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PoLicies, PROCESSES, AND DECISIONS OF THE CRIMINAL JUSTICE SYSTEM

Community Policing in
America: Changing the
Nature, Structure, and

Function of the Police

by Jack R. Greene

This essay reviews the rise of community- and problem-orien
policing as major vehicles to improve the effectiveness of pol
efforts in communities and as means of reforming police organ
tions. The essay considers the historical development of various
els of policing, examining the assumptions embedded in each of t
often-competing emphases. The essay goes on to review e
research on the impacts of community policing on communiti
police organizations, police work, and police officers. Findings frg
various studies suggest that community and problem-oriented p(
ing have had modest impacts on community crime but larger imp
on the quality of interaction between the police and the public.
addition, extant research suggests that police organizations are 4
ly adopting the philosophy and practices of community and problé
oriented policing and have shown some change in police structure
service delivery. Changes associated with problem solving wit
police agencies are less evident in the research literature. More ¢
than not, the police are using traditional approaches to respon
problems identified in community settings. Finally, the research lit
ature suggests that police officers’ conception of their roles and t
attachment to police work are improving with the adoption of co
munity and problem-oriented policing roles. Police job satisfactio
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CoMMUNITY POLICING IN AMERICA

also seen as increasing for officers associated with community policing
efforts. The essay concludes with a consideration of the forces that are con-
tinuing to shape American policing and the need to tackle the largest obsta-
cle identified in opposition to community and problem-oriented
policing—namely, the police bureaucracy.
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ommunity policing, or variations of it, has become the national mantra «

the American police. Throughout the United States, the language, syml
ism, and programs of community policing have sprung up in urban, suburb:
and even rural police departments. For more than 15 years and through at
one generation of police officers, community and problem-oriented policing
have been advanced by their advocates as powerful organizing themes for
emergent style of public safety. How these themes have impacted Americal
policing is yet uncertain. The range and complexity of programs associated
with community and problem-oriented policing have often precluded systen
ic scientific investigation. Moreover, community and problem-oriented polici
are themselves “moving targets”—changing and modifying themselves in w
is an often turbulent environment for law enforcement. Eck and Rosenbaun
(1994, 3) note:

Community policing has become a new orthodoxy for cops. Simultaneol
ambitious and ambiguous, community policing promises to change radi
ly the relationship between the police and the public, address underlying
community problems, and improve the living conditions of neighborhooc
One reason for its popularity is that community policing is a plastic con-
cept, meaning different things to different people. There are many persg.
tives on community policing, and each of them is built on assumptions t|
are only partially supported by empirical evidence.

The organizing themes of community policing suggest that law enforcemen
can be more focused, proactive, and community sensitive. Moreover, comn
ty policing portends significant changes to the social and formal organizatic
policing. On the level of social organization, community policing is thought f
break down the barriers separating the police from the public while inculcat
police officers with a broader set of community service ideals. Organizational
community policing is thought to shift police policymaking from a traditional
bureaucracy to one emphasizing greater organizational-environmental inter
tion. Simultaneously, the shift to community policing is said to be accompai
by a flattening of the police hierarchy and the development of coordinated ¢
ice delivery with any number of public and private agencies that affect neig
borhood safety. These are indeed profound changes should they continue
implemented and shape the institution of American policing.

In recent years, community and problem-oriented policing ideas have captt
the imagination of police officials, community activists, the public at large, a
especially academics. The rhetoric of community policing—now embodied ir
the passage of the Violent Crime Control and Law Enforcement Act of 1994-
has received Presidential utterance as well as the creation of a major effort
put 100,000 community police officers on America’s streets. Police departme
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throughout the country now actively compete for Federal support for their com-
munity policing efforts (Maguire et al. 1997). Today, the crime control agenda
of the United States and many other countries includes a visible place for com-
munity policing and its many derivatives (see Skolnick and Bayley 1988).

The promises of community policing are many. They include strengthening the
capacity of communities to resist and prevent crime and social disorder; creat-
ing a more harmonious relationship between the police and the public, includ-
ing some power sharing with respect to police policymaking and tactical
priorities; restructuring police service delivery by linking it with other munici-
pal services; reforming the police organization model; and creating larger and
more complex roles for individual police officers. This new style of policing is
said to produce more committed, empowered, and analytic police officers; flat-
ten police hierarchies; and open the process of locally administered justice to
those who are often the object of justice decisionmaking. This shift also makes
crime prevention, not crime suppression, the ascendant goal of policing.

Goldstein (1987) initially outlined several requirements necessary for the police
to shift from traditional to community or problem-oriented policing. First, the
adoption of community policing requires that it be an organizing philosophy
integrated into the entire police agency and not be seen simply as a new project
or a temporary specialization. This is what happened to team policing—the
most recent failed experiment in American law enforcement (see Sherman,
Milton, and Kelly 1973).

Second, for community policing to take root in police agencies, according to
Goldstein, it must help create a new working environment within these agen-
cies so that new values of policing emerge in the management and tactics of the
police. Third, community policing must overcome resistance from the subcul-
ture of the police, a subculture that is focused on danger, authority, and effi-
ciency (Skolnick 1966): the values of more traditional policing. Although in
recent years it has been argued that police agencies actually have several inter-
nal subcultures, Goldstein was concerned that those introducing changes into
policing be cognizant that the cultures of policing have successfully resisted,
and in fact defeated, change attempts. Finally, to be adopted by both the police
and the public, Goldstein suggested that community policing must focus on
resolving substantive community crime and disorder problems, not simply
responding quickly to calls for assistance and then completing paperwork. Such
threshold requirements require that those who advocate and implement commu-
nity policing see it as an alternative paradigm to traditional policing, a shift that
has considerable import for the police and the public (see Kelling and Moore
1988).
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Despite claims and counterclaims, what we actually
know about the efficiency and effectiveness of com-
munity and problem-oriented policing is rather smal
in comparison to what we do not know, although
literature and practice in this arena are growing
exponentially. This essay reviews the development
of community and problem-oriented policing in
America with an eye toward understanding its varia-
tions, assumptions, and impacts.

This review begins with a brief overview of the his-
torical development of American policing, with a
particular concern for understanding how the police
structure in America came to be and the range of

Much of the empha-
sis on community
policing seeks to
make the police
more effective

in dealing with
neighborhood crime
and disorder and to
avoid longstanding
criticisms of the
police being ineffec-

purposes of the police. Following this discussion,
four generalized models of policing are presented.
Traditional, community, problem-oriented, and zero-
tolerance policing are outlined to define their charac
teristics and assumptions. Such distinctions assist in
understanding the evolution of policing and the change in focus that these
differing styles represent.

tive, inefficient,
and insensitive.

As community policing anticipates several types of impacts—on communiti
the police organization, police work groups, and individual police officers—i
next sections of this essay focus first on outlining the anticipated impacts o
community policing and then on reviewing whether these impacts have bee
substantiated in the research literature.

Finally, this essay briefly considers several important future issues associa
with the ongoing development of community policing. Such a review shoulc
shed light on what has become a major focal point for reorganizing Americ.
policing and, indeed, American communities.

The Road to Community Policing

Perhaps like the road to hell, the road to community policing is paved with
good intentions. These intentions have two geneses. First, much of the shi
from traditional to community policing can be traced to a longstanding histc
of attempts to reform the police and make them more civilly and legally

accountable. Second, much of the emphasis on community policing seeks
make the police more effective in dealing with neighborhood crime and dist
der and to avoid longstanding criticisms of the police being ineffective, inefl
cient, and insensitive. Ironically, as we will see later in this essay, the histor
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premises that sought to change American policing themselves restrict this
reform. Nonetheless, much of the emphasis on community policing is the result
of making the police more thoughtful about what they do in communities to
help alleviate crime and disorder problems. Such reforms have pressed the
American police for change for nearly a century.

It is perhaps understandable that policing is continually in the throes of critique
and reform because much of American government finds itself in the same
position. Since the early 19th century, American government, particularly city
government, has been in a continual state of political, social, and economic
transformation. These transformations were largely the result of significant
immigration to what became urban America. Such transformation has invariably
involved questions of justice and the role of the state in shaping and controlling
everyday life. Moreover, as the police are the most visible element of govern-
ment in civil society, they have often become both the symbolic and substantive
lightning rod for civic reform.

Throughout the nineteenth century, the structure of municipal government
became progressively more complicated. The various institutions of city
government—boards of health, police departments, fire departments, street
and maintenance departments, water and sewer services—each had their
own history and particular reason for being. Municipal government had
grown by bits and pieces, like a building constructed without any plan. . . .
All cities offered variations on the same theme. Smaller cities successfully
resisted the urge to “professionalize” city services and continued to be
governed by part-time amateurs. All large cities, however, were forced to
deal with the threat of disease, violence, and other conditions, arising from
overcrowding and growth. (Judd 1988, 37—-38)

Implicitly, and more often explicitly, the police have been part of the transfor-
mation of American government. In fact, American government shifted from
what might be termed the Colonial Era, when government was small and gen-
erally in the hands of a political elite, to the Populist Era, when government
ownership shifted to a wider array of participants. This occurred over a period
of approximately 100 years and was largely completed by the end of the Civil
War. By that time, America had itself transformed—from an agrarian to an
urban society, from a nativist to an immigrant society, from a simple to a com-
plex society, and from the farm to the factory (see Judd 1988). The legacy of
this transformation was to redistribute political power in fundamental ways—
from the countryside to the cities and from wealthy landowners to the waves
of Eastern European immigrants who gained political preeminence in cities.
Policing was indeed caught up in these profound changes in American society
(Walker 1977).
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Policing, together with other forms of municipal
employment, became a primary means for immigrar “The ‘lawlessness’
classes to bootstrap themselves into American life. /
waves of immigrants washed into America’s burgeor
ing cities, the ethnicity of police departments often

of the police—
their systematic

reflected the origins of the newly arrived popiala. corruption and non-
In fact, police departments in New York, Philadelphia, enforcement of the
Boston, and Chicagemong others, can trace their laws—became one
heritage to major patterns of emigration from Irelanc of the most para-
Italy, and Germany. TR fesras
In the United States, every several years there is an municipal politics
attempt to reform the police. In between allegations during the nine-
of corruption and efforts to reform the police (Walkel teenth century.”

1983), American policing has continually sought puk

lic support and affirmation. Unlike their British and

European counterparts (Berkley 1969; Miller 1975;

Manning 1986), American police historically have been isolated from the
publics they serve, relied on personal as opposed to constitutional authority
and lacked the communal attachments necessary for effective gtiiea-
interaction. Contributing to the communal isolation of the Amerualice
has been a shift in organizational strategy emphasized throughout most of
20th century. This shift to professionalize the police generally separated the
professionals from their clients, often in profound ways. This shift is couple
with the occupational subculture of policing, a subculture that reinforced the
separation of the police from the public (see Skolnick 1966).

In a review of the shifts in police strategy in the 20th century, Kelling and Mot
(1988) suggest that the earliest organizational strategy of the police was ess
ly political. Here the police were primarily concerned with the maintenance o
political, and often corrupt, relationships with those in power. Policing was oft
associated with the rise of political machines in the early 1900s and their dor
nance in civic life, especially in the then-burgeoning American cities. Police

were tied directly to the political patronage systems of the time, and their acti
helped those in power while punishing political enemies and the underclass,
which generally was defined as persons of a different ethnic heritage. At this
time, the police problem was less that the police overenforced the law, but ra
that they selectively underenforced the law. As Walker (1977, 25) suggests:

The “lawlessness” of the police—their systematic corruption and non-

enforcement of the laws—became one of the most paramount issues in
municipal politics during the nineteenth century. Repeated reform move-
ments arose with an eye to alter police practices. The heart of the matte
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was not the question of law enforcement itself but the social and political
dynamics of the urban community. Police corruption was part of the politi-
cal machine, a means by which party favorites were allowed to conduct
illegal businesses and by which the cultural styles of different ethnic
groups were preserved.

Ultimately, the political era yielded to an administrative and reform era of
policing (Fogelson 1977) in which administrative control, policymaking and
decisionmaking distance from political and social communities, and law and
professionalism guided the police response. The reform era sought first to make
the police legally accountable. This philosophy still dominates much American
police administrative thinking, most particularly in attempts to control police
violence. Ironically, it is the legacy of this reform, represented in tightly con-
trolled and inflexible police bureaucracies, that is most at issue when moving
the police toward community and problem-oriented policing.

The lawlessness of the police had become legend by the beginning of the 20th
century. Reformers sought to divide the police from political control, or at least
partisan political control, and make their actions more administratively review-
able while introducing the then-emerging science of administration. All this
was done in the name of controlling the police while introducing presumed
efficiencies into police administration. Symbolically, this movement also

sought to convince the public that the police were indeed professional and that
the police organization was in control of its actions. Of course, this was always
an illusion (see Manning 1977).

During the reform era of policing (beginning roughly in the 1920s and lasting
until the 1960s), the police expanded on the military style of organization and
administration (actually modeled on Sir Robert Peel’s efforts in England in the
early 1800s and adopted by 19th-century American police departments in a
rather symbolic manner until the 20th century); improved response technology
through the introduction of telephones, radio cars, and dispatch systems; and
attempted to instill uniformity in police practice through training. These reforms
all sought to build a foundation for policing and to raise the status of the police
from political hacks to professionals.

In doing so, the police drifted away from the public, often seeing the public as
hostile and interfering. Institutionally, the police became inward looking as well.
Speed of response overtook policing neighborhoods as a priority, and secondary
measures of effort eclipsed those of effectiveness. In fact, many of these institu-
tional myths (Crank and Langworthy 1992) persist to the present. Routinely the
police present themselves to their publics in uniform, as selectively organized and
capable of rapid response to emergencies. Such presentational strategies help to
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maintain the public legitimacy of the police and may

be one of the major obstacles to overcome in the Despite the general
implementation of community and problem-oriented
policing (see section “Four Models of Policing: From
Traditional to Community to Problem Oriented to

failure of community
relations and team

Zero Tolerance”). policing, it is
from these early
Beginning in the late 1950s and continuing into the efforts that the

1960s, the police as a formal institution of govern-
ment encountered perhaps its most formidable chal-
lenge—a direct and frontal assault on the legitimacy

community and
problem-oriented

of the police and indeed of the legal system itself. policing movement
The civil rights and Vietnam antiwar movements, in the United States
as well as the emerging youth culture of the 1960s, can trace its roots.

effectively merged two groups that had previously

been socially and politically separated—minorities,

particularly blacks, and urban and suburban middle-

class white youths. The convergence of these two social and political move
ments confronted American policing in direct and visible ways.

In response to these confrontations, the police, generally speaking, becam
itant. They were often directly confrontational with these groups, producing
what Stark (1972, 15-16) has termed police riots:

Readers of the Kerner Commission Report or the Skolnick report or an
dozens of other books, reports, and articles on recent events in black ¢
tos or during student and anti-war demonstrations will have recognized
that sometimes police behavior is indistinguishable from that attributed
rioters. It is not merely that sometimes the character of the police respc
in certain situations provokes riots, which it does, but that on some occ
sions the police seem to bee major or even the only perpetrators of dis-
order, violence and destruction. Such occasions are police (aithor’'s
emphasis)

The nationally televised 1968 Democratic National Convention in Chicago ¢
the riots that ensued perhaps for the first time portrayed the police as instit
tionally unaccountable. Moreover, the National Advisory Commission on Ci
Disorders concluded that the spark of most urban riots in the late 1960s we
poor or aggressive police action, generally taken in a minority community.

Riots in Los Angeles, Detroit, Philadelphia, Newark, and elsewhere portrays
disintegrating social structure often precipitated by police action. The police
were at once the cause and the solution to social unrest. Liberals saw then
the cause of problems, conservatives as the solution. The country was divic
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on these issues, and the police were caught between significant ideological
shifts in American political and social life. As the National Advisory
Commission on Civil Disorders (1968, 206) commented:

Almost invariably the incident that ignites disorder arises from police action.
Harlem, Watts, Newark and Detroit—all major outbursts of recent years—
were precipitated by routine arrests of Negroes for minor offenses by white
police. But the police are not merely the spark. In discharge of their obliga-
tion to maintain order and insure public safety in the disruptive conditions of
ghetto life, they are inevitably involved in sharper and more frequent con-
flicts with ghetto residents than with the residents of other areas.

The American police were sorely in need of reform once again. Beginning in
the early 1970s, the police as an institution began to experiment with ways that
put the police into closer interaction with the public, generally on matters of
mutual interest. The community relations’ movement begun in the late 1940s
and into the 1950s carried over to this time, as did the rise of alternative forms
of policing, such as team policing. In both instances (community relations and
team policing), there was an attempt to create more public support for the
police while at the same time providing them with a clearer preventive role in
community public safety.

Community relations issues were more “eyewash and whitewash” than substan-
tive in many communities, a way for the police perhaps to placate the public.
Team policing, by contrast, was an important attempt to change the focus and
structure of the police, although by all accounts team policing captured neither
the imagination nor the organization of the American police. Despite the gener-
al failure of community relations and team policing, it is from these early

efforts that the community and problem-oriented policing movement in the
United States can trace its roots (see Greene and Pelfrey 1997).

Four Models of Policing: From Traditional
to Community to Problem Oriented to
Zero Tolerance

Current trends in U.S. police reform, falling under the broad label of communi-
ty policing, began in the mid-1980s and continue to the present. These trends
stress a contextual role for the police, one that emphasizes greater interaction
with the community in resolving persistent neighborhood crime and disorder

problems (Wilson and Kelling 1982; Goldstein 1987; Kelling and Moore 1988).
This newest in a long tradition of reforms has many implications for police role
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definitions, strategic and tactical operations, and understanding about the limits
of formal and informal social control.

There are those who charge that community policing is more rhetorical than
real (cf. Manning 1988; Weatheritt 1988) or that it follows a long line of cir-
cumlocutions “whose purpose is to conceal, mystify, and legitimate police dis-
tribution of nonnegotiable coercive force” (Klockars 1988, 240). Others assert
that such efforts represent “the new blue line” of police innovation and social
experimentation (Skolnick and Bayley 1986) and the resurgence of improved
relations between the police and the public (Wycoff 1988).

The differences in definition, emphasis, and results associated with community
and problem-oriented policing continue to the present. In fact, a new orienta-
tion toward zero tolerance—i.e., cracking down on street-level disorder—has
risen to effectively challenge community and problem-oriented policing as a
means of reducing crime and fear (Cordner 1998) (discussed later). In an effort
to help clarify the differences in policing emphases, exhibit 1 examines several
dimensions of policing as they shift under differing philosophies and eras of
policing.

Exhibit 1 depicts several dimensions of policing under traditional, community,
problem-oriented, and zero-tolerance policing. Twelve aspects of police role

and function, interaction with the community, formal and social organization,

and service delivery are expressed in this exhibit. The comparisons made are
offered as ideal types; i.e., they seek to represent the more general expectations
implied by the models, not necessarily how each is ultimately operationalized
and implemented in any particular police agency. Such a heuristic provides a
useful way to contrast and compare potentially differing paradigms of policing.

Obviously, within each model there is a degree of overlapping definition, effort,
and emphasis. The evolution of policing suggests that each successive era of
policing has evolved slowly from its predecessor (Kelling and Moore 1988;
Greene and Pelfrey 1997). In fact, shifts in policing have been glacial, occurring
over considerable timeframes (generally more than 15 to 20 years), not cata-
clysmic (occurring in much shorter timeframes). Consequently, modern-day
policing as we know it reflects elements of all of these models.

Traditional policing

Traditional policing, as it has come to be known, reflects the goals of the early
reformers of the police, previously discussed. The emphasis was to separate the
police from politics and to hold them more accountable to the body politic and
the law.

309
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Traditional policing, as characterized by much discussion over the past 30
years, has a narrow law enforcement and crime control or crime repression
focus. It is centered on serious crime, as opposed to maintenance of community
social order or general service delivery. The police are crimefighters under this
model, and they shun any form of social work activity. Under the traditional
model, police work is synonymous with catching crooks and is largely reactive,
i.e., the police respond to calls for assistance from the public.

Applying the law and deterring crime are the central focuses of all police activ-
ities under the traditional model. The crimefighter model of policing still res-
onates significantly within American police.

Under traditional policing, the police have a narrow range of interventions.
Generally speaking, under this model the police must rely entirely on the coer-
cive power of the criminal law to gain control (Bittner 1970). The threat of

arrest is the dominant mode of acquiring compliance from the community.
Under such arrangements, aggressive street tactics coupled with broad applica-
tion of the criminal law results in tremendous line officer discretion, which
generally is unregulated. Although the police organization creates the appear-
ance of control through highly ritualized command and control systems, police
officers have wide latitude in decisionmaking in the field (see Manning 1977).

With the traditional model of policing, the police culture is inward looking,
expressing the working personality characteristics outlined by Skolnick (1966)
and others. Concerned with danger, authority, and efficiency, the police are said
to be socially isolated from the community at large.

The values that are often tied to the cop culture stemming from the traditional
model of policing include skepticism and cynicism among the police, the
development of a code of secrecy to fend off external control and oversight,
and often a general disdain for the public at large. Minimizing contact with
the public and staying out of trouble, often through work avoidance (see Van
Maanen 1974), have been documented practices of traditional policing.

Traditional policing suggests that institutionally and individually the police
seek to minimize external interference with police work and administration.
This is done largely by the police adopting a professional mantle, i.e., they
identify themselves as authoritatively independent from their clients. The pro-
fessional model adopted here sees the client as a passive entity to be directed
by the police. Moreover, the police as an institution and as a working group
culture seek to distance themselves from the body politic and politicians.

Within the context of traditional policing, the police organization is presented
in classic Weberian (Weber 1947) terms in which the demarcation between
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Exhibit 1. Comparisons of social interactions and structural
components of various forms of policing

Social interaction or Traditional Community Problem-oriented | Zero-tolerance

structural dimension policing policing policing policing

Focus of Law enforcement Community building Law, order, and dér

policing through crime fear problems rgblems
prevention

Forms of Reactive, based on Proactive, on criminpl, Mixed, on crim{nal, Proactive, yses

intervention criminal law civil, and civil, and criminal, civil,
administrative law administrative law| aadministra-

tive law

Range of police Narrow, crime focuse¢l Broad crime, order, Narrow to broag— Natomation

activity fear, and quality-of-lifg problem focused ahehavior
focused bcused

Level of discretion
at line level

Focus of police
culture

Locus of
decisionmaking

Communication
flow

Range of community
involvement

Linkage with other
agencies

Type of
organization
and command
focus

Implications for
organizational
change/
development

Measurement
of success

High and
unaccountable

Inward, rejecting
community

Police directed,
minimizes the
involvement of
others

Downward from
police to community

Low and passive

Poor and intermittent

Centralized command
and control

Few, static
organization fending
off the environment

Arrest and crime rate
particularly serious
Part 1 crimes

High and accountablg
to the community an|
local commanders

Outward, building
partnerships

Community-police
coproduction, joint
responsibility and
assessment

Horizontal between
police and communit]

High and active

Participative and
integrative in the
overarching process

Decentralized with
community linkage

Many, dynamic

organization focused

on the environment
and environmental
interactions

5, Varied, crime, calls
for service, fear

High and primatily Low, but prir

d accountable to
the police

administration

Mixed depending
on problem, but
analysis focused

Varied, police

identify problem
but with commu
involvement/acti

Horizontal betwe
police and
community

Mixed dependin|
on problem set

Participative an
integrative
depending on
the problem set

Decentralized
local command
accountability to
central
administration

Varied, focused g
problem resolu
but with import

for organization

intelligence and
structure

Varied, problen
solved, minimizg

reduction, use of pulllic displaced

places, community
linkages and contacts
safer neighborhoods

na-

rily accountable

to the police
administration

Inward focus
on attacking
target problem

Police directg
some linkage
ity others agenc
on where neces

en Downward f
police to
community

Low and
passive

o

d
intermittent

ith Centralized|
decentralize!
but internal
focus

Few, limited
interventio
focused on
target problen
using many
traditional
methods

n
ion

S
d,

Arrests, fiel

location-spe
reductions in
targeted activi

stops, activitg,

ed
he

Moderate and

ns,

ol
ific

ty
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organization and environment is definitive and ardently maintained. By doing
so, the police organization renders the environment incapable of changing its
internal dynamics and ensures for itself some sense of control over the environ-
ment. In the parlance of organizations, police agencies under the traditional
model see maintaining themselves as their primary goal. They are focused on
maintaining structure and function—the means of policing—without much
consideration to the ends of policing, such as safer communities.

Measures of success are primarily focused on crime and crime control, most
particularly serious violent and property crime, as counted through the Uniform
Crime Reports’ Part 1 crimé#\s a closed system, the organization creates
what Manning (1979) has called reflexivity—a process in which the organiza-
tion defines its efforts, measures them, and then declares success on the basis
of such organizationally defined imperatives. This model is means, not ends,
focused (Goldstein 1979, 1990), and it measures effort, not results.

Community policing

Rising from the often-negative critique of traditional policing, community

policing seeks to balance the role of the police environment and organization

in pursuit of a broad range of community-based outcomes. Common core ele-
ments of community policing programs include a redefinition of the police role
to increase crime prevention activities, greater reciprocity in police and com-
munity relations, area decentralization of police services and command, and
some form of civilianization (Skolnick and Bayley 1986). Each of these changes
is viewed as a necessary condition to realizing greater police accountability to
the community. At the same time, these efforts suggest that, if they are adopted,
the police can become more effective and efficient.

Community policing has increased the police focus to include issues such as
public safety, crime, fear of crime, and community quality of life. Communities
are seen as participants in shaping police objectives and interventions as well as
in evaluating them.

Much of community policing literature is focused on capacity building within
communities, i.e., building and sustaining a community partner to work with
the police on matters of neighborhood crime and disorder. As Mastrofski,
Worden, and Snipes (1995, 540) observed:

“[Clommunity building” focuses on crime prevention, victim assistance
and building greater rapport with racial minorities. The police strengthen
citizens’ capacity and resolve to resist crime and recover from it. This
requires positive relationships with those “invested” in the neighborhood.
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Crime prevention and victim assistance do not involve law enforcement
directly. To the extent that a community policing program concentrates
on community building, it de-emphasizes law enforcement activities.

Such community building efforts must actively engage the community in an

open and rather straightforward discussion about community life and the rol
of the police and the community in establishing local order. Such efforts alsc
depend in large measure on the openness of both the police and the comm
and the willingness of the community to engage in what are often large-scal
volunteer efforts (see Bayley 1994; Bayley and Shearing 1996). Town Watct
for example, is a massive community volunteer effort supported by the comt
ment of homeowners in local neighborhoods. From the perspective of the pr
such efforts require horizontal communication between the community and 1
police and regular feedback about community conditions and the effectivene
of police interventions.

Partnership is the watchword for community policing efforts. In virtually all
discussion of this style of policing, it is asserted that the police must partne
with the community and other public and private agencies that serve a loc
community and that have some impact on community quality-of-life issues.
Skolnick and Bayley (1986, 5) suggest, “[Clommunity policing should be sa
to exist only when new programs are implemented that raise the level of pt
participation in the maintenance of public order.” In raising such public parti
pation, it is asserted that the police and the public actually coproduce publi
safety.

In addition to the environmental openness implied of community policing, tf
model of policing links informal and formal social control in important ways.
The police culture is shifted from its classic inward focus to one embracing
external factors—communities, individuals, and other government agencies
Moreover, this model suggests that the range of police goals is greatly expi
ed from crime control to reducing fear of crime, improving social relationshi
and social order, and bettering community quality of life—i.e., people’s sen:
of well-being in any particular neighborhood or business setting. These are
large tasks for the police, and they require a very different set of officer skil
especially communication and interaction skills.

The implications of community policing goals and efforts shift concern for
both the means and ends of the police. From the perspective of means, the
police are to embrace a wide array of tools that take them well beyond thei
limited use of the criminal law. The use of civil and administrative law, for
example, is seen as a way of broadening the capacity of the police and the
community to intervene in local order and crime problems. Today, the polict
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use civil abatement and other civil court proceedings to gain compliance from
unruly businesses (typically bars), as well as from landlords who fail to ade-
quately screen and supervise their tenants (especially those dealing drugs).

Such interventions significantly broaden the reach of the police, perhaps giving
them even more discretion. At the same time, under norms of community polic-
ing, the police are expected to build a reference for a wide array of social and
community services that might be brought to bear on community problems. In
fact, the police role is often seen as shifting from the first government respon-
der to social diagnostician and community mobilizer. Such linkages with exter-
nal social service agencies are seen as improving ownership for community
problems and linking different service providers in a joint effort to address
community safety issues. At the same time, such linkages to the community
are anticipated to help constrain and structure police use of discretion (see
Mastrofski and Greene 1993).

From the perspective of the police organization and service delivery system,
community policing is a way of making police agencies less bureaucratic, spe-
cialized, and hierarchical. On the ground, police officers are seen as generalists,
not specialists, a hallmark of the industrial organization from which police
systems were modeled. Decatited management and service delivery are cor-
nerstones of the community policing movement, under the argument that the
structure of traditional policing greatly inhibits the capacity of the police to
deliver effective and efficient services to a visible and active clientele. The
police organization under community policing is seen as being in a dynamic state,
actively engaged with the environment and creating many boundary-spanning
roles linking the organization to its immediate task environment as well as
social, cultural, and economic environments.

Measuring success in a community policing framework requires that the police
capture much more information about communities, social control, and local
dynamics and link their efforts to community stabilization and capacity build-
ing. Quite often, this shifts the measurement of policing activities from report-
ed crime to calls for police service, a measure thought to better reflect the
range of problems communities confront (see Greene and Klockars 1991). In
addition, measures of community health might also include willingness to use
public places, community volunteerism, business starts, home ownership
increases or decreases, home improvements in neighborhoods (an indirect
measure of homeowner confidence in the neighborhood), and local perceptions
about safety and the police.
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Problem-oriented policing

While community policing has a broad community building mandate, proble
oriented policing is more focused and, as its name implies, problem specifii
The central thrust of problem-oriented policing is to make the police more
thoughtful about the problems they address and their methods of interventi
In short, the police are to be more analytic. As Eck (1993, 63) suggests, “U
the problem-oriented approach, the problem, not the criminal law, becomes
defining characteristic of policing.” Problem-oriented policing arose from co
cerns that the police were too focused on their means (the traditional mode
and not on their ends, specifically on the impact of their interventions (see
Goldstein 1990).

Problem-oriented policing seeks to formalize a methodology for the police 1
address persistent community crime, disorder, and fear problems. The SAF
(Scan, Analyze, Respond, Assess) model of problem solving has received 1
most attention in this regard. Using SARA, the police are to scan communi
for problems, analyze the dynamics of these problems in a thorough and s
tematic way, design a response to address the defined and analyzed problt
and then assess the impact of the response on the identified problem.

Problem-oriented policing overlaps somewhat with community policing to tt
extent that the community is often engaged in problem definition and discuss
about interventions. And, in contrast to traditional policing, problem-orient
policing also makes police decisions and actions more transparent to both
public and police supervisors.

Eck (1993) suggests that problem-oriented policing can take one of two dis
forms. The first, as envisioned by Goldstein (1990), involves careful analysi
the problem, the search for solutions that can address the problem, the effe
implementation of a solution, and the assessment of the impact of the inter
tion. This has become the model for problem-oriented policing. The secot
approach is less demanding and likely more prevalent. In what Eck (1993)
enforcement problem-oriented policing, the police shortcut much of the ane
sis and apply traditional methods to the response. Directed and tactical pat
are seen as illustrative of this approach (see Eck 1993, 68). This approach
course, runs the risk of problems being defined narrowly and addressed by
rather traditional police methods (see “Zero-tolerance policing”).

Problem-oriented policing has important implications for how the police go
about their business in the community, how they organize and supervise pc
work, and how the police agency is structured under such an arrangeme
Given that problem solving is seen as an activity for a police officer or a grc
of police officers, centralized command and control systems must yield to
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officer discretion and inventiveness. The focus in such an arrangement is for
the police organization to facilitate, not control, officer actions in the field. Of
course, this requires that supervisory, middle, and senior command personnel
share power with police officers, who are solving problems in neighborhood
settings.

Additionally, under the anticipated norms of problem-oriented policing, the
police organization must improve its organizational intelligence—its under-
standing of how police interventions work, under what circumstances, with
what effort, and for how long. This requires that the police agency assess inter-
ventions carefully, catalog the impact and effectiveness of interventions, and
revise its learning about current and future interventions as experience with
them grows. Rather than command and control, the police organization under
problem-oriented policing must learn and diagnose its own internal technology
for converting police efforts to community impacts.

Police discretion, although reasonably high under the problem-oriented approach,
is checked to the extent that problems must be identified, analyzed, and solved.
To do so requires considerable communication about problems and responses
within and outside of the police department. This in turn helps to make decisions
visible to the community and particularly to police administrators who oversee

the problem assessment and response implementation process.

Measurement of success under problem solving, like Sir Robert Peel’s first
principle?is the absence of the problems, or rather the absence of them recur-
ring. Additionally, problem solving recognizes that some problems may be dif-
ficult to solve entirely, but their recurrence can be significantly delayed or the
consequences of the problem can be significantly reduced. By doing so, the
police can measure the extent to which they have had an impact on the targeted
problem. Another concern with problem solving is the extent to which the

police displace crime, both temporally and spatially.

Zero-tolerance policing

In recent years, American policing has withessed yet another emerging style of
policing—zero tolerance. Some argue that this style of policing is actually the
result of misinterpreting or misrepresenting community and problem-oriented
policing (see Rosenbaum, Lurigio, and Davis 1998, 192—-194). Others argue
that zero tolerance is the application of community and problem-oriented polic-
ing to its fullest. William Bratton championed this orientation while serving as
police chief in New York City. The zero-tolerance emphasis got its greatest boost
in the early 1990s in New York, as the police there adopted many aggressive
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street tactics and as crime in that city, and throughout the country, declined
As Bratton summarized:

[R]educe disorder and you WILL reduce crime. The strategy is sending
strong message to those who commit minor crimes that they will be he
responsible for their acts. The message goes like this: behave in public
spaces, or the police will take action. Police will also check you out to
make sure that you are not creating chronic problems or wanted for so
other more serious offense. Police will also question you about what yc
know about other neighborhood cri@mphasis in original)

Zero-tolerance policing can be seen as a variant of problem-oriented policil
and one that may reflect Eck’s enforcement problem-oriented policing. Perl
the initial discussion that fueled debate about shifting the police from their 1
ditional orientation was the broken windows thesis offered by Wilson and
Kelling (1982). This thesis suggested that serious crime was the result of t
slippery slope of neighborhood decay and the inattentiveness of the police
addressing little problems before they became big problems. A cycle of dec
(Skogan 1990) results where communities continue to deteriorate, in part
because of increases in social and physical incivilities.

Under this model, the police are expected to attack order problems in comr
nities in the hope that such an approach will dissuade and otherwise deter
serious criminal behavior from occurring. Maintaining order in aggressive
ways, then, is the chief goal of this approach (Williams and Pate 1987; Syk
1986; Reiss 1985; Kelling 1985; Kelling and Coles 1996). This argument is
essentially built on a deterrence model wherein the police are deployed to

address many of the problems that annoy society, particularly in public plac
These behaviors, according to the broken windows theory, are thought to b
precursors of more serious criminality. Aggressive panhandling (particularly
places like subways), street-level prostitution, street-level drug use, disorde
ness, and the like are the targets of such approaches. The focus is almost
ly on order maintenance: establishing the perception and reality of orderly

behavior in public spaces.

The theme of broken windows might be addressed in at least two possible
directions—one focused on capacity building within communities, the other
on aggressive police actions. Such choices characterize a continual debate
American policing, i.e., whether the police should focus on the crime prevel
tion models associated with community and problem-oriented policing or
whether they should focus on a crinteaek model, often associated with
traditional and zero-tolerance policing models.
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Under the broad umbrella of community policing, paying attention to community
disorder, preventing it by organizing the community, speaking with offenders
(particularly for minor crimes), and changing the physical environment within
which crimes occur are interventions that focus on the broader problems and
issues associated with such behaviors. This, in fact, is the model under which
community crime prevention operates in many countries. As Hope (1995, 21)
suggests, “[Clommunity crime prevention refers to actions intended to change the
social conditions that are believed to sustain crime in residential neighborhoods.”
These efforts typically muster the support of local social institutions to jointly
address crime and disorder problems. By doing so, community crime prevention
seeks to embed these efforts in the local social structure. This, of course, is the
underlying philosophy of community policing, previously discussed.

Sometimes, however, community social institutions are fragile and may not be
capable of engaging in prevention efforts. And, although it may be argued that
there is always a community there, the level of social organization within that
community may be incapable of working with the police or other government
agencies (see Greene and Taylor 1988). Under such circumstances, rather than
focusing on capacity building and community crime prevention, a form of

“kick ass” policing (Wilson and Kelling 1982) has arisen in many cities.

Fueled by concerns that community policing is seen as soft on crime and by
growing public criticism that disorderly people (e.g., the “squeegee guy”) inter-
fere with daily commerce, police departments across the country have focused
on removing the signs of incivility from America’s street corners, sometimes in
very forcible ways.

Zero-tolerance policing has its roots in the suppressive aspects of policing. In
some respects, it returns the police to a more traditional stance vis-a-vis law
enforcement, a direction that is actively supported within many American
police departments. This has significant implications for the police in mobiliz-
ing communities, one of the central features of both community and problem-
oriented policing. As Klockars (1985, 319) suggests:

Police can gain compliance with their demands for order by “kicking

ass”. .. but endorsement of such behavior must rest on the view that people
whom the police seek to control in that way do not deserve or cannot com-
prehend better treatment. That line of reasoning is barely plausible when
the vision of those who get their asses kicked is confined to derelicts, winos,
street prostitutes, panhandlers and juvenile gangs. But it is patently offen-
sive when we realize that the order maintenance tasks of modern police
officers require them to direct, control, and discipline persons from all

walks of life—includingus. (emphasis added)
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Zero-tolerance policing has recently been linked with place-specific intervel
tions and crimes and situational analysis on the part of the police. Hot sp
analysis suggests that a small number of locations in any particular city ac«
for the abundance of community crime and disorder problems. Through the
of sophisticated crime mapping techniques, these locations are made visibl
the police and the community. More often than not, these places are then <
jected to aggressive police tactics attempting to dry up the hot spot. Such t
nigues have been focused on street robbery and drug activities as well as «
array of order maintenance activities.

The concern with order, as the central focus of zero-tolerance policing, nari
police attention to the proximate causes of the problem—namely the peopl
places that create disorder. But as Skolnick (1994) has suggested, order w
law is problematic in a democratic society:

The concept of “order” reflects ideas about how citizens should conduc
themselves. These ideas, engraved sharply and punitively in the subst¢
criminal law, generate penalties for misbehavior ranging from death for
homicide to years of imprisonment for a variety of offenses. The procec
al law sets limits on what prosecutors and police can do to enforce the
stantive law. Because both “order” and “law,” substance and procedure
important but conflicting aspirations, their inherent conflict imposes a fL
damental, enduring dilemma for policing a democratic society.

Under the zero-tolerance approach, the demand for order may resultin a d
oration of law, particularly the lawfulness of the police. Moreover, there are
concerns that the normative legitimacy of the police, particularly in minority
neighborhoods, will be undermined when the police are seen primarily as &
punitive force in society.

Recent events in New York City involving police assaults on minority group
members and the torture of a Haitian immigrant have cast doubt on the effi
of zero-tolerance policing, particularly the policing of minority communities.
These events have been witnessed in several American cities, and in mc
instances they occur through aggressive police street tactics, not unlike the
cipitous events of the urban riots documented by the Kerner Commission ir
1960s. Such actions reveal the delicate relationship between the police anc
those policed. As Rosenbaum, Lurigio, and Davis (1998, 192) suggest:

Poor minority communities are the most inclined to demand aggressive
enforcement in violation of civil liberties, and they are also the most like
to complain about it and dislike the police as a result. Thus enforcemer
not a simple yes-no option. It requires careful planning, the consent of
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public, solid working relationships built on trust, a
Zero-tolerance role for the community whenever possible, and the

policing may be thoughtful exercise of police discretion.

returning the Many of the efforts to organize communities rely
community to a on the good will of the community to participate
passive role in crime in capacity building and crime prevention efforts.
and order mainte- Marshaling community volunteers for any number

of public safety efforts, ranging from neighborhood
cleanups to Town Watch, requires trusting and open
communication (for a review of citizen involvement
and active role on in crime prevention, see Rosenbaum, Lurigio, and
behalf of the police. Davis 1998, 17-58, 171-230; Friedman 1994). Zero-
tolerance policing, while satisfying short-term inter-
ests in gaining order, may actually return the police
and the community to a conflictual relationship. Just as important, zero-toler-
ance policing may be returning the community to a passive role in crime and
order maintenance in favor of a more aggressive and active role on behalf of
the police. This is equally true of the relationship of the police department to
other agencies, although agencies that can bring some repressive impact on a
location, such as the revocation of a bar license, are often found aligned with
zero-tolerance efforts.

nance in favor of a
more aggressive

Organizationally, zero-tolerance policing has resulted in a general bifurcation
of police departments, once again along specialist lines. On one hand, many
police departments have publicly pursued community and problem-oriented
approaches as means of gaining greater community support and, to some
degree, involvement in public safety issues. This has resulted in a community
and problem-oriented policing emphasis, which is often visible to the public.
Perhaps less visible is a more subtle trend in American policing—the milita-
rization of the police and the equipping of special street-tactical units that are
actively engaged in “asshole control.” The “velvet glove” of community polic-
ing frequently conceals the “iron fist” of these street crime and intervention
units, which are often modeled after elite military combat units.

Measuring success under norms of zero-tolerance policing has its roots in prob-
lem solving, although many of these efforts revert to measurement by counting
things like field stops (pedestrian and car) and the types of behavior (mostly
negative) occurring in targeted locations. Such measures can create the tauto-
logical expression of agency effectiveness by defining efforts as successes and
then measuring them as outcomes.
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Understanding Community Policing
Interventions

To better understand how community and problem-oriented policing are do
as both police interventions in communities and as means for refining an
changing police organizations, it is important to see these efforts as a serie
interventions that affect different things. In theory, these interventions occut
several levels. They supposedly impact communities, police organizations,
the nature of police work, including police officer attachment to the commui
ty, crime prevention values, and a broader set of community service ideals.

By making the levels of intervention and change clear and explicit, including
the anticipated outcomes for community policing, we can begin the process
building effective monitoring and evaluation systems to assess whether com
nity and problem-oriented policing are substantive or rhetorical. Such an un
standing can dramatically improve efforts to implement and evaluate commt
and problem-oriented policing initiatives in the future.

Here we consider the range of impacts that community policing is expected t
have. Community policing can be seen as part of a causal set of relationship
expected to have impacts that differ from those associated with traditional pc
ing. Community and problem-oriented policing, the focus of this essay, are ai
ipated to affect communities, police departments, police work groups, and pc
officers in important and predictable ways. Although it is not possible to trace
all of the causal connections associated with community and problem-oriente
policing, four levels of intervention are examined briefly here.

At the environmental levebommunity and problem-oriented policing interven
tions seek to engage the police and the community in a public safety copra
tion relationship. The police are to seek broader linkages with external grot
and organizations. They are also expected to focus on community capacity
building and crime prevention. By mobilizing communities and focusing on
discrete and identifiable crime, disorder, and fear problems, it is anticipated
that the community can become more crime resistant, have greater commt
efficacy, and in turn be less affected by crime and disorder. Such efforts are
often aimed at stabilizing neighborhoods, increasing neighborhood bonds ¢
communication, increasing the capacity of the neighborhood to mediate in
flict situations, and ultimately strengthening neighborhood cohesion. These
activities are rooted in the notion that cohesive neighborhoods are more cri
resistant. If properly implemented, such activities should reduce fear of crin
increase neighbors’ use of public spaces, reduce neighborhood disorder, ai
ultimately reduce crime and victimization in neighborhoods.
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At the organizational levelcommunity policing interventions are seen as affect-
ing several police department issues. First, these interventions are expected to
impact the police agency’s technology (i.e., the way in which the department
converts inputs to outputs). This includes how (or if) the department currently
defines and solves problems and how it values what it produces. Community
policing interventions are also associated with affecting the department’s struc-
ture (i.e., the way the organization divides labor and differentiates its parts) and
how (or if) that structure supports community policing initiatives. This includes
impacts associated with the organization’s culture (i.e., the values, beliefs, sym-
bols, and assumptions that undergird organizational life) as well as the depart-
ment’'s human resource systems (i.e., the mechanisms for selecting, training,
rewarding, and socializing personnel toward community policing objectives).
Here the concern is with imbuing the organization with a set of values and mis-
sions that translate into actions that embrace the community as a partner to
crime prevention and that value analytic and thoughtful police interventions.

Finally, changes associated with community policing are seen as needing to
impact the police agency’s effectiveness assessment processes (i.e., the systems
internal to the police organization that gather, evaluate, and disseminate infor-
mation about how the organization is doing). If community-based policing is to
become a lasting strategic intervention (Kelling and Moore 1988; Moore and
Stephens 1991), it will need to confront several organizational change issues,
particularly if it intends to replace or modify the structure and culture of tradi-
tional policing. The reason rests on the idea that the traditional organizational
model of policing—with centralized authority, command and control, elaborate
rules and policies, and the like—actually will impede the police agency’s abili-
ty to do community and problem-oriented policing. Flatter, less specialized,
and more community-focused organizations are envisioned for the police under
the norms of community and problem-oriented policing.

In addition to organizational-level issues, community policing as a change
intervention is expected to impact several issues associatedavittgroups

within police organizations. They include the establishment and clear commu-
nication of group performance norms consistent with community policing out-
comes. Beyond creating and communicating group performance norms, the
community-oriented police agency is expected to specify group composition in
terms of the knowledge, skills, and functions of police groups operating within
community settings. Similarly, the police agency seeks to improve interpersonal
communication and information sharing within the agency, especially across
groups defined under a community policing philosophy and structure. Finally,
if community policing is to become the vanguard of change within police
agencies, it will need to clarify task definition among groups of policeeo,
including investigators.
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Community-based policing also has several implicationsftividual-level
change within police agencies as well. In terms of individual-level outcome:
community policing anticipates changes in police officer effectiveness, prim
ly through the mechanism of problem solving. Additionally, police officer
performance, job satisfaction, and job attachment are anticipated to improv
through attachment to community policing initiatives. Finally, police officer
role definitions are expected to broaden under community policing. Such ol
comes presume greater task identity (and consensus) among officers; gree
officer autonomy in decisionmaking, job enrichment, and job enlargemen
increased feedback to officers regarding their community and problem-foct
activities; and increases in the depth and range of skills officers are trained
and employ as part of their community policing methodology.

In regard to the measurement of change as implied in community policing
efforts, exhibit 2 provides an overview of these levels of intervention, their
anticipated internal changes or dynamics, and their corresponding commur
policing/problem-solving outcomes. Using the conceptualization presented
exhibit 2, we can look at the impact of community and problem-oriented po
ing on communities, police organizations, police work, and police officers.
Such impacts will give us a better understanding of the capacity of commui
and problem-oriented policing to achieve their intended ends.

Impacts on communities

Recently, communities have become more specific and direct targets for cril
nal justice interventions, most particularly those associated with community
problem-oriented policing. Attached to a broader community crime preventic
movement that began in the 1960s, current efforts involving police and citize
interaction attempt to make communities crime resistant first by mobilizing t
community in its own defense (Hope 1995, 21-89) and second by organizin
the community for greater surveillance of public places. This gives the comr
nity a coproduction (Skolnick and Bayley 1986) role in crime prevention whi
at the same time increasing community guardianship and the management
public places, a cornerstone of the situational crime prevention movement (:
Clarke 1995, 91-150; Felson 1986, 1987, 1995).

Community policing has sought from its beginning to engage the communit
matters of public safety while building and strengthening the capacity of co
munities to resist crime. For example, Operation Weed and Seed focuses ¢
creating a visible and active police presence to impact distressed neighbor
hoods (weeding), as well as capacity building (seeding) in these same neic
borhoods to sustain gains once achieved (see Roehl et al. 1995). More lim
or focused crime interventions, such as the Boston Gun Project (see Kennu
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Exhibit 2. Levels of change for community policing

Level of Change issues Community policing
intervention anticipated outcomes
Environmental _, Linkage with __j Reduced crime/fear
External organizations Cohesive neighborhoods
and groups Increased public safety
Political and economic Greater public support
support Reduced hazard/violence
Define and maintain an Community problems
organizational set solved
Organizational __ Technology __ Change in information
Structure flow
Culture Decisionmaking (strategic
Human resources Decisionmaking (tactical)
Effectiveness assessment Improved training
Changing symbols and
culture
Improved
communications
Revised performance
measures
Decentralization
Role generalization
Improved analysis
Group __ Performance norms__j Team cohesiveness
Group composition Task consensus
Interpersonal relations Quality decisions
Task definition Group effectiveness
Individual __j Task identity __J Increas_ed police officer
Autonomy effectiveness
Feedback Increased performance
Skills Increased job satisfactior
Broadened role definition
Greater job attachment/
investment

1998), also pursue dual strategies. In the case of the Boston project, the first
strategy sought to identify youths who were likely to use guns to resolve dis-
putes, while also mobilizing government and community social institutions to
address this serious and lethal community problem on several different fronts
and in a coordinated and systematic manner. Programs like Town Watch are
also seen as community capacity building efforts, often linked to increasing
surveillance of public places (Rosenbaum 1986, 1988; Rosenbaum, Lurigio,
and Davis 1998), although their impact is less certain.
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Order maintenance in communities with some existing consensus about ord¢
creates many positive opportunities for the police and the community to inter
Indeed, in communities with some level of social organization, there is oftet
capacity and motivation for the community to work with the police. “The mao
organized the neighborhood’s means of giving voice to its preferences, the
er it is for the police to obtain input, deal with diversity of viewpoints within

the neighborhood, and mobilize the community to support and assist police
officers” (Mastrofski and Greene 1993, 89). Such activities are also seen a
organizing framework for consensus building within communities (see Etzic
1993). Preserving order is seen as a central feature of many community ar
problem-oriented policing initiatives (see Moore 1992).

In addition to preserving the order in any particular neighborhood, communi
policing seeks to recontextualize the police. That is to say, community polici
involves efforts to better link police and community. Among other things, this
thought to improve officers’ local knowledge and community acceptance, pa
ipation, and assessment of police services. This is typically done by putting
police in closer proximity to local social and economic institutions, building
more effective alliances between the police and the public, and attempting t
solve persistent and complex community crime and disorder problems (see
Kelling and Coles 1996; Hope 1995). Cumulatively, these efforts, it is hoped
will help stabilize communities, thereby making them less crime prone.

In an assessment of the community impacts of community and problem-oriel
policing, Cordner (1998) suggests that the evidence is generally mixed. So
studies suggest declines in crime, fear, disorder, and calls for service. How
given design and research limitations identified more than a decade ago |
Greene and Taylor (1988), much of the research remains difficult to interpre
and generalize. There are, however, some promising findings on which moi
rigorous assessments can be made in the future.

The cumulative findings of the fear reduction and foot patrol programs of th
early 1980s suggested that changes in police strategy might have had diffe
effects on communities. In the Houston and Newark studies, for example, tl
were indeed modest crime prevention effects, although these programs appe:
influence community perceptions and fear of crime more than they did crim
itself. Such findings provided the foundation for several elaborate communi
policing programs that have been conducted since the 1980s. These progr:
involving more sophisticated research methodologies and more observable ii
mentation of community and@blem-oriented programs, have now led to a
clearer picture of the impacts of these programs on neighborhoods.

Neighborhood impacts associated with community and problem-oriented pc
ing are varied and complex. They include resident perceptions of safety, fei
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crime, use of public places, actual victimization, calls for service, reported
crime, self-protection measures, and community cohesion. Given the range and
complexity of outcome measures associated with community policing, it is

often difficult to make comparisons across sites.

Skogan (1994), in an assessment of community policing impacts on neighbor-
hood residents, examined six programs conducted in Oakland California;
Birmingham, Alabama; Baltimore; Madison, Wisconsin; Houston; and Newark,
New Jersey. In evaluating these programs, Skogan (1994) assessed their effects
on fear of crime, disorder, victimization, the quality of police services, and

drug availability. His findings suggested that fear of crime was most affected

by these interventions and that it generally went down in five of the six sites.
Disorder and victimization, by contrast, both declined in three of the six sites.

Communities’ favorable assessments of police services either remained the same
or increased in the communities receiving community and problem-oriented
policing services as compared with similar communities not receiving these
services. In the site where drug availability was a community impact measure
(Oakland), community policing efforts produced a decline in the availability of
drugs in these communities. Skogan (1994, 180) concluded:

The evidence reviewed suggests that community policing is proceeding at
a halting pace. There are ample examples of failed experiments and cities
where the concept has gone awry. On the other hand, there is evidence in
many evaluations that a public hungry for attention have a great deal to tell
police and are grateful for the opportunity to do so. When they see more
police walking on foot or working out of a local sub station they feel less
fearful. Where officers have developed sustained cooperation with commu-
nity groups and fostered self-help, the public has witnessed declining
levels of social disorder and physical decay.

Perhaps the most sophisticated effort to assess community policing has been
under way for several years in Chicago. In 1993, the Chicago Police Department
launched a community policing program called CAPS (Chicago’s Alternative
Policing Strategy), which Skogan and his colleagues have been assessing for
several years (see Skogan et al. 1995; Skogan and Hartnett 1997).

A recent assessment of community policing impacts on neighborhoods in
Chicago, conducted by Skogan and Hartnett (1997), suggested that these efforts
indeed had a significant impact on community problems and the quality of
community life. In regard to police responding to community concerns, percep-
tions about police effectiveness in dealing with crime, and community fear of
crime, Skogan and Hartnett (p. 208) found:
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Residents who subsequently observed them [the police] in action were
more satisfied with police responsiveness to community concerns, thot
they were more effective at dealing with crime, and felt safer. The impa
here are in shaping residents’ perceptions about the police, their willing
ness to work with the police, and their beliefs that the police are actuall
attempting to address community defined problems.

In respect to crime and disorder resolution, Skogan and Hartnett (1997, 23!
report, “There was some evidence of improvement in the lives of residents
every program area.” Perceptions that major crime was declining were con-
firmed through community surveys, and a victimization survey revealed
declines in selected crimes across the targeted neighborhoods. These decl
included drops in burglary, auto theft, street violence, and drug- and gang-rel
activities.

Despite such enthusiastic support for community impacts and the evidence
from the Chicago experience, sustained evidence of such positive commun
impacts remains scant. However, the general decline in crime over the pas
eral years is attributed in part to the activities of the police, many of which ¢
community and problem focused. As Moore (1994, 294) concludes:

Almost nothing is certain about the effects of community policing pro-
grams. These programs are so varied that it will be a long time before
can say something definitive about the whole set of programs, the indiv
ual elements of the set, and the particular features of particular prograr
And it will obviously be a long time before we can say important things
about the strategy of community policing as opposed to the operationa
programs.

The absence of community impacts associated with community policing is

largely related to the high variability of community and problem-oriented po
ing programs under way across America, coupled with the tendency to ass
these programs largely in the context of qualitative case studies. As Rosen
and his colleagues (1998, 183-184) suggest:

To date, few carefully planned demonstration projects have been linkec
to well-designed quantitative evaluations of community policing. With a
handful of exceptions, community policing has been studied primarily
through qualitative field methods. Community policing researchers have
conducted case studies of organizational processes and problem-solvit
activities and have occasionally supplemented them with quantitative o
come measures.
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Systematic analysis of the range of community and problem-oriented policing
interventions has yet to emerge in the research literature on policing. Despite
billions of Federal dollars that were distributed to police departments to further
community policing over the past 5 years, there is little systematic linkage
between these efforts and community capacity building or crime prevention.
The declining crime rate in America is presumed to be linked to these efforts,
but the dynamics of this linkage are presently unknown.

Impacting police organizations

One of the promises of community policing is that it will make police agencies
kinder and gentler, both to their constituents and to their employees. Criticisms
of the police bureaucracy, particularly under the traditional model of policing,
are that it has alienated both the producers and consumers of police services.
Such alienation creates great tension between the police and those policed. This
tension builds into mutual suspicion of the others’ interests and intentions.
Moreover, such tension effectively precludes building a partnership between

the police and the community on matters of public safety—a central feature of
community and problem-oriented policing.

Remember that in the professional reform era of policing, it was asserted that
the police needed to maintain professional distance from the community. This
distance was partly a means of gaining internal control over the police and
increasing their commitment and adherence to professional standards (defined
largely by police administrators) and partly a means of reducing the likelihood
that the police would be corrupted by their clients—the community. Over time,
the gap intentionally placed between the police and the community widened.

Part of the organizational dilemma for policing under norms that emphasize
community attachment and problem solving is linking the tactics of officers

to a larger organizational philosophy and strategy. The control-centered pro-
fessional bureaucratic model embraced by the police as part of their earlier
reforms generally did not include strategic and long-term thinking. The presen-
tational strategies of the police have remained response driven, tactical, and
focused on community expectations that the police can indeed control crime
(Crank and Langworthy 1992).

The implications of an absent strategic focus in many police departments are far
reaching. Substantively, the absence of a long-term plan has left many police
agencies adrift. That is to say, absent a plan for the future, most agencies focus
on incremental changes in both resource availability and allocation. Part of the
organizational problem in shifting from a traditional to a community-oriented
model of policing is the current structure and delivery system embedded in
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policing. For example, often we hear police chiefs say that community and
problem-oriented policing services are more expensive than traditional ser
or that these services actually compete within the agency for resources ant
focus. An alternative view is that the environment of policing has indeed sh
ed and the police organization will need to change to adapt to significant el
ronmental changes.

In the logic of organization analysis, environments play an important role (s
Thompson 1967). For most organizations, there are two levels of environmi
the general environment that encompasses the organization as a whole an
vidual task environments that influence aspects of the organization’s opera:
tions. In policing, both the general environment and task environments hawv
been shifting for a considerable period of time. What is less clear is police

departments’ adaptation to these changing environments (see Zhao 1996).

The police do not operate in a vacuum and cannot be divorced from their e
nal environment. Moreover, the environment in which police organizations f
themselves today requires a model of organization that emphasizes policin
an open system.

Changes in the external environment of policing have been profound over t
past 30 years. These changes have involved municipal finances, service st
port, and customer awareness. Each has pushed police organizations ar
administrators to be more open in policy and decisionmaking and more res
sible to the needs of constituents. These external forces have also presse
police organizations to be more creative and flexible (see Zhao 1996, 71-8

Scant resources, greater demand, and greater civic awareness have combi
the 1990s to make strategic planning a more necessary activity in public se
bureaucracies, including the police. Coupled with rising expectations about
ticipation in the coproduction of public safety, communities are eager and v
about their participation with the police (see Skolnick and Bayley 1986;
Skogan 1994; Friedman 1994).

The absence of a strategic emphasis also has implications within police

departments. Without a road map of where the agency is going, it is difficu
for police managers to muster line-level support for changes in police serv
or styles of interaction with the public. Moreover, without announced direc-
tion, those who would resist such efforts are relatively free to continue to f
sively, and at times actively, resist those changes. This resistance to chang
a major obstacle to the implementation of community and problem-oriente
policing. This resistance comes from line-level officers who may believe th
community and problem-oriented policing is soft on crime, who do not acc
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a crime prevention versus a crimefighting role, and who cling to union and
civil service regulations and procedures to better control their work and the
workplace (Zhao, Thurman, and He 1999).

Alienation of line-level police officers has also occurred over years of neglect

in the traditional model of policing. Here, it is argued that police organizations
over the years have produced a class of alienated workers, who frustrate change
efforts and who, more importantly, may take out these frustrations on the public
at large. These frustrations stem partly from the complexity of the work per-
formed and the situational aspects of police work and partly from line officer
distrust of the police administration. This distrust has been learned over a peri-
od of years, as the central administration of police agencies is often seen as
punitive and nonsupportive of what is a complex field experience. This often
creates the idea that central police administration is simply a mock bureaucracy
(Gouldner 1954) in which punishment is selectively invoked and support is
rarely forthcoming.

In many respects, there continues to be a struggle within police agencies
regarding the focus and definition of police work. The culture of line officers
continues to stress police independence and the crimefighting roles of the
police, while administrative personnel now emphasize open systems approach-
es, including building partnerships and solving problems. This cultural clash
has yet to be resolved in American policing, despite nearly 15 years of an
emphasis on community and problem-oriented policing.

In addition to workplace culture issues, the segmentation of police work—i.e.,
breaking down police work to initial response, followup criminal investigation

or other special unit intervention, case preparation, and prosecution—also con-
tributes to worker (police officer) alienation because it removes the police from
the intent and consequences of their work. Under norms of production-oriented
organizations, like those in industry, line workers begin to lose sight of the
overall goals of the product, identifying more directly with the suboptimal
goals of their particular function. When this occurs, it is said that the organiza-
tion has problems sustaining worker motivation as well as product quality.

Community and problem-oriented policing can be viewed from the perspective

of organizational change strategies. At the onset of any institutional change, sym-
bolism often outstrips practicality (Edelman 1977). The rhetoric of community
policing, of necessity, preceded its coming to the police (Greene and Mastrofski
1988). Rigorous studies of the collection of innovations subsumed under the
rubric of community policing were initially few in number (Greene and Taylor
1988), but they have improved over the past 5 years or so. Although initial stud-
ies of community policing rested on the use of limited case studies to define the
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complexity and effects of this program innovation (for example, see Eck and
Spelman 1987; Trojanowicz and Bucqueroux 1990), more recent research si
to tease out the complexity of these efforts in real world settings (see Skoga
Hartnett 1997).

At present, our knowledge about how these changes are reshaping police c
zations and service delivery is quite limited. What is known is that the pace
of organizational changes in policing is glacial—slow and at times torturous.
Moreover, several have identified the police organization as the primary obs
to improving police services to the community (for a review, see Rosenbaun
Lurigio, and Davis 1998, 183-190).

For the purposes of this review, organizational changes can be assessed @
eral levels. First, we can consider whether police departments have indee¢
adopted community and problem-oriented policing as part of their overall s
egy. Additionally, we can examine if the structure of policing is changing in
any fundamental ways that might be associated with community and proble
oriented policing. Third, we can briefly assess

whether the nature of police work is changing as a

result of adopting community and problem-oriented

policing strategies. Finally, we can assess if police Transitional
agency intelligence—i.e., the way information is col-  problems in moving
lected and decisions are made—has been affected from traditional to
recent years. community policing
are largely centered
Changing strategy and structure on the need to
Many have commented on changing police organize ~ balance community
tions as the central feature to ensure the long-term policing patrol
survival of community policing (see Sparrow, Moore strategies (foot
and Kennedy 1990; Mpqre 1992; Trojanowicz and and bike patrols,
Bucqueroux 1990; Lurigio and Rosenbaum 1994). .
These changes imply shifts in the underlying philost . co.mmumty
phy of policing, a broadening of the police domain, mini-stations, and
and a reorientation of internal police operations. “park and walk”

programs) with

On the philosophical level, it is clear that many rapid responses

police agencies have adopted the language and syr

bolism of community and problem-oriented policing. Pa’tiC“’f’”y
In a study of the broadening of the police domain, to potentially
Zhao, Thurman, and Lovrich (1995) found that polic violent crime.

organizations across America have indeed been
broadening their role over several years.
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Using data from a survey of police agencies conducted by the Division of
Governmental Studies and Services at Washington State University, assessments
of police organizational change in light of implementing community policing

were undertaken. A total of 215 police agencies completed these surveys in
1993, which were used as the basis for this analysis. Zhao and his colleagues
(1995, 19) found that:

Based on the number of COP [community-oriented policing] programs
implemented and the frequency and the distribution of COP development
nationally, these data suggest that police departments across the U.S. have
been expanding the organizational domain in these three areas [technology
employed, population served, and services rendered] during the past three
years. In turn, such expansion in the organizational domain is consistent
with organizational change in COP values that we might expect to see if
police organizations indeed are moving toward the COP philosophy.

Police agencies throughout the United States have been adopting models of
organization and training that bode well for community and problem-oriented
policing. Zhao, Thurman, and Lovrich (1995) identified three factors around
which organizational reform in policing is occurring. The first factor is focused
on improving police officer performance skills. The second factor seeks to
improve middle management within police agencies, and the third factor is
associated with implementing community-oriented policing programs in cultur-
ally diverse communities with the intent of improving police and citizen inter-
action and community relations.

The reform of police agencies along the lines of community and problem-oriented
policing has not been obstacle free. Actually, quite the opposite is true. Changes
to internal police routines and structures have been likened to “bending granite”
(Guyot 1979). Zhao and his colleagues (1995) identified several impediments
to organizational change under the norms of community andemnetriented
policing. They include resistance from middle managers and line officers, inter-
nal confusion as to the operational definition of community-oriented policing,
concerns that community-oriented policing might be soft on crime, lack of
police officer training, and resistance from police unions.

Similarly, problems exist in the external environment’s adoption of community-
oriented policing as an operating strategy for the police. Impediments identified
by Zhao, Thurman, and Lovrich (1995) include community concerns about
fighting crime, pressure for immediate results, and a lack of support from other
government agencies. Finally, transitional problems in moving from traditional
to community policing are largely centered on the need to balance community
policing patrol strategies (foot and bike patrols, community mini-stations, and

CRIMINAL JusTicE 2000



PoLicies, PROCESSES, AND DECISIONS OF THE CRIMINAL JUSTICE SYSTEM

“park and walk” programs) with rapid responses, particularly to potentially v
lent crime. These tensions continue to plague the adoption of community a
problem-oriented policing in American police departments, although they ai
not insurmountable.

In an assessment of organizational change accompanying the adoption of «
munity and problem-oriented policing styles in American police department
Zhao (1996) suggested that current attempts are “mired” in the emergence
stage of organizational change. As Zhao (p. 83) concluded, “Organizational
change is not a particularly new problem for American policing, but the proc
of change remains painfully slow.” Perhaps more importantly, Zhao and his
leagues’ work suggested that, although the rhetoric of community and prob
oriented policing has to some extent penetrated the language and symboli¢
the American police, there has been little structural change accompanying
rhetoric.

Changing police work

The nature of police work, i.e., the ways in which the job of policing is con-
ducted, has not significantly changed in more than 100 years. At its base, [
ing is an information-gathering and -processing function that seeks to ident
wide variety of problems and/or conditions in community settings that give |
to crime, disorder, fear, and victimization and then to respond to those prok
lems and/or conditions. As an information processing system, the police ha
come to rely on the public as the primary source of information and mobiliz
tion of police responses (Black 1980).

The central question in shifting from traditional to community or problem-
oriented policing is “Does the nature of police work actually change?” Thai
do the police do something different, and is this difference measurable? In
ditional policing, the police responded to incidents, took reports, interviewe
witnesses and victims, investigated accidents, and submitted reports to the
supervisors and detectives. Much of the effort to measure police work has
a consequence measured the things that the police do, but not the impact
what they do on community safety and quality of life. Today, police agencit
measure efforts, including car and pedestrian stops or inquiries, calls for s
ice received and responded to, arrests made, accidents investigated, and
like, in a precise fashion. Such effort measures reflect what the police org:
zation has traditionally valued and the general nature of police work.

Under the newer models of community and problem-oriented policing, it is
necessary to better understand how the police solve problems, by what me
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and with what effects. This requires adjusting ongoing efforts to measure the
performance of individual officers as well as police organizations. According to
Oettmeier and Wycoff (1998, 373-374):

Revision of performance measurement systems to reflect the diverse
responsibilities of an ever-broadening police role is something many execu-
tives still need to accomplish in the 1990s, regardless of whether they have
any interest in changing their organization’s current approach to policing.
Changes in policing philosophies only make more apparent the need for
managers to acknowledge and support activities that effecticersff

have conducted but that have gone officially unrecognized.

Community and problem-oriented policing have important implications for the
nature of police work as well as for how police officers understand, accept, and
adopt new and often more complex roles. Such changes in the scope and range
of police activities at both the organizational and individual levels require that
those responsible for implementing community and problem-oriented policing
pay particular attention to the reacculturation of police organizations and the
resocialization of police officers.

[P]olice departments will not be prepared to achieve effective problem
solving and community partnerships until the beliefs, perceptions, atti-
tudes, and behaviors of individual police officers become more compatible
with the redefinition and enlargement of their jobs as prescribed by the
community policing model. To ignore police personnel and organizational
constraints placed on their activities is to risk program failure due to apa-
thy, frustration, resentment, perceived inequity, fear of change and other
factors that militate against the successful implementation of community
policing. (Lurigio and Rosenbaum 1994, 147).

Under the community and problem-oriented policing model, police work is
said to be affected by changes in the intelligence by which policing is under-
taken as well as in the objectives of policing itself. That is to say, policing
shifts from response-driven calls for service to a system in which the police
actively identify problems and community concerns and then proactively insti-
tute programs to ameliorate problems in community settings. They do this in
part by shifting their focus from being a secondary intervention (respond to cri-
sis) to a primary intervention (prevent or ameliorate problems). This, of course,
requires that the police service delivery system, its organization, and its opera-
tives (police officers) be reoriented in significant and powerful ways.

In addition to changing the very nature of police work, community and problem-
oriented policing are thought to also affect how police officers identify with
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their work, the community, and the police organization. Under these models
is assumed that police officers will broaden their role definition, be enthusias
when working with the community, and come to participate in an organizatio
system that values initiative, discretion, and risk taking. Once police officers
identify with their work in the ways envisioned by community and problem-o
ented policing, it is further anticipated that they will have greater job satisfac
and job attachment and that such improvements to job identity will ultimatel
affect the culture of policing. As Skogan and Hartnett (1997, 70) suggest:

At the beginning, community policing is a battle for the hearts and minc
of members of the patrol force. Their hearts and minds are indeed imp
tant, for police departments are decentralized, low-technology humar
service organizations in which the motivation and skill of those deliverir
the services at the street-level is of paramount importance.

The cornerstones of community and problem-oriented policing in respect tc
police work and police officer job psychology, then, relate to improving orgz
zational intelligence and worker participation and identification with the goa
of new policing. These are exceedingly critical workgroup and individual-lev
impacts assumed of community and problem-oriented policing, and they ar
discussed in more detail in the following section.

Improving organizational intelligence

For policing to change the character of its work, there is the fundamental n
to address two important issues. First, police organizations will need to b¢
analytic about the causal networks in which they seek to intervene, as well
about the variable impacts of a wide range of police interventions. Such or¢
zational intelligence improves both the target of policing and the method by
which policing is undertaken. It also suggests that knowledge of crime, disc
der, fear, and quality of life is a prerequisite to attempting to intervene in su
complex social phenomena.

The second issue raised by community and problem-oriented policing is
focused on police officer intelligence—i.e., to say how the police interact w
their clients, how decisionmaking occurs, and how problems are solved. S
an individual-level focus requires that we understand how the police conve
information about crime, victimization, and community disorder into decisic
and actions that address such problems lawfully and with the clients’ intere
in mind.

Changing both the information and analysis made by and available to polic
agencies and linking them to individual officer decisionmaking are intention
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consequences of adopting a community or problem-
Community and oriented style of policing. The underlying theme in
this discussion is in creative thinking and adaptive
problem solving at both the organizational and indi-
vidual levels. In organizational parlance, this means
changing the technology by which policing is con-

problem-oriented
policing propose to
provide the police

with an analytic ducted, i.e., the conversion of inputs (community
framework to affect support, information about crime, victimization, etc.)
police work directly— into outputs and outcomes (e.g., stronger and safer

communities). Presumably, this new technology
involves the police doing something that is somehow
different from their past technology (responding to
crime once called).

in the selections of
targets and prob-
lems—and to guide
the police organiza-
tion in assessing its At both the organizational and individual levels,
problem solving is said to be reshaping police intelli-
gence. This occurs in a process that involves scan-
ning the environment, defining problems, analyzing

the causes and consequences of these problems,
designing and implementing appropriate responses,
and assessing the impact of interventions—the SARA model (Eck and Spelman
1987; Goldstein 1990).

outputs, outcomes,
and impacts.

As previously discussed, the SARA model seeks to have the police use infor-
mation at both the strategic and tactical levels. In doing so, both police organi-
zations and police officers benefit from a better understanding of problems,
responses, and effects. This in turn places the police at the forefront of preven-
tion rather than at a place where their interventions are secondary to the prob-
lems for which they are summoned.

At the level of police organization, historically the police have collected infor-
mation on serious and nonserious crime, traffic violations, juvenile offenders,
arrestees, and the general conditions associated with crime. Within police
departments, this information has traditionally been kept in many unrelated
information systems—typically in filing cabinets and other paper storage facili-
ties or informally in the work and craft experiences of the police themselves.
Once collected, this information has had little utility in predicting future prob-
lems and/or police responses. As police agencies have historically lacked an
analytic framework for using this information and the means to collate diverse
information sources, the police organization has suffered in its attempt to be
anything more than reactive to crime and disordercddise, community and
problem-oriented policing propose to provide the police with an analytic
framework to affect police work directly—in the selections of targets and
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problems—and to guide the police organization in assessing its outputs, ot
comes, and impacts.

At the individual police officer level, experience has generally substituted fc
analysis. That is to say, officers were largely left to their own devices in sel
ing problems to address and in the selection of means to address these pr
lems, if they were addressed at all. More often, information obtained by pol
officers was seen as private, giving the officer some control over his or her
work conditions and possibly an edge with fellow officers (Bitther 1970).
Informants, for example, have been and continue to be seen as “belonging
particular officer,” and the information they provide is generally acted upon
that officer. At the individual officer level, this results in some officers develc
ing and refining these skills and a large number of others not doing so, or r
importantly, seeing such skill development as unimportant.

With the advent of computerization and its adoption by the police, the capa
to link differing sources of information to better understand discrete probler
was greatly enhanced. Despite such an enhancement, it is not at all clear t
the police systematically exploit multiple information sources in their pursui
of a better understanding of crime, disorder, victimization, fear, and communi
quality of life. Even current efforts to target locations for police intervention:
through computer mapping fall considerably short of systematically integral
information to improve police system responses. Rather, current crime mag
efforts frequently have been restricted to displaying serious crime patterns
almost exclusively.

In a critique of problem solving, Clarke (1998, 315-327) suggested that mt
of what occurs under the label of problem solving is shallow, unanalytic, an
largely ineffective. As Clarke suggests, the police fail in most of the problen
solving steps. During scanning, the police often fail to clearly specify the pr
lem they seek to address. This creates considerable variance in what the
think they are addressing. Analysis of problems, according to Clarke (1998
318), is also quite rudimentaryfD]uring an investigation of calls for service or
crime reports, they rarely identify patterns about how often or when a crime i
occurring, or about where the problem is concentrated. dlkeymake a few

attempts to disaggregate statistics to determine the precise nature of the prok

When it comes to responses, Clarke suggests that much of what falls unde
guise of community and problem-oriented policing is really traditional police
tactics, such as crackdowns, street sweeps, and arrests, often masked as «
munity and/or problem-solving interventions. These tactics may be being

applied to poorly defined and analyzed problems. Finally, Clarke argues th:
the most unused aspect of problem solving is the assessment of results. A
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institutionalized policing has little history with evaluation of extant programs,
much of what passes for evaluation is really conjecture and anecdote. As a con-
sequence, Clarke sees significant failures in the presumed new technology of
the police (see also Rosenbaum, Lurigio, and Davis 1998, 194-195, for a simi-
lar critique of problem solving). As a result, the tentative conclusion that can

be derived from the limited assessments of current police problem-solving
activities is that they are often superficial and in many police agencies have not
impacted the internal definition of the process of police work.

Currently, many police departments across America have adopted a framework
for response that includes elements of problem solving. This framework is
evolving, and, with support and cross-communication among police agencies,
the new technology of policing will continue to emerge. But, as a cautionary
note, it is clear that the police imagination remains captured by 19th-century
ideas about crime and police response, most particularly as zero-tolerance
policing has gained popularity among the police and politicians in recent years.

One potential concern about shifting the police from a traditional focus to one
emphasizing the community and/or problem solving relates to the criteria that
the police use to make decisions, particularly decisions to arrest. This moves
the discussion from the level of organizational or system intelligence to that
of the individual police officer.

In its original formulation, Black (1980) asserted that, absent compelling legal
grounds (e.g., offense seriousness), extralegal factors may creep into police
decisions to make an arrest. The demeanor of the suspect, the ability of the vic-
tim or complainant to lobby for police action, race, sex, age, and other factors
may be brought to bear on such decisions.

Although there is considerable disagreement about whether a person’s aggres-
sive demeanor may actually constitute a violation of the law, thereby making
such police decisions more lawful (Klinger 1994), there remains concern that
police and community cooperation may lead to misuse of the law. Under norms
of community and problem-oriented policing, it is expected that the police
develop a close working relationship with the public, a relationship that might
influence police decisionmaking, for example, to take action against outsiders
(those not from the communities involved in these partnerships). From the per-
spective of police decisionmaking, then, community and problem-oriented polic-
ing may introduce different criteria for decisions into local police actions, most
particularly those associated with arrest (see Mastrofski and Greene 1993). In
fact, many have argued that the law and city ordinances are insufficient in guid-
ing police action (see Goldstein 1990) and that, therefore, community norms
should indeed be interjected into the decisionmaking process.

CRIMINAL JusTicE 2000



PoLicies, PROCESSES, AND DECISIONS OF THE CRIMINAL JUSTICE SYSTEM

In testing this idea, Mastrofski and his colleagues (1995) examined police f
decisionmaking in Richmond, Virginia, a city that had adopted a community
and problem-oriented focus. A total of 120 police officers were observed in
1,630 citizen encounters over 1,300 patrol hours. In all, Mastrofski and hi
colleagues concluded that there were changes to officer decisionmaking i
Richmond, but that thegtid not introduce more extralegal factors into deci-
sionmaking when community policing officers were compared with those
espousing a more traditional focus: “Pro-community-policing officers arrest
more selectively and with less regard to legal considerations. They show nc
greater susceptibility to extralegal influences than do their more traditionally
oriented colleagues” (1995, 549). Although confined to a single study, this f
ing seems to suggest that there is a potential shift in decisionmaking whe
community and problem-oriented approaches are advocated but that the st
does not necessarily compromise the law.

Impacts on work groups and officers

Intended outcomes of community and problem-oriented policing are that pc
officers will (1) do their jobs differently; (2) identify with role changes assoc|
ated with these new styles of policing; and (3) improve their attachment tc
work, the police profession, their departments, and one another—in short
improve job satisfaction. The improvements in individual officer job enactm
and job attachment are tied to beliefs about police officers becoming cynice
and disengaged from their departments and from the public at large. Here,
thinking is that the police can become more sensitive to community cultura
norms and work within those norms to resolve disputes that lead to crime ¢
disorder. These models also assume that police officers can engage the cc
nity in creative problem solving that will translate into using means other th
the criminal law to resolve community crime, disorder, and fear problems.

In a few of the projects where there are community-focused data, such as 1
one conducted in Miami (Alpert and Dunham 1988), it is clear that police st
sitivity to community norms and conversance with community expectations
at once a longstanding complaint in minority communities and an occupatic
prerequisite if the police are to become truly community oriented. These fin
ings suggest that police and community relations remain problematic in urk
areas and that substantial police role changes will be necessary to improve
these relations.

In San Diego, a program to actively involve police officers in understanding
communities they police resulted in positive police officer attitudinal change
(Boydstun and Sherry 1975). In Baltimore County, Maryland, a problem-orier
approach to policing resulted in improved police officer job satisfaction and
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strengthened officer orientation toward resolving community problems
(Hayslip and Cordner 1987). In Philadelphia, a community-police educational
program focused on communications and police-community problem solving
demonstrated positive attitudinal results among participating police officers
(Greene 1989; Greene and Decker 1989). And, in Miami, Alpert and Dunham
(1988, 119-120) reported:

[N]eighborhood climate and the frequent interactions of people in close
association are much more influential in forming attitudes toward the
police. . . . [I]n a highly stratified, multi-ethnic metropolitan center like
Miami, neighborhood climate not only varies tremendously, but strongly
influences one’s perceptions of the police. . . . [P]olice officer effectiveness
could be enhanced greatly if he received training specific to his district.
This training would include knowledge concerning unique characteristics
of the neighborhoods in the officer’s district and the most appropriate and
effective policing styles for those neighborhoods.

In Houston and Newark, research conducted through the Police Foundation
(see Skogan 1990; Skolnick and Bayley 1986) suggested that the community
improved its evaluation of police performance, including the quality of interac-
tion with the police, with the advent of programs that sought to bring the com-
munity and police closer together after years of conflict and animosity. In
Houston, this was brought about by creating community stations where com-
munity response teams attempted to mobilize and engage the community on
matters of crime and disorder. In Newark, the police response was to employ
more traditional police methods (saturation patrol and more aggressive street
enforcement tactics), but to do so with the focus of improving community qual-
ity of life by reducing the signs of crime in neighborhoods—unruly behavior
and abandoned property (typically automobiles).

In New York City, a program called the Community Patrol Officer Program
(CPOP) sought to introduce a form of community policing to that city. CPOP
officers were given responsibility for a wide variety of community and prob-
lem-solving activities. They were to mobilize communities and to identify and
solve community problems (see Farrell 1988; Weisburd and McElroy 1988).

Although the initial assessment of this program focused on field supervisors
and the adjustments they made to oversee CPOP officers, subsequent analyses
of CPOP (McElroy, Cosgrove, and Sadd 1993) suggested that there were sig-
nificant changes in attitudes for CPOP officers participating in the program,
particularly in attitudes toward the community and toward being a police offi-
cer. Here, officers in CPOP expressed more favorable attitudes toward the com-
munity and their identification with their jobs following their participation in
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the program. Interestingly, these same officers grew more critical of their
department over the same time period.

In an assessment of role adaptation and job satisfaction among police offic
in Joliet, lllinois, Rosenbaum and his colleagues (1994, 331-342) compare
officers in this department who were part of the Neighborhood-Oriented
Policing (NOP) Program with officers from a neighboring community withou
such a program. Many aspects of job attachment and satisfaction were empl
in this study. Pretest and posttest measurements revealed several interestil
findings.

First, NOP officers, compared with their counterparts in the neighboring juri
diction, reported more favorable attitudes toward community policing. Seco
NOP officers were more likely to report that their jobs had broadened and t
they perceived an increase in job autonomy. They also reported higher job
isfaction and higher confidence in their ability to solve problems. Rosenbau
and his colleagues interpreted these findings cautiously, as some of the difi
ences among the groups were attributable to declines in the non-NOP offic
as opposed to increases among NOP officers. Nonetheless, they also conc
that these responses reflected growing officer buy-in into the overall commi
ty policing program in Joliet.

In one of the more recent studies of police officer adaptation to community
problem-oriented policing in Chicago, Skogan and Hartnett (1997) found
“evidence of modest opinion shifts” in police officers who participated in the
Chicago Alternative Policing Strategy (CAPS) Program, previously discusse
These modest changes were reflected in CAPS officers becoming more op
mistic about their interventions being thought of as effective in regard to tra
tional police concerns (e.g., crime reduction), their ability to actually solve
problems, the impact of the program on police autonomy, and their satisfac
with the Chicago Police Department. Interestingly, this study also found tha
the CAPS Program had a wider association with general improvements ir
police attitudes toward beliefs that the program was impacting communities
and that community policing concepts were indeed viable as a policing stra
in Chicago.

The National Institute of Justice funded a collaborative research project ir
1997 to measure the impact of the Office of Community Oriented Policing
Services Accelerated Hiring, Education, and Deployment (COPS AHEAD) ¢
gram in Philadelphia (see Greene et al. 1999). These officers were the prin
component of the department’s shift to a community policing orientation.
survey was administered to a sample of 389 officers, and analysis focused
the differences between COPS AHEAD rookie and veteran officers, motoriz
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rookie and veteran officers, and officers fulfilling other community policing roles.
The evaluation provided an opportunity to see how differences in assignment and
preparation affect the adoption of a community and/or problem-oriented role
among the police.

The Philadelphia study revealed that rookie COPS AHEAD officers may have
been better prepared to do community policing, as evidenced by their higher
scores on academy training scales for problem solving and dealing with diversi-
ty and conflict. The five types of officers did not differ significantly with regard

to their use of official data, but rookie COPS AHEAD officers and the compari-
son group of community policing officers reported using unofficial data (e.g.,
information from community residents and business owners) more than the
other types of officers, particularly motorized veteran officers.

The five types of officers also differed significantly with regard to their orienta-
tions toward problem solving and community policing. This finding is not unan-
ticipated, considering that the different types of officers have been assigned to
distinctly different roles. Both rookie and veteran COPS AHEAD officers and the
comparison group of community policing officers reported having stronger orien-
tations toward problem solving and community policing than their motorized
counterparts. However, the five kinds of officers did not differ significantly with
regard to orientations toward law enforcement.

The study revealed significant differences among the five types of officers with
regard to their satisfaction with work on their present job and with coworkers,
but not in their satisfaction with supervisors. Specifically, COPS AHEAD rook-
ies appeared to be more satisfied with work on their present job, as compared
with other officers. In adtibn, COPS AHEAD and motorized rookies were
more satisfied with their coworkers, as compared wéteran officers. The

five types of officers differed significantly on a combined job satisfaction scale;
COPS AHEAD rookies had higher scores, compared with other officers, indi-
cating greater overall job satisfaction.

The five types of officers differed significantly with regard to their perceptions
of impact. Specifically, both rookie and veteran COPS AHEAD officers report-
ed feeling that they have a greater impact on their beats, as compared with their
motorized counterparts and comparison group of community policing officers.

Collectively, police officer affective attachments to and understanding of the
community have been enhanced in certain cities, as have officer role defini-
tions, as a result of police and community programs. These findings are indeed
encouraging in that they suggest police attitudes can be shaped toward the val-
ues and practices envisioned in community and problem-oriented policing.
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Community Policing: Where Do We Go
From Here?

Changes in the market, structure, and function of policing are radically altel
how we conceptualize policing and how it is implemented in communities
across the country. This essay has attempted to review and discuss the roz
and the consequences of community policing. In comparison to previous m
els of policing, those focused on the community and on problem solving ap
to be gaining acceptance and producing measurable results, such that they
becoming the orthodoxy of the American police. Moreover, this orthodoxy it
becoming clearer and has begun to produce more credible assessments of
results.

Collectively, the evidence on community and problem-oriented policing is
mixed, yet encouraging. Community residents can perceive shifts in polic
officer activity and improvements in police-community interactions. There a
small gains in crime reduction and reduced victimization. There is a shift
police agency strategy and structure that can be associated with adopting «
munity and problem-oriented policing strategies, although there is not muct
an impact on police work—what police actually do to solve problems. Final
there are clearly improved role learning and role adoption by the police ent
ing these roles, although it is not yet clear if they are due to organizational
changes or the self-selection of officers to these types of activities. It is eqL
clear, however, that police engaged in these new styles of policing uniforml
report greater attachment to their work and improved job satisfaction.

These impacts are encouraging for community and problem-oriented polici
advocates, although the recent shift in police attention to zero-tolerance str
gies could possibly erase gains if the limited focus of this approach moves
police back to earlier and more traditional definitions of police work. Moreove
these conclusions are indeed based on individual projects rather than on s
tematic and replicated study of police decisionmaking, community interactic
and police service delivery change.

Given this mixed bag of findings, it might be encouraging for those who resis
community interaction and problem solving as the primary focuses of Americ
policing to eschew these developments and call for a return to traditional effc
Although this might be tempting, there are several external forces that contin
to shape policing styles in favor of community and problem-oriented approac
And, over the years, there has been considerable evidence to suggest that tt
chief obstacle to realizing community and problem-oriented policing objective
are police organizations themselves. It is to these topics that we turn our fina
attention.
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Market pressures for community and
problem-oriented policing

Although there are those who want to debate the role and function of the
police, the institution of policing is being driven (and is often not doing the
driving itself) toward a new paradigm. There are several forces pushing
American policing toward this paradigm, forces that will likely continue to
shape the police in years to come.

First, American policing has shifted from a closed- to an open-system model
of organization and of organizational change, albeit at times begrudgingly.
Specifically, today there is greater police agency-environment interaction in
shaping the policies and priorities of the police and in assessing their effective-
ness. The police are seen as one agent in a range of social institutions that
affect community quality of life. Consequently, policing is becoming more
influenced by those institutions external to it. This is especially the case where
powerful external elites in the social, political, and economic sectors begin to
endorse the rhetoric of community and problem-oriented policing. As the insti-
tutional imagery of policing continues to shift, it is likely that it will reach

a tipping point from which there will be little return. This imagery is important
because it helps shape the institution of policing, and it is simultaneously
used by the institution of policing to shape the environment (see Crank and
Langworthy 1992).

Much of the shift toward community-oriented government finds its roots in
studies of organizational excellence conducted in the private sector more than a
decade ago (see Peters and Waterman 1982). These studies suggested that suc-
cessful organizations exhibited certain properties that afforded them the oppor-
tunity to make adjustments to changing external conditions. Among these
properties were (1) maintaining close customer relations; (2) promoting a bias
for action—being predisposed to do something rather than to wait; (3) increas-
ing worker and managerial autonomy; (4) embedding a value system in the
organization to guide individual behavior absent a rule; (5) sticking with what
the organization does best, i.e., understanding your products first; and (6) pro-
moting the idea that productivity comes through well-trained and well-support-
ed personnel. These ideas have found their way into improvements in the public
sector as well (see Osborne and Gaebler 1992) under the idea of reinventing
government. Under such arrangements, government is becoming problem cen-
tered; the functional separation of government bureaucracies is yielding to task
force and matrix organizational approaches to address discrete and visible munic-
ipal problems. The police are squarely in this environment, and their likely abil-
ity to withdraw from it is considerably curtailed.
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This is not to say that the police as an institution have fully adopted this ex
nal set of relationships. In fact, in only a few American cities can it be said -
the police now operate in a system of government where agencies are intir
ly connected to other social and organizational systems, each of which affe
the level of safety, crime, disorder, and fear. In reality, this is an emerging a
yet unformed aspect of a larger movement in American government to deve
problem-centered government.

Nonetheless, in many other parts of the world, consultative committees con
posed of community leaders and other government and private-sector reprt
tatives function to help define public safety matters and to integrate servic
across a wide array of agencies to impact community problems. This empt
began in policing largely through the creation of community advisory bodie:
(boards and other organizational arrangements) to work with the police in €
more direct and supportive fashion.

Bayley (1994, 279), who has studied policing throughout the world, identifie
such consultative relationships as the cornerstone of community policing

many parts of the world: “[CJonsultation, adaptation, mobilization and proble
solving constitute an operational definition of community policing in practice
around the world. They are what police forces do when community policir
rhetoric becomes operational reality.” According to Bayley, consultation involv
asking the community (residential and commercial) about its safety concer
and security needs. Adaptation refers to affording local police leaders, typic
captains of precincts, to adjust their resources to accommodate the needs
community as determined through consultation. Mobilization refers to the

police linking the resources and efforts of public and private agencies to foc
on identified public safety issues. And, problem solving involves “remedying
conditions that generate crime and insecurity. It involves conditions-focusec
prevention at local levels” (Bayley 1994, 279). Bayley’s formula for commur
ty policing clearly reflects the movement toward organizational excellence i
business and industry and the reinvention of government services that has
ongoing in the past two decades. And, in the research on community policil
and problem solving, there is evidence that such processes are taking root
police departments across America.

In Houston (Wycoff 1985), crime prevention and neighborhood security pro
grams were stimulated by community interest, and a community task forc
actually encouraged and succeeded in getting the police to become respor
for these efforts. In Chicago (Friedman 1994), community leaders formed
local block club to target drug activities in specific neighborhoods. In Los
Angeles (Margolis 1994), the breakdown of community infrastructure led to
community coalition designed to work with several Los Angeles agencies tc
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achieve community stability. Such a process is now a central feature of the Los
Angeles Police Department’s interaction with the community (Greene 1998)
and that of many other police departments. In Chicago, the Chicago Alternative
Policing Strategy has as its central feature “beat meetings"—regular interac-
tions between Chicago police officers and community leaders to identify and
prioritize local crime and disorder problems (Skogan 1998).

Such examples call attention to the fact that, over the past several years, police
agencies throughout the country have tied themselves to larger social and gov-
ernmental networks in their pursuit of community and problem-oriented polic-
ing strategies. Although these efforts have not necessarily been as effective as
anticipated, the networks remain. Perhaps more importantly, the presumption
that the police have to work with external entities is now a common feature of
the language and planning of most police agencies. The genie is out of the bot-
tle, and it is unlikely that the community will accept a lessor role in this process,
as was typically the case under the traditional model of policing.

Policing at different levels of social intervention

The second element of the new policing is the mixing of proactive police
responses with community planning and partnership building. This is not limit-
ed to proactive enforcement strategies and/or tactics because, if limited to such
approaches, it would have the same problems as with zero tolerance previously
discussed. Today, there is increased police proactive intervention, most particu-
larly in crime prevention activities and victim assistance efforts (Crank 1994;
Rosenbaum 1988; Rosenbaum, Lurigio, and Davis 1998; Skogan 1990). Here,
the focus is on seeing the police as an intervention system that should be, but
is not, primarily prevention focused. Those who argue for this position suggest
that it is simply not enough to arrive at a crime scene, take a report, and tell
the victim what he or she should have done differently to avoid the situation.
Rather, the police are to attempt to intervene in the crime-victim-consequence
causal network as early in the process as possible.

Such a conceptualization results in the specification of a chain of cause-and-
effect relationships in which the police might intervene. Borrowing from the
public health service, strategies to intervene in the causal networks of delin-
guency and crime require that prevention strategies be seen as primary, second-
ary, or tertiary (see Prothrow-Stith 1998, 59-61).

Police programs that seek to model behavior for youths and those that seek to
involve the community in some form of self-protection or related community-
building activities can be seen as primary interventions. These are viewed as
primary interventions because they seek to intervene between the conditions
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that spawn crime and disorder and the more proximate causes of crime a
disorder, such as overt youth delinquency and deteriorated neighborhood
Here lies much of the rhetoric and programming of community policing.
Neighborhood storefronts, beatio#rs, expanded block watch, community
councils, and the like are aimed at reinforcing the community’s, not the
police’s, ability to resist crime. They are, and should be, community driven
(Friedman 1994), because they are meant to ingrain public safety issues in
the local social and community structure.

Other programs, such as D.A.R.EDrug Abuse Resistance Education) and
G.R.E.A.T. (Gang Resistance Education and Trairfisggk to create alter-
native futures for youths so that they can more easily resist the temptatio
of drug use and gang membership, although the results of the research o
these programs suggest that they may not have the impact once anticipai
Nevertheless, these efforts seek to foster youths’ prosocial behavior as a pi
mary crime prevention intervention.

An illustration of a primary intervention is offered in Boston through its pro-
gram for high-risk youths, an attempt to identify and work with youths at ris
of violence and injury (see Prothrow-Stith, Spivak, and Hausman 1987). Th
project, using the Violence Prevention Curriculum for Adolescents (Prothrov
Stith 1987), trained youths in Boston high schools. One evaluation of the pi
gram suggested it reduced student suspension rates and produced positi
behavior changes among patrticipating youths (Hausman, Pierce, and Brigg
1996). These findings are encouraging for the national movement to introdi
violence reduction training to America’s youths. To the extent that the police
have a role in these programs, they constitute a primary target for police cr
prevention efforts in the future.

Traditional forms of policing can be seen as secondary interventions—i.e.,
interventions that react to crime and delinquency and attempt to treat or
respond to an immediate problem. Reactive patrols, followup criminal inves
gations, and most forms of crime prevention, including crime prevention
through environmental design, which seek to deny opportunity rather than
change motivation, illustrate this intervention point.

Although there is considerable discussion about reactive policing, it is not €
clear that the police can be completely free of such activities. The police wi
after all, partly organized as an emergency response system. As certain en
gencies are unlikely to be predictable, some police resources are likely to ¢
tinue supporting reactive policing. Some form of split responsibility—proble
solving and reaction to emergencies—is likely the long-term reality of polici
(see Tien, James, and Larson 1978). In fact, this is the operational reality i
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many cities, including those that are at the forefront of community and
problem-oriented policing.

Creating defensible space or analyzing crime patterns for routine activities are
approaches seeking to intervene between proximate causes and immediate
effects as well (Felson 1986, 1987, 1995). Here, the focus is on treating crime
situations and events through the response of the police, the community, or
both. To be sure, there is some overlap between some police crime prevention
activities. But, to the degree that the police alone cannot be expected to affect
the larger forces of society and personality that shape criminal intentions and
behaviors, they too are a form of social treatment to the failures of larger
social, political, and economic institutions.

It might also be argued that much of problem solving falls under this secondary
intervention level as well. Problem solving generally starts with analysis of
historical and current behaviors and incidents to find some pattern. Once pat-
terns are identified, strategies and programs designed to address the underlying
problem are then brought to the forefront for implementation and evaluation.
Although the language of prevention is associated with the problem-solving
activities of the police, pragmatically these activities are perhaps better associ-
ated with differentiating treatments, or more precisely, matching treatments to
problem sets.

Police efforts to ameliorate past victimizations or disputes can be seen as terti-
ary interventions. Such interventions can be said to be rehabilitative in their
focus, i.e., attempting to redress the consequences of crime. Victim assistance
and youth programs emphasizing high risk as a criterion for participation seek
to intervene between the effects of crime and disorder and their consequences
for individuals. Here, too, lie some of the newer community policing programs
and efforts. Such efforts seek to broaden the role of the police to include sup-
porting victims of crime and trying to reclaim youths who might have already
begun minor criminal careers. Gang mediation and community dispute resolu-
tion programs have been conducted by the police either alone or in conjunction
with social rehabilitative agencies, typically those rooted in social work and
education. Here, the police are linking their efforts to the social rehabilitation
arena to the extent that they concentrate efforts on addressing the consequences
of crime and disorder, not their roots or proximate causes.

The importance of understanding the basis of intervention in any particular
police program—community, problem oriented, or traditional—cannot be over-
stated. Knowing where in the causal chain the police are intervening provides a
better understanding of the intervention program and its anticipated outcomes
and effects. Better specification of the level and type of police intervention will
also likely produce a broader range of police output and outcome measures.
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Technology and community and problem-oriented
policing

A third factor shaping policing in significant ways is the increased use of
technology to address crime problems. Today, police agencies are quickly
employing technology to address a range of security, communication, anc
problem-solving issues that assist them in becoming proactive rather thar
reactive. In Hartford, Connecticut, for example, the Cartographic Oriented
Management Program for the Abatement of Street Sales (COMPASS) linke
sophisticated computer mapping technologies with weed-and-seed forms o
community and problem-oriented policing to address street narcotics sales.
city believed that these types of crime were most responsible for the declin
community quality of life in several Hartford neighborhoods (see Tien and F
1994). The Hartford experience was evaluated as being beneficial to the ci
the small, well-defined geographic areas identified in Hartford, targeted crin
information coupled with police actions against drug dealers effectively shu
down these marketplaces in a month.

In recent years, technology has been employed to better understand crime
dynamics—the spatial and temporal dimensions of crime. In New York City
(see Silverman 1999), a program called COMPSTAT was originated to incrt
understanding about crime and to ensure greater accountability among cor
mand personnel for their efforts to address persistent crime problems. CON
STAT refers to “compare stats” (Silverman 1999, 98) and employs compute
mapping technology coupled with the philosophy of command personnel ta
ownership for addressing crime and disorder problems.

Loosely modeled on industry sales and marketing meetings, the COMPST/
process was meant to identify problems, ascertain how commanders plann
address those problems, and then hold them accountable (presumably thrc
subsequent meetings) for the impacts of their actions on the identified prob
lems. In part, this follows the general notion of problem solving.

Current analytic approaches associated with COMPSTAT may actually be
degrading the idea of police performance and fixing it too closely on crime
arrest patterns. In fact, much of what passes under the rubric of COMPSTA
views performance almost exclusively through these dimensions. By plottin
crime events (typically only serious crime events) and then attempting to tie
police action to the interdiction of these events, the police may once again
themselves in the unenviable position of being measured on data producec
the community or through the selective use of certain police resources.
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Today, there is less
reliance on the
police as the single
line of defense in
crime prevention,
intervention, and
social control.
Although the police
are seen as part of
the solution to crime
and disorder, we
have begun to
recognize that they
may not be the most
important part.

More importantly, by excluding other sources and
kinds of information from the performance mea-
surement system, the police may be missing a real
opportunity to design and implement a system more
consistent with the two central tenets of community
and problem-oriented policing—namely, mobilizing
communities in their own self-defense and solving
persistent crime and disorder problems.

An important illustration of this rests in a comparison
of the approach to crime control in New York City
with that in San Diego, made by Cordner (1998).
New York has laid claim to reducing crime and disor-
der significantly, largely through the use of COMP-
STAT as a process to more finely analyze crime and,
more importantly, to make commanders more account-
able for their use of resources tghit crime and
disorder in the city’s neighborhoods and business
districts (Pollard 1997; Silverman 1999). In contrast,
San Diego has spent considerable time refining com-
munity and problem-oriented policing over a period
of two decades (Capowich and Roehl 1994).

In comparing the two cities, Cordner suggests that zero tolerance, although per-
haps effective in New York, is not necessarily the wave of the future for other
police agencies. In fact, San Diego achieved comparable results, as measured
by declining crime over the same period, as New York, but San Diego used
quite different police methods—namely, those associated with community and
problem-oriented policing. As Cdner (1998, 311) suggests: “San Diego has
enjoyed almost exactlhe same decrease as New York, without adding sub-
stantially more police officers.”

Policing through networks and partnerships

A fourth factor shaping the future of policing is related in part to our earlier
consideration of the networks and partnerships the police have been building
with other agencies for the past several years. Today, there is less reliance on
the police as the single line of defense in crime prevention, intervention, and
social control. Although the police are seen as part of the solution to crime and
disorder, we have begun to recognize that they may not be the most important
part. This recognition stems from several activities that have sharpened the
crime prevention lens of many local governments.
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Mutual activity undertaken by many government agencies to resolve persis
neighborhood crime, disorder, and fear problems has resulted in broadenin
type of stakeholders in the solutions to these problems. Greater reliance or
private sector for crime prevention and control interventions has also chancg
the mix of those who have a role to play in public safety (see Shearing 199
As Bayley and Shearing (1996, 585) note:

Policing is no longer monopolized by the public police, that is, the polic
created by government. Policing is now being widely offered by institu-
tions other than the state, most importantly by private companies on a
commercial basis and by communities on a voluntary basis.

For the past 15 years or so, there has been a strong privatization movemen
criminal justice, much of which is focused on maintaining security over area:
and policing. This movement has resulted in a burgeoning private security ir
try, the creation of walled or gated communities, policing by private agents,
the creation of other quasi-public entities to oversee some security functions

For example, business improvement districts (BIDs) have sprung up across
United States. Currently, about 1,000 of these districts exist (Hudson 1996)
The central features of BIDs are that they are clean and safe—ridding the
downtown area of social and physical incivility, precursors to fear of crime ¢
crime itself. Typically, BIDs focus on integrating public and private security i
commercial sections of cities. Such integration is politically and financially
supported by the political and business communities; to the extent that Bl
do not take police resources from neighborhoods, they are generally accep
in the communities in which they have been implemented (see Greene anc
Stokes 1998).

BIDs are now creeping ever so slowly into residential neighborhoods. Beca
they have been seen as effective in reducing crime and disorder in the bus
sector of the community, communities are attempting to build similar model
for residential use. Should this occur on any wide-scale basis, the structure
policing will continue to be significantly modified.

This movement toward neighborhood-based safety is further supported by
large amount of volunteerism that supports crime prevention and control ir
residential neighborhoods. As Bayley and Shearing (1996, 587) suggest:

In recent years private policing has also expanded under noncommerci
auspices as communities have undertaken to provide security using vo
teered services and people. A generation ago community crime preven
was virtually nonexistent. Today it is everywhere—citizen automobile ai
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foot patrols, neighborhood watches, crime-prevention associations and
advisory councils, community newsletters, crime prevention publications
and presentations, protective escort services for at-risk populations, and
monitors around schools, malls and public parks. Like commercial private
security, the acceptability of volunteer policing has been transformed in
less than a generation.

The trend that Bayley and Shearing identify, particularly in regard to communi-
ty mobilization and volunteerism, is not without significant problems. There is
great selectivity in individual and community participation in government pro-
grams in general and criminal justice programs in particular (for a review, see
Rosenbaum, Lurigio, and Davis 1998, 20-27). Poor and socially disorganized
communities often lack the internal leadership to sustain participation over
time, and language and cultural barriers inevitably influence participation as
well. As Rosenbaum and his colleagues (1998, 25) suggest:

[P]articipation appears to be much more likely in homogeneous, low-
crime, middle-class neighborhoods than in heterogeneous, higher-crime,
lower class neighborhoods. In the latter communities, residents generally
feel less responsible for crime prevention, more suspicious of their neigh-
bors, and more alienated from the police.

Communities in higher income and less crime-prone neighborhoods may be
rather easily mobilized in the face of a dramatic crime and or perceived threat
to community order. Once mobilized, however, sustaining community partici-
pation may prove difficult (see Rosenbaum 1986). The dynamics of communi-
ty and individual participation in community and problem-oriented policing

are only now coming to light (see Rosenbaum, Lurigio, and Davis 1998,
20-29). As they are central to the type of partnership implied in community
and problem-oriented policing approaches, community participation patterns
need further exploration and assessment.

Also contributing to the idea that the police are being seen less as the primary
form of safety services is the increasing coordination and/or interaction between
the police and the rest of the criminal justice system. For example, the Manhattan
experiment in community prosecution (Boland 1998) can be seen as a justice
system response to a community demand for greater public safety in neighbor-
hoods. In this instance, the Manhattan program restructured prosecution servic-
es to address both quality-of-life issues as well as serious crime occurring in
neighborhoods.

Prior to this project, smaller, less serious offenses were likely to be dropped by
the justice system once the police took action. Over time, this sent a message
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that prosecutors and the courts had little interest in pursuing these matters
Eventually, the police began to underenforce them, believing that they woul
not be accepted in the courtroom process. As a result, the community had
response from downtown to neighborhood problems. For the past several y
community courts have sprung up across America. Some are found in bu:
ness districts, others are located or move about in residential settings. Ee
now addresses a wide variety of community problems. Such prosecution- ¢
court-related investments in community crime and disorder likely will contin
to shape the police officers and agencies working in these same neighborh
and business areas. As the justice system itself has begun to recognize the¢
too must coordinate efforts for maximum output and impact, this will greatly
reshape the role of the police in the years to come.

Changes associated with the justice system, as previously alluded atscare
affecting the relationships between the police and other social service aget
Today, there is certainly increased interaction and coordination between tl
police and human services and social welfare services. In areas such as d
tic violence and child abuse, the police are working as part of intervention
teams to influence these outcomes in a positive way (Gamache, Edelson, &
Schock 1988; Hirschel et al. 1999).

Like it or not, the police are in the social welfare business: They are the onl
24-hours-a-day, 7-days-a-week agency open to address a wide range of sc
problems, such as domestic and social welfare problems. Consequently, fo
practical as well as philosophical reasons, the police cannot continue to se
much of this work as not police business. Such shifts in partnerships with
social service agencies and continued pressure for the police to respond tc
these community concerns will continue to shape both the definition of poli
work and the delivery systems by which police services and other governm
social services are provided. Increased police agency accountability for eff
output, and activity is also pushing the police toward more analytic and thoug
ful responses and methods of measuring success—measuring effort is nc
enough to maintain support for the police, efforts must be linked to outputs
and outputs to effects.

Each of these changes in the marketplace and environment of the police hi
had profound impacts on how policing is performed and evaluated. They pc
tend a significant departure from policing as we know it. They will require
considerations of jurisdiction, service delivery, the protection of constitution:
rights (particularly as they are affected by private service providers), and th
network of agencies and individuals who will play a role in public safety.
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Policing and the bureaucratic imperative

Community policing is a difficult philosophy to implement in highly structured,
authoritarian bureaucracies—such as those found in American law enforcement.
The problem of change implementation focuses our attention on the institution-
al capacity of the police to actually effect the intended outcomes of community
policing. As we have seen, American policing has made some progress toward
more open and accountable administrative, organizational, and service delivery
systems, yet much more needs to occur if the police are to fully embrace these
new concepts.

Compartmentalizing community and problem-oriented policing

Tactical planning and the shifting of personnel to hot spots are better developed
in policing today than they have been in the past. In fact, such tactical analysis
has often eclipsed larger issues of police roles and accountability. Consequently,
short-term tactical considerations are more apt to drive community policing
programs, perhaps to the detriment of the long-term strategic issues. Additionally,
at present most of these programs are treated as experiments or special areas
and do not challenge the core technology of policing systemwide. Although the
effects achieved in Chicago are the most documented, this program also remains
an adjunct to more traditional response-driven policing.

Project after project in the community policing arena appears to seek to
incrementally affect policing through time- and jurisdiction-bounded demon-
stration programs. Although there are both pro and con arguments to conduct-
ing demonstration projects, it is clear that much of what passes as general
policing is unconnected to these projects (see Zhao 1996). If we have learned
nothing from the experiments in team policing of the past (Sherman, Milton,
and Kelly 1973; Schwartz and Clarren 1977), it should be clear that police
bureaucracies are skilled at stifling innovation, most particularly when the
change threatens the internal status quo of that agency (see Wycoff and
Kelling 1978). Consequently, the limited and often oblique approach afforded
community and problem-oriented policing programs at present is unlikely to
materially affect the bureaucratic routines these programs seek to alter.

Related to the organizational issues raised previously, many community polic-
ing programs are presented and function as adjuncts to other police services in
any given area. For example, in foot patrol programs, the officers are often
placed into areas to relieve motorized patrols, or neighborhood police station
officers are adjuncts to the many overlay police services in that neighborhood.
Such specialization can be quite detrimental to instilling a strategy of community
policing or problem solving. When such organizational specialization takes
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place, we need only look at the community relations movement of past poli
generations and its impact on “real” patrol officers (Greene and Pelfrey 19¢
The suboptimization of community-oriented policing is certainly to be avoid
in setting the police agenda of the future.

Resocializing and training officers

Another set of significant implementation problems surrounds both the sel
tion and resocialization of police participants assigned to community polici
programs, activities, or functions. In regard to selection, it is not clear that
what passes as a community or problem-oriented police program is not ac
ly the result of highly motivated police officers who
are either self-selected or organizationally selected
into these positions. That is, in the current version ¢
community-oriented policing programs, patrol offi-
cers are often creamed or volunteered such that we
often do not know if it is the program or the individ-
ual that accounts for effects achieved, presuming w
can find any.

Much of the current
efforts to imbue
policing with
community and
problem-oriented
focuses remain short

Evidence from Chicago and Joliet appears to sug- in duration—

gest that community and prigm-oriented policing

can be generalized to the wider police workforce
(Skogan and Hartnett 1997; Lurigio and Skogan
1998; Lurigio and Rosenbaum 1994). Still, question:
remain as to what types of police officers are drawn
to such programs, and how the police selection and

ranging from a few
days to perhaps

1 week, not a signif-
icant timeframe

to resocialize

socialization process supports or detracts from a
more generalized style of policing. Zhao and his
associates (1995) suggested that there was indeed
more emphasis and desire for community and prob-
lem-solving training in many police agencies. This is no small technical ma
for it points to a more critical question—namely, can all or even a large nur
of police officers actually become community or problem oriented (Greene
1989)?

the police.

Related to the person/role fit, the questions raised regard the extent to whir
police participants in demonstration programs receive the resocialization th
require for what are fundamentally new roles. Much of police training might
characterized as developing “acting” officers; much of the reform implied in
community and problem-oriented programs will require “thinking” officers.
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A cursory review of the literature on current and past community and problem-
oriented programs reveals that generally less than 1 week of time is devoted for
American police officers to learn and function in these new police thinking
roles. Certainly, enacting roles based on such little preparation is unlikely to
produce the results expected; if such results are indeed achieved, then the ques-
tion of whether these results are achieved through programs and institutions or
through the self-selection of individuals again arises.

Community and problem-oriented policing require that the police change, in
some fundamental ways, the process they use to conduct business. All too
often, these efforts have not been accompanied by effective training that might
assist police officers, supervisors, and indeed those at all levels within police
departments to make these shifts in philosophy, policy, and practice.

In its early inception, community and problem-oriented policing training was
but a small aspect of the training the police received. More often than not,

this training was short in duration, conceptual, and at times ethereal and lacked
any serious connection to the realities of police work. (For a discussion of this
process in Chicago, see Skogan and Hartnett 1997.) Typically, these efforts
amounted to training that ranged from a few hours to perhaps an entire day. In
fact, much of the current efforts to imbue policing with community and prob-
lem-oriented focuses remain short in duration—ranging from a few days to per-
haps 1 week, not a significant timeframe to resocialize the police.

Beyond the issue of duration is the matter of content. What are the subject
domains from which community and problem-oriented policing should be
drawing? From the perspective of community policing, the generally agreed
topics are effective communications, developing and conducting meetings,
building consensus among community partners, action planning, and the ability
to deal with conflict within interpersonal situations. These topics are generally
not found in police training curriculums. Moreover, basic and advanced police
training as currently construed in America may actually provide competing
messages about the role of the police in society and more specifically about the
importance of community and problem-oriented policing vis-a-vis more tradi-
tional approaches. What is generally lacking in American policing is the “red
thread” of community and problem-oriented policing that would link the

diverse topics within any basic or advanced training curriculum.

Perhaps a more pressing problem in police training as it affects community and
problem-oriented policing is in the preparation of new officers for these chal-
lenging positions. Typically, training and standards commissions within each
State govern police training. These commissions set the minimum standards
for police training.There is often a range in training and preparation needed to
become a police officer, from about 420 to 600 hours. Much of this training was
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developed during the professional era of policing. That is to say, much of this
training was developed to bring the police up to some standard of practice
could be used to ensure that minimal preparation would be required of all

police officers, as well as to enhance the occupation’s prestige as a profes:
Together, the twin goals of establishing minimal criteria for policing officers
and increasing the occupation’s status have been the underlying justificatio
much of this movement. Unfortunately, at the time of their adoption, minime
standards did not include a visible place for community and problem-orient
policing. Even today, the linking of community and problem-oriented conce
in an integrated State-mandated curriculum is not typical of the police train
environment. Rather, community and problem-oriented training has becom:
add-on in the midst of traditionally based skills training offered and mandat
by these commissions and taught in police academies across the country.

Tackling police culture

Perhaps one of the greatest obstacles to realizing community and problel
orientedpolicing agencies rests within the cultures of policing. Organization:
cultures are “the values, beliefs, assumptions, perceptions, norms, artifacts
patterns of behavior” that guide individual and group action (Ott 1989, 1).
Cultures are poarful metaphors, for they focus our concerns on the interna
symbols that channel organizational behavior (Morgan 1986).

Despite a recognition of the important role that style—or organizational cultur
plays in policing, the methods for creating this organizational culture and th
implications of competing cultures for police work are not clearly understood ¢
less obviously practiced in modern-day law enforcement agencies. Values an
organizational culture in policing are important beyond the issue of image or t
general stylistic notions that are thought to condition police departments (Wils
1967; Brown 1981). At the institutional level of policing, values and culture are
most often associated with the corporate strategy being pursued by the orgar
tion as a whole (see Kelling and Moore 1988; Moore and Trojanowicz 198¢
Current trends in policing toward the identification and publication of explici
organizational values can be viewed as illustrating the instituttmmaiections
between values, culture, and corporate strategy. And conflict between th
internalized management culture of police organizations and the tactical cultu
of police operations, which has been identified by several researchers (Manni
1977; Brown 1981; Reuss-lanni and lanni 1983), can be viewed as evidence
an ongoing internal struggle for value clarification within police department:
Moreover, current efforts to shift police departments from traditipokiding
toward community and problem-oriented policing (Goldstein 1990) can also b
viewed as explicitly addressing competing internal values within policing as pt
trayed in our earlier consideration of policing models.
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Resocializing supervisors

Although it is generally agreed that first-line supervisors play a critical role in
overseeing all activities of line officers, the shift to community and problem-
oriented policing makes these roles even more critical. In New York City, for
example, the role of the sergeant required several adjustments to properly over-
see CPOP, previously discussed. For example, sergeants in New York super-
vising street officer activities needed to adjust their own and the officers’
expectations about what activities were legitimate. Here, the concern was to
shift the sergeants’ definition of good police work to include more community
contacts (see Weisburd and McElroy 1988). A second shift in supervisory prac-
tice and orientation included the need to shift sergeants from managing the
workload that was being responded to toward proactive problem-solving activi-
ties that responded to community problems (in this case, street-level drug sales).
Third, in the New York experience, sergeants needed to adjust their supervisory
practices to ensure that, while they were encouraging police and community
interaction, it remained lawful and therefore did not corrupt officer decision-
making and actions taken in community settings.

Skogan and Hartnett echoed the concern for the development of sergeants’

facility and agreement with community and problem-oriented policing concepts
and practices. In speaking about the Chicago CAPS Program, they suggest: “It
was also clear that the program could not become a reality until officers believed
that their immediate supervisor really expected them to carry it out” (1997, 90).

For community and problem-oriented policing to become firmly entrenched in
American policing, it will be necessary for supervisory practices to shift toward
facilitating workforce achievement while holding officers accountable for prob-
lem solving. This is a major task and one requiring that we rethink the industri-
al supervisory model that currently undergirds policing. It is clear from research
on the police that the task environment of police officers produces both oppor-
tunities for community building and problem solving while at the same time
improving satisfaction for individual officers (Wycoff and Skogan 1993; Zhao,
Thurman, and He 1999). Police officers seek autonomy in their daily activities,
and it will be essential that police supervisors afford officers decisional latitude
and autonomy while at the same time ensuring that such autonomy is used
appropriately to solve community problems.

Performance measurement

Finally, perhaps one of the more significant issues confronting community and
problem-oriented policing is the need to develop and implement performance
standards that will reinforce the shift from traditional policing to these newer
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styles and practices. Performance measurement has the effect of announc
what the organization values and then monitoring individual compliance with
organizational objectives. Such systems reinforce the messages obtained
through the philosophical discussion of community and problem-oriented
policing by making practical the means and outcomes sought of individual

police officers, work groups, and the entire organization. As noted by Skog
and Hartnett (1997, 109):

Performance in a community policing assignment needs to be recogniz
and performance measures need to be developed that enable manage
give their line workers routine feedback about how well they are doing,
and to convey to the department, and to the general public, the reality «
the agency’s new values and expectations.

In some respects, American policing is in a catch-22 situation where it at ol
announces to the community and to the police that they should expect sorr
thing different from the police and yet measures those things that are most
associated with traditional policing, such as crime reporting and arrests. In
tems where there is a disjuncture between preaching and practice, it shouls
expected that employees would follow the path of what is measured, rewar
and punished.

Today, there are competing messages in the measurement of police perfor
ance at both the individual and organizational levels. Despite several efforts
shape policing toward community and problem-oriented approaches, the ce¢
measurements of police impact remain the frequency of serious crime and
number of arrests made by the police.

Innumerable discussions about the vagueness of police statistics and their
ty to shed light on police performance have been advanced. Essentially, tk
say that police crime reports are suspect in the measurement of performan
they are more often related to community confidence in reporting victimizat
to the police. Also, police arrest statistics as a measure of performance a
problematic as they generally are affected by the level of resources that the
police can devote to a particular crime or location, rather than a measure
either efficiency or effectiveness. To date, most police agencies have not lir
calls for service to performance measurement, even though these data ma
more accurately reflect community concerns about crime and disorder or o
things that disturb the social fabric.

Problem solving as a central policing technological change should carry wi
a measurement system that allows the police to know if the problem has b¢
resolved or has diminished. Moreover, if the level of harm from the problerr
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has been reduced or it takes longer to recur, the police may have improved their
performance even though it is not exactly reflected in their traditional measures.

Identifying and using appropriate measures of police performance, then, likely
will help to reinforce police shifts toward community and problem-oriented
policing. Conversely, if the police continue to use historical measures of suc-
cess exclusively, the internal messages that officers receive are that business as
usual is the path to individual and organizational success. Such a message com-
plicates individual roles and institutional change in policing and does injury to
the fledgling accomplishments of community and problem-oriented policing.

The author wishes to thank Dr. Dennis P. Rosenbaum, School of Criminal
Justice, University at Albany, State University of New York; Dr. Alex Piquero,
Department of Criminal Justice, Temple University; and the editorial board
members of th€riminal Justice 200@roject for their helpful and insightful
comments on this manuscript. The manuscript has improved with their assis-
tance, yet any interpretations, errors, and omissions remain those of the author.

Notes

1. These include murder, aggravated assault, rape, robbery, auto theft, burglary, and
arson.

2. Sir Robert Peel, the acknowledged founder of organized policing in England in the
early 1800s, suggested as the first principle of policing that police agencies be judged
primarily by the absence of crime.

3. Quoted on the cover of Kelling and Coles 1996.

4. D.A.R.E” and G.R.E.A.T. are programs that have been implemented nationally to
provide prosocial role models and activities for school-age children.
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