
and in trying ﬁé get a better understanding of the
individuals who engége in such behavior, we were not
similarly limited. (Any publication reporting on the

analysis of such data would not reveal the identity of

alleged offendeﬁs.) Our reading of the police reports
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on sexual assaults, with appropriate concern for veracity,
enabled us (despite the limitations cited in section C-1-c¢)
té:gain insights about the problem and about individual
offénders that we would never have acquired from statistical
summaries or criminal history records. We were, moreover,

impressed by the importance to effective police operations

of reading these reports. Patterns of behavior of specific

!
]

individuals emerged which, although not prosecutable

(perhaps because of an uncooperative victim), strongly

suggested that the alleged offender posed a serious threat

to the community.

3. Examining the Police Response to Problems Rather
Than to Incidents. , : .

An incident is the basic unit of police work. Much _?

e

of the time of a police officer on patrol is devoted to
the handling of incidents. And as ;»consequence, many
of the decisions in a police départmenf relating to organi-
zation, staffing, and the design of stén&ard operating
procedures are geared to dealing with inéidentslmore
efficiently.

In our efforts'to”shiff the focus to the handling

Sy ’ ‘ o

of specific problems gcatego§ies of behavior) rather than

incidents, we acquired some new insights into the limiting
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effects of the incident-orientation; and we learned
something about the value of summarizing all that a police
agency knows and does regarding a,specific behavioral
problem.

As we set out to acquire knowledge about the two
problems, we found (see section C-2-c¢) that officers
would discuss in great detail their handling of a
specific drinking-driver or their handling of a given
incident of sexual assault. And we found that officers
with special responsibilities, such as for investigating

hit-and-run accidents, would have a wvast amount of

& knowledge about their specialty. But no one person in

the department had the responsibility to be fully

informed on what the department as a whole was doing

. Vis-a-vis the drinking-driver or the repeat sexual.

offender. An officer was often identified by fellow

officers as the "expert" in the area. But, as we noted

‘earlier, such a reputgtion was usually earned because

of an abovgfaverage intergst in the problem, rather than
because of any formal responsibility fhat,might have led
to the officer's having possession of a verified body of
knowledge about the prqblem or a commitment to initiate

proposals and actions regarding the problem.
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Consistent with their focus on inci&ents, officers
generalized broadly from their own experience. They
assumed a greater degree of uniformity in the nature of
similar incidents and in the handling of incidenté.than
exists. They attributed practices to other officers

that we later found were not actually the practices of

those officers.” And as we noted in sectioﬁ'C-Z-b, a

small number of especially noteworthy incidents affects

the perception of the totality of similar incidents.
This is understandable, since officers are not under any
obligation to develop a comprehgnsive, balanced perspec-
tive of the behavioral problems they must handle.

Although the absence of any person with formally

assigned responsibility for the problem of the drinking-.

driver or the repeat sexual offender made studying these i

problems more difficult than might otherwise have béen'
the case, it quickly became apparent that this void
would be more acutely felt in attempting to implement“
any recommendations emanating from the studies. Thus,
for example, although at the outset there was alﬁost
unanimous agreement that the drinking-drivér problem
should be examineq;because of_its seriousness, we.

attribute in large measure the slownéss‘with which

the department moved to consider the results of the study
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to the absence of any person who, because of his or her
responsibility, could be expected to '"carry the ball."
Instead the problem continued to compete, along with
numerous ofher problems, for the attention of the
cdllective management of the department without benefit
of a spokesperson or advocate.

In sharp c&ntrast, a series of developments at the
end of the study of the repeat sexual offender (discussed
in'section E) led to the designation of a lieutenant to
follow through on the study who quickly became recognized
as responsible for the department's efforts to deal with

the repeat sexual offender and who provided the driving

force within the department to consider and implement

needed changes.

Absent a tradition for focusing on behavioral
problems, weffeel we were reasonably successful in
pulling togéther both a description of each of the two
problems and an accurate picture of the'police response

to them. (See section B-6-a.)

.

4, Subdividing Problems.

Strategies for dealing with behavioral problems

rarely apply“with equal effectiveness to all of the

.incidents that together constitute the problem. But
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how--and at what point--one begins to break apart a
probleﬁ will vary,‘givén the nature of the problem.
In our study of OWI, we were conscious, from the
outset, of a distinction»mgde by the police between those
drinking-drivers who came to their attention as a,result

of an accident and those who came to their attention as

a result of driving behavior. In fact, some officers

made an arrest for OWI only when an accident occurred.
They ne&er made a proactive arrest. I;vfollows that, for
the larger goal of assessing and coming to grips with the
total problem of the drinking-driver, it was necessary
to downplay the distinction--tdrresist the tendency of
some tﬁ focus exclusively on those who became involved
in accidents. B : o .
But as we subseqﬁently examined the handling of
accidents in which alcohol‘involﬁement was suspected toy?
be a contributing factor, we recdgnized that these cases
did indeed preéent some challenges that warranted
separate consideration. Contrary to the widely held
view, we found that as much discretion was exercised
in déciding whether to arre