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ABSTRACT
IMPROVING POLICING
THE IMPACT OF NEIGHBORHOOD-ORIENTED POLICING
ON OFFICERS' ATTITUDES TOWARD THE PUBLIC

Progressive police administrators are searching for new
methods of organizing departments. A spate of empirical
research found the assumptions of the professional model to
be invalid. Two experimental approaches have emerged in
response: (1) improve the information processing capacity
of departments, (2) organize ways to improve interaction
between officers and citizens. The most important
information foi solving crimes is provided by citizens to
field officers. Departments that cultivate good
relationships with the community will be more effective
than departments that insulate officers from the community.
Effective policing requires a service style that is less
aggressive and more responsive to citizens. This approach
is resisted, .-however, by officers steeped in the
traditional police subculture, who prefer a crime-fighting
style. One problem for neighborhood-oriented policing is
motivating street officers to adopt a service style.

It has been argued that contact between field officers
and the community improves officer's understanding of their
constituents. Officers learn to antagonize people less and
to elicit more information from people which improves a
department's performance. This study examines the

proposition that officers in programs that encourage

viii



citizen contacts become more accepting of a service style
of policing.

with a survey of 1,107 respondents, a comparison was
made of the attitudes of officers working in
neighborhood-oriented policing programs to other officers.
Officers in the neighborhood-oriented policing programs
were more service-oriented. They had more contacts with
citizens and knew more people. From these contacts,
officers obtained more information from citizens, and they
were more responsive to citizens concerns. Officers also
obtained more information on suspects, and they acted on
this information. Therefore, the capacity for coercion was
more important since they encountered more suspects. While
most officers agreed that aggression inhibits citizen
cooperation, officers were more aggressive in dangerous
areas. The perception of danger was based on situational

variables rather than the programs or activities.
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CHAPTER I
POLICING AS A HUMAN SERVICE
Introduction

It has been an assumption of political theorists that
organization makes a difference to the 1lives of
individuals. In Democracy din America, Alexis de
Tocqueville observed that the democratic organization of
American society "creates opinions, gives birth to new
sentiments, founds novel customs, and modifies whatever it
does not produce" (1:3). The effects that organization can
have on the way individuals relate to each other can vary
from the subtle to the profound. Political theories are
the result of a constant search to understand better ways
of organizing human relationships.
Police Administration as a Problem of Political Theory

The current efforts of police administrators to
implement change are examples of this fundamental political
problem--what is the best way to organize the relationships
among police officers and the community? It is one of the
more serious issues in public administration because police
officers are the primary agents with the authority to
deprive individuals of freedom in a society in which most
political institutions are designed to protect individual
freedom. The effort to reform police administration in
recent years has involved efforts to change from an
authoritarian model designed to insulate officers from the

public to a more democratic form of administration that



establishes more linkages of communication between citizens
and officers. The police administration in Houston, Texas,
which is the setting of this research, refers to its
philosophy as neighborhood-oriented policing. The
fundamental question of this study is whether
neighborhood-oriented policing has resulted in changes in
the way officers perceive how to perform their job and the
value of citizens' contributions to their work,
Ultimately, it is hoped that these changes would improve
the effectiveness of the interaction among the police
officers and the public. It will be a working hypothesis
that they do.l

The Human Element Jin Policing
Dependence on Citizens for Information
Policing i1s inherently a human service. To be

effective, police operations require interdependent human
interaction. Research has shown that police organizations
are dependent on citizens' cooperation for effectiveness.?
They are dependent on citizens to report offenses and to
call the police quickly in emergencies; they are dependent
on citizens for information on the identity and location of
suspects; they are dependent on citizens to testify in
court about incidents, and this testimony is often the
crucial evidence determining'the outcomes of trials:; they
are dependent on citizens to help identify problems and to

provide resources to help solve problems. Without the



codperation of citizens, police operations cannot be
effective.
Field Officer is the Primary Adgent

It has also been found that the police officer on the
street who responds to calls, takes reports, and patrols

the neighborhood is the most important department employee

3 The police

in eliciting cooperation from citizens.
officer's interaction with citizens at the‘scene of an
incident is often the most crucial factor in determining
whether or not a crime is solved. The ability of the
officer to obtain information and testimony on a case is
usually more important for obtaining evidence that results
in a conviction than a detective's follow-up investigation.
The field officer, therefore, plays a crucial role in
determining the effectiveness of the department in solving
crime. Many of the services requested of the poiiée by
citizens, however, are for problems that are not defined as
crimes. More than 80 percent of the incidents handled by

4 An

the field officers are noncriminal matters.
implication of these findings is that field officers must
have the ability to interact flexibly with people to solve
a wide range of problems. To be effective, a department
must develop this ability in its officers.
Need for Discretion

Discretion is inevitable in police work. Human behavior

is not very predictable. This unpredictability makes the



outcomes of the possible actions from which officers can
choose uncertain. The variety of situations for which
citizens request police service makes it impossible to know
all of the choices officers will be required to make, or to
specify which alternative is the appropriaﬁe action for
officers to take. Furthermore, the abstract language of
laws is ambiguous and subject to interpretation in street
situations. Officers must make judgements about whether
situations are legal violations or not. Officers must have
flexibility to respond to situations, but officers must be
capable of exercising good judgement in making their
decisions.
Differences in Policing Stviles

There are variations in how officers make discretionary
decisions. How an officer makes discretionary decisions
has been referred to as an officer's style.5 An officer's
style refers to the atﬁitudes an officer has, the
strategies an officer has developed, and the way an officer
copes with the job. The analysis of differences in
policing styles can be clarified with a typology displayed
in Table I-1 involving two dimensions (Brown, M. 1981).

The first dimension is selectivity--how officers select
the types of cases on which to work or the types of laws to
enforce. Some officers concentrate on felony crimes; some
officers work on both felonies and misdemeanors; some

officers treat noncrime order maintenance problems as



Table I-1 '
A Typology of Officers' Styles

Aggressive Nonaggressive

Service Style
Selective Crime-Fighter Style
Avoider Style

Nonselective Clean-Beat-Crime-Fighter Professional

seriously as crime problems; some officers think police
work is helping people with problems; and some officers try
to avoid work when possible.

The second dimension is the aggressiveness of officers.
Some officers are willing to use extra-legal methods to
enforce laws while others will not. Some officers have a
reputation for using force while others are more passive.
Some officers negotiate and will assert authority they do
not actually have to solve problems noncriminally. Other
officers will strive to work within the constitutional law
and court guidelines that define the legitimate scope of
their authority.

‘These two dimensions form a typology which identifies
four styles of policing. Officers who are very aggressive
and select serious crimes on which to focus their energy
are labeled crime fighters. These officers are willing to
take extra-legal measures to fight crime while avoiding
order-maintenance activities or noncrime problem-solving.

Real police work is crime-~-fighting. Crime-fighters dislike



legal technicalities that interfere with effective police
work. |

Officers who are still aggressiﬁe but are less selective
in the seriousness of crimes for which they will enforce
the law are labeled clean-beat-crime-fighters. These
officers are willing to violate procedures to enforce the
law. They are also willing to enforce minor infractions of
the law and to engage in order-maintenance activities.
They are more oriented to prevention and view the
punishment of minor infractions as a strategy for deterring
more serious crime.

The professional style officers are less aggressive but
do‘not select only criminal matters for attention. They
will engage in order-maintenance and address noncrime
problems. They believe all laws should be enforced, but
they are unwilling to violate constitutional procedures,
even to enforce laws for serious crimes. As Brown
describes them, "they believe that a policeman can enforce
the law and cope with crime while maintaining rapport with
the people in the community" (Brown, M. 1981, 235).

The final category--defined by being selective and not
aggressive--contains two styles. The first style is the
avoider. Avoilders select only the work that is required to
get by, and they are not at all aggressive. Their primary
objective is to stay out of trouble and to retire in one

plece.



The other style is the service style. The service style
officers are also selective and not aggressive. Their
selectivity, however, is not motivated by laziness. To
adequately describe this style adds another dimension to
the typology. That diménsion distinguishes the c¢riteria
for selectivity; 'The traditional criteria for selectivity
is crime-fighting. Officers with a service style have
different priorities than crime-fighting. Officers with a
service style view policing as a way to help people. Law
enforcement is one tool that an officer may use to help
solve peoples' problems, but it is not the only one, nor
necessarily the most effective one.

Officers with a service style are critical of aggressive
law-enforcement. They are especially critical of the way
minor violations are enforced and the way minority groups
are treated. They are more inclined to maintain order with
noncrime techniques, and they are receptive to diversionary
approaches to solving problems. They are also more
acéepting of input from the community and are more
responsive to the concerns of the immediate neighborhoods
in which they work. "What distinguishes them from the
other three styles is their belief that crime suppression
is not the most important goal of a police departmgnt,
They argue that the police should take a positive role in
assisting people to solve thelr problems" (Brown, M. 1981,
236).



The Traditional Model of Policing
Ihe Traditional Organization Separated
Officers and the Community

The traditional model has generally denied the
importance of the human element in policing. Since the
progressive movement of the early 1900s, a paramount
concern- in the design of police organizations has been to
keep police service free ‘oi corruption and political
influence (Walker 1977). Contact between officers and the
public was thought to provide opportunities for graft and
was, therefore, to be avoided. Procedures such as beat and
shift rotation of officers' assignments were designed to
prevent collusion between officers and criminals.

Furthermore, it was thought that police agencies could
perform effectively without much c¢itizen support. The
primary function of traditional police organizations was
crime control. The only legitimate authority for officers
to intervene in situations is the probable cause that a law
is violated. Since the creation of the FBI Uniform Crime
Reports index crime, police agencies have not been able to
escape evaluation, at least in part, on the basis of crime
rates (Walker 1977, 156).

It was thought that crime could be controlled by
providing a credible threat of apprehension and punishment
for those who chose to violate the law. The methods for
establishing the credibility of that threat were preventive
patrol through which crimes might be intercepted in



progress and rapid response to calls to apprehend suspects
at .the scene. Follow-up investigations were also made'to
identify suspects who escaped the scene and to support
prosecutors in case development.l Improvements in policing
were thought to be dependent on technological developments
such as faster cars, better communications equipment, and
developments in forensic science research. It was thought
that crime control could pe improved through technological
developments that could make policing a science independent
of citizen cooperation.

The exercise of discretion by street officers was
officially denied. When police err, the consequences can
be exceptionally costly to the officer, to the public, or
both. Even for less serious situations, however, police
administrators are reluctant to recognize discretion
because they would be put in a position of having to
Justify every action that officers choose to take (Kinnane
1979, 27). Justification is difficult without a standardq.
Law enforcement provides a standard.

| The military model of organization appeared to address
both the concern for corruption and the function of crime
control. The large hierarchical organization with a strict
centralized chain of command appeared to be an effective
way to supervise officers. Military discipline appeared to
be.a way to insure the integrity of officers. It was

thought that if officers were ocbedient to picayunish rules,



they would also demand obedience to laws by the public.
The centralization of command and control also seemed to be
appropriate for an action-oriented en\iironment requiring
quick decision-making and response to emergencies. It was
further argued that large consolidated police agencies
would minimize the problems of pursuing and taking custody
of suspects across Jjurisdictional boundaries.
Ineffectiveness of the Traditional Model

In the last two decades, police administrators have been
confronted with unusually stressful problems. While crime
rates soared, the turbulence of the civil rights and
antiwar movements was not handled in a manner consistent
with the role of police in a democratic society. These
problems attracted many independent studies. Research
found numerous performance measures used in traditional
police departments have 1little relationship to the
substantive concerns of security and 3Jjustice in the
conuuun:l.t:y.6 The public skepticism that public services are
productive and efficient resulted in reductions in
resources for police as well as other public services.

In its analysis of police misconduct and practices, the
report of the National Advisory cCommission on Civil
Disorders (Presidents Commission 1968, 303-304, also
referred to as the Kerner Commission) identified one of the
causes of riots as the loss of positive contacts between

the police and the community. Consequently, officers
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lacked understanding of the types of behavior that were
perceived as harassment.

Many of the practices described by the Kerner commission
can be attributed to the quasi-military model of policing.
Aggressive police patrols that focused on high crime areas
were one of the more effective methods of reducing
officially recorded crime rates, but they also instigated
riots. Motor patrol, which allowed officers to cover more
area in less time, separated officers from the people in
the community. It provided a method of patrol that did not
require officers to make personal contacts with the people.
Patrolling through a windshield did not allow officers to
observe the routines of a neighborhood as carefully as the
old foot patrol officers did. Therefore, they did not know
what was aberrant and needed attention from what was normal
and could be passed by. The shift and beat rotations
designed to prevent officers from collusion with corrupt
people also déprived officers of establishing valuable
sources of information. Consequently, the officers'
knowledge of their areas of responsibility decreased. The
technological innovations in police operations failed to
provide an adequate substitute for the contributions of
citizens.

The prescriptions of the Kerner commission derive from
its analysis: (1) increase the police involvement in the

community, (2) adopt patrol practices such as stability of

11



beat assignment and foot patrol that increase officers'
knowledge of thelr beats, (3) have officers become involved
in community projects, and (4) have citizens become
involved in positive input in departments by helping to
identify problems, to propose solutions, and to contribute
resources beyond what the department can provide. As the
frequency of interaction among officers and citizens
increases, each side should develop a mutual understanding
of the other that should enable each to avoid unnecessarily
aggravating the other. 1In the long term, there should be
an increase in the number of arrests that result in
convictions as citizens provide officers with information
that they otherwise would not have, a decrease in the
number of calls as problems that traditionally would have
resulted in superficial treatment of repeat calls are
solved, and a decrease of citizens complaints against
officers as officers learn how to deal with people in a
less irritating manner.

The Kerﬁer commissions' analysis of the importance of
contact with the community has been corroborated in the
accunulation of rigorous research findings. The methods of
the military"model of police organizations that were
designed to operate in isolation from the public were not
effective. Preventative patrol does not deter crime
(Kelling et al. 1974). Response time is not related to the
probability of criminal apprehension or witness
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availability, the seriousness of citizen injuries, or the
satisfaction of citizens with police service (Board of
Police Commissioners 1977). Detectives very seldom acquire
new information about crimes that were not already obtained
by the officer who responded to the initial call for
service (Greenwood and Petersilia 1975). Forensic science
is not reliable (Peterson 1978). Middle size agencies are
more effective than large agencies because the interaction
of officers and citizens is easier, and there are a variety
of cooperative arrangements that can be designed to
overcome problems of Jurisdictional barriers (Ostrom, E.
1978).

If the consequences of the traditional model are not as
severe as they were during a more volatile political era,
they aré not without detriment to the performance of police
agencles. Sacks (1972) characterized the relationship of
officer to suspect as a game in which the suspect seeks to
conceal information from the officer while the officer
seeks to acquire information from the suspect. Sykes and
Clark (1983, 60) pointed out that "Unless they can collect
information, they cannot define the situation or the
situational identities of the civilians." How officers
approach citizens matters. Wiley and Hudik (1974) found
that citizens are more cooperative with police when the

officers explain the reasons for an intervention.
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Research has shown that aggressive policing can
interfere with the ability of officers to solicit
information and cooperation from citizens. Linda Hollis
(1978) examined the effect of citizens' knowledge of
mistreatment by police to their propensity to report
victimizations and found, "proportionately more of those
knowing of mistreatments did not report victimizations due
to lack of faith in police than those ignorant of such
police behavior" (p. 28). Reiss (1971, 59) found that
resistance from citizens occurred more often in proactive
encounters than reactive encounters. McIver and Parks
(1983, 39) found that the use of sanctioning behavior
elicited lower satisfaction with officers by citizens.
This result was true of disturbances, and the extraordinary
use of force had a very significant negative impact on
citizens' judgments of officers. The use of deadly force
by police and resulting citizen reactions is the extreme
dramatization of the problem. "Over the last ten years or
so, the use of deadly force has become the most important
source of police-community conflict" (wWilson 1983, 102).
Force is needed. It is inherent in police work. People do
resist officers. But becoming aggressive tqo early in an
encounter can inhibit the effectiveness of an officer. A
civil police is not merely to be preferred as a value

judgment. A civil police is essential for effectiveness.
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The research offered prescriptions for improving police
operations. Deployment of patroi officers based on careful
analysis of information appeared to enhance the probability
of suspect apprehensions (Pate, Bowers and Parks 1976).
Resporise time was ineffective because of citizen delays in
reporting. Most of the information acquired in
investigations came from citizens at the scene of an
initial call. Interaction between officers and their
constituents was easier in middle size police agencies than
in large ones. The findings suggest that police operations
can be made more effective with the use of information,
that the primary source of information in police work comes
from exchanges between citizens and police cofficers, and
that these interactions do not occur as easily in large
departments.

The Search For Alternatives

Progressive police administrators no 1longer defend
traditional methods of police administration. Rather, they
are searching for new alternatives with which ¢to
experiment. These efforts are guided by two propositions.
First, effective policing requires the collection, analysis
and use of information. Second, police departments are
dependent on cooperation from the community to be
effective. These two propositions form the hard core
premises of two paradigms that have guided the design of

new programs. Programs designed to improve the departments
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information processing are efforts to operationalize the
information paradigm. Programs that focus on strengthening
ways for citizens to participate in department
decision-making are part of the community-oriented policing
paradigm. These programs are not mutually exclusive, but
in practice, departments have tended to emphasize one or
the other.

Information Paradiam

Programs designed according to the information paradigm
encompasses the efforts of departments to improve their
information processing capabilities. Programs within the
information paradigm attempt to collect, analyze, and
distribute information that can be used to focus police
operations more efficiently.

ICAP. The most comprehensive of these programs is the
Integrated Criminal Apprehension Program (ICAP). ICAP
provides the integration of several programs. These
include the management of calls for service, also known as
Differential Police Response (DPR), to develop effective
call priority systems, management of criminal
investigations (MCI) to use detectives time more
effectively, management of crime analysis (MCA) to analyze
unsclved crime incidents for patterns that may provide
clues to suspect M.0.s8., and management of patrol
operations (MPO) to direct field operations in activities
that will increase the probability of suspect
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apprehensions. In addition, some cities coordinated
efforts to track serious habitual offenders (SHO) for the
prosecutor's office.

‘Problem-Oriented Policing. ' Another approach 1is
Problem-Oriented Policing (POP). POP also makes use of
crime analysis information, but it applies more complex
methods of analysis to problems identified by police
agencies. In addition to analyzing data collected
internally, POP makes use of other government data, private
data, and sometimes engages in original data collection
efforts such as survey research.7 In addition, the
solutions to problems will not rely solely on department
resources but will attempt to mobilize efforts by other
government agencies, private businesses or voluntary
associations. Several of these projects have been very
complex, requiring persistent effort for several years.

The ICAP program assisted departments in establishing
new procedures for managing and disseminating information
and applying that information in decision-making. It made
some major contributions to effective police management.
POP also has made a major contribution in developing new
methods of analysis and focusing resources on substantive
problems. Case studies that used this approach revealed
how some problems that would ordinarily attract only
superficial police attention were really complicated when

studied thoroughly. It is still for citizens to identify
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the substantive problems, and it 1is toward involving
citizens in establishing department priorities and planning
that the next paradigm focuses.
Communitv-Oriented Policling

A second paradigm is the community-oriented policing
(COP) paradigm. Its emphasis 1s on establishing stronger
relationships between police officials and citizens in the

8 The primary assumption, which is supported by

community.
a spate of recent research findings, is that police cannot
solve crime alone because there are too many variables
beyond the direct control of the police department. 1In
order to create a secure community for people, a police
departmenﬁ is dependent on the cooperation of citizens to
provide information and resources that can be used to
address the underlying problems that contribute to crime.
Police must work with citizensn in the community to
strengthen the conditions that contribute to crime control
as well as the overall quality of life.
Nelghborhood-Oriented Policing. One of the most
comprehensive efforts to implement community-oriented
policing in a large city has been occurring in Houston,
Texas since 1982 under the direction of Chief Lee P. Brown.
Known as neighborhood-oriented policing (NOP), the focus is
on city neighborhoods as the geographic unit through which
to organize the joint efforts of officers and citizens. In

1983, shortly after arriving ih Houston, Chief Brown
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completed an Ass_es.snnn;_o_f_zmbl.ems_and_ls.suas_m_&he
Houston Police Department (1983) and subsequently developed
a Plan of Action (1983) which provided the philosophical
guidance for the program experimentation which followed.
In 1986, the first in a series of Executive Sessions was
held to determine how to implement the new style of
policing in Houston. The term "neighborhood-oriented
policing" was actually coined dﬁring that session.

The members of the Houston Police Department refer to
neighborhood-oriented policing as a philosophy of policing
to indicate that their effort to work with the
neighborhoods will not start or stop with the success or
failure of any particular program. Rather they will
continue to learn from their experiences with diverse
programs about how to improve the delivery of police
service to the people of Houston. The care program that
initiated the effort is the Directed Area Responsibility
Team (DART) prégram. One purpose of DART was to establish
a more positive relationship with the community. From
DART, numerous programs have been developed by adapting
DART concepts to new areas of the city. The DART program
incorporated several of the concepts of the ICAP program,
but it also added other dimensions. 1In total, it consisted
of ‘seventeen different strategies. Of particular interest
to this research are the community interaction strategies.

These included neighborhood meetings between officers and
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residents in the police district, and citizen contacts
initiated by officers with citizens living in their beats.
The DART program, therefore, provides an opportunity to
test part of the theory that community contacts improve the
understanding officers have of citizens. Other programs
have applied concepts of DART in different contexts to
other areas of the city. These program variations provide
a rich setting in which to examine the effects of specific
program activities on officers. Establishing a positive
relationship 1is, of course, a two-way process involving
attitudes on the part of citizens as well as officers.
This research will focus on the effects of these programs
on the officers attitudes.
Neighborhood-oriented Policing and the Sexvice Stvle.
The service style is the most consistent with the
neighborhood-oriented policing philosophy. aAn officer
adopting a service style is selective about where he
devotes his energies, but the selection of priorities is
determined in response to the concerns of the residents in
the neighborhood to which an officer is assigned rather
than the internal priorities of the organization (such as
crime-fighting). The selectivity is operationalized
through the officers' responsiveness to people. The
service style officers are also less aggressive. They do
believe that vigorous law enforcement is important to

solving some types of problems, but they also believe that
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law enforcement can be done professionally, within the
context of the constitution and the democratic values of
:soc:i.ety.9 The problem i1is how c¢an administrators who
approach police administration from the philosophical
perspective of neighborhood-oriented policing encourage
officers on the street to be more responsive and less
aggressive than they may have been under more traditional
poiice administrators? The changes in approaches to
police administration are experiments which present
opportunities to examine the effects of institutions on
human beings. Specifically, it provides an opportunity to
determine how officers change in their thinking about how
they should relate to citizens.
Ihe Process of Change

The Resistance of the Police Subculture

While progressive police administrators are beginning to
realize the need for fundamental changes in police
organizations, acceptance of change at the street level is
another matter. The rationale of the traditional
organization has had several generations to become
inculcated into the ideology of the police subculture. The
police subculture poses a difficult challenge for control
to any administrator. It is even more difficult for
administrators who are trying to implement changes based on
. fundamentally different values. The police

subculture has evolved among street officers in response to
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traditional approach to police administration as well as to
the risk of the Jjob. Officers typically accept the
purposes and methods of policing that traditional
administrators advocate while simultaneously developing
strategies of avoiding control and punishment.
Traditional organizations have given the greatest weight
to felony arrests in performance evéluations of officers
for so long that for many officers there is an intrinsic
satisfaction from apprehending suspects for serious crimes.
While law enforcement is rewarding, it is also dangerous.
The uncertainty of who is dangerous and who is not provides
an incentive for officers to be suspicious of everyone.
The punitive orientation of the organization makes
officers distrustful of administrators. Although
administrators long refused to officially acknowledge it,
the complexity of street:- work requires the exercise of
discretion. The exercise of discretion makes the
correctness of officers' actions subject to interpretation.
If actions are interpreted as mistakes by supervisors,
officers are punished. Therefore, officers have a strong
incentive to conceal their activities from supervisors.
In an occupation that 1s dangerous, survival is
dependent on cooperation among one's peers. The potential
danger of citizens and the uncertainties of support from
administrators motivate officers to rely on each other for

subport. Trust is established by making oneself vulnerable
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to others. Trust is established among dfficers by
vioclating policies (Kinnane 1979, 51). Officers who take
actions that deviate from official policy share the same
vulnerability to sanctions as théir peers. Therefore, they
can be trusted to conceal the infractions of their peers
because they are dependent on thelr peers td help conceal
their own infractioms. This pressure to support one's
peers and withheld information makes supervision difficult.

Initially, many officers perceive the philosophy of
neighborhood-oriented policing to be antithetical to the
values of the police subculture. The values of the police
subculture reject the service style as not being "real
police work". What is "real police work" is
crime-fighting, which has been most highly rewarded in the
payoff rules of traditional police organizations. The
service style is viewed as another form of public relations
that distracts officers from crime-fighting.

Given the commitment of the traditional organization to
crime-fighting, all civilians are potential law violators,
and law violators have an incentive to injure officers in
order to escape arrests. Therefore, there is a certain
amount of risk in contacting people. Requiring more
interaction with citizens poses more risk for officers. As
one Houston Police Officer pointed out, "When you go
knocking on peoples' doors, you never know what your

walking in on" (R.A.W. August 1986). Officers do not want
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to take risks that are unnecessary, and in their view
community contacts for public relations purposes are
unnecessary.

Furthermore, officers have been told repeatedly that
community contacts increase the temptation for corruption.
Soﬁe officers have argued that neighborhood-oriented
policing will ﬁndermine professionélisnh Finally, officers
try to aveoid social situations with citizens because they
are afrald of being put in awkward situations.
Fraternizing with the public is viewed as fraternizing with
suspects. Officers generally assume that the public
dislikes police officers. Many citizens feel a 1little
fearful when approached by police. Officers generally
assume that citizens would rather not have them around when
there is no need for police protection.

What rational police officer who heard the same
supervisors, who had been enforcing the rules of the
quasi-military police organization, begin advocating
neighborhood-oriented policing (although with some
tentativeness since the supervisors probably do not
understand it well themselves) would not think they were
the defendant in Kafka's trial? Wwhy would they believe the
supervisor? They are being told that their fundamental
beliefs are wrong. What process would they go through to
learn the value of at least cooperating with the new

approach if not supporting it?
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The Learning Process

Research has found that officers' perspectives of
citizens' attitudes toward the police are inaccurate
(Wilson 1983, 95-96). While citizen surveys indicate that
citizens are generally supportive of the police, surveys of
police personnel indicate that officers think civilians are
not cooperative with police. Wilson attributes this
difference between the citizens' actual. attitudes and
officers' perceptions of citizens attitudes to "the fact
that the average patrolman in a big city is most frequently
in contact not with the ‘average citizen,' but with a
relatively small number of persons who are heavy users of
police services (willingly or unwillingly), and his view of
citizen attitudes 1is strongly influenced by this
experience" (Wilson 1983, 96). If this explanation is
correct, then the programs that expose officers to a more
representative group of citizens by broadening the variety
of citizen coni:acts should result in officers having more
accurate perceptions of the people they serve.

For neighborhood-oriented ’policing to work, learning
must occur. Most officers misjudge public attitudes toward
them because of information bias inherent in the design of
the traditional police organization. The effort to
insulate officers from the public distorts officers
perceptions of the context in which they work. It is an
assumption of neighborhood-oriented policing that most
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citizens are allies rather than as adversaries. If this
assumption is correct, then increasing the contact with a
more representative group of citizens in a neighborhood
should result in learning for the officers.

The neighborhood-oriented policing programs provide a
variety of ways for officers to have encounters with
citizens. Through these encounters, officers will meet
more people; officers will learn that most people are
basically good people that are concerned about the security
of their own neighborhoods. These people appreciate the
work officers are doing and are cooperative in helping them
do~it. Most citizens will not threaten the officers. They
can and will provide officers with information on crimes
and suspects. If officers act on that information, they
may be able to increase the probability of making arrests.
From these encounters, officers may acquire a greater
respect for the citizens. As a consequence, the officers
will be more responsive to citizens' concerns and be more
open to addressing a wider array of problems. They will
also acquire an understanding of why aggression in the
wrong context is counter-productive.

Conclusion

Herbert Simon (1983, 2:273) stated, "behavior may be
subjectively rational but is unlikely to be objectively
rational in a complex world...To predict how economic man

will behave we need to know not only that he is rational,
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but also how he perceives the world--what alternatives he
éees. and what consequences he attaches to them."
Individuals learn by trying alternatives and receiving the
consequences of thelr choices. Two ways they can be taught
are by showing them new alternatives to try and by changing
the payoffs and consequences of alternatives about which
they already know. The argument of the proponents of the
community-oriented policing paradigm is that officers who
have worked in a traditional organization have
systematically been denied choices of certain alternative
courses of action. Therefore, they have not been aware of
the possible detriments and benefits of other choices. The
important alternative is citizen contacts. The traditional
organization has discouraged contacts between officers and
citizens. The methods of assignment and patrol have
inhibited contact. This lack of dontact is the reason
officers in the 60s had not learned what types of language
and approaches were offensive to some groups of people.
Just as they did not know what is offensive, they also do
not know of the possible benefits of knowing people in
their beats. If officers and citizens never communicate,
officers cannot be aware of what citizens can tell them
about crime or crime problems.

Neighborhood-oriented policing encourages contacts that
were discouraged in the traditional organization. The

initial incentive is through the development of a program
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that restricts officers from other nonproductive activities
(roaming around all over town) and provides a payoff for
making citizen contacts. (Recording citizen contacts on
the workcards). Thus the officers have a different course
of action to take. We can speculate on what happens based
on prior analysis and research.

As officers initiate contacts, people will talk to
officers. What would people discuss with a police officer?
What they didn't like about the way the 1last officer
treated them? What kinds of mischief is occurring in the
neighborhood that they wish would be stopped? Who is
dealing drugs? Where the crack houses are? Who steals?
Where the inventory of goods is kept? That there is a
strange new operation in that backyard--always repainting
nice cars?

It would depend on who the officer is talking with, what
the person knows, and what that person is willing to tell
the officer, but if the theory and implications of the
research are correct-—as interpreted by the Community-
Oriented Policing paradigm--then officers will learn about
their own behaviors that citizens dislike, about the
problems citizens are worried about, and what officers can
do to help citizens better. Officers, therefore, will have
acquired even more choices of action. If the organization
is flexible enough to let officers experiment with their

own ideas about how to solve these new problems about which
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citizens have informed them, then officers will learn from
their experiences about the consequences attached to these
new alternatives. They will then be able to make better
decisions about how to help peopie with their problems more
effectively in the future. In many instances, their
choices would include traditional law enforcement methods.
In other cases, it is very different. 1In some instances
officers may use combinations of traditional and
nontraditional law enforcement methods?

As officers discover new methods of effective action,
they would recognize the contributions citizens make
through the provision of information. Citizens would
acquire credibility as a source of information. Officers
would realize that most people are basically good--even in
blighted areas. The reciprocity for responding to
citizens' concerns would be a payoff to the officer.

As officers attitudes begin to change, the decisions
they make may reinforce the new style. Officers will
receive payoffs for their choices. The payoffs will either
reinforce or refute the value of the method. If the theory
of community-oriented policing is correct, then officers
attitudes toward citizens will change. If the officers
attitudes do not change, then either citizens are not that
heipful, (a challenge to the hard core of the paradigm) or
the programs are not working well in the way they structure

interactions, e.g., contacts may not be an effective way to
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obtain information. Meetings may or may not help. This
research, therefore, will provide insights into the types
of activities that can make neighborhood-oriented peolicing
most effective.

It is possible that this process is affected by numerous
contextual variables. Officers may be assigned in areas
where people cannot tell them much about crimes or
suspects. There may be areas where people want to
cooperate but do not know much about crime. People in poor
neighborhoods may not have the resources to assist
departments as much as people 1in higher income
neighborhoods can. They may not be able to purchase all of
the hardware that an officer conducting a security survey
might recommend. The context in which officers work may
affect how fast the process occurs or if it occurs.
Officers assigned to night shift, for example, have limited
opportunities for citizen contacts, and for these officers,
the process may not occur at all. The types of calls to
which officers respond may affect their perception of the
people in the community. The impressions of the housing
conditions may also affect the officers impressions of the
people. Language differences may make it difficult for
officers to obtain an accurate perspective of the people.
The effects of new citizen contacts may be limited by the
other experiences officers have. But even 1in poorer

neighborhoods, most people are not criminals. The change
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in officer attitudes may even be greater in areas where
previous officer experiences have been the most negative
and, therefore, the most distorted. The effects of these
contextual variables must be controlled.

Identifying whether officers change in their attitudes
as a result of exposure to the programs is an empirical
research question that will be pursued in subsequent
chapters of this dissertation. Chapter II will review the
empirical research on the traditional theory of police
organization and show that the traditional organizations
have failed to meet their objectives. Chapter III will
describe the efforts to change. Chapter IV will describe
the setting of this research more fully. Chapter V will
develop a model of the process of change and some
propositions for testing. Chapter VI will describe the
methodology for testing the propositions. Chapter VII will
report on the results of the analysis, and Chapter VIII
will assess the implications of the findings for

contemporary police administrators.
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Footnotes

1The relationship of attitudes to behavior is a
controversial one. This relationship itself is an
empirical proposition subject to testing, and empirical
studies have shown the assumed relationships do not always
exist. This study will be addressing certain specific
attitudes. One 1s officers' perceptions of danger.
Analysis of the effects of fear on Judgement in the
military context have shown that fear interferes with
judgement and prevents officers from applying their
training. For an analysis of the affects of the
perception of danger in the police context, see Sterling,
James W. (1972) cChanges in the Role Concepts of Police
Officers, Gaithersburg, Maryland: International
Assoclation of Chiefs of Police. Other attitudes will
concern officers' assessments of the value of citizens as
a source of information. Officers were asked if they
actually do make use of information that citizens provide.
Finally, some preliminary analysis of complaints received
by officers in and out of the experimental programs will
be offered. 8Still, for this study, the linkage must be
considered a working hypothesis. We can not know how
officers' responses to a survey on risk correlates with
their feelings during thelir encounters. We alsc do not
know details about the actions they take based on
information. Finally, the available data on complaints is
not sufficient for a rigorous time series design. It is
a working hypothesis that this linkage exist, but evidence
must walt for a study with additional funding to actually
observe officers' behavior.

2This contention is based on an accumulation of research
which will be reviewed in more detail throughout this
study, but they can be highlighted hear. Police response
time is not important to the outcomes of calls for service
unless citizens who are involved in the incident report it
promptly (Board of Police Commissioners, 1979). The most
important information determining whether or not a case is
solved is the information officers obtain from victims and
witnesses at the scene of the crime (Greenwood and
Petersilia, 1975). The most dimportant evidence
determining whether or not a conviction is obtained is the
testimony)of a victim or witness (Forst, Lucianovic and
Cox, 1977).

3Greenwood, Peter W. and Joan Petersilia, (1975), ZThe

Criminal Investigation Procesgs--Volume I: Summaxy and
Policy Implications, Santa Monica, California, RAND
Corporation.
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' Footnotes (Continued)

4Different samples produce different values that are
generally slightly higher than this figure. Goldstein
(1977, 24) mentions several studies, all with values
slightly higher than 80 percent.

5There are other typologies of officers styles. James Q.
Wilson developed a scheme with three categories:
legalistic departments 1in which the officers were
influenced by 1law and bureaucratic rules, service
departments in which the officers were professional but
non-bureaucratic, and fraternal in which the officers were
nonprofessional (Wilson 1968). Kinnane identifies five
styles that can be Juxtaposed with those of Brown's
(Kinnane 1979, 75-101). Kinnane also 1identifies
crime-fighters, for which he provides a similar
description to those of Brown's. He identifies producers
as Brown's clean beat crime fighters. Kinnane identifies
avoiders, but does not have a counterpart in Brown's

- service-oriented style. As Brown noted, this style is a
relatively new and is comprised primarily of younger
officers who have some affinity to the ideology of the
60s. Kinnane identifies a safe style in which officers do
their jobs but without too much aggression, and a street
policing style which is physically more active but does
not resort to illegal methods. The main difference
between the latter two styles is age, and both appear to
conform approximately to Brown's professional style.

6Garm:l.re, Bernard L. (1977), "The Future of Police
Service," in Local Government Police Manadement,
Washington, D. C.: Published for the Institute for
Training in Municipal Administration by the International
City Management Associlation.

7For example, see the discussion of the New Briarfield
Apartment Complex and the Thefts From Vehicles in Shipyard
Parking Lots in Eck and Spelman (1985).

8Community—oriented policing programs have generally been
implemented after problems developed between police
departments and the community, and an objective has always
been ot improve community relaitons. The San Diego
Community Profile project, for example, was initiated by
a new chief to improve community relations, Many of the
Team Policing Programs were initiated to improve community
relations that had deteriorated in the context of the
broader political turmoil (Sherman, et al. 1977). The
DART program in Houston was initiated out of the need to
establish better relations, especially with some minority
communities.
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Footnotes (Continued)

9The Houston Police Department emphasized both vigorous law
enforcement and adherence to democratic values in its Plan
of Action.
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CHAPTER II
ANOMALIES TO THE TRADITIONAL THEORIES
OF POLICE ORGANIZATION

‘"In the previous chapter, it was argued that the
traditional model of police organization had resulted in
detachment of officers from the community. It was further
argued that fhe traditional model had not proven to be
effective. In recent years, several major research
projects have challenged the fundamental premises of the
traditional model. In this chapter, that research that
will be reviewed. It will be shown that none of the key
assumptions of the professional model have been supported
by research. The effectiveness of the professional model
has been refuted in terms of its own objectives.

Police Operations

Breventive Patrol

The first project to be reviewed is the Kansas City
Preventive Patrol Experiment (Kelling et al. 1973). This
study examined the relationship between the number of
officers on patrol and the amount of crime and public
security. The study was conducted in the South Patrol
Division of Kansas City, Missouri. At that time, the city
was divided into three patrol divisions and 69 beats. The
South Patrol Division had 24 beats. Of these, 15 beats
were matched into five groups of three beats each on the
basis of crime statistics and demographic characteristics.

.In each of the five groups, one of the three beats was



designated a proactive beat in which the number of patrol
officers was doubled. Another beat was designated a
control beat in which there was no change in the number of
patrol officers. The remaining beat in each matched group
was designated as a reactive beat. Officers were allowed
to respond to calls for service in the beats, but they were
not allowed to patrol in those beats during their
uncommitted time. Victimization surveys were used along
with reported crimes to determine what deterrent effects
there were from doubling the number of patrol officers.
Citizen surveys were conducted to determine the effects of
patrol on citizens' sense of security. The results
indicated that there were no significant differences in
crime among the three areas. The number of officers on
patrol did not deter crime.

This study was not without controversy (Larson 1975 and
Davis and Knowles 1975).1 There were problems in
maintaining the experimental areas, especially those areas
with reduced staffing (Kelling, Pate, Dieckman and Brown
1974, 54-66, and especially 62). The study did indicate,
however, that staffing could be altered substantially
without significant effects, and police administrators had
substantial time and resources with which to experiment.
Response Time

Immediately following the Preventive Patrol Experiment
was the Response Time Analysls study (Kansas City,
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Missourl, Board of Police Commissioners 1979). The
response time analysis study examined the effects of
response time on four outcome variables that were commonly
assumed to be important measures of police performance
including: (1) the probability of making an arrest, (2) the
probability of finding a witness that could provide
information leading to the apprehension and conviction of
a suspect, (3) the seriousness of citizen injury, and (4)
citizen satisfaction with response time.

The study measured three response time intervals:
report, dispatch, and travel. To measure travel time, nine
trained observers were placed in patrol cars to accompany
officers assigned to the beats that ranked in the highest

2 The

quartile of robberies and aggravated assaults.
observers measured the travel time from the time the
officer began to respond to the call until the time the
officer arrived at the scene of the incident. A content
analysis of the dispatch tapes was conducted to determine
the amount of delay in response as a result of dispatching.
Citizen interviews were conducted to determine the amount
of delay in reporting calls for service and the reasons for
any delays that might be focund to occur.

The study found that police response time had no effect
on the examined outcomes because half (50.3 percent) of the

crime calls were not even discovered until after the

suspect had left the scene. Among those crimes in which
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citizens were involved, substantial reporting delays still
rendered rapid police response time ineffective. Citizens
often were detained or constrained from calling until the
suspect left the scene. In many cases in which on-scene
arrests were made, it was because citizens knew or could
identify the suspect and could tell the officer where the
suspect lived. Arrests that appeared to be dependent
strictly on rapid response time occurred in only 3.7
percent of the 949 Part I crime cases. Out of all 1,308
crime cases, there were only 56 such cases. Of the total
7,101 calls for service, less than one (0.78) percent
resulted in an arrests that appeared to be dependent on
response time,

The availabillity of witnesses was dependent on delays in
reporting, but it was not dependent on delayvs in dispatch
or travel times. While the crudeness of the measures did
not allow any definite conclusions about the seriousness of
the injuries, it was found that officers traveled faster to
incidents that had more serious injuries. Variations in
response time were not related to the speed of recovery (as
measured by the length of hospital sﬁay) for incidents
involving injuries of equal seriousness.

The major responsibility £for delays was with the
citizens reporting the incidents. If citizens 4&id not
report an incident while it was still an emergency, then

response time did not matter. Fifty percent of the
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citizens took longer than 6 minutes to report a Part I
Crime. A replication of this study found similar delays in
four other cities (Spelman and Brown 1984). The delays
occurred while citizens obtained more information about
what had happened, They were a rational information
gathering process on the part of the citizens, and they
could not be significantly reduced. Even if the delays
could be reduced to zero, the impact would not be that
substantial on the outcomes of incidents. One of the
study's conclusions was that police administrators need to
look for another strategy of using their resources.

The concerns of police administrators that citizens
would not accept a different strategy were also allayed by
the study. It found that citizen satisfaction with police
response time depended on the tybe of call, how important
citizens thought response time was to the call, how soon
they expected the police to arrive, and how soon they
perceived the police to arrive. If they thought the police
arrived sooner than expected, they were satisfied. If the
police arrived later than citizens expected, citizens were
dissatisfied.

Criminal Investigations

If preventive patrol could not deter crime and rapid
response time could not bring criminals to justice, then it
must be up to the detective bureau to deliver the coup de

grace to criminals. Unfortunately, it was negative
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research findings that delivered the final coup de grace to
the traditional beliefs about effective police operations.
The Rand Corporation conducted a study of the detective
bureaus using data from a variety of sources (Greenwood and
Petersilia 1977). A survey was sent to more than 300
cities with a respdnse from 153 agencies. Intensive case
studies were undertaken in 25 departments. Finally, they
made use of secondary analysis of evaluation studies made
in wvarious departments. Particularly useful was the
computerized case assignment file developed in the Kansas
City, Missouri, Police Department.

Among the more salient conclusions of this study were
the following. Most cases assigned to detectives would
never be solved. More than half of the cases receive only
superficial attention. The most important factor
determining whether or not a suspect would be apprehended
was what victims and witnesses tell field officers at the
scene of the incident during the initial contact.
Subsequent investigation seldom adds information that makes
a unique contribution to the solution of the crime. During
the course of investigations, more tangible evidence is
collected than i1is effectively processed. Latent
fingerprints rarely provide the only source of identifying
a perpetrator. Most cases that are not solved on scene are
solved by routine police procedures. Investigators 4o not

provide sufficient documentation in cases to prevent

40



dismissal or provide prosecutors with a strong plea
bargaining position. Crime victims want to be kept
informed of the progress of their cases. Differences in
training, staffing, and workioad have no effect on
clearances rates. The organization of investigation
divisions has no effect on the performance of the
investigation function.

A study of the post arrest investigation by the
Institute of Law and Social Research (INSLAW) found that
the most important evidence determining whether or not a
conviction was obtained was the testimony of a victim or
witness (Forst, Lucianovic and Cox 1977). Tangible
evidence such as fingerprints or results of laboratory
analysis could strengthen a case if testimonial evidence
waé available, but by itself, was rarely sufficient to
obtain a conviction. A major implibation of this research
was that a significant improvement in the performance of
the criminal justice system could be made by examining the
factors that deterred cooperation from victims and
witnesses and developing programs to overcome those
obstacles.

Forensic Evidence

An impetus for the development of a scientific approach
to crime~-fighting was the series of Supreme Court decisions
that restricted the conditions under which confessions

could be used in court. An alternative to reliance on
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confessions was the development of the forensic sciences by
which a person's presence at the scene of a crime could be
determined independent testimony of witnesses or a
suspect's confession. A study sponsored by the National
Institute of Justice examined the proficiency and
performance of crime laboratories. It challenged the
accuracy and reliability of test results from laboratory
analysis (Peterson 1974 and Peterson 1978). The study
created sample tests for crime laboratories and assessed
the accuracy of the results of the tests. Among the
problems identified in that study were, "misinterpretation
of the results by the examiner resulting from carelessness
or lack of experience; failure to employ adequate
methodology or failure to employ appropriate methodology:
mislabeled or contaminated primary standards; and
inadequate data bases or standard spectra" (Peterson 1978,
258). Many of the problems in failing to correctly
identify variocus types of sample specimens resulted from
inédequate budget and poor management, difficulties in
maintaining the paper trail from a crime scene to the court
room linking the evidence to the case. The evidence seldom
resulted in the identification, location, and apprehension
of suspects.
Arrest Conviction Follow-up Study

An unpublished report from the Response Time Analvsis
study corroborated many of the findings of the Rand and
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INSLAW studies. This Arrest/Conviction Follow-up study was

designed to test whether or not rapid response to a call
had any effect on the Jjudicial decisions--the long term
outcome of the case--measured by how far the case proceeded
through the criminal justice system. The logic of this
measure was that the criminal Jjustice system requires a
series of decisions about ‘the guilt or innocence of a
suspect. The further a case proceeds through the system,
the more stringent the requirements on the evidence become.
Thus there are more cases 1in which a suspect is booked than
charged, more cases that are charged than tried, more cases
in which a suspect is tried than receives a conviction. A
case can be dismissed at any point in the system for a
variety of reasons--one of which is the lack of sufficient
evidence. The assumption is that the better the case is,
the less likely it will be dismissed because of lack of
evidence, and therefore, the higher the probability that it
will pass to tﬁe next decision point in the system. The
study examined all of the cases in the Response Time
Analvsis study data set that resulted in an arrest either
at the scene or during the follow-up investigation, and a
matched sample of cases for which no arrest was made.

The study found that arrests made at the scene resulted
in more decisions to detain the suspect in the system than
arrests made subsequently to the on-scene investigation.

Once a suspect escapes the scene without being identified,
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it is difficult to build a case capable of obtaining a
conviction. No difference was found in the 3Jjudicial
decisions for on-scene arrests and response-related
on-scene arrests. The most important source of information
for identifying the suspect was the victim, witness, or
security guard at the scene of the incident. Tangible
evidence (the type obtained through forensic science)
tended to be collected when other evidence was not
available and did not increase the likelihood of arrest or
retention of the suspect in the system. The results of
this study supported three emerging themes from the
accumulating research. First, police departments are
dependent on citizens for the crucial information that
results in the arrest and conviction of suspects. Second,
the information from citizens is generally obtained by the
police officers at the scene of the initial investigation.
Third, forensic science evidence is not that crucial to the
arrest or conviction of a suspect.
One- vs. Two-Officer Cars

Additional studies challenged assumptions about the
operational procedures within departments. San Diego
implemented an experimental design in which areas that had
previously been patrolled by one-officer units were
switched with areas that had been patrolled by two-officer
units, while maintaining control groups of unchanged areas

(qudstun et. al. 1977). One-officer patrol cars were
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found to be as safe as two-officer units. For traffic
miles driven, the number of accidents were about the same.

There were fewer assaults on officers in one-officer units
and also fewer incidents of resisting arrest. One-officer
units also received fewer citizens complaints from
citiéens. The explanation for the reduced number of
complaints was that "an officer working alone is likely to
be more courteous and resourceful than officers working in
a team, solely because the solitary officer must be more
cautious in dealing with difficult or threatening
situations" (Boydstun et. al. 1977, A-5). One-officer
units did request more backup which may have provided the
necessary support in dangerous situations, but it is more
efficient to send a backup when it is needed than to send
two-officer units to the numerous calls that only require
cne unit to handle them. While two-~officer units did-
service calls faster than one-officer units, the time saved
did not offset the cost of having an extra officer in the
unit. Costs of one-officer units were substantially less.

Overall, one-officer units were more efficient than
two-officer patrol cars.

Contrary to intuition, sending two one-officer units to
emergency calls had more rapid response times than sending
one two-officer unit. The findings established a strong
argument for the use of one-officer patrol cars. In

contrast to the empirical findings., officers tended to
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favor two-officer units, especially younger and lower
ranked officers, and the preference was more pronounced for
officers in areas of the city that were considered to be
dangerous.

The relationship between the number of units and
response time was reexamined using the Part I crime data
from the Kansas City, Missouri, Response Time Analvsis
study (Kessler 1985). An operations research model was
developed which deduced that for the experimental
conditions in San Diego and the policies in Kansas City,
two-officer units should be able to respond more rapidly to
calls for éervice than one-officer units. The Kansas City
data, however, substantiated the findings of the San Diego
study. An interview with a Sergeant, who was the
supervisor of the study's field observers, indicated that
officers in one officer units had an incentive to respond
rapidly to backup up another officer whereas officers
traveling together did not have to worry about a partner
being Jeopardized while waiting for assistance. The values
of the subculture motivated a more rapid response for two
one-officer cars than for one two-officer car or one
one-officer car. These studies revealed the potential
effects the subculture has on police officers' motivation

to perform.
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Qrganjzation and Performance
Indianapolls Study

An extensive research program examined the effects of
organization on police performance at several sites.
Ostrom, Baugh, Guarasci, Parks and Whitaker (1973) examined
the effects of organization on the performance of police
agencies in the Indianapolis Metropolitan Area. They used
a most similar systems design and matched areas of the city
of Indianapolis with independent communities of similar
demographic characteristics. The independent variable was
the size of the police agencies serving the neighborhood.
The Indianapolis neighborhoods were served by a single
large agency of approximately 1,100 officers, while the
independent communities were served by police agencies
ranging in size from 21 to 37 personnel. Citizens were
interviewed to obtain their evaluation of the quality of
police service along five dimensions including (1) response
time, (2) the increase in c¢rime, (3) police-citizen
relations, (4) police corruption, and (5) the overall
quality of service.

The study found that citizens who 1lived in the
independent communities were 1less 1likely to have been
victimized by crime than citizens in the Indianapolis
communities. Furthermore, crime victims in the independent
communities were more likely to report the incidents to the

police than crime victims in the Indianapolis
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neighborhoods, and the smaller agencies had a higher level
of follow up on the reports in more incidents. The study
also found that more <citizens in the independent
communities received assistance from the police than
citizens in the Indianapolis communities. When assistance
was requested, the police arrived quickly in more cases in
the independent communities. Citizens receiving service by
the smaller agencies were Jjust as satisfied with the
quality of service as citizens receiving service by the
larger agency.

A greater percentage of citizens in the independent
communities knew police officers, and they tended to know
more police officers than citizens in the larger community
did. It could be expected that these relationships would
provide more opportunities for the citizens in the
independent communities to exchange information with
officers. Citizens in the independent communities were
more likely to rate police-community relationships highly,
and were more likely to rate the overall Job done by the
agency more highly than citizens receiving service in the
Indianapolis agency. The conclusion of the authors was,
"in the area studied, police under local community control
are more effective than centrally controlled, citywide
police in meeting citizen demands for police protection"

(Ostrom, Baugh, Guarasci, Parks and Whitaker 1973, 51).

48



The study also compared the efficiency of service
provided by the large and small agencies. The per capita
cost of service for the large agency was larger than the
per capita cost of the small agencies. The cost of the
resources allocated to the neighborhoods in the large
jurisdiction, however, were less than the cost of the
resources in the independent communities. It was not clear
that the lower level of output in the larger agency was
equal to the reduced cost.

In comparing the internal ‘structures of the small and
large agencies, the study found that the large agency was
broken into a large number of specialized tasks while the
small agencies provided more generalized patrol service.
There were fewer officers on patrol for the neighborhoods
of the large agency than there were for the small agencies.
The large agency had more specialists operating in
isolation from the community. The authors suggested that
the patrol orientation of the smaller departments might
allow for more interaction of citizens with generalist
officers who have the flexibility to be responsive to their
demands.

Chicago Metropolitan Area Studv

A similar study extended the generality of these
arguments to poorer and black communities. Elinor Ostrom
and Gordon P. Whitaker (1974) examined the citizen

evaluations of police in two small, black communities with
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independent police agencies and similar communities which
received service from the Chicago Police Department.

The study found that c¢itizens 1in the independent
communities received equal or higher levels of police
service than the citizens of the Chicago communities.
Citizens of the independent communities were significéntly
more likely to report that they did not stay at home at
night because of fear of crime, that they received high
levels of police follow-up to reported crime, that they
believed the local police were honest, that they agreed the
local police had the right to take any action necessary,
that the local police look out for the average citizen, and
that the local police treat all equally before the law
(Ostrom and Whitaker 1974, 333-324). The finding that
citizens in a small black community were leés likely to
believe that their police were corrupt directly contradicts
the assumption of the professional model that large
centralized bureaucracy insulates officers from corruption.
St. Loulg Metropolitan Area Study

The explanations suggested in the 1Indianapolis
Metropolitan Area study were further examlined with data
from the St. Louis Metropolitan Area. The unit of analysis
was neighborhoods within the SMSA and the sample consisted
of 44 neighborhoods selected from lower middle income
areas. Parks (1979) found that Departments that had more

patrol-oriented strategies and patrol availability were
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perceived by citizens in the neighborhoods to have a higher
patrol frequency (visibility). Citizens also perceived
response time to be faster in neighborhoods where more
pétrol-oriented production strategies are employved - and
where patrols are seen more frequently (p. 180). He
further found that patrol presence was highest in
neighborhoods served by small departments (p. 180), and
that medium sized agencies had the quickest response time
(p. 182). Finally, using a proxy measure for
responsiveness consisting of citizens perceptions of the
honesty, courtesy, and fairness of officers, Parks found
that small to medium sized departments were more responsive
to citizens needs than were large departments (pp.
226-231).
Police Services Study

In order to analyze the effects of consolidating
government services, the Police Services Study used an
industry approach to the study of police service (Ostrom,
Parks and Whitaker 1978). In the industry approach, police
agencles are viewed as producers of a service rather than
as departments or bureaus related to a particular
government structure. Producers are classified by what
they do rather than by their legal relationship with a
governmental unit. Producers of police service may provide
services such as patrol, criminal investigations, or

traffic control. The recipients of these services are
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citizen-consumers. Any one producer, however, may not
provide all of the services. For example, a police agency
may provide patrol and traffic services without providing
investigations. To receive investigative services, then
citizen-consumers would have to turn to another agency. If
producers provide services to citizen-consumers, they are
direct producers. Producers can also provide services to
other producers within the industry. For example, a
dispatch center might manage calls for several city police
agencies and a county sheriff within a standard
metropolitan statistical area. Detention facilities may
serve multiple police agencies through contractual
arrangements. Producers that serve other producers are
intermediate producers. Producers receiving the
intermediate service are then consumers of that service.
The Police Services Study identified these types of
arrangements.

The unit of analysis for the Police Services Study was
Standard Metropolitan Statistical Areas (SMSAs). A sample
of 80 out of 200 SMSAs was selected. SMSAs with
populations over 1.5 million were excluded from the sample,
as were SMSAs that crossed state boundary lines in order to
study less studied areas and to analyze the effects of
state laws.

Using the industry approach, police service does not

appear to be delivered strictly by hierarchical structures

52



alone. Consumers of police service are often served by a
multiplicity of producers who are organized into a variety
of arrangements. Within a consumption unit, producers may
provide service directly to thé consumers, e.g., police
patrol, or they may act as intermediate service producers
providing service to other producers, .e.g. » a crime
laboratory serving several police agencies. Producers may
have different consumers, and for any set of consumers
within an area, there may be no relationship, a regular
producer relationship, or an irregular production
relationship.

In some areas, agencies regularly interact to plan and
coordinate the simultaneous production of a given service.
Producers may also alternate their contribution to the
service by dividing responsibility for an area, or dividing
responsibility for an area for specified time periods.
Producers also alternate production among clientele.
Military police may patrol the same area as civilian police
but they are concerned primarily with the behavior of
military personnel. Finally, multiple producers may
duplicate efforts. They may provide service delivery to
the same consumers without coordination or alternation.

A variety of analyses and studies have been conducted
from this data set. Ostrom, Parks, and Whitaker (1978)
found that the administrative overhead increased as the

size of departments increased. While the ratio of officers
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to citizens is often higher for larger departments than for
smaller ones, large departments do not translate their
advantage into on street service. Larger departments have
fewer officers assigned to patrol on the street per 100,000
people served than small-to-medium~-sized agencies. with
respect to patrol service, consolidation does not
necessarily mean better service. Burglary in
investigations were conducted by large and small agencies.
For homicide investigations, smaller agencies tended to
rely entirely on larger agencies or to obtain assistance
from larger agencies. Larger agencies are also more likely
to have specialized divisions to conduct investigations.
Traffic control is conducted by a wide variety of local
police and state police and highway patrols. Often,
traffic control is produced by alternating responsibility.
For example, state highway @patrol control major
thoroughfares through a city while local police control
other streets.

Parks (1979) examined the argument that concentration of
service delivery organizations into larger c¢entralized
administrations would result in better performance. He
found that more concentrated metropolitan areas required
more officers to support the street officers during the
peak workload times of the day than less concentrated
metropolitan areas (Parks 1979, 165). More concentrated

areas had fewer officers on patrol per citizen than less
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concentrated areas. He suggested that larger agencies are
more task-oriented and smaller agencies are more
patrol-oriented.

Contrary to the traditional assumption that cooperation
is inhibited by multiplicity and fragmentation of service,
McIver (1978) found that metropolitan areas with more
producers and more service recipients formed more mutual
ald agreements and participated in more formal contracts in
order to achieve cooperation than areas dominated by a few
large agencies. While some police administrators advocate
consolidation to overcome the barriers that jurisdictional
boundaries impose, McIver showed that where there are more
smaller producers, they find ways of establishing
codperative arrangements to overcome the bérriers.
Ineffectiveness of Supervision

One method by which a hierarchical organization attempts
to control employees is by supervision through a chain of
command. An important principle of this theory of
organization is the unity of command which states that each
subordinate should report to one and only one supervisor.
It is assumed that officers throughout the chain of command
share common values and cooperate in working toward the
goals which the top commanders have established as the
goals of the organization. If subordinates values diverge
from those of supervisors, then subordinates are controlled

by monitoring of behavior and punishment when subordinates
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deviate from acceptable courses of action.

The effectiveness of supervision in the traditional
model is determined by two variables: (1) the similarity of
values, and (2) the capacity of supervisors to monitor.
David Allen and Michael Maxfield (1983) found that
supervisors' expectations had no effect on officer
préductivity. They examined the differences in arrest
productivity of officers who worked for supervisors who
mentidned quantity of work as an evaluation criterion and
supervisors who did not. Although officers' perceptions of
supervisors' expectations were reasonably accurate, there
were no differences in the number of arrests of officers
based on the supervisors' expectations. "Officer arrest
behavior does not appear to be influenced by supervisor
emphasis on quantity of work" (Allen and Maxfield 1983,
79) . They concluded,

One can infer that either supervisors' hierarchical

authority is not sufficiently strong to induce

performance or supervisory hierarchical control is

not an appropriate way to induce performance. The

latter thought 1s consistent with the Bargaining

model notion that officers have few problems evading

supervisory demands (Allen and Maxfield 1983, 81).
Houston Performance Evaluation Survey

The divergence in values among officers and supervisors
is revealed in the responses to a survey in Houston, Texas
regarding appropriate criteria for performance evaluation
(Kessler 1989). Officers and supervisors were asked to

rank five categories in order of importance as evaluation
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criteria for both officers and supervisors. The categories
were: accuracy, dependability, productivity,
safety-mindedness, and job knowledge.

All respondents value Jjob knowledge as the most
important criteria for rating either officers or
supervisors. Officers consider safety-mindedness the
second most important characteristic for officers, but they
ranked dependability as most important for supervisors.
Supervisors did not consider safety-mindedness to be an
important criteria for evaluating officers performance.
Seréeants ranked safety-mindedness fourth for officers, and
lieutenants ranked it last. Sergeants ranked accuracy
third in contrast to both officers and 1lieutenants.
Sergeants are the supervisors who must review and correct
reports, and as the accuracy of officers work improves,
sergeants jJobs becomes easier. Lieutenants do not directly
supervisor officers, and so this is less of a concern for
them; they ranked it fourth. Productivity for both
officers and supervisors ranks last according to officers
and sergeants, and next to last according to lieutenants.
These results illustrate a diversion of values among
officers and supervisors.

Effects of Supervision on Response Time

While the divergence of values is revealed in the

analysis of the survey of performance evaluation criteria,

the 1limitations on the capacity to monitor officers
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effectively is indicated in an analysis of data from the
Response Time Analvsis study (Board of Police
commissioners, Methodology, 1977). Data from the Part 1
Crime cases were examined to determine if response time by
officers was faster when supervisory personnel were sent to
the scene than when they were not (Kessler 1989). The
analysis found that officers respond more rapidly to calls
to which supervisory personnel also respond to the scene.
In those calls to which supervisors do not respond to the
scene, officers respond more slowly. If officers volunteer
for the assignment, however, they respond more quickly than
if they are involuntarily dispatched, independent of
supervision, which indicates that performance improves if
officers are self-motivated or have some interest in the
type of incident. These findings indicate that the
effectiveness of supervision is limited to incidents they
can directly monitor. The uncertainty of a supervisors
presence does not motivate officers to perform well in the
supervisors absence.

‘The results from Allen and Maxfield (1983), the analysis
of the performance evaluation survey of Houston Police
Department supervisors and officers, and the results of the
analysis of the Kansas City Response Time Analysis Study
data base all suggest that the traditional model of
hierarchical control of field officers 1s ineffective.

Allen's and Maxfield's analysis indicate that the values of
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supervisors do not have a significant effect on field
officers' Dbehavior. The data from the performance
evaluatiqn survey reveals the divergence in the values of
officers and supervisors. In particular, officers diverge
on the importance of safety—mindedness.‘ The analysis of
the response time data indicates that performance that is
directly monitored is better. but supervisors can only
monitor directly a small fraction of the calis to which
officers respond. Therefore, monitoring is generally not
effective in determining performance. The theory of
hierarchical control is not effective in contrblling police
field behavior.
Upgrading Personnel: Recruitment and Training

A major tenet of the professional model for developing
police departments is to improve the quality of personnel
through more careful recruitment and better training.
Departments have developed a variety of standards for
accepting applicants, many predicated on the assumption
thap policing requires the capacity to apply coercion
effectively. Pressure from courts to show the Jjob
relatedness of such standards as height and sex have
resulted in research efforts on these issues, which has
resulted in discovering even more anomalies to the

traditional model.
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Recrujtment Criteria
In an effort to determine the job-relatedness of height

requirements, an analysis of the effect of height on
officers performance was conducteé.by the Police Foundation
and the International Association of Chiefs of Police in
cooperation with the Urban Institute (White and Bloch
1975). The study examined data from five departments. The
quality of data varied substantially, and the sample sizes
for officers below the traditional height requirements were
small in some cities. Nevertheless, in cities with better
data, the relationship between officers height and
performance could not be established. For Nassau County,
New York, and Dallas, Texas, the two agencies with the most
complete data, the study concluded, "No statistically
significant relationship with height was found in either
department for assaults on officers, auto accidents,
department complaints, injuries on duty, or department
commendations" (wWhite and Bloch 1975, 6).

Between 1968 and 1974, the role of women in police
operations began to change dramatically. The number of
women on patrol during this time period increased from one
to 1,000 as a result of court rulings on civil rights
(Milton 1978)., An analysis of the impact of hiring and
utilization of women in the Washington, D.C. Police
Department compared male and female officers on a number of

dimensions. A class of women and men recruits were given
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identical training, and were assigned experimental
districts. A policy was established requiring supervisors
to . give men and women officers the same types of
assignments.

The study found that police women on patrol handled the
same types of call, encountered about the same number of
rebellious people and obtained similar results when they
had to handle rebellion. There were no differences in the
performance ratings of male and female officers. Both
sexes obtained similar levels of respect from their peers,
and both shared favorable attitudes toward citizens. Males
were more likely to become engaged in serious unbecoming
conduct. Women made fewer arrests and wrote fewer traffic
citations, partly because they were given more non-patrol
assignments. Women received more light duty because of
injury but there was no difference in absences due to
:thur:l.es. Oon the whole, the differences between the sexes
were not nearly as substantial as the traditional theory
would lead us to expect (Block, Anderson, and Gervais
1973).

Education and Training

The relationship of education and training on officers'
attitudes and performance was examined by Dennis Smith and
Elinor Ostrom (1974). This study made a distinction
between training and education. Training referred to

instruction in specialized police training programs or
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academies to prepare recruits with the specific skills
required for the police vocation or to renew or upgrade
specific skills of experienced officers. It was measured
in terms of the number of weeks of training. Education
referred to instruction obtained from college or university
institutions. It was measured in terms of the number of
college credits. Questionnaires were used to measure
officer attitudes. Citizen surveys were used to assess the
performance of departments, given variation in
professionalism by officers.

The study examined the relationship of education and
training to officers attitudes toward the value of the use
of force, the need for probable cause in order to arrest
citizens, whether Supreme Court decisions inhibited
effective law enforcement, officers' attitudes toward
lateral entry, and support or resistance to the military
model of organization (Smith 1976).

The study f'ound no relationship between training and
officers attitudes on any of the above issues. It found
some relationship between education and officer attitudes,
though these relationships were not strong or consistent
for all sized departments. More educated officers tended
to reject the use of force as a solution to crime.
Educated officers in middle sized departments had more
respect for citizens' constitutional rights to probable

cause. Younger officers with education were more accepting
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of protest and dissent. This relationship did not hold
for officers between 30 and 50 years of age. (This
relationship may be a period-specific. Data for this study
were collected in 1971.) Educated officers were more
accepting of 1lateral entry into police organizations.
Finally, there was no relationship between education and
officers attitudes toward the military organization.

The relationship between officers' attitudes and citizen
satisfaction with police service was also examined. The
hypothesis was that departments that had more officers with
professional attitudes would receive higher ratings by
citizens. Smith, however, found no relationship between
departments that had officers with more training or
education and "citizens experiences with, perceptions of,
or evaluations of police service" (Smith 1976, 217). The
eXception was that in neighborhoods served by more educated
officers, black citizens gave a higher overall rating to
police service.

Measuring a college education by the number of credit
hours includes very diVerse types of instruction. It is
not clear what type of instruction contributed to the
difference in attitudes of officers, as the authors
acknowledge. As the relationship of education to police
activities becomes more clearly specified, the relationship
between education and officers attitudes could be expected

to strengthen. We might speculate, for example, that
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because the attitude measures above are.political issues,
an education in political science would affect officers
attitudes on these issues. |
Conclusions

The results of the numerous research projects summarized
above challenge the basic propositions of the traditional
theory of police administration. . The result of this
research 1s that the assumptions of the traditional
approach to delivering police service are very weak. The
policy prescriptions which are derived from this theory are
dubious given the empirical results of the research.

These were well financed studies. The methodologies
were sound. While no research is perfect, these studies
were the best that could be done. While any one of these
studies could be critiqued, the cumulation of negative
results from a variety of studies conducted by different
researchers using a variety of designs to test the major
propositions derived from the traditional administrative
theories is persuasive. The preponderance of evidence is
against the traditional theory. The question is whether
there is another approach to delivering police service and
another underlying theory that may be more useful in
guiding the efforts of police administrators in the
development and implementation of this approach.

The next chapter will review efforts to develop two

alternatives: the information paradigm and the
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community-oriented policing paradigm. The fourth chapter
will develop a model of the change process to
community-oriented policing. Chapter V will presents the
results of an empirical test of the model, and Chapter VI

will assess the implications of the analysis.

65



Eootnotes

1Substantial debate about the experiment followed.
Examples of the different positions in the controversy are
indicated in the following articles: Edward M. Davis and
Lyle Knowles, "A Critique of the Report: An Evaluation of
the Kansas City Preventive Patrol Experiment," The Police
Chief, June 1975, pp. 22,24-27; Joseph D, McNamara, "The
Kansas City Preventive Patrol Experiment," The Police
Chief, June 1975, p. 30; Patrick V. Murphy, "The
Davis-Knowleg Observations on the Kansas City Preventive
Patrol Experiment: A Summary Report," The Police Chief,
June 1975, p. 32-34, 36 and 38; Charles E. Brown,
"Evaluation Research 1in Policing: The Kansas City
Experience," The Police Chief, June 1975, p. 40 and 42-45;
Harold Tynell, "Citizens, Patrol Commanders and the Kansas
City Preventive Patrol Experiment," The Police Chief,
November 1975, pp. 42-43.

2Actually, the 27th percentile was used because of a tie at
the quartile.
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CHAPTER III
THE SEARCH FOR ALTERNATIVES

While research findings challenged the traditional
theory of police administration, it was not without
guidelines regarding new directions to take in order to
improve police oﬁerations. Research had determined (1)
that most effective police work is the result of careful
gathering of information and (2) that citizens are the
primary source of information. As police administrators
have attempted to £find new ways of organizing their
departments, some have focused their efforts on the
improvement of information processing while others have
focused on stronger linkages with the community.

The rationale that has developed to guide these efforts
has become known as the information paradigm and the
Community-oriented policing paradigm respectively. The
Integrated Criminal Apprehension Program (ICAP) and
Problem-Oriented Policing (POP) are examples of the
application of the information paradigm. Others have
emphasized the establishment of stronger ties with the
community, The rationale for these efforts 1s the
Community-Oriented Policing paradigm. A variety of
programs are examples of the application of this paradigm.
This chapter will review both types of attempts at

improving police service.



Information Paradiam
The Integrated Criminal Apprehension Prodgram

The Integrated Criminal Apprehension Program (ICAP)
program was developed through the Office of Criminal
Justice Programs, Law Enforcement Assistance Administration
to develop state-of-the-art management and planning
methods., From 1975 to 1982, over 40 law enforcement
agencies throughout the nation received funding (Gay,
Beall, and Bowers, 1984).

The ICAP model applied the research findings in several
ways. Consistent with the £finding of the Criminal
Investigations Process study (Greenwood and Petersilia
1975) that the initial investigation by thé patrol officer
was the most important determinant of solving a case, the
ICAP program was designed so that more responsibility for
the decision to investigate, to close the case, or to refer
it to the investigation division is shifted to the patrol
officer. Consistent with the findings that directed patrol
could improve the probabilities of making apprehensions
(Pate, Bowers, and Parks 1976), crime analysis units were
formed to distribute information to the field officers for
use in directed patrol. Consistent with the Response Time
Analvsis (Board of Police Commissions, 1979) and the
wilminagton Split Force Experiment (Tien, Simon, and Larson,
1977) which implied calls for service could be managed,

call priority systems in departments were improved. The
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ICAP program provided a management system by which
departments could better use information already on file.
ICAP was comprised of five components.

Man_aging_c_alls_fg_r_s_em. This program established
criteria for a call priority system so that emergency calls
would receive rapid response while non-emergency calls
could be queued to make more efficient use of bava:Llable
field officers. It also established different modes of
response to calls. ‘Some need quick response. Others could
be queued, and still others could be handled over the
telephone.

Managing Criminal Investigations. This program was
designed to give more responsibility for the initial
investigation to the field officer. It also established
criteria to prioritize caseloads to direct investigators'
energy to those cases with the most potential of being
solved. Solvability factors were developed based on the
amount of information available in a case and the
probability of solving it. Cases with the highest
probability of being solved were given priority in
investigation. Cases with a low probability of being
solved were sent to crime analysis.

Mapaginag Crime Analysis was established to provide
statistical analysis of crime data to identify patterns and
possible suspects. This information could be used by field
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operators to develop specific tactics focused on solving
specific problems.

Managing Patrol Operations implemented methods
allocating staff in proportion to workload. In addition,

it attempted to replace random patrol with directed patrol
activities based on information from crime analysis. Some
departmgnts adopted the Split Force model by which
responsibiiities for handling calls and responsibilities
for directed patrol were divided.

with cooperation of prosecutors, the Serious Habitual
Offender Program attempted to track offenders who

repeatedly committed crimes and to inform prosecutors and
judges so that additional penalties could be invoked. The
ICAP program assisted departments in establishing new
procedures for managing and disseminating information, and
applying that information in decision-making.

The integrated interdependence of these programs can be
observed by contrasting the flow of a hypothetical case
through a traditional system and an ICAP system. A call
for service is received by a telephone complaint taker. In
the traditional system, the complaint taker obtains the
location of the caller and dispatchers an officer. Any
priority system is informal. There may be an emergency
code that allows the use of emergency equipment, but the
procedures are not sophisticated. Generally, an officer is

dispatched as soon as one is available. The officer
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arrives at the scene and collects information. If a crime
has been committed and a suspect is present or someone at
the scene knows where the suspect is, the officer may make
an arrest. Otherwise, the officer will make a report and
- submit it to a supervisor. It will be sent to records and
distributed to an investigation division for follow-up.
The investigator will call the victims and witnesses
mentioned in the report and again obtain the same
information the officer provided. With no further clues,
the case will remain uncleared.l

In an ideal ICAP system, a call for service is received
by a telephone complaint taker who classifies the call. If
it is an emergency., a field officer is dispatched to the
scene. If it is a call that can be handled on the phone,
it goes to a telephone reporting unit. If it requires a
field response but is not urgent, it is placed in a queue
until the beat officer is available to handle the call.
Assuming the call is a crime call that requires a field
response an officer has responded, and 1t.is a crime call,
if there is information from which the field officer can
quickly solve the cases, the officer may conduct the
investigation. If there are positive solvability factors,
the case may go to investigators for extended follow-up.
If both the field officer and investigators lack enough
information to make an arrest, then the case is sent to

crime analysis where it is examined for similarities with
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other cases. When a pattern is identified, field officers
may be deployed during non-call-for-service time to
implemeht an appropri;te tactical operation.

The entire process is a series of decisions, and the
police departmeht is an information system designed to
manage and appiy information to effective decision-making.
This reorganization, however, makes decisions much more
complicated for the dispatchers, field officers,
supervisors, and managers.

ICAP Evaluation

In an effort to determine the effectiveness of ICAP, an
evaluation study was conducted in four sites -(Stockton,
California, Springfield, Missouri, Memphis, Tennessee, and
Norfolk, Virginia). These sites were not representative of
the total universe of ICAP programs. Rather, they
represented some of the better efforts to implement the
programs and, therefore, represented the best potential of
ICAP to improve the effectiveness and efficiency of police
operations. The evaluation reviewed the success of the
implementation and impact of ICAP on the apprehension of
suspects.

The ICAP program attempted to apply implications of both
the positive and negative research findings to the design
of a model management system that would improve
decision-making in police departments. The authors

concluded that ICAP improved the internal management of
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departments' information. The implementation of ICAP
forced police agencies to think about what they were doing
and how they were doing it, and it made operations more
efficient. It streamlined the flow of paperwork. It
reduced wasted effort on incidents for which an arrest was
impossible (TRU, MCI), and it reduced the duplication of
effofts between field officers and investigators.

It did not necessarily improve effectiveness in making
arrests. ICAP is a complex program, and the implementation
is not easily accomplished. The authors concluded that no
city succeeded in implementing all components of the
program. While ICAP can increase criminal apprehensions,
it does not when organizations fail to develop the required
linkages.

The evaluation indicated that each of the components can
work, but it is difficult to coordinate them. Crime
analysis units do improve the processing of information.
The use of crime analysis information in the tactical
planning of field activities could improve the performance
of patrol substantially, but crime analysis information was
seldom used to its potential. One reason may be that it
was not well distributed to appropriate field personnel.
Another reason may have been that supervisors and officers
did not know how to apply the information to tactical
planning, especially i1f they were inundated with

inappropriate information. Supervisors did not allocate
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the personnel to the strike forces that could use the
information.

Conflicts among components were also a problem. For
example, detectives resisted allowing patrol to do more
investigative activity. Letting patrol officers solve the
easy cases deprived the investigative divisions of easy
successes. Detectives were left with the more difficult
cases. If they were not successful, the number of
detective positions might be decreased, and detective
positions were coveted jobs. This resistance, however,
prevented the field officers from being used to their full
potential (Gay., Beall, and Bowers, 1984, 108).

Another implication of the findings is that chaﬁge is
easier in smaller departments. It made little difference
in Memphis which was the largest department in the study.
Time and place location analysis led to suspect
apprehensions only in the two smallest departments (Gay,
Beall, and Bo&ers 1984, 100). The most effective ICAP
program was in Stockton, which was the second smallest
department analyzed in the evaluation. These findings
suggest that implementing change is much easier in smaller
organizations than in larger organizations. Management
problems that plague a large department under one
management system may also plague a large department under
another management system. Managers of large organizations

often emphasize uniformity at the expense of flexibility,
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adaptability, and responsiveness. Effort and performance
in large organizations is measured by statistics rather
than quality. For example, in Memphis, crime analysis put
out regular reports of dubious quality while in Stockton it
focused its efforts on quality reports and distributed
those reports to the field cfficers to whom they were
relevant.

Although the evaluations have not been very supportive
of ICAP, and new funding commitments stopped when the
Carter Administration dismantled LEAA in 1980, there has
been reluctance to reject the program concepts (Bennett
1986) . For several reasons, the evaluations do not seem to
be conclusive. One problem, acknowledged.by the authors of
the evaluation report itself is that it is difficult to
determine the importance of one piece of information to an
outcome in comparison to another. It is difficult to
determine the relative contribution of a witness's
description with the recognition of a modus operandi. More
importantly, ICAP might not have had time, at the time of
the evaluation, to have been imblemented to its fullest
potential. The evaluation identified weaknesses, but it
may be possible to improve the program.

The lack of effectiveness of crime analysis is partly
the failure of operations commanders and supervisors to use
the information. Field personnel have argued that crime

analysis reports do not tell them anything new, and many
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crime analysis statistical reports may not be useful. 1In
contrast to routine statistical reports, crime analysis
needs to focus on meaningful reports of crime problems.
But to make it work, the linkages between crime analysis
and operations need to be strengthened. There needs to be
a system of accountability to see that operations review
the reports, act on them, and report on the results to the
chief.
Problem-Oriented Policing

In an article by Herman Goldstein, "Improving Policing:
A Problem-Oriented Approach" (1979) the reason for the
failure of police organizations to achieve substantive
outcomes was dliagnosed as a preoccupation with procedures.
In that article, Goldstein pointed out, "All bureaucracies
risk becoming so0o preoccupied with running their
organizations and getting so involved in their methods of
operating that they lose sight of the primary purposes for
which they were created. The police seem unusually
susceptible to this phenomenon" (Goldstein 1979, 236-237)
He labeled this phenomenon the "means over ends syndrome".
Response time is a perfect example of this syndrome. While
substantial technological effort has been expended to
reduce response time, its importance to the outcomes of
incidents is slight, as résearch finally demonstrated. The
substantive problems of police are citizens' problems that

police are called upon to handle because there is no one
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else to handle them, Advocates concerned about drunk
driving, rape, or battered women are not concerned about
the number of officers in a car, or the height, sex, race,
or education of the officers. They want the problem
solved. The objectives of police service are to reduce the
number of ©problems, prevent repetition, alleviate
suffering, and minimize spill-over effects from them
(Goldstein 1979, 243). Victims might also be referred to
sources of additional help. Goldstein argued that police
personnel needed to re-focus their attention on the
problems they were expected to solve rather than
administrative proficiency. |
Goldstein noted that the closest example of
problem-oriented policing was crime analysis.
Problem-oriented policing has been referred to as strategic
crime analysis in contrast to tactical crime analysis as
commonly practiced in ICAP. He suggested some steps to
improve the focus of departments on substantive problems.
First, problems must be defined more precisely. The labels
put on incidents are derived from criminal codes and the
F.B.I. Uniform Crime Report categories. These labels
encompass diverse unrelated incidents, and obscure
relationships among incidents. For example, the crime
category of auto theft will group the theft of a $30,000
Mercedes with a $850 Cargo van. The former may be the work

of an auto theft ring that is interested in luxury cars,

77



while the latter méy be the vehicle for a burglary. Other
than the objects both being motor vehicles, there is no
reason to classify them together.

Second, police are concernéd with more than crime
problems. If police service hés been requested repeatedly
to a family residence, there is a problem that must be
solved even 1f the police have prevented a crime from
occurring. Spouse abuse, c¢hild abuse, speeding cars,
runaway children, noise disturbances, and
accidents--illustrate the diversity of problems for which
police attention is requested. Departments must be able to
identify and diffuse problems before they escalate into
serious crime incidents. Goldstein notes that departments
conduct detailed studies on administrative issues, but
"systematic analysis and planning have rarely been applied
to the specific behavioral and social problems that
constitute the agency's routine business" (Goldstein 1979,
243).

Finally, departments have a broader array of responses
to problems than arresting offenders. In response to a
burglary problem, departments may need to change their
focus from trying to apprehend suspects to assisting in
target hardening. On the other hand, departments may need
to respond to family disturbances more legalistically while
responding to rapes with more sensitivity. Department

responses to rapes and disturbances have been broadened as
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a result of citizen demands and research on these issues.
To solve problems may require 1invoking the services of
other government agencies, or conveying information on the
issues. Some problems may require lobbying to revamp
legislation. What departments need to develop is a
capacity to identify problems,.collect information about
them, analyze 'the information, develop solutions, and
implement changes in response to the problems identified.
A case study illustrates the methodology.

Case Study of Burglaries of the
New Briarfield Apartment Complex

At the time it was selected as a problem to solve, the
New Briarfield Apartment Complex was well known as a
procblem and had already received focused police attention
(Eck and Spelman 1985). In 1981, the crime prevention
division had stationed two officers in a vacant unit of the
complex and patrol officers frequented this office to
complete reports. As a result of the police presence and
crime prevention efforts, the burglary rates had decreased
substantially, and when the department diverted its
resources to another problem, the burglary rates increased
again. The apartments were selected because the
traditional approach had only had a temporary effect, and
the officers thought the management of the complex would be
cooperative in further efforts. To analyze the problem of
the apartment complex, data were obtained from incident

reports, victimization surveys, interviews of other
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government officials, and physical inspection of the
property.

Traditional crime analysis yielded 1little useful
information. Crime patterns were plotted for the complex
and surrounding areas along with addresses of adults with
prior felony arrests. No patterns or suspects could be
identified, and it was concluded that the burglaries were
being committed by juveniles 1living within the complex.
Most of the occupants were single mothers with school-aged
children who often went unsupervised. The high vacancy
rate also made the buildings attractive to drug addicts and
alcoholics.

Police officers also conducted a resident survey. The
results indicated that many of the residents were
unemployed and very poor. They had moved into the complex
because it had been a nice place given thé price, but it
had been poorly maintained and had deteriorated badly. The
reason residenés stayed was because of the cheap rent. In
addition, almost all of the respondents listed burglary as
one of the top three problems. Residents were afraid to
walk around the complex, especially at night and
consequently, had little sense of community.

When officers began searching for the owners to inquire
about making repairs, they found the complex was tangled in
a network of sales among several limited partnerships that

bought the complex, Kkept it until the tax benefits were
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exhausted, and then so0ld it to another partnership. In
response, the officers involved in the study acquired a new
attitude toward the people in the complex. Whereas before
the officers blamed the residents for their problems, the
officers became more sympathetic as they learned how the
residents felt about their conditions. The day-shift
officer pressured‘the apartment manager to clean up the
garbage that had accumulated for months and to make repairs
that would reduce dangers to the children in the complex.
In addition, Chief Darrel Stephens sent a letter to the
Redevelopment and Housing, Codes Compliance, Fire, Planning
and Social Services agencies in the city and scheduled a
meeting to discuss a coordinated strategy to deal with the
problems in the complex. Representatives from these
agencies decided that the complex was too badly
deteriorated to renovate. Some repairs alone would cost
more than the value of the complex. They decided to find
better housing for the residents and then condemn the
complex and raze it. In the interim, a full-time officer
was assigned to organize the neighborhood residents to
lobby the apartment and city agencies to keep the complex
méintained as well as possible (Eck and Spelman 1987).
This case study provides some contrast with the ICAP
approach. The traditional crime analysis approach was
useful in 4identifying a problem area, but additional

analysis redefined the problem to be much more complicated
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than high burglary statistics. It is unlikely that the
typical structured patrol strategies of ICAP would have
evér produced more than slight tempofary reductions in
burglaries. Second, the analysis identified some creative
alternatives to solving the problem that had not been
perceived before. As the problem was better understood,
the potential and need for cooperation from other agencies
became apparent. The police officers found that they had
allies from other agencies. They also found out that the
apartment manager was not so cooperative when pressured to
improve the physical conditions of the complex. Third,
attitudes of police and other agency officials changed
toward the people and toward the problem. Officers began
to view the pecople more sympathetically and other agency
officials began to take the problem more seriously.
Summary of Information Paradiam

Problem-oriented policing further develops the
application of information to the solution of police
problems. While ICAP improved on-scene investigations,
improved the quality of information in police reports, and
developed statistical data bases, problem-oriented policing
does not limit problem identification to crime analysis
statistical analysis. Problem identification can come from
statistical analysis, but it can also come from the
observations of field officers, or citizen demands.

Techniques of problem-oriented policing also made use of
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information outside of police offense reports to understand
a problem. Officers can consider more options as solutions
than directed patrol or expedient police operations. |
ICAP does not have routine procedures designed to tap
the information base available from citizens, and
consequently, overlooks the potential to obtain much more
useful information. Citizens do not report all incidents
that might be useful to police. Poiice do not record, or
"record accurately, all information brought to their
attention by citizens (Skogan and Antunes 1979). While
many of the unreported cases lack suspect identification,
there may be a deep pool of information that can be tapped
if police make the effort. In addition to information
already available from victims and witness, there may be
additional information available from bystanders, or people
who live or work near an incident. If officers adopt
tactics to locate better individuals .who have the
information and to elicit information from them, they might
be able to improve the probability of solving crimes
substantially.
The evidence suggests that i1f the police rely on
information readily available to them, they never will
do much better than they are doing now. On the other
hand, there appears to be more information available to
bystanders and passing patrols than currently is being
used, which suggests that survelillance strateglies and
improved police methods for eliciting, recording, and
analyzing information supplied by victims and witness

might serve to raise the probability of solving crimes
and making arrests (Skogan and Antunes 1979, 219).
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Problem-oriented policing began to consider non-traditional
problems, non-traditional sources of information, and
non-traditional solutions to the problems studied. The
question that remains is how to'develop stronger linkages
between the department and the peéple that can provide that
additional information. It is this issue that is the focus
of community-oriented policing.
Communitv-Orjented Policing Paradiam
Community-oriented policing programs mobilize citizens
to help solve problems that have been identified through
police activity. They put emphasis on the importance of
citizens as sources of information, additional resources
and of the priorities to which the police must respond.2
The basis of community policing has been part of the
policing tradition since its inception. The early concept
of the beat was an attempt to recreate elements of soclial
control of small village life. The importance of officers
knowing citizens was recognized; citizens were more likely
to give information to familiar figures than a strange one
(Reppetto 1978, 19). While community-oriented policing has
competéd with other methods of delivering police service,
police administrators have turned back to
community-oriented policing models when they had severe
problems with community relations that hampered effective

police work.
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Team Policing

Throughout the 1970s, in an attempt to alleviate the
tensions that resulted in the urban unrest of the 1960s, a
number o©f police departments in American cities
experimented with small pilot projects in team policing as
a method of establishing better rapport between the
department and the community and also as a method of
improving officer morale (Sherman, Milton, and Kelly 1973).

The strategies of team policing differed from the
traditional model in several ways. First, in place of
rotating officers assignments periodically, beat
assignments were stabilized in targeted neighborhoods.
Second, in order to improve interaction among team members,
investigators and patroi officers were assigned to work
areas together. Specialists became generalists in a given
area. Roll calls where officers stood in a military
line-up were replaced with team conferences. Third, in
order to improve contacts with the community, more
community meetings were held, reserve police forces were
formed to allow citizen participation in police activities,
and officers were encouraged to make greater use of
referral agencies.

Team policing made some fundamental changes in the
organization. First, a single supervisor was given
responsibility for an area. Second, investigations were

decentralized, and third, authority was extended at the
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lower chain of command. Operational decisions and
decisions about when to call on specialists for assistance
were the responsibility of team members. Team policing did
not last. Middle managers resisted it, and peers, who were
not included in the pilot programs, were critical of the
érograms. In addition to Jjealousy, some officers were
critical because they thought the programs were appeasement
of the public, especially troublesocme minority groups. The
Team Policing efforts were important because they
introduced new concepts to the management of police
operations, and revealed the problems that can be
encountered in the transition to a new form of police
organization.
San Dlego Community Profiling Program

In 1973, the San Diego Police Department initiated a
Community Profiling Program. The purpose of the project
was to increase officers' understanding of thelr assigned
areas. Beats .are different; they have special problems.
The program was designed in recognition of the need to
adapt to individual areas. It differed from Team Policing
in that it focused on the development of the individual
officer rather than on teams of officers and detectives.

The beat profile project had officers collect
information about their beats. 1In addition to the usual
information of interest to officers (trouble spots, and

trouble makers), they gathered information on community
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demography, socioeconomic conditions,  institutions,
analysis of criminal patterns and trends and other
noncriminal problems. From the beat profile, officers
identified problems, set goals, made plans with assistance
from the community, and attempted to implement activities
that would solve the problems. Procedures were established
for officers to work as advocates for citizens who had
complaints about other government services.

The daily activities of beat profiling officers were
different from those of other officers. At roll calls,
staff conferences replaced military line-ups. Officers
participated in the planning of daily activities. Random
patrol was discouraged, and officers were encouraged to
conduct activities for reasons. As the project progressed,
evaluations based on standardized performance measures were
abolished and replaced with qualitative evaluations by
supervisors of how the well the officers were diagnosing
and responding to problems.

After a year, officers in the beat profiling program
were compared with a control group of officers. It was
found that there were no differences in the two groups for
the traditional performance measures such as calls for
service handled, arrests made, and number of traffic
citations issued. Both groups had the same number of
complaints. There were distinct differences, however, in

the officers' attitudes. Officers in the beat profiling
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program were more willing to learn about their communities,
to increase their contacts with community‘members, to act
as advocates for citizens, to use their discretionary
decision-making, and to shift patrol priorities in response
to beat problems. In addition, the officers in the program
had significantly more knowledge about their beats. .
Newark Foot Patrol Experiment

It has been argued that the switch from fcot patrol to
motor patrol has been one of the reasons officers have
become detached from the community. One method thought to
help re-establish contact between citizens and officers is
to re-establish foot patrol. 1In 1973, the New Jersey state
legislature initiated funding to establish foot patrol in
selected neighborhoods in cities throughout the state. It
was thought that foot patrol officers would (1) have more
personal contacts with members of the community, (2) know
more people from which to develop information sources, (3)
be more familiar with the physical characteristics of their
beats, (4) be able to anticipate incidents and prevent
escalation, and (5) be able to respond to low priority
calls for service (Police Foundation 1981, 13).

The Police Foundation conducted an evaluation of the
effects of foot patrol. The study found that citizens who
lived in the foot beats were aware of the levels of foot
patrol and that foot patrol makes citizens aware of police

presence. Cltizens with commercial establishments in the
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foot patrol beats were not as aware of police presence.
The foot patrols were on duty when most commercial
establishments were closed, and these respondents were
aware of the press coverage regarding the reduction of
police.3

Crime was not affected by the levels of foot patrol.
Neither the reported crime nor the victimization surveys
indicated a change in the level of crime for any category.
Citizens residing in beats in which foot patrols were
added, however, perceived crime was going down. "Street
disorders, serious crime, drug usage, vandalism,
victimization of the elderly, and auto theft all are
perceived to be less of a problem. The greatest decreases
occur in perceptions about street disorders, victimization
of the elderly, and auto theft, all of which are street
crimes potentially controllable by foot officers" (Police
Foundation 1981, 5). For the commercial respondents, what
relationships were significant were in the opposite
direction, again indicating the potential influence of the
publicity.

Residents perceptions of personal safety increased in
the beats for which foot patrol was added. Their
perceptions were that the likelihood of serious nighttime
crime, of daytime street robberies, and of daytime
assaults, decreased. They were also less likely to adopt

crime avoidance strategles, or use nonweapon protective
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devices. Residents of neighborhoods in which foot patrols
had been added had a higher evaluation for police service
in general than residents of other areaé. For commercial
respondents, no statistically éignificant relationships
were found on these measures.
Broken Windows

In reflecting on the findings of the Newark Foot Patrol
Experiment, Wilson and Kelling (1982) questioned@ why
citizens responded so favorably to foot patrol if it has no
effect on crime? They argue that people adopt strategies
to keep the risk of being victimized by crime to a certain
level. When they perceive the risk is high, they will
adopt strategies to lower the risk of being victimized. If
the risk of victimization while walking on the street at
night is too high, people willvstay indoors. If it is
relatively safe to walk at night, people will go out. They
adjust their strategies to the risk. As a result, the
actual victimization rates may remain about constant. When
police initiate foot patrol in an area, Kelling and wilson
argue that the perceived risk of victimization decreases.
People begin to participate in activities that increase
their exposure to crime. As a result of the exposure, they
are victimized with about the same frequency as when they
adopt more cautious strategies in more risky environments,
but they are doing more. The quality of life is higher.
Therefore, Kelling and Wilson argue that fear of crime is
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a better measure of the success of the program than the
actual crime statistics, which do not reveal the plethora
of strategies and counter-strategies people adopt in
response to their fears.

Kelling and wilson argue that communities have informed
social controls that actually determine the crime rate.
Police can reinforce the social controls, but they cannot
become a substitute for them. Areas where social controls
have broken down have required substantial resources for
saturation patrol to make an impact on crime. Cities
cannot afford to provide this level of service over a large
area for an extended period of time. For officers to be
effective in supporting the informal social controls, they
must interact with people to learn how the informal control
systems work.

Foot patrol is one method of allowing officers to get
closer to people. It gives citizens opportunities to
initiate casual contacts with officers, and through the
conversations, officers acqulre a substantial amount of
information about how to work with the community. Foot
patrol, however, is not the only method of making community
contacts. Other programs were developed as part of the
search for ways to bring the police and the public closer

together.
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Fear Reduction Program
Given the assumption that reducing the fear of crime is

a legitimate end for police work, the Fear Reduction
Project was funded by the Natior_xal Institute of Justice to
find methods besides foot patrol that would increase
citizens' sense of security (Pate, Wycoff, Skogan and
Sherman 1986). It was presumed that citizens' fear of
crime was out of proportion to the actual amount of crime.
The project was implemented in Newark, New Jersey and
Houston, Texas.

The Fear Reduction Project consisted of several
programs. Three of these programs were implemented in both
cities, but each city also had some unique programs. The
common programs included: (1) a police community
newsletter, (2) a storefront, and (3) officer contacts of
residents within their beat. Houston implemented two
unique programs: (1) a victim recontact program to
follow-up on victims problems after the initial call for
service, and (2) the creation of a community organization
(Community Organization Response Team). Newark also had
two unique programs. One was a program to reduce the signs
of crime, It used two strategies. First, a Directed
Patrol Task Force was formed to conduct order maintenance
activities. Second, it obtained cooperation from other
city government agencies to intensify city services in

targeted areas. Another program established diversion
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procedures through which juveniles arrested for minor
deiinquencies could be sentenced to perform community
service work. Newark also integrated several parts of the
program together in some areas. This was the Coordinated
Community Policing Program.

Unlike the Newark. Foot Patrol Experiment which was
seriously contaminated as an experiment, the Fear Reduction
Program found that Part I Crimes were reduced in the
experimental areas of Newark that implemented the "signs of
crime” and Coordinated Community Policing Program.4

The Fear Reduction Program did seem to achieve its
purpose o©of reducing citizens perceptions of social
disorder, property crime and personal crime. Some
strategies were more successful than others.® Of the
variety of programs evaluated, the most successful were the
neighborhood storefronts, the direct citizen contacts,
police community organization, and the integrated
coordination of these components. These programs have two
common characteristics:

(1) "They provided time for police to have frequent
discussions with citizens who were encouraged to
express their concerns about their neighborhoods.

(2) They relied upon the initiative and innovation of
individual officers to develop and implement
programs responsive to the concerns of the public"
(Pate, Wycoff, Skogan and Sherman 1986, 3).

These results underscore the results of research on the
traditional model of police service. The two essential

‘elements of effective service are the cooperation of the
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citizens, and the organizational support of the field
officers responsiveness to the citizens needs.
Flint, Michigan Foot Patrol Program

In 1979, Flint, Michigan implemented a foot patrol
program consisting of 22 foot officers assigned to 14
beats. These officers were allocated throughout
neighborhoods of diverse socioeconomic conditions. While
foot patrol officers conducted most of the traditional
police activit:l.es,6 they also served as catalysts in the
development of neighborhood associations and programs, and
served as advocates for citizens to other government
agencies. They attended community meetings, visited
businesses and homes, made security checks, conducted
speaking engagements and worked with Jjuveniles to
discourage criminal behavior. Foot patrol officers spent
more time in roll calls exchanging information in open
discussions. While dispatchers tended to overlook them for
calls for service, foot patrol officers were almost twice
as active during their noncommitted time.

The foot patrol program increased interaction between
citizens and officers. Foot patrol officers had 42.6
percent more citizen contacts than other officers. A third
of the citizens knew the foot beat officer by name, and
half could describe him. Furthermore, 91.1 percent of the
contacts foot patrol officers had with citizens were

nonadversarial. For motor patrol, the exact opposite was
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true; 91.1 percent of their contacts were adversarial. The
experiences fooﬁ patrol officers had with the public were
qualitatively different from those of motor patrol. Foot
patrol officers felt safer than officers in cars. "The
foot patrol officers said they felt integrated into the
communities they serviced, which minimized their sense of
isolation, alienation, and fear" (Trojanowicz and Belknap
1986, 11).

During the program, the crime rate decreased 8.7
percent. Over a four year period, calls for service
dropped 42.0 percent. Citizens felt safer. They felt foot
patrol officers were more effective in reducing crime,
encouraging c¢rime reporting, involving c¢itizens in
neighborhood crime prevention, motivating them to take
self-protective measures, and following up on complaints.
Perhaps an effective unobtrusive measure of the
effectiveness of this program is the vote in August 1982 to
impose a tax millage to pay for the extension of the
program throughout the city. In 1985, the tax was renewed
again by a 67 percent margin.

Baltimore COPE Program

The Baltimore COPE program began when the publicity of
two murders created excessive fear of crime in the
community. The police department was given 45 new
officers. Since crime was objectively low, Chief Cornelius

J. Behan decided to create a "fear force" to restore reason
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to the communities perspective on crime. In order to
distinguish the new teams from the traditional patrol
officers, as well as encourage contact with the community,
small motorcycles were used é.s the patrol vehicles.
Officers were freed from traditional responsibilities of
responding to calls or making traffic stops. The military
rigidity of the rank structure was also relaxed (Taft 1986,
23). |

The new units explored a variety of tactics. Initially,
they adopted saturation patrol strategies. In a second
phase, they initiated numerous citizen contacts and advised
people on crime prevention, After six months, they began
to apply the methodology of Problem-Oriented Policing.
Officers identified problems and wrote "Action Plans" which
analyzed the problems and proposed solutions. The
strategies to solving problems included (1) changes in the
physical environment, (2) mobilization of resources form
other government agencies, (3) protection and concern for
victims and witnesses to elicit their cooperation with the
court system, and (4) concern for the underlying problems
of the perpetrators as well as the complainants. In
addition, they initiated 1lobbying activities to adopt
legislation that would allow more effective solutions to
problems to be tried.

An analysis found the program reduced citizens' fear of

crime, decreased calls for service, and increased citizens'
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evaluations of the quality of police service (Corbin 1985).
In addition, the morale of the officers in the proérém.was
high. Younger officers were more accepting of COPE than
older (over 35) officers. COPE officers thought the public
was more supportive of the police. Officers in COPE also
seemed to be more service-oriented than other officers.
The effects of COPE on officers' attitudes toward citizens
were similar to those of the Flint, Michigan Foot Patrol
Program, which suggests it is the interaction with the
community that both programs have in common rather than the
specific modes of patrol that affects the officers
attitudes.
Conclusions

The failure of the traditional police organizations to
deliver service effectively has influenced progressive
police administrators to search for new methods. The ICAP
program attempted to improve the information processing and
decision making capacity of departments. Problem-oriented
policing focused attention on substantive problems and
replaced routine responses with more sophisticated
analysis. Community-oriented policing attempted to involve
the community in identifying the substantive problems,
analyzing them identifying solutions, and contributing
resources to implement programs.

The cOmmunity-ofiented Policing programs have resulted

in some fundamental changes in the traditional
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organization. First, the community-oriented programs have
identified smaller communities within the larger
Jurisdiction and focused activities on those smaller
communities. Stabilized assignments replaced rotating
assignments so that repéated contacts between officers and
citizens would allow them to know each other and establish
some rapport. Area generalists reblaced task specialists.
In some programs, officers were given flexibility to choose
their own work hours. Second, activities of officers have
been expanded to include methods of gathering information
from citizens. Examples of activities that have increased
interactions of officers and citizens are beat profiling,
community contacts, neighborhood meetings, area canvassing,
and security surveys. Third, the array of alternative ways
for officers to respond to problems have been expanded.
Several programs designed ways for officers to initiate
action through other government agencies. Several efforts
have also atteﬁpted to address problems by making changes
in the physical environments. Fourth, the military command
reiationship of supervisors and subordinates has become
much more informal. Conferences and discussion sessions
replaced military line-ups. Statistical performance
measures were replaced by more qualitative eQaluations.
While preliminary studies are not totally consistent,
evidence suggests that the departments that are

implementing community-oriented policing are more effective
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in reducing crime, reducing the fear of crime, and
increasing citizen satisfaction with police service.
Chapter IV will examine the problems of the change process.
It will examine a program in Houston, Texas and its
diffusion throughout other parts of the city. Chapter V
will develop a model of the effects of the program changes
on officer attitudes. Chapter VI will present the
methodology to test propositions of the model. Chapter VII
will test this model empirically, and Chapter VIII will

assess the implications.
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Footnoteg

17t will remain unsolved unless it is serious enough or
politically important enough to justify the expenditure of
substantial resources to solve or the perpetrator
surrenders and admits to the crime.

ZStorefronts are funded for example, by donations from
community groups--they provide the facllities and the
department provides the staffing.

3The study was contaminated by cutbacks in the budget that

required layoffs of police officers. This situation
resulted in substantial publicity as the police union
mounted & fear of crime campaign to deter the layoffs.
This campaign may have affected the results of the
study--particularly in the effects on the perceptions of
businessmen.

4Similar analysis could not be conducted in Houston because
of a change from manual to automated crime statistics
system. During the transition, the statistics were not
valid. The pretest series was too short to conduct a time
serious analysis comparable to Newark's.

5The Victim Recontact Program in Houston seemed to have
backfired. Asian and Hispanic citizens that were
recontacted reported higher apprehension about crime. For
other ethnic groups, there were no significant effects.

5Foot patrol officers conducted most ¢f the activities that

motor patrol officers do. Although fewer in number, they
made felony and misdemeanor arrests, conducted dispatch-
and self-initiated investigations, recovered stolen
property, checked open premises, confronted suspicilous
persons, ticketed parking violators, and provided general
public assistance. The only activities motor patrol
officers conducted that foot patrol officers did not do
were hazard tags, nonhazard tags, injury accidents, and
property accidents. Hazardous Tags are "notices for code
violations, a category that typically includes motorists'
moving violations." Nonhazardous Tadgs "includes all other
violations except parking tickets, such as those for
improper 1lights and 1license law and registration
violations" (Trojanowicz and Belknap 1986, 16).
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CHAPTER IV

THE EVOLUTION OF NEIGHBORHOOD-ORIENTED
POLICING IN HOUSTON, TEXAS

Introduction
Setting

Until the early 80s, police service in Houston, Texas
followed many of the traditional prescriptions for service
delivery. It was a large, centralized department. In
1985, the Houston Police Department had 4,417 sworn
personnel. Of these, 3,162 were assigned to patrol which
inciluded beat patrol, special operations, and traffic.
Another 188 officers were assigned to Investigations
Command, Support Services Command and Professional
Standards Command. Houston averaged 2.6 sworn personnel
per 1,000 population with 1.9 sworn personnel per 1,000
population assigned to patrol. The number of total sworn
personnel per square mlile was 7.7 with 5.5 personnel
assigned to patrol per sguare mile (Strength Report,
Houston Police Department, December, 1985).

The department had a typical pyramid structure with 13
executives 34 captains, 125 lieutenants, and 895 sergeants.
Although some geographic decentralization had occurred with
the acquisition of six substations in addition to the
central headquarters, the department was essentially
centralized in its administration. Each substation was
managed by a Captain who reported to one of two Deputy

Chiefs depending on whether the substation was in the East



or West Bureau. The Deputy Chiéfs reported to the
assistant chief of field operations who reported to the
chief of police. The substations provided a ﬁeeting place
to hold roll call, to pick up eqﬁipment such as radios and
cars, and to turn in reports. The Investigation Command,
Support Services Command, and Professional Standards
Command were still centralized under a different Assistant
Chief from the Field Operations Command.

For the past 15 years, the city had.been undergoing
rapid growth as a result of the oil boom. Between the 1970
and 1980 census, Houston surpassed Ph;ladelphia in
population to become the fourth largest city in the United
States. By 1985, the estimated population of Houston,
Texas was 1,815,175. The geographic expansion of the city
exceeded the popﬁlation growth. In the absence of any
zoning, the city had little planning, and it had expanded
into 573 square miles with 6,443 street miles to patrol.

The rapid growth and low density created stressful
demands on city services. From 1980 to 1985, the annual
calls for service workload increased 16.8 percent, and the
department grew rapidly to meet the demand for its
services. New cadets were graduating from the Police
Academy at an average of 53 new probationary officers every
6 weeks. Police service was not the only public service,
however, that was overwhelmed. The expansion of city

streets began much too late to accommodate the increased
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traffic, and the congestion had a direct impact on the
ablility of the police department to provide service. With
congested streets, the ability of police to respond to
calls for service was deteriorating. While no accurate
statistics existed prior to 1984, newspaper accounts in
eariy 1982 through 1983 were frequently critical of the
purported police response time of 20 minutes.

The Houston Police Department also had another severe
problem. It had acquired a reputation for being
unresponsive to the community and for being excessively
brutal. In June, 1977, an Internal Affairs Division was
formed, but shortly afterward, the negative reputation of
the department was augmented by substantial publicity about
an incident that resulted in the death of Joe Campos
Torres, Jr., a Hispanic male, who drowned in Buffalo Bayou
while in police custody (Cory 1978, 33). Shortly
afterward, a teenager named Webster died after being hit
with a police officer's pistol. The pistol Webster was
supposedly brandishing was traced to the police property
room inventory (Skolnick and Bayley, 1986, 82). As late as
June, 1983, a Hispanic businessman expressed a common
attitude, "I'd rather take my chances with a criminal than
call the police." As Sergeant Donald Dudley explained,

The problem with this department is that it has

grown too big too quick. There are 85 officers on

this shift and they average out to about one and a

half years experience each. The officers in the

Torres case didn't have supervision in the street.

If they had, that wouldn't have happened. They

wouldn't have taken him to “the hole,' because they
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would have been afraid of meeting the sergeant

there. But as it is, the patrolmen haven't had to

worry about the sergeant. They hardly ever see him

(Cory 1978, 37).
Theoretical and Policy Problem

Houston, Texas presented a challenging theoretical as
well as practical policy problem. It was a large city
which had lost contact with the community. It had poor
community relations. ' especially with the minority
communities. The problem is: how cén effective police
service be delivered in a large cosmopolitan community?
Research has indicated that smaller agencies provide more
effective services than large agencies, but large cities
exist, and large agencies exist to serve them (See Chapter
II for a review). The incentives of mayors, city councils
and community members for community growth are independent
of the effectiveness of the delivery of human services.
Department chiefs also have incentives to have large
departments (Niskanen 1971). The problem, then, is how to
make the large agencies as effective as possible. Houston,
Texas was beginning to search for new methods of improving
performance.

Bhilosophv of the Chief of Poljce

In the four year time span from 1977 to 1982, the
department had rotated through three police chiefs. In
April 1982, Lee P. Brown, became chief. He was the first
chief Houston had hired from the outside. Chief Brown had
impeccable credentials. He had received his Ph. D. in
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Criminal Justice from the Universi;y of California at
Berkely in 1970, served as Sheriff of Multinomah County,
Oregon, and later as Director of Justice Services for that
same county. He was became Commissioner of Public Safety
in Atlanta, Georgia prior to going to Houston, Texas.

When Lee P. Brown first became Chief of the department,

he undertook a study of the current problems and issues and
produced a document called a Plan of Action (1983). This
plan provided the philosopﬁy to guide the development and
implementation of programs in the Houston Police Department
for the next five years. To help create a corporate
culture for the police department, the first section of the
Plan of Action stated ten values to guide the Houston
Police Department. The values in Chief Brown's Plan_of
Action suggested a policing strategy that would attempt to
create effective delivery of police service within the
larger community by working through city neighborhoods.
Four of the value statements emphasized the strategy of
neighborhood-oriented policing:

o Policing the community involves major
responsibility and authority. The police
cannot carry out their responsibilities alone:;
thus they must be willing to involve the

community in all aspects of policing which
directly impacts the quality of community life.

) The Department is committed to delivering
police services in a manner which will best
reinforce the strengths of the city's
neighborhoods.
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® The Department is committed to allowing the
public input in the development of its policies
which directly impact neighborhood life.

) The Department will collaboratively work with

neighborhocods to understand the true nature of
the neighborhood's crime problems and develop
meaningful cooperative strateglies which will
best deal with those problems (Brown 1983).

Among the projects that were outlined to help
operationalize these values in Field Operations Command
were the redesign of the patrol beats using city
neighborhoods as the smallest geographic unit of analysis
and a patrol management system that would identify
neighborhood patrol priorities and employ strategies that
would address these priorities.

DART Program

Decentralization Context

wWwhen Chief Brown took command of the Houston Police
Department, several efforts to improve the delivery of
pol;ce service wefe already underway. In 1980, realizing
that the deparément could not efficiently provide service
to such a large area from a centralized location, the
department began planning the construction of five command
stations to decentralize the physical facilities (De Foor,
J. W., et al., 1980).1 As the department began to plan for
the decentralization of facilities, administrators began to
question what the implications would be for patrol

operations. As an experiment, a program called the
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Directed Area Responsibility Team (DART) was designed and
:melemented.2
DART Experimental Program

The DART program was instituted on March 7, 1983 in
District 16 of the Central Patrol Division. The Central
Patrol Division consisted of four Districts: 1, 2, 16, and
17. At that time, District 16 was considered a tough area,
and it provided a demanding ﬁest for DART. It was an
economically poor area with a high crime rate. If the DART
program had an effect in that area, it would@ work anywhere.
Table IV-1 provides a statistical description of the DART
district. The DART district is relatively densely
populated. It is predominantly black with about three
percent unemployed. Table IV-Z provides the crime data for
District 16 for 1983.

During the first year, officers were restricted from
transferring from the experimental district to another
patrol district. Officers could transfer out of an
experimental district 1nto'a specialized unit if they were
selected. Opportunities in some of the specialized units
were rare, and it was felt that it would not be fair to
deprive officers of such long term career opportunities
because of the experiment. Although the program continued
after the completion of the experiment, experimental

controls were only in effect for one year.
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Table IV-1

Demographic Description of the
DART Experimental District 16

District 16

Population 49,850.00
Population Per Square Mile 6,655,54
Number of Children of Single Parent 5,182,.50
Percent of Children of Single Parent 10.40
Percent Black 90.80
Percent Unemployed . 2.70
Percent Finished High School 61.70
Percent Below Poverty 25.60
Median Income 6,022.00
Percent Renting 26.40
Median Housing Value 58,892.00
Median Rent 178.00

Source: U.S. Census Bureau, 1980

Table IV-2
Crime Statistics for DART
Experimental District 16
for 1983

District 16

Part I Violent Crime 1,037
Part I Nonviolent Crime 6,409
Part I Subtotal 7.446
Part II Crime 2,904
Part I & II Subtotal 10,350
Other Noncriminal Report Calls 1,465
Total Report Calls 11,815
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DART Objectives

The objectives of this program were to develop a more
positive relationship with the community, to increase the
field officers' knowledge of the beats, to provide a
centralization of the information among persons required to
perform specialized tasks, to allow officers to participate
in ‘- the decision—making- and implementation of tasks,
tactics, and strategies designed to use information better,
and to facilitate cooperation among speciai units that had
responsibilities for different operations but that were
dependent on other units' work. The DART program was
designed as an experiment for decentralized team policing
and for improving community relations.

The DART program attempted to implemented changes
through changes in rules governing 17 strategies.3 These
strategies fell into five categories: (1) Knowledge
Gaining Strategies, (2) Deployment Strategies, (3)
Community Interaction Strategies, (4) Team Interaction
Strategies, and (5) Job Diversification Strategies.
Knowledge Gaining Strategies

(1) Crime Analvsis. Support was given to the field
officers by developing a problem-oriented crime analysis
unit from which field officers were informed of crime
patterns, suspect m.o.'s, and suspect I.D.s when they are
known. A special unit was formed with new positions for

officers who review crime reports and develop daily
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bulletins to be distributed to officers at roll call.
Information rules were revised on the flow of offense
reports to the Crime Analysis un;t for analysis as well as
the dissemination of bulletins to the field officers. The
purpose of this information was‘to enable field officers to
focus their patrol activities in ways that would increase
the probability of apprehending suspect.4

(2) Beat Profiling, 1In order for officers to become
more familiar with their assigned areas, the beat profiling
activity was designed to implement information rules that
required officers to gather specific types of information
to increase their knowledge of their beats. Officers
obtained information on the geographic layout of the beats,
troﬁble areas, addresses and hangouts of known and
suspected offenders, social and referral agencies, citizen
crime prevention programs, community contact persons (of
community organizations) and other police agencies with
responsibilities or Jjurisdictions in or overlapping the
beat (such as University Police, Medical Center Security
guards, or Park Patrol).
Deplovment Strategies

DART had to focus officers' attention to specific areas
that were to be the officers' responsibility. This area
focus was a key <change 1in DART as well as

neighborhood-oriented policing as it evolved. To oriented
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officers to a specific area of responsibility, several
rules had to be changed.

(3) ng;_ln;ggxinz. The traditional bat;ol practices
of the city allowed officers to roam anywhere within the

district (geographic area consisting of several beats under

a sergeant's supervision). The DART program implemented. .

beat integrity; In essence, this was a change in a scope
rule specifying acceptable areas for officers to patrol.5
Officers were made accountable for policing their beats
rather than being allowed to roam around the entire
district. Officers were discouraged from.making arrests or
writing traffic tickets outside of their assigned beat
unless it was in response to a call for service assigned by
the dispatcher to cover for another beat officer. Checking
by on a. call to which other officers were dispatched was
discouraged unless a call was likely to be dangerous, or
the dispatched officer requested assistance. The intended
effect was to reduce response time, and increase visibility
to citizens in neighborhoods. Officers were also expected
to have more noncall for service time during which they
could participate in other programs that emphasized
community interaction.

(4) One-Officer cCars. In order to maximize patrol
visibility, field officers were deployed with one-officer
to a car. This change constituted a revision of a position

rule, By spreading officers out individually, they are
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more 1likely to be seen by citizens. Also, there is a
greater tendency to talk to citizens when officers are by
themselves. Research has found that citizens have fewer
complaints with police ‘service delivered by one officer
‘than when more than one officer responds to the scene (John
Boydstun, Michael Sherry and Nicholas Moelter 1977, 5). It
was expected that the usé of one-officer cars would help
-improve the rapport of the police department with the
community.

(5) ZTactical Assianments. In traditional police
organizations, officers that were not on calls for service
were on preventive patrol, which is ineffective. 1In order
to make better use of noncall-fo:.;-service time, officers
were given the authority to conduct tactical assignments.
As officers identified a problem, they could de_Qelop a plan

6 If approved, the

and submit it to their supervisor.
officer could implement the plan. The tactical assignments
changed the autﬁority rules of officers, allowing them more
alternatives with which to solve problems. It was expected
that officers would have useful ideas and, if they were
allowed to try them would solve problems more effectively.

(6) Report Car Units, Many calls for service were of
low priority but required a report to be taken for
insurance purposes. In order to improve efficiency., a new

position was created in which an officer would be

designated the report car unit for a shift. Officers

112



rotated through the assignment. During the shift, the
assigned officer would make all of the repoft calls in the
district. The other officers would remain free to respond
to emergency calls in their beats. It was anticipated that
this strategy would reinforce beat integrity and help keep
other officers available for emergency calls. Also, it was
expected to improve the quality of reports as officers
became more proficient at report writing.

Community Interaction Strategies

(7) Police Community Relations Officer. A new position
"was created in the DART district whiéh was essentiaily a
decentralized Community Services Officer. The purpose of
the Police Community Relations Officer (PCRO) was liaison
between the officers in the DART program and the citizens
in the district. The PCRO officer was the contact person
if citizens wanted to schedule a meeting or security survey
with officers in the department. It was thought that
having a designated position would increase the interaction
between the citizens and the officers.

(8) Neighborhood Meetinas, Another activity was
attendance at Neighborhood meetings. A change in
authority rules meant beat officers were expected to
accompany the Police Community Relations Officers to
community meetings to hear first hand what citizens had to
say about the crime, security and safety problems in their

area and to obtain any information citizens might have on
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these problems. A change in payoff rules allowed field
officers to list these community meetings, along with beat
profiles, on their work cards. Officers attending meetings
held after regular scheduled shifts also received overtime

7 These rule changes were intended to

compensation.
increase the contact between the police and the public by
providing a way for citizens to make input to the
departments priorities and planning of activities. The

payoff rules would also help motivate officers to attend

meetings.
(9) community Contacts. Less formal than neighborhood
meetings was the community contact. Officers were

encouraged to leave their vehicles and canvass the area,
talking with citizens they mighﬁ encounter in the yards,
homes, or businesses. Officers could call out-of-service
to make contacts, which they recorded on Community Contact
Cards and on their own workcards-—a change in payoff rules.
The rule change was intended to increase the contacts
between officers and citizens which would increase
information from citizens which would improve the
responsiveness and effectiveness of the officers.

(10) Crime Prevention and Securitv Survevs. The
purbose of this strategy was to educate citizens about how
to make themselves and thelr property more secure.
Officers could conduct the surveys during a call for

service, or refer citizens to the DART office to schedule
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an appointment to have a survey conducted. The strategy
constituted a change in authority rules for the officers.
It was expected to reduce citizens vulnerability to crime.
It also provided a reason for officers and citizens to have
positive contacts which would improve the image of the

department and the cooperation of citizens.

Team Interaction Strategles

(11) Information Sharing. A constant problem in
traditional police organizations 1is that officers do not

know what their peers are doing. If an officer handles a
problem in another officer's beat, that beat officer may
not be aware of the background if the problem reoccurs.
The communication problem is acute across shifts. A
problem which occurred a short time before the end of a
shift will be unknown to the new officer if a call back to
the same address is requested. In order to address this
problem, information rules needed to change. A number of
approaches were devised to facilitate vthe sharing of
information both within and across shifts. These included
a blackboard in the roll call room, a clip board in the
DART office, meetings among officers and officers and
supervisors, attendance of roll calls by the Captain,
leaving a copy of the workcards from the previous shifts in
the vehicle, and distribution of a monthly information
sheet containing information on officer's performance. The

purpose ©f these rule changes was to enable officers to
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