


PERFORMANCE MEASUREMENT IN PRACTICE: A METHODOLOGY GONE AMUCK! 

" E v a l u a t i o n r e s e a r c h , " " p r o d u c t i v i t y Measurement," 
"management s c i e n c e , " and "program budgeting" a r e d i f f e r e n t 
names g i v e n to c l o s e l y r e l a t e d t e c h n i q u e s a l l o f which 
i n v o l v e measuring o r g a n i z a t i o n a l o r p r o g r a m p e r f o r m a n c e i n 
one way or a n o t h e r . These approaches are g e n e r a l l y d e r i v e d 
f r o m systems a n a l y s i s , t h e broad i n t e l l e c t u a l t r a d i t i o n 
developed d u r i n g and a f t e r World War I I . Much i s t o be 
l e a r n e d from t h e s e approaches i n any e f f o r t t o address t h e 
c o n c e p t u a l i s s u e s i n v o l v e d i n measurisg the performance o f 
p u b l i c a g e n c i e s such a s the p o l i c e . However, w h i l e the 
e a r l y work i n t h e s e t r a d i t i o n s s t r e s s e d the i t e r a t i v e and 
l e a r n i n g nature of the e n t e r p r i s e , more r e c e n t a p p l i c a t i o n s 
have r o u t i n i z e d the p r o c e s s i n t o d e f i n e d s t e p s . B l i n d 
acceptance b y e v a l u a t i o n r e s e a r c h e r s o f these r e c o n s t i t u t e d 
approaches to performance measurement can have s e r i o u s 
consequences f o r t h e q u a l i t y and u s e f u l n e s s of the work 
produced. 

the a d v i c e to determine o r g a n i z a t i o n a l or program g o a l s 
as the f i r s t s t e p i n e v a l u a t i o n r e s e a r c h i s found i n many 
c u r r e n t works on the s u b j e c t . Even though he d i s a g r e e s w i t h 
t h i s approach, Leonard Rutman's r e c e n t i n t r o d u c t i o n t o 
e v a l u a t i o n r e s e a r c h m e t h o d o l o g y s t a t e s t h a t : 

Host d e f i n i t i o n s o f e v a l u a t i o n r e s e a r c h mention 
t h a t programs are measured a g a i n s t t h e i r s t a t e d 
g o a l s . I n h e r e n t i n t h e s e d e f i n i t i o n s i s t h e 
n o t i o n t h a t t h e r e i s some goal which has a value 
a t t a c h e d t o i t and the t a s k o f e v a l u a t i v e r e s e a r c h 
i s , t h e r e f o r e , t o f i r s t i d e n t i f y and then 
d e t e r m i n e the p r o g r a m ' s degree o f s u c c e s s i n 
a t t a i n i n g t h e g o a l (Rutman, 1977: 17). 

I n a guide w r i t t e n f o r the Midwest I n t e r g o v e r n m e n t a l 
T r a i n i n g Committee and addressed to local government 
o f f i c i a l s i n t e r e s t e d i n e v a l u a t i n g r e s e a r c h , L o i s R i c a s c i n o 
Wise i n d i c a t e s t h a t t h e purpose o f e v a l u a t i o n r e s e a r c h i s 
" t o measure the outcome of a p a r t i c u l a r program a g a i n s t t h e 
s t a t e d program g o a l s i n o r d e r t o p r o v i d e a d m i n i s t r a t o r s w i t h 
d e c i s i o n - m a k i n g i n f o r m a t i o n " ( w i s e , 1978: 5 ) . I n d e s c r i b i n g 
a 16 s t e p p r o c e s s of e v a l u a t i v e r e s e a r c h , Wise i n d i c a t e s 
t h a t S t e | 1 i s " i d e n t i f y i n g the p r o g r a m g o a l s " ( I b i d . , 9 ) . 
She a l s o sees t h i s as t h e "most fundamental element o f t h e 
e v a l u a t i v e e f f o r t " even though "ambiguous and undefined 
goals pervade the most ambitious programs" ( I b i d . , 9 ) . 



The p e r c e i v e d importance of t h i s f i r s t s t e p i n 
p e r f o r m a n c e m e a s u r e m e n t a s i t r e l a t e s t o p o l i c i n g can b e 
seen b y t h e c o n s i d e r a b l e e f f o r t t h a t n a t i o n a l c o m m i s s i o n s , 
the A m e r i c a n Bar A s s o c i a t i o n , t h e I n t e r n a t i o n a l A s s o c i a t i o n 
of C h i e f s of P o l i c e , and many o t h e r s have p l a c e d i n e f f o r t s 
t o d e f i n e the p o l i c e mission or to l i s t p o l i c e g o a l s and 
o b j e c t i v e s ( R a t i o n a l A d v i s o r y C o m m i s s i o n o n C r i m i n a l J u s t i c e 
Standards and G o a l s , 1973; American Bar A s s o c i a t i o n , 1974) . 

S e v e r a l o b j e c t i o n s t o t h i s r i t u a l i z e d f i r s t s t e p w i l l 
be made. F i r s t , t h i s s t e p as d e f i n e d dominates a l l e l s e i n 
the p r o c e s s s i n c e presumably one cannot measure outcomes 
t h a t a r e net s t a t e d a s g o a l s o r o b j e c t i v e s . Second, t h e 
approach tends t o o v e r e m p h a s i z e e f f e c t i v e n e s s and 
p r o d u c t i v i t y a s e v a l u a t i v e c r i t e r i a . T h i r d , w h i l e the 
emphasis i s o n d e t e r m i n i n g g o a l s , n o method e x i s t s f o r d o i n g 
s o . T u r n i n g t o a u t h o r i t a t i v e g o a l s t a t e m e n t s does not 
p r o v i d e a u s e f u l s t a r t i n g p o i n t i f one wants the s i n g l e , 
d e f i n i t i v e l i s t . F i f t h , l i t t l e a t t e n t i o n i s p a i d t o t h e 
t r a d e - o f f as among g o a l s . F i n a l l y , the e n t i r e e f f o r t 
r e p r e s e n t s a b a s i c c o n f u s i o n about i n d i v i d u a l purposes and 
group g o a l s . Each o f t h e s e problems i s s e p a r a t e l y addressed 
below. 

The importance o f t h i s " f i r s t s t e p " i s t h a t a l l o f t h e 
nest s t e p s are r e l a t e d t o i t . Using t h i s method, 
o r g a n i z a t i o n a l p e r f o r m a n c e i s measured e n t i r e l y a s i t 
r e l a t e s t o t h e r e p u t e d o r g a n i z a t i o n a l g o a l s l i s t e d i n s t e p 
1. Bason and Swanson d e f i n e performance as " t h e o v e r a l l 
v a l u e p l a c e d on outcomes in terms of the accomplishment of 
the o r g a n i z a t i o n ' s purpose" (Bason and Swanson, 1977: 15). 

I n t h i s v i e w , t h e n , performance measures are ways of 
r e l a t i n g measured outcomes t o the g o a l s o f a n o r g a n i z a t i o n . 
"An e f f e c t i v e n e s s measure of performance r e v e a l s how many 
u n i t s o f t h e purposes were a c c o m p l i s h e d . I t i s a response 
to the q u e s t i o n , "Are we d o i n g the r i g h t t h i n g s ? " (Bason and 
Swanson, 1977: 15). E f f i c i e n c y , u s i n g the same a p p r o a c h , 
" r e v e a l s how many u n i t s o f t h e purpose were accomplished per 
u n i t o f r e s o u r c e s consumed." I t i s a response t o t h e 
q u e s t i o n , "Are we doing t h i n g s the r i g h t way?" (Bason and 
Swanson, 1977: 15). The terms " e f f i c i e n c y " and 
" p r o d u c t i v i t y " are f r e q u e n t l y used i n t e r c h a n g e a b l y . 
However, some a n a l y s t s d i s t i n g u i s h between them. They 
c o n s i d e r p r o d u c t i v i t y t o b e " d e f i n e d a s the c o s t o f 
a c h i e v i n g departmental g o a l s and o b j e c t i v e s , the c o s t o f 







Having p r o v i d e d a g e n e r a l l i s t , t h e American J u s t i c e 
I n s t i t u t e groups t h e s e p e r f o r m a n c e c h a r a c t e r i s t i c s i n t o 
t h r e e columns as shown i n Table 1. The f i r s t column 
i n c l u d e s these components r e l a t e d t o " t h e degree t o which 
departments observe and a r e r e s p o n s i v e to the r e q u i r e m e n t s 
e s t a b l i s h e d , f o r m a l l y o r i n f o r m a l l y , b y law, o r s u p e r i o r 
c l i e n t e l e s b y s t a t u t e o r through the p o l i t i c a l p r o c e s s " 
( I b i d . , 3 ) . The middle column c l u s t e r s those components 
c o n c e r n i n g t h e " a t t a i n m e n t o f p o l i c e departmental g o a l s and 
o b j e c t i v e s , p o l i c i e s and procedures, and d e p a r t m e n t a l 
conduct o f a c t i v i t i e s " ( I b i d . ) . The t h i r d column groups 
those components t h a t f o c u s on the "manner in which 
i n d i v i d u a l p o l i c e p e r s o n n e l conduct themselves" ( I b i d . ) . 

The r e p o r t i n d i c a t e s t h a t each of the components of 
p o l i c e performance which they have i d e n t i f i e d " s h o u l d be 
measured, whenever t e c h n i c a l c a p a b i l i t i e s p e r m i t " ( I b i d . ) . 
However, n o t a l l o f the components s h o u l d have e q u a l 
i m p o r t a n c e , they argue, in a performance measurement system. 
"To the c o n t r a r y , two components of performance a r e judged 
t o b e supreme. These a r e , not s u r p r i s i n g l y , e f f e c t i v e n e s s 
and p r o d u c t i v i t y " ( I b i d . ) . S i n c e p o l i c e are o r g a n i z e d t o 
a c c o m p l i s h g o a l s , they argue t h a t measurement of t h e 
accomplishment of these g o a l s becomes t h e supreme 
performance measures. 

The a n a l y t i c a l j u s t i f i c a t i o n f o r t h i s p o s i t i o n i s 
n o t p a r t i c u l a r l y complex o r a b s t r a c t . I t i s q u i t e 
s i m p l e . M u n i c i p a l and p r i v a t e o r g a n i z a t i o n s , 
p o l i c e i n c l u d e d , are e s t a b l i s h e d and f u n c t i o n t o 
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a c h i e v e s p e c i f i c purposes o r ends, o b j e c t i v e s . 
A l l e l s e which o c c u r s , o r g a n i z i n g , managing, 
s t a f f i n g , conduct o f a c t i v i t i e s and o p e r a t i o n s , 
o c c u r s i n o r d e r t o a c h i e v e o b j e c t i v e s o f the 
o r g a n i z a t i o n . I t f o l l o w s l o g i c a l l y , and 
o b v i o u s l y , t h a t t h e f i r s t i n i t i a l and most 
essential form of performance measurement must be 
measurement of t h e degree to which those 
O b j e c t i v e s are a c h i e v e d , which was j u s t d e f i n e d as 
e f f e c t i v e n e s s . The p r i m a r y c o r r e l a t e o f 
e f f e c t i v e n e s s , p r o d u c t i v i t y , o r the c o s t o f 
a c h i e v i n g o b j e c t i v e s , must, by a s s o c i a t i o n , be 
c o n s i d e r e d o f g r e a t e r p r i o r i t y and s i g n i f i c a n c e 
than other components ( I b i d . , 5-7). 

To s u p p o r t t h e i r argument, they ask the reader to r e v i e w t h e 
i n d i v i d u a l components l i s t e d i n Table 1 and a s s e r t t h a t no 
" s i n g l e component thus f a r i d e n t i f i e d can be c o n s i d e r e d 
s u p e r i o r t o e f f e c t i v e n e s s and p r o d u c t i v i t y " ( I b i d . , 7 ) . 
E x a m i n i n g the t h i r d c o l u m n they i n d i c a t e t h a t the "substance 
o f a l l p o l i c e p e r s o n n e l components are a l l d i r e c t e d toward 
achievement of d e p a r t m e n t a l o b j e c t i v e s " ( I b i d . ) . They do 
concede t h a t the items i n the f i r s t column are d i r e c t e d 
toward o b j e c t i v e s e t t i n g and t h a t a case could be made t h a t 
these c o m p o n e n t s (degree t o which p u b l i c e x p e c t a t i o n s a r e 
determined and s a t i s f i e d , conformance o f o p e r a t i o n s t o 
d i c t a t e s o f p u b l i c law, e x e c u t i v e and l e g i s l a t i v e d i r e c t i v e , 
and conformance o f agency o b j e c t i v e s p r i o r i t i e s t o those 
e s t a b l i s h e d by parent governments) might be c o n s i d e r e d 
e q u a l l y s i g n i f i c a n t . However, they argue t h a t "such a case 
c o u l d net r e f u t e the c o n t e n t i o n t h a t n o component i s o f 
g r e a t e r s i g n i f i c a n c e . I t f o l l o w s t h a t e f f e c t i v e n e s s and 
p r o d u c t i v i t y measurement must be more s i g n i f i c a n t t h a n 
m e a s u r e m e n t o f o t h e r c o m p o n e n t s " ( I b i d . , 7 ) . 

I g n o r i n g t h e l o g i c a l e r r o r o f the argument, the 
s u b s t a n t i v e i m p l i c a t i o n s are grave f o r a t h e o r y of 
p e r f o r m a n c e m e a s u r e m e n t i n a democratic s o c i e t y . 
S u b s t a n t i v e l y , the argument p l a c e s the degree to which 
de p a r t m e n t a l o b j e c t i v e s are achieved and t h e cost of 
a c h i e v i n g d e p a r t m e n t a l o b j e c t i v e s a t a higher l e v e l o f 
importance in a performance measurement system than 
c o n f o r m a n c e o f p o l i c e o p e r a t i o n s t o law, t o the p o l i c i e s o f 
parent governments, o r t o the e x p e c t a t i o n s o f t h e p u b l i c 
being s e r v e d . I do not s h a r e t h i s normative p o s i t i o n and do 
not wish to adhere to a r e c o n s t r u c t e d methodology t h a t l e a d s 
to such conclusions. 

F o l l o w i n g t h i s approach, a performance measurement 
system f o r p o l i c i n g would b e devoted e n t i r e l y t o d e v e l o p i n g 
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measures of e f f e c t i v e n e s s and p r o d u c t i v i t y t i e d back 
e n t i r e l y t o some statement of o r g a n i z a t i o n a l g o a l s . The 
e q u i t y o f the d i s t r i b u t i o n o f p o l i c e s e r v i c e s would r a r e l y 
be examined u n l e s s an i n i t i a l g o a l to d i s t r i b u t e b e n e f i t s i n 
an e q u i t a b l e f a s h i o n has been p o s i t e d . R e s p o n s i v e n e s s , 
compliance w i t h b a s i c c i v i l r i g h t s and c i v i l i t y toward 
c i t i z e n s , o r other e q u a l l y p l a u s i b l e m e a s u r e s o f 
o r g a n i z a t i o n a l performance are not used when o r g a n i z a t i o n a l 
p e r f o r m a n c e i s i n t e r p r e t e d s t r i c t l y a s meeting 
o r g a n i z a t i o n a l g o a l s and t h e s e g o a l s are not i n i t i a l l y 
s t a t e d . T h e process o f performance measurement i s p r i m a r i l y 
viewed as an a i d t o management. The role of performance 
m e a s u r e m e n t a s a n a i d t o c i t i z e n s a f f e c t e d b y o r g a n i z a t i o n s 
i s m o s t l y i g n o r e d . 
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o r g a n i z a t i o n . The g o a l s s t a t e d by the head of a r e c o g n i z e d 
l a b o r union would probably d i f f e r from those of most 
managers. S t o c k h o l d e r s might have s t i l l d i f f e r e n t v i e w s . 

To o b t a i n the g o a l s of a p o l i c e department do you ask 
the p o l i c e c h i e f , the mayor or c i t y manager, the head of t h e 
FCP, l e a d e r s o f c i v i c o r g a n i z a t i o n s such as the Chamber of 
Commerce or the Rotary C l u b , or l e a d e r s of c i v i l r i g h t 
groups? Some would ask the c h i e f . e t h e r s would ask l o c a l 
p o l i t i c a l l e a d e r s . Others would say you ask them a l l . I f 
you ask them a l l , how do you get a s i n g l e s e t of g o a l s ? 
w h i l e t h e statement about g o a l s from each group might 
c o n t a i n some o v e r l a p , do you only use those i t e m s on 
everyone's l i s t ? Doesn't t h a t g i v e one group the a b s o l u t e 
power to d e f i n e what are not the proper g o a l s of the p o l i c e 
by omitting t h a t g o a l from t h e i r l i s t ? F u r t h e r , bow do you 
weigh the importance of d i f f e r e n t g o a l s on a compound l i s t . 
The p r o s e c u t o r w i l l t h i n k some g o a l s are more i m p o r t a n t than 
c i v i l r i g h t s groups; the p o l i c e c h i e f w i l l rank o t h e r s 
h i g h e r than the head of the PCP. No g e n e r a l i z e d agreement 
t o a s i n g l e w e i g h t i n g scheme i s p o s s i b l e . A g a i n , H i t c h l o n g 
ago made these same p o i n t s . 

A c t u a l l y , ours i s a d e m o c r a t i c and p l u r a l s o c i e t y , 
w i t h a government d i s t i n g u i s h e d by d i v i s i o n r a t h e r 
than concentration of power. There is no s i n g l e 
a u t h o r i t y , n e i t h e r the J o i n t C h i e f s nor the N.S.C. 
nor the P r e s i d e n t , t h a t can say "These are our 
n a t i o n a l o b j e c t i v e s . " There are many i m p o r t a n t 
i n f l u e n c e s o n n a t i o n a l d e c i s i o n — high o f f i c i a l s , 
a s s e r t e d low o f f i c i a l s . Congress as a body and 
many i n d i v i d u a l Congressmen, the j u d i c i a r y , p u b l i c 
o p i n i o n and t h e o p i n i o n s of many i n f l u e n t i a l 
p r i v a t e persons. 

And the views of these b o d i e s and these persons 
d i f f e r . Some are r i s k t a k e r s , o t h e r s r i s k 
a v c i d e d . Some are c o n s e r v a t i v e , o t h e r s l i b e r a l . 
Some emphasize and o t h e r s de-emphasize m i l i t a r y 
s o l u t i o n s . When o b j e c t i v e s c o n f l i c t , they w i l l 
a s s i g n d i f f e r e n t weights t o the a l t e r n a t i v e s , and 
sometimes d i f f e r e n t s i g n s t o t h e i r values ( H i t c h , 
1960: 6 ) . 

I f one p e r s i s t s i n s e a r c h i n g f o r t h e g o a l s , t h e r e i s n o way 
out o f the quandary w i t h o u t an a r b i t r a r y acceptance of some 
group's o p i n i o n about g o a l s and t h e i r importance as being 
more i m p o r t a n t than o t h e r s . 
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w i t h g o a l s and o b j e c t i v e s by a c a r e f u l review of t h i s 
c r i t i q u e o f the then e x i s t i n g a u t h o r i t a t i v e g o a l s t a t e m e n t s 
and t h e i r own r e s u l t i n g s e t of objectives. C o n s e q u e n t l y , I 
w i l l d i s c u s s the American J u s t i c e I n s t i t u t e c r i t i q u e o f t h e 
then e x i s t i n g a u t h o r i t a t i v e g o a l s i n some d e t a i l . 

A c t u a l i t y 

The s e c o n d c r i t e r i a , a c t u a l i t y , i s not used t o c r i t i c i z e any 
o f t h e a u t h o r i t a t i v e g o a l s t a t e m e n t s . A c t u a l i t y i s d e f i n e d 
as t h e " o b j e c t i v e s to be measured [ w h i c h ] are those p o l i c e 
a r e c u r r e n t l y a c t u a l l y p u r s u i n g , not those they would l i k e 
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t o p u r s u e , o r i g n o r e , o r ones e x t e r n a l i n s t i t u t i o n s o r 
i n d i v i d u a l s would l i k e then t o pursue o r i g n o r o " ( I b i d . , 
2 0 ). How can one e v e r know whether p o l i c e are a c t u a l l y 
p u r s u i n g p a r t i c u l a r g o a l s ? I n d i v i d u a l p o l i c e o f f i c e r s may 
pursue o p p o r t u n i t i e s f o r promotion o r attempt t o minimize 
the amount of work they do or t h e i r exposure to i n t e r n a l or 
e x t e r n a l review. S p e c i f i c p o l i c e c h i e f s may t r y t o h o l d 
onto t h e i r jobs o r seek b e t t e r o p p o r t u n i t i e s e l s e w h e r e . The 
i m p o s s i b i l i t y o f e v e r knowing the a c t u a l g o a l s o f p a r t i c u l a r 
i n d i v i d u a l s -- and the l a c k of n e c e s s i t y to do so — w i l l be 
d i s c u s s e d l a t e r i n t h i s c h a p t e r . 

A c h i e v a b i l i t y 

The t h i r d c r i t e r i a s t a t e d b y the American J u s t i c e I n s t i t u t e 
i s a c h i e v a b i l i t y o f o b j e c t i v e s . T h i s can b e " a c c o m p l i s h e d 
by d e f i n i n g or f r a m ing them i n language t h a t i s ' r e l a t i v e ' 
not a b s o l u t e " ( I b i d . , 2 0 ) . O p e r a t i o n a l l y , t h i s means t o the 
authors o f the r e p o r t , changing the wording o f o b j e c t i v e s 
from " r e d u c i n g " to " m i n i m i z i n g . " There are no p a r t i c u l a r 
advantages i n t h i s change i n wording and c o n s i d e r a b l e 
d i s a d v a n t a g e s . W h y " r e d u c i n g " crime i s c o n s i d e r e d a b s o l u t e 
and " m i n i m i z i n g " i t i s r e l a t i v e i s m y s t e r i o u s . B y 
r e p h r a s i n g a s they do, t o t a l l y i n c o m p a t i b l e o b j e c t i v e s 
r e s u l t s . A s d i s c u s s e d below, i t i s i m p o s s i b l e t o 
simultaneously minimize the occurrence of crime and maximize 
p o l i c e knowledge of c r i m e , or to maximize adherence to 
c o n s t i t u t i o n a l s a f e g u a r d s and t o minimize d i s o r d e r r e s u l t i n g 
f r o m i n t e r p e r s o n a l and i n t e r g r o u p c o n f l i c t . Y e t , t h e s e 
c o n f l i c t i n g o b j e c t i v e s appear s i m u l t a n e o u s l y i n t h e i r own 
f i n a l l i s t of b a s i c o b j e c t i v e s . Given the c o m p l e x i t i e s of 
what p o l i c e do, almost any outcome t h a t they attempt to 
maximize or minimize w i l l have adverse e f f e c t s on o t h e r 
outcomes. 

F u r t h e r , the c r i t e r i o n o f a c h i e v a b i l i t y a s used here 
has nothing to do w i t h whether p o l i c e c o u l d a c t u a l l y a c h i e v e 
a n o b j e c t i v e . A s s t a t e d i n the r e p o r t : 

T o p r e c l u d e p o s s i b l e m i s i n t e r p r e t a t i o n , i t i s 
n o t e d t h a t s t r u c t u r a l o r d e f i n i t i o n a l 
a c h i e v a b i l i t y i s not s y n o n y m o u s w i t h o r i n d i c a t i v e 
of a c t u a l achievement by the " p o l i c e , " viewed as a 
f u n c t i o n , o r b y i n d i v i d u a l departments. 
Contemporary s o c i e t y has a s s i g n e d c e r t a i n 
o b j e c t i v e s t o p o l i c e — t o a l l p o l i c e — which 
s i m p l y may be beyond achievement. P r e v e n t i o n of 
many types of v i o l e n t c r i m e s i s an o f f - c i t e d 
example. To d e c l a r e t h a t the ( s i c ) "minimize 
oc c u r r e n c e o f crime o b j e c t i v e " i n the s t r u c t u r e i s 
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d e f i n i t i o n a l l y a c h i e v a b l e , i s n o t t o d e c l a r e t h a t 
p o l i c e can a c t u a l l y "minimize i t " ( l e t a l o n e 
"prevent i t " — a b s o l u t e l y ) ( I b i d . , 39). 

Does it not seem a s t r a n g e e n t e r p r i s e to f o c u s on the 
p h r a s i n g o f o b j e c t i v e s t h a t a r e n o t a c h i e v a b l e and c a l l t h e 
c r i t e r i a " a c h i e v a b i l i t y " ? However, even i f p o l i c e cannot 
a f f e c t t h e s e outcomes, measures of them w i l l be used t o 
e v a l u a t e p o l i c e performance because they are l i s t e d i n what 
i s considered proper d e f i n i t i o n a l form in a l i s t of 
o b j e c t i v e s . I t i s somehow okay to use measures of t h i n g s 
l a r g e l y u n a f f e c t e d b y p o l i c e a c t i v i t i e s s o l o n g a s w e s t a t e 
the o b j e c t i v e s as to " m i n i m i z e " r a t h e r than to " r e d u c e . " 
U n r e a l . 

Comprehensiveness 

Comprehensiveness, the f o u r t h c r i t e r i o n , o c c u r s when a 
s e t o f o b j e c t i v e s c o n t a i n "most major o b j e c t i v e s o f e v e r y 
p o l i c e agency, and e v e r y major o b j e c t i v e o f many p o l i c e 
a g e n c i e s " ( I b i d . , 2 1 ) . In t h e i r own attempt to be 
comprehensive they p r e s e n t one p o l i c e m i s s i o n s t a t e m e n t , 5 
b a s i c p o l i c e o b j e c t i v e s , 1 9 t r a n s i t i o n a l o b j e c t i v e s , 5 9 
measurable o b j e c t i v e s , 369 e f f e c t i v e n e s s measures, and 60 
p r o d u c t i v i t y measures. Even g i v e n the v a s t number of 
o b j e c t i v e s r e s u l t i n g from t h e i r p r o c e s s , n o r e a l c l a i m can 
be made for i t s comprehensiveness. Given t h e unique 
c i r c u m s t a n c e s of some p o l i c e a g e n c i e s , the outcomes they are 
expected to produce cannot be i n c l u d e d i n one master l i s t , 
f o r park p o l i c e a g e n c i e s , f o r e x a m p l e , a m a j o r p r e f e r r e d 
c o n s e q u e n c e o f t h e i r a c t i v i t i e s i s the p r e v e n t i o n o f 
l i t t e r i n g , keeping t h o s e who have not paid a d m i s s i o n f e e s 
c ut of p a r k s , and the a l l o c a t i o n of camping s p a c e s . Even 
though m a j o r p r e f e r r e d outcomes, these o b j e c t i v e s a r e not 
l i s t e d . 

Q u a l i t y 
I n d e f i n i n g o b j e c t i v e s , the f i f t h c r i t e r i o n o f q u a l i t y 

i s i n c l u d e d , the r e p o r t argues, s o t h a t the concept o f "how 
w e l l " can be examined as w e l l as the concept of "how much." 
However, t h e concept o f q u a l i t y i s not w e l l d e f i n e d . The 
" p r o j e c t ' s u n d e r s t a n d i n g o f the concept i s c u r r e n t l y 
primitive" ( I b i d . , 4 1 ) . In a p o s t a u d i t of the measures they 
had d e s i g n e d , they found only 14 measures (cut of 429) t h a t 
i n c l u d e d q u a l i t y ( I b i d . , 4 2 ) . This l a s t c r i t e r i o n seems t o 
be d i f f i c u l t t o d e f i n e or meet even by those who s t a t e i t as 
a c r i t e r i o n . 
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The end product o f t h i s e x a m i n a t i o n o f t h e g o a l 
statements o f n a t i o n a l s t u d y groups, ICMA, and i n d i v i d u a l 
p o l i c e departments by t h e American J u s t i c e I n s t i t u t e was the 
development of a s e t of o b j e c t i v e s to Beet t h e i r own f i v e 
c r i t e r i a . As mentioned they develop a massive l i s t of 
s p e c i f i c o b j e c t i v e s and measures, but a l l are r e l a t e d back 
t o t h e f o l l o w i n g f i v e b a s i c o b j e c t i v e s : 

1. To minimize t h e o c c u r r e n c e of crime. 

2. To maximize p o l i c e knowledge of c r i m e ; 
s u c c e s s f u l l y c l o s e r e p o r t e d c r i m e s ; m a x i m i z e 
adherence t o c o n s t i t u t i o n a l s a f e g u a r d s ; 
p r e s e n t a l l r e l e v a n t f a c t s t o and p a r t i c i p a t e 
a s r e q u i r e d i n , the j u d i c i a l p r o c e s s ; and t o 
r e c o v e r and r e t u r n crime-related and s t o l e n 
p r o p e r t y . 

3. To minimize d i s o r d e r r e s u l t i n g from 
i n t e r p e r s o n a l and i n t e r g r o u p c o n f l i c t and from 
p e r s o n a l s t r e s s and d i s o r g a n i z a t i o n , 
subsequent t o p o l i c e i n t e r v e n t i o n . 

4. To maximize the l e v e l and q u a l i t y of t h o s e 
p o l i c e s e r v i c e s a u t h o r i z e d o r r e q u i r e d b y 
f e d e r a l , s t a t e , and/or l o c a l g o v e r n m e n t s 
p r o v i d e d t o the c o m m u n i t y and/or l o c a l 
governments. 

5. To maximize the achievement of t h o s e 
o b j e c t i v e s which f a c i l i t a t e and f u l f i l l m e n t o f 
the p r i m a r y r e s p o n s i b i l i t i e s o f the p o l i c e and 
t h e i r p a r e n t l o c a l government ( I b i d . , 27). 

The f u t i l i t y o f u s i n g a u t h o r i t a t i v e g o a l statements as the 
f i r s t s t e p i n performance measurement has been i l l u s t r a t e d 
b y t h i s e x a m i n a t i o n o f a l a r g e - s c a l e e f f o r t t o d o j u s t t h a t . 
A f t e r a l l t h i s e f f o r t , i s t h e l i s t o f f i v e b a s i c o b j e c t i v e s 
any r e a l improvement over those shown i n Table 2. 

The f i n a l l i s t o f f i v e b a s i c o b j e c t i v e s f o r p o l i c e 
developed b y the A m e r i c a n J u s t i c e I n s t i t u t e a l s o i l l u s t r a t e s 
t h e l a c k o f a t t e n t i o n t o m u l t i p l e and c o n f l i c t i n g 
o b j e c t i v e s . Many o f t h e o b j e c t i v e s l i s t s cannot 
s i m u l t a n e o u s l y be a c h i e v e d , but no o v e r - r e c o g n i t i o n of t h i s 
f a c t i s made. Maximizing p o l i c e knowledge o f crime or 
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m i n i m i z i n g d i s o r d e r r o t h d i r e c t l y c o n f l i c t w i t h m a x i m i z i n g 
adherence t o c o n s t i t u t i o n a l s a f e g u a r d s . L i s t s o f t h i s s o r t 
p r o v i d e a sense t h a t agreement has been reached on outcomes 
when s u b s t a n t i a l disagreement e x i s t s about the r e l a t i v e 
importance of d i f f e r e n t outcomes. H i t c h argued t h a t " l i s t s 
o f t h i s k i n d are almost u s e l e s s f o r the a n a l y s t . I n 
a d d i t i o n t o b e i n g i m p r e c i s e , they i g n o r e the a l l - i m p o r t a n t 
questions of c h o i c e among n i c e t h i n g s when having more of 
one means having l e s s of another" ( H i t c h , 1960: 7 ) . 

Most o f the e f f o r t t o d e t e r m i n e o r g a n i z a t i o n a l g o a l s i s 
m i s d i r e c t e d and at t i m e s p e r n i c i o u s . It r e s u l t s from a 
fundamental c o n f u s i o n c o n c e r n i n g p u r p o s i v e b e h a v i o r i n 
o r g a n i z a t i o n a l l i f e . I assume t h a t i n d i v i d u a l s are 
p u r p o s i v e i n the way they o r g a n i z e much of t h e i r l i v e s . At 
l e a s t i t i s u s e f u l f o r a n a l y s t s t o assume t h a t i n d i v i d u a l s 
are p u r p o s i v e o r g o a l s e e k i n g . I t i s a l s o u s e f u l t o assume 
t h a t i n d i v i d u a l s f r e q u e n t l y share s i m i l a r g o a l s . Thus, when 
a group forms t o r a i s e a barn, i t i s f a i r l y s a f e to assume 
t h a t a l l o f the i n d i v i d u a l s share a g o a l o f b u i l d i n g the 
barn. However, i n a d d i t i o n t o t h i s shared g o a l , i n d i v i d u a l s 
w i t h i n the group may have o t h e r g o a l s f o r which t h e j o i n t 
a c t i v i t y i s r e l e v a n t . They may enjoy working outside and 
pursue almost any a c t i v i t i e s t h a t w i l l keep them 
o u t - o f - d o o r s . They may enjoy the c o n v i v i a l i t y of v o l u n t a r y 
group a c t i o n and p a r t i c i p a t e p r i m a r i l y f o r the fun o f being 
w i t h o t h e r s . C o n s e q u e n t l y , even when groups form f o r 
a p p a r e n t l y s i m p l e and w e l l - d e f i n e d purposes, i t i s u s u a l l y 
i n a p p r o p r i a t e to d e s c r i b e the group as having a s i n g l e g o a l . 

I t i s somewhat more a p p r o p r i a t e t o t h i n k o f s m a l l , 
owner-run s i n g l e - p r o d u c t , p r i v a t e f i r m s having c l e a r l y 
e s t a b l i s h e d o r g a n i z a t i o n a l g o a l s than e i t h e r more complex 
p r i v a t e f i r m s or p u b l i c a g e n c i e s . The g o a l of a s m a l l , 
owner-run f i r m i s u s u a l l y assumed to be t h a t of p r o f i t 
m a x i m i z a t i o n . Given t h a t a p r i v a t e f i r m cannot s u r v i v e in a 
c o m p e t i t i v e market w i t h o u t a t l e a s t b r e a k i n g even 
f i n a n c i a l l y , p r o f i t m a x i m i z a t i o n may be a u s e f u l assumption 
t o m a k e f o r some purposes. However, i t i s more a p p r o p r i a t e 
to c o n s i d e r p r o f i t - m a k i n g as one g o a l t h a t an owner- manager 
may want to pursue w i t h o u t assuming t h a t the o n l y o b j e c t i v e 
i s maximizing p r o f i t . Any owner concerned w i t h employee 
m o r a l e , e s t a b l i s h i n g g o o d w i l l i n the community, and 
e s t a b l i s h i n g good working r e l a t i o n s h i p s w i t h both s u p p l i e r s 
and customers is not a s i m p l e p r o f i t maximizer. 
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Some a n a l y s t s have t r i e d t o d e a l with t h i s by a r g u i n g 
t h a t i s i s p o s s i b l e t o assume ma x i m i z a t i o n of p r o f i t s 
s u b j e c t t o o t h e r c o n s t r a i n t s . However, any e v a l u a t i v e 
c r i t e r i o n c o n s i d e r e d as a c o n s t r a i n t by one a n a l y s t c o u l d 
j u s t as v a l i d l y be c o n s i d e r e d as a goal by a n o t h e r . 
C c n n o l l y and Deutsch i l l u s t r a t e t h i s p o i n t r a t h e r w e l l b y 
u s i n g (as an example) t h e f u r n a c e - t h e r m o s t a t system used in 
domestic h e a t i n g . 

At f i r s t g l a n c e , i t appears obvious t h a t t h i s 
system has an unambiguous purpose -- the 
maintenance o f i n t e r n a l temperature w i t h i n c e r t a i n 
p r e s e n t l i m i t s . However, t h i s purpose i s not 
d e r i v a b l e from merely o b s e r v i n g how the system 
works. Such observational data are e q u a l l y 
i n t e r p r e t a b l e i n terms o f a systems purpose l i k e 
"maximize f u e l consumption, s u b j e c t to not 
ex c e e d i n g a n upper temperature l i m i t " , o r 
"minimize f u e l consumption, s u b j e c t t o n o t f a l l i n g 
b e l o w a l o w e r temperature l i m i t " . Indeed, i f t h e 
system were o p e r a t e d by a human thermostat and a 
human f u r n a c e o p e r a t o r , these two statements might 
w e l l d e s c r i b e what they saw as the system purpose 
( C o n n o l l y and Deutsch, 1978a: 19). 

In a d d i t i o n to the v a r i e t y of g o a l s sought by an 
owner-manager of a s m a l l e r f i r m , many other i n d i v i d u a l s use 
performance measures to e v a l u a t e the same f i r m . A f i n a n c i a l 
a n a l y s t would be i n t e r e s t e d in a f i r m ' s r a t e of 
d i v e r s i f i c a t i o n , new p r o d u c t i o n development, and growth 
p o t e n t i a l . In a d d i t i o n t o f i n a n c i a l a n a l y s t s , many o t h e r 
i n d i v i d u a l s are i n t e r e s t e d i n the performance o f a f i r m . 
Government o f f i c i a l s are i n t e r e s t e d i n the f i r m ' s 
performance in regard t o : (1) h e a l t h and s a f e t y laws; (2) 
p o l l u t i o n p r a c t i c e s ; (3) r e l i a b i l i t y o f f i n a n c i a l r e c o r d s ; 
(4) payment of r e l e v a n t l o c a l , s t a t e , and n a t i o n a l t a x e s ; 
(5) compliance with b u i l d i n g codes; and (6) a f f i r m a t i v e 
a c t i o n employment procedures and many oth e r c r i t e r i a . 
Employees may e v a l u a t e o r g a n i z a t i o n a l e f f e c t i v e n e s s i n terms 
of how t h e i r pay compares to other f i r m s , employee m o r a l e , 
the type of f r i n g e b e n e f i t s , and t h e i r own growth p o t e n t i a l . 
C i t i z e n groups may r a t e t h e f i r m ' s performance in terms of 
what the group d e f i n e s t o be i t s s o c i a l r e s p o n s i b i l i t i e s . 

The s e l e c t i o n of any one person's or group's s e t of 
performance c r i t e r i a (even the owner) as the s e t i s 
e s s e n t i a l l y a r b i t r a r y and c a p r i c i o u s . F u r t h e r , i m p o r t a n t 
aspects of the on-going work of the o r g a n i z a t i o n a r e l o s t 
i f one puts o n such l i m i t e d b l i n d e r s i n e v a l u a t i n g 
performance from one p e r s p e c t i v e above. We are l e f t , as 
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C o n n o l l y and Deutsch p o i n t o u t , with both m u l t i p l i c i t y ( i n 
t h e sense o f m u l t i p l e g r o u p i n g s w i t h l e g i t i m a t e i n t e r e s t i n 
the assessment of a system's performance) and 
m u l t i d i m e n s i o n a l i t y ( i n the sense of each r e q u i r i n g measures 
of s e v e r a l or many a s p e c t s of performance) ( C o n n o l l y and 
Deutsch, 1978a: 15). I n s t e a d o f d e p l o r i n g t h i s s i t u a t i o n , 
they argue t h a t e f f o r t s t o d o performance m e a s u r e m e n t 
s e l f - c o n s c i o u s l y develop a r e c o g n i t i o n o f t h i s m u l t i p l i c i t y 
and m u l t i d i m e n s i o n a l i t y . 

To do t h i s , C o n n o l l y and Deutsch d e f i n e two key terms. 
a r e l e v a n t c o n s t i t u e n c y i s "an i n d i v i d u a l o r group which 
wishes t o make an assessment of how the f o c a l system, or 
some p a r t t h e r e o f , i s p e r f o r m i n g , g e n e r a l l y w i t h a view to 
t a k i n g some a c t i o n which w i l l impact the system" (Conn o l l y 
and Deutsch, 1978a: 16). A performance measure is any type 
of information about t h e system that a f f e c t s the performance 
e v a l u a t i o n of a c o n s t i t u e n c y . They s p e c i f i c a l l y r e j e c t any 
n o t i o n of the e x i s t e n c e of a s i n g l e master l i s t of 
perf o r m a n c e measures t h a t can b e used b y a l l c o n s t i t u e n c i e s 
to measure o r g a n i z a t i o n a l performance. T h e i r d e f i n i t i o n o f 
performance measures is the i n f o r m a t i o n used by a r e l e v a n t 
c o n s t i t u e n c y t o e v a l u a t e p e r f o r m a n c e . 

I f one a c c e p t s t h i s d e f i n i t i o n o f performance 
measurement, i t i s not necessary t o assume t h a t i n d i v i d u a l s 
w i t h i n a n o r g a n i z a t i o n a r e p u r s u i n g a p a r t i c u l a r g o a l t o 
measure p e r f o r m a n c e o f t h a t o r g a n i z a t i o n i n p r o d u c i n g t h a t 
g o a l or outcome. We can e v a l u a t e the p e r f o r a a n c e of a 
p a r t i c u l a r p r i v a t e i n d u s t r y i n terms of keeping p r i c e s down 
f o r the consumer and p r o f i t r a t i o s low even though we might 
a s s u m e t h a t i n d i v i d u a l e n t r e p r e n e u r s are t r y i n g t o d o the 
o p p o s i t e . The i n s t i t u t i o n a l s e t t i n g s h o u l d l e a d p r o f i t 
maximizers in a c o m p e t i t i v e market to produce low p r i c e s and 
l o w p r o f i t r a t i o s . The performance o f the system i s b e i n g 
e v a l u a t e d f o r a c h i e v i n g the opposite of the g o a l s t h a t we 
a s s u m e i n d i v i d u a l s pursue w i t h i n t h a t system. 

In terms o f p o l i c i n g , t h i s means t h a t we can e v a l u a t e 
the p e r f o r m a n c e o f p o l i c i n g i n producing outcomes p r e f e r r e d 
by some c o n s t i t u e n c y w i t h o u t having to p o s i t f i r s t t h a t the 
p o l i c e axe p u r s u i n g t h a t g o a l . Thus, w e f e e l i t i s 
a p p r o p r i a t e t o e x a m i n e the p e r f o r m a n c e o f p o l i c e i n 
p r o t e c t i n g c o n s t i t u t i o n a l r i g h t s r e g a r d l e s s o f whether the 
p o l i c e b e i n g e v a l u a t e d do or don't see themselves as 
p u r s u i n g t h a t g o a l . 
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A f t e r d e f i n i n g o r g a n i z a t i o n a l g o a l s and o b j e c t i v e s , the 
next s t e p i n performance measurement i s f r e q u e n t l y posed a s 
the i d e n t i f i c a t i o n o f t a s k s a p p r o p r i a t e t o a c h i e v e the 
p r e f e r r e d g o a l s . T h i s s t e p assumes t h a t a t e c h n o l o g y has 
been w e l l - e s t a b l i s h e d and t h a t we know how to produce 
p r e f e r r e d c o n s e q u e n c e s . U n f o r t u n a t e l y , t h i s i s f r e q u e n t l y 
not the case i n p o l i c i n g . 

U n t i l some e l e m e n t a l cause and e f f e c t knowledge i s 
generated about p o l i c i n g , i t i s hopeless and p o t e n t i a l l y 
c o u n t e r - p r o d u c t i v e t o t r y t o generate o p e r a t i o n a l 
performance measures. I f p o l i c e can have l i t t l e or no 
a f f e c t on crime, t h e n , crime r a t e s should not be used as a 
means of e v a l u a t i n g p o l i c e e f f e c t i v e n e s s . No e n g i n e e r would 
use data about events not a f f e c t e d by a machine to e v a l u a t e 
the performance of t h a t machine. He simply must know 
something about hew a system works b e f o r e we can address the 
question of how w e l l t h a t system works. Attempts to r e v e r s e 
the order of t h i s u n d e r s t a n d i n g (by a d d r e s s i n g the q u e s t i o n 
of how w e l l f i r s t ) are bound to f a i l . The f u t i l i t y of 
d e v e l o p i n g performance measures f i r s t has been d r a m a t i c a l l y 
demonstrated in p o l i c i n g as the few measures in use have 
been shown e i t h e r to be l i t t l e a f f e c t e d by p o l i c e or t o be 
u n r e l a t e d t o events p o l i c e were t r y i n g t o a f f e c t . Over and 
o v e r , d u r i n g the l a s t decade, the l a c k of knowledge of cause 
and e f f e c t r e l a t i o n s h i p s i n p o l i c i n g has been c l e a r l y 
demonstrated as presumed r e l a t i o n s h i p s have been e x p l o r e d 
e m p i r i c a l l y . 

While many would d i s a g r e e with the i n t e r p r e t a t i o n s 
g i v e n to the r e s u l t s of the experiment, the Kansas C i t y 
P a t r o l Experiment d i d r a i s e s u b s t a n t i a l q u e s t i o n s about how 
much i s known about the e f f e c t o f p a t r o l p a t t e r n s ( K e l l i n g , 
e t a l . , 1 9 7 4 ) . T h e r e c e n t study o f response time, a l s o 
conducted i n Kansas C i t y , has demonstrated t h a t the 
p r e d i c t e d b e n e f i t s o f r e d u c i n g p o l i c e response time cannot 
be accomplished without a major e f f o r t to reduce the time it 
t a k e s a c i t i z e n t o c a l l the p o l i c e i n the f i r s t p l a c e 
(Kansas C i t y P o l i c e Department, 1977). The BAUD s t u d i e s of 
c r i m i n a l i n v e s t i g a t i o n have shown t h a t normal i n v e s t i g a t o r y 
procedures u t i l i z e d i n most departments do not produce 
expected b e n e f i t s (Greenwood and P e t e r s i l i a , 1975). I f 
crime r a t e s are not v a l i d measures o f performance, i f t h e 
number o f o f f i c e r s a s s i g n e d t o a d i s t r i c t f o r g e n e r a l a r e a 
p a t r o l does not make much d i f f e r e n c e i n r e p o r t e d c r i m e or 
c i t i z e n e v a l u a t i o n s , i f p o l i c e response time i s not 
a s s o c i a t e d w i t h i n c r e a s e d l i k e l i h o o d o f apprehending 
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c r i m i n a l s i n m o s t i n s t a n c e s , and i f normal c r i m i n a l 
i n v e s t i g a t i o n procedures don't s o l v e c r i m e , what i s l e f t f o r 
a p o l i c e department to use as performance measures? Very 
few of the c u r r e n t l y used i n d i c a t o r s have been shown to be 
v a l i d o r r e l i a b l e i n d i c a t o r s o f p o l i c e performance. 

Given t h i s s t a t e o f a f f a i r s , the process o f performance 
measurement can be seen as the development of a l o n g term 
l e a r n i n g s t r a t e g y . S e v e r a l key elements a r e n e c e s s a r y 
a s p e c t s o f t h i s l e a r n i n g p r o c e s s . These i n c l u d e : 

1. The r e c o g n i t i o n of d i v e r s e s e t s of l e g i t i m a t e 
c o n s t i t u e n c i e s f o r p o l i c i n g : 

2 . The r e c o g n i t i o n t h a t each c o n s t i t u e n c y i s 
u s u a l l y i n t e r e s t e d i n m u l t i p l e p r e f e r r e d 
consequences o f p o l i c i n g , t h a t p o t e n t i a l 
c o n f l i c t e x i s t s among p r e f e r r e d consequences, 
t h a t there i s danger i n maximizing t h e 
p r o d u c t i o n o f any p a r t i c u l a r p r e f e r r e d 
consequences, and t h a t t h e r e are p o t e n t i a l 
t r a d e o f f s among p r e f e r r e d consequences; 

3. The r e c o g n i t i o n of the need to l e a r n more 
a b o u t the e f f e c t s o f d i f f e r e n t p o l i c e 
a c t i v i t i e s b y examining s p e c i f i c subsystems i n 
c o n s i d e r a b l e d e t a i l ; and 

4. The r e c o g n i t i o n t h a t performance measures w i l l 
teed to be changed over time in l i g h t of 
m o nitoring the i n c e n t i v e systems they produce, 

i n l i g h t o f new i n f o r m a t i o n a b o u t the nature 
of p o l i c e work, and i n l i g h t o f changing 
c o n s t i t u e n c i e s and p r e f e r r e d c o n s e q u e n c e s . 

Bach o f these elements w i l l b e b r i e f l y d i s c u s s e d . 

I s h a r e the views of C o n n o l l y and Deutsch t h a t f o r any 
o r g a n i z a t i o n o r system t h e r e are r e l e v a n t c o n s t i t u e n c i e s o f 
i n t e r e s t t h a t s h o u l d b e t a k e n i n t o account i n the d e s i g n o f 
performance measurement systems. For p o l i c e t h e r e are a 
l a r g e n u m b e r o f c o n s t i t u e n c i e s . The p o l i c e c h i e f and top 
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management of a p o l i c e agency i s one c o n s t i t u e n c y . Any 
performance measurement system must have measures t h a t 
p r o v i d e i n f o r m a t i o n to those wi t h management r e s p o n s i b i l i t y 
s o t h a t they are p r o v i d e d w i t h a c c u r a t e and v a l i d 
i n f o r m a t i o n about t h o s e matters t h a t a f f e c t t h e i r agency's 
performance. U n f o r t u n a t e l y , most p o l i c e a d m i n i s t r a t o r s i n 
l a r g e departments r e c e i v e l i t t l e r e a l l y u s e f u l information 
a b o u t the o p e r a t i o n o f t h e i r departments. W h i l e they 
f r e q u e n t l y o b t a i n i n f o r m a t i o n about the l e v e l and t y p e o f 
r e p o r t e d crime i n t h e i r community — which t e l l s then a l o t 
about a s m a l l p r o p o r t i o n of the demand being made on t h e i r 
department -- they r e c e i v e l i t t l e information about the r e s t 
of the demands they f a c e nor a n y t h i n g about the t y p e s of 
a c t i v i t i e s being undertaken i n t h e i r d e p a r t m e n t t o respond 
to v a r i o u s demands. A l a r g e percentage of the c a l l s made t o 
p o l i c e a r e c a l l s f o r i n f o r m a t i o n o r help not r e l a t e d t o 
criminal victimizations. 

A second major c o n s t i t u e n c y f o r p o l i c e a r e l o c a l l y 
e l e c t e d and a p p o i n t e d p u b l i c o f f i c i a l s o f the g e n e r a l 
purpose government of which they are a p a r t . L o c a l mayors, 
members of l e g i s l a t i v e b o d i e s , a p p o i n t e d e x e c u t i v e s , members 
o f p u b l i c s a f e t y commissions a l l have a l e g i t i m a t e i n t e r e s t 
i n the performance of the p o l i c e . P a r t i c u l a r l y at t h e time 
of budgetary r e v i e w , l o c a l o f f i c i a l s need to knew more about 
the r e t u r n they are r e c e i v i n g on investments made i n 
p o l i c i n g v e r s u s o t h e r p o t e n t i a l i n v e s t m e n t s o f p u b l i c funds 
they l i g h t use to s o l v e r e l a t e d problems. Between budgetary 
p e r i o d s , i t i s l o c a l government o f f i c i a l s to whom c i t i z e n s 
f r e q u e n t l y t u r n t o c o m p l a i n about p o l i c e s e r v i c e l e v e l s . 
Without a d e q u a t e measures o f p o l i c e performance, p u b l i c 
o f f i c i a l s have l i t t l e grounds on which t o judge t h e 
a p p r o p r i a t e n e s s o f c i t i z e n concerns o r t o suggest 
improvements. 

A t h i r d major c o n s t i t u e n c y i s the c i t i z e n s b e i n g s e r v e d 
b y a p o l i c e agency. I n d i v i d u a l c i t i z e n s a c t a s p u b l i c 
decision makers e v e r y time they c a l l t h e i r l o c a l p o l i c e 
department. They are a s k i n g to have p u b l i c r e s o u r c e s 
devoted to h e l p i n g s o l v e p a r t i c u l a r problems: a need f o r 
i n f o r m a t i o n , concern over s u s p i c i o u s c i r c u m s t a n c e s i n t h e i r 
neighborhood, a t r a f f i c a c c i d e n t t h a t they w i t n e s s e d or a 
v i c t i m i z a t i o n t h a t they d i s c o v e r e d , o r c o p i n g w i t h j u v e n i l e 
v a n d a l i s e i n the neighborhood, c i t i z e n s are i n t e r e s t e d i n 
h aving 24-hour emergency response s e r v i c e s upon which they 
can c a l l f o r r a p i d h e l p and t h a t are g e n e r a l l y a v a i l a b l e t o 
a l l i n the community. They are a l s o concerned w i t h the way 
p o l i c e respond t o t h e i r r e q u e s t s . C i t i z e n s who themselves 
have been t r e a t e d in what they c o n s i d e r to be an u n s a t i s ­
f a c t o r y manner need to know i f t h i s i s an i s o l a t e d i n c i d e n t 
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or r e f l e c t s the t y p e o f p o l i c e response g e n e r a l l y made i n 
s i m i l a r s i t u a t i o n s . Black c i t i z e n s , f o r e x a m p l e , are 
i n t e r e s t e d i n knowing i f they are given a s r a p i d and 
thorough a response and as c o u r t e o u s a response as are w h i t e 
c i t i z e n s i n s i m i l a r c i r c u m s t a n c e s . 

P o l i c e p e r s o n n e l themselves are a l s o a n i m p o r t a n t 
c o n s t i t u e n c y . Given the r e l a t i o n s h i p between how t h e i r 
agency is judged and bow t h e i r own p e r s o n a l performance is 
judged, police p e r s o n n e l have a s t r o n g i n t e r e s t in a v a r i e t y 
o f p e r f o r m a n c e measures f o r p o l i c i n g . I n a d d i t i o n t o p o l i c e 
a d m i n i s t r a t o r s , l o c a l o f f i c i a l s , c i t i z e n s , and p o l i c e 
p e r s o n n e l , there are many o t h e r r e l e v a n t c o n s t i t u e n c i e s . 
P r o s e c u t o r s and defense a t t o r n e y s ; judges; o t h e r l o c a l , 
s t a t e , a n d n a t i o n a l p o l i c e a g e n c i e s ; n a t i o n a l p o l i c e 
p r o f e s s i o n a l a s s o c i a t i o n s ; f a c u l t y t e a c h i n g i n c r i m i n a l 
j u s t i c e programs; p o l i c e employee a s s o c i a t i o n s and u n i o n s ; 
f e d e r a l agencies who e n f o r c e such r e g u l a t i o n s as those 
r e l a t e d to a f f i r m a t i v e a c t i o n employment p l a n s ; members o f 
the r e s e a r c h community; and many o t h e r s a r e r e l e v a n t 
c o n s t i t u e n c i e s o f the p o l i c e . 

I n a d d i t i o n t o t h e r e b e i n g m u l t i p l e c o n s t i t u e n c i e s , 
each c o n s t i t u e n c y i s i n t e r e s t e d i n m u l t i p l e p r e f e r r e d 
c o n s e q u e n c e s o r o u t c o m e s o f p o l i c i n g . I n a d d i t i o n t o t h e i r 
p r e f e r e n c e f o r outcomes, most c o n s t i t u e n c i e s a l s o have 
p r e f e r e n c e f o r the means by which t h e s e outcomes are 
produced. While p r e f e r e n c e f o r means as w e l l as r e s u l t s i s 
somewhat t y p i c a l f o r s e r v i c e producing a g e n c i e s , i t i s not 
s o c h a r a c t e r i s t i c f o r a g e n c i e s producing p h y s i c a l p r o d u c t s . 
C i t i z e n s are u s u a l l y i n t e r e s t e d i n m u l t i p l e outcome 
s t a t e s : l o w e r c r i m e r a t e s , s a f e r t r a f f i c f l o w , and a h i g h e r 
p r o p o r t i o n o f i n d i v i d u a l s who have e m e r g e n c y a c c i d e n t s g i v e n 
r a p i d f i r s t a i d and emergency t r a n s p o r t a t i o n t o medical 
f a c i l i t i e s . They are a l s o i n t e r e s t e d i n the means by which 
these are a c c o m p l i s h e d . P o l i c e are expected t o t r y t o 
reduce crime u s i n g l e g a l means r e s p e c t i n g the c o n s t i t u t i o n a l 
r i g h t s of these suspected of a crime. P o l i c e who spend a 
l i t t l e t i n e r e a s s u r i n g a v i c t i m w i l l p robably not a f f e c t the 
crime r a t e , b u t w i l l i n c r e a s e the e v a l u a t i o n g i v e n t o 
p o l i c e . 

Given t h e d i f f i c u l t y o f knowing which a c t i v i t i e s l e a d 
to which consequences, a common response i s t o f o c u s 
expectations f o r performance on the manner of a c t i n g r a t h e r 
than cm the consequences. One m a n i f e s t a t i o n of t h i s is an 
emphasis on "due p r o c e s s . " Some argue t h a t h o l d i n g police 
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a c c o u n t a b l e to s t a n d a r d s of due p r o c e s s p r e v e n t s them from 
t a i l i n g n e c e s s a r y a c t i o n s f o r t h e a c h i e v e m e n t o f i m p o r t a n t 
purposes such as the a p p r e h e n s i o n of o f f e n d e r s . O t h e r s 
r e p l y t h a t l i m i t i n g t h e use o f p o l i c e powers i n t h i s m a y i s 
n e c e s s a r y to p r e v e n t t h e i r misuse. Here we agree w i t h t h e 
l a t t e r view and see an i m p o r t a n t p l a c e f o r a s k i n g how w e l l 
p o l i c e a c t i o n s r e f l e c t c e r t a i n g u i d e l i n e s . B u t w e a l s o 
b e l i e v e t h a t s t a n d a r d s o f due p r o c e s s alone a r e i n s u f f i c i e n t 
g u i d e s t o t h e q u a l i t y o f p o l i c e performance. 

& f o c u s on the form r a t h e r than t h e r e s u l t of p o l i c e 
a c t i o n s can a l s o l e a d t o g o a l d i s p l a c e m e n t . The 
r e q u i r e m e r t s t h a t o f f i c e r s wear t h e i r h a t s a t a l l t i m e s , o r 
t h a t t h e y t i c k e t a c e r t a i n number of t r a f f i c o f f e n d e r s per 
week, d i r e c t s a t t e n t i o n away from c o n s i d e r a t i o n s of the 
d e s i r e d consequences of wearing h a t s or s t o p p i n g t r a f f i c 
o f f e n d e r s . A c t i o n s t h a t a r e v a l u e d because t h e y are t h o u g h t 
t o b e i n s t r u m e n t a l t o d e s i r e d consequences s h o u l d not 
u n c r i t i c a l l y b e adopted a s performance s t a n d a r d s . 

B e l a t e d t o t h i s problem i s t h a t any e f f o r t t o m a x i m i z e 
t h e p r o d u c t i o n of one p r e f e r r e d consequence of p o l i c i n g may 
a d v e r s e l y a f f e c t a n o t h e r p r e f e r r e d c o n s e q u e n c e . [ 1 ] P o l i c e 
r e l y h e a v i l y o n i n f o r m a n t s f o r key i n f o r m a t i o n i n s o l v i n g 
some t y p e s of major c r i m e s and in b r e a k i n g up v a r i o u s t y p e s 
of o r g a n i z e d c r i m e s . In many c a s e s , key i n f o r m a n t s are 
themselves engaged i n p e t t y forms o f c r i m i n a l a c t i v i t i e s 
u s u a l l y r e l a t e d t o v i c t i m l e s s c r i s e s . I f p o l i c e too 
v i g o r o u s l y pursue a p o l i c y of " c l e a n i n g up Main S t r e e t , " 
they may r e d u c e t h e v i s i b l e s i g n s o f p r o s t i t u t i o n and 
g a m b l i n g , but may l o s e a c c e s s to key i n f o r m a t i o n needed to 
reduce drug t r a f f i c i n a community. 

The p r o d u c t i o n of p o l i c e s e r v i c e s can be viewed as a 
very complex s e t of subsystems t h a t i n t e r a c t i n many ways 
w i t h i n and between f o r m a l l y o r g a n i z e d p o l i c e a g e n c i e s and 
the p u b l i c . The c u r r e n t l a c k o f u n d e r s t a n d i n g o f t h e ways 
t h e s e subsystems o p e r a t e and i n t e r a c t p l a c e s us at a 
d i s t i n c t d i s a d v a n t a g e when we attempt t o measure p o l i c e 
p e r f o r m a n c e . A n e c e s s a r y p r e c o n d i t i o n to measuring the 
c u r r e n t of performance in any agency or group of 
a g e n c i e s i s a measurement system t h a t e n a b l e s u s t o e x p l o r e 
t h e nature o f r e l a t i o n s h i p s among a wide v a r i e t y of 
i n d i c a t o r s t h a t might b e c o l l e c t e d . The e s s e n t i a l 
u n d e r p i n n i n g f o r such a n e x p l o r a t i o n i s a t h e o r e t i c a l 
u n d e r s t a n d i n g o f t h e p r o c e s s e s through which p o l i c e s e r v i c e s 
a r e produced. T h i s w i l l r e q u i r e the development of 


