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Why evaluate the delivery of police services? Because - to use the environmentalists'
term - of a number of "creeping crises" that are being inflicted upon the public police in most
of the western, industrialized democracies. These crises include a worsening of the nature and
scope of crime and public disorder, the decline of public confidence in the police, the fiscal
crisis, and the view that "nothing works" in conventional policing.

The dismal depiction of a growing crime and disorder crisis is often seen most
dramatically in the "behavioural sinks" of inner city slums of many North Ameiican cities. These
circumstances are not helped by increasing race, ethnic and cultural diversity and inter-group
conflict as the boundaries of nation states become more porous in an increasingly globalized
economy and society. Crime has also become globalized, fed by transnational organized crime.
Technological developments that create new forms of financial instruments and transfonn the

•

frontiers of cyberspace are also fostering criminogenic opportunities that keep well ahead of the
ability of police to respond. At the local level, public order is often disturbed by relatively rare
but dramatic incidents as well as by civil disturbances.

These trends have led to a crisis in public confidence in the police. There is a growing
questioning of the police role, whether as the crime control army of law enforcement or as the
"secret social service" now coming out of the closet as community policing. In some of the most
disadvantaged sectors of society, particularly those fraught with racial strife, there is often a
withdrawal of public "consent" to be policed, leading to an undermining of efforts to control local
crime and disorder. Perhaps in step with a waning public confidence in the police, greater
civilian oversight and accountability is providing an increased possibility of positive police
behaviour as well as greater limits on police discretion.

These trends occur at a time of a fiscal crisis in most governments, at all levels of
government. Indeed, the costs of policing are rising rapidly while budgets are either being held
constant or being cut. Yet there are growing demands on police for more of the same services
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as well as for new, broader services. These pressures have spawned competition in the crime
control industry, with the growth of private policing outpacing that of public policing, leading
to a stratification of policing whereby some sectors of the community are over-policed and others
under-policed.
How are the police responding to these crises? Policing appears to be at a crossroads, not
only of reform but also in its ability to respond effectively to crime and disorder. Very little
appears to work among the tactics of the traditional law enforcement strategy, most notably the
use of random motorised patrol. Indeed, there is a growing public suspicion that, while the
police may have little impact on crime, they can only make people feel secure. Nonetheless,
there is a growing public appetite for community policing which, while not well understood, is
often seen quite uncritically as the generic cure for most local crime and disorder problems.
On the one hand, these four crises challenge the legitimacy of public policing and raise
serious questions as to its ability to fulfil whatever mandate it has been afforded in society. On
the other hand, it may be argued that external crises have a positive impact on policing because,
without such crises, policing is seldom reformed. VVhile some might argue that policing has
always been in crisis, its organizational form and its culture has always been particularly resilient
to external pressures. It is nonetheless difficult to determine whether policing reforms in the
U.S., Europe and Canada are in response to the attraction of reform movements or due to the
push of external crises that lie beyond the control of planned intervention.
Policing in the U.S. seems to be in perpetual crisis as inner city neighbourhoods verge
on becoming "behavioural sinks." While now less frequent than during the 1960's, race riots
(such as that sparked by the Rodney King incident in Los Angeles), sporadic corruption and the
widespread use of deadly force tend to negatively flavour the view of U.S. policing held by
external observers. From the 1993 report of the President's Commission on Crime onwards,
crime in the U.S. is often seen as being as uncontrollable as many cities are thought to be
ungovernable. The 1994 Omnibus Crime Control Act's provision to allocate 100,000 additional

•

Worlcshop On Evaluating Police Service Delivery

3

ivo

police officers to pursue community policing signals the depth of the crime problem across the
U.S. and the entrenchment of the traditional approach by placing more cops on the streets rather
than re-allocating current resources from traditional to community policing

efforts. The

proportion of the population behind bars, recourse to the use of the death penalty in many states,
the rise in popularity of concealed weapons for self-protection, and the burgeoning costs of the
crime control industry indicates both the scope of the crime crisis in the U.S. and the public's
lack of confidence in the police.

The coming of age of the "blues" in Britain was heralded by race riots in the 1980s,
leading to the Scarman Report and calls for reform of policing. The widespread inability of the
police to cope with a more diverse populace and racial conflict was coupled with the diversion
of scarce resources to cope with IRA terrorism, a task occasionally fraught with high-profile
cases of police misconduct in the production of evidence. Together, these incidents gave way
to the withdrawal in many communities of their consent to be policed. However, the government
and the police are currently attempting reform, as seen in the 1993 White Paper on Police Reform

tie

and other initiatives.

Meanwhile, Canada remains largely without a crisis in crime for the police to fight
(Bayley, 1991). Only in the four major metropolitan areas has there been a serious questioning
of police fairness in dealing with minorities, although a long-held bias against Aboriginal peoples
has been recognized by numerous inquiries. Yet the fiscal crisis is upon Canada. With $5.7
billion Canadian dollars expended on policing annually out of a total criminal justice budget of
$10 billion dollars, increasing by a rate of seven per cent each year over the past seven years,
it is apparent that the fat years in the 1970's of police agency expansion have given way to the
lean years of government restraint.

But policing is not the only institution in society that is crying out for reform. Indeed,
governments at all levels (local, state/provincial and federal) are being increasingly scrutinized
for possibilities of being re-structured and re-organized under conditions of restraint. Hence, the
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faddish concepts of gove rnment renewal, re-invention, re-engineering and quality are on the lips
of bureaucrats and critics of governments as they strive to respond to a turbulent and rapidly
changing environment.

As with the down-loading to police of gove rn ment cut-backs, these

managerial styles have also been inflicted on police agencies.
The policies of less interventionist and smaller government, as reflected in the
conservative, right-wing ideologies of Thatcher and Reagan mean placing the greater burden of
safety and survival in the daily commerce of life firmly back on the individual, the family and
the community. Reviews of what works in local problem solving recommend that government
assistance be the resource of last resort (Kretzmann and McKnight, 1993), largely on the grounds
that government aid is the idss of death to finding an effective, appropriate and sustainable
solution.

•

Despite the move to the right, the discourse on crime prevention favours attacicing the root
causes of crime by reducing the motivations of those leaning towards criminality using "crime
prevention through social development" strategies. The U.S. Head Start experiment and early
intervention programs for dysfunctional parenting are examples (see Currie, 1985). By contrast
to the ideology, the dominant message of prescriptions for crime prevention is that activities and
programs at the local level are the most effective. Further, these activities and programs should
be supported locally, preferably through volunteers and community funding.

This "bringing the community (and family) back in" to the overall strategy for crime
control fits comfortably and coincidentally with the message of community policing. In the face
of widespread failure of large-scale intervention and of the inability to sustain the cost of these
interventions, prescriptions for reducing crime and disorder have followed the cycle once again
toward a discourse on family, values and community. At the same time, the community policing
philosophy conveniently fits in with the "new left realist" view (e.g., Kinsey, Lea and Young,
1986) which prescribes minimal intervention by government because the role and activities of

the central state are largely corrupt when contrasted with those of the local state. This same
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view, however, applies equally to minimal activities of the police because they are believed to
use community policing as a convenient disguise to penetrate the community.
The prospects for community policing are favourable. Community policing rhetoric has

become routine in academic and public discourse. Yet it remains largely untested and unproven
by both practitioners and evaluators. By contrast it is now well recognized that the professional,
law enforcement model has severe limitations, the least of which is the demonstrated failure to
control crime, with this recognition being brought about by more than 20 years of research and
evaluation on what works in policing. Until research and evaluation studies demonstrate the
effectiveness of community policing, confidence in the police will likely remain in limbo, caught

between the failed law enforcement paradigm and the agonizing shift to the untested community
policing paradigm. It is no wonder then that modern policing could be accused of being merely
"post-modern policing." That is, if community policing has not yet been shown to clearly have

•

an impact on crime and little can therefore be done to reduce crime and disorder, then the postmodern society's solution is for government and police agencies to influence public opinion into

believing that the police are effective in controlling crime. Until shown otherwise, the "feelgood" solution of community policing only contributes to a decrease in the fear of crime, an
increase in police satisfaction with their own work, and an increase in public satisfaction with
the police.
Given the looming crises in society and the fumbling paradigm shift towards community
policing, there is a clear and urgent need for an aggressive campaign to demonstrate the viability
of community policing and its ability to deliver police services effectively, by implementing and
evaluating agency-wide community policing programs. Such a program must answer the question
as to whether modern police agencies still have the ability to deliver a reasonable level of service
to the public. Questions about the ability of policing to perform its core functions and whether
community policing works are usually expressed in terms of effectiveness, efficiency and
economy.

•
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An evaluation of the delivery of police services is clearly a complex undertaking. It
routinely involves issues of effectiveness and efficiency which, when assessed in combination,
indicate the productivity of police performance at both individual and organizational levels.

Effectiveness refers to the deg-ree to which a service provided by the police is meeting its
objectives while efficiency means the degree to which the service is delivered at the lowest cost
in terms of human and financial resources. The broader concept, productivity, is interpreted here
as the ratio of outputs obtained to resource inputs.' For policing, productivity may mean the ratio
of crimes cleared to person-hours used, the ratio of responded calls for service to person-hours,
or police-population ratios.

For the purposes of the present exercise, however, it is useful to postpone an examination
of productivity and efficiency. There is enough debate over the criteria for and measures of
productivity and resource utility (e.g., the examples given above are often seen as workload
measures rather than as indicators of productivity) that this topic would occupy a lengthy

•

discussion on its own.2 But before having that discussion, a clear understanding is required of
the effectiveness of police services as outputs. Further, a police management focus on outputs
rather than on inputs (as the "bottom line") would encourage greater innovation, creativity and
risk-taking over how the desired outputs are achieved. While this suggestion is not meant to
foreclose a wider discussion or to disconnect key linkages, it would leave more freedom to focus
on the criteria and measures for police outputs as services delivered to the public.

Nonetheless, the "inputs" of policing also incorporate the services delivered to the public
by the police.

Hence "evaluating the delivery of police services" focuses naturally on the

outcomes of those services. As well, this linkage raises questions concerning the equitable and
timely delivery of police services. This "who, what, where, and when" approach to the subject

See DiIulio, 1993b, and Needle & O'Neill, 1980, for a contrasting interpretation and
definitions.
2

See Hatry, 1975; Kuper, 1975.
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matter concludes with a fifth question over "how" the services are delivered, thereby noting once
again the trend in police style, philosophy, orientation or approach toward community policing.
Despite community policing being recognized as the dominant policing rhetoric in North
America, Britain and elsewhere, the evaluation of police service delivery is not necessarily
reduced down to an evaluation of community policing. This is because community policing has
not and, in all likelihood, can not completely replace the traditional law enforcement model due
to the clearly demonstrated demand for both approaches to policing.

Further, it is argued (e.g., Bayley, 1994) that it is simply not possible on practical and
methodological grounds to evaluate a police agency on a jurisdiction-wide basis. Considering
the alternatives then raises questions over the scale and scope of an evaluation. Other issues
include whether an evaluation of a police agency or its units can be done simply by aggregating
the evaluations of individual officer performances.
It is in this broad context that the Canadian federal government department responsible
for federal policing (including the Royal Canadian Mounted Police) and for "national leadership"
in policing proposed an international workshop to discuss ways in which the delivery of police
services can be evaluated. Such an exercise had not been carried out in Canada at the national
level since 1978, when a workshop focused on "police performance" (Engstad & Lioy, 1980).
Little appears to have changed in the methodology and issues since that time, despite a recent
U.S. effort which clearly and succinctly delineated the issues (see DiIulio et.al ., 1993c).

Convinced that the fiscal crisis of the state at all levels of government, is having a
deleterious impact on police agencies, the single federal civil servant responsible for research on
police effectiveness, economy and efficiency and on community policing (i.e., the bureaucrat in
this authorship) formulated a three-year plan to examine this issue. Recognizing that fiscal
restraint is starting to drive policing in Canada, there was the fear that police executives and
funding authorities would cut budgets without the benefit of the best knowledge from
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criminologists about what works in policing. That is, there is the danger that cuts would be made
in the wrong places and for the wrong reasons. The federal plan proposed to examine police
effectiveness, economy, and efficiency (or overall performance or productivity), as three common
evaluation elements, although some prefer to also include equity or fairness in the delivery of
police services (e.g., Eck and Rosenbaum, 1994). The final product may turn out to be national
model standards for the level and quality of police services, together with the resources required,
expected outcomes, and some idea about what constitutes effective policing.

The International Centre for Comparative Criminology at the University of Montreal was
selected as the academic partner for the organization of a workshop on evaluating the delivery
of police services. A balance between academic researchers and police practitioners was
considered to be the most effective mix of participants, together with a few civil servants
responsible for managing police research and policy matters. Accordingly, some of Canada's
most progressive police leaders were brought together with outstanding academics from Canada,
the U.S., Britain, France and the Netherlands for a two-day workshop hosted by the University
of Montreal. Papers were prepared by authors and distributed beforehand for review. Authors
made an opening summary of their papers and a statement, while one or two discussants
stimulated a discussion among all participants, so that each workshop participant played an active
role. These discussions were then fed back to the authors for revisions to the papers now brought
together in this collection.

From the point of view of the Canadian government, the objective of the workshop was
to seek the best advice of international experts on the current state of the art with respect to
evaluating police effectiveness in the delivery of their services. Questions posed include:
- what are the criteria for measuring police services ?
- what are the benchmarks for the level and quality of services?
- what services work best, under what conditions, and for whom do they work best?
- what should and can be evaluated?
- and how can they be evaluated?
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Having raised these and other issues for discussion, we believe that the papers included
in this collection more than meet the challenge.
This collection of papers has already experienced a number of transformations in the way
they have been organized and reflect an equivalent number of iterations. The original
government proposal called for an examination of the evaluation of individual police officer
performance and the effectiveness of police organizations, with the latter focusing on the two
main strategies of community policing - police-community partnerships and problem solving,
as well as on the organizational changes required to facilitate these two strategies. The second
iteration is reflected in the conference program while the third arrangement is seen here. Clearly,
this shows both the complexity of the issues raised and the depth of both the papers and the
ensuing discussions that they can be organized in a variety of ways. Nonetheless, we hope that
the manner in which these papers are presented in this collection is the most fruitful and useful
for readers.

•

This group of papers has many common elements. First, they assume there is something
plausible at the core of the community policing paradigm that is worth addressing, by whatever
label it is presented, whether as community policing or as problem-oriented policing. Second,
to one degree or another, each author attempts to define community policing and/or problemoriented policing, usually on the grounds that the setting of goals and objectives is key to any
rigorous evaluation entetprise. This often leads to a broader discussion of the role of police in
modern society. Third, by and large, the authors see community policing as a reform movement
in the early stages of transition, with limited results yet at hand. Accordingly, community
policing is still a largely unproven policing strategy.

,

The opening paper in this collection, Dennis Rosenbaum, set the tone for the conference
discussions and, in his usual craftsman-like manner, sets the tone for these papers as well.
Rosenbaum examines the current shift in the dominant mode of policing toward community
policing as a reform movement that, while appearing to be well advanced, must still deal with

e
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some fundamental issues.

Accordingly, the paper begins by adeptly identifying some

fundamental questions and the shifting tides driving reform in police, placing them in the
historical context of the broad paradigm shift. Differences are observed in the historical path
taken by the police in the U.S. and Canada, differences which presumably apply to Britain,
France and the Netherlands as well.

Rosenbaum reinforces the need to secure a sound understanding and definition of
community policing, including what it is not and what it can not accomplish. In addressing this
task, the paper champions the principles of effectiveness, equity and efficiency in the delivery
of police services as being likely to shed light on the definitional problem.

The ensuing

discussion on police effectiveness is most instructive. Next, Rosenbaum seems to break new
ground with a discussion on community engagement and partnership, as a means of establishing
the community role in community policing.

•

This enables the paper to move on to review

partnership formation in problem-solving as the other key component of community policing.
These two main ingredients of the emerging policing style are discussed by Rosenbaum
as being more effective and yet probably more costly, in the sense of being less efficient in their
use of police resources. Indeed, he argues that it would be misleading to suggest that
community policing, like most others significant reforms, might cost less than its predecessor.
While he also observes that studies evaluating the effectiveness of community policing have not
yet offered convincing results, the long-term benefits are nonetheless promising, particularly
given the potential pay-off of this investment in prevention.

At the heart of this paper is the clear conviction that community policing simply makes
sense. It is therefore likely to work and to be effective. Consequently, Dennis Rosenbaum's
contribution here is infused with optimism for the future of community policing, qualified only
by the recognition that there will still be significant organizational growing pains to live through
before its promise of more effectively, efficiently and equitably solving local crime and disorder
problems is fulfilled.
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Responding to the issues raised by Dennis Rosenbaum are a group of papers that address
conceptual and methodological considerations. The first is by Jean-Paul Brodeur, which talces
up the definitional challenge presented by the opening paper. Brodeur's contribution provides
a fascinating account of the lineage of community policing, from its origins in pre-war teampolicing efforts in the U.K. through to notable reform experiments in the U.S., as a continuous
reform movement. He teases out some interesting insights, such as the observation that team
policing was designed more to solve internal organizational problems of police agencies than to
solve community crime and disorder problems. Further, the research evidence convincingly
shows the limited impact of whatever passes for community policing.

When treating the question of the relationship between community policing and problemoriented policing, Brodeur makes three intriguing distinctions, by way of differentialist,
integrative and conventionalist, and pragmatic positions. In doing so, Brodeur examines the work
of the "grand master" of problem-oriented policing, Herman Goldstein, together with other
champions and critics of the various forrns of problem-oriented and community policing. The
paper then describes both community-oriented and problem-oriented policing from the latter's
perspective, addressing key issues such as consent, the breadth of police work, and the multiple
objectives of policing. In our quest for a workable and widely applicable style of policing,
Brodeur favour's Goldstein's later work which sees problem-oriented policing as transcending the
bonds of local communities and local police agencies.

Turning to the evaluation of problem-oriented policing, Brodeur notes that the burden of
proof lies with those who oppose community policing. Moreover, evaluation methodologies have
not yet progressed to the stage where sound evaluations can be made of the performance of
individual officers engaged in problem-solving. Clearly, problem-oriented policing has not yet
reached the stage of maturation where it is possible to conduct rigorous evaluations, perhaps
because of the inherent nature of problems themselves. But Brodeur advances an even more
interesting possibility, that evaluations of problem solving may not only be unfeasible but
unneeded. Yet he concludes the paper with the more positive observation that the significant

Workshop On Evaluating Police Service Delivery

12

•

difficulties associated with evaluating the effectiveness of problem-oriented policing are not
insurmountable with time and dedication. Nonetheless, the inevitable drive of problem solving
towards broader partnerships to deal with the underlying causes of crime is likely to make the
task of evaluation even more complex and challenging.
The third paper, by Jack Greene, takes a broader look at community and problem-oriented
policing by placing its implementation in the wider context of organizational change. He
observes that there is little understanding of how community policing is implemented in a
coherent way that would be amenable to the measurement of its effects. Indeed, its evaluation
may very well be premature because it is not widely or fully implemented. Greene's reading of
those evaluations that have been conducted so far is that it has little or no impact on the desired
outcomes, allowing only that it reduces fear among community members, solves neighbourhood
"problems," and increases police job satisfaction and job attachment Moreover, it is probably
less effective in reducing crime than traditional policing.

•

But because research may have

focussed too much over the past decade on outcomes rather than on how community policing is
implemented, he calls for more attention to be paid to changing the structure and culture of police
organizations which are themselves barriers to organizational change that can produce the desired
outcomes of community policing.

Turning to the management of change and innovation in policing, Greene finds that the
core technologies of policing - basic patrol and detective services - have changed very little over
the years, probably due to a continuing ambiguity over the police role. To assist in clarifying
this role, he offers a typology of three main police strategies: primary intervention, identified
largely with community policing because it is designed to reduce motivations for crime and to
foster self-protection and community building; secondary intervention, which is linked with
traditional policing, including opportunity reduction through problem solving; and tertiary
interventions, which are generally victim-focused and rehabilitative. A sound understanding of
where these interventions lie in the causal change is essential for evaluating the outcomes and
effects of the chosen strategy. Further, specifying the type and level of police intervention will

•
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likely produce a more useful range of outcome measures than those associated with traditional
,

policing.
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Those processes which have an affect on the success or failure of programs being
implemented under organizational change efforts are identified. However, program failure may
be due either to poor conceptualization and theorizing or to poor execution. The latter suggests
we should focus more efforts on the analysis of organizational change, a largely neglected area
in research on the police. Greene then offers a strategy for diagnosing community policing as
an institutional intervention. Four intervention levels are identified: environmental,
organizational, group and the individual levels, each having anticipated community policing
outcomes. This framework enables the specification of the respective units of analysis and
measurement constructs. Because of the availability of sound methodologies for conducting
applied organizational analysis, the monitoring and managing of community policing change
interventions should be relatively straight-forward. Feedback from change monitoring would
facilitate the implementation process, thereby permitting action oriented research to assist with
organizational change and, ultimately, with enhancing organizational effectiveness.
Leighton's paper takes a different tack from the other, more theoretically driven papers.
While it will subsequently be revised in order to fit in more readily with this collection, it was
designed as a framework for discussion at the conference. Accordingly, the current version
provides a critical path for decision making in the process of evaluating community policing.
In this sense, it is avowedly prescriptive, relying on an understanding of the logic and demands
of evaluation methodology rather than deriving its recommendations from the mixed results of
evaluation studies reported in the literature from the last

10

years of attempting to assess the

outcomes of community policing.
It begins with the customary stance of evaluation studies with the fundamental
requirement of identifying the purpose, outcomes or, in bureaucratic parlance, the "mission" and
role of the police under a community policing approach. The paper reviews the now routine
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formulations of the police role as the basis or standard against which the delivery of police
services must be evaluated. A distinction is made between policing strategies of community
participation and problem solving on the one hand and, on the other those police tactics and
organizational prerequisites which facilitate these two strategies.

Impacts and outcomes are

carefully distinguished from both police services and efficiency measures.
Decision choices are presented in terms of the types, levels and quality of police services
to be evaluated. Also considered critical for evaluation purposes is the clear identification of the
unit of analysis and the focus of the evaluation. Following reference to the variety of data
sources and problem priorities, the paper concludes with a call for studies to evaluate the
effectiveness of specific police tactics and organizational arrangements that can be linked directly
to the solving of crime and disorder problems at the neighbourhood level through policecommunity partnerships in problem solving.

•

The second group of papers focuses on issues in the assessment of police services. Robert
Reiner's contribution on the problems of assessing individual police officer performance addresses
a number of key questions, most of which explain why there is such a paucity of research and
why this area of inquiry is relatively undeveloped.
First, he suggests that the reason why police research has avoided the assessment of good
or quality police work is because it has been diverted by issues of controlling or reducing police
discretion and by an ongoing debate that tries to narrow the police role to that of crime control
but encounters arguments for broadening that role under a community policing approach. Nor
has mainstream research and police performance been much help to this endeavour.

The

"special" nature of police work, its complexity, diffuseness, low visibility of decision-making and
discretion at the street level renders it almost inaccessible to ordinary research methods. While
traditional crime control activities may have a clear end-product, measuring the quality of service
or peace-keeping, which avoid conflict and produce "non-events," is probably impossible.
Moreover, the private sector source of quality assessment - the client or consumer - can be an
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•unreliable source for policing, especia ll y when the client is in conflict with the law. Accounts
of police-citizen encounters, which might produce evidence of quality service, are therefore likely
to be in dispute.
Reiner holds the customary firm view that "performance can only be assessed in relation
to particular goals and criteria for success." However, while there may be the appearance of
agreement based on official statements of goals and values for policing, these are inevitably
contested, especially in democratic societies. Further, attempts at measuring individual level
performance as specific outputs at the worlcing level is unlikely to be me an ingful because it is
difficult to link police activities to any of the indicators of crime and disorder. Only in the area
of clearance or clear-up rates do there appear to be any possibilities, and these have been the
subject of extensive criticism. However, Reiner sees hope in a few studies that have examined
the "paradoxes of power" inherent in police work and discretionary decision-making.
Nonetheless, in assessing recent trends in Britain that attempt to apply private enterprise, market
principles to policing by measuring individual outcomes, Reiner concludes that this is doomed

•

to failure because it is the process itself that is linked to quality and not the outcome.
Robert Reiner's paper includes both a cautionary tale from the British experience as well
as a caution for those who try to follow the same path. He argues that the evaluation of police
work involves "inescapable value and qualitative judgements," thereby rendering precise
assessments of police performance impossible. However he does allow some hope, but only in
the form of an extensive regime of qualitative research on routine police work.

In the context of the community policing reform movement, Stephen Mastrofski explores
some of the issues about structural change in police organizations. He sets the stage first by
identifying four of the structural changes that are prescribed for community policing:
debureaucratization, professionalization, democratization, and service integration, noting at the

same time that there are a number of internal contradictions to this prescription.
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Two theoretical perspectives are proposed that are useful in interpreting those structural
changes that have taken place in response to police reform. The "rational/technical" model is
advanced by Mastrofski to describe police organizations seen as being designed to fulfil specified,
formal goals.

By contrast, the "institutional" model sees police agencies as fulfilling an

unquestioned role in society that is seldom challenged or verified by scientific evaluations.
However, both are discussed as problematic interpretations while at the same time both shed light
on police reform, depending on whether change in policing is seen in technical or in institutional
terms, or as an interplay between both.
The paper then explores the implications of this theoretical framework for
debureacratization, professionalization, democratization, and service integration. For example,
the trend towards delayering and streamlining police organizations is assessed as being perhaps
a mixed blessing because it is often only a symbolic gesture, many police organizations are
already relatively flat, and it may be counter-productive. While transforming the officer into a
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neighbourhood problem-solving clinician has tremendous appeal from a institutional perspective,
the technical perspective suggests that it may be a promise than can not be fulfilled.
Equipped with these insights into the possibilities of structural reform, Mastrofsld
nonetheless finds that there has been very little structural change in policing to date and that it
has had a relatively insignificant impact on the everyday work of front-line policing.

He

concludes that, rather than expecting large scale improvements in policing as a result of structural
reforms, the more realistic expectation is for small increments, particularly in the technical core
of police work.
In turning to the public satisfaction with the police, the paper prepared by Vincent Sacco
encourages the use of community surveys as a source of assessing the effectiveness of police
organizations. Moving well beyond their use by the local police chief as a crude popularity poll
to garner a larger budget, community surveys are essential for all complex social service agencies
to determine the level of satisfaction of their service recipients.

•

Workshop On Evaluating Police Service Delivery

17

•

Sacco's paper examines the meaning of public satisfaction, the relationship between
expectations and satisfaction, the determinants of public satisfaction, and the community
dimensions of satisfaction with the police. He finds that the levels of public satisfaction with the
police are routinely very high, especially when compared with other components of the criminal
justice system and with other service delivery sectors. Nonetheless, support becomes more
qualified as survey questions become more specific. Moreover, support can be fickle. Yet public
satisfaction can also be intentionally influenced, especially by way of programs that foster an
increase in the number of non-threatening police-citizen contacts.

Sacco finds the issue of public expectations of the police to be somewhat of a doubleedged sword. While high public expectations of the police leads to a high regard, high
expectations may not be able to be fulfilled when police services are delivered. Further, even
when reliable information on public satisfaction is available, it has limited use for police
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decision-maldng. This is because the greater the use of police services then the lower the public
satisfaction with the police. However, it is not clear whether community policing increases or
decreases public satisfaction.

The paper also argues that high levels of public support for the police may be problematic
because, while it may serve as a resource for police programs and innovations, it may also turn
out to be mere enthusiasm rather than concrete support.

Sacco's conclusions include a plea for data collections projects that focus on community
differences in public satisfaction with the police, thereby allowing fruitful comparisons and
benchmarks for similar communities. Nonetheless, because this is an expensive undertaking,
Sacco advises caution and the weighing up of alternatives before police agencies decide to
employ public satisfaction surveys as a means of assessing the effectiveness of police services.
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Two evaluations of community policing programs in North American cities, Chicago and
New York, are reported in papers by Wesley Skogan and Jerome McElroy. Both provide not
only their findings but some fascinating insights into the evaluation process itself.
The role of the public in community policing and mechanisms for facilitating public
engagement in policing is addressed by Wesley Skogan. He concurs with definitions of
community policing stipulating that the police and the community must establish a working
partnership for the definition and solving of local crime and disorder problems. Community
policing enables the community to be used as a resource and reflects the trend towards a
customer orientation in policing and other public services.
Despite ample justification for broad-based community involvement in policing, Skogan
argues that it is easy to underestimate the difficulties associated with operationalising this
principle. Indeed, the research evidence supports this conclusion, from the points of view of both
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the community and the police at the street level. For example, communities are differentially
organized and resourced to engage their local police.

Further, police officers are also

differentially responsive to community input, often seeing this as placing further demands on their
overstretched resources.

Despite these anticipated difficulties, Skogan reports a degree of success in a Chicago
experiment designed to engage the public in efforts to deliver police services to their community
with a focus on problem identification and problem solving at the neighbourhood level. The
research examined the role of the public in community policing built around beat-level public
meetings. In asking whether new opportunities for citizen participation were created by the
project, Skogan found that levels of public awareness increased, although those who were
receptive to the message tended to be families with a social and economic investment in the
neighbourhood. However, while outreach activities may not have increased the level of public
participation, it appears that the nature of that participation may have changed. Further, beat
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meetings attracted a more diverse, non-traditional community member involvement and most
participants found them useful and informative.
Skogan's research in Chicago provides promising evidence that the public can be engaged

through beat meetings as productive partners with the police, whether or not that also progress
to jointly identify and solve neighbourhood crime and disorder problems. Other vehicles for
public engagement include Advisory Committees. Equally as important though, Skogan provides
support for the view that police performance measures are more feasible at the beat or
neighbourhood level.
An evaluation of the New York City Police "CPOP" or Community Patrol Officer (CPO)
Program is describe,d by Jerome McElroy's paper. Described as a community-oriented, problem
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solving policing initiative, this program commenced in 1984 in one of New York's 75 precincts
but expanded to the other precincts shortly after the pilot began. The program goals included:
solving neighbourhood crime and disorder problems; improving police-citizen relations; reducing
fear and insecurity; and assisting communities to engage their crime and disorder problems. Each
CPO functioned as a planner, problem solver, community organizer and information contact,
assigned to a specific beat, and working within a precinct CPOP unit of up to ten officers under
the direction of a CPOP sergeant.
The evaluation addressed standard outcome issues as well as questions such as whether
the CPO officers could perform all four functions and whether their role challenges conventional
models Of supervision. More importantly, however, McElroy reports some of the significant
lessons learned from the evaluation experience. Based on the complexity of the CPO role, he
found it almost impossible to control for extraneous factors that have an impact on the
performance of CPO officers, community attitudes, the state of community problems, and on
levels of street crime and calls-for-service, thereby concluding that a "bottom-line" approach to
community policing outcomes should be abandoned. Nonetheless, there is a pressing need for
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detailed information on what police officers actually do as they perform their complex work and
documenting this work is a particular challenge for researchers.
Measuring the effects of the CPO Program is also described as a challenge, including
using several indicators for each problem-solving strategy, with the field researcher's assessment
being the most objective. Dissatisfaction with measures for the effects of community policing
on conventional street crime led to the use of precinct level statistics. Finally, McElroy advises
that the data collection strategy used for surveys of community perceptions should vary with the
kinds of information sought, its purpose, and the resources available.

International comparisons are made with North American policing by four papers from
Britain, France and the Netherlands. Trevor Bennett examines the research literature in Britain
to assess what is known about the effectiveness of both the police and the public in the delivery
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of community policing. In particular, he reports that community policing in Britain has become
associated with the delivery of "quality service" and with the process of police-public
consultation. His paper summarizes a variety of evaluations, all of which span a broad spectrum
of evaluation methodologies, from surveys of the police and the public, to time budget studies,
through to process and impact evaluations.

A variety of evaluations providing useful findings on the current state of community
policing in Britain are reported and contrasted with routine policing, with many of these findings
being consistent with North American research. Surveys of police officers, for example, found
that, as a policing philosophy, community policing has not yet been assimilated into the worlcing
level of policing. Organizational restructuring in the form of decentralisation of police resources
into sectors or beats has been difficult to implement and has been actively opposed at many
levels. Community constables appear to have little time or inclination to employ the operational
tactics associated with community policing. Studies of the public's involvement in community
policing suggest that community engagement is generally low, with many important elements of
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community crime prevention and problem solving activities being often not supported or
sustained.
Nonetheless, Bennett concludes that the role of evaluation research and performance
assessment in monitoring the progress of community policing in Britain has been a useful one.
In particular, information provided by these studies has helped to identify significant gaps in the
delivery of police services, gaps which are being addressed by both the police and the public.

Michel Setbon draws upon the sociology of medicine to provide insights into the
evaluation of policing efforts. His paper uses a comparative analysis of public policy in France
by examining the impacts on public policy of an evaluation of the effects of AIDS. Setbon makes
a crucial distinction between the analysis of a public policy, which raises complex issues such
as a pluralist approach to analysis and eventually assessment and program evaluation per se
which is a narrower undertalcing.

•

At the end of his paper, Setbon stresses that the purpose of doing an evaluation it not to
reward or to punish, but basically to learn more about the program being evaluated and to use
this knowledge as a springboard to ameliorate practice. Evaluation is then essentially viewed as
a cognitive process. From this standpoint follows Michel Setbon's main point which is that in
order to properly evaluate a program, you need to take a systemic approach. Such an approach
does not focus uniquely on the effects of the program but gives equal weight to the definition
of the problem which was to be solved, the underlying assumptions of those who framed and
implemented the program as to what was a proper course of action to solve the problem as it was
defined - in other words, their implied theory of action - and finally, to the assessment of the
impact of the program. Setbon repeatedly stresses that the effect of a program cannot be properly
perceived, let alone measured, if the process through which the problem was itself defined and
a set of actions were developed remains unaccounted for. In other words the theory underpinning
the program (the program theory) has to be reconstructed. Setbon adds that if evaluation research
is conceived in this broader manner, international comparisons become much more enlightening.

•

Workshop On Evaluating Police Service Delivery

22

•

From this basis, Setbon provides a number of interesting lessons from this evaluation
experience. First, a judgement or an opinion expressed by individuals, whether as police officers
or as members of the public, does not have the same evaluative status as a measure of the
phenomenon being evaluated. They can only be used as contextual indicators. Second, the time
spent on activities, based on time budget studies, cannot serve as a measure of the importance
of those activities. One problem associated with this methodology is that reports of time spent
can be easily manipulated by the police when providing these data. Third, public opinion is not
a valid indicator of police effectiveness, because likeable police may not also be good police in
terms of the effective and efficient delivery of their services to the public. Most importantly,
Setbon develops a convincing argument to the effect that the evaluation of repressive reactive
policing is markedly different from the assessment of proactive policing strategy. The latter is
focussed on evaluating the solution given to a particular problem, whereas the former is
tantamount to an general assessment of how the police fulfill their general mandate.
Gert-Jan Terlouw and Maurits Kruissink also provide valuable lessons for evaluation from
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The Netherlands where value for money, the complete restructuring of the Dutch police, and
government information needs are driving the need for police performance assessment. Their
paper provides a rational model of inputs, throughput, outputs and effects as a promising
framework for measuring police performance. They provide an analysis of 14 Dutch police
agencies in terms of clearance rates relative to time invested as well as an analysis of public
surveys of fear of crime, police performance, police availability, willingness to report crimes and
victimization rates. Nonetheless, problems associated with performance measurement models are
reported as including the vagueness of policing goals, the need for a few key performance
indicators, the complexity of the relationship between product and service output and their
respective effects, the need to isolate the effects of police activities from those of others, and the
validity and reliability of input data for the model. Yet the Dutch experiment in formulating a
performance model is a noteworthy effort, well deserving replication elsewhere.
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Les Johnston presented the concluding paper of the conference with a forward looking
discourse on policing in late modern societies, using the case of Britain as an example of trends
developing elsewhere in Europe as well as in North America. Johnston begins by identifying the
key social changes arising in late modern society as being the radical restructuring of economies,
globalisation coupled with localization, increased diversification of social stratification, and
structural transformations of the state.

Providing this as context, Johnston then considers the implications of these changes for
policing, and focuses on two elements of police restructuring - sectoral and spatial changes. The
first element reflects the growing debate over who does the policing and over what constitutes
policing. Attempts at pinning down core an ancillary police tasks have revealed activities that
can be civilianized, specialized or privatized. Indeed, the merging of public and private policing
is a trend which is expected to continue as private policing rapidly expands, becomes more
diverse, and penetrates the community. This expansion has been accompanied by an expanding
role for communities in providing for their own safety needs. These trends have led to some
innovative arrangements, not all of which have been resisted by the police.
Johnston's second restructuring element, the spatial dimension, speaks to the tension
between the national or regional and the local levels, reflected in conflicting propensities towards
centralization and decentralization of policing. Recent developments in Europe, for example,
couple national centralization with European coordination, initially to create greater efficiencies
and effectiveness in countering terrorism, drug trafficking and transnational organized crime.
However, aside from problematic questions of accountability, emerging policing arrangements
appear to be moving towards a bifurcation of police organizations, split along local and non-local
lines. Johnston views the sectoral and spatial restructuring trends as being closely linked, thereby
presenting particular challenges to local systems of policing, including community policing.
Johnston's paper then addresses how these problems can be resolved by calling for more
and broader research in such areas as policing as a function (rather than more studies of the
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police), including informal policing, the spatial distribution of policing, particularly above the
street level, and studies going beyond rank and file policing. He argues for an examination of
policing within the wider processes of social restructuring. In short, he asks for a macrosociology of policing. To this end, he advances a model of policing that embraces spatial levels
as well as the public, hybrid and private policing sectors.
Turning to future considerations, Les Johnston urges us to move beyond the prolonged
debates over the nature of the police role in society towards broader conceptualizations of safety
and security. Viewing policing as security enables us to analyze the commodification of policing
by all three sectors. Moreover, this division between sectors will become less clear in the future,
as the public and the private worlds of policing increasingly merge in a variety of forms. This
growing pluralism in policing can, however, only raise further questions about the accountability,
legitimacy, role and mandate of police in a post-modern society. Unless these issues are
addressed, then the evolving spatial and sectorial mixes of policing may be the least desired

•

outcomes for the future consumers of police services.
The conclusions to this collection of papers address four key areas that emerge from the
material and the conference discussions between practitioners and researchers. These include
conceptual issues surrounding the definition of community and problem-oriented policing as well
as the police role in society, as issues that were raised by almost all of the papers. Second, the
major impediments to implementing community and problem-oriented policing are reviewed.
Third, the results of evaluation research reported in many of the papers are summarized. Fourth,
methodological issues in the assessment of police performance are identified and discussed.
Finally, the conclusion to this collection makes a number of observations about the current state
of community policing and its evaluation and the emerging state of policing.
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This is an exciting and challenging time in the world of policing. The winds of change
are moving through the hallways of many police organizations in Northern America. For some,
these winds are like a summer breeze that opens the door to new possibilities. For others, they
signal the onset of a cold, uncertain winter. Regardless of how one experiences it, something is
happening, and this "something" is an attempt to rethink and restructure the role of police in
society.
This reform movement is both promising and threatening; it promises to improve public
safety, yet it offers no simple formula or road map to get there; it promises to reform police
agencies and stimulate community involvement in public safety, yet police officers and
community residents are often left to imagine how this will happen. In any event, there is no
debate about the magnitude of this push to create a new model of policing. The concept of
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community policing has spread rapidly in many countries and is touted highly by police
executives in Canada and the United States (Leighton, 1990; Normandeau & Leighton, 1990;
Wycoff & Annan, 1994). In the United States, community policing is the centerpiece of the
President's national crime bill, which provides funding for 100,000 new community policing
officers.

In Canada, community policing has been promoted aggressively by the federal

government through official publications and conferences (e.g. Normandeau & Leighton, 1990;
Solicitor General, 1990).
Although this reform movement may seem mature and well advanced to those who have
been advocating such change over the past few years, in the larger picture, it is (at best) only
the beginning of what is likely to be a long and arduous journey down a new road. The future
is very uncertain, the tasks ahead are complex, and the obstacles are numerous. Given that
community policing is still in what might be called the conceptualization phase of development,
this conference is especially important for sorting out some of the key issues and problems that
lie ahead. At this stage, we are still grappling with some very basic questions, such as, what is
the appropriate role for the police in society, and do we really want to move in a new direction
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without reservation? What are the central elements of community policing, and how is it
different from what police have traditionally done under the "reform era" (Kelling & Moore,
1988)? What is the theory that provides the foundation and justification for changing the role
of police in society? If community policing sounds good in theory, what about when the "rubber
meets the road?" -- what implementation problems can be expected? What evidence exists to
suggest that community policing will be more effective than enforcement policing? At this point,
there are more questions that answers, but we should expect this state of affairs during the
conceptualization phase. Police administrators, government officials, academics, and community
leaders are struggling with the concept of community policing and are experimenting with a wide
range of operational translations.
The task here is to explore the changing role of police in North America. Because
community policing is the only real alternative to the traditional model (at this point in time),
comparisons between these two approaches can be found throughout this analysis. First, this
paper offers a brief historical account of the forces driving this latest reform movement. Second,
and more importantly, some key components of community policing theory are developed and
analyzed. Third, the question of whether community policing is a cost-effective investment in
times of budget austerity is explored. Finally, some concerns about the future of this refomi
movement are examined.

The Context of Reform

A full historical account of this reform movement is beyond the scope of this paper and
would include a re-examination of a century and a half of organized policing (see Fogelson,
1977; Walker, 1983; Kelling & Moore, 1988; Sparrow, Moore, & Kennedy; 1990). Suffice it
to say that over the past 20 years, the traditional model (present in the United States since the
1930s) has been under serious attack. Several factors have contributed to this latest round of
criticism and to a rethinking of the police role in the United States and Canada. The growing
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violence and civil unrest in the United States during the 1960s led the President's Commission
on Law Enforcement and Administration of Justice 1967) to recommend "team policing" in 1967
as a means of closing the physical and psychological distance between the beat officer and the
community.

This precursor to community policing was attempted in many U.S. police

departments in the 1970s, but serious implementation problems were encountered when
management resisted plans for decentralization (see Anderson, 1978; Bloch & Specht, 1972;
Schwartz & Clarren, 1977; Sherman, Milton, & Kelly, 1973). This opposition delayed any
future community-oriented reforms for a full decade, but research in the 1970s and 1980s
continued to highlight the limitations of the traditional model. Although cities have their own
reasons for pursuing community policing, a growing dissatisfaction with "business as usual" can
be attributed, at least in part, to two decades of research which suggested that the traditional
model is ineffective, inefficient, and inequitable (see Eck & Rosenbaum, 1994).

Meanwhile, community crime prevention initiatives were receiving substantial publicity
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during the 1980s in both Canada and the United States (Lavrakas, 1985; Linden, Barker, &
Frisbie, 1984; Rosenbaum, 1988), and the concept of community involvement became especially
attractive as the level of government funding began to decline.' Furthermore, as violence, drugs,
gang activity, and police brutality received growing media attention in the late 1980s and early
1990s, police chiefs and politicians in the United States were under growing pressure to develop
more effective response strategies. By this point, several demonstration programs had been
developed and tested through the National Institute of Justice, and were ready to be marketed -Foot patrol in Newark, New Jersey (Pate, 1986) and Flint Michigan (Trojanowicz, 1986);
problem solving in Newport News, Virginia (Eck & Spelman, 1987), and a variety of
community-oriented initiatives in Newark and Houston (Pate et. al., 1986), including store-front
mini-stations, newsletters, door-to-door contacts, and the creation of voluntary community

organizations. Meanwhile, throughout the 1980s, hundreds of police departments were
independently experimenting with valious community-oriented initiatives, the most popular being
foot patrol.
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Community policing in Canada did not emerge from the same conditions of urban ciisis,
but nevertheless, followed a similar pattern of development. Some Canadian scholars have
suggested that, in the absence of other political pressures, the pursuit of community policing in
Canada has followed recent trends in the United States, where a larger body of experimental

programs and scientific evaluations is available (Murphy, 1988). Others have suggested that
Canadian police "simply returned to their 19th century origins" (referring to Robert Peel's
Metropolitan London Police Bobbies) after "a few decades of flirting with the professional
policing model" (Leighton, 1994, p. 211). In any event, what is clear to the observer is that
Canadian scholars have worked very closely with the federal government and local police
officials throughout Canada to help establish a clear agenda for police reform and to evaluate
promising initiatives.

Changing the Role of Police: Community vs. Enforcement Policing .

What is "community policing" and what, if anything, is so special about it? Community
policing is a very popular term but one that has a multitude of definitions. The popularity and
ambiguity of this concept is both a blessing and a curse. On the positive side, the terrn is
something that everyone can identify with (after all, who is opposed to the concept of
"community," or "mother" and "apple pie" for that matter?), thus providing the popular support
that is needed to engender police reform in the long run. On the negative side, the concept has
been badly abused by police chiefs who use this nebulous term to justify any and every program
of their lildng. Granted, programs must be tailored to local circumstances, but the label of
community policing can produce a "halo effect" around pet programs, and prevent outside
observers from being able to distinguish true police innovation from traditional policing. The
question is whether "community policing" in practice is truly innovative, or, as David Bayley
(1988) put it, simply "another attempt to put old wine into new bottles?" In addition, Goldstein
(1993) warns us that the popularity of the community policing concept increases public

expectations and "create[s] the impression that, somehow, on implementation, community
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policing will provide a panacea for not only crime, disorder, and racial tensions, but many of the
other acute problems that plague our urban areas." (p. 1).
Hence, one of the biggest challenges that we face today is to figure out what community
policing is and is not, and how to distinguish it from the current model. Providing such a
clarification will help to set the stage for a critical discussion of the merits and limitations of this
reform movement. Unfortunately, criminal justice scholars and police administrators have yet
to articulate the full theory behind community policing with all of its assumptions and
implications. 2 This theoretical imprecision has contributed to the criticism of community policing
by many police researchers (see, for example, Manning, 1988; Mastrofski, 1988; Klockers, 1988).

While definition problems abound, it would be a mistake to leave the impression that this
reform movement is all rhetoric and no substance, or that there exists no consensus as to what
constitutes the core elements of this new model of policing. Although community policing has
been operationalized through a variety of programs and practices, the concept appears to be
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supported by a common set of guiding principles and assumptions (see Eck & Spelman, 1987;
Goldstein, 1990; Green & Mastrofsid, 1988; McElroy, Cosgrove, & Sadd, 1993; Leighton, 1991;
Murphy & Muir, 1984; Rosenbaum, 1994; Skolnick & Bayley, 1986; Sparrow, Moore, &
Kennedy, 1990; Trojanowicz & Bucqueroux, 1989; Toch & Grant, 1991). Some of the commonly
cited elements of this model include: (1) a broader definition of police work; (2) a reordering
of police priorities, giving greater attention to "soft" crime and disorder; (2) a focus on successful
problem solving and prevention rather than incident-driven policing; (3) a recognition that the
"community," however defined, plays a critical role in solving neighborhood problems; and (4)
a recognition that police organizations must be restructured and reorganized to be responsive to
the demands of this new approach and to encourage a new set of police behaviors. More and
more, these shared concepts and assumptions are being translated into common practices, such
as decentralized organizational structures, permanent beat assignments, new mechanisms for
community participation and problem solving, and new performance evaluation systems.
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To explore some of these changes in policing, community policing can be compared to
the current model on the key dimensions of police effectiveness, equity, and efficiency (Eck &
Rosenbaum, 1994). The public expects the police to be effective in the services they provide;
to offer services in a manner that is equitable and fair to the community; and to make every
effort to see that these equitable and effective services are provided at minimal cost to society
(i.e. efficiency). The community policing model turns the spotlight on police effectiveness in a
way than previous approaches do not.

Consequently, this paper will give disproportionate

attention to the issue of effectiveness. Furthermore, given the current fiscal concerns in Canada,
this paper also gives considerable attention to the question of police efficiency.

Police Effectiveness
When someone asks whether the police are "effective," the first thought that comes to
mind is -- "effective at doing what?" The proper role of police in society has been a debated
subject for many years, but there can be little doubt that the job of controlling crime is
considered the highest priority of the police under the traditional model. (Other key functions
include providing emergency services, administering justice by means of arrest, and offering a
wide range of non-emergency services.) The traditional methods used to fight crime include
deterrence (through preventive patrol and arrest), incapacitation, and rehabilitation. Several major
studies have questioned the effectiveness of these general strategies for controlling or preventing
crime (Blumstein, Cohen, & Nagin, 1978; Blumstein, Cohen, Roth & Visher, 1986; Sechrest,
White, & Brown, 1979). Furthermore, research on the police in particular has failed to support
the hypothesis that random patrols, rapid response, and follow-up investigations -- practices at
the core of enforcement policing -- would produce more arrests and less crime (Greenwood,
Chaiken, & Petersilia, 1977; Kelling, Pate, Dieckman, & Brown, 1974; Spelman & Brown, 1984).
Nevertheless, police have fully adopted (and over the years, have promoted) the image of "crime
fighter," while taxpayers continue to demand that crime control (via law enforcement) is the
primary function of the police.

e
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Under the community policing model, traditional police functions have not been
discontinued, but rather, the priorities have been rearranged to give greater attention to some
functions and less to others. Moreover, additional police functions have been added under the
new model.

Most importantly, the manner in which these functions are executed is entirely

different under community policing -- a topic that deserves additional treatment later on.
Under community policing theory, crime control, emergency aid, and justice -- as
traditionally conceived -- receive less attention, while nonemergency services receive greater
attention. This re-prioritizing has been justified on several grounds. First, the crime control,
emergency, and justice functions constitute a small proportion of the total demand for police
service, and thus, it is argued, should not be the hub of the police organizational structure and
response system. Second, prior research (cited earlier) suggests that the police have not been
very effective at these functions. Third, noncriminal, nonemergency problems represent the most
frequent concern of neighborhood residents. (Skogan, 1990).
The fourth, and most compelling, rationale for reordering the priority assigned to different
police functions has to do with the nature of urban life and forces that contribute to neighborhood
decline. The community policing model does not call for different policing goals (e.g. reducing
crime is still a major police goal), but rather, it suggests that alternative means of achieving these
goals should be given more attention (e.g. indirect strategies involving other police functions).
The problem of neighborhood disorder will be used to illustrate how the community policing
model is fundamentally different from previous models of policing. Hopefully, this example will
also help to further elaborate and clarify the theory so that policy makers and critics can more
easily distinguish this approach from its predecessors. For practitioners who are unsure whether
community policing is anything more than cosmetic change ("old wine in new bottles"), the
theory and research behind this approach is especially important.
Police researchers, policy analysts, and administrators have, in my opinion, underestimated
the importance of social and physical disorders in their efforts to develop effective strategies for

•
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controlling crime and improving urban neighborhoods. When community residents are asked
about the biggest problems in their neighborhood, they consistently mention various types of
physical and social disorders that are low of the list of police priorities. In Skogan's (1990)
analysis of 40 neighborhoods, for example, the biggest physical disorder problem was vandalism
(including graffiti), followed by litter and trash, garbage handling, and unkempt vacant lots. In
some neighborhoods, abandoned buildings was the biggest concern to local residents. In the
realm of social problems, public drinking was the biggest concern, followed by loitering youth,
and drug use.' The ranking of problems can vary significantly by neighborhood, but the pattern
is consistent -- disorders are the most frequently mentioned set of "big problems" facing urban
residents.

As Skogan (1990) notes, historically, dealing with disorder was a central function of the
police as they walked the beat and listened to the concerns of local residents and business
owners. However, with the rise of serious crime, the centralization of the police bureaucracy,
and the push for greater efficiency in handling a growing number of calls, disorder and other
neighborhood problems were given less and less attention by the police.
The question here is this -- why should disorder and related community concerns be given
a higher priority under this new model of policing? This question is especially important today,
as a conservative backlash against "soft" policing gains momentum in the United States. In the
context of a growing debate about "soft" versus "hard" policing, the answer to this question is
fairly simple: There is a growing evidence to suggest that soft and hard problems are highly
related; that the failure to attend to soft problems will only exacerbate serious crime; and that an
indirect attack on crime through order maintenance may be the most effective, efficient and just
means of policing in urban areas.

Both advocates and critics of community policing should have a solid understanding of
the theory behind this form of policing before they become too opinionated in either direction.
A good place to start is by examining the forces that contribute to neighborhood crime. The
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concept of neighborhood disorder is at the heart of current thinking about the relationship
between crime, community, and policing, and suggests how a community's capacity for sélfregulation can be undermined (see Bursik & Grasmick, 1993; Lewis & Salem, 1986; Skogan,
1990; Wilson & Kelling, 1982). The failure of a community and its police to respond decisively

to the early signs of disorder is analogous to the failure of a patient and his/her doctor to detect
and treat cancer in the early stages -- the problem will spread uncontrollably. Disorder, although
not easily defined (other th an various behaviors and physical conditions which violate the social
norms of the local community), is something that "locals" will "know when they see or hear it."
Research suggests that disorder is extremely important because it sends a clear signal to residents
and others who use the local environment that the social order has broken down. Shattered
windows, abandoned buildings, graffiti, mounds of litter on the streets, loud music, unsupervised
kids hanging out -- the message is clear to everyone -- people are either unable or unwilling to
intervene in defense of their neighborhood and their neighbors. The message to potential
offenders is clear -- because the social order has broken down in this area, no one is going to

•

intervene if you decide to tag a grocery store, break a window in an apartment, mug an elderly
women, or even shoot someone. The message to potential victims is clear -- this is an unsafe
area and one where you are likely to be victimized by crime. Indeed, research clearly indicates
that the higher the level of disorder in a neighborhood, the higher the level of fear of
victimization (Hope & Hough, 1988; Skogan, 1990). A large-scale field study using qualitative
data also supports the hypothesis that disorder stimulates fear of crime (Lewis & Salem, 1986).4
Fear of crime generates its own set of problems. Fear causes residents and nonresidents
alike to use the local environment less frequently and to withdraw behind locked doors (Lavrakas
et al., 1980; Skogan & Maxfield, 1981).

This avoidance of public areas reduces a

neighborhood's capacity to regulate social behavior, thus providing additional opportunities for
potential offenders to engage in antisocial and criminal conduct without sanction. This absence
of "guardianship" is a critical element in opportunity theories of crime (e.g. Cohen & Felson,
1979). In sum, there is reason to believe that disorder undermines a community's ability to
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exercise control over the behavior of those who use the area, and it increases the opportunities
for criminal behavior.
The curious nature of disorder is that it feeds on itself, working to multiply and escalate
urban problems. As Wilson and Kelling (1982) note, one broken window, if not repaired, with
result in many broken windows. Furthermore, this process of decline can stimulate more serious
criminal activity for the reasons stated earlier. Community research documents this relationship
-- the higher the level of neighborhood disorder, the higher the level of serious criminal activity
(Skogan, 1990). Clearly, crime and disorder are strongly correlated and both represent serious
threats to the quality of urban life -- contrary to conventional wisdom, disorder is not a "soft"
problem that is unrelated to the "hard" problems which consume the thoughts of traditional
enforcement officers. Hence, an indirect attack on crime (via disorder) may be an effective
strategy of policing while not losing sight of the importance of crime.
Similar to disorder, the concept of "fear of crime" is another lighting rod for critics who
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argue that community policing is soft on crime. They claim that switching the focus of policing
from fighting crime to maintaining order and reducing fear of crime is simply a "smoke and
mirrors" tactic to make citizens feel good about themselves, the police department, and their
neighborhood. These critics argue that such a "warm fuzzy" approach to policing will divert
police attention away from the real job of arresting criminals. Again, this argument fails to
appreciate the critical role of fear of crime in undermining urban neighborhoods and housing
markets. As implied earlier, fear is one of the driving forces behind patterns of residential
mobility and neighborhood decline. (Skogan, 1986). Research by Taub, Taylor, and Dunham
(1984) in eight Chicago neighborhoods shows that residents' perceptions of safety can influence
their assessment of the housing market and their investment plans. For people considering a
move, the issues are similar. Every day, families in urban areas make decisions about a whether
a particular neighborhood is a good place to raise children, and safety concerns are at the top of
their list.' When current or potential residents get nervous about the quality of life in a
neighborhood, sociodemographic transition can be set in motion, and the neighborhood can be

•
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thrust into a cycle of decline (see Skogan, 1990). The presence of graffiti, broken windows,
vacant lots not only arouse fear, but send a clear message to move out or stay out of the area if
possible.
In sum, disorder is the primary concern of neighborhood residents, and these problems
can have a significant impact on residents' perceptions of, and reactions to crime.

These

reactions, including the fear response, play a critical role in determining the residential stability
of the neighborhood. In essence, disorder, if left unchecked, will undermine the social control
processes by which communities maintain social order, will stimulate fear of crime, will
exacerbate more serious crime, and will destabilize the housing market. Collectively, these forces
can lead to neighborhood decline and give rise to serious crime.

If disorder is a powerful contributor to urban crime, and if police have a renewed interest
in pursuing effective anti-crime strategies, then such incivilities must be given a higher priority

•

on the problem-solving agenda. If police officers work with local residents to reduce the social
and physical signs of disorder in their neighborhood, perhaps an area can be stabilized before it
reaches the "tipping point." In theory, a reduction in the signs of disorder will lead to a
reduction in residents' fear. As a result, local residents should be more inclined to use the streets,
interact with one another, develop social networks, and exercise greater informal control over
what happens in their neighborhood.

In the end, hopefully their desire to move away will

subside and their pride in, and perceived ownership of, the area will increase.

How police go about reducing disorder and fear is another matter.

The enforcement

tactics used in the 1970s and 1980s were generally ineffective and judged to be unconstitutional.
Rounding up groups of kids hanging out on street corners did not solve the problem. More
creative and less aggressive policies will be needed.

One of the greatest problems with

traditional policing has been the over-reliance on law enforcement as the primary tool of
controlling crime and disorder. Whatever the problem, the first inclination of the police is to
make an arrest, and this tendency is due to community pressure as much as organizational
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pressure. As a result, we now have a criminal justice system in the United States that is
completely overwhelmed by the volume of cases, and only serves as a revolving door for many
criminal suspects. Consequently, the system has lost its ability to punish and deter potential
offenders with the threat of arrest.
The community policing model gives police officers considerable latitude to help solve
neighborhood problems. As Herman Goldstein (1993) notes, the community policing officer is
expected to "exhaust a wide range of alternatives before resorting to arrest for minor offenses;
to exercise broad discretion; and to depend more on resourcefulness, persuasion, and cajoling
than on coercion, image, and bluff." (p. 8). Given the highly dysfunctional nature of the present
criminal justice system, I would argue that the community policing officer should attempt to
resolve problems outside of this bureaucracy, pursuing a new goal of decreasing (rather than
increasing) the number of cases that have contact with the judicial system.

This brings us to another distinguishing feature of the community policing model, namely,

to

the focus on problem solving. If neighborhood problems are the source of community discontent
and contribute to a cycle of urban decline, then effective policing will involve identifying the
source and nature of these problems and working to develop effective solutions. In contrast, the
traditional model -- also known as "incident-driven policing" (Eck & Spelman, 1987) -- requires
no thinking about persistent problems. Instead, the officer's responsibility ends when he or she
responds to a citizen's complaint about a single incident.' Hence, the police are encouraged to
drive round randomly in their beat until they are dispatched to an incident, but they are not
required to look for, or address, patterns of incidents or "hot spots" that would suggest a
persistent neighborhood problem.
A closer look at the problem solving process highlights the most fundamental difference
between the community policing and the traditional model. Problem solving is not done in
isolation -- it requires a high degree of community participation. This fact takes us to the heart
of community policing theory.

•

Workshop On Evaluating Police Service Delivery

41

to

Community Engagement and Partnerships

The role of the community is essential to community policing as conceived in theory, and
constitutes the most distinguishing feature of this new approach. At the heart of this new model
of policing is the empirically-supported idea that the police cannot successfully fight crime alone,
and must rely on resources in the community to effectively address neighborhood problems.
Perhaps the biggest mistake in the history of modern policing was to give the public police full
responsibility and accountability for public safety. With the emergence of community policing,
emphasis is now given to the "co-production" of public safety (Lavrakas, 1985; Rosenbaum,
1988; Wilson & Kelling, 1982; Murphy & Muir, 1984). In this framework, safety is viewed as
a commodity that is produced by the joint efforts of the police and community, working together
in ways that were not envisioned or encouraged in the past'
The rationale for this new orientation should be made very clear to those who criticize
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the role of "community" in community policing. If we are interested in reducing crime, disorder,
fear of crime, and other factors which lower the quality of urban life, we must to be attentive to
research findings (and personal experience) which remind us that crime-related outcomes are
controlled by the social and economic forces in the community (see Bursik & Grasmick, 1993,
for a review).

Jane Jacobs (1961) described this reality very clearly in her classic work, The Death and
Life of Great American Cities:
The first thing to understand is that the public peace -- the sidewalk and the street peace
-- of cities in not kept primarily by the police, necessary as police are. It is kept
primarily by an intricate, almost unconscious network of voluntary controls and standards
among the people themselves, and enforced by the people themselves."

•

Workshop On Evaluating Police Service Delivery

42

•

This perspective is radically different from the one that is implied by the conventional
crime fighting model. In contrast to the widely accepted view that citizens are supplemental to
the police ("eyes and ears" at best), the assumption here is that the police are supplemental to
the community in fighting neighborhood problems. This is not to suggest that the police are
irrelevant or unimportant. To the contrary, because our tax dollars for fighting crime at the street
level have been invested almost exclusively in the police, it is incumbent upon the police to take
a lead role and serve as a catalyst for community change. The challenge for police today and
into the 21st century is to find creative ways to help communities help themselves.'
To prevent crime, we must first understand the forces behind crime at the neighborhood
level. A growing body of research provides support for social disorganization theory, which is
derived from the classic work of Clifford Shaw and Henry McKay's (1942). According to this
revived model, criminal activity is encouraged when a neighborhood is socially disorganized,
meaning that it is unable to exercise effective informal social control over its residents and
achieve common goals, such as reducing the threat of crime (see Bursik & Grasmick, 1993;

to

Byrne & Sampson, 1986). Socially disorganized neighborhoods are unable to create and sustain
local institutions. Because of population turnover and heterogeneity, residents are unlikely to
develop primary relationships with each other and unlikely to work jointly to solve neighborhood
problems.
Disadvantaged neighborhoods need outside intervention (on a large scale) if they are to
have any hope for a better environment, but the options for citizen participation within the
neighborhood are numerous. Local residents can take many different actions to help prevent
crime and disorder (DuBow et al., 1979; Lab, 1988; Lavrakas 1985; Lewis & Salem, 1986;
Rosenbaum, 1988). They can get involved in protecting themselves, their families, their
property, and their neighborhood through individual or collective actions. Expanding the role of
in anti-crime efforts has been recommended by several national commissions ordinayctzes
in the United States. Today, the community policing officer must take these ideas to the next
level -- to engage the community in experimental ways to solve neighborhood problems. Two

•
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key roles for the community are immediately apparent -- community building and problem
solving.
Community building. If communities suffer from social disorganization, then efforts can

be made to strengthen social networks and bolster residents' attachment to the area. Getting
residents to work together to achieve common, neighborhood goals is one way to stimulate social
interaction and build social relationships. The involvement of local community residents in
neighborhood anti-crime or youth-oriented projects may strengthen informal social controls at the
neighborhood level, and may contribute to the overall goal of creating self-regulating
communities. By organizing local residents and encouraging more frequent social interaction,
the hope is to create a social environment where people become more territorial about the

neighborhood -- they increase their surveillance of suspicious behavior, provide greater
supervision of local youths, and demonstrate a stronger willingness to intervene as needed to stop
or deter antisocial behavior.

The possibilities for involvement are limitless, although the

outcomes remain uncertain. Continued experimentation is needed.

•

At this point, the talk about getting citizens involved in community policing has far

exceeded the reality. For a variety of reasons, community participation in community policing
has been limited in many cities (see Sadd & Grinc, 1994). In highly disorganized, highly
disadvantaged neighborhoods, it may be too much to expect individual citizens or voluntary grass
roots organizations to play a major role in stopping crime, drug activity, and disorder. Therefore,
I will appeal to a much broader definition of "community" and suggest that the task at hand is
to mobilize local institutions and agencies who are invested in the neighborhood, e.g. churches,
schools, social service agencies. (More about this topic below). In theory, the coordinated and
persistent application of additional resources should help to empower local residents over time
if the resources are used to reinforce independent, self-regulating behaviors.

There are unlimited roles for the police in the community building process, but to be sure,
few of these roles resembles what was expected under the traditional model. Here we are
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talking about efforts to facilitate the creation self-regulating and self-defended neighborhoods.
The new community policing officer may pursue many different paths to achieve these goals, but
the fundamental objectives are: (1) to seek community input and participation in defining local
problems; (2) to work with the community to develop proposed solutions to these problems, and
(3) to identify and mobilize the necessary resources-- both inside and outside the community -to effectively respond to these problems. In a new role as facilitator, coordinator, and referral
agent, the fundamental goal of the new community police officer is to strengthen the ability of
local organizations, institutions, and individuals to build a physical and social environment that
has fewer opportunities for anti-social and criminal behavior.

This brings us to the second

community function, and one where the progressive police agencies are making inroads, namely,
problem solving through partnerships.
Problem Solving and Partnership Formation. As suggested above, one of the unique

•

characteristics of the community policing model is the focus on problem solving, and this
orientation has clear implications for community participation. As John Eck and I have
observed, "Ideally, problem solving needs a high level of community engagement to identify
problems, to develop an understanding of the particular circumstances that give rise to them, to
craft enduring preventive remedies, and to evaluate the effectiveness of the remedies." (p. 9).
Community policing officers know first hand that community residents play a major role in
solving neighborhood problems. We have witnessed how the new police role can involve seeldng
community input about local problems through door-to-door surveys, community meetings, the
analysis of calls for service, and other data derived from citizen feedback.
The means by which identified problems are solved are often unique to the community
policing model. Oftentimes, these remedies do not involve the application of criminal law..
Solutions may be as simple as calling the sanitation department to report a persistent garbage
problem or as complex as developing a long-term education and job training program to prevent
youth violence in the neighborhood. In academia, we talk about a wide range of "situational
crime prevention" measures that can be implemented to reduce opportunities for crime (Clarke,

•
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1992), and "social crime prevention" measures that can be developed to attack the root causes
of crime (Rosenbaum, 1988). In any event, the options are numerous and the appropriate choice
will depend on how the problem is defined and what resources are available.
In addition to less reliance on criminal sanctions to solve problems, another critical and
distinguishing feature

of community policing is the development of partnerships with other

institutions and agencies to mobilize additional resources. Today, the formation of "partnerships"
and "coalitions" is one of the favorite strategies employed by social engineers seeking to "make
a difference" in urban communities.

From the police perspective, the creation and utilization of inter-agency partnerships
represents a significant departure from the traditional police role. Not only does this coproduction activity recognize the limitations of the police as a self-contained, self-sufficient
organization, but it underscores the importance of community resources as key elements in a
comprehensive crime control plan.
The theory underlying partnerships is worth noting. The basic idea is that the problems
being addresses are too complex and intractable for a single organization to solve. The process
of accurately defining the problem and responding effectively requires the coordination and
application of resources from multiple sources. Hence, partnerships are typically created for the
purpose of developing and implementing comprehensive, coordinated strategies (see Cook &
Roehl, 1993; Florin et al., 1992; Klitzner, 1993; Prestby & Wandersman, 1985).
In recent years, we have witnessed the formation of partnerships to combat violence and
drug abuse, and this activity is part of a broader movement to develop community-wide strategies
in response to a wide range of social problems. For example, promising evaluation results have
been obtained from studying partnerships in the areas of health promotion (Shea & Basch, 1990)
and drug abuse prevention (Benard, 1990; Johnson et al., 1990; Pentz et al, 1989), where parents,
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schools, the mass media, and other agents of change have teamed up to prevent the onset of these
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problems. Recently, my colleagues and I evaluated the Community Responses to Drug Abuse
Program in 10 sites (funded by the U.S. Department of Justice) and found that police and
community organizations can work effectively with other agencies at the level of both
enforcement and youth-oriented prevention (Rosenbaum et al., 1994). Two other projects -- the
Robert Wood Johnson Foundation's 15-site Fighting Back project (IClitzner, 1993), and the 250site Community Partnership Program (Cook & Roehl, 1993), funded by the Center for Substance
Abuse Prevention, represent major efforts to build coalitions to fight neighborhood drug abuse.
Coalitions or partnerships might include representatives from government agencies such
as criminal justice, health, welfare, and social services, elected officials, private businesses,

voluntary organizations, community/grassroots organizations, churches, and other groups that have
a vested interest in the neighborhood. In theory, the more resources that can be applied, the

better the chances of impacting the problem. Although larger coalitions seek to be all-inclusive,
in reality, the number of agencies involved is often limited, and the program is often located in,

•

and controlled by, one agency.

Partnerships can vary in size and type (e.g. grassroots vs. professional members), number
of committees, ethnic diversity, number of staff, membership criteria, decision-malcing processes,
and the group's approach/orientation to the target problem (Cook & Roehl, 1993). The dynamics

between the members of the partnership can be especially important for determining the
partnership's success. The levels of cooperation, conflict, and participation that exists among
coalition members can be important for determining whether the problem is properly addressed
or solved.

A coalition must be able to achieve internal goals, such as planning, securing

resources, recruiting all key organizations, maintaining stability, and keeping members satisfied
about the group's progress. In the final analysis, holding partnership meetings is a desirable
objective, but the "bottom line" is whether the group can develop and implement a plan of action

that will effectively address the target problem. This remains an emphical question in many
cases.

•
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In any event, the door is now open for police to play an important role by creating and/or
facilitating partnerships to address neighborhood problems related to crime and disorder. As
org an izers, facilitators, coordinators, or service providers, under the full community policing
model, police org an izations are expected to "step up to bat" in a multi-agency context. From
command personnel to the officers on the street, partnerships can provide work for everyone.
Who gets involved will depend on the size of the initiative and how easily the problem can be
solved. When the problem is relatively small, a smaller partnership with fewer members will be
sufficient. Under these conditions, line officers should be able to represent the police
organization with limited involvement from top management.' However, when the problem is
characterized as large, visible, and perceptibly political, then the police organization (and the
community) is best served by requiring the participation of management personnel. In my
opinion, the majority of problems that are viewed as troublesome to local residents are not
problems of this magnitude, despite the complexity of the forces which contribute to them.

•

Every neighborhood and every problem is unique, which means that the community
policing officer will need considerable freedom to develop relationships with other agencies and
make decisions about appropriate courses of action. This concept of empowering individual
officers is both exciting and taoublesome, depending on your perspective, but it is a central
component of the new model. The exciting aspect is that individual police officers are expected
to use their talents to think creatively about ways to solve neighborhood problems, unlike the
current state of affairs where officers are reluctant to do anything unusual for fear of punishment.
Coincidentally, in addition to helping solve problems, this new approach to police work should
yield happier employees. There is good evidence to indicate that police officers are more
satisfied with their jobs under these arrangements (see Lurigio & Rosenbaum, 1994, for a
review).
However, the idea of empowering police is troublesome to those who fear a return to the
days of corruption and abuse of police powers. Obviously, in agencies where such problems are
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rampant, giving the beat officer more freedom could be very problematical. In general, however,
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this concern is unwarranted given that most police organizations do not suffer from widespread
corruption. The bigger concern should be whether beat officers have the training and skill level
to function in this new capacity, and whether supervisors are prepared to supervise under these
new arrangements.

Efficiency of Community Policing
During these times of fiscal austerity, the most important question facing many police

administrators and city politicians is whether' they can afford community policing and whether
it is worth the investment? There are two related questions that should be addressed. First,
what is the cost of community policing, and is it more or less expensive than traditional, reactive
policing? Second, what are the benefits or gains associated with this new model of policing?
Each of these questions is briefly addressed.
Regarding the cost question, I am unwilling to argue (as I know others have done in the
past) that community policing is cheaper than traditional policing or that it will be cheaper in the
near future when it becomes fully operational.

In my judgment, cities can expect to spend

considerably more on community policing in the next few years if police administrators continue
to follow the current implementation plan. For the many organizations that simply want cosmetic
changes, rather than substantive changes, then cost should not be a major concern. But for those
who are determined to introduce fundamental changes in the police organization and function,
the present course of action is certain to bring added costs. To drive home this point, the
question should be reversed. Specifically, how could it not cost more to (1) intensively retrain
and restructure the entire police organization from top- to bottom; (2) add new police roles and
responsibilities; and (3) keep all of the existing police functions?
Who promised the taxpayer that real, substantive reform would be cheap? Cosmetic
reform is cheap. Real reforrn is expensive, as it should be! For example, I'm not talking about

•
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a one-hour or one-day classroom training seminar, as I often see. Community policing is an
totally new way of thinking and acting that will require months and even years of retooling in
the classroom and in the field.
The biggest cost problem, however, is point (3) above, namely, the desire to add new
police functions without eliminating or cutting back on current police responsibilities. If the
community expects the police to attend community meetings, organize and maintain partnerships
with other agencies, etc., then beat officers cannot be expected to give the same response to all
911 calls. This is perhaps the most common and most serious implementation problem facing
police organizations in large urban areas, namely, the failure to remarket police services to the
public. Repeatedly, police organizations attempt to introduce new community policing activities
on the present budget while continuing business as usual or malcing minor adjustments in the
dispatching process.

•

Unless existing activities are dropped or reduced in priority, cities should

expect that additional police officers will be needed in the short run to achieve successful
implementation.
The debate about how many police officers are needed to fight crime is an old one, and
the emergence of community policing has only re-ignited this discussion.

Historically, the

budget requests of police chiefs in the United States have been met by city government -- every
year, as the crime rate rose in the 1960s and 1970s, so did the municipal police budget. (Jacob
& Linberry, 1982). Those budget days are now history, but police departments still face the issue
of whether they need more police to implement community policing. During the transition
period , when police organizations are in the process of converting from the traditional to the
community policing model (and the length of this transition will depend on local circumstances),
the argument can be made for increasing the size of the police force. This request for additional
personnel assumes that police officers will take on new functions and responsibilities, yet will
continue to operate within a traditional bureaucracy with few, if any, changes in the public's
demand for service. There are several reasons, however, why community policing may not be

•

more expensive than traditional policing when fully operational: (1) unnecessary layers

of
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bureaucracy can be eliminated or scaled down as the organization becomes more decentralized;
(2) decentralization will mean that officers on the street can handle many of the complaints that
are currently fed through the 911 system; (3) the demarketing of 911 and marketing of new
procedures should reduce the demand for a dispatched car; and (4) by adopting a problemoriented approach to policing, the volume of calls for service should decline as beat officers work
with residents to resolve the underlying problems.
These are reasons why community policing may someday reach the point of not being
more expensive than traditional enforcement policing. However, I believe that this entire
discussion of cost is misguided and reflects our inability as a society to engage in long-term
planning or implement effective reform. The issue is not cost, but cost-effectiveness. The
important question is this -- Do we have any reason(s) to believe that community policing will
yield more beneficial effects for society than reactive, enforcement-oriented policing? If so, we
can then ask ourselves -- is it worth the investment-- do the benefits outweigh the costs?
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If community policing is more expensive, so be it. The real question is how much "bang
for our buck" can we expect under this new model? If community policing is more expensive
in absolute monetary terms, but yields a significantly greater impact on neighborhood problems
in the long run, by all means, we should continue on the current path of reform!
The problem we face is the uncertainty about both costs and benefits. The potential costs
are more tangible than the gains, but I have tried to suggest here that the gains could be "megagains" if community policing is exploited to the fullest extent. Let me continue this discussion
of whether community policing is affordable by briefly summarizing what we know about the
positive, short-term effects -of these interventions, and then move into the realm of informed
speculation regarding long-term benefits.
Short and Long-term Effects. Controlled evaluations of community policing are few and

•

far between (see Rosenbaum, 1994, for a collection of recent evaluations). In Canada, there has
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been only two widely-publicized, quantitative evaluations -- in Victoria (Walker & Walker, 1989)
and Edmonton (Hornick, Burrows, Phillips, & Leighton, 1991). The results of these evaluations
can be viewed as encouraging, but not definitive.

In Victoria, where mini-stations where

introduced, official crime rates declined in five categories, but fear of crime did not change in
the target areas (Unfortunately, control groups were not used). In Edmonton, where foot patrols
where introduced and measured in the context of a more controlled quasi-experimental design,
two-thirds of the target beats reported significant reductions in repeat calls, and citizens gave
higher evaluations to foot patrol officers than to officers patrolling in cars. In the United States,
Skogan's (1994) reanalysis of 14 target neighborhoods in six cities (involving quasi-experimental
pretest-posttest control group designs) provides the most systematic, rigorous look at the effects
of community policing programs on residential neighborhoods. Across these 14 areas, Skogan
found that nine had experienced statistically significant improvements in residents' attitudes about
the police, seven experienced reductions in fear of crime, six showed declines in perceived
neighborhood disorder, and three had experienced reductions in victimization rates. Recently,
I conducted a comprehensive evaluation of community policing in Joliet, Illinois, and the results
were mixed (Rosenbaum et al., 1994). After nearly two years, residents in the main target area
reported significantly greater satisfaction with police contacts, but fear of crime and perceptions
of neighborhood problems were unchanged. Residents reported a marginally significant drop in
victimization experiences. The most positive findings came from our evaluation of intensive
problem-solving activities along the main commercial strip in Joliet (Wilkinson & Rosenbaum,
1994). Police records over a four-year period showed dramatic declines in Part I crimes and
disorders. The total number of reported incidents declined 68 percent -- substantially greater than
the citywide trends. Consistent declines were observed for violent crime, property crime,
disorder, and other code violations.

Unfortunately, as critical methodologists have noted (Greene & Taylor, 1988; Lurigio &
Rosenbaum, 1986), evaluations of community-based interventions often suffer from weak
research designs and measures, thus malcing it difficult to draw any firm

•

conclusions.

Fortunately, the state of the art has improved in recent years.
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In the literature on community and team policing, the benefits to police personnel are
easier to document. Lurigio and Rosenbaum (1994) reviewed 12 studies that measured the
effects of community-oriented programs and organizational changes on police officers. The
results are generally encouraging, indicating positive effects in the areas of job satisfaction,
perceived broadening of police functions, improved relations with co-workers and citizens, and
greater expectations for citizen participation in crime prevention. 10
In sum, early experiments with community policing show some promise for producing
positive changes in police personnel, community residents, and (to a less extent) community
crime rates.

Despite these encouraging signs, some of the most basic questions remain

unanswered -- Are these effects long-lasting or short-lived? Do observed reductions in crime and
disorder occur at the expense of nearby neighborhoods where antisocial behavior may be
displaced? Can community policing initiatives alter the nature or scope of social relations within
high-crime neighborhoods? Can such programs strengthen local institutions or build lasting
partnerships? Will the most innovative programs or reforms be institutionalized and sustained
or will they be dropped with the next change of administration? Not withstanding these
uncertainties, community policing advocates can point to a fairly encouraging start, especially
given the limited intensity of these early field tests.
A closer look at costs and benefits takes us beyond an assessment of immediate program
effects into the realm of possible long-term gains from this reform movement. Unfortunately,
there exist insufficient data on long-term outcomes, which forces us to think about these impacts
from a rational and theoretical perspective. To this point, this paper has tried to underscore some
of the advantages of this new model from a theoretical (and to a less extent, empirical)
standpoint. Let us revisit that discussion from an economic point of view, drawing attention to
the potential cost savings that are inherent in this new approach as we look into the future.
The basic purpose of cost-benefit and cost-effectiveness analyses is to determine whether
the preferred program is one that "produces the most impact on the most targets for a given level
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of expenditure." (Rossi & Freeman, 1985, p. 325). Cost-effectiveness analyses compare monetary
costs to some standard program outcome (e.g. percent reduction in crime or fear of crime). Costbenefit analyses compare monetary costs to monetary gains. In the final analysis, police officials
and policy makers may be interested in a cost-benefit analysis, but the data are simply not
available. Nevertheless, let us think in terms of monetary costs and gains for the moment.
At the core of this new model of policing is the idea that police organizations need to
think differently about the resources (monetary costs?) that are needed, and are available, to
combat crime. Eck and Rosenbaum (1994, p. 14) characterized the problem this way:
Many of the assets needed to address problems are outside the boundaries of police
organizations. These assets are the powers and resources of other government agencies,
businesses, and the community itself.

•

The basic idea of police-community partnerships is to enhance our capacity to solve
neighborhood problems. In theory, this is an excellent means of multiplying the resources
available to the police without necessarily increasing the police budget. The multiplier effect of
"community involvement" allows the police to maximize program effectiveness without a
proportional increase in costs. When we begin to talk about "police efficiency" in the 21st
century, we need to think in terms of which police organizations have done the best job of
mobilizing community resources to fight crime and disorder.
Turning from costs to benefits, I want to emphasize that utilizing non-police resources is
more than a multiplication of assets, more than the provision of intensive, "high dosage"
treatments, although this is certainly a welcome improvement. The community policing model,
if fully implemented, is not only quantitatively superior to the traditional model -- it is
qualitatively different as well. In particular, the activation of local institutions and agencies, as
well as other governmental agencies, indicates a commitment to pursue preventive strategies, as

•

opposed to merely reactive strategies.
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One of the most basic lessons that our society has yet to learn is that preventive
prograrns yield larger benefit-cost ratios than reactive programs.

(In terms of national crime

policy, the United States continues to move in the opposite direction, preferring after-the-fact
punishment over all ôther strategies). The second lesson we have learned about prevention is
equally clear: the earlier we can intervene in the process of human development, the larger the
program effects on crime and disorder, and the larger the monetary savings. (see Schorr, 1988,
for examples).

In economic terms, direct program benefits can be defined as "estimations of savings on
direct costs" (Bootman et al., 1979), and this includes the cost of prevention, enforcement,
treatment, incarceration (including capital investments), and other tangible services. In 1991,
for example, U.S. taxpayers spent 74 billion dollars to operate a totally reactive criminal justice
system (Bureau of Justice Statistics, 1991). These massive costs do not include the estimated 10
billion dollars in property loss suffered by crime victims each year (FBI, 1990), or the 22 billion

•

dollars spent on private security (Cunningham & Taylor, 1985). Moreover, it includes only a
portion of the annual 60 billion dollar price tag on drug abuse (BJS, 1988). In addition, there
are unknown costs to home owners when crime and disorder begin to take over the neighborhood
and property values begin to decline. The list of costs goes on, but the point is clear: To the

extent that leveraging resources in the community will prevent even a small percentage of
criminal and delinquent acts, taxpayers can avoid paying the future costs associated with these
transgressions.

Given the possible economic savings, how can a society that has become

increasingly self-interested say "NO" so quickly to prevention?

Admittedly, at this moment in time, there is a paucity of data to demonstrate the longterm crime prevention benefits of community-oriented policing initiatives (see Rosenbaum, 1988;
1994). There are many reasons for this shortage of compelling, conclusive data, including the
fact that previous programs have been poorly funded, poorly implemented, and/or poorly
evaluated, which makes it difficult to learn very much.

The main reason, however, is that

politicians are unwilling to wait five to 10 years for the results. Given this political reality, we
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are forced to move ahead using the best available data, our best theorizing about the possible
program costs and benefits, and our own anecdotes.

Conclusions

By highlighting some distinguishing features of the community policing model I have
attempted to illustrate how this approach represents more than just a set of fancy slogans. I have
tried to suggest that key components of the underlying theory are consistent with research on
neighborhood disorder, fear of crime, community crime prevention, coalition building, and
organizational reform. To be clear, this is not the same as stating that community policing has
been shown to be a cost-effective response to crime and disorder. Although. the available
evidence is encouraging, many questions remain unanswered.

Hopefully, this delineation of key components of the theory and research behind
community policing will help to debunk the common misconception that community policing will
be "soft on crime."

By promising to attack the social problems that contribute to crime, one

could argue that community policing is "harder" on crime than traditional enforcement strategies.
By the definition proposed here, to be tough on crime is to employ strategies that are believed
to be effective in fighting crime (based on available theory and research), not strategies that are
known to be ineffective. Given what we currently know about the causes of neighborhood crime,

I have suggested that fighting fear of crime and local signs of disorder are sound and potentially
effective means of attacking crime, and that creating police-community partnerships which lead
to prevention strategies is another sensible strategy for being "hard" on crime.

My optimism about the future of community policing, however, should be tempered by
widespread problems with program implementation. Whether these difficulties can be overcome
remains to be seen and, in the final analysis, will determine the future of this reform movement.
The internal and external obstacles to successful planning and implementation have been well
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documented through several process evaluations (see Rosenbaum, 1994). Problems within the
org an ization which threaten to derail the reform process are numerous, and include inadequate
training and supervision, top-down rule-driven bureaucracies which work to undermine officers'
discretion, outdated performance evaluation systems that reward "bean counting" on enforcement
activities, limited resources to carry out additional police functions, and above all, employee
resistance to change in general.

In a nutshell, most police organizations are simply not ready

for serious police reform, and even the most progressive administrators would prefer to develop
special units or small programs within the depart ment than to upset the status quo by introducing
large-scale reform initiatives. "Organizational readiness," as I have defined it, implies that the
agency "has in place the structure, policies, procedures, knowledge, and officer skills needed to
deliver a new set of police services and a new approach to crime prevention and control."
(Rosenbaum et al., 1994, p. 350). In the short history of community policing, one of the main
lessons yet to be learned is that serious organizational changes are a fundamental prerequisite to
sustained communiv policing. Anyone can start the process of change without much money or
without much internal support from police personnel, but past experience reminds us that such
reform efforts will not survive unless formai mechanisms are established to create a new work
environment and eventually, a new police culture. Most essentially, the behavior of police
officers (like that of all human beings) is shaped and controlled by rewards and punishments in
their immediate environment. Thus, in the absence of a totally new system of performance
evaluation -- one that identifies and encourages community-oriented, problem-solving behaviors
and discourages traditional responses -- street-level police behavior will remain unchanged.
Police chiefs and academics can talk about community policing until they are "blue in the face,"
but the day-to-day behavioral repertoire of the beat officer will remain unchanged.
Outside the organization, the problems with community participation are more serious than
many experts suspect (Grinc, 1994). Public education through a professional marketing (and demarketing) strategy will help to build a more functional relationship between the police and the
community, but the problem of mobilizing local residents runs deeper. In the inner city, the new
community policing officer must understand that a lack of citizen participation is due to feelings

•
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of hopelessness and despair, fear of gang/offender retaliation, and deep-seated distrust and anger
toward police officers, among other factors.
For these reasons, the future of community policing in disadvantaged neighborhoods
should not be built entirely upon assumptions about citizen mobilization and empowerment.
Alternatively, in this context, the primary thrust of the community-oriented approach is best
conceptualized in terms of resource mobilization rather than citizen mobilization. When
neighborhoods reach a certain level of decline, community mobilization must go beyond
traditional community organizing tactics to focus on the provision of needed services and
opportunities for self-improvement. As I have noted in previous writings (Rosenbaum, 1987;

1988), past research has been unable to demonstrate that social order and residential cohesiveness
can be "impl an ted" in neighborhoods characterized by high levels of social disorder. This does
not mean that this goal is impossible to achieve; only that it has yet to be documented.

•

In this paper, I have suggested that prevention is a unique and important characteristic of
the community policing model. Comprehensive community-based programs show considerable
promise for arresting a wide range of social problems, especially when interventions are early
and intensive. The victims and perpetrators of violence are becoming younger each year, and
this fact provides additional justification for police officers to play an active role in multi-agency
partnerships. Other agencies would benefit greatly from the police officer's first-hand knowledge
of juvenile delinquency, juvenile justice, and various street-level youth problems.

In closing, the fundamental challenge behind current attempts to reform the police
function is best articulated through an old (modified) parable: Once there was a young couple
standing on the bank of a swift river, enjoying a sunny day, when they noticed a young boy,
swimming for his life and calling for help. They responded quickly and managed to rescue him,
but before they could catch their breath, they noticed another young person calling for help from
the middle of the river. They proceeded to rescue him as well, but the problem continued, as
more kids were discovered in this treacherous river, struggling for survival. The couple quickly
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realized that they, alone, could not save all of these children, so they sought help from the
citizens of the nearby town. Before long, dozens of helpers were pulling drowning children from
the river. This crisis continued until everyone was approaching the point of exhaustion. Finally,
one women became angry. "That does it!" she said, in a loud voice, and then took off running
up the river bank. Her friends called out -- "Where are you going? She turned and said -- "I'm
going up stleam to find out who is throwing these kids in the water and put a stop to it!"
Whether or not she can "put a stop to it," and how much it will cost, is another story.
But to stop her from venturing up stream to investigate the problem would be foolish.

•
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END NOTES
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1.

Interestingly enough, "community empowerment" began as a liberal concept to encourage
citizens to demand their share of government resources, but in the 1980s and 1990s,
conservatives found the empowerment concept very appealing as a cost-cutting strategy.
With the latter interpretation, voluntarism was proposed as an alternative to many
government-funded programs.

2.

This is not the place to develop a complete theory of community policing, but I will
attend to a few key areas that have been neglected or misunderstood in past discussions.

3.

More recent data from Chicago neighborhoods suggest that street-level drug transactions
are also a major concern of neighborhood residents (Skogan, 1994).

4.

Taylor, Schumaker, & Gottfredson (1985) did nnt find a link between physical decay and
fear after controlling for area, race, income, and home ownership. However, the bulk of
extant data suggests a causal linkage, including studies with similar controls.
Nevertheless, the disorder model has engendered serious criticism (e.g. Green and Taylor,
1988), suggesting that additional work is needed on this topic.

5.

Money magazine's annual survey of the best places to live in the United States illustrates,
however unscientifically, the importance of crime in the housing market. Their 1994
readers' poll found that the desire for a low crime rate ranked first among 43 factors that
people consider when choosing a place to live (September, 1994 issue). Hence, crime
rate was weighted heavily when ranldng cities.

6.

To distinguish incidents from problems, Goldstein (1990) defines a problem as "a cluster
of similar, related, or recurring incidents rather than a single incident; a substantive
community concern; a unit of police business. "(p. 66).

7.

I should note that community policing was born in several major U.S. cities because
minority communities expressed dissatisfaction with unresponsive and inequitable
treatment by the police. In these cases, the emergence of community policing can be
viewed as an attempt by the police to build trust and establish better relations with innercity neighborhoods. Although these equity concerns may have been the catalyst for
community policing, they do not inform us about the possible roles of the community in
this new framework.
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8.

Even the traditional, enforcement-oriented police agency is forced to recognize that there
is little they can accomplish vvithout the full cooperation of local witnesses. The vast
majority of arrests are made because of solid information provided by witnesses, not by
sleuth detectives in search of physical evidence.

9.

I am not suggesting that management be excluded. Rather, the primary management role
should be internal supervision and feedback. Serving as a "sounding board" is always
helpful.

10.

Again, my own research on police officers is less encouraging (Rosenbaum et al, 1994),
but there is insufficient space here to account for these discrepancies.

•

•
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Reviewing the literature on the effectiveness and the efficiency of policing reveals at least
two facts. First of all, there have been a great number of experirnents aimed at reforming the
police since 1945. Sherman et al. (1973: xiii) traced the first experiment in team policing back
to Aberdeen in Scotland at the end of World War II. Since then, judging from the research
literature, the pace of experiments, pilot projects and organizational reforms has been relentless,
each new wave of innovations having its own label and claiming to be the new paradigm for
policing.
Secondly, despite the constant cry for more evaluation research, it must be recognized
that there have been in fact numerous evaluation studies of policing. These studies range from
ground breaking assessments of traditional methods of policing (Kelling et al., 1974; Greenwood
et al., 1977; the result of these assessments are reviewed by Skolnick and Bayley, 1986:3-4 and
Sherman, 1986: 359-362), to evaluations of the new experiments in policing. The latter evaluation
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research varies a great deal in its methodological sophistication and in the aspects of policing
which they take into account (Cohen and Chaiken, 1972; Block and Anderson, 1974; Spielberger,

1979; Bennett, 1982; McElroy et al. 1993). Some studies embody a rigorous design and rely on
experimental methods (Skogan, 1994 and 1990; McElroy et al., 1993, Bennett, 1990, Homick et
al. 1993), whereas others rely more on an informed but largely intuitive grasp of the impact of
a program (Skolnick and Bayley, 1986; Lambert, 1993) or on random public opinion surveys and
interviews with participants in a program (Murphy, 1993). The results of evaluation research have
been periodically reviewed, whatever their degree of sophistication (Sherman, 1986; Skolnick and
Bayley, 198g; Greene and Mastrofski, 1988; Moore, 1992; Rosenbaum, 1994; Weatheritt, 1986;
Reiner 1994; Chacko and Nancoo, 1993). The general impression made by this literature on the
reader is that things are changing significandy in policing or at least that there is a systematic
endeavour to reform policing.
According to Eck and Spelman (1987:33), community policing results from the survival

of three strategies that were part of a failed attempt to implement team policing, these three
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strategies being storefront police stations, foot patrol and community crime watch. However, there
is more to say on the relationship between team policing and present developments in community

and problem-oriented policing. In 1973, that is four years before Goldstein's Policing a Free

Society (1977) and his subsequent articles on community and problem-oriented policing
(Goldstein, 1979 and 1987), Sherman, Milton and Kelly wrote seven case studies on police
departments that were trying to implement team policing. If we compare the elements of team
policing as described by Sherman et al. (1973: 7) with the elements of community policing that
were used by Skogan (1993: 176, Table 9.1) and Hornick et al. (1993:312, Table 1) as the basis

for their respective evaluation of community policing in U.S. and Canadian sites, we are
compelled to largely agree with Eck and Spelman (1987) that community policing is but a
residue of team policing. We also experience a strong sense of déjà vu. For example, in
describing Dayton's program of team policing, Sherman et al. (1973:15) write that one of its
primary goals was:

•

to produce a community-oriented police structure that would be responsive to
different neighborhood lifestyles; (my emphasis).
On the following page (Sherman et al., 1973:16), we also find that:

Preventive patrol was to be eliminated to enable members of the team to
undertake problem-oriented activities. (my emphasis).
Before all the hype about community and problem-oriented policing, team policing was
then encompassing community and even problem-oriented policing as much as program than as
strategic innovations, to use a distinction formulated later by Sparrow et al. (1990: 198-199).
Nevertheless, Eck and Spelman (1987: 33) are expressing the consensual view to the effect that
team policing failed (also see Skogan, 1990: 123). Taldng the failure of team policing into
account, it would seem that police departments have been trying to implement the same kind of
reform since the 1970s with little or no success. Hence, according to this perspective, it would

•
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seem that despite all efforts to reform the police, very little is happening except the rechristening

of failed reforms under new names.
Adding a few more empirical evaluations of community or problem-oriented policing will
not significantly change our perception that on the one hand everything is in turmoil and that on

the other hand nothing really changes. I feel that we need to go back to the original programs
of change as they were formulated and to undertake a conceptual analysis of what they proposed
in order to see more clearly where we are going. The aim of this analysis is essentially
pragmatic. It is to unravel the different threads going through the reform of policing and to
identify which of these threads are holding, if any, the most promises. Like all conceptual
analysis, this one focuses on the analysis of texts, and more explicitly on the work of Herman
Goldstein.

This paper is divided into three parts. I first explore where community and problemoriented policing are coming from. Second, I argue that community and problem-oriented
policing are not the same and examine what might be their relationship. Finally, I examine
problem-oriented policing against the background of evaluating its impact.

Reforming the police: a brief survey of recent efforts
As we just saw, the phrase "community-oriented policing" was already in use during the
early 1970s. Actually, most of the experiments described by Skolnick and Bayley (1986) started

as an attempt to remedy the racial riots of the 1960s and were beginning to take place at the
beginning of the 1970s.
Actually, the reform movement that was to lead to community and problem-oriented
policing started in the U.K. just after the war. According to Sherman et al. (1973: xii-xiv), the
first experiments with team policing were conducted in Aberdeen, Scotland, and in Accrington,

in the county of Coventry. These experiments embodied two different models of team policing.

•
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In Aberdeen, a team of 5 to 10 police was a llocated in different parts of the city according to

worldoad need. In Coventry, they experimented with Unit Beat Policing, that is with a team of
men that remained in the same specific area and that fed information to a collator who was
responsible for disseminating this information and for maximizing coordination, so that a larger
area could be covered with fewer men. The important point about these early experiments with
team policing is that they were not undertaken under exte rn al but under internal pressures. The
Aberdeen experiment with team policing was to counteract the low morale, boredom and
loneliness of officers patrolling deserted streets alone. In Coventry, Unit beat policing was a way
to remedy a shortage in manpower.
In the early 1960s, team policing was imported into the U.S.. The Police Department of
Tucson, Arizona, and other police forces of small cities tried to implement the Aberdeen system,
which had been abandoned in 1963, in England. The Unit Beat Policing system was expanded
to other British forces and was also adopted by several U.S. forces under the name of
"neighbourhood team policing". According to Sherman et al. (1973: xiv), the Richmond police
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department in California tried to combine both Aberdeen and Coventry systems.
In 1967, the President's Commission on Law Enforcement and the Administration of
Justice recommended that police departments commence experimentation with a team policing
concept that envisioned those officers with patrol and investigative duties combining under
unified command with flexible assignments to deal with the crime problem in a defmed sector.
Several departments followed the recommendations and experimented with team policing.
Goldstein (1977: 63) describes the concept of team policing as implying that a group of officers
in given permanent responsibility for all police services in one area. This decentralization of
command resulted in the fact that the police officer responsible for a team in one area actually
became the police chief for this area. Sherman et al. (1973) describe team policing experiments
in seven U.S. cities, that is two small cities (Holyoke, Mass. and Richmond, Calif.), two middlesized cities (Dayton, Ohio and Syracuse, New York), two large cities, Detroit, Michigan and Los
Angeles, Calif.) and, finally, one super-city, which was New York. The operational elements of
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team policing are defined by Sherman et al. (1973:7) as (1) stable geographic assignment; (2)
intra-team interaction;(3) formal team conferences; (4) police-community communication; (5)
formal community conferences; (6) community participation in police work; (7) systematic
referrals to social agencies. The organizational supports are: unity of supervision, lower-level
flexibility, unified delivery of service and combined patrol and investigative functions. When we
read the detail of the implementation of these general elements in the actual cities where these
experiments were taldng place, we find that almost all of the tactics of community-oriented
policing that are presently used such as foot-patrol, storefronts headquarters, home visits and
community crime watch were already utilized. Sherman and his colleagues produce a negative
assessment of team policing:
Team policing was conceived as a means to an end a decentralized professional
patrol style. In none of the cities studied has that end yet been achieved. (Sherman
et al., 1973: 107)
-
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The researchers identified the main reasons for this partial success and in some cases
complete failure. The most important is that mid-management of the departments, seeing team
policing as a threat to their power, subverted and, in some cases, actively sabotaged the plans.
It must also by stressed that Sherman et al. (1973) only tried to assess whether team policing had
actually been implemented. They did not evaluate its impact on the external problems which the
police is mandated to solve.
At approximately the same time that team policing was being experimented with, several
U.S. cities such as Oakland, Philadelphia and Seattle developed the concept of Neighbourhood
Watch, also known under "Block Watch", "Apartment Watch", "Home Watch" and "Community
Watch". The basic idea is to involve citizens in the protection of their own property by
convincing them to organize and by assisting them with equipment, information and expertise.
Bennett (1990) describes the development of this concept in the U.S. and its importation by the
U.K., where neighbourhood watch programs have multiplied. Bennett (1990:18-22) identifies

e
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what he considers the principal elements of Neighbourhood Watch, which are completed by
structural and organizational elements. He also sees in the "new" community-oriented policing

developed by Goldstein (1987) the conceptual and theoretical background of Neighbourhood
Watch. Bennett (1990: 26) also views directed patrol, team policing and citizen contact patrol as
the new community-oriented policing in practice.
The review of these developments produces interesting insights. For example, Team

policing was initially used as a means to resolve internal police problems, such as low officer
morale and lack of manpower. More significantly, they show that there exists a great deal of
uncertainty in the conceptualization of police reform, which is reflected in the confusion of police
administrators, when they have to decide which orientation they are going to give to their
departments. An example of the magnitude of the misunderstandings is provided by comparing
Bennett (1990) and Eck and Spelman (1987) on the relationship between team and community

policing. Taldng an operational perspective, Eck and Spelman (1987: 32-34) view community
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policing as consisting of little more than the implementation of three residual strategies that were
all that remained of the failed and ambitious project of team policing, these three strategies being
foot patrol, storefronts and community crime watch. It must be recognized that evaluations of

community policing rarely go beyond the assessment of the impact of these strategies and some
of their variants (Skogan, 1994 and Skogan, Forthcoming). In contrast, Bennett adopts a

conceptual perspective and sees in team policing one among many implementations of the
community policing concept. However, both Eck and Spelman (1987:34) and Bennett (1990:172)
agree that Community Crime Watch has no or very little impact on crime rates; in the best of
cases it makes communities feel safer, increases communications between the community and
the police, giving the latter a better image and to its members increased job satisfaction. This

limited impact of community crime programs on crime rates and even on community feelings of
security is verified by most evaluation research conducted in different sites where community
policing was implemented (Sadd and Grinc, 1993; Skogan, 1993; Murphy, 1993a and b; Hornick
at al., 1993; Walker et al. (1993); Kennedy, 1993; Rizkalla et al., 1991). An additional result

•
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noted by Hornick et al. (1993) in Edmonton is that community policing accounted for a
significant decrease in calls for service.

The results of evaluation research are largely inconclusive and as Pawson and Tilley
(1994:1) have recendy stressed, it is even difficult to interpret the convoluted language in which
the research is casted. As police reformers are notoriously impatient for results and are quick to
trade the latest panacea for a new scheme, there have been questions, particularly since the
publication of Goldstein (1990), on whether problem-oriented policing actually coincided, as it
is generally claimed, with community policing and on whether it would not provide it with what
it presendy lacks to produce more substantive results.
With regard to the question of the reladonship between community and problem-oriented
policing, there are three competing positions. First, there is what we might call the derentialist
position. It is represented by Eck and Spelman (1987:33) and by Goldstein (1990:24) and it is
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usually established on operational grounds. We have already described Eck and Spelman's
position who argue that community policing is a residue of team policing that has litde impact
on substantial community problems. Although problem-oriented policing relies on and supports
community policing they are not synonymous (Eck and Spelman, 1987: 46). Goldstein (1990: 24)
distinguishes two patterns in the wide range of programs to engage the community. According
to one pattern, there should be an ambitious, but somewhat amorphous effort to develop new
reladonships with all or with large segments of the community. Goldstein appears sceptical about
this approach and actually raises several fundamental question about its viability. The second
pattern is to involve those affected by a specific problem in its solution (Goldstein, 1990: 24-25).
This approach appears more fruitful to Goldstein; the role of the community is limited to what
it can contribute to the solution of a particular problem and the overall approach is more
adequately described as problem-oriented policing than as community-oriented policing. There
are other limitations underlined by Goldstein (1990:70-71) to the role played by the community

in, for instance, identifying the problems which must be attributed priority.

•
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The second position is integrative and conventionalist and it was developed by Goldstein
himself in an article published in 1987. Despite a first flurry of criticism directed against
community policing both in the U.S. and in the U.K. by Holdaway (1984), Manning (1984),

Mastrofski (1984), Short (1994) and Weatheritt (1983), Goldstein (1987: 8) proposes that
community policing "could provide an umbrella under which a more integrated strategy for
improving the quality of policing could be constructed." He also asserts that "the recurring
themes in the newest (community policing projects) are so synonymous with the values inherent
with the policing of a free society, one could argue that the label itself (community policing) is
redundant." (Goldstein: 8). Hence, Goldstein does not seem to be strongly committed to this
quasi-redundant umbrella; this is why I also characterized his position as conventionalist. In his
paper with Dennis Rosenbaum, John Eck also appears to have relinquished his former

differentialist position in favour of the integrative/conventionalist approach (Eck and Rosenbaum,
1993).

•

The third position is wholly pragmatic: regardless of theoretical considerations, a police
force actually proceeds to integrate community and problem-oriented policing. This is what the

NYPD did in its CPOP project, which was evaluated by McElroy, Cosgrove and Sadd (1993).
Sparrow (1988) also proceeded to amalgamate community and problem-oriented policing.

Goldstein actually made his endorsement of community policing as an umbrella under
which could come all efforts directed to the improvement of the quality of policing conditional.
Community policing was only endorsed to the extent that it become a different way of thinldng
about the police instead of a merely providing another label for public relations. I now propose
to examine whether this condition was in fact met by community policing and whether it was in
principle possible for community policing to respect Goldstein's condition.

•
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Problem-oriented policing and community policing
In this section, I will try to describe community and problem-oriented policing from the
latter's perspective. There does not seem to be any reluctance on the part of the advocates of
community-oriented policing to integrate problem-oriented policing. The proposals made in
Goldstein (1987) were generally favourably received and most definitions of community policing
(e.g., Skogan, 1990 and 1994; Normandeau and Leighton, 1990) begin by acknowledging the
need to expand the police mandate in the way suggested by Goldstein. However, some of the
proponents of problem-oriented policing are not equally enthusiastic about all the features of
community-oriented policing.

Goldstein (1987: 8-10) identifies the common characteristics of community policing as
using increased visibility to deter crime and reduce fear of crime, practising crime prevention
through informing and organizing the community to be involved in crime watch initiatives and
responding to the full range of problems that the public expects them to handle. Commuffity
policing implies that officers will have more freedom to contact citizens and the most ambitious
programs aim at developing a reservoir of respect and support that could increase the capacity
of police officers to solve problems without resorting to the criminal justice process. This is seen
by Goldstein as the ultimate potential of community policing and a reactivation of the British
original notion of policing by consent.

Policing by consent is obviously not a new concept and the real test for community
policing is to see whether it is a policing strategy that is relevant to the problems that cities are
facing in the present context of multi-racial and multi-ethnic diversity and whether it can solve
or alleviate the problems of the 1980s both efficiently and effectively. Hence, Goldstein

(1987:10) proceeds to enumerate the basic requirement that community policing must meet to be
able to confront the present challenges. The last and foremost of these requirements is precisely
that the police be able to focus on substantive problems, which is actually just another way of
saying that community policing should become problem-oriented policing (Goldstein, 1987: 15).
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Problem-oriented policing was defined by Goldstein in two books (Goldstein, 1977 and

1990) and two very influential articles (Goldstein, 1979 and 1987). On a practical level, it was
also developed by Eck, Spelman et al.(1987) and by McElroy et al. (1993). Goldstein (1990) is
a lucid, detailed and very clear exposition of problem-oriented policing, which is not in need of
any repetition or elaboration. I will focus on themes which can be contrasted with communityoriented policing.
Goldstein's first published work on the police was the chapter on policing in McIntyre,
Goldstein and Skoler (1974). Goldstein 's contribution is short (pp. 5-12). It nevertheless
delineates two themes that would be recurring in all his subsequent work. The first theme is the
discovery of the diversity of police work and of the great part of police activity devoted to other
tasks than the handling of serious criminal activity (McIntyre et al., 1974: 5; this part of police
activity is estimated to take as much as 80% of a police person's shift). It should be remembered
in this respect that the great discoverer of the variety of problems which the police are called
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upon to solve is Egon Bittner and that he acknowledged his debt to Herman Goldstein "in all
matters concerning the police" (Bittner, 1990: 264). The second theme is the police officer's
discretionary decision to arrest someone as a means to solve a problem which is not of a criminal
nature. Hence police may arrest a person for a minor violation in order to send that person to a
therapeutic facility (McIntyre, Goldstein and Skoler, 1974: 6). In this context, law enforcement

is only a means to solve a substantial problem that is unrelated to the pmetration of a crime.
This idea that law enforcement is one means to solve the great variety of problems with which
the police are confronted with was to be a recurrent theme throughout Goldstein's work.
Goldstein will further elaborate on these themes in Policing a Free Society (Goldstein,
1977). For example, he notes once more that anest is used by police for other purposes than to
arraign a person who has committed a criminal offense (Goldstein, 1977: 23). The phrase
problem-oriented policing is not yet to be found in Goldstein (1977). Community-based policing
is briefly discussed in the context of Cincinnati's team policing project (Goldstein, 1877: 6164).
Yet, the foundation for these new styles is already being laid in this book. First, Goldstein (1977)
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realizes the significance of the amount of time that police spend on matters other th an criminal
and he views this challenge to the stereotype of the police function as having "tremendous
sigmificance". This leads him to develop a conceptual framework for viewing the police, where
it is seen as an agency of municipal government housing a variety of functions (Goldstein, 1977:
33). Goldstein will then proceed to derive the main implications of this absolutely basic insight.
The first implication is that such an agency pursues by definition a large variety of
objectives, which must be distinguished from the methods available to the police for attaining
these objectives. From this distinction follows one of Goldstein's key insights that law
enforcement is but a method to reach a policing goal, but is not an end in itself (Goldstein, 1977:
32). In latter work, Goldstein will coin the expression "the 'means over ends' syndrome" to
chastise the general police tendency of neglecting the end product of policing in favour of
internal organizational reform (Goldstein, 1979: 238). The original manifestation of this syndrome
remains viewing law enforcement as the end product of policing.

•

The second implication is the necessity for the police to resort to alternatives to the
criminal justice process in order to fulfil its multiple objec tives. "It is ironic, writes Goldstein
(1977: 71), that there is so inverse a relationship between the diverse array of tasks the police
are expected to perform and the extremely limited methods available to them for getting the job
done." Not only must the presently available informal alternatives be reassessed but new ones
must be found, if necessary by expanding the powers of the police. It should be insisted upon
that the search for alternatives is one of the main features of Goldstein's thought and of what was
to become problem-oriented policing. The longer chapter of the book bearing this title (Goldstein,
1990: 102-147) is precisely a discussion of the search for alternatives. As we shall try to show,
this is the feature of problem-oriented policing which is the most difficult to implement It has
far from realized its full potential.
The third implication is a direct consequence of the second. Not only do police need to
develop alternatives to fulfil their many objectives, but these measures must be tailored to the

e
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needs (Goldstein, 1977: 81). This is another theme that will the subject of further development
when problem-oriented policing will take shape. The chapter devoted to alternatives in Goldstein
(1990: chapter 8) is entitled " The Search for Alternatives: Developing Tailor-Made Responses".

Without implying that everything that was to be associated with problem-oriented policing
was already implicitly contained in Goldstein (1977), it can be said that his subsequent work
consisted in coining striking formulations such as the "means over ends" syndrome to capture
insights that he had already made. Goldstein's breakthrough article is underpinned by an
opposition between internal process and external output (Goldstein, 1979: 238 and 242). Internal
processes are generally administrative and their goal is the amelioration of the organization itself.
External output refers to the quality of the services provided to the community. The situation in
police forces is likened by Goldstein (1979: 243) to that of a ptivate industry "that studies the
speed of its assembly line, the productivity of its employers, and the nature of its public relations
program, but does not examine the quality of its product." In order to reestablish the proper
balance in favour of external output, Goldstein will develop his well-known themes of the
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importance of the end product over the means (Goldstein, 1979: 238-241; Goldstein, 1990: 3) and
the need to focus on substantive problems (Goldstein, 1987: 15).
There is however at least one significant new development in Goldstein's work after 1979.
In some way, Goldstein (1977) is mostly concerned with finding the answer to the problems
which police are confronted with, that is with finding alternatives to the criminal justice system.
Goldstein (1979, 1987 and 1990) devotes considerable effort in developing the process whereby
problems are identified, analyzed and given a fitting response. There is a concept that plays a
central part in this development. It is the concept of specificity. Goldstein (1979: 244-45)
explicitly cautions us against using categorical headings like crime, disorder, delinquency and
even violence in defining problems. He shows, for instance, that even a relatively precise label
such as arson may in fact refer indiscriminately to very different problems, e.g. vandalism,
psychopathy, the destruction of criminal evidence, economic crime and criminal intimidation
(Goldstein, 1979: 245). It follows from these remarks that problems must be "disaggregated" and
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that using the categories of criminal offenses as they are defined in criminal codes may not be

the best way to identify specific problems (Goldstein, 1990: 38-40). Eck and Spelman (1987: 3536) make in this regard an important distinction between crime control policing, which use crime
analysis units, and problem-oriented policing. Crime analysis relies on police records to determine
patterns followed by offenders. The identification of such patterns may lead police to perform
their traditional operations, such as investigations and individual arrests, more efficiently. This

prompt Eck and Spelman (1987: 36) to criticize the reliance on crime analysis units as prejudging
what the estab li shed response will be without having understood what the specific problem is.
This emphasis on specificity may eventually drive a true wedge between community and
problem-oriented policing. First of all, problem-oriented policing seems more intent to stress the
role of the police rather than the role of community. Whether in granting the community freedom
to select alternatives for solving problems (Goldstein, 1987: 21), in determining the role of the

police in policy-making decision (Goldstein, 1987: 24), or in relying on police input to define
problems (Goldstein, 1987: 16 and Goldstein, 1990, 70) and to select which should be given
priority (Goldstein, 1990: 77), Goldstein generally appears to preserve a greater role for the

police than for the community. For example, "however clear members of a community may be
in setting out their problems, the police cannot agree in advance that they will focus on the
community's choices" (Goldstein, 1990: 71); again, "police officers on the beat are in the best
position to identify problems from the bottom up" (Goldstein, 1990: 73).
There is however an element of community policing which may be much more
fundamentally dissonant with problem-oriented policing. Goldstein (1979: 237) refers to a police
speaker's assessment of the use of officers as decoys to apprehend offenders in high-crime area.
According to this speaker, one major value of the program was its positive impact of the police's

image within the community. Goldstein notes rather wryly that "the effect on robbery was much
less clear", thus implying that this police department was one more victim of the means over

ends syndrome (Goldstein, 1979: 237). We have already seen that Goldstein (1990: 26) made a
distinction between two patterns of police-community engagement. In one case, the police tried
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to engage on a permanent basis the whole of the community, whereas in the other case only the
relevant part of the community was provisionally mobilized to assist in the solution of one
specific problem. Goldstein is critical of the broader project to engage the community, but not
only because it is, as we saw, amorphous. This broad effort is under suspicion of just being an
effort to reduce tensions between the police and the community and generate within it more
positive attitudes towards the police. The measure of police success may then be viewed in the
number of meetings with the community and in the participation of members of the community
in these meetings. The cardinal risk of this broadly based strategy of community policing is to
fall prey to the means over ends syndrome.
The first pattern - setting out in a general manner to engage the total community is reminiscent of past police reforms. It risks perpetuating the imbalance of means
over end. (Goldstein, 1990: 26).

Judging from present evaluation research, community policing is not only rislcing to

•

manifest the means over ends syndrome. It has in certain respect become the victim of this
syndrome, at least as it was defined by Goldstein (1979: 237). In one of the more systematic
attempts to evaluate the impact of community-oriented policing', Wesley Skogan concludes "that
it is apparent that these programs had the most consistent effect on attitudes toward the quality
of police service" (Skogan, 1993: 176, my emphasis). Indeed, significant positive changes in
views of the police were the most consistent result of the evaluative research into 14 projects
areas (9/14 areas experienced these changes). We are not disputing that improving the image of
the police is a beneficial asset in respect to increasing the quality of its end product, particularly
in policing minorities which have been previously antagonized by the police and in the field of
crowd-control. Improving features of the organization is bound to translate, even if it is very
indirectly, into an improvement of the end product of policing. Yet, judging by the theory of
problem-oriented policing, merely bringing positive changes to the image of the police is one of
the illustration of the means over ends syndrome against which this theory was initially
developed.

•
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With these last remarks, I must now address the problem of the evaluation of the impact

411,

of community and problem-oriented policing.

EVALUATING PROBLEM-ORIENTED POLICING
Although the need for evaluating the results of problem-oriented policing is acknowledged

- how could it not be by a policing strategy that claims to focus on the end product of policing
-, such an evaluation appears to be shrouded in difficulties. Goldstein (1979: 243) enumerates 11
questions that need to be answered in order to develop the process of problem-oriented policing.
Measuring the effectiveness of the response to a problem which has been identified and analyzed
is only one of these questions and no indications are given on how to answer it. Actually,
Goldstein (1979: 256) is more interested to use evaluation research to demonstrate the inadequacy
of traditional policing responses than to show the effectiveness of alternative responses.
In the same way, the measurement of productivity is barely mentioned in Goldstein (1987:

13). Actually, Goldstein (1987: 26) admits that "the effect of some of the changes being
advocated may simply not be subject to evaluation." In this article, Goldstein goes on to quote
Skolnick and Bayley (1986) to the effect that the burden of proof of the effectiveness of policing
strategies should be on those who want to maintain the traditional strategies (Goldstein, 1987:

27).
Goldstein (1990) is equally laconic on the questions related to the evaluation of the
effectiveness of problem-policing. 'There are separate chapters on identifying problems, analyzing
problems and searching for alternatives in developing responses to problems. However, there is
no chapter on the assessment of the response, which is dealt with in one page at the end of one
chapter on the basic elements of problem-oriented policing and in three pages at the end of
another one on the search for alternatives (Goldstein, 1990: 49 and 145-47). Addressing the
specific issue of measuring the performance of individual officers engaged in problem-solving,
Goldstein raises more difficulties than he presents answers:
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We have not yet figured out how to measure the effectiveness of an officer in
handling problems on his or her beat. The old adage "one knows one when one
sees one," seems to describe aptly the officer who is good at problem solving, but
translating that criterion into language and factors that can be used by
supervisory and command officers is dece.(Goldstein, 1990: 164)
It indeed appears very difficult Goldstein refers in this regard to Newport News police
department supervisors who motivated their subordinates to incorporate problem-solving policing
into their work by putting emphasis on their efforts to do so, when they assessed their
performance (Goldstein, 1990: 164). In their study of problem-oriented policing in Newport
News, Eck, Spelman and their colleagues surveyed the opinion of 70% of the officers involved
in problem-solving policing, that is 148 officers. They were asked (1) if their efforts at problem
solving had been successful, (2) if the time spent in problem-solving had been worthwhile,
whether (3) other officers, (4) private citizens and (5) other agencies were cooperative with them,

(6) whether supervisors had given them enough encouragement and, finally, (7) whether they had

received the recognition they deserved for their efforts. The officers had a choice between a

•

positive, a negative and a neutral answer. For the fi rst six questions, the proportion of officers
who answered positively varied between 54% and 60%, whereas the proportion of negative
answers fluctuated between 6% and 11% (the rest of the percentages refer to neutral answers);
however, for the last question, the proportion of positive answers falls down to 33%, while the
proportions of negative answers swells to 23% (Eck, Spelman, et al. 1987: 98, Table 12). So
despite the efforts of the Newport News supervisors, it does not seem that the officers involved
in problem-oriented policing believed that they were adequately rewarded.
Finally, in one of the latest and most systematic efforts to evaluate community/problem-

oriented policing (McElroy, Cosgrove and Sadd, 1993: chapter 4), the performance of New York
Community Police Officers (CP0s) as problem solvers was evaluated on many dimensions (e.g.
problem identification and an alysis, strategy development and implementation, the capacity to
involve the community). However, because of measurement problems discussed at length, "it is
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important to note that impacts on the problems were not considered as part of the officer's

11,

performance evaluations" (McElroy et al.,

1993: 71; also see 64).

It then seems quite clear that the evalua tion of problem-oriented policing raises serious
difficulty both at the theoretical and at the practical level. We can ask ourselves whether there
is something built into the concept problem-solving policing which makes its proponents
acknowledge that the measurement of its effectiveness is very difficult to achieve. This admission
is actually confirmed by the problems that were met by those who actually tried to evaluate the
impact of problem oriented policing.
We may begin by stressing the fact that problem-oriented policing is generally contrasted
by its proponents to the mere addition of programs or tactics to the prevalent forms of policing.
Problem-solving policing is actually defined as a department-wide strategy by Eck, Spelman et
al. (1987: Summary, p. XV). For Goldstein (1990:3), it is "a whole new way of thinldng about
policing that has implications for every aspect of the police organization, its personnel and its
operations." Sparrow, Moore and Kennedy (1990: 197-201) view community and problemoriented policing as a strategic innovation which change a police department as a whole and
implies a "paradigm shift" encompassing all dimensions and features of policing. As such,
department-wide strategies, whole new ways of thinlcing and paradigm shifts are difficult to
recognize, let alone to evaluate empirically. More significantly, however, Span-ow et al. (1990:
201) argue that neither community nor problem-oriented policing should be seen as a definitive

answer. Rather, such strategies "initiate the conditions under which the police may continue to

be adaptive and innovative
(Sparrow et al.,

"

and they "set the stage for continued innovation at all levels"

1990: 201, emphasis in text). Hence it would seem as difficult as it is futile to

measure with precision the extent to which the new strategy has been implemented. Such a
measurement would imply that we freeze a paradigm which is characterized by its open-

endedne ss.

411,
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Nevertheless, if we are to remain faithful to problem-oriented policing's focus on the
exte rn al product of policing, what ought to be measured above everything else is the success of
the response to resolve the problem that was previously identified and an alyzed. Hence, it might
be interesting to examine how both the problem and the response to it are conceived by the
theory of problem-solving policing. Eck, Spelman et al. (1987: 41) define a policing problem as

a group of incidents occurring in a community that are similar in one or more ways and that are
of concern to the police and the public. This definition is generally accepted. For example,
Goldstein ( 1979: 242; 1987: 16; 1990: 66) proposes almost identical definitions.
There are features of problems, some of which we already identified, that deserve further
consideration. The first and most fundamental feature of a problem is that it is external to a
policing organization (Goldstein, 1979: 242). This feature is relatively unproblematic because it
is a descriptive feature. The second important feature of a problem - its specificity - is essentially

•

normative. The specificity of a problem is not something which is immediately apparent to the
police; it must be discovered through a process of identification, analysis and disaggregation
which, as we saw, must disentangle the problem from the legal and police operation categories
that mask its specificity. Yet, in their initial descriptive sense, the problems which are facing the
police are precisely characterized by the fact that as a categoc they are non-specific and
represent a very mixed bunch of problematic situations. Indeed, problem-o riented policing is
contrasted with traditional policing as a new strategy precisely because it goes beyond crimefighting and law enforcement to confront a variety of problems which is so heterogeneous that
no common adjective has been found that apply to all of them (Goldstein, 1979: 242; 1990: 6667). By contrast crime-fighting and law-enforcement are internally defined and they are
(relatively) specific. Hence a problem may be worked out as specific only after having been
recognized as a policing problem. However, how they are so recognized is a fuzzy process which
may vary from one police agency to the other (Eck, Spelman et al., 1987: 41).
A related trait of problems, that came to be more explicitly identified by Goldstein in his
later work, is that they involve a cluster of interests which may not be in all cases compatible.

e

Workshop On Evaluating Police Service Delivery

87

•

Thus, Goldstein (1990: 40-41) enumerates at least 13 different stakes in the resolution of a
problem of prostitution. Needless to say, these stakes are grounded in different dimensions of a
problem, which exist at various levels of social reality. Hence, Eck, Spelman et al. (1987:
Summary, p. xv) refer to the underlying circumstances of a problem in their definition of
problem-solving policing. It would then se,em that there is an element of specificity in problems,
which tend to limit its scope and make its solution easier, and an element of multiplicity, which
makes it broader, more complex and much more difficult to resolve. I will dub the element of
specificity as a "shrink" element and the element of multiplicity as a "sprawl" element. These
elements are not truly conflicting but they are divergent.
There is one last feature of problems, that is as important as the previous ones. Police
must deal with many problems because no other means has been found to resolve them
(Goldstein, 1979: 243). These problems are residual and are passed on to the police because of
its crucial position as the last instance of control. However, being the last instance does not also

•

entail being the definitive instance. Goldstein stresses how limited the capacity of the police is
to solve problems, despite its image of omnipotence (Goldstein, 1990: 179). Consequently, both
due to their nature and to the limits of police intervention, a significant number of the problems
which police are facing are untractable and cannot be solved definitely (Goldstein, 1990: 17 and
36).
How to conceive the response to problems such as I have described through the work of
the proponents of problem-solving policing ? This response is detennined by the problems
themselves and by the capacity of the police to solve them. It is also determined but the divergent
features of the problems themselves.
First of all, the police may intervene in such a way that the incidents generating the
problem will cease (Eck, Spelman, et al. 1987: Summary, p. xvii). This kind of problem, which
admits of a definitive solution, is characterized by what we called the shrink element and it is
resolved by a tailor-made response (Goldstein, 1990: 43-44 and Chapter 8). However, in all the

•
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cases involving the "sprawl" element, problems will not be solved decisively. Either incidents
will decrease in their number and/or seriousness or the police will at least find better suited
responses (Eck, Spelman, et al., 1987: Summary, p. 17). In the worst of cases, police will
altogether refer the problem to another agency.
Second, the more sprawling a problem is and the more intense will be the search for an
alternative response, since the capacity of the police to resolve it is quite limited (Goldstein,

1977, Chapter 4; 1990, Chapter 8).
Finally, the police response will be ultimately conceived as facilitation rather than
intervention, "the police role (being) more aldn to that of facilitators, enabling and encouraging
the community to maintain its norms governing behaviour, rather than the agency that assumes
total responsibility for doing so."(Goldstein, 1990: 179). This managerial conception of the police
response is somewhat at odds with the more authoritarian notion of increasing police powers

•

which is also voiced by Goldstein (1990: 128).
How should we now answer our original question? Is there anything built into the
original concept of problem-solving policing that accounts for the difficulty of evaluating its
effectiveness? The answer to this question is to a large extent positive. There is no need to be
speculative in answering this question. The theory of problem-oriented policing provides these
answers.
From the fi rst work which Goldstein co-authored (McIntyre et al., 1974: 6) to his later
book (Goldstein: 1990, 49 and 147), it was always clear that the standard measures of police
performances such as clearance rates, the number of arrests and convictions, heroic deeds in
fighting crime would not be satisfactory. These standards only measure law enforcing
performance, which is only a means of policing and not its substantial airn. Furthermore, crime
prevention cannot be evaluated from statistics recording police reaction.

•
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What would adequate measures be? The answers are both predictable and disappointing.
They are pre dictable in that they are consistent with the main tenets of the theory. Problemsolving policing essentially looks for tailor made responses. Consequently, evaluation of police
responses have also to be tailor-made (Goldstein, 1990). The difficulty with this answer is that
it is formulated as a progratn for which there is not even a sketch.
Actually, the swing from a shrink to a sprawl element which is exemp lified in both the
definition of problems and the characterization of the response is also evident in the theory of
evaluation. The basic dilemma in respect to evaluation is lucidly formulated in Goldstein (1990:
145):
When a specific response is related to a specific problem especially when the
problem is finite the effectiveness of the response is often obvious. Judging
effectiveness for other types of problems may be so complicated that not even an
elaborate, controlled experiment in which attempts are made to isolate what the
police do from other influences could produce meaningful results. (emphasis in
-

-

-

-

text)
In other words, evaluation is either unneeded or unfeasible. That it would be unfeasible
in the case of sprawling problems is not unexpected. Since these problems involve the
collaboration of other agencies th an the police, which is casted in the role of a facilitator that
does not bear the full responsibility for the response, it is overwhelmingly clifficult to imagine
an evaluation research design that would encompass this multi-agency approach. Furthermore,
it might prove impossible to perform an evaluation that talces into account all the interests which
are at stake. In the case of specific problems in terms of behaviour, territory, persons and time
(Goldstein, 1990: 67-68), the impact of the response may indeed be obvious.
There were efforts to generate new measures of evaluation. One of best known is
Mastrofski's. Mastrofsld (1983) conducted a research in which the patrol officer's lcnowledge of
his or her own beat was used as a measure of performance. The measure was actually rather
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all that an officer had to do to be considered knowledgeable was to name one or more citizen
groups operating in the area in different capacities (e.g. as part of a neighbourhood watch).

Mastrofski (1983:55). Only 38.5% of the 888 respondents could identify at least one citizen
organization. The results were either predictable or puzzling. For instance, the visibility of citizen
organizations in each neighbourhood was the control variable with the highest explanatory power
of a patrolman's knowledge of at least one organization, in a discriminant analysis. This result
was predictable enough. However, the research also showed somewhat surprisingly that the
availability of unassigned time to patrol officers was inversely correlated with their knowledge
of the neighbourhood. In other words, "giving officers large amounts of undirected discretionary
time is less conducive to developing beat awareness than keeping officers busy answering calls
for service." (Mastrofsld, 1983: 58). What is unexpected in this result is that incident-driven
reactive policing is generally contrasted with community and problem-oriented policing. For
example, Sparrow et al. (1990) is pre,cisely entitled "Beyond 911". Mastrofsld actually showed
that the key operation for incident-driven policing - answering calls - appears to be the best

•

means to know a neighbourhood.

Conclusions
We have discussed several difficulties in assessing community and problem-oriented
policing. Before drawing conclusions which may be too pessimistic, it might be timely to
remember Goldstein's assessment of what stage we are standing at in trying to reform the police.
On a scale of one to ten, I would estimate tliat we have yet to reach one in
development of our thinking and, most important, in the validation of some of our
assumptions. (Goldstein, 1987:26)
I believe to have shown three things in this paper. First of all, there has been a continuous
movement to reform policing since the end of World War IL This movement generated a great
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wealth of concepts such as unit beat policing, team policing, citizen contact patrol, neighbourhood
watch, several variants of community policing and problem-oriented policing, not to mention
other trends in intensive policing, saturation patrol and riot control and the attendant
militarization of the police. The problem with these concepts is that they are almost synonyms
in certain respects and antithetical in certain others. Is community policing just a tactical residue
of the aborted project to implement team policing or is it the proper umbrella under which all
these new initiatives should take place ? The proliferation of new concepts, strategies and tactics
is bound to generate confusion in police forces. As a result of this confusion, needed police
innovations may be diluted into the general assertion that the true meaning of all this movement
is really "a new way of thinldng about policing." I fear that such a dilution would be tantamount
to putting all blueprints for reform on the shelf. One rests content with thinlcing in the right way
and may postpone action indefinitely. The way to avoid such a shelving of a needed reform
would be to recognize that there is no pre-determined use of these new concepts and that it is
futile to strive for orthodoxy in reform. It is incumbent to police department to use this wealth

•

of reform material as a tool-kit which should be used to develop a policing model tailor-made
to answer the particular needs of an environment (urban, regional or rural).

Secondly, it seems to me that we should not follow the example set by Goldstein in his
article of 1987, but rather follow his 1990 book. Goldstein (1987) puts problem-oriented policing
under the umbrella of community-oriented policing. As a public relation strategy, community
policing is a label that has more appeal than problem-oriented policing. However, problemoriented policing has a much wider application than community policing. It is not, for example,
tied to the existence of a community, which is somet'hing more than just the population in a
particular area. Secondly, problem-oriented policing is not addressed to a particular group of
police persons, in contrast to community policing which is mainly carried out by uniformed
patrolling officers. There is an immediate sense in the notion of applying problem-oriented
policing to criminal investigation, whereas the implementation of community-oriented police is
not immediately obvious in CID. Finally, there is a genuine risk in community-oriented policing
of perpetuating the means over ends syndrome.
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Lastly, the difficulties of measuring the effectiveness of problem-oriented policing with
regard to its end product are quite real and should not be underestimated. If they are to be solved,
it vvill be through a trial and error process that will require a persistent commitment in time.
Police departments will have to withstand public pressures and resist undertaking an endless
string of superficial experiments, which tend to cancel each other out and are merely a change
of the organization's make-up.
The most difficult problem with respect to evaluation is to overcome the obstacle to
measurement which is posed by one of the fundamental tenets of problem-oriented policing.
Problem-oriented policing is in great part defined by its emphasis on the search for alternatives

•

to

to the criminal justice system, as we now know it. This recognition of the need for networldng
and for integrating the operations of the public police with other police agencies and with nonpolice agencies is firmly gaining ground. In this regard, the British Independent Committee into
the Role and Responsibility of the Police recently pmposed that the nature of the relationship
between the public services and other forms of policing be developed and more precisely defined
and regulated in order to foster better complementary action (Morgan and Newburn, 1994).
However, the more we increase the role of partners in an undertaking, the more the research
design for measuring their joint performance is likely to be complex. I do not see at the present
time any way to avoid this complexity, while keeping problem-oriented policing's commitment
to the search for alternatives alive.
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ENDNOTES

1.

This is actually the example that is quoted by Pawson and Tilley (1994:1) at the
beginning of their paper entided "What Works in Evaluation Research."
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Introduction

For nearly 10 years, community and problem-oriented policing ideas have captured the
imagination of police officials, community activists, and even academics. The rhetoric of
community policing now embodied in the passage of the US. 1994 Omnibus Crime Control Act
and has even received Presidential utterance. Today, the crime control agenda of the United
States, and many other countries, includes a visible place for "community policing" and its
derivatives.
Despite all the "hoopla", what we actually lcnow about community and problem-oriented
policing is minuscule in comparison to what we don't know. While the rhetoric of community
policing has fuelled political discussion, the scientific reality is that community policing's efforts
and effects have evaded careful measurement, replication and analysis. To be sure, there is a
growing "body of literature" about the efforts and effects of community and problem-oriented
policing. And, that literature provides hope, if not confidence, that this, the newest of police

•

reforms, may actually improve police efficiency, effectiveness and lawfulness.
What we particularly don't lcnow is how community policing is converted from an
organizational philosophy or strategy to a set of coherent activities with measurable efforts,
outputs and results. In many community policing programs it is simply assumed that police
officers can act in a "community orientation", that police organizations can support this emerging
style of policing, and that communities can differentiate community policing actions from those
of traditional policing. Such assumptions produce the illusion that it is relatively easy for police
agencies to convert from traditional to community policing. With some minor modifications in
police philosophy, structure and training, it might be presumed, community and problem-oriented
policing can take hold in most police agencies. Nothing could be further from the truth. A
growing body of research suggests that without proper implementation community and problemoriented policing are empty concepts, raising public and police expectations without a real chance
of success.

•
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This paper considers some of the conceptual and analytdc requirements necessary to
measure the implementation of community and problem-oriented policing in modern-day police
organizations. The paper first reviews the rise of community policing, primarily in the United
States, derives some of the most consistent elements and assumptions underlying these strategies,
and begins a consideration of what is analytically known about community policing. This
discussion is followed by a more detailed assessment of the implementation issues confronted
when a police agency attempts to introduce community policing in any meaningful way.
The Rise of Community Policing

•

Community Policing has become a new orthodoxy for cops. Simultaneously
ambitious and ambiguous, community policing promises to change radically the
relationship between the police and the public, address underlying community
problems, and improve the living conditions of neighborhoods. One reason for its
popularity is that community policing is a plastic concept, meaning different things
to different people. There are many perspectives on community policing, and each
of them is built on assumptions that are only partially supported by empirical
evidence. (Eck and Rosenbawn, 1994: 3)

It is perhaps understandable that policing is continually in the throes of critique and

reform. Much of government fmds itself in the same position. Since the early 1900s American
government, most particularly city government, has been in a perpetual state of political, social
and economic transformation. Such transformation has invariably involved questions of justice
and the role of the state in shaping and controlling everyday life (Judd, 1988: 83-117). Implicitly,
and more often explicitly, the police have been part of this transformation.
Since their earliest inception the police have struggled with being efficient, effective and
lawful. Rooted in western political philosophies emphasizing equity, fairness and justice
(Critchley, 1967) modern policing must be concerned with controlling violence and civil unrest,
while reducing the public's fear of crime. Additionally, in recent years the police have come
under closer scrutiny for the quality and effect of their interactions with the public. Taken
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together, the historical premises underlying policing in a democratic society, coupled with current
public concerns with crime as well as the social, political and community accountability of the
police, has perhaps resulted in the broadening of the "impossible mandate" (Manning, 1977) of
modern-day policing.
In the US. and elsewhere, early reforms of the police were aimed at disentangling policing

from overt, partisan politics (Miller, 1977; Fogelson, 1977; Walker, 1977; Kelling and Moore,
1988). While policing today remains loosely connected to the politics of the era, it is arguably
less directly driven by political alliances or the vested interests of individual politicians. In this
sense policing has become more "pmfessional", guided by a set of occupationally derived norms
and constraints (Walker, 1977) 2

Following political detachment, the administrative and technical apparatus of modern-day
policing came to the forefront of reform efforts. Elaborate command and control systems, reliance
on technology such as 911 and computer assisted dispatch systems, and an emphasis on
managerial and administrative control of police activity, all stressed organizational efficiency, and
to a lesser extent the accountability of the police. Such developments led the police to emphasize
their efforts, not their effects (Goldstein, 1990). Response times, case clearances and arrest rates
became proxy measures of police effectiveness, although each measured more of what the police
did than what those efforts achieved.
Most recently, the police have been criticized on two fronts. First, much of their effort
has been evaluated as being inefficient and ineffective (See, Greene, 1993). Studies of the level
of police employment, police deployment practices, rapid response, investigative decision maldng,
community crime prevention and 911, to name but a few, find that the "core technologies" of the
police produce few results at great cost (See Bayley, 1993; 1994: 3-12). At the same time an
emerging set of "crime control values" suggests an ever increasing public demand to control
predatory crime, target police resources on repeat offenders or locations of repeat offending, and
reduce indiscriminate violence (Sherman, 1993). Perhaps, caught in a broader "results-oriented"
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governmental movement (Osborne and Gaebler (1992: 138-165), the police in turning to
community and problem-oriented policing, in part seek to increase the measurement and
management of police performance — organizational and individual — and, by implication, shift
attention to the outcomes of policing.3
Second, the police have been criticized for losing their community context. That is,
modern-day policing, and indeed much of government, has been seen as removed from
neighborhood residents and the forces of order in communities.' Reformers today seek dynamic
relationships with community leaders and institutions for the purpose of maldng communities safe
and reducing fear of crime. These police efforts are allied with broader political shifts to make
government more responsive, mission driven, and customer (community) sensitive (Osborne and

Gaebler, 1992: 108-117, 166-194). Modern-day policing has even adopted the jargon and some
of the practices of business; today, police administrators emphasize excellence, quality, strategy,
customers and results (Couper and Lobitz, 1991; Moore and Stephen's, 1991).

•

The newest in a long line of reforms, community and problem-oriented policing seek to
redress concerns for police lawfulness, as well as the efficient and effective pursuit of crime
control objectives. Community-based policing essentially seeks to form a stronger alliance and
dialogue between the police and communities. Such an alliance, it is believed, produces greater
mutual support and the co-production of crime control activities, while strengthening community
resistance to the invasion of crime and disorder (Skolnick and Bayley, 1986). Problem-oriented
policing, by contrast, focuses on the ends of policing — solving community problems which give
rise to crime and disorder (Goldstein, 1990). Together, community and problem-oriented policing
have been hailed as the new paradigm in policing, emphasizing improvements in police
effectiveness as well as increased police accountability.
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Community Policing as Police Effectiveness

Beginning in the 1960's and continuing to the present, police worldwide have been in
search of more efficient and effective modes of operation. Initially criticized for the
ineffectiveness of random patrol, rapid response, and follow-up criminal investigations (Kelling,

et al, 1974; Greenwood, Petersilia and Chaiken, 1977; Tien, Simon and Larson, 1978; Spelman
and Brown, 1981; Eck, 1982; Kelling, 1985), the police have turned to community and problem
oriented policing as a means of demonstrating their effectiveness.

In "experimenting" with new methods of operation the police have increasingly employed
strategies to put the police in more direct contact with the public, and at times and in places
where their presence might be effective. Community profiling, differing forms of directed patrol,
as well as foot and other unconventional patrol methods (e.g. bicycle, scooter, park and walk)
have sought to change the nature and quality of police interaction with the community and
to re contextualize the police. At the same time, crime analysis, problem-solving, "hot spot" and
repeat call analysis, among other techniques, have sought to change the underlying intelligence
of police strategies and tactics. Taken together, changing interactions and intelligence are
-

•

thought to improve the effectiveness of the police, while at the same tirne improving their
efficiency. Many of these techniques have grown directly from the community and problemoriented policing movement as part of demonstration programming aimed at improving the
effectiveness of the police (See, McElroy, Cosgrove and Sadd, 1993; Sadd, S. and Grinc R.,
1993).

Community Policing as Police Accountability

Policing throughout much of the western world has been the subject of continuous debate

and persistent reform for well over 200 years. At stake in much of this debate are the
relationships between citizens and their gove rn ment. As the most visible aspect of gove rnment
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in modern day life, the police are at once feared and praised. They are feared because they
represent the most obvious intrusion of government in civil affairs, complete with the capacity
to take life (Bittner, 1971; Klockars, 1985). They are praised in a world increasingly fearful of
violent victimization and characterized by anomie in social relationships. They are indeed, the
"Iron Fist" in the "Velvet Glove" (Institute for the Study of Labor and Economic Crisis, 1982),
a visible repressive force in democratic society, caught in "ideological conflict between norms
governing the work of maintaining order and the principle of accountability to the rule of law"

(Skolnick, 1994: 16).
Concern about the accountability of the local police has been around for quite some time.
Progressive reformers of the early 1900s focused almost exclusively on police corruption and
lawlessness. In the US. reformers suggested that wresting control of the police from political
machines and empowering police managers to oversee and control the actions of police officers
was the single most important way of increasing police accountability.
Heightened by the social transformations of the 1960s, police accountability again became
a major issue in American politics. Accountability meant formal civic oversight. Advocates of
the day argued for the creation of civilian review boards and for the direct supervision of the
police through legislative bodies and by mayors or city managers. While there are, indeed, a
variety of police oversight processes in place throughout the US., many reflect the perspective
that police must be controlled through external oversight, if real accountability is to occur
(Mastrofski, 1988).

Most recently, advocates of community policing have suggested an alternative
accountability mechanism (see Mastrofsld and Greene, 1993). This line of reasoning suggests that
police accountability will be enhanced to the extent that the police see themselves engaged in a
"partnership" with the community; a partnership built on mutual trust, disclosure, shared values,
and reinforced through regular interaction, critique and discussion. Such close and enduring
interaction, it is presumed, will serve as a hedge against police misuse of their public trust. The
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normative power of the community will strengthen police accountability to the law, or so it is
presumed. In the face of major corruption and police abuse scandals in New York and New
Orleans, for example, accountability to the community through some loosely connected normative
system raises legitimate concerns about the viability of community policing as an accountability
mechanism. Nevertheless, advocates for community policing argue that in the long run police
accountability will be enhanced through the introduction of community policing.

Community Policing: Basic Elements
Whether community or problem-oriented policing will increase police efficiency and
effectiveness or make the police more lawful remains to be seen. The philosophies, strategies,
programs and tactics which have emerged in modern-day policing over the past 10 years, and
which are tied to the community policing movement, suggest some common orientations. And,
glimpses of research provide some preliminary results.
Community and problem-oriented policing has received the attention of police policy
makers as well as academics (see Skolnick and Bayley, 1986; Eck and Spelman, 1987; Alpert
and Dunham, 1988; Greene and Mastrofski, 1988; Trojanowicz and Bucqueroux, 1990; Sparrow,
et al, 1990; Goldstein, 1990; Freidmann, 1992; Weisburd and Uchida, 1993; and, Rosenbaum,
1994). This body of work has generally attempted to: 1) outline approaches to community and
problem-oriented policing; 2) provide a "research critique" on a wide range of activities and
efforts associated with community and problem-oriented policing; and, 3) "advocate" the adoption
of community and problem-oriented approaches as alternatives to traditional policing which is
said to have failed.

Among its many definitions, community policing has been represented as "foot patrol"
(Trojanowicz, 1983, 1986), a fear-of-crime reduction suategy (Wycoff, et. al., 1985, 1985a,
1985b; Cordner, 1986), a crime prevention strategy (Kelling, 1987), a method to improve police
officer job satisfaction (Hayeslip and Cordner, 1987), a problem-solving process (Cordner, 1985,
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Eck and Spelman, 1987; Goldstein, 1990), a process for greater police and community
consultation and sharing of information and values (Wetheritt, 1983; Manning, 1984; Alpert and
Dunham, 1988), a method for changing police organizations and service delivery (Manning, 1984;
Skolnick and Bayley, 1986; Alpert and Dunham, 1988; Goldstein, 1990), and a "reform"
movement (Bayley, 1988; Mastrofsld, 1988).
Community policing has, indeed, become a "plastic" concept, involving a wide range of
activities, philosophies, tactics and events. While there are several often times overlapping themes
in the defmitions of community or problem-oriented policing, the central tendency is to define
community policing in terms of organization, service delivery, and civic accountability reform.
Common "core" elements of community policing programs include a redefinition of the
police role; greater reciprocity in police and community 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 changes suggest that, if adopted, the police could become
more effective and efficient.

The "core" elements in community and problem-oriented policing are replete with
assumptions about changing people, attitudes, work routines, information, organizational
structures and interaction patterns. Many of these assumptions remain unexplored in the research
on community policing, although there is a growing recognition that to be realized, community
policing requires supportive institutional apparatus and thoughtful implementation.
Role re-definition seeks to remove the police from narrow and traditional definitions of
policing as crime fighting to broader role definitions which view the police as problem-solvers
and community advocates. Such role changes presume that the police will develop greater
"ownership" of the communities in which they work. Such an improvement in police officer
identity with a local community is further presumed to result in greater police/community
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communication and empathy which, in turn, will produce more tailored and direct police services

1111,

for that community.
Reciprocity in police and community relations seeks to redress past practices of police
talldng "to" and not "with" the communities they are expected to serve, and to make the police
more law-abiding. Here the focus is on "getting closer to the customer" (Peters and Waterman,
1982), a consumer relations approach perfected in business settings.
Decentralization of service and command seeks to bring police service closer to its
clientele, so that citizens and line-level police officers can have input into defming the services
to be produced, and in evaluating the quality and effectiveness of the services delivered (Greene,
1989). Several assumptions undergird decentralization efforts. They include ideas suggesting that
large-scale cencalized bureaucracies tend to ignore their clients, services become organizationcentric, and emphasis on effort exceeds emphasis on effect. Moreover, decentralization is also
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presumed to re-establish some level of community control over the police, once again through
some loosely linked relationship between direct service providers and customers.
Civilianization refers to the process of employing greater numbers of non-police personnel
to work within the police bureaucracy, in part, to increase cost efficiencies, and, in part, to
infiltrate and weaken the "thin-blue line" mentality often separating the police from the public.
Here two arguments are advanced; first, that civilians cost less and can be assigned to many
functions not requiring a police officer, and second, that introducing civilians into policing will
help make the police more civil.
The collective assumptions imbedded within community and problem-oriented policing
are indeed complex. They include assumptions about: 1) how shifts in organizational philosophies
affect service delivery; 2) how organizations translate missions and values into clear job
descriptions and on-the-job behaviors; 3) how organizations interact with their wider
environments and the degree to which the environment can tolerate increased interaction; and 4)
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how changes in philosophy, structure, training, supervision and technology affect community
problems, disorder, crime and fear. At a minimum such assumptions require major changes to

the institution of policing, not "tinkering at the margins".
Community and problem-oriented policing programs have sprung up all over the U. S.

and much of the western world. Built on early fear reduction programs conducted in Newark,
New Jersey (Pate, et. al, 1985) and Houston, Texas (Pate, et. al. 1986), as we ll as foot patrol
programs carried out in Flint, Michigan (Trojanowicz, 1986), Oaldand, California (Reiss, 1985),

New York City (Ward, 1985), and Boston, Massachusetts (Bowers and Hirsch, 1986), among
others, the newest of the community and problem-oriented policing programs are particularly
focused on changing the style of policing within any given city (see Alpert and Dunham, 1989),
reducing the call-for-service dependence of the police on the public (see Eck and Spelman, 1987;
Goldstein, 1990), and delivering more direct services to the public (McElroy, Cosgrove and Sadd,

1993; Rosenbaum, 1994).
The Rhetoric and the Reality
Claims and counter claims not withstanding, it is difficult to understand the full impact

of community policing on police organizations or on the relationships between the police and the
public. This is in part due to the wide array of activities and outcomes falling under the
community policing umbrella. Part is also due to the fact that most community policing efforts

have not been rigorously evaluated (Greene and Taylor, 1988). And, part is due to the fact that
as more stringent assessments of community policing are undertaken, the likely consequence is
finding no result.

In some agencies community policing is a specialist function, in others it is more
generalized throughout all police activities. In some police agencies problem-solving is patrol
centered, in others, investigators are being drawn into problem-focused efforts. In some

•

communities fear of crime is the target; in others, "problems", generally defined, are targeted for
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a wide range of police interventions. Under the community policing banner, police are now more
likely to get out of their police cars and talk with citizens or to provide services from local minior sub-stations, investigate a broader range of social behaviors, and attempt to tailor a response
to the needed intervention. While many of the projects underway report favorable results, much
of the research sunounding these interventions is bounded by the research design employed.
Perhaps, more importantly, much of the research on community and problem oriented policing
is unable to address the effectiveness, efficiency and lawfulness of multiple strategies occurring
in the same community. As a result, research on these questions is of limited guidance.
Despite acknowledged shortcomings, the general findings of various studies suggest that
the police have some effect on perceptions of crime and assessments of the quality of police
service, if not on crime itself. Fear of crime is apparently affected greater public visibility of the
police, and programs which bring the police into greater interaction with the citizenry typically
produce more positive assessments of police services (see for example, Skogan, 1994).

•

Other findings suggest that community policing has some effect on improving police
officer job satisfaction and job attachment. In a review of 12 such analyses Lurigio and
Rosenbaum (1994: 160) concluded that these studies reported:

increases in job satisfaction and motivation, a broadening of the police role,
improvements in relationships with co-workers and citizens, and greater
expectations regarding community participation in crime prevention efforts.

During the first 5 to 10 years of research on community policing much of the evaluation
effort has been focused on outcomes; crime, disorder and fear of crime dominated this discussion.
As previously indicated, the results of ongoing research suggest that crime is largely unaffected
by these police seategies, but neighborhood "problems" and fear of crime are affected by
community and problem-oriented approaches. In one respect, community and problem-oriented

Workshop On Evaluating Police Service Delivery

110

•

policing can be said to be no less effective than traditional policing in regard to crime, and,
perhaps, slightly more effective in terms of reducing community disorder and fear.

One consistent finding from nearly a decade of research on community policing is the
intractability of police organizations in their adoption of community policing and in their capacity
for curbing, minimizing and defeating reform movements. Nearly every study on the matter
concludes that the structure and culture of police organizations are the largest impediments to
implementing community-based policing.
Such a recognition calls for a consideration of program implementation in police
organizations and how planned change is conceptualized, implemented and evaluated. Such an
assessment provides the "missing linlc" to conventional research which has been primarily focused
on police and community outcomes. To be sire outcomes are indeed important. But, if
community policing is not or is only marginally implemented in police organizations, then
measurement of outcomes and effects, whether they be positive or negative, is an empty exercise.
From the perspectives of policy development and evaluation knowing why things change is just

as important as knowing if they change.
Program Implementation in Policing:
General Considerations

When we say that programs have failed, this suggests we are surprised. If we
thought from the beginning that they were unlikely to be successful, their failure
to achieve stated goals or to work at all would not cry out for any special
explanation. If we believed that intense conflicts of interests were involved, if
people who had to cooperate were expected to be at loggerheads, if necessary
resources were far beyond those available, we might wonder rather more why the
programs were attempted instead of expressing amazement at their shortcomings.
(Pressman and Wildavsky, 1973: 87)
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The history of social program implementation, including that of the police, is a history
of unrealized expectations, broken promises, discarded beliefs, slogans and ideas, and frustrated

policy makers. To be sure, policing has come a long way from the days of the "watch and ward".
And, in general, policing is more civil, humane, and thoughtful than it has been in the past.

Nevertheless, modern day policing resembles more its historical roots th an its envisioned future
(see Buerger, 1993).
There are many reasons for the seeming stability in the formal and social organization of
policing. In large measure the failure of many reforms to "change" policing may be most
attributable to the insularity of police organizations and their concomitant ability to change
"changes" as they are being introduced into police agencies. For many years and in many places
changes sought in policing have had to adapt to the police organization and subculture, rather

than the organization and subculture adapting to the change (see, for example, Manning, 1977;
Kelling and Wycoff, 1978; Greene, 1989).

•

In the main, reforms of policing have also been largely rhetorical and less than
substantive. The "core technology" of policing — basic patrol and detective services — have

changed only slightly over the years, despite a long list of programs aimed at service delivery
reform. Currently, in most American cities the 911 call-response system, for example, continues

to dominate police organizational, managerial and operational decision-maldng even with the
recognition that the 911 system clouds the strategic vision of the police (Sparrow, et. al., 1990).

Similarly, mandated police training programs continue to stress administrative and legal dicta,
rather than the building the interactive and thinldng skills police officers in the 21st century will
need if policing does indeed change. Moreover, today most police agencies are not information
intensive, they cannot identify problems very well, and they often lack the administrative and
cultural flexibility to respond quicldy to a rapidly changing environment. Even in the current

political debate, the assumption that we need more police, rather than the idea that we might need
to rethink what they do, attests to the dominance of the 19th century model of public law
enforcement which continues to undergird American policing.

•
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These are not the views of a cynic. Rather, they stem from the recognition that, despite

protestations to the contrary, there remains great ambiguity about the role of the police; it is not
clear what the police do, nor is it clear what effects the police have on crime, fear and
victimization (see Bayley, 1994, chapters 1-2; Sherman, 1993, Greene and Klockars, 1991).

Pressures to "control the police" compete with pressures for the police to be more community
oriented (Mastrofski and Greene, 1993), and, the perception of escalating violence, particularly
among America's youth, has created a demand for greater police visibility and crime suppression
activities — not necessarily for problem-solving. At times community and problem-oriented
policing have been taken as "soft on crime", although many have argued that disorder and crime

are inexplicably linked and that the pursuit of safer streets will, of necessity, attack crime (see
Wilson, 1993). Taken together, these and other forces complicate the implementation of any
significant change in the institutional and social fabric of the police.
Community-based and problem-oriented policing, the latest in challenges to the traditional

•

police paradigrn, seek to reinvent the police in several dimensions (Goldstein, 1990). These
programs, at minimum, seek to decentralize decision-malcing within police bureaucracies by
changing the managerial and work environment within police agencies; involve police officers

and citizens in meaningful activities and partnerships that will prevent and otherwise deter crime;
draw other city and non-governmental resources into the public safety arena; rethink the
relationship between the police and the criminal justice system; and improve understanding of

the joint and multiple responsibilities of citizens, the police and other governmental agencies in
providing public safety (Goldstein, 1993). Whether these "end states" for community policing are
achieved will be determined by the degree they modify or are modified by police organizations.
Much of the concern with community-based and problem-oriented approaches to policing
has been with demonstrating results. This "results" focus has concentrated on whether crime,
victimization, or fear of crime went up or down in the target neighborhoods for these
"experiments". Whether the personnel within these police agencies had a clear understanding

of the goals and objectives of "community policing" has been much less well documented or
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understood. Whether personnel were prepared adequately for the "new" role implied by
community policing is equally less clear. And, whether the organizational systems within any

particular police agency could support a shift from traditional to community-based policing
has also been generally overlooked in most of these studies.
Researchers and administrators, in addition to knowing whether programs work, need to
!mow whether the programs were indeed implemented. This is not a trivial concern, even if the
desired results are achieved. Separating the effects of individuals from those of the organization
is also a difficult business. Nevertheless, if community policing is to become the approach of the
police in the future it will be necessary to know in advance how people are to be prepared for
community policing activities and how the police organization will need to be modified to
support community policing efforts. What is also required is a clear specification of what the
intervention model is in any particular community or problem-oriented policing approach.

Levels of Police Intervention

•

Preceding any discussion about evaluating community policing are issues about what
ldnds of interventions the police can and do make, under any style of policing. As Suchman
(1968: 173) suggests:

We may view a social action program as a form of intervention which attempts
to prevent certain undesirable effects or consequences from developing by a
Employing the analytic
deliberate attack upon causes or antecedent events
model of intervening variable analysis, we may conceptualize the intervention
process largely as one attempting to alter the causal nexus between the
independent and dependent variable °through manipulation of the intervening
variables by means of which the cause leads to the effect, or which modify or
condition the effect.
.
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Pre
Conditions

>

Causes

> Consequences

> Effects

Primary Intervention
(Prevention)
Secondary Intervention
(Treatment)
Tertiary Intervention
(Rehabilitation)
Activities:

Activities:

Youth Programs'
Community Activation
Block Watch
DARE/GREAT Programs

Target Hardening
Patrol (all types)
Criminal Investigation
Most Crime PreventionD

Activities:
Youth Programs'
Gang Mediation
Victim Assistance
Community Dispute
Resolution'

A

Adapted from Suchman, 1968, pp. 171-175.

B

Youth Progranns like Police Cadets, Police Athletic Leagues or conflict
mediation programs offered by the police and emphasizing "role modeling"
attempt to intervene in life style choices making them preventive.

c

Youth programs dealing with gangs and "high risk" youth, which emphasize
mediation efforts are most focused on rehabilitation.

D

Most crime prevention programs focus on denying opportunity (a treatment)
rather than focusing on motivation (a prevention).

E

Most dispute resolution programs seek to "repair" and/or 'rehabilitate the
relationship between two or more disputants after a dispute has occurred and
has failed to be resolved.

Figure 1: Levels of Police Intervention

e
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Such a conceptualization results in the specification of a chain of cause and effect
relationships which includes "(1) the relationship between the precondition and casual variables,
(2) the relationship between the cause and effect variables, and (3) the relationship between the
effect and the consequence variables" (Suchman, 1968: 173). Illustrations of these relationships
for policing are depicted in Figure 1.
As shown in Figure 1, the police have three possible points of intervention into situations
producing fear, disorder and crime. Primary interventions taken by the police include programs
which seek to model behavior for youth and those which seek to involve the community in some
form of self protection or related community building activities. These are preventive to the
extent that they seek to intervene between the conditions which spawn crime and disorder,
generally those rooted in individual motivation and the level of community cohesiveness, and the
more prœdmate causes of crime and disorder such as youth delinquency and deteriorated
neighborhoods. Here lies much of the rhetoric and programming of community policing.
Neighborhood storefronts, beat officers, expanded block watch, community councils and the like
are aimed at reinforcing the ability of the community, not of the police, to resist crime. Other
programs such as DARE and GREAT' seek to create alternative futures for youth so that they
can more easily resist the temptation of drug use and gang membership.
Secondary interventions undertaken by the police include most of the "traditional" forms
of policing. This includes reactive patrol, follow-up criminal investigations, and most forms of
crime prevention which seek to deny opportunity rather than change motivation. Creating
defensible space or analyzing crime patterns for "routine activities" are approaches seeldng to
intervene between proximate cause and immediate effects. Here the focus is on treating crime
situations and events, either through the response of the police or the community. To be sure,
there is some overlap between some police crime prevention activities, to the extent that they
deter people from committing crimes in specific locations or at specific times. But, to the degree
that the police alone cannot be expected to affect the larger forces of society and personality
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which shape criminal intentions and behaviors, they too (the police) are a form of "social
treatment" of the failures of larger social, political and economic institutions.

It might be argued that much of "problem-solving" falls under this secondary intervention
level as well. Problem-solving generally starts with the premise of analyzing historical and
current behaviors and incidents, looldng for some pattern. Crime analysis, for example, seeks to
understand crime and disorder patterns. Once patterns are identified, strategies and programs
designed to address the underlying problem are then brought to the forefront for implementation
and evaluation. While the language of "prevention" is associated with the problem solving
activities of the police, pragmatically these activities are perhaps better associated with differing
treatments.

Tertiary interventions pursued by the police tend to center on ameliorating a past
victimization or dispute situation. Such interventions can be said to be rehabilitative in nature.
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. Here too lie
some of the newer community policing prograrns and efforts. Such efforts seek to broaden the
role of the police to include supporting victims of crime, as well as trying to reclaim youth who
might have already begun a minor criminal career. Gang mediation and community dispute
resolution programs have been conducted by the police either alone or in conjunction with social
rehabilitative agencies, typically those rooted in social world and education. Here the police are
linking their efforts in the social rehabilitation arena to the extent that they concentrate their
efforts on addressing the consequences of crime and disorder, not its root or proximate causes.

The importance of understanding the basis for intervention in any particular police
program — community, problem-oriented or traditional — cannot be overstated. Knowing where
in the causal chain the police are intervening provides a better understanding of the intervention
program and its anticipated outcomes and effects. Without such a foundation understanding of
intervention, evaluations are uninformed as to the purposes and anticipated consequences of
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police efforts. For example, interventions aimed at individual motivation or community activation
are meant to be assessed differently from those emphasizing the reclamation of gang members
or maldng victims whole again. Similarly, police treatments, such as changes in patrol strategies
should be assessed not for their prevention aspects, but rather for their ability to adequately treat
a situation or problem.
Better specification of the level and type of police intervention will likely produce a
broader range of police output and outcome measures. Rather that relying on crime, disorder and
fear measures alone, such issues as community cohesion, individual attitudes toward criminal
behavior, victim readjustment, problems solved, minimized or otherwise reduced are potential
measures of the impact and effect of police services. Such a broadening of measurements, by
virtue of clearer specification of type and level of police intervention, would lead to better
information on the fo llowing outcome-focused questions in policing as well:
1)

What are the Changes in Community Conditions Outcomes thought to be associated
with crime, disorder and fear of crime outcomes? This includes the assessment of changes
in community cohesion, willingness to work with the police, the level and type of
information provided to the police in furtherance of crime prevention and/or suppression
activities, community use of public places, and improvements to the physical environment
among many.

2)

What are the Changes in Police and Citizen Interaction Outcomes thought to be
associated with increased police and citizen partnerships in crime prevention and
community stabilization efforts tied to community policing? This includes an assessment
of changes in the frequency, duration and quality of police and community interactions,
the goal directness of such activities, and the public service networks created through such
efforts.

3)

What are the Changes in Police Agency Other Government Agency Interaction
Outcomes thought associated with improved problem-solving capability of the police?
This includes an assessment of changes in the frequency, duration and quality of police
and other government agency interactions, the goal directness of such activities, and the
public agency service networks created through such efforts.

•
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4)

What are the Crime Reporting and Victimization, Disorder and Fear of Crime
Outcomes thought associated with implementing a community and problem-oriented
policing approach? This includes changes in the frequency, severity, concentration,
location and duration of crime, fear of crime and disorder within a given community.

Such intervention specification would also begin to focus attention on the processes of
converting interventions into outcomes. Here the focus is on program implementation within
complex organizational, social and political settings.

Lessons Learned from the Failure of Social Program Reforms

•

Evaluation is not the same as research upon implementation because it usually
concentrates on program impact without asking about the institutional means of
achieving that effect... A concern with institution as the agents of program
effectiveness is not central to the work of much that goes on under the heading
of evaluation. (Hargrove, 1975: 7)

This passage, written more than 20 years ago, attests to the complexity of introducing
change into large scale public bureaucracies. It suggests that evaluative efforts must concentrate
on the institutional means through which social programs are to be accomplished, as well as the
accomplishment of the goals of those programs. It shifts concern from outcome assessment to
process assessment. In policing such a shift will require that we more thoroughly understand the
internal. "clockworks" of police agencies and that we monitor the implementation of community
policing efforts within as Well as outside police departments.

In the "Golden Age" (circa 1965-75) of social program assessment (see Rossi and Wright,
evaluation after evaluation could find little evidence of program effects, whether those 1984),
effects were sought in education, health care, social service or public safety delivery systems.
These "zero-effects" findings were attributable to many factors; poor research design, poor

•
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information, the inability to control program participation, and the like. But, a single factor
—program implementation — has been most frequendy idendfied as the most important factor
affecting program success or failure, including those in criminal justice agencies (Lewis and
Greene, 1978; Morash, 1982).
More recently, evaluation has magnified its concern with the complexity of social action
programs and with broadening the measurement of that complexity. As House (1993: 3-4) points
out:

•

Between 1965 and 1990 the methodology, philosophy, and politics of evaluation
changed substantially . . . Evaluation moved from monolithic to pluralist
conceptions, to multiple methods, multiple measures, multiple criteria, multiple
perspectives, multiple audiences, and even multiple interests. Methodologically,
evaluation moved from a primary emphasis on quantitative methods, in which the
standardized achievement test employed in a randomized experimental control
group design was most highly regarded, to a more permissive atmosphere in
which qualitative research methods were acceptable. Mixed data collection
methods are advocated routinely now in a spirit of methodological ecumenicalism.

Balancing the nee,d for process, or formative, evaluations with those focused on outcome,
centers attention on the implementation and institutional conversion processes antecedent to
meaningful social change. Today, credible organizational analyses focus on defining needs of
customers or problems and challenges confronting the organization; assessing identified problems
as to their impact on organizational effectiveness; examining who (individuals and groups within
and outside the organization) is affected by changes in organizational practices as well as the
extent of the effects; understanding what factors support and resist organizational change efforts;
and designing workable and usable solutions to increase organizational effectiveness (see
Harrison, 1987).

•
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Motion

Program (Implementation) Failure:
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Casual— >
Process

Adapted from (Weiss, 1972, 38).

Figure 2: Process Affecting Program Success and Failure

When we say that police programs have failed, we are often unsure whether that failure
is due to poorly conceptualized ideas or poor program execution (see Figure 1). All social reform
efforts, including community-based policing, are predicated on a set of assumptions which link
ideas about cause and effect. More often th an not these assumptions are not made explicit;
nevertheless they exist.

S

Workshop On Evaluating Police Service Delivery

121

If conceptualized and implemented properly such efforts result in the anticipated outcomes
of the program (successful program). If poorly conceptualized, effective implementation may still
result in program failure (theory failure) because the ideas upon which the program was based
were themselves faulty. But, if sound program ideas are poorly implemented and the program
ultimately fails (implementation failure), we may be casting out the "baby with the bath water"
in rejecting a program or a reform effort prematurely.

The implications of separating program from implementation failure in community
policing are obvious. If community policing works it must be demonstrated through actions
within police agencies which are properly implemented. If police are to change their roles, they
must learn new ones. If they are to make better decisions, better information must be available.
And, if diey are to form closer associations with the community, they will need to enact new
patterns of police and community interaction. Each of these illustrations links implementation to
outcome.

•

As a matter of public policy and organizational analysis it is commonly recognized that
public bureaucracies shape and mediate legislative intent (see Wilson, 1989). Moreover, it is also
recognized that change in the structure, function, culture and climate of organizations is a more
complex activity than generally thought (see, for example, Morgan, 1986, and Ott, 1989). Simply
put, introducing change in organizational settings is not easy — after all, formal organizations
seek and provide stability in the relations among persons within those organizations and the wider
environment (see Weber, 1947). The very stability that formal organizations provide in day-today life is the basis of resistance to change. Massive philo' sophical, structural and cultural change,
as implied in community and problem-oriented approaches to policing, will have to take into
account more directly the organizational factors that shape program outcomes. Such was the case
for the failure of "team policing" a program emphasizing many of the attributes of community
policing (Sherman, Milton and Kelly, 1973; Schwartz and Clarren, 1977; Greene, 1993). Team
policing programs emphasized decentralized decision-maidng, greater police officer autonomy,
and community engagement. To the extent that these programs failed, they did so because of

•
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poor role specification, power struggles within police agenciés, and exaggerated public
expectations — each of which illustrates implementation failure.

Change processes within police organizations have been largely ignored. The presumption
that administrative orders and the rhetoric of police chiefs actually has an immediate and direct
effect on police officers has dfiven much of the current discussion, at least implicitly.
Nonetheless, there is a rich literature in organizational development and planned change which
suggests differing stages of organizational change and adaptation, ever cognizant of the activities

and attitudes that must take place and be present if planned change in organizational settings is
to be successful (see A. Mohrman and T. Cummings, 1989).
Such theories and methodologies for organizational development and change have been
around quite a while. Many are rooted in the early work of Kurt Lewin (1951), who suggested
that change involved the opposition of two forces: those pushing for change and those
maintaining the status quo. From this basic interaction Lewin suggested that change in individuals

and organizations proceeded according to three stages; 1) unfreezing past behavior (reducing the
forces that preserve the status quo), 2) moving behavior to the desired state of level (through the
development of new values, beliefs, organizational structures and reward systems), and, then 3)
refreezing or stabilizing the organization in the new preferred behavior (by reinforcing formal and

cultural systems within organizations).
While Lewin's theory has the elegance of simplicity, in practice its execution became the
complex and highly didactic field of organizational development (OD). Organizational
development as a research and planning specialty emphasizes the

systematic application of behavioral science knowledge to the planned
development and reinforcement of organizational strategies, structures and
processes for improving an organization's effectiveness (Cummings and Worley,
1993, 2).

O
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From the early theories on planned change of Lewin and others, more sophisticated
processes for monitoring change in organizational setting have emerged. These theories and tools
can vastly improve our understanding of the magnitude of change implied by community
policing.

Community Policing as Planned Change

At the onset of any institutional change symbolism often outstrips practicality (Edelman,
1977). The rhetoric of community policing, of necessity, preceded its coming to the police
(Greene and Mastrofsid, 1988). But like Mark Twain's death, the "success" of community
policing may be greatly exaggerated.
This exaggeration is because most of the evidence concerning community and problem

e

oriented policing is limited. Rigorous studies of the collection of innovations subsumed under the
rubric of community policing are few in number (Greene and Taylor, 1988). Rather, the study
of community-based policing has rested on the use of limited case studies to define the
complexity and effects of this program innovation (for example, see Eck and Spelman, 1987, and,
Trojanowicz and Bucqueroux, 1990). Such case studies are plagued with many problems that
limit their credibility (see Cook and Campbell, 1979), and, hence, their ability to inform police
policy makers.
Unfortunately, these "case studies" often gloss over the internal organizational dynamics
that support or hinder the implementation of community-based policing. Typically, communitybased policing projects concentrate on the activities of a small number of police officers, who
have self-selected into the community policing program. It is generally not clear that these
officers have been prepared for their roles in any meaningful way, nor is it clear that others in

•

the police agency, who might affect the outcomes of these projects (for example, middle and
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upper level managers, criminal investigators', juvenile officers, etc.), have been brought into the
project as meaningful participants.
In many of these case studies it is not even clear if the "community" has participated in
or even noticed the interventions of the police labelled as "community policing". Moreover, many
of these studies fail to adequately discuss what the police do as a matter of being more
community oriented. Finally, in many of these limited case studies it is also not clear if the
information and communications systems that "monitor" police behavior are capable of
monitoring "community-oriented" police behavior. Improvements in neighborhood "quality of
life", for example, may not be well reflected in computer-aided dispatch records which focus on
counting crime and disorder.

Diagnosing Community Policing as an Institutional Intervention
To move from the anecdotal approach to assessing community policing toward a mcxlel
of intervention and assessment more closely all ied with "organizational development", it is
necessary to understand interventions, like community policing, according to the level(s) such
interventions seek to change. At least four intervention levels apply to community policing as an
institutional change; 1) the environmental level, focused on organizations, groups and other
sources of influence which help define the sources of input for community policing, as well as
being the ultimate consumers and evaluators of goods and services produced, 2) the
organizational level, including concerns for the strategy, culture and structure of the focal police
agency; 3) the group level, including issues of task structure, performance norms, interpersonal
relationships and group composition among organizational work groups; and, 4) the individual
level, including concerns with police officer autonomy, feedback, task identity and skill (see
Cummings and Worley, 1993: 84-109). Figure 3 presents a diagram of the potential relationships
within these levels of institutional change.

•
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Level of
Intervention

Change Issues
Confronted

Anticipated Community
Policing Outcomes

Environmental ---->

Linkage with
External Organizations
and Groups
Political and Economic
Support
Define and Maintain
and Organizational Set

Reduced Clime/Fear
Cohesive Neighborhoods
Increased Public Safety
Greater Public Support
Reduced Hazard/Violence
Community Problems Solved

Organizational -- >

Technology
Structure
Culture
Human Resources
Effectiveness
Assessment

Reduced Crime/Fear
Cohesive Neighborhoods
Increased Public Safety
Greater Public Support
Reduced Hazard/Violence
Community Problems Solved

Group

>

Performance Norms -- >
Group Composition
Interpersonal Relations
Task Definition

Team Cohesiveness
Task Consensus
Quality Decisions
Group Effectiveness

Individual

>

Task Identity ----- >
Autonomy
Feedback
SIdll(s)

Increased police officer
effectiveness
Increased performance
Increased job satisfaction
Broadened role definition
Greater job attachment/
investment

Source: (Adapted from Cummings and Worley. 1993: 90).

Figure 3: Levels of Change for Community Policing
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By maldng eXplicit the levels of intervention and change, as well as the anticipated
outcomes for community policing, we can begin the process of building effective monitoring and
evaluation systems (to be discussed below). More importantly, such explication of desired results
and their concomitant institutional changes provides police administrators and evaluators with a
better understanding of the dynamics of change within and surrounding police agencies. Such an
understanding can dramatically improve efforts to implement and evaluate community policing
initiatives.
At the environmental level, community and problem-oriented policing interventions seek
to engage the police and the community in a public safety co-production relationship. Such
programs are likely aimed at stabilizing neighborhoods, increasing neighborhood bonds and
communication, increasing the capacity of the neighborhood to mediate in conflict situations, and
ultimately strengthening neighborhood cohesion.
All of these activities are rooted in the notion that cohesive neighborhoods are more crime
resistant. Such activities, if properly implemented, should reduce fear of crime; increase
neighborhood use of public spaces, thereby increasing neighborhood surveillance; reduce
neighborhood disorder; and ultimately reduce crime and victimization in neighborhoods.
At the organizational level, community policing interventions must address several police
department issues. First, these interventions must confront the police agency's technology, or 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 must also consider the department's structure, or the way the organization divides
labor and differentiates its parts, and how (or if) that structure supports community policing
initiatives. These interventions must also address the organization's culture, or the values, beliefs,
symbols and assumptions that undergird organizational life, as well as the department's human
resource systems, or the mechanisms for selecting, training, rewarding and socializing personnel
with community policing objectives in mind.
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Finally, community policing change interventions must address the police agency's
effectiveness assessment mechanisms, or the systems internal to the police organization that
gather, evaluate and disseminate information about how the organization is doing. If communitybased policing is to become a lasting strategic intervention (Kelling and Moore, 1988; Moore and
Stephen's, 1991), it will need to confront several macro-level organizational change issues,
particularly if it intends to replace or modify the structure and culture of traditional policing.

In addition to organizational level issues, community policing as a change intervention
must also address several issues associated with the group level within police organizations. This
will include the establishment and clear communication of group performance norms consistent
with community policing outcomes. Such outcomes include building and supporting crime
resistant, cohesive neighborhoods, reducing public safety hazards within communities, and
increasing public safety and public support. Such outcomes are not consistent with current

•

approaches to defining desired police outcomes, e.g. reducing crime, disorder and fear.
Beyond creating and communicating group performance norms, the community-oriented
police agency must specify group composition in terms of the knowledge, sldll and functions of
police groups operating within community settings. Similarly, the police agency will need to
improve interpersonal communications 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 police officers.

In the relatively brief history of community policing, police officer tasks have been rather
ambiguous. The tension between crime control, order maintenance and service tasks of the police
have often been accentuated but not resolved in much of community policing prog-ramming.
Greater task clarity and specification will have to become a major issue in the refinement of
community-based policing or else everything the police do could be considered community-

•

oriented (of course the obverse is also true —nothing they do is community-oriented).
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Community-based policing also has several implications for individual level change
within police agencies as well. In terms of individual level outcomes, community policing
anticipates changes in police officer effectiveness, primarily through the mechanism of problem
solving. Adclitionally, police officer performance, job satisfaction and job attachment are
anticipated to increase through attachment to community policing initiatives. Finally, police
officer role definitions are expected to broaden under community policing. Such outcomes
presume greater task identity (and consensus) among officers, greater officer autonomy in
decision making, job enrichment and job enlargement, increased feedback to officers regarding
their community and problem-focuse,d activities and increases in the depth and range of sIdlls
officers are traine d for and employ as part of their community policing methodology. Such
anticipated changes and outcomes, at the individual level, are complex and will require much

attention to individual police officer adoption of community policing philosophies, strategies,
methodologies and tactics.

•

Once we acknowledge and specify the differing levels of organizational change implied
by community policing, assessment of the appropriate "fit" between levels of organizational

change can then be made. It is not enough to specify the differing levels (environmental,
organizational, work group and individual) of change, but rather to examine how each
complements and supports the other. In fact these levels of organizational change are "nested"
within one another; for example, work group changes are gready affected by macro-level
organizational changes, and individual-level changes are affected by those occurring within work
groups. Individual and work group changes also affect the achievement of macro-level
organizational change as well. The "fits" between these changes, and their implications for a

police department emphasizing community-based policing should occupy much policy making
and evaluative time to fully assess implementation.
In regard to the measurement of change as implied in community policing efforts, Figure
4 provides an overview of the measurement focus, unit(s) of analysis and measurement
constructs for varying levels of community policing intervention. Figure 4 extends the
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consideration of level of change by examining what evaluators might measure if they were to
fully assess the implementation of community policing as well as its effects.
At the environmental level, measurements are taken for communities, organizations and

aggregates of customers. For communities the focus is on issues of cohesion, neighborliness,
stability, the mediation of conflict and traditional measures of outcome including disorder, crime
and fear. For organizations issues sunounding the creation and sustenance of interorganizational
networks focused on public safety, joint programming and information sharing come to the
forefront of evaluation concerns. For customers measurement of patterns of use, satisfaction with
services received and extent of problems ameliorated are a reasonable starting point for

assessment.
At the organizational level, changes across a wide array of internal police agency

dynamics should be the focus of evaluation and measurement. They include the quality, flow and
use of information within the organization and by organizational incumbents; the level of
decision-making and available resources to support that decision-malcing; the structure of the
organization including concerns with hierarchy and specialization; the values of the organization
and sub-cultural values within the organization which compete with or support community
policing; human resource development processes which support or detract from community
policing objectives (includes formal and informal sanctioning systems, formal and informal
socialization and the modelling of appropriate behavior); and the range of services and activities
produced and valued by the organization. The units of analysis in these assessments include the
technology structure, culture, human resources and outputs of the agency in question.
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Measurement Focus
Environmental

Unit(s) of Analysis Measurement Construct(s)
Internal Cohesion
Neighborliness
Community Stability
Conflict Mediation Capacity
Order/Disorder/Fear/Crime

> Communities

>

Organizational

Customers

Organizational

>

> Technology
Structure
Culture
Human Resources
Outputs

Service Delivery Network Capacity
Agency Interaction and Exchange
Joint Programs/Information Sharing
Use Patterns
Satisfaction with service
Problem solved/reduced
Information Quality/Flow/Use
in Decision-maldng
Level of decentralization
Level of Specialization
Organizational Values
Extent and Quality of Training
Rewards/Sanctions
Services Produced
Activities Undertaken
Activities Undertaken

Group

Work Groups
Teams
Task Forces
Performance

Team Participation
Work Group Cohesion
Information Sharing
Group Problem-Solving
Group Values

Individual

Police Officers
Civilians

Job Related Feelings/Sentiments
Job Related Knowledge/S1d11
Job Performance

Figure 4: Change Measurement in Community Policing
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At the group level, assessments of the implementation of community policing need to focus
on the dynamics, interactions, decisions and outputs of work groups, teams, and task forces as
they are created and encouraged. Here the concern is with team cohesion, information sharing,
group problem-solving and group values, among other things. Much of traditional policing has
focused on the behavior of individual officers. By contrast, community and problem-solving
policing tends to stress the importance of groups. If this is true, then measures of group, not
individual, performance will need to be used in the assessment of community policing.
At the individual level, implementation assessments need to concentrate on job knowledge
and performance, as well as on the feelings and sentiments of police officers and of civilian
employees. This, of course, will require that community policing job behaviors be made explicit
and measurable. In terms of feelings and sentiments, building a better understanding of the
symbolic and subjective meanings police personnel attach to organizational life is an important
starting point for implementation assessment efforts.

•

This brief overview of the levels, range of changes and measurement issues anticipated in
community and problem-oriented policing points to the very real need to exercise great care in
evaluative pursuits. While these issues may seem obvious to some, much of what passes as
community policing innovation relies on specialized or "experimental" groups who are distant
from the "key" or central organizational, work group and individual dynamics necessary for
sustained change, as discussed above (see, for example, Kelling and Bratton, 1993, for a
discussion of middle-level management and community policing).

All too often, community policing is an adjunct to the "real" policing done by the majority
of police departments. Such adjunct status, if allowed to continue, will consign community
policing to the same place in history that "team policing" currently enjoys — a reform that failed.

•
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Monitoring and Managing Community Policing Change Interventions

From the perspectives of policy making and evaluation, the monitoring of community policing
change within police departments is a necessary condition to assuring appropriate implementation,
as well as linking implementation to outcome measurement. Such monitoring will in all
likelihood be a full-time undertaldng, perhaps initiated and sustained
_ by a planning and research
function within the police agency, perhaps supported by external evaluators.
Many methodologies for conducting applied organizational analysis are available for such
monitoring efforts (see Seashore, et. al., 1983; and Van Mannen and Dabbs, 1983). They include
quantitative tools for examining such issues as work flow, employee perceptions and cultural
attachment, and environmental demand for and satisfaction with services provided. They also
include qualitative tools for assessing the contextual dimensions of organizational life, for

•

assessing the content of official pronouncements and directives, and for understanding the
information necessary for effective community policing decision malcing, among other things.
Together, such methodologies provide a rich amount of information relative to ongoing
changes within police agencies. But the collection of this information alone is insufficient to
increasing the likelihood of community policing being institutionally adopted by the police. What
is necessary is the development of information feedback to better inform the implementation
process.
Feedback during the implementation process provides the opportunity for correcting
oversights or deficiencies in implementation along the way. To be of any impact, such feedback
needs to be timely, relevant, and understandable to the persons who must use this information
to inform their actions. The development of such feedback will require that those who will need
the feedback participate in structuring and monitoring these implementation processes. Such
involvement should provide a climate for using feedback data toward purposeful ends. Feedback
allows police administrators and evaluators to monitor the process of moving the police agency
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from its current state, through a transition state to a future desired state, that of being a
community policing agency.
Feedback provides the vehicle for managing the change process as it unfolds within the police
agency. Effective change management is information dependent. Change ,management requires
feedback information to motivate and sustain change, to identify sources of resistance to change,
to create a change vision, to develop support (internal and external) for the change agenda
implied by community-based policing, and to manage the transition from traditional to
community or problem-oriented policing. Without such information evaluators and police
administrators, even those with good intuition, can go awry.

•
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Concluding Remarks
In recent years much has been made of reinventing government services (Osborne and
Gaebler, 1992), including those of the police. In law enforcement academic and administrative
circles the ideology and language of "community" has crept into the most recent reform era.
Coupled with a problem-solving methodology, community policing has emerged as a rather loose
collection of philosophies, strategies, goals, programs and tactics, all of which seek greater police
and citizen interaction, more involvement of citizens and police officers in public safety decision
malcing, and greater emphasis on the effectiveness of police interventions.

While the language and some programming of community policing have begun to talce some
hold in policing, the implementation of this police reform has been less examined and is certainly
less assured. Community policing, like its predecessor reforms, will in all likelihood be modified
and diluted by rather intractable police organizations unless implementation assessment and
monitoring are made integral to the reform movement. Such is not the case today.

Implementation questions are far ranging. They focus on many environmental and
organizational dimensions at several levels of analysis. They will produce much information

about the inner workings of police agencies, information that will be essential if meaningful,
sustained planned change is to occur. The implementation evaluation and change management
processes associated with introducing community policing into any police agency should, at a
minimum, address the following issues:

1) What is the Institutional Capability for initiating and sustaining a community policing
change? This includes an assessment of the fit between the organization, its environment, its
technology, work flow and structure, its systems for measurement and reward, and its internal
culture.
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2) What is the Personnel Capability for initiating and sustaining a community policing change?
This includes an understanding of personnel strengths and weaknesses, socialization and
training patterns, work group definitions, task definition, and individual commitment to
varying definitions of police work.

3) What is the Information and Support Service Capability for initiating and sustaining a
community policing change? This includes the org an ization's current and projected measures
of effectiveness, the system for collecting, analyzing and communicating this information to
those inside and outside the police agency, and the other aspects of the organization will need
to support community policing initiatives.
4) What is the Strength of the Treatment for initiating and sustaining a community policing
change? This includes an explication of the things the police are to do under a communityoriented mode of operation, as well as the ways in which organizational members and
functional units contribute to community policing outcomes.
5) What is the Community Capability to Accept and Use the Treatment for initiating and
,sustaining a community policing change? This includes a thorough assessment of the
environmental demands for community-oriented police services, as well as the ability of
community partners (civic, business and political) to use the community-oriented services
provided by the police.

• The implementation of any complex change, such as that implied by advocates for community

policing, in a resistant institutional setting, such as that identified in many police agencies, will
require more attention to the organizational medium within which these changes occur. The
glacial rate of change we have witnessed in the core technology and values of policing attest to
the importance of designing change strategies that are well thought out, monitored, and that
provide feedback to police administrators attempting to implement community policing.
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Endnotes

1. Parts of this paper were originally presented at the 21st Century Policing Meeting, November
1993, sponsored by the National Institute of Justice, US. Department of Justice.
2. Discussions surrounding the origin of policing in London by Sir Robert Peel were couched
in fears that the police might become political "spies" of the ruling class (See, Critchley,
1967). More recently public concerns and the creation of commissions in England and Canada
have examined the police for their "political activities" (See, Seaman, 1981; Murphy 1988a,
1988b; and Reiner, 1992).
3. How the police in the US. have come to embracing community policing differs from much
of Europe and Canada. Much of European and Canadian policing enjoyed closer ties to the
community and less overt politicization. Nevertheless, economic pressures on the police
worldwide have resulted in greater adoption of community and problem-oriented policing
strategies emphasizing "value for money". See, for example, Murphy (1993), Wetheritt
(1993), Leighton (1994) and Bennett (1994).

•

4. In the past decade a "communitarian agenda" has been growing in US. political circles. This
agenda emphasizes, among other things, a central role for communities in the determination
of the level of government services as well as strong oversight of those processes. For a
review of the this movement, see Etzioni (1993).
5. For example see "Police Organizational Reform; Planning, Implementation and Impact Within
the Agency", Chapters 4-8, in D.P. Rosenbaum (ed) (1994); Buerger, M.E. (1993); and,
William's W., J.R. Greene and W. T. Bergman. (1992).
6. The passage of the Omnibus Crime Control Act of 1994, and the continued political debate
sunpunding crime control, is rooted in a belief that more police is better. Walker calls this
the "mayonnaise" theory of policing (Walker, 1989), suggesting that at some point more
mayonnaise can actually ruin the sandwich. The current federal proposal calls for 100,000
more police on the street. What these police are to do, or how police organizations are to
malce them work smarter are questions largely unaddressed.

7. DARE (Drug Awareness and Resistance Education) is focused on drug awareness and
resistance, while GREAT (Gang Resistance Education and Training) is focused on youth
developing a resistance to joining gangs. Both seek to model behavior for youth while
teaching them reasoning and decision-maldng skills emphasizing alternatives to drug use and
gang membership. As such they seek to change fundamental motivation among participating
youth.

•
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INTRODUCTION
The main purpose of this paper is to support a discussion in which a framework can be
developed for evaluating the delivery of police services. Because it is designed as a springboard
for discussion, it has the luxury of being able to raise more questions and issues than it provides
answers. However, issues associated with evaluating the delivery of police services mark a welltrodden path for both practitioners and evaluators. As well, because this is an applied as well
as an academic exercise, it need not offer a review and analysis of the vast academic and applied
literature on evaluating police services.'
Why evaluate police performance in terms of the effectiveness of the services they deliver? First,
the most significant trend in policing - and one which may ultimately seal the fate of community
policing - is the fiscal crisis of the state at all levels of government. Police budgets are being
reduced at a time when the public demand for existing police services is increasing and the
demand for additional services is growing. But, before cuts are made, it is imperative to have
the best possible information available about what works effectively in policing, for what
problems, and under what conditions. Otherwise, less effective services may be supported over
other, more effective ones.

Additional reasons for measuring the effectiveness of police service delivery include the
identification of problems about how services are delivered, including variations between police
officers, units, administrative areas and jurisdictions. The value of specific police activities can
be determined and improvements made where necessary, using training, reallocation of resources
or other ameliorative steps. Objectives for the level and quality of services delivered may be
established with respect to police units and their client communities. Finally, information on

For a start on this literature, see Greene & Mastrofslci, 1988; Rosenbaum, 1994; and John
McElroy's paper for this workshop.
1
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effectiveness goes a long way to satisfy the consumers of police services, police funding agencies
and taxpayers, and police governing bodies and governments.
An evaluation of the delivery of police services is clearly a complex undertaldng. It routinely
involves issues of effectiveness and efficiency which, when assessed in combination, indicate the
productivity of police performance at both individual and organizational levels. Effectiveness
refers to the degree to which a service provided by the police is meeting its objectives while
efficiency means the degree to which the service is delivered at the lowest cost in terms of human
and financial resources. The broader 'concept, productivity, is interpreted here as the ratio of
outputs obtained to resource inputs. 2 For policing, productivity may mean the ratio of crimes
cleared to person-hours used, the ratio of responded calls for service to person-hours, or policepopulation ratios.
For the purposes of the present discussion, however, it is useful to postpone an examination of
productivity and efficiency. There is enough debate over the criteria for and measures of
productivity and resource utility (e.g., the examples given above are often seen as worldoad
measures rather than as indicators of productivity) that this topic would occupy a lengthy
discussion on its own? But before having that discussion, a clear understanding is required of
the effectiveness of police services as outputs. Further, a police management focus on outputs
rather than on inputs (as the "bottom line") would encourage greater innovation, creativity and
risk-taking over how the desired outputs are achieved. While this suggestion is not meant to
foreclose a wider discussion or to disconnect key linkages, it would leave more freedom to focus
on the criteria and measures for police outputs as services delivered to the public.

See DiIulio, 1993b, and Needle & O'Neill, 1980, for a contrasting interpretation and
definitions.
2
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3

See Hatry, 1975; Kuper, 1975.
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In postponing discussion of issues associated with efficiency and productivity, we can also set
aside attention to those types of evaluation other than effectiveness, impact or outcome
evaluations. Cost-effectiveness and process or implementation types of evaluation need not be
examined, even though a large proportion of evaluations of community policing are of how well
the approach has been implemented.
Issues rélated to the effectiveness of police service delivery include at least the following
questions:

1.

What are the services police should deliver?
This question raises prior questions about the police role and over what is appropriate
police work;

2.

Who are the police clients and do they receive the services they require?
Further questions are raises on issues of equity, needs, and wants or expectations by
communities, clients, etc.;
-

3.

I

What are the standards for levels of service?
This is essentially a. q.iestion about the quantity of service, with a related issue over
whether it is possible to identify minimum levels of service?;

4.

How are police sèrvices delivered?
How services are delivered is an issue of quality;

and, last but not least -

5.

Are police services effective?
That is, do police services do what they are asked to do?

•
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In attempting to address some of these questions, this short paper first makes brief reference to
the context in which this exercise is being carried out, including the trend towards community
policing. It then briefly reviews the role the public police play in democratic societies as a
means of identifying a set of appropriate services to be delivered by the police. A framework
for evaluating police services is suggested for discussion pumoses.

Finally, a number of

considerations are identified for possible discussion: the types, level, quality, and recipients of
services, the focus or target of evaluation, the sources of evaluation data and types of problems
for which services are required.

CONTEXT
The broader context in which evaluations of policing take place includes the traditional criteria
for evaluation and the paradigm shift towards community policing. The inherited criteria for
effectiveness used by the police and the public over the past 50 years or so have now been
largely discredited. Any use they now have are generally unrelated to the question of
effectiveness. There are four traditional measures of police effectiveness and efficiency and a
fifth which attempts to measure quality 4:
- crime rate
- arrest rate
- clearance rate
- response time
- police-population ratio

•

4

See for example, Couper, 1983; Alpert & Moore, 1993; Hatry, 1975.
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There is widespread agreement over the drawbacks to these measures. 5 Crime rates only indicate
the willingness of victims and witnesses to report incidents to the police and do not provide an
estimate of the real incidence of crime in a community. While arrest rates indicate police activity
with respect to some elements of crime control, they do not capture other aspects of the police
role. Clearance rates may measure the efficiency and effectiveness of police practices in solving
reported crime but, because they are so easily manipulated, they lack credibility. The average
response time to calls for service is meaningless unless it is differentiates between the types of
calls, particularly with respect to emergency and non-emergency calls. While additional officers,
under a lower police-population ratio scenario, may promote feelings of security and encourage
people to report crime, above some threshold they are seen as counterproductive because they
increase the official crime rate.

Finally, it should be noted that less than half of all criminal victimization incidents are reported
to the police in Canada. 6 Since crime rates reflect reporting rates, the public and media attention

•

to official statistics under estimate the real incidence of victimization and crime. Why victims
fail to call the police (as part of the so-called dark figure of crime) is therefore as important a
question as why they do make the call.
These measures, which are identified with "professional policing," are now routinely contrasted
with community policing even though the criteria and measures for its evaluation are still being
developed.

One task is therefore to examine what these measures tell us about police

effectiveness under a community policing regime when the public, the media, as well as police
governing and funding bodies still misunderstand but continue to use them.

•

5

See the same references as in the previous footnote.

6

Rosemary Gartner & Anthony N. Doob, 1994.
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But the paradigm shift in policing - from the professional model to community policing, is well
chronicled. The professional approach treated the response to crime as a largely reactive
response, whereas the community policing alternative balances this up with a proactive strategy
to solve the causes underlying common incidents occurring in similar times, places, and
circumstances.
Cutting away all the rhetoric, community policing may be understood quite simply as having two
key strategies: proactive problem solving and citizen participation. While they are widespread
and championed separately, each is a necessary but not sufficient condition for community
policing. But the combination of both is a particularly potent mix, especially when the
community - as the police client - becomes involved in the processes of problem identification,
priority setting, and problem solving. Problem solving, often labelled "problem oriented
policing,' can either keep the public in abeyance or provide a slippery slope towards full
community policing, because the most effective and efficient way of identifying, priorizing and
solving problems in any field is through client participation. As partners in the production and
reproduction or order, the police are responsible for addressing the crime and disorder priorities
established in consultation with their clients. All organizational arrangements and operational
tactics serve to facilitate and support these two strategies. This applies to the organizational
decentralizatdon of resources and responsibilities and the use of specific tactics such as

storefronts, foot patrol, and differential response. From the public rhetoric of police chiefs,
community policing appears to be winning their hearts as the dominant philosophy.

7

see Kelling & Moore, 1988; Skolnick & Bayley 1986, 1988; Leighton, 1991; Bennett, 1992;
Alpert & Moore, 1993; Dili' lio, 1993a. See also Wykoff & Skogan on "quality policing" in
Madison, Wisconsin.
8
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especially Herman Goldstein (1990) on problem solving.
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ROLES AND OBJECTIVES OF POLICING:
What are the roles, objectives or "mission" of the police? What should the police do when the
police do policing? Obviously we need to identify the prescriptive roles for police work in order
to evaluate the delivery of police services against those roles. If police responsibilities do not
include fighting fires, then they should not be evaluated on the delivery of fire prevention and
response services. Once the proper role of the police is established, then the goals or objectives
can be listed.9 Then the services required to be delivered can be identified along with the clients
for those services.
The role or functions of the police should be placed in the broader context of their role in society
as the formal agents of social control for the state. Accordingly, the police share responsibility
for public peace and order and, to the extent to which this is achieved, they are not wholly

•

responsible for its outcome. This disclaimer acicnowledges that the police are not exclusively
responsible for peace, order, and the absence of crime.

They can therefore be held only

marginally accountable for the level of crime and for any ameliorative or deleterious impact their
services may have on crime. At most, they can contain or "manage" the crime problem.
Accordingly, the police can not be blamed or applauded for changing crime and disorder
conditions.

This qualification is argued for at least three reasons. First, the level of victimization and crime
is determined more by economic and social conditions, by demographic characteristics, by culture
etc than by the effectiveness of police services.

Much conventional academic and political

wisdom holds that social development is the key to long-term crime prevention, by the
amelioration of employment, housing, education, health and other social conditions. 'These are
taken as noble social and political objectives in their own right, for which a welcome spin-off
is a long-term reduction in crime. But whatever the etiology of crime in terms of social,

9 •
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i.e., the non-operational goals or objectives - see DiIulio, 1993b.
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economic, political, cultural, psychological and biological factors, the police have only a
marginal, short-term impact on crime?'
Second, the police are not alone in providing a formal, governmental response to crime. Other
components of the criminal justice system share responsibility. For example, the criminal law
itself is designed to have a denunciatory effect and, therefore, a presumed deterrent impact, on
the behaviour of citizens. Public knowledge of court outcomes is also presumed to have a
general deterrent effect. And the correctional sector contributes to protection of society by
limiting the possibility of recidivism through containing, treating or otherwise managing
offenders. However, crime deterrence and prevention, as non-events, are extraordinarily hard to
prove because it is difficult to show that events would have otherwise occurred had the
intervention not been made. Only regular victimization surveys coupled with comparative studies
using contrasting deterrent or preventive tactics hold any hope for proving such effects."

•

Third, other elements of society respond to victimization "unofficially."

That is, other

mechanisms of social control provide a response, including private police and security, regulatory
enforcement, informal conflict resolution, mediation, etc. These and other responses occur in the
other institutions of social control, such as in education where violence in schools, under a zerotolerance policy, has been met with a continuum of response options ranging from class-room
conflict resolution to formal recourse to the police.

Because there are numerous lists of what constitutes the police role in society, we do not need
to review this debate. 12 However, the following is as useful a list as any:

1°

See, for example, Alpert & Moore, 1993; Wilson, 1993.

11

e.g., Skogan, 1994.

12

e.g., American Bar Association, 1972; Goldstein, 1977. However, some police goals are
too broad to be measurable, e.g., "doing justice", as suggested by Alpert & Moore, 1993.

•
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1.

Prevent crime:
Police are responsible for reducing crime through prevention, involving proactive
strategies of opportunity reduction and, to a limited extent, motivation reduction. They
also attempt to deter crime through various tactics such as "preventive patrol." The
desired outcome, expressed somewhat ambitiously in Robert Peel's terms, is the absence
of crime.

2.

Control Crime:
Police are responsible for responding to crime, usually using reactive strategies, including:
identifying crime directly and through reports from the public; apprehending, detaining
and arresting accused persons; gathering evidence and testifying in court; responding to
victims and their needs. The desired outcome is an efficient processing of cases and the
effective solving of crime incidents.

3.

Maintain civil order:
Police are responsible for maintaining public order, including vehicular traffic on roads,

•

and other public and private places, resolve conflict. The desired outcome is peaceful
public places.

4.

Provide information and non-crime services:
Police are responsible for responding to the immediate problem-related needs of the
community, including providing immediate assistance to those who are unable to care for
themselves. The desired outcome is a citizenry who are well informed about crime and
related social problems, are well connected to non-police services, and have ready access
to police and non-police emergency services.

5.

Foster feelings of safety and security:
Police are responsible for reducing the unwarranted levels of public conce

rn with crime

as a social problem and reducing unwarranted individual fears of being victimized by
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crime. The desired outcome is a citizenry who feel safe and secure in their homes, work
places, and streets.
These roles are seldom formalized as a legal mandate. Indeed, most legislation which gives the
legal status and authority to the police are silent on the police role. 13
While we need not be concerned as much here with how these roles are performed, nonetheless
there are at least two atiributes which distinguish policing from other forms of social control.
First, there is access to the legitimate use of force, a brute fact which underlies all police
interactions with the public. 14 Second, police provide a rapid-response, 24-hour availability of
police emergency services and an omnibus link to non-police services.

Even though the

authorized use of force and a rapid response capability may only form a small proportion of all
police services provided, they are a distinguishing feature of public policing. Indeed, they are
the sine qua non for the police role.
The police role is often characterized as being ambiguous and subject to a variety of
interpretations.

Part of the ambiguity is caused by unrealistic and contradictory public

expectations of the police. Public expectations of the police have led to two contradictory,
incompatible, double-edged, or even schizophrenic roles: as both green berets and as a peace
corps. The occasional need for hard policing backed up by force and an efficient para-military
organizational structure, largely conflict with the much broader, more routine role now
characterized by community policing. Despite this apparent incompatibility, there is widespread
agreement in academic and policing circles over the five main police roles. Support for this

By contrast, the Police Services Act of Ontario identifies community policing and crime
prevention as appropriate police roles.
13

14

•

Bittner, 1970, 1974; Goldstein, 1977; Klockars, 1985.
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listing is found in research on calls for police services I5 and in studies of police use of their
time. 16

Nonetheless, the debate continues. Some have concluded that, rather than as the authorized users
of force to maintain order, the police are knowledge workers because of the time spent on
managing information and writing reports, although how this distinguishes them from bureaucrats
is not yet clear. Others, including the New Left Realists, ask that - like fire emergency services the police should be kept in their stations until they receive a call for a "real crime emergency."
Yet this ongoing debate provides a healthy check on the police role, particularly when the
community policing philosophy draws police into a more widespread penetration of the
community.
EVALUATION FRAMEWORK FOR POLICE SERVICES

•

If we have agreed upon a set of roles for the police and on an appropriate philosophy, orientation
or approach to how they should be delivered, then we can establish the types of services that
would logically follow.

The ensuing list is for discussion purposes. Ideally, it should be

presented in a chart format which shows the links between each section. I7

1.

Objectives contained in the police role:

a. prevent crime
b. control crime

15 Reiss, 1971; Scott, 1981; Homick et al., 1990, 1991, 1993; However, the a priori use of
a list of roles when interpreting the data would cast doubt on the validity of that list.

Homick, et al. 1993.

•

17 See, for example, Homick et.al ., 1990, or Needle & O'Neill, 1980; and, for links between
goals, methods/activities and performance indicators, see Alpert & Moore, 1993.
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c. maintain public order

I

d. provide non-crime services and information
e. foster feelings of safety and security

2.

Strategies of community policing:
a. encourage community participation/engagement
b. solve community crime problems proactively

3.

Tactics for delivering services:
a. provide response to calls for service according to priority
b.

target

services

to

"hot

spots"

(places and

times)

and

"hot persons"

(victims and offenders)

e

c. engage in problem solving for similar incidents
d. facilitate community contact and police visibility: through different types
of patrol dedicated to same area (motor, foot, bicycle) and other forms of presence
in the community (e.g., storefronts/mini-stations/ community police stations),
depending on the environment
e.

facilitate

participation of the

community,

client and

other partners

in

problem identification, in priority setting, and in developing solutions and
assessing their impacts and success (e.g., through community/ neighbourhood/beat
consultative/liaison/ advisory committees, town hall meetings, volunteers,
reserve/auxiliary police, etc), and ensure their input is used
f. obtain ongoing feedback from

clients, community, partners, etc.,

on their

satisfaction with services

•
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4.

Organizational prerequisites for strategies and tactics:

a. decentralization of human and other resources (geographically to

clients

where required)
b.

decentralization

of

responsibilities

(delayering

and

dispersal, officer

autonomy, flexible shifts)
c. integration of generalist officers (patrol and' investigation) into teams
supported by a few specialist advisors and units, and with, continuity across §bifts

5.

Services/outputs provided to the public:

rapid response for emergencies such
events and incidents in progress

a. 24-hour,

as life-threatening crime

b. response to non-emergency calls for service based on priority
c. apprehension of criminals, laying of charges
d. evidence gathering for prosecution and - testifying in court, protection, • of the public, including victims and witnesses
- ft
e. solution of "hot spot" crime and disorder problems
•
f. involvement of the public in problem identification, priority setting and
problem solving processes
g. accessibility and visibility to the public
h. information and services and links to non-police services
i. order maintenance in public places, including vehicular- traffic
6.

Impactsloutcomes of service delivery:

Performance indicators or criteria include -
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a.

reduction

in

victimization

incidents for crime and

disorder problems

identified as high priorities by the client communities
b. reduced repeat calls for service from repeat addresses
c. overall increased reporting of crime
d. increased reporting of hitherto unreported incidents
e. increased reporting of information/intelligence by the
public
f. increased criminal cases solved or otherwise cleared
g. "hot spot" problems solved
h. increased and more accurate knowledge

of client community by police

officers
i. increased police-citizen contact
j.

more

accurate knowledge

of police and crime issues

by

the

public
k. increased satisfaction with the police by their clients (victims, witnesses,

•

offenders), the community they serve, and the public at large
1. increased police officer job satisfaction

7.

Efficiency measures:18

1.

human resources (officers

or

hours worked) allocated to

police

work (e.g.,

responding to calls, patrol, problem solving) as a proportion of total police human
resources
a. average response time to crime emergency calls under a target time as a
proportion of all crime emergency calls

These process and efficiency measures are included only to provide a contrast with the
impact measures.
18

•

Workshop On Evaluating Police Service Delivery

160

•

b. charges laid as a proportion of all victim incidents (from victim surveys)
c. charges laid as a proportion of all crime-related calls
d. charges cleared as a proportion of charges laid
e. changes in rates of officially reported crime
f. time spent on problem solving as a proportion of total work time
g. time spent on proactive police-citizen encounters as a proportion of total
work time

TYPES OF SERVICES
Having identified the types of services to be delivered and subsequently evaluated, there are
related issues to consider.

•

First, the services or outputs provided to the public as clients of the police (listed in section 5,
above) reflect a widening of the net for those police services demanded by the public and
legitimized under the community policing philosophy. Indeed, demands by the public and the
criminal justice system for different types of services appears to be completely elastic.
It could also be argued that much of the "dirty work" of the criminal justice system is filtered
down to the police, adding a further burden to the range of services required or work done. For
example, providing assistance to those in immediate need rather than connecting clients to
appropriate non-police social services expands police work. Court security and witness protection
services need not be provided by the police. As well, appellate court decisions and changes in
the criminal law to address crime problems seldom recognize the added burden to police work,
or the need for guidelines and training. 19 Finally, the definition of harm and, therefore, of
e.g., the proposed changes to the Canadian Criminal Code with respect to hate crime
require guideline and training for both police and prosecutors, while the Canadian Supreme Court
decision on Stinchcombe now requires that the police to copy all and every piece of evidence for
•

•

19
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victimhood is completely elastic, as claims to victim status are broadened beyond those ordinarily
covered by the criminal law.

LEVEL OF SERVICES
The level or quantity of services to be delivered must be established in relation to some standard
against which, any evaluation of services should be conducted. There are at least four possible
options,

1.

Formal equity:

Equity in the 'services delivered reflects a sense of distributive justice whereby every citizen
reCeives the same type and level of service." This respects the basic principle of delivering
services in an impartial and unbiased manner. Such an approach is laudable for largely reactive
types of services, particularly calls for service from the public. It should be noted, however, that
this assumes„all victims have an equal propensity to call the police for all types of criminal
incidents. Such an assumption can lead to inequities of "under policing" or "over policing." The
former dutcôme occurs when the need for these services is unmet relative to the actual level of

victimization rather than to the level of calls. Conversely, "over policing" is evident when
services are largely unnecessary, other than for reducing feelings of insecurity. Equity in the
delivery of police services must therefore be leavened with a recognition of the unequal
•

distribution of victimization. This step inevitably leads to crude worldoad measures for officers
and police agencies, ranging from calls for service per officer through to the police-population
ratio. Nonetheless, at least they show an attempt to allocate policing resources relative to the
need or demand for such services.

the defence, regardless of its usefulness, relevance, or admissibility.
0
2

For a discussion on equity, see Eck & Rosenbaum, 1994.
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2.

Need:

Given that the incidence of victimization as well as the types of harm done to persons and
property are not uniformly distributed across the proverbial flat plain and victims differ in their
inclinations to report incidents to the police, then some types of services are delivered on the
basis of need. Those types of services that are sensitive to victim non-response are largely the
proactive ones such as preventive or non-directed patrol. Levels of need for police services can
be identified through victimization surveys or, less accurately because of under-reporting, through
official crime statistics. Hence "equity" in the allocation of police services only

malces

sense

when measured against the level of need as indicated by baseline levels for each category of
victim incidents in each police administrative area or jurisdiction. This is a fairly complex and
challenging project and the experience for similar projects is not promising.

For example,

projects charged with identifying a minimal level of service that could ensure a reasonable degree
of public safety have been somewhat akin to the search for the holy grail.

3.

Wantslexpectations:

The demand for relatively fixed or declining levels of police services is increasingly becoming

•

open-ended, particularly when the demand is driven by fear of crime.

Perceived needs, or

"wants", can lead to over-policing and other inequities, especially when those demanding more
services are also more vocal, visible or powerful.

Underpolicing by comparative standards

may

result from minimal expectations for police services, such as by some Aboriginal communities
in remote areas of Canada. The wants of some citizens are satisfied by regular motorized patrol
while others expect foot patrol or intensive policing for particular problems such as street
prostitution. Unrealistic expectations for policing services also springs from a lack of information
over what is or should be the proper role of the police, with misconceptions often fuelled by
media portrayals of the police.

4.

Norms:

One refuge is to take a normative approach to the problem of the equitable distribution of police
services. This would involve comparative studies to identify

411)
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within broad parameters, such as cities and police agencies of different sizes. Targets or quotas
would then be allocated for levels of service. Criteria for effectiveness might include an increase
in the number of victim incidents reported to the police as a proportion of the level known
through victimization surveys.
All four approaches to the delivery police services have an impact on the degree of satisfaction
with the police held by users and potential users of their services.

QUALITY OF SERVICES
An examination of the quality of services delivered by police connects to management practices
associated with total quality management (TQM) or continuous quality improvement? Under
this approach to managing the quality of outputs, attention is paid to a number of aspects of
service delivery, including:
- respect for client definitions of their needs over "official" definitions;
- provision of rapid service (although according to priority);
- provision of courteous, respectful, honest and trustworthy style of delivery;
and
- emphasis on client satisfactions.
Measures, at least for the third aspect, include a decreased number of proven allegations of bias
or misconduct by police officers as a proportion of the total number of officers. Codes of ethics

A distinction is made here between the quality of services and what is known in Madison,
Wisconsin, as "quality policing." see Wykoff & Skogan, 1994.
21

•
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for police officers may define other areas of quality and provide one avenue for improving the
quality of services. n

RECIPIENTS OF SERVICES
Any evaluation of police services must identify the users and potential users of services,
including victims, offenders and witnesses, with variation by age, gender, ethnicity, socioeconomic status, and legal status (e.g., individual, corporate). Recognizing the different categories
of recipients of police services is important because of their varying needs and wants. For
example, elderly citizens may have fewer needs for most police services but require contact
because of comparatively stronger feelings of insecurity.
The question of a priority among recipients must also raised. One the one hand, there are those
who have the greater needs and expectations. On the other hand, there are those who have a
greater capacity to pay for privately delivered services, such as business corporations. As well,
there are those for whom crime is a cost of doing business, such as prostitution.

FOCUS OF EVALUATION
The response to the question of who or what is being evaluated becomes the subject or focus
of the evaluation, answering at the same time the question of "whose effectiveness?" In one
sense, this issue is a matter of organizational scale, although there are usually only two main
subjects of evaluation: the organizational level of the police agency and the individual level of
the police officer.

For some, the only appropriate level of evaluation is the micro-level of

individual officer or small organizational unit, a position taken on methodological grounds. As

•

22

e.g., Leighton & Normandeau, 1990.
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has been suggested, "the better approach to defming police goals and performance measures
involves thinking small and from the bottom up.""
For individuals, comparisons can be made between sworn officers, civilian employees and
volunteers or between ranks and specialities. However, at the organizational level, the focus may
be on comparing police units, including shifts and various organizational arrangements such as
tearns, and/or geographical areas. 24 The focus may be on the police agency itself or even go
beyond that to the criminal justice system generally or perhaps as it is found in a specific
community, or in terms of a local police-community partnership in community safety.
Evaluations of police chiefs may, however, be a surrogate for an evaluation of the organization.
Because the nature and scope of the crime problem itself varies between neighbourhoods and
cities, it is necessary to gather baseline data in each against which evaluations can be undertaken
of the effectiveness of police services. Where geographical units can be matched for nature and

•

scope of crime and victimization, comparisons can be made on the effectiveness of the same
services as well as on different strategies for delivering those services.

A related issue is the question of whether or not a police agency can be evaluated simply by
aggregating the performance outcomes of its constituent officers. After all, crime rates and

client, community, and public satisfaction with the police, are simply aggregations of individual
incidents and police responses.

23

Wilson, 1993.

24

For some intriguing suggestions, see Wilson, 1993.
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SOURCES OF DATA

Equally as important as identifying the focus of evaluation is the requirement for identifying the
full range of sources of information for evaluation purposes. This is particularly applicable with
respect to gathering data on satisfactions with police services. As noted, the focus or subject of
an evaluation includes, among others, individual police officers, police units and the agency as
a whole. For obtaining satisfaction data on each of these targets, the sources should be identified
by police clients (e.g., victims, witnesses, offenders, community, etc), non-clients (e.g., famil y.
media, the public), and police (officers,units,eghbordvlunts,cmie
management, chief, governing authority). An analysis of "who says what about whom" might
reveal conflicting satisfactions about police services between the deliverers and the recipients of
those services.
Because of the complexities of evaluating community policing, many evaluation studies rely

•

almost exclusively on the perceptions of service recipients, police and administrators with respect
to either or both the objectives of services and programs as well as the effectiveness of those
services and programs. 25 This is entirely appropriate for a client-driven service delivery agency.
However, there are a few drawbacks, as is discussed in the next section.

PRIORITY PROBLEMS

The delivery of services to various clients and types of calls for service raises the question of
"what services for what problems?" Services may be effective with respect to each call from the
public but how they stand in priority at an aggregate level is another matter. While there may
be a great deal of elasticity over the types and levels of services demanded by the public, police

25

e.g., The Vera evaluation of INOP. See Susan Sadd & Randolph Grinc, 1994.
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chiefs and police governing authorities establish policy priorities for the allocation of human and
financial resources. These include the criteria for differentially responding to calls for service.
For those police agencies operating under a community policing philosophy as a client-driven
public service organization, community input into crime problem priorities is sought on a regular
basis.26 The variety of possible input mechanisms ranges from town-hall meetings, ongoing
community neighbourhood or beat consultative and advisory committees, problem-specific policecommunity task forces, through to surveys and focus groups. These mechanisms provide a
reading of the seriousness of crime in the context of other social problems as well as a priority
ranlcing of local crime and disorder problems. There appears to be a great deal of consensus in
many neighbourhoods over what constitutes crime and disorder problems."
Evaluations of police services must assess the services against the criterion of whether they
address the crime and disorder priorities previously established. For example, if drug interdiction
is at the top of the list of crime and disorder problems for a police agency, then there should be
a demonstrable reallocation of police resources and services towards that objective. The
refocussing of police services should result in greater agency effectiveness with respect to that
problem over a particular period.
One drawback to having the local community - as police client - establishing policing priorities
is that focusing on locally driven expectations can steer the police towards "sandbox policing". 28
is, there is a bias towards local crime and disorder problems to the exclusion of non-local That

By contrast, in the more traditional police agencies, priorities are set through a top-down
process where problems are identified and prioritized by executive direction of the police
governing authorities or exclusively by the police chief.
26

•

27

see especially, Skogan, 1990.

28

Leighton, 1991.
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issues and solutions. At the exceme, locally-driven issues could lead to police-sanctioned
vigilantism.
Finally, a drawback to policing priorities being driven by political demand is that it can become
politicized to such an extent that whether or not police services are effective is largely irrelevant.
If, in an era of post-modern government and perhaps of "post-modern policing," those responsible
for delivering services holding the view that "nothing works" or that little can be done to
ameliorate a problem, may seek to manipulate public opinion into believing that the nature and
scope of the problem is not as severe as previously thought. For example, government or police
sponsored media messages are often designed to inform the public - "for their own good" - that
crime is not as bad as they think and that they need not be as fearful as they appear to be. In
these cases, police services would be seen as being highly effective in addressing crime.
CONCLUSION

This short paper has attempted to draw attention to some of the issues associated with evaluating
the effectiveness of police service delivery.

The mere listing here of impacts or outcome

measures is clearly not adequate for an analysis of their relative merits; nor does it do justice to
the wealth of experimentation with various measures attempted by researchers.

If there is only one conclusion or subject for discussion on the effectiveness of the services police
agencies deliver to their clients, then it is worth reiterating that evaluation studies must firmly
establish the police role and the services that follow from those roles. Within this broad context,
there are two main standards against which evaluations should assess the effectiveness of
services: against (a) the baseline of criminal victimization rates derived from victims surveys and
(b) the priorities for crime and disorder problems established by the police in partnership with
the community they serve. For the latter, the question remains over whether it is sufficient to
rely exclusively on the perceptions and satisfactions of the parties involved in the delivery of

•

policing services to their clients as to the effectiveness of those services.
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PROCESS OR PRODUCT?: PROBLEMS OF ASSESSING INDIVIDUAL
POLICE PERFORMANCE

By
ROBERT REINER
London School of Economics
Law Department
England

There is a gaping hole at the heart of debates about policing. What is good police performance,
and how can it be assessed? 'Throughout the now voluminous academic research literature on the
police which has burgeoned in Britain, North America and elsewhere in the last thirty years, this
has seldom been raised as an issue, let alone resolved. Fifteen years on, Herman Goldstein's
rather caustic comments remain apposite, for police researchers as much as managers: "The
situation is somewhat analogous to a private industry that studies the speed of its assembly line,
the productivity of its employees, and the nature of its public relations programme, but does not
examine the quality of the product being produced." (Goldstein 1979, p.243).
In the UK the present Conservative Government has stepped into this breach, driven partly by
its long-standing drive to secure "value for money" in all public services. This has been
intensified recently by the political predicament it finds itself in vis a vis "law and order", with
soaring crime rates and Labour unprecedentedly capturing public confidence on this issue with
its new realist policy of "tough on crime, tough on the causes of crime". Yet the way the
Government-appointed Sheehy Committee has rushed in where others have feared to tread
exposes the pitfalls of a crude, mechanistic approach to the question of assessing police
performance. Similar pressures of coping with rising crime during a period of cutbacks in public
expenditure have led to similar concerns with value-for-money and cost-effectiveness in most
other jurisdictions in recent years, not least Canada and the USA.
This essay will explore why the issue of assessing imdividual police performance has been
side-stepped by most researchers, in all countries where there exists a tradition of research on the
police. Is there anything about policing which renders it especially recalcitrant to definition, let
alone measurement, of good performance? Can there be a more satisfactory approach than the
Procrustean one exemplified by the Sheehy Committee which recently examined the issue for the
British Government? If so, what would be its lineaments? This essay necessaiily has the character
of an a priori exploration into largely virgin territory rather than a report of clear conclusions and
settled results. But it will attempt an analysis of a problem which lies at the heart of constructing
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satisfactory systems of police management and accountability. This is a vital policy and academic
problem for police policy-makers, managers and researchers in all countries.
The essay will consider the following particular questions: a) Why has police research largely
slcirted around the issue of good individual police work, and how it can be assessed? b) The
implications of the mainstream body of Anglo-American research on policing for the definition
and assessment of good police work. c) The implications of conceptions of the goals of policing
for criteria and methods of assessment. d) A discussion of some of the existing attempts to assess
the attainment of the diverse goals of policing. e) A case-study of the recent Sheehy Committee
approach in England, as an object-lesson in how not to go about the business of individual police
performance assessment. t) Some tentative conclusions about .how the task can be approached.
a) Police Research and Performance Assessment: Explaining an Absence

•

Why has police research for the most part ignored the question of how individual police
performance can be assessed for its quality? The answer lies in examining the various
problematics which have animated police research in the past. Some years ago I suggested that
in Britain at any rate the development of research on policing went through a number of distinct
stages (Reiner 1989, 1992a and b). Similar phases can be discerned in police research in North
America (Rumbaut and Bittner 1979, Reiner 1994a). The earliest, the "celebratory" stage
prevalent up to the mid-1960s, was concerned to identify the qualities of what was assumed to
be a successful British style of policing, achieving effective and legitimate peace-keeping. Whilst
concerned with "good" policing rather than bad, it was directed at describing and explaining it
not raising the reflexive issue of how it was to be assessed.
During the 1970s and 1980s there were two succeeding phases of increasingly critical analyses
of policing, which I called the "controversy" and "conflict" stages respectively. The first was
associated with the birth of systematic empirical research on policing, and did much to advance
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understanding of police organisation, culture and the exercise of discrètion. In policy terms it was
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above a ll concerned with the analysis of police deviation from the rule of law, and how this
could be regulated. The "con fl ict" stage was characterised by a more stnicturalist and radical
analysis identifying the roots of police practice not in the culture or micro-interactions of the
rank-and-file police world but in the place of the police in the state apparatus. Police malpractice
was better understood as "organisational" rather than individual deviance, as an influential
Canadian collection of essays argued (Shearing 1981). The focal concern in this perspective was
the construction of adequate channels for democratic accountability of the police organisation.
Until relatively recently most academic research and theorisation about policing has been
within one of these two critical problematics. The question of assessing police performance is
central to their conce rn s, but in an oblique way. They are dominated by the issue of police
malpractice and the barriers to its regulation. The central issues are the autonomy of the police
organisation as a whole from effective democratic policy-setting, and the largely unfettered
practical discretion operated by the rank-and-file because of the inevitable low visibility
shrouding everyday police work. It was these anxieties which animated police research in Britain
and North America during its formative years (Reiner 1994a pp. 707-715).

41)
The mainstream of Anglo-American empirical research on the police, concerned above all with
the problem of police malpractice, conceived of the issue of individual performance assessment
primarily in negative terms. It was directed at identifying the barriers to monitoring of police
deviance, and how these could be eliminated. In practical terms this meant systems for
safeguarding suspects against the improper exercise of police powers, and of effective complaints
and legal mechanisms for rectifying grievances, which remains an issue in all jurisdictions
(Goldsmith 1991). Defining and assessing good individual police performance was outside the
field of concern.
In recent years this has ch an ged, with the rise of new "managerialist" approaches in
Government and the police service, and the conversion of much (but by no means all) of British
and North American radical criminology to a new "realism" (MacLean and Milanovic, Young
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1994). Both managerialists and new left realists are concerned with achieving the delivery of
effective police services, and not only with regulating malpractice. However, from the point of
view of constructing adequate means of assessing individual performance, managerialists and left
realists alike dodge the thorniest problems. Each adopts a very restricted conception of the police
role, concentrating almost entirely on the crime control function. The British Conservative
Government has made this explicit in its 1993 White Paper on Police Reform: "The main job of
the police is to catch criminals" (Home Office 1993, p.4 para.2.2). This objective underpins the
whole structure of its current policing policies, as we will see below. For their part, the left
realists have specifically espoused a "minimalist" conception of the police role, focussed
exclusively on law enforcement (Kinsey, Lea and Young, 1986 Chap.9).
This new found enthusiasm, at different parts of the political spectrum, with accentuating the
positive in policing rather than just eliminating the negative has concentrated on questions of
crime control. The problems of finding adequate indices of force or individual performance in
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crime investigation are thorny enough (Audit Commission 1993). However they pale into

insignificance when compared with the problems of assessing peace-keeping or service work. Yet
most research, as well as - until the British Government's recent change of tack - most policymakers, have concurred in seeing peace-keeping as the paramount police role.

The traditional view of the British police model, influentially rehearsed not many years ago

by Lord Scarman (Scarman 1981), saw its virtue as lying precisely in the prioritisation of peacekeeping - "the maintenance of public tranquillity" - above strict law-enforcement This conception
of policing, usually flying under the banner of "community policing", has become increasingly
influential as an ideal around the world, but especially in North America (Skolnick and Bayley
1988). However it raises the most acute problems for specifying, let alone measming, "good"
performance.

Thus we see that the question of defining and assessing the performance of individual officers
has not be,en an issue for almost all approaches to research and policy which have been
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influential in recent times. These have either been concerned primarily with rendering the police
accountable with respect to wrongdoing, or have focussed primarily on crime control only. With
some notable exceptions (Muir 1977, Bayley and Bittner 1984 which will be considered below),
the assessment of the quality of individual performance in the most common types of police work
remains a lacuna in research.

b) Police Research and Performance Assessment:
The Mainstream
The picture of routine police work built up by the mainstream research literature over the years
has implications that the core activities of the police (notably routine patrol) are particularly
recalcitrant to efforts to define or assess its quality precisely. In this it is congruent with the rankand-file police culture which has been the focus of much of its analysis.

From its inception research on the everyday activities of police officers, especially the patrol
officers who are the majority of personnel (cf. Tarling 1988), has stressed the special difficulties
facing attempts to define, assess and regulate police work (See the summaries in Reiner 1992a
Chaps. 3 and 4, 1994a). They include the diffuse functions the police are called upon to perform,
the high discretion inevitably afforded the street-level operatives, the low visibility of decisions
to organisational (nominal) supervisors, the unpredictable danger encountered which militates
against after-the-event second-guessing of split second choices, and the inherently conflict-ridden
character of most of police interventions making a consensus on the "right" outcome or manner
of handling any interaction a matter of perspective. These findings have been repeated in research
in Britain, North America and elsewhere, suggesting it is not a parochial and contingent
phenomenon but bound up with the exigencies of policed contemporary urban societies.

•

Workshop On Evaluating Police Service Delivery

179

•

These qualities of police work create a traditional culture within the organisation which is
fiercely protective of autonomy and discretion. Assessment of "good" work is something which
can only really be done by the seasoned professional, with experience of the difficult, ambiguous,
unpredictable, messy, often intractable nature of many of the problems tackled.
The problems facing evaluation of police performance which the Anglo-American research
literature suggests are really of three inter-related ldnds. First the circumstances of routine police
work create substantial practical problems for any post hoc assessments of encounters. This arises
from the necessarily dispersed nature of patrol work and indeed many aspects of crime
investigation. The low visibility of everyday policing creates an inevitably wide practical
discretion whether or not this is regarded as legitimate or desirable. This bedevils attempts to
regulate policing, whether these are concerned to control potential malpractice through complaints
systems and the like, or to ensure effective crime control or service delivery. Thus the first
problem is the practical one of establishing what happened in incidents with no objective record
without having been there.

Low visibility would not matter so much if most police work had clearly definable, visible and
measurable outcomes or products. However, many of the disputed but crucial aspects of police
work, for good or bad, concern issues of process not product, how the task was done rather than
what discernible outcome (if any) there is. Crime control work does lend itself more readily to
assessment, because successful investigation has a clear end-product - the detection of an
offender, and prevention activities should produce a discernible drop in offending. The difficulties
of measuring either end-product are legion, and will be discussed later. However, they pale into
insignificance compared to the problems of assessing the quality of service or peace-keeping
work. The only conceivable end-product is a counter-factual: the avoidance of disorder which
would have occurred but for the police intervention. Assessments of quality must rest on
evaluations of the process, the way an encounter is handled, rather than its product or outcome.
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How can the quality of a process be ascertained after the event? The ideal would be a
continuously running videotape recording all encounters from all possible vantage points. Short
of this we are forced to rely on partial records (audio-tape, paper forms), or the accounts of
participants or witnesses, which are themselves partial in the double sense of being both
incomplete and biassed from a particular perspective.
In interpreting such accounts to arrive at an assessment of police performance in an encounter
we run up against the third distinguishing characteristic of routine police work which makes its
evaluation peculiarly problematic. In all private enterprise organisations and most public services
there is one party whose viewpoint is uniquely privileged: the recipient of the product or service the customer or client. They are the intended beneficiary of the activity and their assessment of
the quality of service is the bottom-line. Policing is unique in the nature of the prime service it
offers: peace-keeping, the regulation of conflict by a variety of means but with the ultimate
resource of legitimate force (Stephens and Becker 1994). As the popular UK TV police series
The Bill recently put it in an episode tide: "Force is part of the service". Policing is largely about
conflict so there is inevitably a multiplicity of viewpoints with none being inherently privileged.
Deciding which account to believe is to take a partisan stance in a controversy. Policing. the
police, like policing itself, is an exercise of power rather than objective reason. The relativism
of the Bob Dylan line "You're right from your side and I'm right from mine" applies to most

policing situations. Thus the most intractable problem confronting the construction of systems
for police performance assessment is the inescapably political character of most police work,
rendering the criteria for evaluation essentially contested concepts. The police, in short, are
"streetcomer politicians" (Muir 1977).

0 The Contested Goals of Policing
Police performance can only be assessed in relation to particular goals and criteria of success.
However, deciding what the objectives and priorities of the police should be is (as the previous
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section concluded) inevitably a contested, political matter. This suggests that there cannot be any
definitive, once-and-for-all-time statement of the goals of policing. Ultimately specifying these
has to be the prerogative of democratic processes of governance, and alter to reflect shifting
balances of public opinion as registered by elections.
However in the British tradition of policing (which has been the dominant influence in the
USA, Canada, Australia, and most other common-law countries) there has over the last couple
of centuries been a fair degree of consensus about the basic objectives of policing. Often labelled
"policing by consent", a number of authoritative statements from official commissions of enquiry
and the like have echoed the fundamental approach articulated first in 1829 for the new
Metropolitan Police in London by Sir Robert Peel and the first two Commissioners, Rowan and
Mayne. (I have traced the conditions of emergence of this tradition in detail in Reiner 1992a
Chaps. 1 and 2). Until the last couple of years (when the present British Government has
attempted to substitute a much narrower conception of the police mission) there has been no
significant dissent arnongst policy-makers (although the rank-and-file police culture has always
espoused a different idea of what is "real" police work.
This traditional conception of the purposes of policing has been neatly summed up in the 1991
Statement of Common Purposes and Values issued by the Association of Chief Police Officers

(ACPO) in conjunction with the other staff associations. This unprecedented attempt by the police
staff associations to develop an explicit mission statement was a reaction to a perceived loss of
popular support and legitimacy for the police over a number of years. It amounted to a "Back
to the Future" approach, reinvolcing in modern terms the principles attributed to the tradition
Peelian British police model. This was also the approach taken a decade earlier by Lord Scarman
in his Report on the Brixton Disorders (Scarman 1981) which became the politically correct
orthodoxy for the Home Office and the police elite in the 1980s (Reiner 1991 Chap.6).
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The 1991 "Police Service Statement of Common Purposes and Values (England and Wales)" there is a separate but similar text for Scotland - is the most explicit official rendering from
within the police of their own conception of their mission. It reads in full:
"The purpose of the Police Service is to uphold the law fairly and firmly: to prevent crime;
to pursue and bring to justice those who break the law; to keep the Queen's Peace; to protect,
help and reassure the community: and to be seen to do all this with integrity, common sense and
sound judgement.
We must be compassionate, courteous and patient, acting without fear or favour or prejudice
to the rights of others. We need to be professional, calm and restrained in the face of violence
and apply only that force which is necessary to accomplish our lawful duty.

•

We must strive to reduce the fears of the public and, so far as we can, to reflect their priorities
in the action we talce. We must respond to well-founded criticism with a willingness to change."
The Statement of Common Purposes and Values is a re-articulation of the traditional British
police idea in which a single organisation is responsible for a range of functions - crime
prevention, law enforcement, peace-keeping and order-maintenance, and a diffuse service role "to
protect, help and reassure the community". In a comparative perspective the British police have
been unique in combining this omnibus mandate in a single organisation. However, over the last
century a complex bureaucratic structure of internal specialisation has developed, with particular
units and departments concentrating on aspects of the overall task.

D1 Measuring Goal-Attainment

The degree of diffiCulty in assessing individual police performance varies according to different
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tasks and specialisms. Crime prevention activity is of three basic kinds. The original Peelian
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conception was that the police would prevent crime by regular uniform patrol deterring would-be
offenders by their actual or expected intervention - a scarecrow function. This cannot be
evaluated at the individual level as the role is basically just to provide a visible presence. In
recent years this scarecrow concept has been augmented by two further more proactive styles of
prevention (in addition to the detective role which is intended to prevent crimes through actual
or potential apprehension of offenders cf. Bottoms 1990; Pease 1994). The main contemporary
conceptions of crimè prevention are: target-hardening and other forrns of situational crime
prevention; and community prime prpvention. 4uational crime prevention efforts by the police
tend to be located in specialist departments. The officers in these offer expert advice on
hardening potential targets of crime by recommending forms of security equipment etc.
Community crime prevention projects initiated by or involving the police are normally aspects
of a broader community policing style. They involve a variety of activities to provide facilities
for potential offenders (especially young people) to engage in legitimate activities, to enlist
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citizen co-operation in such projects. a's Neighbourhood Watch or volunteer patrols, or various
types of multi-agency co-operation su' ch as Police-Schools Liaison schemes. Assessments of such
activities at an organisational level are possible by rigorous before and after testing of the impact
of such schemes attempting to hold constant other significant variables as much as is possible.
Evaluating individual performance by output measures cannot be done meaningfully since it is
likely that any one officer's effect on any indicators of crime will be minimal. Thus individual

crime prevention performance measures are usually of an input ldnd: how many homes have been
advised by a specialist crime prevention officer? How many Neighbourhood Watch Schemes has
a community constable initiated? Tangential as these are they are probably the most that can be
achieved.

The area of individual performance where the most work has been done to develop means of
measurement is crime detection. The politically most significant index of police work remains
the clear-up rate, although the pitfalls which vitiate it to a point of virtual meaninglessness have
long been known to policy-makers, police and researchers alike. Yet in England at any rate the
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regular publication by the. Home Office of the clear-up rates for each police force area remains
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a source of pride to those who appear relatively successful whilst the losers resort to plausible
but politically rather ineffective arguments about the inadequacies of the figures.

The problems of the clear-up rate are evident. The numerator, crimes deemed to have been
"cleared up" is vague and subject to considerable massaging of the figures by police, as crimes
can be claimed to have been cleared up on evidence falling far short of what is necessary for
prosecution let alone conviction. The denominator, the number of crimes "known to the police",
is subject to all the well-known problems of official crime statistics as measures of offending
(Maguire 1994). The ratio between the two can vary for reasons other than shifts in the quality
of poliée investigative work. The most obvious is that if recorded crime rates increase relative
to police numbers and resources (as they have for the last four decades) than the clear-up rate
necessarily falls, ceteris paribus, even if police efficiency is stable or improving.

Apart from technical limitations the clear-up rate is highly vulnerable to police massaging to
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achieve apparent improvements, either by tactics to accumulate meaningless clear-ups such as
prison visits to convicted offenders in order to bargain favours for confessions, by "cuffing"
crimes reported to the police in order to keep the denominator of recorded crime low, or by
concentrating on crimes which are 100% self-clearing such as vice offences where offenders are
detected simultaneously with the discovery of the offence. In recent years a series of scandals
about police massaging of figures have surfaced in the UK. The most notorious occurred in Kent
where it was revealed that detectives would engage in corrupt practices such as sitting in cafes
noting the numbers of passing cars, record them as reported stolen, and then some time later
claim they had been recovered, whilst the unsuspecting owner remained blissfully unaware of
their supposed victimisation. Research has shown that such tactics are just the revealed tip of a
subterranean tradition of playing the numbers game (Young 1991 Chap.5).

During the later 1980s much attention was given to the development of more adequate
performance measures for police work, above all by Her Majesty's Inspectorate of Constabulary
(Weatheritt 1986, 1993) and the Audit Commission (Audit Commission 1990, 1993). Whilst
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trying to develop indicators of non-crime work as well, most attention was given to improving
upon simple clear-up rates as indices of investigative performance. The Audit Commission
pointed to the desirability of relating clear-ups to the number of police rather than the crime rate,
as well as tightening the criteria for counting clear-ups and assessing the degree of skill required
for various types of crime cleared-up. Despite the development of more sophisticated matrices
of performance indicators for assessing police work for the regular reviews by HMI and other
internal purposes, the clear-up rate remained the most significant politically.
In the early 1990s a number of reforming chief constables attempted to clean-up the way their
forces processed their crime figures, most prominently Paul Condon when he was in Kent prior
to his elevation to the Commissionership of the Metropolitan Police. Whilst acquiring reputations
for professionalism which did not hurt their careers such chiefs paid the price of an apparent
decline in clear-up rates. In the last couple of years the Government's package of reforms aiming
at a more "business-like" police force have restored to pre-eminence the numbers game in its
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most simple-minded form, with proposals to develop league tables with crime, clear-up rates and
response times as the key variables.

Given the sanctions contained in the new employment conditions recommended by Sheehy,
police officers at all levels will have to concentrate their minds and activities on doing well on
these figures, or suffer financially and perhaps even lose their jobs. We will back to the numbers
game with a vengeance. The last year's crime figures indicate this may already have started to
happen. The officially recorded crime rate showed an all-time record drop of 6%, duly celebrated
by Ministers as a triumph for their get-tough law and order policies. However, the British Crime
The popular comedian Ben Elton did a sketch which vividly punctured the pretensions of
league-tables for police performance. "If I get mugged in Kilburn High Road (an inner-city
London area)", he mused, "can I ring up Devon and Cornwall and say 'I hear your detection rate
is ace, please come and help me!' Who are these league-tables going to help? Only the villains!
I can see them reading them every week and saying 'Look Reg: Sussex's clear-up rate has gone
down this we,ek. Start up the motor we're off to Brighton!'"
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Survey showed a continuing rise in victimisation. The main explanation of the discrepancy was
that the proportion of offences reported to the police by victims had declined, but so had the
proportion of reports which were recorded by the police. A plausible hypothesis is that the
increased salience of declining crime levels and improved clear-up rates to individual officers as
well as the police organisation as a whole has led to a revival of "cuffing" to boost the figures
purporting to measure performance.
With regard to crime work far more sophisticated measures than crude crime and clear-up
rates have developed, even if current Government policy involves a renaissance of the simplest
figures. However, the saine cannot be said of non-crime work, in particular peace-keeping.
Although the Audit Commission and HMI are acutely aware of the need to measure the full
range of police work, and have done much to develop indices of performance across the range
of activities (Weatheritt 1993), these still have two crucial limitations. First, ail the effort to date
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has been on developing indices of force rather than individual performance. Second, even in these
terms most of the indicators are of forms of input, not the quality of the process or outcome of
police activity. For example, as measures of response to public calls the indicators used by HMI
include the proportion of calls responded to within given target times and the number of
accidents en route. The only outcome measures are based on surveys of public satisfaction. Given
the problem mentioned above that most police encounters involve someone being policed against

expressed satisfaction of people calling the police is only a partial indication of the quality of
policing.
The few examples in the observational literature on police patrol work which do attempt to
tackle this problem indicate the daunting complexity of defining yet alone evaluating good quality
peace-keeping. A neglected work, but the first to attempt an analysis of the characteristics of
good policing was William Ker Muir Jr.'s Police: Streetcorner Politicians (Muir 1977). This was
based on closely detailed observation of twenty eight patrol officers in a US city. Muir sees the
essence of police work as the use or potential use of coercive power to maintain the peace in a
variety of situations of interpersonal conflict. (Although Bittner's work is not explicitly referred
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to by Muir, his conception of policing has clear affinities to the perspective developed in Bittner
1974, which has been very influential in the research literature). The quality of an officer's
handling of encounters is attributed to how he copes with the "paradoxes of coercive power".
The good cop, argues Muir, has to develop two virtues. "Intellectually, he has to grasp the
nature of human suffering. Morally, he has to resolve the contradiction of achieving just ends
with coercive means" (Muir 1977 pp.3-4). The cop's intellectual vision may become "cynical",
defined as having a dualistic vision of people as "us" vs. "them", and being fault-finding and
individualistic. The good cop, however, is one who is able to develop a "tragic" vision, seeing
all mankind as of one unitary substance and potential moral value, regarding action as complexly
produced by chance, will and circumstance, and recognising the important but fragile nature of
human interdependence. Moral understanding may be "integrated" i.e. able to accommodate the
exercise of coercion within an overall moral code; or "conflictual" where it creates guilt because
it is not related to basic moral principles. Combining both dimensions produces a foudold
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typology of police officers: the "avoider" (cynical perspective + conflictual morality) who tends
to shirk duties; the "reciprocator" (tragic perspective + conflicted morality) who hesitates to use
coercive power even when it is appropriate; the "enforcer" (cynical perspective + integrated
morality) who acts in the heat of conflicts with violence and without understanding the need for
appropriate restraint; and the "professional" (tragic perspective + integrated morality) who is the
"good" cop, able to handle coercive force when it is essential and unavoidable, but also able to
exercise discretion suitably adjusted to a sensitive, compassionate and wise assessment of
characters and circumstances. He is capable of deploying violence where necessary in a
principled way, but is adept at verbal and other skills which enable solutions to be achieved
without coercive force whenever possible. Muir's analysis is subtle and insightfully illustrated
by detailed interpretations of observed incidents. It underlines the complexity of assessing
individual peace-keeping performance. Far from being measurable by some unambiguous
indicators, the argument implies that the "good" cop can be identified only by a searching viva
in moral philosophy!
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The study which most explicitly attempts to analyse head-on the necessary ingredients for
specifying and identifying the quality of patrol work in a more practical way is by Bayley and
Bittner (Bayley and Bittner 1984). Bayley and Bittner argue convincingly that "only by
developing canons for better/worse, proper/improper, more/less useful patrol action can policing
become truly professional" (ibid. p.56). However their detailed analysis of the complex
ingredients of decision-making in a couple of routine and commonly occurring police
interventions (domestic disputes and proactive traffic stops illustrates the formidable obstacles
to formulating adequate measures of sldll. The steps undertaken by a patrol officer dealing with
an incident can be divided into three broad stages, Bayley and Bittner argue: contact, processing,
and exit (ibid. p.56).
Better or worse ways of dealing with each can be discerned, and each in turn is analysable in
terms of a set of decision points. They claim that at "contact in domestic disputes, police may
choose from at least nine different courses of action. As one would expect, these serve by and
large to establish immediate control over events, to shift the axis of interaction from the
disputants to the officers. The possible courses of action are: to listen passively to disputant(s),
verbally restrain disputant(s), threaten physical restraint, apply physical restraint, request
separation of disputants, impose separation on disputants, physically force separation, divert
attention of disputants, or question to elicit the nature of the problem." (ibid. p.45). In processing
the encounter patrol officers face at least eleven other detailed tactical choices which are
elaborated by Bayley and Bittner, and another eleven or more alternative options can be discerned
in the way officers handle the exit from such disputes (loc.cit. A vivid illustrative analysis of
the subtle process of dealing with one such case is found in Chatterton 1983). An almost equally
formidable list of tactical choices are discerned in their analysis of traffic stops: ten at contact,
seven at processing, and eleven at exit. Experienced patrol officers will argue fiercely about the
best way of handling these situations, and whilst they might shelter behind the mantra that
"experience" teaches what works best there is really minimal basis for such claims. However this
applies a fortiori to the imposition of rules and procedures from above, or outside the

Workshop On Evaluating Police Service Delivery

189

•

organisation, which are not grounded in the disciplined testing and rigorous evaluation of recipe
knowledge.
What Bayley and Bittner's an alysis of the complexity of routine patrol discretionary decisionmaidng illustrates is that we are only in the infancy of being able to identify the elements of
police work in detail. This is nonetheless the essential pre-requisite for developing adequate
specifications and assessments of the quality of individual police work. The hazards of
proceeding without such a knowledge base are illustrated by the recent British experience of the
Sheehy Committee which will be discussed in the next section.

e) The Sheehy Inquiry Into Police Responsibilities and Rewards: A Cautionary Case-Study
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Throughout the 1980s and early 90s two contradictory pressures have formed the Conservative
government's policing policies, and their shifting weight accounts for the twists and turns in this.
Commitment to a tough stance on "law and order" was an important ingredient of Mrs Thatcher's
electoral victory in 1989, and this included as its centrepiece the strengthening of police
resources, numbers and powers. This was always in tension with the government's overall
conce rn to limit and tightly regulate public expenditure. The general policies intended to achieve
"value for money" in public services was applied to the police in principle as early as Home
Office Circular 114 of 1983 on Manpower . Effectiveness and Efficiency in the Police Service
(Reiner 1992a pp.241-2, 258-9). However the tough "law and order" approach prevailed over the
economising drive until the late 1980s.
The continuing rapid rise of recorded crime rates coupled with the expenditure demands of
expanding police strength prompted a U-turn after the mid-80s, with an espousal of more
pragmatic policies centred around a variety of notions of crime prevention, encompassing both
target-hardening and community policing (Reiner and Cross 1991). When this in turn failed to
stem the apparently inexorable rise of crime rates, a new tack has developed since the early
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1990s, under the two most recent Home Secretaries, Kenneth Clarke and Michael Howard. This
is essentially a synthesis of tough "law and order" policies under the slogan "punishment works",
with a package of police reforms.
The aim of the "reforrn" package is to streamline the police function by concentrating it on
catching criminals as the over-riding priority, and delivering this efficiently by running the
organisation on "business-like" lines (Reiner and Spencer 1993; Reiner 1994a pp. 751-5). The
elements are contained in a variety of sources: the Sheehy Committee Inquiry Into Police
Responsibilities and Rewards (Sheehy 1993); the White Paper Police Reform (Home Office
1993); the Police and Magistrates' Courts Act 1994 which includes many of these proposals
(albeit in attenuated form because of a savage mauling in both Houses of Parliament but
especially by a number of former Conservative Home Secretaries); as yet unconcluded behindthe-scenes collective bargaining at the Police Negotiating Board; and an ongoing internal Home
Office Review of Core and Ancillary Tasks (see Reiner 1994b for details). 2
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A central plank of the programme is to try and enhance the performance not only of police
organisations as a whole but of individual officers (of all ranks and specialisms) by introducing
market disciplines and private enterprise management principles. The Sheehy Inquiry was the part
of the package concentrated on this. The Inquiry was set up in July 1992 and reported in June
1993. Its terms of reference were to review the rank structure, remuneration and conditions of
service of the police, and to recommend changes "to ensure:
rank structures and conditions of service,

which reflect the current roles and

responsibilities of police officers;
enough flexibility in the distribution of rewards to ensure that responsibilities and
performance may be properly recognised in changing circumstances;

2 The Police Foundation in conjunction with the Policy Studies Institute have also set up an
Independent Committee on Police Roles and Responsibilities to provide an independent voice in
the debate cf. Newburn and Morgan 1994.
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remuneration set and maintained at a level adequate to ensure the recruitment, retention
and motivation of officers of the right quality" (Sheehy 1993 p.1).
The essence of the re,commendations which resulted was to accomplish the efficient delivery
of police work by subjecting it to market disciplines. All officers were to be placed on fixed-term
contracts, and regular pay increases on an incremental scale were to be replaced by a system of
performance-related pay (PRP). This aroused a storm of protest, above all from the police staff
associations. The campaign by the Police Federatio*n (the rank-and-file quasi-union) was the most
vocal and high profile. Its centre-piece was a highly publicised mass rally at Wembley Stadium,
which was addressed by representatives of ACPO, local government associations, and the
Opposition parties. The protests by chief officers (individually and through ACPO) and
superintendents were slightly more muted, but nonetheless unprecedented as a public
condemnation of Conservative policies by senior police spokespersons.
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The campaign gained much public and political support, and the beleaguered Home Secretary
Michael Howard has attempted to emphasize' the extent to which he has departed from the strict
Sheehy package. However its essence remains largely intact, and the police are undoubtedly being
subject to a reorganisation of conditions of service which can be called "ghost of Sheehy".
Fixed-term appointments are being introduced for all senior ranks, and a system of PRP is being
thrashed out at the Police Negotiating Board. Thus the pay of all officers, and the job security
of senior officers, will depend on achieving precisely defined objectives as measured by a
battery of indicators, largely emanating from the Home Office.

The heart of the Sheehy proposals was an elaborately constructed scheme for assessing
individual police performance for the purpose of determining appropriate levels of PRP. These
are set out in detail in Chapter 6 and Appendix XDC of the Report. In essence each officer would
be subject to annual appraisal leading to placement in a ranked grid in terms of five performance
categories ranging from "outstanding" to "unsatisfactory" (Sheehy 1993 p.58). Pay levels would
depend upon this performance measure, together with the results of grading: the scope of the role
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performed by the individual; the degree of difficulty of the "policing circumstances" worked in
(e.g. inner-city vs. rural location etc.); and the particular experience and skills relevant to the role
which the individual had acquired (ibid. p.43). There was much controversy about the problems
of assessing each of these elements in any objective way, but the performance assessment
component was widely regarded as the most problematic.
The Sheehy recommended scheme illustrates the problems of individual police performance

assessment almost by a reductio ad absurdum. There is a complex structure of apparent
objectivity and scientism. An elaborate grid has to be completed by assessors, with the
individual's agreed objectives specified as well as their attainment in terms of nationally and/or
locally specified indicators of the "principal accountabilities" (the "main enduring tasks"
associated with each role in the organisation). It is accepted that the summary of the individual's
competence overall cannot be a simple mechanical scoring of the individually measured items
but must be produced by the line manager in "narrative form" (ibid. p.57). Nonetheless the
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objective of the exercise is to produce an unambiguous single overall performance rating (loc.cit.)

which will determine the individual's level of pay.
What the presentation almost covers over is the inescapably subjective element in evaluating
the quality of work in the core function of policing, peace-keeping patrol work, for reasons
elaborated in the preceding section of this paper. In the end, however, this is implicitly conceded

by the Sheehy Report itself. Thus Para.6.39 states that line managers should "not be constrained
by any pre-defined weighting. In a very results orientated role, performance in terms of objectives
and principal accountabilities might carry a heavier weighting than in a role where the way things
are done is more important" (ibid. p.57). In other words whilst there may be a relatively clear
and measurable end-product for some parts of the police organisation (e.g. traffic, much internal
administration, and perhaps most importantly crime investigation), for much police work (notably

peace-keeping) it is the process not the product which is crucial. This would seem to drive a
coach-and-horses through any rigid scheme of individual performance assessment such as Sheehy
proposed.
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The lesson of this cautionary tale is two-fold. The introduction of any such scheme to enhance
individual and/or group accountability will be likely to encounter the understandable opposition
of occupational interest groups and this requires delicate political handling. However, this will
be fatally incapacitated to the extent that the scheme does not aclmowledge fully the complexities
and ambiguities of most routine police work, as demonstrated by the observational research
literature discussed earlier. As stated earlier the portrait of police work and culture painted by
North American researchers is broadly analogous to the British data. The lesscins of this negative
object lesson provided by the present British governmenes reforms ought to be heçded in the
USA and Canada as well, where similar political and fiscal pressures might tempt policy-makers
down similar paths.

f) Conclusions

•

Assessment of individual police performance is not only desirable as the atomic basis of
democratic accountability, but is inevitable. De facto, it is continuously going on, formally when
management make personnel decisions about commendations, complaints, sliscipline, selection
and promotion; and informally in the culture of the rank-and-file police themselves and the
approval or censure accorded colleagues and their actions.
What the preceding arguments have underlined is the complex character of such judgements,
and the largely subjective and systematic basis on which they are made. Whilst some aspects of
police work may lend themselves to relatively precise assessment in terms of an end-product, the
most common police activities can only be evaluated in terms of the quality of the process
involved. Because they are largely about conflict regulation there will inescapably be competing
viewpoints about the criteria for evaluation. Thus assessment can never be on a precisely
calibrated scale, such as Sheehy attempted. Such efforts can only be counter-productive, arousing
rank-and-file opposition and to the extent they are backed up by inescapable sanctions, diverting
energies into manipulating the figures rather than doing effective work. Even in relation to work
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with an end-product like crime detection, assessment requires some estimation of the difficulty
of particular tasks, the "value-added" by the officer's slcill and effort, not just whether there was
a "result".
Thus evaluation of police work involves inescapable value and qualitative judgements. It
cannot be sensibly aimed at constructing a continuous calibrated scale such as would be required
for finely-tuned PRP schemes such as Sheehy's. At best all that could be reasonably aspired to
are allocations of individuals into very rough and crude categories: Outstanding achievements
and/or potential, broadly satisfactory, totally unacceptable. However for most practical purposes
this is all that is needed: in order to make the crucial and unavoidable management decisions
about who must be sanctioned negatively or positively, who must be fired or otherwise
disciplined, who merits selection for particular tasks or promotion.

The way forward requires some moves by police policy-makers and managers, and by police
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researchers. The former will have to abandon the private enterprise chimera of precise payment
by performance. The latter will have to take forward the pioneering work of Muir, Bayley and
Bittner in the USA, and others elsewhere, and develop the understandings of what precisely is

entailed in good police performance.
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EVALUATING SERVICE DELIVERY OF POLICE AGENCIES:
SUGGESTIONS FOR FOCUS AND STRATEGY

By
JEROME E. McELRO Y

Executive Director
New York City Criminal Justice Agency
New York, N.Y.
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In July of 1984, the New York City Police Department (NYPD) introduced an
experimental program in one of its seventy-five precincts.

The Community Patrol Officer

Program, or CPOP as it came to be known, represented the Department's initial effort to
introduce the principles of community policing into its regular patrol operations. It was intended
that the Department would make decisions about the future of the program after assessing the
feasibility of implementing it over the course of a year. In fact, the Commissioner decided to
expand to the other precincts after the pilot had been operating for only three months. The
expansion began in January of 1985 and was completed in September of 1988.
Staff from the Vera Institute of Justice, including this author, designed the program under
a consultant agreement with the Department. and designed and implemented, over the next few
years, a rather comprehensive study of the program's operations and its effects in six precincts.(1)
This article summarily describes the evaluation was conducted, and culls from the experience
some lessons that may be useful to others attempting similar studies in other agencies.

•

The CPOP Program
CPOP was New York's version of community-oriented, problem-solving policing, which
was then understood to be a strategy for focusing, organizing, delivering and assessing police
services. As such, it aimed to: correct problems of street crime, drug dealing, and disorder at the
neighborhood level; reduce mutual ignorance, mutual suspicion, and mutual perceptions of
unresponsiveness between the police and citizenry on the neighborhood level; reduce the sense
of fear and insecurity which people experience in the City's neighborhoods; and assist
communities to use their own resources in efforts to control local problems of crime and disorder.

The program sought to pursue these goals through creating the Community Patrol Officer
role to be performed by a single police officer (the CPO) assigned continuously to a portion of
the precinct, referred to as a "beat", and charged with establishing worlcing relationships with
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residents, merchants and local organizations, to initiate a local problem-solving process with them
intended to correct, or alleviate, the major crime and disorder problems with which they were
concerned. The CPO was to function as:

a Planner, assisting the community to carry out a process of problem identification,
analysis and the development of corrective strategies;
a Problem-Solver, facilitating the implementation of corrective strategies which, ideally,
would use several types of resources including, the officer himself or herself, other police
resources, other public and private service agencies, and citizens and organizations worldng in
the neighborhood;
a Community Organizer , identifying and motivating existing resources to become
involved in the problem-solving process, and stimulating organizing efforts when existing

•

organizational resources are insufficient;

and an Information Exchange Link providing the Department with information about
neighborhood problems, fears, sensitivities, resources, and proposals for improving the quality
of local life, while providing the citizenry with timely information about their problems, the
pertinent activities and limitations of the police, and about other public and private resources that
might be brought to bear on neighborhood needs.

A CPOP Unit was established in each precinct consisting of eight to ten officers, each
assigned to a specific beat, and all worldng under the direction of a CPOP Sergeant. In turn, the
Sergeant was responsible directly to the Commanding Officer of the Precinct. Although members
of the Unit sometimes worked together in addressing a neighborhood problem, when that was not
the case, each officer was expected to move about his or her beat alone and on foot.
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In its design, the CPO role was dramatically di fferent from that of the conventional patrol
officer, whose typical tour was consumed by riding, with a partner, to respond to calls anywhere
in the precinct, at the direction of a central dispatcher. In fact, to assure that CPOs would have
the time and flexibility to perform their role, they were taken off the "911 queue", given
hand-held radios, and instructed to monitor dispatches and respond, usually as back-up, when
they had the time to do so.

The Sergeant was expected to provide both procedural and substantive guidance to the
officers in implementing the problem-solving process, and to represent their interests and
concerns within the precinct. This included worldng with other units in the precinct and with the
Precinct Commander to elicit their involvement in canying out the problem-solving strategies
developed by the CPO&

Eighty hours of training were provided to the CPOs before a unit began operation. They
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were expected to maintain Beat Books describing various features of their beats, and containing
monthly work plans which identified the principal crime and order problems on which they
concentrated, and the corrective strategies they attempted to implement. These work plans were
to serve as a problem-solving tool for the officer and a supervisory tool for the Sergeant, who
was expected to approve all work plans and to review progress each month.

The Goals and Methods of the Research

The research was guided by both practical and theoretical interests.

The Department

hoped it would provide information that would enable the program managers to improve CPOP
operations even before the research was completed. The research staff hoped that it would also
shed some light on some of the questions that police scholars had raised conce rning
community-oriented and problem-solving policing. The principal research questions included:
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1)

Can regular police officers implement all four dimensions of the CPO role? What are the
major obstacles to implementation, and how do the officers adjust to them?

2)

How do they react to the role in terms of their job satisfaction and their image of
themselves as police officers; what features of the role do they like or dislike especially?

3)

How do CPOs attempt to establish relationships with the community and involve
community representatives in the problem-solving process? How effective are they at this
aspect of the role?

4)

How well do the officers implement the problem-solving process? Are particular aspects
of that process more difficult for the officers to master than others, and, if so, why?

5)

What ldnds of neighborhood problems are identified using this process? What ldnds of
strategies are developed by the CP0s, and what strategies appear most effective in dealing
with particular problems?

6)

What sort of challenges to conventional models of supervision are posed by the
community-oriented, problem-solving aspects of the CPO role? How are these challenges
met, if at all?

7)

What is the impact of CPOP, if any, on the volume of calls-for-service, and robbery and
burglary complaints?

8)

What is the nature of community reaction to the pro—gram?

To address these questions, the staff developed a comprehensive research strategy that
focused detailed attention on six of the thirty-seven precincts in which the CPO program was
operating at that time. Together, the research precincts offered a notable degree of racial, ethnic
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and socioeconomic heterogeneity, and they appeared to have reasonably well-functioning CPOP
units at the time of the selection.
A full-time field researcher was assigned to each research precinct for six months to
observe the activities of each of the unit members, as well as the problematic conditions in the
community, the strategy implementation efforts of the officers (and the effects of those efforts
on the targeted problems), and the interactions between the CPOs and other police personnel in
the precinct.
Structured interviews with each of the officers were conducted at the beginning and at the
end of the data collection period. The initial interviews focused on the officer's experiences in
the Department prior to joining CPOP; the reasons for deciding to join the program; his or her
knowledge of and expectations about the program prior to joining; the officer's perceptions of and
attitudes toward the community prior to becoming a CPO; the features of the prograrn that the
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officer liked and those he or she disliked especially; those aspects of the role with which the
officer had most difficulty, and why he or she believed them to be difficult; and what the officer
wanted to be doing and the rank he or she hoped to hold in the Department five years in the
future.
At the end of the six-month data collection period, another structured interview was
conducted with each CPO. This interview sought some similar perceptual and attitudinal data
in the hopes of determining whether any measurable change had occurred over that period. This
Time II interview also solicited information regarding how the officer distributed his or her time
across a number of tasks associated with the role; whether the role was preferred to that of the
regular RMP officer and why; whether the officer thought that the program produced benefits for
the community and/or for the Department; and the steps the officer would lilce to see talcen to
improve the program.
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The field researchers were instructed to identify three to five crime or quality of life
problems that each CPO considered as priority concerns in his or her beat. For that purpose, the
field researchers reviewed the officer's Beat Book and then asked the officer directly to designate
such problems. A structured data collection instrument, called the "Problem Process Record"

(PPR) was completed by the field researcher on the priority problems that each officer identified
and worked on within his or her beat over the course of the six-month data collection period.
The PPR called for the collection of information about the nature of the problem identified and
the process by which it was identified; the nature of the analytic process that the officer carried
out with respect to the problem, and the major findings that it produced; the nature of the strategy
that the officer designed to correct the problem and the extent to which representatives of the
community were involved in design and implementation; the extent to which the components of
the strategy were implemented and what, if anything, the officer did when others were failing to
carry out their responsibilities within the strategy; the apparent impact of the strategy on the
problem identified.

•

The research staff attempted to use five indicators of impact on the problem: the officer's
assessment of impact; the sergeant's assessment; the researcher's assessment; the assessments
provided by a small sample of residents and merchants who lived and/or operated in immediate
proximity to the problem; and statistical or archival data where pertinent.

Using the PPRs as data sources, a scale was constructed for assessing the problem-solving
performance of each of the officers on each of the problems with which he or she dealt. The
scale uses sub-scales for different dimensions of the task: problem identification and analysis,
strategy development, strategy implementation, and community involvement.

While we expected to encounter notable individual successes and failures, the research
sought to describe the median performance level that might be expected when hundreds of CPOs
were called on to perform the problem-solving role. This required a focus on elements of the
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problem-solving performance that were performed well and those that were performed poorly,
in order to suggest modifications that could produce generally higher levels of performance.
Nor was it our intention to describe and assess various strategies for addressing particular
problems. That would have required considerably more time and resources than we had
available, as well as a considerably larger pools of problems to study. Of course, we recognized
the value of such a "resource manuals" for the officer in the beat, and we recommended that the
Department expend the effort re quired to produce them in the future.

In-depth interviews were conducted with the sergeants and the Commanding Officers
toward the end of the research period in each precinct. The sergeants were also asked to assess
the overall performance of their officers on a questionnaire which the research staff had prepared
for that puipose.
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The uniqueness of the CPO role in the NYPD presented a real challenge to supervisors
and command staff. The freedom of movement, the opportunity to work tours that were not part
of a standard chart, the unobstructed access to residents and merchants in the community, the
lack of preconceived definitions of the problems the officer should address or the strategies and
tactics that should be employed, the expanded discretion available to the officer, and the
detachment from the central dispatching system, were all feature of the CPO role with which
supervisors had no prior experience. While it was clear that most conventional supervisory
techniques were not applicable, the sldlls and techniques that were appropriate were not at all,
clear.

Therefore, a good deal of the field researcher's time was devoted to observing the

sergeants and discussing with them the challenges posed by the new role and the supervisory
tactics they adopted in response. In addition, in-depth interviews about these and other matters
were conducted with the sergeants and the precinct commanders at the end of the research period
in each precinct.
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Expanding contact between the police and the cOmmunity, increasing police
responsiveness to the major concerns of the community, and undertaldng collaborative efforts to
address community problems were prominent reasons for starting the CPOP program. In addition
to describing the efforts made by the police to achieve these objectives, it was necessary to
document perceptions and assessments held by community residents.

For that purpose, the

research team conducted a series of interviews with leaders in each precinct designed to
determine: what they perceived to be the purposes and methods of CPOP; the extent of their
awareness of the program's operations; the nature of the conventional street crime and quality of
life problems in the community; what they perceived to be the police response to these problems
before and after the advent of the program; and their perceptions of the effects of the program
on these problems and on the general state of police/community relations in the precinct
Statistical information was collected on calls-for-services, robberies and burglaries in the
research precincts before and after the beginning of the CPOP program to determine whether
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there were any significant changes in these data corresponding to the presence of the program
in the precincts.
Data describing some of the demographic characteristics of patrol officers in the
Department were collected from the Personnel Division to determine how and to what extent the
officers in the research sample differed from their patrol colleagues in general. Data concerning
civilian complaints made against the sample members were collected from the Civilian Complaint
Review Board (CCRB), and data about corruption complaints against the officers were collected
from the Internal Affairs Division.
Finally, members of the research staff, especially the Research Director, had frequent

opportunities to interact with CP0s, supervising sergeants and precinct commanders from many
other precincts in which the program operated. These contacts, though largely informal, provided
another source of information on the program. In some cases, they provided insights into
program-related concerns that never appeared in the research precincts. In other instances, the
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contacts in the non-research precincts were helpful in estimating whether patterns observed in the
research precincts were generally true elsewhere.

Lessons Learned for Future Research
While the findings from this research would be the appropriate matter for other forums,
it is the evaluation experience itself, and the lessons taken from it, that is the focus of this article.
There are five points which we would like to share in the hope of provoldng a dialogue which
might produce benefits for both researchers and practitioners.

1) Limitations of Traditional Approaches to Evaluation -CPOP was a vehicle for introducing the principles of community-oriented, problem-solving
policing into the NYPD. It was comprised of a series of best guesses as to how that might be
done and what the effects of doing it might be. The CPO role was complex and unpredictable
maldng it virtually impossible to control for other factors which may effect police officer
performance, community attitudes, the state of community problems and the levels of street crime
and calls-for-service. Even before and after comparisons were precluded by the timing of the
research and the Department's political and budgetary need to expand the program rapidly to all
precincts. In the study of this multi-dimensional initiative for system reform, the experimental
designs understandably prized by evaluation researchers were neither feasible nor appropriate.
This appears to be generally true for most community policing initiatives which are
attempting anything more ambitious than attacking a well-defined problem with a specific, well
defined tactic that can surely be implemented by police officers. Typically, community policing
initiatives are strategic as well as tactical, call for activities with which the actors have little or
no prior experience, aim to create a whole series of changes in police behavior and in the
community as prerequisites to achieving meaningful reductions in crime and fear, and, at least
implicitly, envision a long path to those achievements.

•

Workshop On Evaluating Police Service Delivery

208

•

All of this suggests that both researchers and program managers should abandon the
images of evaluation as a process aimed at providing a "bottom-line" assessment a program's
worth. Rather, what is needed is a program research strategy that will help the agencies to
identify the whole range of assumptions that are embodied in their program (for example,
assumptions that the police can do collaborative problem-solving, and that community residents
will welcome and join in the effort), and to collect data needed by the managers to test and
reflect on those assumptions. Research of this sort will also help to define the path that leads
to the agency's goals, and identify realistic interim markers that can indicate progress along the
path. Such research must also focus carefully on what is actually done in the field to implement
the initiative, and explain how and why it deviates from the program design. That information
will enable managers to direct resources at the obstacles to implementation, or to revise the
program design to make its implementation more feasible, or both.
This need for less traditional approaches to program evaluation is being recognized by
others. During the Montreal Conference at which this paper was presented, Clifford Shearing
suggested that, despite its breadth, the concept of community policing unnecessarily limits
concern with public safety and security to the public police. In Shearing's view, security is
produced by local communities using all of their resources, formal and informal, public and
private. He is translating this conception into social control strategies for local communities, and
in discussing an appropriate approach to evaluating such an effort, he says,
[It is not clear] whether we want evaluation in a Idnd of either/or: has this thing
worked or failed. I think what I want to try and build is a process of reflection
where people can see what they're doing all the time, as a sort or information
feedback process - so building a reflective process to allow problem-solving. (2)
The Aspen Institute in New York is currently involved in an effort to develop evaluation
models appropriate to studying their "Comprehensive Community Initiatives", which resemble
community policing system change efforts in their goals, their untested tactics and their complex
structures.(3)
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The Annie E. Casey Foundation, in Baltimore, Maryland, is supporting several system
change initiatives concerned with the delivery of services to children and families, and they are
evolving rather interesting approaches to studying and assessing them. (4)

Those interested in studying the delivery of police services, especially delivery
mechanisms which require or produce broader system change, may learn much from the work
of both organizations.
2) The Pressing Need for Data Describing What Police Officers Actually Do -- In the
past, evaluations of social programs often concentrated their resources on measuring outcomes,
and assumed that the intervention described in the program design was actually implemented.
In other instances, programs with similar goals (e.g., reducing poverty) were grouped together
for evaluating outcome, without first determining whether they were comparable operationally.
This mistake can have disastrous consequences in a field as operationally diverse as community

•

policing. We now know that there is typically a gap (often a very large gap) between the
program design on paper and the program design as it is implemented in the field.

Thus,

knowing the details of operations is essential both to understanding what the actual intervention
is, and to assessing its feasibility. Our experience in studying CPOP suggests that meeting this
challenge is a good deal more difficult that it sounds.

The core of the CPO role was the implementation of the problem-solving process at the
neighborhood level. To determine how and how well it was being implemented required the
construction of a data base describing: problems identified by the CP0s; the extent to which they
analyzed the dimensions of the problem; the strategies they proposed for alleviating the problem;
the nature of the resources which the strategies sought to deploy; the extent to which the strategy
was carried out; the efforts of the CPO to review implementation and effects and modify the
strategy, if necessary; and the extent to which the CPO involved community residents and
organizations throughout the process.

•
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When the research strategy was designed, we assumed that ail of that information could
be taken from the officers' beat books since the program encouraged them to use those books for
that purpose. It was quicldy apparent that most of the officers did not understand this to be the
principal purpose of the beat book, disdained and largely ignored the requirement to maintain the

beat book, and generally avoided writing anything other than the briefest notations regarding
problems or the actions they took vvith respect to them. At the same time, our field researchers
assured us that the typical officer was identifying problems, knew a fair amount about them and
was applying some effort to correct them. Therefore, we had to create a form, the Problem
Process Record, for the field researchers to complete by examining the beat book for whatever
information it contained, by talking with the CPO to elicit his or her knowledge, goals and
strategy for correcting the problem, as well as his perceptions regarding implementation of the
strategy, and by recording the researcher's own observations concerning strategy implementation.
It was the database created by this arduous process, on over one hundred problems in
approximately sixty beats, that enabled us to describe how the CPOs actually carried out the
problem-solving activities that were at the center of their role.

•

But the research called for more than simple description in this regard; judgments had to
be made about how well the process was caffied out about what aspects of the process proved
-

most difficult to the officers and why. To do that, we had to create a normative model of "good
problem-solving" (5) against which a team of "judges" from the research staff could measure
actual performance of each of the officers on each of the problems. The model took the form
of a series of scales that assessed the adequacy of problem identification and analysis, strategy
development, strategy implementation, and community involvement in the process. There were
no standardized scales available for this purpose at the time.
In any case, documenting actual practice in the field will be a difficult and demanding
task for researchers and agency managers unless and until police managers and researchers
develop a feasible means for doing it routinely. At the present time, such routine systems do
exist for recording arrests and responses to service calls, although even these systems usually lack

•
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some of the detail one would need for assessing the quality of response. Recently, staff at the
Vera Institute of Justice developed a computerized system, called an Electronic Beat Book, for
documenting the problem-solving process used at the beat level. Although it was developed with
specific reference to the operation in New York, others may want to consider its utility for their
purpose (6).
3) Measuring the Effects of Problem-Solving Strategies
In his provocative paper entitled, "Community Policing and Police Organization
Structure," (7) Stephen Mastrofsld distinguishes between the "technical and institutional"
dimensions of the police environment, and claims that police organizations suffer from a wealc
"technical core" of knowledge about what works to alleviate specific problems under specific
circumstances. In these terms, he sees community policing as essentially an effort at institutional
reforms thought necessary as prerequisites for advancing the technology of controlling crime and
disorder. While recognizing value in many of the institutional reforms promoted by community
policing, Mastrofski argues for a strong focus on what officers actually do and how that affects
the problems to which they respond. During the Montreal Conference, he said, "It's not that
these structures don't matter, but they can't matter too much until we have a better handle on
what works out there." (8)
Our emphasis on the importance of describing what police officers actually do is perfectly
consistent with Mastrofsld's call for research that enhances the technical core of policing. But
our experience indicates just how demanding such research is.

We agree, as well, on the

importance of developing knowledge about what strategies work under what conditions, but our
experience again underscores the difficulty involved in assessing the effects of problem-solving
strategies, especially at the neighborhood level.
This is a particularly vexing problem in the context of a program as decentralized as
CPOP. The problems cannot be anticipated in advance of the CPO's efforts in the beat; the

•

priorities vary from one beat to another as do the contexts in which the problems arise; the
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problem-solving strategies, which are supposed to be developed in response to the peculiarities
of context, may also vary, even though they may be addressing similar problems; for some
problems, such as conventional street crimes, data describing their extent and characteristics are
routinely collected, but for others, including most quality of life problems, this is not the case.

In the study of CPOP, we tried to use several indicators of impact for each problem. The
strategy did not always work. Although the officer's assessment was not always positive, by
itself it was suspect. Interestingly, the sergeant's assessments never challenged those of the
officer, and were sometimes even more positive.

Indeed, we concluded that the sergeanfs

assessment was the least useful of the five indicators. The field researcher's assessment seemed
to be the most objective and informed, when it was available. However, on several occasions,
the researcher had not had sufficient opportunity to observe the state of the problem and was
reluctant to offer any assessment; in other cases (e.g., inside drug trafficking locations), because
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of concern for the researcher's safety, he or she was not permitted to get close enough to make
observations.

Community residents and merchants directly effected by the problem offered

apparently reliable assessments, except when they refused to say anything because of fear for
their own safety.

This was frequently the case when the problem involved drug trafficicing.

Finally, statistical data was useful when it was available.
Candidly, we were unsatdsfied with our efforts to measure the impact of problem-solving
strategies. To meet this challenge it may be necessary for police agencies to focus serially on
major problems and the actions taken to correct them. This would require the agencies to make
a long-term commitment to research and development using a wide variety of methods to assess
impacts. In any case, there is a need for much more literature describing how others have
addressed the methodological, logistical, and inferential problems posed by this challenge.

4) Measuring the Effects of Community Policing on Conventional Street Crime -- We
found a modest, short-terrn effect on robberies, and no significant effect on burglaries or the

•
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volume of calls-for-service.

However, we were not satisfied with our measures for several

reasons.

The principal difficulty has to do with the units of analysis. The underlying assumption
of the program was that when this style of community policing was implemented effectively, it
would produce reactions in the community (e.g., wider adoption of collective self-defense
techniques, providing more useful information to the police regarding problem locations and
persons, greater use of informal means of social control) that would, in turn, deter or lessen
various forms of street crime. But the quality of community policing may vary considerably
from one beat to another, so that one ought not to expect these effects in beats where community
policing is ineffectively implemented.

This suggests that testing the effects on crime levels

requites the compilation of both performance data and crime statistics by neighborhood. But
department information systems may not lend themselves to that level of analysis. Even when
they do, the actual number of selected offenses occurring in specific neighborhoods, within

•

quarterly, or even annual, time periods, is often too small to permit reliable analysis.
In the CPOP study, these concerns lead us to compare precinct level statistics for those
precincts in which the program was operating with those in which it had not begun at the time
of the research. However, we had no way of controlling for the quality of implementation in the
precincts with the program, nor had we any way of controlling for exogenous factors that may
have independently effected both the crime levels and the scheduling of CPOP implementation
in the precincts. Moreover, the program assumes that it will take time before implementation
reaches a reasonable level of effectiveness, and before its intermediate effects are manifest in the
community. Thus, neither the data base nor the time period needed for an adequate test of
CPOP's effects on the volume and forms of street crime were available at the time of the
research.

5) Measuring the Community's Perceptions of the Program and Its Effects -- Obviously,
any research on a community policing initiative will make some effort to measure community

•
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perceptions. We suggest that the data collection strategy used should vary with the kinds of
information sought, the purpose for which it is needed, and the resources available for collecting
it.
The CPOP research was principally concerned with how the program was being
implemented in the neighborhoods. The perceptions of community residents and merchants were
needed, but we chose to collect those data through a series of interviews with community leaders,
rather than through a random survey of community residents. People who were involved with
various community groups were likely to have a broader perspective on community problems and
to have knowledge of the nature and quality of local police operations. Prior experience with
random surveys of community residents had revealed that only a relatively small proportion of
the sample possessed any specific knowledge of changes in police operations. Thus, the focus
on leaders was substantively appropriate at this point in the development of the CPOP program.
(See Vincent F. Sacco's interesting paper on the ambiguities of community surveys in this arena.

•

(9)
Once the initiative has been established and stabilized, researchers and program managers
would wish to monitor changes in the levels of fear and discontent, as well as the perceived
seriousness of previously identified problems, and the public's assessment of the quality of police
services. For such purposes, repeated panel or random surveys are more appropriate, as well as
being considerably more expensive.
Cost considerations can be especially important in relation to the chosen geographical unit
of analysis; that is, the city, the precinct or the beat. The need for more local and specific
information requires samples drawn from smaller geographical units. Generalizing from a
random sample of 250 residents may provide valid and reliable information about a precinct, but
offer no reliable insights into specific neighborhoods within the precinct. To be usable for both
purposes, a precinct-wide sample would have to be considerably larger and a good deal more
expensive.
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While these are important considerations for a special research project, they are even more
important for a department or a city that wishes to establish a continuing process of monitoring
community perceptions as part of a performance measurement system. It would be valuable,
therefore, to compare the yield from a survey that is large enough to provide re liable information
on the neighborhood level with that from the use of focus groups in the same neighborhoods.
If the utility of the information is comparable, the focus groups strategy would be considerably
less expensive for a department to use repeatedly.
Community policing remains a promising corporate strategy for changing the services,
accountability systems and internal organizational forms of police agencies. It should be studied
extensively over the next decade, especially in the United States and Canada. Our experience
suggests that such research should be designed :to examine the very broad range of assumptions
that are explicit and implicit in these initiatives; to produce a much more detailed understanding
of how police officers carry out these community policing roles in the streets, and the affects of

•

their actions on the problems they address; and to understand a good deal more about the
community's expectations of the police, and its willingness to collaborate in producing higher
levels of security and order at the neighborhood level. Finally, we stress the need for a more
intensive dialogue among researchers and police managers on the strategies, designs, instruments,
and analytical tools being used in conducting such research.

•
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COMMUNITY 'POLICING AND POLICE ORGANIZATION STRUCTURE
Community policing brings to North America the promise of a "quiet revolution,"
"paradigm shift," "sea change," and "new blue line." The hoped for results of these
transformations include safer, happier, and more socially integrated communities. Some
promoters of the refonn argue that police must do things they have never done before, or only
to a limited extent (Goldstein, 1990). Others suggest that community policing does not really
introduce new strategies and tactics, but only finds more effective ways of promoting the best
of what has always been with modern democratic police forces of the West (Braiden, 1988).
Whether or not community policing's methods are old or new, there is a premise that police
organizations must be restructured in fundamental ways.

In this paper I explore some issues about structural change in police organizations that
emerge from the community policing movement. I first describe the sorts of structural changes

•

called for by reformers. I then describe two theoretical perspectives to understand the emergence
of these changes and their consequences. Using this framework, I assess some specific
community policing structural reforms, speculating on their likely impact.

I consider the

prospects for realizing these structural changes and make some recommendations that might
enhance police organizations' capacity to fulfill some expectations about community policing.

The Promises of Community Policing Reform

It is hazardous to generalize about any reform movement, especially one so broad that its
popularity has rapidly achieved international scope (Bayley, 1994). The diversity of community
policing definitions is testimony to the difficulty of spealdng universally about this movement.
Acknowledging that I trample on complexity, I offer that the major themes of this movement can
be captured by four types of structural changes: debureaucratization, professionalization,
democratization, and integration of public services. All of these themes have roots in earlier
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reform eras. The first represents a disassembling of the work of the previous era; the other three
represent what is to take the place of that model.

Debureaucratization
For most of the twentieth century police organizations have been bureaucratizing (Reiss,
1992).

They have been territorially centralized; 1 their workload is managed centrally;2 the

number of special bureaus and specialist employees has grown tremendously; personnel matters

and operational policies are governed by a myriad of elaborate rules; they have become
hierarchically elaborated as the number of mid-level supervisors and administrators has grown; 3
are buffered from political interference by lengthy chains ofandeprtmois
accountability that make it difficult for outsiders to penetrate the organization.

•

Community policing reformers have taken a bead on many of these trends, considering
them dysfunctional, out of touch with the times, and impediments to the accomplishment of the
police mission.' Territorial centralization has put key decision makers in the organization out of
touch with their "clientele."

The centralized communications operation .(911) has become

obsessed with response time efficiency but thereby keeps the organization from making any longterm advances by solving problems. Remote communications personnel decide how the bulk of
the department's resources are to be committed, rather than line personnel who may have the
greatest insight into the problems of the community. Heavy reliance on specialist units (e.g.,
criminal investigations) makes the organization less flexible, requires more coordination, and
creates inter-unit turf problems. Obsession with formality, rules, and red tape are disparaged as
counterproductive for goal accomplishment and are thought to sap morale. The elaborated
hierarchy is thought to contribute little to productive activity, but rather serves to obstruct any
innovation that might bubble up from the rank and file, thus stimulating some to advocate
"streamlining" or "delayerization"--making "leaner and meaner" police organizations with "flatter

•
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pyramids" that put key decisions in the hands of those supervisors closest to the work itself
(Greene, Bergman, and McLaughlin, 1994:92; Robinette, 1989)
By the 1970s many inside, as well as outside, American police agencies felt that the
legalistic/bureaucratic reform movements of the first half of the 20th century had come to a
"standstill" (Fogelson, 1977). The goal of perfecting bureaucratic objectives had displaced the
proper goals of police, which were to identify and solve the community's problems (Goldstein,
1979). The movement to "debureaucratize" police is certainly consistent with the private sector,
which is thought to be more advanced than the public sector in organizational change and
innovation. Contemporary police reformers borrow as heavily from the corporate sector's current
organizational development gurus (e.g., Peters and Waterman, 1982) as earlier progressives did
in their time (e.g., Taylor, 1911). Although none of the contemporary reformers advocates a
return to the highly politicized, highly decentralized, informal, and undifferentiated police
organizations of the late 19th century (e.g., see Kelling and Moore, 1988), they call for a reversal
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of the powerful trend to bureaucratize, s proposing to replace it with a number of structural
alternatives.

Professionalization
Since the late 19th century professionalization has served as a rallying cry of police
reformers, and it continues to do so today. However, commentators on the history of American
police note that it was mostly only lip service that earlier progressives paid to professionalization
(Reiss, 1971; 1992; Klockars, 1988; Walker, 1977). Police have made some advances in certain
elements of their professional status: a strong service mission, increased education and training,
and more elaborate checks of personal background for moral deficiencies (Mastrofsld, 1990).
However, other elements of professionalization remain virtually undeveloped: autonomy for
individual practitioners (because of bureaucratic controls) and a highly developed scientific
knowledge base.

•
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Community policing reformers call for the creation of a truly professional police force,
one that draws even more heavily from the college-educated and that commits even greater
resources to training (Carter, Sapp, and Stephens, 1988). More importantly, they call for officers
whose discretionary powers are no longer ignored or disavowed, but rather are celebrated as
essential to the practice of a profession, just as a physician is expected to exercise discretion in
diagnosing and treating patients. Professionals become "results-oriented." The results to which
they are to be oriented are provided by department leadership through the promotion of important
organizational "values." But rather than operating in a rule-bound bureaucracy, they are to be

encouraged to exercise judgment and try innovations. The rank and file take a more active role
in formulating policies and strategies, while those up the chain of command change from rulegivers, form checkers, and petty controllers, to leaders, coaches, and facilitators. And the
policing enterprise is no longer to assume that core technologies and tactics are efficacious; they
are to submit them to empirical test. That is, they must be scientific in the way they develop and
test their methods, adjusting subsequent efforts according to the results, what Sherman
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(1992c:251) calls "smart" policing.

Democratization

Democracies give citizens important roles to play in the governance of police and in the
conduct of police work. They may vary tremendously, however, in the nature and extent of those
roles (Bayley, 1985; 1992), and these may change a great deal over time and even vary
considerably within the same nation at any given time. Compare, for example, the degree of
citizen participation in many sheriffs departments in the United States (using sworn and
nonsworn volunteers) to state police agencies, which have developed elaborate mechanisms to
buffer themselves from local political influence (Langworthy and Travis, 1994:114). The history
of municipal police in the United States postbellum to the second decade of the 20th century
shows the many ways in which police agencies were "democratized," in the Jacksonian sense or
penetrated by political factions that made police employment dependent upon political

•
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connections. It is often thought, perhaps with more romance than evidence, that the machines
also offered immigrants and the working classes g-reater access to police services. There can be
no doubt, however, that the machines contributed a degree of economic and social entree to these
groups by providing police jobs through a patronage system that produced little job security and
a high degree of amateurism (Monkkonen, 1981). Historians have documented the efforts of late
19th and earlier 20th century Progressives to buffer police departments from the vagaries of
political influence, and by most accounts, the reformers are ultimately judged successful, perhaps
too much so, by the 1960s, when police were widely portrayed as too remote from those they
policed.

Perhaps nothing has more powerful public appeal than the promises that can be placed
within the category of democratization. "Partnerships" with the public are pledged in which the
police (1) consult the community for guidance on purposes, priorities, policies, and practice, and
(2) enlist the public in jointly "coproducing" police services (e.g., community crime prevention
programs, policing and regulating disorders in one's home, neighborhood, or place of business)
(Buerger and Green, 1994). The impetus for democratization has at least two sources. First is
public dissatisfaction with police unresponsiveness under the now "traditional" reform model.
Second is the pressure to respond to expanding demands for service with resources that do not
keep pace. Community consultation takes place through such mechanisms as public opinion
surveys, citizen advisory councils, and input from special interest groups (representing businesses,
victims, neighborhoods). Coproduction can be organized individually (e.g., target hardening of
one's residence to prevent burglary) or collectively (neighborhood watch) (Rosenbaum, 1988).
In most of its forms, the citizen's contribution is limited to the provision of information (reporting
crimes and suspicious circumstances), but in some cases it can amount to volunteer labor in some
police program (staffmg a ministation, data entry and record keeping, research), and in very rare
cases, the direct delivery of service to the public (Givens, 1993).
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Service Integration
Services delivered by local governments, especially in large metropolitan areas, have
become highly specialized. Although that specialization may increase

service delivery

capabilities, it also creates a multitude of problems among the various government units that
provide the services: turf battles, lack of coordination, and an inability to concentrate efforts
strategically. A neighborhood's decline into crime and disorder is viewed as not only the wony
of police, but of many other agencies, such as code enforcement, public housing, alcoholic
beverage regulation, transportation, sanitation, health, public works, education, welfare,
employment, and so on. Social and economic decline are seen as closely intertwined with crime
and disorder (Wilson and Kelling, 1982), so much so that to prevent or reverse decline,
governments must treat neighborhoods "holistically." They must enlist a broad range of public
(and sometimes private) organizations in a coordinated effort (Wilson and Kelling, 1989; Eck and
Spelman, 1987b). Advocates argue that the police must take a major, and often, the lead role
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in identifying problems and mobilizing other organizations to tackle problems (Mastrofski and
Uchida, 1993). Structurally, this dovetails with decentralization (serving the interests of a
neighborhood or some specific area) and democratization (listening to the people to learn their
needs and helping them mobilize to get the rest of government to assist them) (Goldstein, 1990).

Two Perspectives on Organizational Structures
Some theoretical perspective is needed to anticipate and understand the impact of the
structural changes envisioned by reforrners. Two approaches are helpful here because they have
very different implications for the consequences of the reform efforts. The fi rst is called the
rational/technical (hereafter called rational) model of organizations. The second is what has been
termed an institutional model of organizations. Each of these models suggests reasons that
organizations develop particular structures and suggest what purposes those structures serve for
the organization. 6

•
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Rational Model of Police Organizations

The rational model posits that organizations are contrived to accomplish specific goals.
Organizational structures (procedures, programs, and policies) are rational to the extent that they
realize their objectives efficiendy. These objectives are predetermined and precisely defined;
structures are formalized (precise, explicit, visible, not contingent upon the particular participants
in the organization). An example in policing is the goal of crime control, which has become the
most discussed goal of North Americ an police departments in the 20th century. A number of
organizational structures have been widely implemented to accomplish it with what is expected
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to be maximum efficiency: 911 reporting systems, geographically dispersed patrol officers
engaged in preventive patrol, criminal investigations and forensics specialists. Police efficiency
is measured in terms of arrests (a requisite of deteirence, incapacitation, and rehabilitation) and
ultimately crimes lcnown to the police and, more recendy, victimizations reported in public
surveys. Of course, conditions in society (e.g., what crimes are committed, who commits them,
who is victimized) or evidence emerges that shows that some organization structures are
inefficient. The police department behaving according to the rational model will then attempt
to find structures that more efficiendy achieve crime control.
The rational model serves as a framework for understanding the emergence of community
policing and helps us identify its impacts, at least those intended by its advocates. For example,
Kelling and Moore (1988) argue that police in the United States are entering an era of
"community" policing because of acknowledged failures of previous reform structures to reduce
crime and calm citizens' fears. Leighton (1994:211) makes the same argument for Canada.
Similarly, Sparrow, Moore, and Kennedy (1990) argue that the "market share" of public police
is shrinlcing due to encroachment from private security companies, and that more effective
"corporate strategies" are necessary to malce police organizations sufficiently flexible and efficient
to remain competitive." Ultimately, the rational approach is predicated on the notion that the
organization's environment (market demand and competition) impel it to be as productive as
possible. Not surprisingly, then, the evaluation of community policing structures, programs,
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strategies, and tactics is likely to become a growth industry in the United States, as Crime Bill
funds for community policing are disbursed over the next several years. These evaluations search
for evidence on the efficiency of a variety of reform structures for accomplishing the formalized
objectives, such as reducing crime, disorder, fear of crime, and other threats to the quality of life
(See for example, Skogan, 1994).

Institutional Model of Police Organizations
The institutional model begins from a very different set of assumptions about the nature
of the organization's environment.

For many organizations, the most salient feature of their

environment is not the demand to be efficient, but rather the demand to respond to widely held
beliefs about what such organizations should be and do--even though these beliefs cannot be
verified. It is virtually impossible to verify what these lcinds of organizations "produce":
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schools, mental health agencies, courts, law firms, and a host of other human service agencies
that operate in a noncompetitive context, including police. It is difficult to specify their goals
in ways that can be readily measured, and it is even more difficult to establish the impact of
these organizations' efforts on those goals.

To survive, such organizations institutionalize

structures and processes that have come to be accepted as right, true, and correct for that type
of organization--even though they have not been validated in a technical sense. These institutions
are constituted as "rationalized myths"--rules that stipulate what is required to achieve the desired
end and that are accepted, not "...because of rational pressures for more effective performance
but [because] of social and cultural pressures to conform to conventional beliefs" (Scott,
1992:118).
For example, there are a number of surveys that annually rank universities, some on the
basis of their reputation among educators and some on the basis of "objective" criteria:

accreditation status, the credentials and reputation of the faculty, admissions standards,
curriculum, special programs, physical plant, and equipment. Ivy League schools are repeatedly

•

Workshop On Evaluating Police Service Delivery

226

•

at the very top of these surveys because everyone lcnows they score high on these things that
signify quality education. Indicators that show technical effectiveness are simply unavailable or
not used in such ranldngs (what/how much students learned at school), and the relationship of
these things to learning is either weak or unknown. Thus, when universities wish to improve
their ranldng, they adopt these or other "institutional forms" that are accepted as signifying
"quality education." Curriculum revisions are among the most popular reforms, and they serve
as the basis for ongoing debate (as between those who advocate a multicultural perspective and
those who argue for a traditional canon in the humanities).

The result may be curriculum

changes and even new, specialized academic units which the university may exhibit to establish
its bona fides.

These institutions are largely irrelevant to the accomplishment of technical

effectiveness, and may in fact be dysfunctional if allowed to intrude on the actual routine
practices of the organization. So they are constituted as "peripheral," symbolic structures that
have only a loose connection to the organization's core activities. In the case of educational
institutions, they have virtually no impact on the method or quality of instruction, but they are

•

essential for maintaining the legitimacy of the organization (Meyer, Scott, and Deal, 1981).
In the case of police, the various crime control structures and methods listed in the
previous section were effective in securing external support for police organizations as long as
they were perceived by important police constituencies as the "right" way for police to go about
their business (Crank and Langworthy, 1992). They appealed to the myth of the police officer
as an enforcement-oriented, legalistic crime-fighter, highly professional and effectively controlled
by paramilitary, bureaucratic structures. This was a myth that police themselves had worked to
perpetuate, but that was effective because it appealed to larger social and economic fashions
growing in popularity in the fffst half of the 20th century (Fogelson, 1977; Walker, 1977).
Empirical research on police that began to emerge in the 1960s suggested that the reality of
everyday police work was quite at odds with the crimefighter image (Wilson, 1968), and by the
mid-1960s there were increasing doubts about the "rightness" of this mythic vision, culminating
in a crisis of legitimacy that extended into the early 1980s (Crank, 1994:327). The crisis was
triggered by a number of factors: a perception of a rapidly rising crime rate, urban rioting,
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corruption and brutality scandals, and public alienation from a police who seemed uncaring and
unresponsive--especially to social and economic outgroups. With the assistance of federal grants
and progressive police "think tanks," American police forces began to experiment with new or
revitalized structures and strategies, such as team policing, foot patrol, directed patrol, crime
analysis, community crime prevention, and victim assistance programs. Crank (1994:335) argues
that in this context American police began to respond to powerful social sentiments evoking a
lost sense of democracy, small-town "community," and local autonomy.

Emerging from this context, a new--or rather, revitalized—metaphor for policing began to
take hold as the standard against which to measure police organizational structures: the police
officer as the "watchman" or keeper of community morality (Crank, 1994:335):

•

The primary tasks of the police who do community-based policing are the
maintenance of the public order and protection of the community from criminal
invasion. To accomplish these tasks, the police mandate is to reinforce the
informal social control mechanisms already present in communities (Wilson &
Kelling 1982). By adopting strategies and tactics appropriate to the specific needs
of particular communities, by dealing with underlying problems rather than
incidents, and by generally becoming involved in the life of the community, police
can do something about both crime and fear of crime and thus enhance the overall
quality of community life (Skolnick & Bayley 1986; Goldstein, 1979).

Building upon a nostalgia for 19th-century communities recalled as safe and orderly, and
an image of the watchman as a skilled craftsman who can strike a balance between both
conservative and liberal perspectives on crime control, community policing has become a cause
of entrepreneurs from both ends of the political spectrum. Conservatives see in it the opportunity
for aggressive order maintenance to reestablish moral order and safety, to repel the criminal
invasion of neighborhoods. Liberals see in it the opportunity to get at the underlying causes of
crime and other social problems, to revitalize communities, enhance citizen participation and
improve the responsiveness of their police, as well as other local government agencies (Crank,
1994:342-5).

•
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To Crank's analysis, I would add that the structural forms gathered under the community
policing umbrella are precisely those au courant among progressive corporations and

management consultants: decentralized decision-making (power to the precinct commander),
client-responsive service structures (neighborhood advisory boards), autonomy and
entrepreneurship (professionalism and rank-and-file bottom-up initiatives), quality circles
(problem solving), and le an er management staff (see for example, Goldstein, 1990:ch. 9; Sparrow,
Moore, and Kennedy, 1990:144). In the 1980s, these ldnds of structural changes became widely
accepted among progressive corporations and organizational development consultants as the
"right" way to revitalize private and public sector organizations (Deming, 1986; Peters and
Waterman; Osborne and Gaebler, 1992). Interestingly, the empirical evidence on the
effectiveness of these reforms is pretty thin (Pinder, 1977; Wall Street Journal, 1989, 1992), and
many of the businesses that adopted them have since either fallen on hard times or moved on to
other reforms! Nonetheless, these forms seem well on their way to institutionalization as the
accepted way to organize police departments in North America (Leighton, 1994; Trojanowicz,

•

1994).

Rational and Institutional Models Reconciled

assumes that organizations are structured to be efficient in a technical
sense producing a product or service of a desired quantity or quality, and that they respond to
an environment that obliges them to do so. The institutional model assumes that organizations
are structured to secure support by appearing to be and do what is widely accepted as correct and
that they respond to an environment that pressures them to do so. Theorists argue that some
types of organizations do fit the rational model, while others fit the institutional model. That is
because of the construction of their environments (Scott, 1992:ch. 6). There are two dimensions
to each organization's environment, one technical and one institutional. Some organizations have
environments that are well developed technically but not institutionally—general manufacturing
firms, for example. Here the organization's product is well defined and the methods to
The rational model

ob
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manufacture it are well established, and the organization's structures and practices are
understandable from a rational model perspective. However, there are also organizations that
exist in an environment that is only weakly developed technically, while strongly developed
institutionally. Many public service agencies with ill-defined "products" and wealcly validated
methods fit in this category, including police departments. Here the elaboration of institutional
forms enacts those highly developed expectations from external constituencies.

And there are

some organizations that operate in environments where both technical and institutional
dimensions are well developed: utilities, banks, and hospitals, for example. All produce services
that are quite tangible and require a considerable technological sophistication, yet they must also
respond to certain symbolic forms, which are accepted as right--regardless of their technical
utility (e.g., medical malpractice review panels that signify professional accountability).

From the perspective of technically versus institutionally elaborated environments, we can
develop a richer appreciation of community policing's promises and prospects. One might take
the view that community policing represents a shift from one set of institutional forms to another
(Crank, 1994; Klockars, 1988). Others, however, suggest that community policing--or at least
certain elements--provides a structural mechanism to achieve technical performance and
accountability: to prevent crime and solve problems, for example (Goldstein, 1990; Sparrow,
Moore, and Kennedy, 1990). Even these advocates acknowledge that the technical effectiveness
of community policing reforms in their current state is undemonstrated, but that these structural
changes are necessary to develop the organizational flexibility and innovativeness necessary to
evolve into technical efficiency (see also Goldstein, 1994; Moore, 1994; Moore and Trojanowicz,
1988; but cf., Manning, 1992a). Large.ly undiscussed in the reform literature, however, is
whether and how the technical environment of police agencies is changing or might be changed.

If policing is to become technically developed, that would suggest that environmental
conditions must change. Politicians voice concern about rising crime rates, the deterioration of

•

social values, the dearth of community, and these are reflected in many indicators of popular
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feeling: public opinion surveys, election campaigns, and mass media entertainment. Nonetheless,
there is no obvious indication that important police constituencies (taxpayers, voters, elected
officials, business interests, the courts) are or will in the foreseeable future hold them to technical
standards of performance, such as reducing crime and solving social problems.

Police

departments survive despite the degree of crime and disorder in their jurisdiction. Police chiefs
rarely lose their jobs because of this; they are lost because the organization fails to fulfill
expecta tions about the "correct" institutional forms, and this usually occurs only when a brutality
or corruption scandal erupts (Crank and Langworthy, 1992) or the chief falls out of favor with
powerful political forces for his or her policies, not results. Getting the public and powerful
political actors to hold a department responsible for results in such areas as crime control will
be necessary to strengthen its technical environment, but it is not at all clear that--as badly as the
public wants safer, more orderly communities—it is willing to hold the departmenes feet to the
fire of such performance standards. The most politically compelling part of the recently passed
Crime Bill is not the promise of safer streets, but the promise of a much greater police presence

(Mastrofsld, 1995:402). Police administrators are well aware of the public's desire for police
presence, which is undoubtedly why so few have taken steps to transform their resource
deployment from reactive (calls-for-service-driven) to proactive (crime preventive, problemoriented). The prospects of reduced crime and disorder from proactive strategies are simply
insufficient when balanced against those of the demand for police presence.

Consequences of Structural Reform
Based on the preceding discussion, we should anticipate the consequences of structural
changes in police departments at two levels: the technical and the institutional.' In what follows
I will select a few of the many structural changes promoted by community policing reforms and
consider their likely impact in both technical and institutional terms.

•
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Delayerization: Thinning the Hierarchy

One of the oft-mentioned ways of debureaucratizing and streamlining organizations is to
reduce the number of middle-managers (Peters and Waterman, 1982). This not only frees up
resources for direct service to clients, it also forces top management and line personnel into a
closer worldng relationship and more efficient lines of communication. This is a popular idea
among police reforrners (Robinette, 1989; Weatheritt, 1993:78). It is difficult to conceive that
this streamlining will have much discernable impact on the everyday work and accomplishments
of police officers. That is because middle management and staff have relatively little impact on
the work of line operations now in all but small departments. Reiss (1992:72) observes that
middle managers in large agencies spend most of their time coordinating the work of their units
with other units and dealing with constituents and other service providers outside the department.
Middle managers, such as the deputy in charge of patrol, expend relatively little time on the
governance of street-level practice, a function left mostly to the sergeant (line supervisor) (Muir,
1977:235-48; Van Maanen, 1983). Of course, middle management can play a role in the
formulation of policies and the review and correction of operational unit performance, but this
occurs far away from the "action," and has only a tenuous relationship to practice in the field.

There are good reasons why this is so. First, there are simply too many officers and too
much activity for them to play a timely hands-on role?) Even the line supervisor is rarely
present for most police activities and encounters with the public (Allen, 1980). 11 Second, as
Reiss notes, the increasing specialization of police departments requires more attention to intraagency coordination. Third, as departments pay more attention to "partnerships" with agencies
and groups outside the organization, even more demands are placed on middle management. Of
course, the rank and file may be expected to attend community group meetings and work with
outside agencies, but there are limits to the amount of time they can give to this and still perform
their core functions: responding to calls for service and looldng for situations that require their
intervention. Middle managers, then, perform an important "buffering" function, protecting the
"technical core" of line units from turbulence from their environment (Reiss, 1992:82; Thompson,

•
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1967). Indeed, the rank and file tend to value middle managers in direct proportion to their
success in buffering them from outside interference, while they are devalued to the extent that
they themselves attempt to take a direct hand in the gove rn ance of street-level decision maldng.
Those who do choose an interventionist (as opposed to protectionist) role run the serious risk of
demoralizing subordinates and diminishing unit productivity (Van Maanen, 1984).
This is not to say that streamlining is necessarily a bad idea from a technical perspective.
It depends upon the department and the middle managers. Some departrnents might benefit by
reallocating resources from staff to line operations because their need for line resources is greater
than the need for the performance of staff functions. And who serves in middle management
positions matters too.

As top police executives attempt to implement the many reforms of

community policing, they often meet resistance from middle managers who achieved their status
by pursuing another model of police organization, or who are merely threatened by the
uncertainty of changing the status quo. One way to eliminate this resistance is to eliminate the

•

ranks. 12 However, in terms of more technical productivity (e.g., crimes solved, crimes prevented),
the additional resources reallocated to street-level operations can be at best only modest. That
is because even the largest departments with the most people in middle management positions
already display rank "pyramids" that are already pretty "flat." The ranks of middle-management
(between lieutenant and chief) account for between 5-10 percent of the sworn force of the
nation's largest (and arguably most hierarchically elaborated) police agencies.
In terms of the police agency's institutional environment, delayerization offers a mixed
blessing. If, indeed, delayerization has become the proper way to structure police departments,
then the chief can feature this as an important indicator that his or her department is in the
mainstream of progressive improvement. This would seem particularly apropos in the current
political environment that rewards officials who appear to reduce the size of government. It has
the added virtue of not being too disruptive to routine operations. A recent example of this can
be seen in the Clinton Administration's need to fulfill its promise for a leaner, more efficient

•

federal bureaucracy. Reducing White House staff by twenty-five percent became a powerful
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symbol of the Administration's commitment to this objective, even though it could not
conceivably have any perceptible effect on the federal government's cost efficiency. But there
is a downside to streamlining as well. Because police departments, with their flat rank structures,
already have such few opportunities for career upward mobility, eliminating middle-management
positions reduces even further this meager incentive for long-term organizational commitment
among those with care,er ambitions.
Of the many structural changes proposed under community policing, delayerization
appears to be one of the most feasible, since it requires little disruption of existing structures and
routine service delivery practices (relative to other reforms). Whether departments that engage
in this can resist the temptation to "relayer" their organizations is another matter.

Professionalizing the Force: The O ff icer as Clinician

•

Social scientists have observed that police exercise great discretion, and that they do so
in a fashion largely autonomous from hierarchical control (Lipsky, 1980; Muir, 1977; Reiss,
1971). Community policing reformers acknowledge this and attempt to restructure the
organization to help officers exercise their judgment in ways that are most likely to bring about
the desired results ("values" promoted by the leadership). This means that the rank and file must
be given the freedom to make decisions about how best to achieve these organizational objectives
and the sldll and support to make the best choices. By shelving "bureaucratic" methods that give
only the appearance of control in the minutiae of police work, managers are expected to gain
greater influence over the direction of practice and ultimately improve results. The literature on
problem-oriented policing perhaps best captures this vision of the work of the rank and file as
neighborhood clinician--screening the neighborhood for problems, diagnosing them, analyzing
them, treating them, and assessing the results (Eck and Spelman, 1987a; Goldstein, 1990). Many
of these activities are done in close collaboration with the "patient." The initiative for identifying
problems and finding solutions is nested among the rank-and-file and their immediate supervisors.

•
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Supervisors and higher level managers provide general guidance, monitor progress and results,
and, most importantly, support the efforts of the problem-solvers.

Depending upon how far the department takes the cop-as-clinician model, the impact of
its implementation could range from undetectable to profound. Departments around North
America are beginning to adopt a "problem-solving" orientation, but at this stage not much has
changed in the structure and activities of the typical police officer. Problem-solving projects are
encouraged in most of these innovative departments; systems for monitoring these projects are
being developed; and a few departments are even requiring that officers engage in and document
their problem solving efforts. Still, problem-oriented policing tends to be limited to special units,
or it occupies only a small portion of the time of generalist community policing officers, who
still expend most of their time patrolling and responding to calls for service (Capowich and
Roehl, 1994; McElroy, Cosgrove, and Sadd, 1993; Willdnson and Rosenbaum, 1994). This is
not to make light of departments' efforts to innovate, but only to note the difficulties in maldng

•

even modest changes. Rather than try to assess the impact of these early efforts, I will speculate
on what we might expect from a radical transformation to the police-clinician model.

From an institutional perspective, the cop as clinician has tremendous appeal. It has the
same kind of appeal as that of the family practitioner in medicine, someone whom we lcnow
personally, who is readily accessible, caring, and responsive--as well as professionally competent
with an array of methods for diagnosing our problems and correcting them. Even as this model
of the family practitioner in medicine is rapidly approaching extinction in contemporary
American health care (Starr, 1982), the yearning for that kind of service delivery--in public safety •
as well as health care--is quite scong.

And although Americans are renown for placing the

highest priority on finding what works in a technical sense, the aspect of the cop clinician that
seems most appealing is not the officer's ability to cure the patient, but his or her bedside
manner. In this regard, the prospects of problem-oriented policing seem quite good. A great deal
is known about what is needed to improve the "bedside manner" of police. Permanent
assignment to the beat, developing knowledge of and familiarity with its denizens, a reputation
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for care and concern about the quality of life of those who are regularly on the beat, and a
reputation for fairness and explaining one's actions (Goldstein, 1990:159; Mastrofski, 1983; Muir,
1977). Thus, the cop as clinician would seem to resonate with a great deal of what is currently
desired from police, but it may be possible to have too much of a good thing. To the extent that
problem-solving takes officers out of the neighborhood and off the streets (to analyze data, work
with other agencies, attend meetings) instead of delivering "services" (i.e., handling people's
individual problems), this may create a sense among the public that "the police are never around
when you need them."

If neighborhood life is seen to improve as a direct consequence of

problem solving efforts, then residents may give police leeway in this regard, but one should not
underestimate the importance that people give to responding to their problems in the here-andnow rather than the more abstract and intangible long-term, preventive mode.
At a technical level, the prospects of the officer-clinician seem far more precarious. This
is so because problem-oriented policing does not offer a new, improved, or validated strategy that
will reduce specific problems. Rather, it offers a framework to search for strategies that may
work and, through trial and error, learn whether they do work (Mastrofski and Uchida, 1993).
The technical core of policing--those things that the police do to produce and process information
(Reiss, 1992:82; Manning, 1992b)--remains untouched by community policing reforms. Indeed,
effective problem-oriented policing would require a substantial upgrading of the information
production/processing capacity of police. The capacity to scan for problems, analyze them,
search for and select alternatives, and evaluate results calls for a much greater resource
commitment to research and development than currently characterizes American police forces
(Goldstein, 1990:161; Reiss, 1992). It may go too far to expect every police clinician to have
the requisite research skills to do all these things, but American police agencies lack, for the most
part, a well-developed habit and adequate staffing in a research and development unit to do what

•

must be done to learn what works and under what conditions. Police managers often do not
know how or where their officers spend their time, despite having elaborate computer aided
dispatch systems that account for every minute of an officer's work day. They are developing
a capacity to track problem sources (the offending patterns of people and places), but most do
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not do these things on a routine basis.' The success or failure of innovative efforts is usually
determined with vague impressions, anecdotes, or a simple pre-post comparison of crime data.
Rigorous evaluation is exceedingly rare (Sherman, 1992b).
Ultimately, for the clinician model of policing to produce more public safety, police
clinicians must know what is likely to work in a given situation and the departmental support to
see that it is delivered. Both of these things are in short supply at present, due in no small part
to factors beyond police control. In this paper, I will address only the need to develop a stronger
police knowledge base of what works.
For all the hopefulness of police professionalism since August Vollmer, the state of police
science at the end of the 20th century is not much advanced over what it was at the beginning,
the principal difference being that today we know a bit more about what does not work. That
is not to say that the police are irrelevant to the control of crime and disorder, or that some
police are not exceptionally sldlled at doing whatever police can do to make communities safer.
What is clear is that the storehouse of knowledge that is scientifically based has a lot of unused
room.' Much of what appears to be the best in the craft of policing remains unvalidated (Bayley
and Bittner, 1984). Those few instances where the impact of police tactics has been rigorously
examined--for example, handling domestic violence--have failed to test the best that the police
craft has to offer (Mastrofski and Uchida, 1993:341), and the mixed results raise more questions
than they answer (Sherman, 1992c). This is not surprising for an applied science in its infancy,
but, for example, it can hardly be reassuring to police who want to be "results oriented" to hear
that the tactic that seemed so promising in 1984 for reducing domestic violence (arrest) is now
implicated as likely to increase the risk of repeat violence in many cases.
Giving problem-solving police clinicians greater knowledge about what should be in their
"instrument bags" to address the array of ills that beset their assigned beats is a task that will talce
time and money. Interest in supporting applied crime research waxes and wanes with political
fashion. At present interest is high in the United States, so police might take advantage of the

•
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opportunity to build enduring structures that support knowledge development.

Police could

stimulate the market for research by strengthening their in-house capacity to be effective
producers and consumers (Klockars and Harver, 1993): hiring more civilian research staff, giving
administrators and officers more research training, and obtaining more sophisticated research
technology (computers).

The current trend in problem-oriented policing seems to be steering police to strengthen
this in-house capacity, strildng a middle ground between no evaluation of problem-solving efforts
and strategies and sophisticated (and costly) social science research on the other (Sherman,
1992b:706). Goldstein (1990) has stressed the need for department-based research that provides
relatively inexpensive evaluations that are responsive to local information needs, even if based
on less rigorous scientific methods. These can produce tentative, but timely results to provide
the best information available for policy choices. A collection of many such home-grown studies
could be used to make less tentative judgments about what works, as well as guide the allocation
of scarce research funds for "big science" (experimental and quasi-experimental design) projects

•

(Sherman, 1994). Without denying the benefits of this sort of upward percolating, action-oriented
research, it is clear that major advances in the police lcnowledge base will not occur without
developing a substantial, well-planned, and enduring program of rigorous scientific research on
what works.

Sherman (1979) proposes a way to develop and sustain a quality police science program.
He suggests that American police follow the medical model of creating "research hospitals,"
where the development of knowledge, as well as the training of professional clinicians is a central
feature of the organization's mission. Local jurisdictions cannot be expected to support this Idnd
of enterprise, but it would be a very appropriate funding target for state and federal governments
and private foundations, an investment in the professionalization of policing. Such an effort
would also call for a significant reorientation of the mindset of two communities:

police

practitioners and researchers. The former need to see the benefits of conducting studies and find
ways to accept and live with findings that are frequently disappointing. The latter, especially

s
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those housed in universities, need to adjust their research objectives to answer policy questions
in a timely fashion. Academic social scientists are rewarded by their institutions for publishing
esoteric findings in journals that pay little or no attention to applied matters. A vital "research
police department" will require that practitioners and researchers come to some accommodation
of their di fferent priorities. That such an accommodation has been successfully reached in the
fields of medicine, transportation, defense, and energy should encourage police and social
scientists to strive for a similar symbiotic relationship.
Taken in a literal sense, the notion of the problem-so/ving police clinician seems to carry
a promise on which police cannot deliver with regularity in the foreseeable future. There simply
is an insufficient lcnowledge base and infrastructure to produce technical success on a regular
basis. Given the fragility of these experimental efforts in a political environment that demands
inst antaneous success the fi rst time out, it is understandable that some are fearful that rigorous
inquiry into these efforts would likely contribute to their premature abandonment (Goldstein,

•

1994:ix; Moore, 1994:298). However, the risk of not conducting such inquiries strikes me as
even greater. Without rigorous validation of what works and why, police will not be in a
position to make timely corrections and pursue more promising methods. What needs changing
is the political environment in which such experiments are conducted. Adept police officials and
elected leaders can promise to look for solutions without having to have invested a priori in what
is being tested. There is precedent for this in other applied fields, such as medicine.

Democratizing Policing: The Police as Partners with the Public
In an institutional sense, the movement to recast the police and public as partners in
public safety appears nothing short of a smashing success. Not only does it appeal to currently
popular themes of citizen responsibility for self help and government responsiveness to citizen
needs (Osborne and Gaebler, 1992), it also adjusts the criteria for success from public safety to
what some police refer to as "warm fuzzies": developing a sense of community and a perception

•
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of a caring government (Bayley, 1988:228). Whether participation in Neighborhood Watch has
the desired effect on crime, the mere existence of such programs and joint participation by police
and public may be counted successful. Even if citizen advisory councils serve more to ratify
police policies and practices than to shape them (Buerger, 1994; Mastrofsld and Greene, 1993),
they convey a sense of access, participation, and ownership of this powerful agency of local
government. The major threats to the institutional integrity of police-public partnerships will
come from corruption scandals. Police officers or citizens who talce advantage of these closer
working relationships for personal gain will activate another powerful set of institutional
imperatives: that government be fair, lawful, and service-oriented. Although this "good
government" sentiment seems dormant in the current political climate, chiefs would be ill-advised
to underestimate its power if a corruption issue becomes highly publicized. 15 Another potential
hazard for police-community partnerships is the eruption of social and economic conflict among
different groups of citizens that is so severe that partnership with one party to the conflict is
viewed by the other as a hostile alliance. "Defended neighborhoods," the very kind that seem
most needful of police-community linkages, are prime candidates for acrimonious disputes that

1111,

make it difficult for the police to appear to be fair and neutral arbiters, even if that is their
intention (Mastrofski, 1988).

The technical aspects of police-public partnerships are fraught with problems, as many
observers and researchers have noted (Buerger, 1994; Friedman, 1994; Mastrofsid, 1988;
Rosenbaum, 1988; Skogan, 1990). These fall into two general categories: difficulties

in

implement "partnership" programs, and whether or not, if implemented, they actually work to
make communities safer (Rosenbaum, 1987). Depending upon the evaluator, the =Tent state
of affairs seems to be either that (1) we have insufficient evidence to ciraw conclusions about the
effectiveness of these programs, or (2) some programs work some times under certain conditions
(usually in neighborhoods that are not the most afflicted with crime, disorder, and poverty).
Readers are referred to the literature that evaluates these partnership programs for details. My
concern here is that most police departments are poorly structured to make many of these

•

partnership programs work in a technical sense.
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The most popular partnership programs

have as their ostensible purpose the

"coproduction" of public safety by providing information about crime and other problems to
police (e.g., Neighborhood Watch). 16 Although it is often difficult to develop and sustain a high
degree of resident participation in these programs, police have learned a great deal, especially
from others with much experience in community organization. Except in the most alienated,
disorganized, and dispirited neighborhoods, getting a significant degree of public involvement is
not the major challenge confronting police nowadays. Indeed, they can be remarkably successful
in getting citizens to provide information through these programs and hotlines. A less-explored
structural problem is that most departments lack the ability to analyze the citizen-provided data
and get this analysis to decision malcers who can use it in a timely fashion.
The net effect of activating a Neighborhood Watch program should be increased calls to
the police to report suspicious or undesirable situations and increased direct contact with the beat
officers to apprise them of the same. Although this may well produce more valuable tips, it will
also generate many false leads and unreliable information. Police need to develop more effective
methods for sifting through this information and making sense of it.

Calls for service are

routinely recorded on computerized information systems and could form the basis of a routine
"hotspot" analysis, which searches for problem patterns associated with geographic areas. 17 At
the street-level, problem-solving clinicians should receive daily printouts of this sort of analysis
for their patrol areas and should be able to receive special analyses on demand. Line supervisors
and middle managers could use this information to make strategic decisions about how to allocate
scarce resources most effectively: 8 Criminal investigators need to be able to sift through a
tremendous amount of information to develop accurate intelligence files about criminal activity.
The technology is available for handling large amounts of such data (Maltz, Gordon, and
Friedman, 1990; Institute for Law and Justice, 1994; Sherman, Gartin and Buerger, 1989), but
few police departments use it, and fewer still make such analyses available to their officers and
staff in a user-friendly format and on a timely basis.

Of course, timely citizen tips can be

handled efficiently using current police information systems, but these are designed for incidentfocused, reactive responses.

•

An entirely different approach is required for preventive,
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anticipatory, problem-solving. Furthermore, if citizens begin to see that their informàtion does
make a difference at the strategic level, it may be easier to sustain their commitment to
participating in partnership programs.
There is more than a little of the technophile, "Tom Swift" image imparted by the kind
of information systems envisioned above: informed middle managers cleverly deploying their
officers in a high-tech contest with the elements of crime and disorder. There is cause for
skepticism. They can be no more effective than the underlying assumptions police use to decide
what data to gather and how to compile it. Police of all ranks presently fail to use this
information even when available. It is rarely offered in a manner compatible with their own
understanding of beat problems. Officers tend to place greatest faith in information personally
communicated by informants whom they know and whose reliability they can assess from prior
experience. Supervisors and managers are unaccustomed to maldng strategic resource allocation
decisions, having been socialized to accept the simple bureaucratic imperative of the dispatcher's

•

assignment. All this is to say that whatever the technical merits of harnessing the routine input
of "citizen partners," one of the greatest challenges remains convincing police to use it.

Integrating Services: Holistic Government
One of the most enticing promises of community policing is that it will return local
government to the early 19th century American vision of what "policing" meant to municipalities:
according to Webster's dictionary, "the internal organization or regulation of a political unit
'through exercise of governmental powers especially with respect to general comfort, health,
morals, safety, or prosperity." Long before there were police organizations as we know them
today, American governments were providing such "policing" through general, undifferentiated
structures that were eventually fragmented as specialist occupations arose and governments began
to compartmentalize into special service-providing bureaus (Lane, 1992:5).

•

The pathologies of

this aspect of bureaucratization are well-documented (Sayre and Kaufman, 1960): turf battles,
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service agencies responsive only to narrowly defined constituencies, and uncoordinated,
inefficient government that cannot mobilize to address important problems.
The appeal of correcting this state of affairs is so great that some cities have replaced the
notion of community policing with community government—to stress that all parts of local
government share a joint responsibility for the welfare of the citizenry. Community policing
advocates suggest that police can and should play a central role in bringing about holistic
government. Police are called upon as a last resort, they are typically the most numerous and
accessible of public servants, and the nature of their work gives them a large investment in
maldng life better for those who live and work within their realm of responsibility. They c an
do this by identifying problems in which other agencies should have a hand; they can mobilize
and prod those agencies into action; they can coordinate their efforts; and they can activate the
public and other puissant forces when greater political pressure must be brought to bear.
Because it is widely thought that the condition of a neighborhood's public safety depends
upon the condition of its economic vitality, physical condition, and the general health and welfare

of its residents, this approach makes tremendous good sense to the public. In the abstract,
cooperation to achieve these ends seems incontrovertibly "correct." If the police can stimulate
visible interagency cooperation where there was none before, that may well produce a significant
augmentation of public good will, even if it fails to live up to technical expectations. 19 However,
when demands for cooperation move from the general to the specific, that is when service
integration loses its appeal. Schools are wary of routine police involvement in their security and
order maintenance problems; the priorities of housing authorities are most influenced by the
demands of their funding sources; public works has its own system for deciding what work gets
done when; and union officials are quick to object when management wants something done that
is outside the contract. This is not to say that these problems are instumountable, but they are
certainly inevitable, and the greater the project's scope, the harder they will be to overcome
(Benson, 1975). That is because each of these agencies has developed its own specialized set

•

of constituents whose influence as interest groups tends to be narrowly focused (Lowi, 1969:201).
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If the integrated problem solving effort requires a substantial departure from what these interest
groups value, the consensus on the particulars of a given project will rapidly dissipate without
artful persuasion and negotiation. In such a conflicted environment, the institutional value of
integrated service delivery is greatly diminished.
From a technical perspective, placing the police at the axis of integrating other municipal
services is a high-risk venture, at least from the police departmenes vievvpoint. First, the police
are rarely given the authority to coin' pel other agencies to cooperate, and they are often in a weak
position to offer attractive incentives to potential partners. Second, in many local jurisdictions,
the resources available to other municipal services have dwindled, maldng it particularly difficult
for them to be responsive to even worthwhile police initiatives.

Third, the crime reduction

capacity of these programs (such as midnight basketball, trash clean up, and increased lighting)
are yet undemonstrated, and in many cases, effects are observable, if at all, only in the long term
(e.g., drug and sex education programs).

•

Of course, police can pursue interagency service

integration at a modest ad hoc level, and a number of anecdotal accounts of success are available
(Eck and Spelman, 1987b; Goldstein, 1990). Even major endeavors are reported to have met
with success, aldiough they do not appear to produce enduring service-integration practices.
Failures are rarely reported (and understandably so), although they are instructive, because they
show that the most daunting task may be implementation (Tien et al., 1993:6.7-6.9).20 It may be
that service integration would be as effective as advocates hope, but that there will be few
opportunities to test major initiatives. As compelling as public safety may be as an organizing
objective for service integration, it may not be strong enough to overcome bureaucratic inertia
and political alliances that are well entrenched in the local political scene.
In practical terms, some things can be done to 'improve the prospects of routine
interagency cooperation and large scale undertaldngs. Local government executives, such as
mayors and city managers can make this a high priority and have an influence if they are willing
to expend political capital and take the heat that will inevitably arise from those who identify
their interests with the status quo.' The likelihood of success will increase to the extent that they

•
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have mobilized the electorate behind this approach to maldng theirs a "city that works." It has
broad political appeal because it promises an activist government that is also more efficient.

The Prospects of Structural Reform
A candid appraisal of the current state of the structural reform of police in North America
must surely yield the conclusion that not much has yet changed. At the institutional level police
and elected officials are still attracted to crime fighting as the core justification for policing. The
massive influx of federal U. S. dollars into the coffers of local governments to promote
community policing was justified in a Crime Bill. The leadership of the continent's largest
municipal police department criticizes the community policing approach of the preceding
administration for not being sufficiently crime-focused. n Regardless of rhetorical flourishes from
progressive police leaders and scholars about a new, broader police mission, the press continues
to assess community policing's success using indicators that have long been used to assess police
crime-fighting success: crimes, arrests, and clearances. Reports of the institutional death of the
police-officer-as-crimefighter may be premature. It seems more likely that we are witnessing the
reincarnation of that powerful metaphor in forms more palatable for these times.

Reviewing the structural innovations discussed above, what is notable is how little impact
they have had thus far on the daily work of police. The vast bulk of police work is still reactive,
driven by calls for service. Problem-solving, community consultation and coproduction remain
largely peripheral to the routines of most line officers. And the reforms have yet to penetrate
the formal training and informal socialization of how police handle their work. There is as yet
no distinctive "community policing" way to handle domestic disputes, traffic violators, mugging
victims, and so on. Officers who are told to do things the community policing way want more
than the admonition to "be creative." They want to lcnow what community policing means in
terms of specific tactics (Mastrofsld, Willis, and Snipes, 1993). Those of us who conduct
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ridealong observations of police are struck by the similarity of our accounts of how police
perform patrol work in the mid-1990s with those of observers from the mid-1960s (Reiss, 1971).

I do not offer these observations as a form of criticism, for to do so would be like
complaining about how long it took the leopard to change its spots or how tasteless was the song
selection of the singing dog (Klocicars, 1988:257). Indeed, the reform is yet in its early stages.
The child, taldng its first faltering steps, cannot be expected to leap hurdles. Early
expectations of a dramatic transformation of policing are giving way to a more modest,
incrementalist reform perspective. There are undoubtedly hundreds, perhaps thousands of small
community policing success stories around the country. Often in the face of organizational
inertia and public apathy, officers struggle to do their jobs better. How churlish it would be to
denigrate their efforts. Yet the prospects of this incremental process producing ho. ped for results-even in the long run--seem bleak absent profound changes in the environment of police
departments.

Police departments are not radically transforming themselves from reactive to proactive
problem-solving agencies because the risks of losing public support are simply too great, while
the security of remaining reactive and calls-for-service driven is quite enticing. It is difficult to
break free of the institutional attraction of simply "being there," something that the now
discredited strategies of preventive patrol and rapid response serve quite nicely. If police are
breaking free of old forms, the changes are talcing place incrementally and with little fanfare.
For structural reforrns to occur in bigger steps, two things must change about North American
police departments and their environments. First, the fragmentation of authority for the
governance of police agencies must be substantially reduced. Second, police leaders must be
rewarded, not punished, for innovative risk taldng.

The United States approaches the extreme among Western democracies in the
fragmentation of governing authority over its police." At one point in the old Progressive
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movement, concentration of authority in the police chief and autonomy from outside influence
was a high priority. Regardless of the extent to which chiefs ever garnered such authority, there
are very few today who have the power to make or stimulate fundamental changes in the
structure of their organizations. Because of union contracts, civil service requirements, state and
federal regulatory bodies, courts, governing charters, and special police boards (to name a few),
police chiefs are quite constrained in altering fundamental aspects of their organization. They
can make new policies, but in getting them carried out, their principal source of influence is
exhortation (Muir, 1977:248). Given the typical tenure of chiefs nowadays, there is little time
to plan and launch an ambitious reform effort. The principal recourse to reform chiefs is (1)
selecting new deputdes, (2) changing training, and (3) transferring personnel to new job
assignments. Who is hired and who is fired is beyond the control of most chiefs, and there are
practically no material incentives (e.g., pay raises, promotions) that the top leadership can
manipulate selectively to reward the rank and file for executing the change agenda. Scandals
occasionally provide a small window of opportunity to harness external support for reform
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(Sherman, 1977; 1983), but the effects are often ephemeral, disappearing with a change in
administrations. There may be many good reasons to fragment authority to govern the police
organization, but the inevitable consequence is a complex (and inevitably weak) system of
accountability and tremendous inertia for the status quo.
Ironically, community policing reformers tend to pitch their case to top police
management, emphasizing their critical role in effecting change, while other audiences with
substantial influence over the police organization go largely unaddressed. The image that comes
to mind when reading this material is that of a jockey astride a headstrong steed, artfully guided
around the track. An image that seems more apropos, ispecially for those who head large urban
departments, is that of the rodeo cowboy who with great slcill manages merely to stay astride his
bucking bronco until the bell sounds. The analogy may be overstated, but it helps to underscore
the reality of the many constraints placed upon those who are given the lead responsibility for

effecting change. As useful as the heroic vision of the leader may be to buttress performance
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in the institutional domain, it is perhaps time to take a more hard-headed look at what students
•

of organization call the "romance of leadership" (Meindl and Ehrlich, 1987).
Concentrating the authority to restructure change in the office of chief will not be enough,
since police leaders must also perceive that their careers will not be damaged if they actually
attempt to make major changes. This is even harder to accomplish, given that the American
public has long been primed to expect gove rn ment to deliver the quick fix, and woe unto him
or her who promises but does not deliver. Indeed, one of the key roles of American police chiefs
(and mayors) is ceremonial: to take the heat when things go awry (Crank and Langworthy,
1992:359). It is no simple matter to develop a climate that will tolerate trial and error when
elected officials offer simplistic solutions to complex crime problems and excoriate their
opponents whose misfortune it is to have sponsored a policy or decision that produced even one

•

publicizable misadventure. Those concerned about their career or the image of their
administration realize that the combination of bold steps wsi objective evaluation2A comprise a
volatile brew, more likely to poison than profit their careers. In this context, it is not surprising
how difficult it is for even the willing mayor to give the chief some protection to take bold steps.
One is thus justified in being skeptical that we are witnessing a revolution in policing.
Police agencies react to their environment, and there is not much evidence that the environment
is changing at a revolutionary pace.25 Still, we need not despair that no change is possible and
no improvements likely. But we should gear our expectations to more realistic objectives than
those being raised in the selling of this reform. One way to do that is to begin with those things
about the practice of policing as we know it that are. already done well by at least some police,
and then seek ways of getting more of this done. This means grounding the search for new
organizational structures in an understanding of the everyday practice of the police craft, and then

worldng backwards to find what programs, policies, and procedures do the most to promote these
things. This paper is not the appropriate place to offer a detailed account of how that might be
done, but there is at least one proposal currently available that argues for this (Bayley and

Bittner, 1984) and another that suggests how performance measures might be developed for
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organizations wanting to pursue it (Mastrofsld, 1994). An example may help illustrate the point,
however.
From a craft perspective, what takes the greatest skill in policing is dealing with the
public. Police are given special authority to intervene in the private affairs of citizens and coerce
them, using even lethal force under certain circumstances. Much of the reform literature for
community policing promises a different relationship between the police and the public, and that
may well be realized most readily and observably in the way that police and public deal with
each other in their daily "encounters." The permanent assignment of officers to beats is designe,d
to enable officers to develop the particularistic lcnowledge of people and places that facilitates
better judgments about when and how to intervene. The department's indoctrination (through
training and the leadership's exhortation) urges officers to treat the public as a resource. It
attempts to develop in both the officers and the public a sense of mutual obligation to be at least
civil, and even more, to be partners. When this occurs, a number of good things should happen.
There should be fewer complaints about unnecessary force. There should be fewer police and
citizen injuries. There should be more citizen cooperation in providing information, pressing
charges, and testifying in court. There should be more accurate diagnoses of citizens' problems.
The need for using arrests to resolve problems should decline as citizens become more willing
to comply with the commands and suggestions of officers who are trying to restore order and
help people solve their problems. If these things happen, crime and disorder levels may still
remain unaffected, but most North Americans would agree that they had received a higher quality
of policing.26 .

There are probably many policies, programs, and procedures yet to be tried or tested that
may promote these things, and they can and should be folded into community policing reform.
Ironically, results such as these do not require a radical reformulation of the department's mission,
and they do not require a complete rejection of the police culture, or at least those aspects of
police practice that tend to be held in high esteem by the rank and file. What they do require
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is a close collaboration between those most skilled at the craft of policing and social scientists
who are skilled in emphically assessing whether and how these results were obtained.

Conclusion

There is a great deal of anticipation about community policing in North America. The
tickets have been sold, the pregame stories have been written, the band has played the fight song,
and the cheerleaders cheered.

The home team has practiced hard; the coach and players

announce they are ready. It is now time to play the game. My analysis suggests that it will be
a game well worth attending, but a lot tougher to win than the fans have been given to believe.
Indeed, they should be prepared for a long season and a challenging schedule. This may be a
"building" year, and there may be several more. If that is so, the challenge will be maintaining
fan support while the personnel, skills, and plays are fashioned. Fans can be fickle, but police
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departments have an advantage over football teams; the performance of the football team is quite
visible and easy to measure (at least according to games won and lost). Just presenting the
appearance of a new approach may sustain reform police departments in the coming years, even
if they cannot show a great won/lost record in the technical sense. Still, it would be prudent to
resist the temptation to hype the new structures. Several, such as professionalization, cannot be

implemented quickly, and all are largely unproven in a technical sense. Rather than stimulating
expectations of revolutionary improvements in performance, it is more realistic at this point to
look for small increments of what we already accept as good police work. In this regard, I have
suggested that the greatest potential of community policing, especially in the short term, may be
producing police who have better interactions with the public.
My assessment of the structural reforms that have characterized community policing is
that some are irrelevant to the accomplishment of technical effectiveness, and others are so
underdeveloped that they are unlikely to be implemented in the short term. I have suggested that
rather than expend so much energy on the restructuring of police agencies—time and energy may
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be more fruitfully expended on developing the technical core of policing. If police are to play
a role in enhancing public safety, maintaining order, and are to do this in a manner that meets
with public expectations of how police should exercise their authority, we need to learn a great
deal more about what works. As we learn more about that, we may be in a much better position
to prognosticate about how departments should be structured. In this regard we would be well
advised to follow the dictum of the architect Louis Sullivan, that form follows function.

•

•
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NOTES

1.

Elimination of walldng beats and closing precinct stations in favor of a single
headquarters, for example.

2.

The largest gateway for police business is the calls-for-service mechanism, which is
centralized and isolated from supplicants, as well as field officers.

3.

To coordinate the greater complexity inherent in larger numbers of organizational
divisions and specialists.

4.

The literature exhorting various models of community policing is growing too rapidly to
review comprehensively here. For a sampling of popular reform advocates see Wilson
and Kelling (1982), Skolnick and Bayley (1986), Goldstein (1990), Sparrow, Moore and
Kennedy (1990), and Trojanowicz (1990).

5.

In the 1960s and early 1970s, a small but highly vocal segment of reformers advocated
"community control" of police departments. The publicity of this movement far exceeded
its success in actually getting its agenda implemented (Wilson, 1968; 1975), but it did
provide a "wake-up call" to police leaders who perceived tremendous pressure to do
something about disgruntled constituencies, which included many within the middle class
as well as the socially and economically marginal (Fogelson, 1977:269-95).

6.

For a summary of these two perspectives generally see Scott (1992); for a police-focused
comparison, see Crank and Langworthy (1992).
These brief comments are a
simplification of the work of a number of theorists whose work differs in within the
boundaries of each framework.

7.

See Manning (1992a) for commentary on the economic aspects of their argument and
Shearing (1992) for alternative perspectives on the relationship between public and private
police.

8.

For example, Peters and Waterman (1982) were very encouraged by such innovations
undertaken by Digital Equipment, International Business Machines, and Proctor and
Gamble--all of which are now in trouble.

9.

The sociologist Talcott Parsons (1960:63-65) suggested an additional level of analysis, the
managerial, which served to mediate between the technical and institutional levels.

•

•
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10.

This, of course, is not the appearance given whenever a crisis emerges. The "brass"
shows up on the scene, is briefed by those who know what is happening, gives the
appearance of making key decisions, and gives interviews to the press. In fact, however,
it is usually the low-ranldng officers and their immediate supervisors who have made and
are maldng all the critical decisions about the situation.

11.

A recent observational study of patrol officers in a community policing environment
found that a supervisor was present at least some of the time in about 2.9 percent of the
encounters officers had with the public, and that officers conferred during the shift with
supervisors on only 5 percent of the encounters (Mastrofski and Snipes, 1992).

12.

An example of the institutionalization of this resist ance is given in a large police
department with a highly elaborated management hierarchy. One of the highly-positioned
middle-managers had a reputation of being so negative that others referred to him as "Dr.
No." They observed that he was so reliably negative about maldng pay changes that the
chief made that his sole function. Any time the chief wanted to kill a proposal, he simply
referred it to Dr. No for staff work, and its rejection became a fait accompli.

13.

"Hotspot" analysis, the tracking of the history of places (addresses, blocks, and other
geographic areas) is a promising development in information technology, which seems to
be growing in popularity (Taxinan and McEwen, 1994).

14.

For a review of what is known about the police crime control capacity, see Sherman
(1986; 1990; 1992a, 1992c).

15.

I am unaware of any departments engaged in community policing that have subsequently
rejected it because of a corruption scandal. The most visible corruption scandal of late,
involving "crews" of police officers on the take in New York City, has not yet generated
any significant criticism for the department's community policing effort (Commission to
Investigate Allegations of Police Corruption, 1994).

16.

There are other important functions, such as neighborhood advocacy and pressuring and
applying direct control of disruptive or illegal persons or places (Buerger, 1994). These
have been less thoroughly evaluated.

•

•

17.

The popular notion that it is better for citizens to report complaints directly to their beat
officer rather than through a centralized communication system needs careful examination.
It is not entirely clear that the department data systems capture the information that is
directly reported to the officer when the calls-for-service system is bypassed.

18.

For example, such information might help police decide what parts of a beat deserve
special attention, and what people and problems in particular should capture police
attention.
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19.

The creation of special interagency collaborative bodies to integrate service delivery at
the neighborhood level is an example of an attempt to institutionalize this reform.
Notably, however, basic service delivery structures of each participating unit remain
unchanged, and the new coordinating units are peripheral to the resource allocation
practices of each participating agency.

20.

For a generally upbeat analysis of the problems of police collaboration vvith other
agencies in the problem solving process, see Eck (1989).

21.

Some large cities are addressing the challenges of service integation by creating a matrix
structure with two dimensions: one organized according to function (police, sanitation,
fire, public works, etc.) and one organized by neighborhoods (City of San Diego, 1994).
It will be interesting to see what kinds of changes to service delivery result, given the
inherent tension between these two organizing principles.

22.

A New York Times article reported, "Community policing will be at the core of the
departmenes mission, but it will be Mr. Giuliani's vision of community policing,
concentrating on strategies to improve intelligence gathering and increase arrests. The
Mayor has criticized the present version of community policing, saying it has focused too
much on putting neighborhoods in touch with social services" (Krauss, 1994:B3).

23.

Murphy adopts a similar line of argument for Canadian police (1993:38-43).

24.

One wag (anonymous) has suggested that in matters of psychoanalysis and program
evaluation, "Self knowledge is always bad news."

25.

For a different perspective, see Ericson, Haggerty, and Carriere (1993), who argue that
a great deal has changed--at least in the social and economic environment of policing in
late modern times. They suggest that bureaucratic institutions have fundamentally altered
the nature of communities (no longer characterized by close, enduring interpersonal
communications, shared traditions, all spatially bound). Communities are now defined
by "institutional communications" that provide for the security and welfare of a territory
and give it identity. Community policing is to them "communications policing" because
it attempts to serve as a key communications node or facilitator among disparate security
institutions (e.g., families, neighborhood groups, private security firms). Community
policing is an effort to fit the structures of policing to the changes that have already
occurred in the economic and social relationships in jurisdictions. It does not
attempt to recreate a lost sense of community, but rather to accommodate to the new
conditions. From their perspective, community policing is not so much an effort to
resonate with new institutional constructs as it is to adjust to a new social (and
socially constructed) reality.

26.

For a discussion of these and other craft-related measures see Mastrofsld (1994).
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EVALUATING SATISFACTION

By
VINCENT F. SACCO
Department of Sociology
Queen's University
Kingston, Ontario

•
INTRODUCTION
The movement from traditional to community-based models of policing has suggested to
many observers a need to develop alternative methods for the evaluation of police
performance (Normandeau and Leighton, 1990). A naffow reliance on the use of measures
such as response time or crime, arrest or clearance rates is increasingly seen as inconsistent
with the new policing philosophies in large part because such measures fail to speak to the
role of the public as the consumer of policing services (Couper, 1983). It is argued that, like
all complex agencies involved in service delivery, it is important for the police to know how
satisfied or dissatisfied their clients are.

Moreover, it is important to discover the factors

which affect citizen satisfaction and whether they are subject to manipulation within the
parameters established by law and available organizational resources. It is in this context that
public satisfaction with the police has emerged as a significant issue.
Judgements regarding public satisfaction are usually based on the findings of surveys of
general populations or of more specialized samples such as crime victims or those who have
had some other type of recent contact with the police. Respondents are typically asked in
direct fashion how satisfied they are with their local police, how good a job they think they
are doing or how effective they perceive the police to be.

Respondents who have had a

recent encounter with the police might be asked if they were satisfied with the outcome;
whether the officers vvith whom they had contact were "polite" or "courteous"; or if they
behaved in a "professional" manner.
While surveys are not the only source of information about citizen satisfaction, they are
generally thought to be preferable to many of the alternatives. Negative newspaper coverage,
formal or informal complaints, the public forum and the rhetoric of special interest groups
provide a skewed and potentially misleading impression of the type and intensity of public
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feeling. In contrast it can be argued that despite their own well known limitations, surveys have
an inherendy democratic character in that opinions are solicited widely and weighted equally.
In this way, surveys correct for the fact that many members of the public do not attend
community consultations in order to express their views and that others do so selectively
(Patterson and Grant, 1988).
Over the last several years, consumer-based surveys of policing have become a "growth
industry" (Horne, 1992). Frequently, under the auspices of policing agencies, such studies are
undertaken by researchers who are affiliated with universities or marketing firms and who claim
an "arm's length" relationship to the problem at hand. In other instances, these stuclies are
undertaken by police agency personnel or volunteers who, although they are less able to claim
professional distance, maintain that they possess intimate insider knowledge of the issues which
the survey is intended to i lluminate.

•

For some cynics, the surveys themselves are best conceptualized as little more than a public
relations exercise. It is suggested that although they provide highly visible evidence that the
police are engaging in "broad consultations" about service delivery, they generate little
information that is of real value.
Overall, surveys done in this country seem to indicate that Canadians are highly satisfied with
policing services. Cycle 8 of the General Social Survey asked a representadve sample of 10,000
Canadians in 1993 if they thought their local police were doing a "good", "average" or "poor"
job in several areas of service-delivery. For all of the items except one, at least one-half of
respondents chose the most favourable response. The single exception was an item which asked
about promptness in responding to calls for which 46% of Canadians described police
performance as "good".
A 1991 Gallup poil report indicated that close to 80 percent of Canadians approve of the
performance of their local police and that the level of support has not changed substantially since
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the question was first introduced in 1969 (Bozinoff and MacIntosh, 1991). The results of the
most recent round of the International Crime Survey indicate that overall satisfaction with the
police is higher in Canada than in any of the other countries included in the study. The same
survey found that about three-quarters of the Canadian respondents who said that they had
reported a crime to the police were satisfied with the ways in which the police responded (van

Dijk and Mayhew, 1992).
These high ratings are particularly noteworthy when they are compared to those which are
routinely associated with the courts or other components of the criminal justice system. For
example, respondents to the 1993 General Social Survey were asked whether they thought the
courts were doing a "good", "average" or "poor" job in the performance of four specific
functions. For three of the items, fewer th an one-quarter of respondents gave the courts the
highest rating . In the case of the item which asked respondents about the job which courts do
in "protecting the rights of the accused" close to one-half of Canadians expressed the view that

•

the courts do a good job. It unclear, however, given public concern about the assumed laxity of
the court system, whether the high numbers in this case indicate approval or disapproval.
In view of the high levels of public satisfaction with the police described by such surveys,
it is prudent to ask what these numbers really mean and what practical implications they have.
The paper these questions through an examination of three broad issues. The first concerns the
problematic character of the concept of satisfaction. The second focuses attention on the social
factors

-

of public

especially personal experience
.

-

which have been shown to have significant influence

Finally, the community dimensions of public satisfaction with police services are

explored. Based on a review of research in these areas, the paper concludes with some practical
observations about the potential benefits and liabilities with the use of satisfaction measures.

•
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THE MEANING OF PUBLIC SATISFACTION
Like all such evaluative concepts, the term, "satisfaction" proves to be ambiguous upon close
examination. This ambiguity has several dimensions:
1. When respondents are asked about their degree of satisfaction with policing services, it is
not necessarily clear that the questions are as meaningful to them as they are to those who
sponsored the survey (Southgate and Ekblom, 1984). More pointedly, it is not always evident
precisely what type of evaluation respondents are being asked to make. Do the questions relate
to their views of the police as an organization or are respondents being asked for an opinion
based on their cumulative experiences with individual police officers? Is the judgement to be
made in terms of some absolute standard or in some relative way that makes implicit
comparisons to other times or other places? Should the assessment take explicit account of the
resources which the police have at their disposal or should it employ more general criteria for

•

evaluating police performance?
2. The range of responses provided to respondents does not necessarily reflect the range or the
content of opinions among the public-at-large. In other words, it is not obvious that those who
score highest on a relevant scale are expressing satisfaction in an absolute sense or simply
expressing more satisfaction than is implied by the alternative response categories. Similarly, do
low scores mean that people are dissatisfied or simply less satisfied than those who rate the
police most highly (Garofalo, 1977)? Any such distinctions could have significant implications
not only for public policy but also for the morale of the members of the policing agency.
In a related way, data from victimization surveys show that when victims who do not report
crimes to the police are provided with a list of possible reasons for their decisions, they frequently indicate that "the police couldn't do anything about it" (Gottfredson and Gottfredson,
1988). While this response could be read as an indictment of the police or as an expression of
a lack of confidence, it could also reveal, as has been frequently observed, that people are able
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to make relatively accurate and rational assessments of the investigative power of the police in
certain types of situations.
3. The gap between survey reports and incidents about which reports are provided may be
substantial. In a fundamental way, expressions of public satisfaction or dissatisfaction with the
police do not tell us how well things are working but how well they are perceived to be working.
Survey responses may reflect pre-existing tendencies to be satisfied or dissatisfied rather than the
quality of the service which is delivered.
In the context of specific encounters, dissatisfaction with what the attending officer did or
failed to do does not necessarily imply inappropriate action. While crime victims may, for
example, resent police attempts to establish the legitimacy of a claim of victimization this does
not necessarily mean that a different course of action should have been taken (Poister and
McDavid, 1978). Citizens may forget what the officer did, or misunderstand or misjudge
questions asked or actions taken by the police (Skogan, 1990b).
Alternatively, high levels of public satisfaction with policing can indicate approval of actions
which may be inconsistent with other organizational standards. The vox populi character of
satisfaction measures may mean that situations exist in which the police are allowed, for example,
to ignore the rights of minorities and still get high marks from many members of the public
(Normandeau and Leighton, 1990).
4. Satisfaction and other attitudes to the police are complex and multi-faceted, rather than
unidimensional phenomena. The various components of satisfaction - police demeanour, respect,
effectiveness, professionalism, the use of police power - may be understood differendy by
different audiences (Lee, 1991; Munn and Renner, 1978; Sullivan et al., 1987). Moreover, these
attitudes do not exist in isolation but are bound up with perceptions of other aspects of the urban
or political environment. Dissatisfacdon with the police may reflect dissatisfaction with the
delivery of urban services more generally (Charles, 1980; Greene and Decker, 1989) and more
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general attitudes to the police may be part of "a larger complex" which includes attitudes towards
the courts and the legal system as well as political alienation and powerlessness (Albrecht and
Green, 1977).

5.

The relationships linking various forms of satisfaction are inadequately understood. How

people feel they have been treated by the police in particular situations may be influenced by
how they feel about the police more generally; although there is evidence to suggest that reverse
is also true (Mayhew et al., 1993).
With respect to specific incidents, dissatisfaction with one aspect of the encounter may lead
to dissatisfaction with other aspects. It is not necessarily the case that people neatly divide up
their perceptions into the nail-ow categories about which interviewers ask them questions. Using
data from the Winnipeg Area Survey, Forde (1992) found, for instance, that among consumers
of police services, dissatisfaction with the police operator (who took the call) was related to
dissatisfaction with response time and with the officer's investigation. In addition, those who were

•

dissatisfied with response time were also likely to be dissatisfied with whatever investigation took
place. "Halo effects" may also operate in some situations such that satisfaction with the way in
which the police handle the later stages of an incident may encourage a retrospective interpretation of their degree of satisfaction with earlier stages of the contact (Poister and McDavid,
1978).
Even more generally, those who encounter the police in highly stressful or adversarial
circumstances may not always be able to discriminate with respect to the source of their frustration. As a consequence, dissatisfaction with the situation may be displaced onto the police
officer (Maxfield, 1988).

6.

The relationship between satisfaction and expectations is rarely made explicit. Evaluative

concepts like satisfaction with overall quality of service, and judgements about courtesy, effort
or professionalism imply the existence of some standards against which the judgement is made.
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These standards may be conceptualized as expectations which clients have about poliée
performance generally or in specific situations (Erez, 1984). In the case of response time, for
instance, several researchers have noted the important role played by expectations in the
determination of satisfaction (Brandi and Horvath, 1991; Southgate and Ekblom, 1984; Percy,
1980). However, while surveys tell us how people feel about the things that police do, they less
often tell us what people expect the police to do or how they expect them to do it.
The relationship between expectations and satisfaction is not necessarily a simple one.
Members of the public who have very high expectations of the police are likely to become frustrated when the police fail to meet these expectations (Carter, 1985). Such expectations may be
rooted in what people believe they have a right to expect from the police or from the social
service sector more generally (Erez, 1984). This linkage between expectations and notions of
justice may result in the use of relatively stringent criteria in the evaluation of police performance
and in higher levels of dissatisfaction in situations which are defined as violating these
expectations. Alternatively, when past experiences encourage a downward revision of expectations, the result may be a more negative view of the police and dissatisfaction in the context
of subsequent encounters.
It is reasonable to argue that expectations regarding policing are contextualized by group
experiences and therefore reflect ethnic or class variations in the ways in which policing roles
are understood. With respect to ethnic differences specifically, Erez (1984) suggests that
treatment by the police can be viewed as symbolic of the respect to which groups believe they
are entitled in a multicultural society. Thus, minorities which are attempting to become part of
the cultural mainstream may be very aware of, and very sensitive to police responses which seem
to signal a lack of respect.
In a related way, the finding that crime victims (especially victims of serious crime) are less
favourable to the police may demonstrate a tendency to have high expectations of the police and
what they can accomplish in crime-related situations (Brandi and Horvath, 1991; Koenig, 1980;

•
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Yarmey, 1991). The growth of the victims' movement over the last several years has probably
contributed to the raising of expectations in this respect. Skogan's (1990b) analysis of the British
Crime Survey found that levels of public satisfaction were generally higher in the case of calls
for service which were defmed as less urgent and that dissatisfaction was greatest regarding
events which were most closely related to the traditional core of policing.

Undoubtedly, public expectations about how the police are expected to perform are shaped
by mass media images. Skogan (1990b) found that those British Crime Survey respondents who
identified television, radio or newspapers as their major source of information about the police
were more positive in their assessments and more likely to think that the police in their areas
performed above average. Analyses of media content consistendy demonstrate that of the valious
criminal justice agencies, it is the police who are most frequendy and most favourably portrayed
(Sacco, forthcoming; Surette, 1992). Comparisons, for instance, of the "clearance rates" in either
crime news, or television crime drama with the clearance rates provided by police data suggest
that media images set very high standards for real-world comparisons.

THE DETERMINANTS OF SATISFACTION

As Reiner (1992) has noted, early research generated broad generalizations regarding the
social distributional character of public attitudes toward the police. Much of this research encouraged an understanding of satisfaction and other perceptions as a function of the personal
characteristics of respondents. Notably:

1.

In the case of age, research supports the view that positive assessments of the police are

more likely to be expressed by older respondents (Garofalo, 1977; Murphy and Lithopoulos,
1988). In the Canadian General Social Survey, for instance, those between the ages of 15 and
24 were least likely to rate police performance favourably (Sacco and Johnson, 1990). There is

•

Workshop On Evaluating Police Service Delivery

271

•

some evidence that the effect of youthfulness on dissatisfaction varies between men and women
such that the most negative views are expressed by young males (Forde, 1992).
2. The level of positive sentiment varies across ethnic and racial groups (Jefferson and Walker,
1993; Greene and Decker, 1989; Lee, 1991; Mayhew et al., 1989; 1993; Waddington and Brad-

dock, 1991; Smith, 1991). This is perhaps most clear in the context of American research which
indicates that African-Americans are less likely than whites to express satisfaction with police
performance.
3. The relationships involving satisfaction and other key social and demographic variables such
as sex, income and employment are much less consistent (Decker, 1981; Klein et al., 1978).
The factor which has received the greatest amount of attention in recent years is personal
experience with the police. Because citizens may encounter the police in a wide variety of

•

contexts (as victims, suspects, witnesses, seekers or providers of information, etc.) surveys
generally show that the proportion of respondents who report a recent contact with the police is
relatively large (Forde, 1992; Southgate and Ekblom, 1984). Fully 45 percent of the respondents
to Cycle 8 of the Canadian General Survey indicated that they had experienced at least one
professional contact with the police during the twelve-month period preceding the survey.
Three factors complicate efforts to make sense of the relationship between public experiences

with the police and satisfaction with the police:
First, the various forrns of police-citizen contact cannot be studied with equal ease. The
population survey, for instance, is probably better used to study public consumption of police
services than the ways in which members of the public react as suspects or adversaries of the
police.
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Second, people who engage the police in one capacity are more likely to engage them in
other capacities. Maxfield (1988) argues that those who meet the police as "beneficiariés" of
police services (that is, as victims of crime or as receivers of information) are also quite likely
to meet them as "sufferers" (suspects). He suggests that victims have less positive attitudes
toward the police at least in part because they are also more likely to have encountered the police
in more adversarial circumstances.
Third, public experiences with the police are not randomly distributed in the population but
are related to people's other social and demographic characteristics.

The unemployed, for

instance, may be more likely to have adversarial relationships with the police, while those of
higher socioeconomic status are more likely to be consumers of police services (Southgate and
Ekblom, 1984; Skogan, 1990b). Such fmdings have implications for community-level processes
in that the greater the concentration of negative contacts in particular social groups, the more
likely it is that hearsay and folk lcnowledge will contribute to negative views of the police
(Southgate and Ekblom, 1984).
In all such encounters, the probability of citizen satisfaction or dissatisfaction is dependent
on a variety of factors - most importantly, the nature of the incident which brings the police and
the public together, the perceived appropriateness of the police officer's behaviour and the
citizen's expectations regarding the situation and its potential outcome.
With respect to the first of these factors, a general distinction is usually made between
voluntary and involuntary contacts with the police. The former type of contact is typically
initiated by members of the public while the latter type is typically initiated by the police.
Voluntary contacts are usually consumer-oriented in that the public seeks policing services in the
forms of advice or assistance while involuntary contacts are much more likely to be adversarial
in nature. In general, while voluntary contacts tend to be more common, involuntary contacts
are more likely to contribute to negative views of the police (Jefferson and Walker, 1993;
Dunham and Alpert, 1988).
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The interpretations which members of the public make of the behaviour of the police affect
the degree of satisfaction which they are likely to express with respect to the encounter. In this
respect, perceptions of courtesy, demeanour, level of interest, actions taken, professionalism and
response time importantly influence public satisfaction (Brandi and Horvath, 1991; Klein et al.,
1978; Maxfield, 1988). Higher levels of satisfaction are also associated with face-to-face rather
than more impersonal forms of interaction (Skogan, 1990b). Because police-citizen interactions
are subject to highly variable interpretations, it is difficult to determine whether the greater
degree of dissatisfaction that is expressed by minority group members reflects differential
treatment by the police or the use of different standards regarding police performance (Mayhew
et al., 1989).
Expectations regarding investigative efforts have been shown to be related to level of
satisfaction but moreso in the case of property crime than in the case of crimes of violence.

•

Victims of violence are less likely to expect intensive investigations since in the majority of
cases, they are likely to lcnow who the offenders are (Brandi and Horvath, 1991).
Public expectations about the potential outcomes of the interaction are also related to
satisfaction, particularly in the case of crime victims (Poister and McDavid, 1978). Victims
express greater satisfaction, for instance, when offenders are apprehended or when property is
recovered (Skogan, 1990b). Data from the most recent British Crime Survey indicate that victims
who were insurance claimants were more likely to be satisfied with their encounters with police
and that overall, the highest levels of satisfaction were expressed by victims of break and enter,
and automobile and bicycle theft. The obvious interpretation of this finding is that in such cases,
the police are seen as facilitators of insurance claims and thus helpful in bringing about a more
favourable resolution of the incident (Mayhew et al., 1993). Of course, the ability to achieve
desirable outcomes - in the form of property returned or offenders apprehended - is in many
cases beyond the control of the police.
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It has long been argued that public satisfaction with policing can be increased if the rate of
informal but official, non-emergency contacts is increased (Scaglion and Condon, 1980).
Consistent with this view, citizen contact patrols, mini-stations, foot patrols and other types of
programmes that come under the umbrella of community policing have as their objective an
increase in such contacts. Evaluations of several such programmes do,- in fact, indicate that
public views of the police can be improved by proactive contact (Bennett, 1990; Rosenbaum and
Lurigio, 1994; Skogan, 1990a; Williams and Pate, 1987) - even when that is not the primary
objective of the programme (Bennett, 1991). However, several caveats appear to be in order.
First, for some groups the effects of proactive contact may not be easily generalized to other
experiences. Among young people, for instance, positive contacts with school liaison officers
may promote positive views of the officer in question but may not defeat expectations about
adversarial contacts with police beyond the school setting (Hopkins et al., 1992).
Second, members of the public may have little interest in such contacts unless they believe
that there is a practical reason for them (Brandi and Horvath, 1991). Otherwise, they may
perceive the contacts as a waste of time or an intrusion (Southgate and Ekblom, 1984).
Finally, as Skogan (1990a) has argued, in order to achieve programme objectives, it may not
be enough to simply provide the opportunity for such contacts as is frequently the case with
"mini-stations", or community policing organizations, for instance. In such circumstances, the
effects of these programmes may spread to those who need them least (Rosenbaum, 1988). More
desirable is an aggressive proactive programme .which does not depend on the public coming
forward to engage the opportunities for interaction.
COMMUNITY DIMENSIONS OF SATISFACTION WITH POLICING
The research tradition linking attitudes to the police to such individual characteiistics as age,
ethnicity or social class, reflects the powerful legacy of public opinion research which views "the
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public" as a collection of disconnected individuals. However, this emphasis ignores the character
of the local community context within which views of police performance develop and to which
policing services are delivered.
There is, of course, no clear and unequivocal definition of local community either in the
policing literature or in the more general literature of social science (Buerger, 1994). To a
considerable degree, as Leighton (1988) notes, community is in the eye of the beholder.
Frequently in discussions of policing, community is used as a political concept to denote the
nexus of local organizations which claim to spealc for area residents (Buerger, 1993). In the
present context, the use of term is less political and more traditionally sociological. Communities
in this sense are collections of people who are tied to particular places, who share common
conce rn s and who have available to them common lifestyles. The re-emergence in criminology
of ecological approaches and the developing interest in topics such as "social disorder" and "hot
spots" suggest the relevance of community analyses of crime and policing (Bursik and Grasmick,
1993; Byrne and Sampson, 1986; Farrington et al., 1993; Sherman et al., 1989; Skogan, 1990a).
It has been argued that local communities develop "neighborhood cultures" which lend
variable levels of support to policing activities (Dunham and Alpert, 1988; Greene and Decker,
1989). Such cultures reflect residents' accumulated experiences with crime, disorder and the
police. In some cases, they make available a "folk history" of unpleasant experiences with the
police (Gaskell and Smith, 1985) and as stories about police misconduct travel through
neighbourhood networks, they affect the views of those who are exposed to them (Klein et al.,
1978). In short, beliefs and feelings about the police do not form in isolation but as part of a
social process rooted in the local area.
Given patterns of residential segregation, the influence of ethnic, racial or socioeconomic
factors is partially, at least, indicative of community effects. However, these relationships may
involve interactions between ethnicity, class and the local community such that the effects of
ethnicity on perceptions of the police may depend on the community context (Murty et al., 1990;
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Smith, 1984). Data from the Toronto Community policing survey, for example, found that while
East and Northern Europeans provided consisténdy more positive ratings of the police, iffespective of neighbourhood of residence, East Indian, Carribean and Italian residents tended to
express more negative views but the effects varied by neighbourhood (Mulphy and Lithopoulos,
1988).

Unfortunately, data gathered at the national, regional or even the metropolitan level often
mask such effects.

National studies, for instance, are unable to tell us much about local

communities and thus we learn little how factors such as policing styles, press coverage of highly
sensationalized cases, or recent changes in the local crime rate affect satisfaction with the police
at the local level (Greene and Decker, 1989).
Research concerning the relationship between fear of crime and other indicators of the
concern for personal safety and public perceptions of the police provides a useful example of the

•

relevance of community context.

Several studies have examined these relationship and the

findings have been inconsistent (Baker et al., 1983; Bennett, 1991; Box et al., 1988; Forde,
1992; Flanagan, 1985; Mirande, 1980; Murphy and Lithopoulos, 1988; Thomas and Hyman,
1977). No doubt, part of the problem rests with the wide variations in the ways in which fear
of crime and satisfaction with the police are operationalized.

However, It is also likely that whatever relationship does exist between perceptions of crime
and personal safety on the one hand and perceptions of the police on the other is dependent on
the character of the local community. When the local political culture links rising crime rates
to police performance, such relationships seem more likely to emerge than when such linkages
are not made. In an early study which used crime rate data from 13 large American central
cities, Skogan (1978) found that while in some communities, the relationship between perceptions
of neighbourhood safety and perceptions of the police were moderately related, in other
communities they were practically unrelated.
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Generally, data which are intended to characterize the general views of a large populations
are of limited practical value since police resources are not deployed across entire populations
but within local communities. Because policing must be responsive to the needs and concerns
of cultural or class groups, contextualized by specific community settings, a detailed
understanding of the community dimensions of public satisfaction is highly desirable.
While attention to the community dimensions of public satisfaction has distinct advantages
for both researchers and policing managers, there are liabilities. Leighton (1991), for example,
warns that a purely local perspective increases the risk of "sand-box policing" such that regional
or national problems come to be seen only in terms of their local dimensions.
There are also problems associated with the recent grass-roots movement towards the
collection of community-based information about public perceptions of the police.

These

problems emerge out of attempts to balance the need for high quality, representative data with
the costs and complexities of gathering such information.
Surveys are often preferred for this purpose because they are widely viewed as scientifically
more rigorous than other approaches and because they produce "hard numbers" . However,
surveys are also resource-intensive undertalcings which require accessibility to funds and expertise
(Eck, 1984; Linguanti and McIntyre, 1992). In larger departments, this may be less of a problem
than in smaller ones. Yet, the perceived need to use surveys either to document high levels of
public satisfaction with police or to identify and correct low levels of satisfaction appears to be
spread much more evenly than are the resources with which to undertake such projects.
Inattention to problems of sampling, conceptualization and the measurement of complex phenomena such as victimization produces data which may not only fail to inform but which may
mislead those who seek to use the information in a practical way.
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CONCLUSIONS
This brief review of the literature on public satisfaction with the police suggests several
tentative conclusions. First, general levels of public satisfaction with policing are very high in
this country. No other criminal justice component and few other social services enjoy such a
high degree of public confidence (Bozinoff and MacIntosh, 1990). On the positive side, this can
be seen as a source of pride for policing agencies - particularly in a period which has witnessed
"crises of confidence" in m an y institutional realms. However it is important to recognize that
satisfaction is most apparent when survey questions are phrased most generally. As one moves
away from this "warrn and fuzzy" level, and as the questions become more specific, dissatisfaction with various aspects of police begins to emerge. In addition, "soundbite" statements
about overall approval ratings mask the greater degrees of discontent voiced by socioeconomic
or ethnic minorities.
Second, the experiences of other countries indicate the need to be humble even in the face
of overwhelming support. Such support, can decline for a variety of reasons - only some of
which are direcdy controllable by the police. On the other side, some factors such as Canadian
cultural traditions, and the routine processes of crime news production should continue to
reproduce an environment conducive to widespread public support of policing. There is as well
reason to believe that the media treatment of new policing initiatives as "good news" will further
enhance press presentations of the police (McGahan, 1992).
Third, higher levels of public satisfaction with the police can be achieved through
programmes which increase the number of non-threatening contacts with the public. In fact,
improvements in attitudes toward the police seem to be among the more likely outcomes of
community policing initiatives. In the absence of such contacts, it is argued the police have an
inadequate understanding of public concerns and members of the public feel that the police are
not really conce rn ed with their welfare. However, for most segments of the population, it
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appears that general satisfaction is already at a high level. Where it is not, positive effects cannot
be expected simply because opportunities for satisfying experiences are made available.
Fourth, the issue of public expectations of the police is to some extent a two-edged sword.
On one hand, the high level of expectations associated with policing probably contribute to the
high regard in which the police are held. On the other hand, such expectations create a gap
between what people expect and what people feel they receive when policing services are delivered. Quite obviously we need a more detailed understanding of what people do expect from the
police, as well as what they expect to be able to do without in the current fiscal climate. Survey
findings can inform whatever public information strategies might be developed to speak to these
expectations.
Fifth, despite their apparently unambiguous character, measures of public satisfaction with
the police are of only limited utility for strategic decision-making. It appears that those who use
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police services more frequently express less satisfaction. Moreover, satisfaction may rest upon
assumptions about what the police can accomplish rather than upon what they actually are able
to accomplish. Such observations indicate the need to consider the high levels of public
satisfaction with the police in a context which also assigns high priority to other indicators of
agency performance. Otherwise, improvements in satisfaction ratings can too easily become an
end in themselves.

This is particularly problematic in view of the fact that many

community-based programmes which are intended to improve police service (through the
reduction of crime or the fear of crime) may increase satisfaction even though the primary
objectives of these programmes are not met. While it is frequently argued that high levels of
public support and satisfaction provide an important source of capital which can be mobilized
in support of new policing initiatives, it is easy to confuse contentment with policing and
enthusiasm about policing. Satisfaction does not imply that apathy ceases to be a problem
(Grinc, 1994).
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Finally, there is a need to encourage data collection efforts which assign priority to the study
of conimunity differences in public satisfaction with policing. National data collection efforts,
like the General Social Survey, can provide broad standards against which local performance can
be judged but these data prove to be of limited practical utility at the local level. However, the
collection and analysis of high quality data relating to crime and policing at the local level can
prove to be a resource-intensive undertaking. Policing agencies should not undertake such
projects unless they are confident that appropriate methodological standards will be met. The
results of such projects can be too easily dismissed or if used for planning purposes can prove
misleading. Instead, such agencies are well advised to consider, as some have already done, the
use of more qualitative (if less statistically representative methods) such as focus groups.

s
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This paper examines the role of the public in community policing. Every definition of
community policing shares the idea that the police and the community must work together to
define and develop solutions to problems (Sadd and Grinc, 1994). One rationale for public
involvement is the belief that police alone can neither create nor maintain safe communities.
They can help by setting in motion voluntary local efforts to prevent disorder and crime; in this
role, they are adjuncts to community crime prevention efforts such as neighborhood watch, target
hardening, and youth and economic development programs. A common justification for diverting
resources from responding to 911 calls is that community policing will ultimately prevent
problems from occurring in the first place, and that many which still do will be dealt with locally
without police assistance, or by agencies other than the police (Trojanowicz, 1986).
Community involvement is also frequently justified by pointing to the growing customer
orientation of public service agencies, and to the political and social forces lying behind it. It is
argued that by opening themselves to citizen input the police will become more knowledgeable
about, and responsive to, the varying concerns of different communities.

One strand of this

argument is that police have "over-professionalized" themselves and their mission, and as a result
sSfstematically overlook many pressing community concerns because they lie outside of their
narrowly defined mandate (Skogan, 1990). Because these concerns (which can range from public
drinking to building abandonment) frequently have deleterious consequences for the communities
involved, expanding the scope of the police mandate by making them more "market driven" helps
the state be more effective at its most fundamental task, maintaining order.
However, in an environment dominated by skepticism about the ability of police
departments to actually implement serious community policing efforts it is easy to underestimate
how difficult it can be to build effective community commitment as well. In a recent evaluation
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of community policing programs in eight cities, the Vera Institute found that all of them experienced great difficulty in establishing a solid relationship between the programs and neighborhood
residents (Grim, 1994; Sadd and Grinc, 1994). Efforts to do so floundered in part on decades
of built-up hostility between residents of poor or minority communities and the police. Distrust
and fear of the police were rampant in many of the neighborhoods where community policing
was instituted. Residents' fear of retaliation from drug dealers further stifled participation in
public events. The evaluators concluded that the assumption that residents want closer contact
with the police, and want to work with them, is "untested."
It is also uncertain that rank and file officers involved in these programs are any more
enthusiastic, especially at the outset. Our surveys of officers involved in Chicago's community
policing program found that they were resistant to letting citizens "set their agenda." For
example, 72 percent of them were pessimistic about "unreasonable demands on police by community groups" under CAPS (Skogan, 1994). Police in Chicago were often cynical about who

•

would participate in the program, fearing that "loudmouths" and "gimmie-guys" would dominate
the proceedings and use the program to advance their own personal and political agendas.
Behind the scenes they were nervous about how they would be greeted and treated at public
meetings. At the outset, police often defined the public's appropriate role in community policing
in the most narrow and traditional terms, as their "eyes and ears."

Another difficulty is that programs which rely on citizen initiative and self-help can be
regressive rather than progressive in their impact. Often it is home owning, long-term residents
of a community who learn about and participate more readily in voluntary programs.

My

evaluation of community policing in Houston (Skogan, 1990) found strong evidence for this. In
several experimental districts, community policing efforts were much more visible among whites
than among blacks or Hispanics, and they were more likely to become involved. Analysis of the
impact of the program indicated that its positive effects were confined to whites, while the lives
of other residents of the heterogeneous program areas were unaffected. There seemed to be two
reasons for this. First, better-organized whites were poised to take advantage of the resources
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that the program brought to their neighborhoods. Second, the management of the program
allowed officers to pick and choose their target populations. They naturally focused their efforts
in places where they felt most welcome, and where their initial efforts seemed to be most
effective.
It is also clearly possible to conduct "problem solving policing" without widespread
citizen participation, or even much public input. Several of the examples of problem solving
documented in Newport News involved police analyses of calls-for-service and crime incident
data, and data from other public agencies. The department's operating Task Force and Problem
Analysis Advisory Committee were both made up just of police officers (Eck and Spelman,
1987). Newport News developed the "SARA" process for problem identification and problem
solving for its own, internal consumption.

•

Murphy (1993) argues that the Canadian approach to community policing has been
particularly conservative in this regard as well. He notes (p, 20-21), "... the community is viewed
as a resource, a support group and an information source rather than as an authoritative body."
In Canada, community policing remains police-managed, and seldom involves civilians in policy
or accountability issues. For example, Edmonton relies on foot constables to gather community
input through their day-to-day contact with area residents and merchants (Hornick, et al, 1993).
In Victoria, the principle role for civilians was to serve as staff volunteers in a store-front police
office (Walker, et al, 1993). Leighton (1993) describes the appearance of "community consultative committees" in several cities, and indicates they are still finding a role for themselves in
advising police operations. In contrast, Chicago's community policing effort provides a structured
avenue for citizen participation in problem identification and priority setting, and creates a
channel through which community residents can demand some measure of accountability for
police performance in their area.
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The Chicago Evaluation
This paper examines the role of citizen participation in a new community policing
program. It focuses on two roughly comparable police districts, and contrasts what happened
there to changes in matched comparison areas that represent "what would have happened" if there
had been no program. The data are drawn from an on-going evaluation of the adoption of
community policing by the City of Chicago (Skogan, et al, 1994).

While the new model of

policing that is being crafted by the Chicago Police Department (CPD) is multi-faceted, at its
core lies the (anticipated) formation of police-community partnerships focused on problem
identification and problem solving at the neighborhood level. The agency's mission statement
notes, "... the Department and the rest of the community must establish new ways of actually
working together. New methods must be put in place to jointly identify problems, propose
solutions, and implement changes. The Department's ultimate goal should be community
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empowerment" (Chicago Police Department, 1994: 16). Behind the lines, the agency seems
driven by two concerns: to increase the effectiveness of the patrol force by targeting issues of
public concern, and healing the yawning breach which has opened between the police and racial
and ethnic minorities in the community.
The first 14 months of the program provide a laboratory for examining the role of the
public in community policing. While it is too soon to determine if the public has indeed been
"empowered" by the program, there is now some evidence concerning patterns of program
awareness and participation in several experimental police districts.

The Program to Date
Beginning in May, 1993, Chicago's community policing program (dubbed "CAPS," for
Chicago's Alternative Policing Strategy) has been tested in five police districts. In those areas,
patrol officers were divided on a rotating basis into beat teams and rapid response units. Tasks
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were assigned so that beat team members would have sufficient free time to attend meetings and
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work with community members. An average of 45 extra officers (an increment of about 12
percent) were assigned to each district, so that commanders had the personnel they needed to
attend to both beat and rapid response needs. Other units were decentralized, so that local
commanders had control over various plain-cloths tactical units and youth officers and could
integrate their efforts with plans being developed at the grassroots level.

The department

launched a massive training effort to ensure that officers and their immediate supervisors understand the new roles and responsibilities that they are being called upon to adopt. In recognition
that problem-solving policing needs the support of a wide range of agencies, an effort was made
to rationalize the delivery of city services by linking them to service requests generated via beat
teams.
Beat Meetings
One of the most visible components of the new CAPS structure is the beat meeting.
Beats are the smallest geographical unit of police organization in Chicago. The city's 25 Police

•

Districts are divided into 279 beats, or about 12 per area. At the median, a beat in the five
prototype areas covers 48 city blocks and includes about 9,000 people and 3,000 households.
Before CAPS, officers were not regularly assigned to work in small areas; the bulk of police
work in the districts was done by pairs of officers responding to 911 calls, driving anywhere in
(and sometimes out of) their assigned District. The CAPS model of policing, on the other hand,
is turf based. Beat teams are assigned to their job for a year. The prototype districts were
staffed to allow beat officers to stay on their beat about 70 percent of the time, handing selected
classes of routine calls as well as doing less traditional work.
Beat meetings are regular gatherings of small groups of residents and police. The
meetings are open to the public, and for the period considered here, most beats met once a
month. In each of the two prototype police districts that will be examined below there were
approximately 135 beat meetings — one per beat, per month — during the evaluation period.
These gatherings were held in church basements, meeting rooms in park buildings, and school

to
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rooms throughout the districts. The principal function of beat meetings is to be the forum for
the development of joint police-citizen plans to tackle neighborhood problems.

The vision

driving the program entails the formation of "partnerships" between the police and the public, in
both identifying, prioritizing, and solving those problems.

The program calls for police to

become proactive problem seekers, along with their civilian partners. They are to work together
to prevent crime, rather than just continuing to respond to an endless stream of seemingly disconnected incidents (Goldstein, 1990).
To this end, police and residents are supposed to meet one another at the beat meetings,
so that civilians will know who is working in their area and police will learn who the "good
people" are in their area. To facilitate this, officers who serve on beat teams from all three
worldng shifts are assigned to be present at each meeting, along with a sergeant who supervises
activities on the beat, gang and tactical unit officers, and other officers from the Neighborhood
Relations unit. In one of the prototype areas considered here, meeting logs compiled by the
department indicate that an average of seven officers attended each meeting. At least one representative of a city service agency was usually also present, and someone representing a local
community organization made a statement at about one-half of the meetings.

Beat meetings are also supposed to lead to the exchange of information between police
and the public. Over time, we observed that police increasingly brought with them district and
crime maps, lists of offenses and arrests, and other information. For their part, residents were
rarely reticent to bring up specific problems or problem areas. Beat meetings are intended to
break barriers of distrust between residents and the police. Officers initially objected to worldng
with people who came to meetings because they perceived that they would be somehow
"unrepresentative" of the community. We observed that over time some of the initial fears that
police brought to them — that the meetings would be dominated by "loud mouths," and that the
officers present would be "put on the hot seat" as charges against the police were hurled around
the room — were not founded. What they encountered were, by and large, reasonable and
concerned people who applauded when they stood to be introduced. Officers also seemed to
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overcome their initial fear they would not be good public speakers, for speeches were rarely
called for.
On both CAPS areas there were extensive efforts to advertise beat meetings, and to turn
out residents in large numbers. Community -newspapers printed beat meeting schedules.
Activists posted announcements and shoved flyers into people's mail boxes. In a related study,
we identified 250 neighborhood organizations active in the five CAPS prototype areas and interviewed two informants each about their organization's activities. Ninety organizations were
studied in the two prototype districts examined here: 58 of them were active in Rogers Park, and

45 in Morgan Park. Table 1 indicates the percentage of those organizations who were involved
in each of a checldist of efforts to mobilize their communities around CAPS. Encouraging
people to attend beat meetings and sending representatives to them was nearly ubiquitous. A
large majority of these groups were involved in advertising CAPS-related activities. A majority
even held their own public meetings about the program, and as will be detailed below,

•

community groups played an important role in hosting and running them as well.
Table 1
Organizational Efforts Surrounding CAPS Meetings
Organizational Activity

53%

57%

distributing newsletters or flyers related to CAPS

64

66

encouraging people to attend CAPSrelated meetings

87

83

sending representatives to
CAPS-related meetings

89

90

(45)

(58)

holding general, public
meetings related to CAPS

Number of organizations

•

Morgan Rogers
Park
Park

Workshop On Evaluating Police Service Delivery

296

e

While it hard to judge what a "good" attendance figure would be, police department logs
for Morgan Park indicate that an average of 35 people attended each beat meeting in that district.
In a survey conducted 14 months after the program began we asked respondents who had
attended a meeting how many people typically came; their average estimate was similar, 31 in
Morgan Park, and 30 in Rogers Park. A plot of the over-time data on beat meeting attendance
in Morgan Park indicates that it was seasonal, low in January and February.

Data and Research Design
To gauge public opinion on the eve of the new program, survey interviews were
conducted with residents of the prototype districts and matched neighborhoods that serve as
comparison areas for the evaluation. The interviews were conducted by telephone, using a
combination of listed directory and randomly generated telephone numbers. The first round of
interviews was completed before the program began. In June, 1994, respondents in two of the
prototype districts and their comparison areas were reinterviewed, in order to assess changes in
levels of program awareness and contact during the first 14 months of the program. Residents
of the remaining prototype and comparison areas were reinterviewed later.
The two prototype areas were both diverse. Morgan Park (District 22) residents were 60
percent African-American, and 80 percent were home owners. Nine percent of households there
fell below the poverty line, and 62 percent of residents had lived in the community more than
10 years.

Rogers Park (District 24) residents were 58 percent white, 17 percent African-

American, and 14 percent Hispanic. About 16 percent of households were below the poverty
line, and only 24 percent of residents had lived there more than a decade.
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Opportunities for Participation

Potentially, one of the most important aspects of CAPS is that it created new opportunities
for participation in anti-crime efforts that were relatively uniform across the city. This is quite
unlike the distribution of autonomously created and independently active groups. Research on
the social and geographic distribution of opportunities to participate in organized group activity
indicates that they are least common where they appear to be most needed — in low-income,
heterogeneous, deteriorated, high turn-over areas. Ironically, community organizations focusing
on crime issues are more common in better-off neighborhoods, while poorer areas characteiized
by high levels of fear, fatalism, mutual distrust, and despair are less well served.
This is important because individuals participate within a neighborhood contact that
defines the alternatives open to them. With the exception of those few entrepreneurs who create
new organizations, people can participate only by affiliating with active groups. Who participates
and in what capacity thus turns on what opportunities for participation are available — which
varies from place to place. By creating relatively uniform opportunities for participation, CAPS
went one step down the road toward mobilizing wider participation among all segments of the
community.

The first question is, then, Did the irogram indeed create new opportunities for citizen
participation? If there was little awareness of the new program or knowledge of how to
participate, the impact of all of the effort suirounding the inauguration of beat meetings in the
prototype districts would be severely muted. To examine this, respondents were asked two
questions in sequence that probed their awareness of neighborhood opportunities to participate:
During the past year, have you heard about efforts to get community meetings
started up in your neighborhood?
During the past year, have there actually been any community meetings held here
in your neighborhood to try to deal with crime problems?

•
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These questions gave respondents two opportunities to recall instances of organizational
efforts in their community; we did not ask specifically about "beat meetings" because that term
was unlikely to be recognized by people who did not attend any meetings, which was most
respondents. Responses to these two questions were combined to identify the extent of awareness
of organizing efforts in the program and comparison areas.

Changes in levels of program

awareness in the prototype and comparison areas between 1993 and 1994 provide evidence about
the impact of the program.
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Figure 1
Opportunities fér Participation
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Figure 1 illustrates the extent of this impact. In both prototype areas, awareness of
. .
organized activity increased during the 14 months between the surveys, and both changes were

signific an t. Awareness of opportunities to participate actually declined in the Morgan Park
comparison area, and they did not change signific an tly in the Rogers Park control area.
Likewise, awareness of opportunities to participate did not change for city residents as a whole,
as gauged by city-wide surveys.
Although still significant, the magnitude of the program versus comparison group
differences depicted in Figure 1 probably were muted by the sheer level of pre-existing organized
activism in Chicago.

It is highly neighborhood-oriented city with strong local political

organizations, decencalized municipal services, and a long tradition of achieving community
goals through turf-based organizing. As a result, even before the program began, levels of awareness of opportunities for participation were already very high. This imposed a "ceiling" on
potential program effects against which even the most effective program must bump.

0

Who got the message?
Not surprisingly, awareness of opportunities to participate in community policing was not
evenly distributed in the population. In fact, it very much resembled the findings of past research
on the distribution of opportunities to participate. By the time of our second survey, stable,
family-oriented people with investments in the community were more likely to have gotten the
message. While patterns of awareness varied a bit by area, program awareness in the prototypes
was more extensive among higher-income, more highly educated people, middle aged married
couples, home owners, and whites. Awareness was higher in households that were heavily

networked with others in the community. Compared to those who had not heard about
community organizing efforts in their area, those who had were already (measured at Wave I)
more conce rn ed about crime, physical decay, and disruption in the schools serving their
neighborhood. People with past victimization experience also were more likely to have heard
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Figure 2
Demographics of Program Awareness
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about organizing efforts. The impact of many of these factors on program awareness is
illustrated in Figure 2.

Patterns of Participation
The next question is, Who took adv an tage of these new opportunities to participate? Two
issues are involved in that question. The first is levels of participation. That is, Did more people
participate following the onset of CAPS, taking advantage of the regular, visible opportunities
for participation that it created? The second, and perhaps more important, issue is that of the
distribution of participation. Inevitably, relatively few residents will ever be directly involved

in community policing, even to the level of just attending a public meeting. In our view, more
important questions are, Are the processes of public involvement broadly inclusive? Are all of
the interests and issues facing the community being represented? In particular, we are interested
in whether participation followed familiar patterns, encouraging yet higher levels of activism
among better off people who already dominated organized community life. Or, was participation
in some fashion redistributive; that is, did CAPS bring in "new blood" that along important
dimensions represented new and less enfranchised elements of the community? We have already
seen that awareness of the opportunities to participate that CAPS provided were more distributive
than redistributive, calling for a close look at the data concerning this issue.
The issue of levels of participation is addressed in Figure 3. It illustrates the results of
before-and-after surveys of residents of the prototype and comparison areas. If respondents indicated that they had heard of organized group efforts in their neighborhood, they were asked,

Were you able to attend any of the meetings? Figure 3 classifies each respondent as a participant
or non-participant (those who had never heard of meetings were non-participants), and charts the
percentage of respondents in each evaluation area who fell in the former category.

e
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Figure 3
Participation in Community Meetings
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None of the before-after differences in levels of participation depicted in Figure 3 are
statistically significant. In Morgan Park, participation rose an insignificant one percentage point,
and in Rogers park it stood rock-steady. The slight declines in participation in the two comparison areas were not significant, in light of the sample sizes involved. More elaborate analyses that
pooled program and comparison areas and controlled for the effects of individual-level demographic factors such as sex, age, and length of residence before loolcing for effects attributable
to the program did not change this picture at all.
However, it was still possible that extensive outreach and organizing efforts in the
prototype areas changed the character of participation. CAPS may not have had to rely so
heavily on "self-starters," given the broad opportunities for participation created by the program
and the extensive effort that went into generating participation in beat meetings. Unlike many
past efforts at local organizing, the structure imposed by CAPS ensured that meetings were held
on a regular basis in every beat, not just in places that had the resources to sponsor them, or
where initial organizing efforts were well received. As Table 1 above indicated, considerable
effort was also put into generating participation in beat meetings, by many organizations in each
of these relatively small areas. In Morgan Park, a large and powerful community organization
representing white home owners in one part of the district extended their franchise to cover the
entire district, and put their considerable resources and political influence into generating
participation in meetings all over the area. Another powerful organization serving the southern
end of Rogers Park hired a professional community organizer to generate attendance and nurture
the program in their service area. The most intensive organizational efforts in Rogers Park were
in its higher-crime beats, which are diverse and feisty neighborhoods.
In both Morgan Park and Rogers Park, our evaluation indeed found some evidence that
both program awareness and actual participation was mildly redistributive in character. That is,
new elements in the community were mobilized as a result of CAPS.
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Figure 4
New vs Recycled Activists
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To examine this it was necessary to distinguish between two groups of activists: those
who at Wave II were involved in organized community efforts for the first time ("new blood")
and those who had been involved in community affairs before the onset of CAPS and continued
to be aware and active after it came to their district ("retreads").

At the time they were

reinterviewed, about 68 percent of residents in Morgan Park and Rogers Park who were aware
of opportunities to participate in their area were retreads, while the remaining third were newly
informed. Among participants, those in Morgan Park split about 50-50, while about 70 percent
of participants from Rogers Park were experienced activists and 30 percent were new to the
scene.
Retreads and newly informed or involved area residents differed on several important
dimensions. The first of these is illustrated in Figure 4. It depicts the percentage of retreads and
new blood in June, 1994, who were either black, Hispanic, or of another race ("percent
nonwhite"). It compares respondents drawn from the prototype and comparison areas, to examine
the potential impact of CAPS on the breadth of community mobilization. All prototype and
comparison-area respondents are grouped together because of the smaller sample sizes involved
in this detailed analysis, but the trends described here were at work in each experimental and
control area. As Figure 4 suggests, differences in the racial composition of the two groups were
large (and statistically significant) in the prototype areas, and small (and insignificant) in the
comparison areas.
The same pattern can be observed for other key demographic factors, some of which are
detailed in Table 2. Relative to events in the comparison areas, it appears that CAPS beat meetings expanded involvement for women, nonwhites, and those nearer the bottom of the educational
ladder (here presented as the percent who did not go to college, a significant general predictor
of awareness and participation). One important factor which did not appear to change as a result
of this apparent expansion in the participation base for the program was home ownership. In the
prototypes, slightly more new participants than old were home owners.
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Table 2
Demographics of Awareness and Participation
by New and Continuing Status
Demographics of New and
Continuing

Awareness
Proto Control

Participation Proto
Control
Involemt

Percent Nonwhite
retreads
new blood
(P)

33%
22%
54
28
(.01) (.46)

26% 29%
55
29
(.01) (.99)

Percent Non-college
retreads
new blood
(P)

48
69
53
44
(.58) (.01)

48
67
52
70
(.05) (.36)

Percent Own Home
retreads
new blood
(P)

76
78
64
51
(.06) (.01)

81
69
81
76
(.21) (.72)

Percent Female
retreads
new blood
(P)

62
67
54
56
(.29) (.24)

48
62
76
76
(.01) (.33)

Number of Cases
retreads
new blood

229
61

121
39

42
33

21
21

Did new participants differ in significant ways in terms of the lcinds of concerns they
brought to the meetings? The survey included questions measuring three different views of the
police. One set of ten questions tapped respondents views of the quality of police service; three
others asked about police aggressiveness on the street and their use of excessive force; and two
judged respondent's optimism about the future of policing in Chicago. None of these attitudes
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varied significantly with participation status. Similarly, new participants were neither more nor
less fearful of crime, nor more or less concerned about crime or neighborhood decay. In terms
of their views of the neighborhood, they closely resembled those who were already involved in
anti crime efforts.
-

Both groups differed more from non-participants; those who were not

involved perceived less crime and neighborhood decay, and were less positive about the future
of policing in Chicago, than participants of any stripe.
Effectiveness of Participation
Has anything come of beat meetings? In our report on the first year of the program we
were fairly critical of the beat meeting process. In important ways what happened there did not
fit a community policing model. Meetings that we observed were frequently run by community
relations specialists, and did not actively involve beat officers. They frequently sat mute in the

•

back, unless called upon. Too often the exchange between residents and the police was onesided; the former would bring up a long list of specific complaints, and the latter said they
"would check on it." Everyone involved still had a narrow, crime-related view of what ldnds of
problems were suitable for discussion at the meetings, and they all took a traditional, enforcement
oriented view of what appropriate solutions for these problems might look like.
However, our survey respondents took a much more sanguine view of the meetings. If
they indicated they had attended a meeting, they were asked a series of questions about what
typically happened there (we asked them to typify meetings because they went to an average of
3.8 meetings apiece). Their responses were similar enough across the two districts to combine
them. They reported that someone from the community or a community organizer had conducted
two-thirds of the meetings, and that the police had mn only 21 percent on their own. Seventy
percent thought that the meeting itself has been arranged by a community group, 17 percent
thought that police had jointly sponsored the meeting with a group, and only 10 percent thought
police organized the meeting on their own. Fully 86 percent of those who went to a meeting

•

indicated that they had learned something at the meeting, and 71 percent reported that action was
i
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taken or something happened in their neighborhood as a result of the meeting. When asked how
useful these meetings were "... for finding solutions to neighborhood problems," 38 percent said
they were very useful, 53 percent somewhat useful, and only 9 percent not useful. Half thought
the meetings were very useful "... for improving the community's relationship with the police,"
and another 42 percent thought they were somewhat useful in this regard.
Other Vehicles for Participation
It is important to note that beat meetings are not the only vehicle for public participation
in CAPS. Another is the Advisory Committees that have been established in each district to
advise the District Commander. Advisory Committees typically involve 15-20 civilians. They
are named by the District Commander, and are to include area residents, local merchants,
religious leaders, and representatives of civic associations. We have observed all of the District
Advisory Committee meetings in the five prototypes, but can only report now that their efforts

•

have been highly variable. Participation has ranged from highly inclusive to closed and
exclusionary. Some Committees have close links with beat-level activists, while others are fairly
disconnected from events at that level. Some Committees have focused on broad social issues
important to the community, while others have focused on internal organizational processes.
Some view themselves as a support group for their District Commander, while others are viewed
by commanders as contending with them for control of operational policies in the district. No
single model of how these committees should be organized has yet to emerge from this stew.
On instruction from City Hall, each District Advisory Committee has also formed a Court
Advocacy program. Residents are encouraged to attend selected criminal and civil cases to show
solidarity with officers and impress judges and prosecutors with their firmness of purpose.
Community members have also been involved at the city-wide level, agitating on behalf
of the program and pressuring its administrators to hew closely to their commitment to keep the

•

public informed and involved. To date, city-wide organizations have been concerned about police
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performance measures, their accountability to the public, the extent to which beat teams have
actually been freed from responding to 911 calls, and the openness of beat officers to information
sharing and cooperation in problem solving. They are convinced that the program cannot work
unless the community "comes to the table" as a powerful, informed, and competent partner, rather
than as a supplicant (Friedman, 1994). For example, with a $4 million contract from the City,
one of them is organizing a series of beat-level training sessions that will prepare both police and
neighborhood residents to be more effective problem solving partners.

Conclusion

Chicago's new community policing program provides an opportunity to examine a
fledgling effort to involve the public in joint police-citizen efforts at preventing crime and
responding to neighborhood decay. Structural changes were made in police task organization to
facilitate this new model of policing, and the program was linked to the improved management
of a broad range of city services. The principle mechanism for coordinating this effort with the
public is beat-level public meetings that are to provide police and citizens an opportunity to
identify, prioritize, and discuss solutions to a broad range of neighborhood problems.
This paper has examined some aspects of the success of this effort.

It found that

awareness of the opportunities for participation that the program provided was widespread, and
was significantly higher in the prototype districts than in the evaluation's comparison areas 14
months after the onset of the program. Levels of organized participation were not significantly
higher in the program areas than in the compaiison areas. However, there was some evidence
that both awareness and participation were more widely distributed within the prototype areas,
perhaps as a result of the uniform nature of the opportunities for participation created by CAPS
beat meetings and extensive efforts by groups and organizations to stimulate participation in the
meetings.
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The last finding is important because it was not necessarily so. As noted above,
Houston's experience illustrated how merely making opportunities available for informal contact
with the police and participation in their programs was divisive rather than integrative in its
consequences. Near the bottom of the status ladder awareness and contact with community
policing programs was less common, and people there were unaffected by their operation.

•
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INTRODUCTION
The police and the public each play a role in the delivery of police service. The police are
involved in the delivery of policing during routine reactive policing (e.g. at the point of contact
with the public following a crime report or other call for service) and during proactive policing
(e.g. at the point of contact with the public as part of the component parts of community policing
such as community consultation or crime prevention). The public are involved in the delivery of
policing during routine reactive policing (e.g. in their reporting of crimes or incidents to the
police) and in the contributions that they make during proactive policing (e.g. in their
involvement in the component parts of community policing).

•

The main aim of this paper is to evaluate what is known in the research literature about the
effectiveness of both the police and the public in the delivery of police service. The evaluation
will include an assessment of both reactive and proactive policing of the ldnd which involves
contact between the police and the public. It will focus on general uniform policing rather than
on the work of the traffic and criminal investigation departments (although a review of the
service delivery of these departments could also be conducted). The review of research will be
selective rather than exhaustive and will focus in particular on research conducted in Britain.

RECENT DEVELOPMENTS IN THE ROLE OF THE POLICE IN BRITAIN
Policing in Britain is currently in a process of reform in terms of both reactive policing
(including developments in 'quality of police service') and in proactive policing (including
developments in community policing).
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Quality of Police Service
The delivery of police service during routine encounters with the public is a central element of
police reform in Britain known as the 'quality of service' initiative. As part of this initiative and
as part of the general move towards 'managerialism' within most public sector services the police
are encouraged to think of the public as 'customers' of the police service and to pay attention to
their wishes and concerns.
The 'quality of service' initiative was in part a product of government policy which has found
expression in various government circulars and documents, including two government white
papers. However, the police have also been keen to embrace the idea of quality of service as a
means of maintaining public support and public confidence. The police have supported the idea
of improved police service through two important police documents: the Operational Police
Review (The Joint Consultative Committee, 1990) and the ACPO Strategic Policy Document
(ACPO, 1990). Both documents give support to the idea of a programme of reform which would
give special emphasis to methods of improving the quality of police service to the public.

Community policing
Community policing in Britain is viewed largely as it is viewed in other countries as primarily
a philosophy of policing which can find practical expression through a number of different
organisational structures and operational strategies (Trojanowicz and Bucqueroux, 1990). It is
possible to identify changes in British policing by looking at each of the three main elements of
community policing: (1) policing philosophy, (2) organisational structures, and (3) operational
strategies.
Current policing philosophy can be observed indirectly through police force annual reports. In
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Britain, police annual reports typically include many references to community policing and
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typically offer many statements of support for the piinciples of a community-oriented policing
philosophy. Current policing philosophy can also be found in the two police reports referred to
above (The Joint Consultative Committee, 1990 and ACPO, 1990) which through their 'statement
of common purposes and values' emphasise the commitment of the police service to the core
functions of policing, including a willingness to re flect the priorities of the public in the actions
that they take.
The main organisational reform in policing in Britain over the last few years has been a move
towards decentralisation. The main method of doing this has been the adoption by forces of some
version of sector policing (also known as zone policing, neighbourhood policing, and geographic
policing). Sector policing typically involves subdividing the old police divisions into three or four
sectors to provide smaller administrative units and allocating an inspector or higher ranlcing
officer to take 'geographic responsibility' for an policing needs in the area.
There are a large number of policing strategies which aim to deliver community policing at the
operational level including police shops, police surgeries, foot patrols, community consultation,
and community crime prevention.
The most widespread and longest lasting operational strategy for implementing community
policing at ground level in Britain is the use of community constables (also lcnown as area beat
officer, home beat officers, and resident beat officers). Community constables comprise dedicated
police officers (usually foot patrols) who are allocated to a particular areas (usually single beats)
on a permanent or semi-permanent basis with the specific task of providing a full police service
to the local community of that area.
The aim of these officers varies both across and within forces. However, there is some agreement
in the literature that the work of community constables involves making contact with, and
spealdng to, members of the local community, getting to lcnow their area, and generating good
police-public relations.
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Community constables (in their present form) have been a feature of British policing since the
end of the 1960s. However, they are still regarded as the main vanguard of community policing
and are widely used by forces to implement whatever component of community policing is
currendy in fashion (e.g. community beat officers are used to set up neighbourhood watch
schemes and to provide a lead in sector policing). -

RECENT DEVELOPMENTS IN THE ROLE OF THE PUBLIC IN POLICING
IN BRITAIN
The public have always played a role in routine policing mainly in terms of crime reporting and
through other calls for police service. As such, the public play an important role in defining the
nature of police work. The public have also played a role for some time in the implementation
of community policing programmes as a result of their involvement in community consultation

•

arrangements and community crime prevention and other kinds of collaboration with the police
in the prevention of crime.
The most recent development in public involvement in policing is the announcement by the
Home Secretary to expand community involvement in policing in three main ways: (1) the
expansion of neighbourhood watch schemes, (2) an expansion of the recruitment of special
volunteer constables to work alongside the police in local areas, and (3) the development of
'street watch' programmes involving what in effect amounts to citizen patrols (Police Review,
1993).
Some public concern and disquiet has been expressed over the prospects of citizens patrolling
their own residential areas in order to discover crimes in action or suspicious behaviour (Travis,
1994a). As a result, the Home Secretary has attempted to change the terminology from 'patrolling'
to 'walldng with a purpose' to take some of the regimentation out of the concept (Travis, 1994b).
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Despite these concerns there is some evidence that the public are willing to become involved in
policing their areas. Community involvement in policing has expanded in recent years to include
more widespread involvement in the more traditional community measures such

as

neighbourhood watch schemes and multi-agency partnerships. However, it has also expanded to
include less traditional strategies such as organised citizen patrols and informal justice in the form
of what the press have sometimes described as vigilantism.
It should also be noted that the public have also taken on a greater role in policing their areas
through the recent widespread expansion of private street patrols (purchased by local residents
to protect their areas) and community security patrols run by local authorities for the same
purpose.
The remainder of this paper will consider how much change there really has been in practice and
whether these changes have been effective in bringing about any beneficial results.

EVALUATION OF POLICE DELIVERY OF ROUTINE POLICING
The most common method of measuring the effectiveness of routine policing is through national
or local public attitudes surveys of public satisfaction.
The main national public attitudes survey in Britain is the British Crime Survey which is
conducted approximately every two years and covers a national representative sample of over
10,000 respondents. The main methods of measuring public satisfaction are: (1) aslcing all
respondents how good a job they think the police are doing; and (2) aslcing people who have
come into contact with the police how satisfied they were with the outcome.
The last four British Crime Survey reports have shown that general public confidence in the
police has declined successively over the last ten years. The reports show that the proportion of
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the public who felt that the police were doing a 'very good job' declined from 43 per cent in 1982
to 24 per cent in 1992.

Table 1
Percentage or respondents who thought that the police were
doing a 'good' or 'very good' job
'Very good job'

1982 43%
1984 34%
1988 25%
1992 24%

Good' or 'very good job'

1982 92%
1984 90%
1988 85%
1992 81%

Adapted from Skogan, W.G. (1990) and Mayhew, P., Maung, N.A. and Mirrlees-Black, C.
(1993).
This reduction was supported by evidence from other surveys. A survey conducted by the Royal
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Commission on the Police in 1962 showed that 83 per cent of people interviewed said that they
had a 'great respect' for the police (HMSO, 1962). A similar survey conducted in 1993 by MORI
revealed that 46 per cent of respondents reported that they had 'great respect' for the police
(Sunday Times, 1993).
The reasons for the decline in public satisfaction with the police are not wholly clear. However,
the research suggests that people who come into contact with the police (for example, to report
of victimisation) are less satisfied than those who do not come into contact with the police.
The results of a special report on the police published alongside the 1988 British Crime Survey
(Skogan, 1990) showed varying levels of satisfaction among members of the public who came
into contact with the police in the last year. About half of members of the public who contacted
the police by the '999' emergency system (52 per cent) or by visiting the station (47 per cent)
said that they were satisfied with police performance during their most recent contact. However,
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this varied considerably by sample sub-group. Respondents aged 16-24 were less likely to say
that they were satisfied with police performance (39 per cent '999' and 30 per cent 'station') than
those aged 45 years or more (60 per cent '999' and 54 per cent station). Overall, non-whites were
less satisfied than whites, inner-city dwellers were less satisfied than rural-area dwellers, and
respondents who called about crime were less satisfied than those who called to give or to get
information (Skogan, 1990).
The survey also looked at the reasons people give for being dissatisfied. About one third of those
with a specific complaint mentioned a seeming lack of interest by the police in their case and 42
per cent judged that police did not do enough. Fifty-three per cent of ail those who complained
mentioned a problem concerning 'apparent lack of effort'. Dissatisfaction caused by an apparent
lack of effort by police was so common that it dominated every demographic category and it was
the most common source of dissatisfaction for every type of contact.

e
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Table 2
Dissatisfaction with Police Performance
% of
complain an ts

•

Apparent lack of effort
were not interested
did not do enough

53
34
42

Poor performance
did not answer query
made mistakes
did not apprehend
anyone
did not recover
property

30
7
11

Made respondent wait

14

Did not keep informed

18

Behaved impolitely

11

Other

25

All comments

15
8

100

Adapted from: Skogan (1990)

It is uncertain what precisely people are thinking about when they record that they are satisfied
or dissatisfied with the police. It is unknown for example whether people's comments re flect their
orientation towards the police or towards authority in a wider sense. It is possible that people
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who say they are satisfied with the police are in fact giving their general support for the existing
social order.
There is some evidence available which supports this view. Studies by Alpert and Dunham
(1988) and by Albrecht and Green (1977) found a substantial correlation between people's
attitudes to the police and people's attitudes to other social institutions including the rest of the
criminal justice system. They found that there was a strong correlation, for example, between
people's attitudes towards the police and towards the courts. They argue that people have a wider
'attitude complex' within which their attitudes to the police fall. Albrecht and Green (1977)
conclude that attempts to improve people's attitudes towards the police by improving community
policing may be misguided unless they address this larger attitude complex.
Overall, the research suggests that public confidence in the police is high, but appears to have
declined over the last ten years and may still be declining. One major problem identified by the
research seems to be the nature of the contact between the police and the public during routine
encounters. Skogan notes in his report that an important problem with these findings is that
support for the police seems to be declining among those who have the greatest need for police
service (Skogan, 1990). In other words, dissatisfaction is greatest among the main customers of
the police service and greatest in relation to functions which lie at the heart of the traditional
policing.

EVALUATION OF POLICE DELIVERY OF COMMUNITY POLICING
The effectiveness of the police in delivering community policing can be observed by looking at
research on the three main elements of community policing: (1) its philosophy, (2) its
organisational structures, and (3) its operational strategies.
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The Philosophy of Community Policing
The main method of evaluating the extent to which police in Britain subscribe to the philosophy
of community policing is to through surveys of police officers. There have been two national
surveys in Britain which include information on police officers' attitudes.
The first study (Reiner, 1992) is a survey of almost all chief constables (93 per cent) of police
forces in England and Wales. The survey was based on arranging personal visits to each chief
constable in turn and administering a semi-structured interview schedule. The research findings
showed that 50 per cent of officers had a broad view of the police role (which included the idea
that the police should be concerned with community and social issues), 13 per cent held a narrow
view of the police role (which included the idea that the police should only be concerned with
crime control and detection), and 35 per cent claimed to stand between these two views. When
asked specifically about community policing, 55 per cent declared some support for the notion,
while 45 per cent thought that it was a 'meaningless expression' (Reiner, 1991).
The second national survey (Bennett and Lupton, 1992) questioned samples of community
constables (area-based foot patrols) and general duty officers (reactive mobile patrols) using
self-administered questionnaires. The samples were drawn from single police divisions within
each of the 39 (out of a total of 43) police force areas which agreed to take part in the research.
All officers within the selected division who were available for policing duties during the
two-week period of the research were requested to complete the questionnaire (each force .was
allowed a two-week period to return the questionnaires). Approximately 80 per cent of both
community constables and general duty officers returned completed questionnaires.
The results showed that both community constables and general duty officers thought that
community policing work was important. However, general duty officers ranked this kind of work
significantly lower than did community constables. In addition, the survey found younger officers
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of each grouped perceived community policing work as less important th an older officers. There
was no signific an t difference in perceived importance in terms of the sex of the respondent.
In addition to the national surveys there have been some small-scale and local surveys of police
attitudes to community policing.
A study by McConville and Shepherd (1992) found that community beat policing was highly
unpopular among police constables. A common complaint was that community beat work was
boring, unglamourous and disconnected from 'real' policing. Many officers interviewed said that
they did not want any closer involvement with the community as it would only give them more
'hassle'. Overall, policing was seen as a collective effort directed towards the restoration of law
and order rather than servicing the particular needs of individual communities.
Overall, there is insufficient research evidence to arrive at a strong conclusion on the extent to
which British police believe in a community-policing philosophy of policing. There have been
no surveys to my knowledge which have investigated community policing philosophies
specifically and in depth. However, the evidence that is available suggests that while the
philosophy of community policing is widely and publicly proclaimed as a central principle of
policing in Britain the philosophy has not yet become fully integrated into police thinking and
beliefs.

Organisational Structures

The most common organisational structure associated with community policing is decentralisation
and the most common form of decentralisation in Britain at the moment is sector policing. There
are very few evaluations of sector policing in Britain. However, there have been two studies
which have included both process and outcome evaluations as part of the research.
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The first evaluation of sector policing was conducted in the early 1980s dining a period in which
the Metropolitan Police organised a number of pilot programmes which were referred to under
the general heading of 'neighbourhood policing'. One of these schemes in Notting Hill in London
was evaluated by the British Police Foundation (Irving et al., 1989).
The study included a process evaluation which involved monitoring the effectiveness of the
implementation of the programme. The research found substantial evidence of implementation
failure at alinost every level of the programme. The system of geographic responsibility was
resisted by relief (reactive response) officers on the grounds that it undermined reactive cover and
manning levels and by home beat officers on the grounds that allocating proactive tasks to relief
officers undermined and confused their position. The implementation of graded response was also
disliked by lower ranldng officers and was eventually abandoned along with the system of
computerised management information which failed to be used by the police to inform

•

operational policing.
The research also included an outcome evaluation which examined the effect of the programme
on public attitudes and on victimisation. The research showed that following the implementation
of neighbourhood policing there was no measurable change in public attitudes towards the police
or towards the area in which they lived. The report also showed that during the course of the
experiment the number of single and repeat victimisations within the area of the experiment
increased substantially.
The report concluded that the programme failed to overcome the issue of police conservatism and
the self interest of the vaiious policing groups and failed to overcome the strong inertia to change
among front-line police officers and junior managers (Irving et al., 1989).
The second study which included both process and outcome evaluations of sector policing was
conducted in the Thames Valley Police Force Area (Bennett and Kemp, 1994). As this is a fairly
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wide ranging evaluation of sector policing and as the results have not yet widely published I shall
look at the methods used and the results obtained in a little more detail.
The process evaluation included a number of methods designed to monitor the process of
programme implementation, including observations of steering group meetings, collecting
documents, and interviewing key personnel at regular interviews. It was also evaluated by
conducting repeated activity surveys and repeated self-administered questionnaires among patrol
officers.
The activity surveys were designed to test whether police behaviour on the streets changed from
the period before the implementation of sector policing to the period after. Two activity surveys
were conducted in the posttest period to determine whether any changes observed were
progressive over time.
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The activity surveys involved aslcing each officer to carry a specially prepared wallet which
included a pre-printed card to enable activities to be recorded and a checldist of codes for each
activity type. Officers were instructed to record their current activities every 15 minutes by
marking the appropriate printed square on the recording sheet with a pencil using the appropriate
activity code. The completed sheets were then read into a computer using an optical mark reader.
All officers currently on duty during each activity survey period were included in the survey
sample. Officers were instructed to complete one form per shift for 14 consecutive shifts. This
resulted in information on over 2,000 completed tours of duty for each of the survey periods.
The results of the activity survey were analysed using scatter graphs of the percentage
distribution of activities for pretest and posttest surveys. If there were no difference between the
proportion of time spent on various activities across the two comparison periods, all of the
activities should fall on a line at 45 degrees to the 'X axis'. Significant variations from the 45
degree line were determined by plotting 'tramlines' marking the outer limits of normal variation
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from the true scores. Activity points falling outside of these tramlines marked significant
differences between the pretest and posttest surveys.
The results of the surveys were analysed by testing three research hypotheses: (1) the proportion
of time spent on incident-related work would decline over the programme period; (2) the
proportion of time spent on community-oriented and crime prevention tasks (namely foot patrols,
crime prevention and community involvement) would increase; and (3) the proportion of time
spent on vehicle patrol would decrease. In order to save space, I shall discuss only the findings
relating to the main research site (in fact a large and a small version of sector policing were
evaluated).
The results relating to the rust hypothesis showed that the amount of time spent on incident work
declined slightly among shift officers and increased among area beat officers. As the main
proactive work of the programme was intended to be conducted by the area beat officers, this
finding is in the opposite direction to that hypothesised.
The results relating to the second hypothesis showed that the amount of time spent on
community-oriented police work (defined here as foot patrol, crime prevention, and community
involvement) declined overall among both shift officers and area-beat officers. Again this result
is in the opposite direction to that hypothesised.

The results relating to the third hypothesis showed that the amount of time spent on vehicle
patrol increased among both shift officers and area beat officers. Again, the finding is in an
opposite direction to that hypothesised.
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Figure 1
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Hence, the results relating to the activity surveys showed that none of the hypothesised changes
in police activity following the introduction of sector policing actually took place. In fact, the
changes in activity which were observed were in a direction opposite to that hypothesised and
in a direction reinforcing the work distribution of the pre-existing policing system. The report on
the project concluded that this result was in part a product of the inability of supervisors to
protect their officers from the demands of reactive police work.
Surveys of police officers were conducted at three points during the period of the evaluation. All
officers in the programme area were requested to complete a self-administered questionnaire. The
questionnaire covered three main areas: (1) job satisfaction and morale; (2) police perceptions
of changes in organisational structure; and (3) police perceptions of changes in operational
policing.
The results of the first area of study showed that job satisfaction declined across the three survey
periods among both shift officers and area beat officers. The percentage of officers who said that
they were satisfied with their job reduced from 81 per cent satisfied in the first survey to 65 per
cent satisfied in the third survey among shift officers and from 77 per cent satisfied in the first
survey to 67 per cent satisfied in the third survey among area beat officer. Morale also declined
among both types of officer.
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Table 3
Job satisfaction and morale among shift officers and
area beat officers over three survey periods

Central Milton Keynes

PERIOD
SURVEY SURVEY SURVEY
3
2
1

JOB SATISFACTION
% 'SATISFIED'

•

Shift

81.1
53

69.0
43

65.2
47

ABO

76.9
13

62.5
8

66.7
15

Shift

66.0
53

52.4
43

39.1 *
47

ABO

15.4
13

25.0
8

40.0
15

MORALE
% 'HIGH'

Survey 1=pretest; Survey 2=first posttest;
Survey 3=second posttest.
*.--P<.05
The results of the second area of study focused on specific aspects of the organisational structure:
leadership, the duty system, the control room, resources, and supervision. The results showed that
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there were two significant positive effects (area beat officers perceived leadership and supervision
more favourably as the programme progressed). There were five comparisons which resulted in
no significant change over the programme period. Finally, there were three significant negative
effects (shift officers showed declining satisfaction with léadership, resources, and level of
supervision). The report concluded that the results suggest that attitudes towards the
organisational elements of the programme either remained unchanged or deteriorated among shift
officers and remained unchanged or improved among area beat officers.
The results of the third area of study focussed on specific aspects of operational policing: team
spirit and collaboration and contact with the community. The results showed that both shift
officers and area beat officers reported a decline in sense of team spirit within each group over
the course of the programme. However, they each thought that collaboration between shift
officers and area beat officers had increased. The proportion of shift officers who said that they
were satisfied with their level of contact with the community declined over the three surveys
while the proportion of area beat officers who were satisfied stayed about the same.
The evaluation of implementation effectiveness concluded that area beat officers were generally
more satisfied with the developments in sector policing than shift officers. Shift officers
experienced changes in policing which might be interpreted as undermining their situation. The
shift officer strength was reduced in number as a result of area beat officers being drawn from
their ranks. The change in job description of the sector inspectors meant that they spent less time
with the shifts and more time with the area beat officer. Further the philosophy of sector policing
gave greater emphasis to proactive police work and the work of the area beat officers which
served to undermine the perceived value of reactive policing.
Outcome effectiveness was measured using repeat victimisation and public attitudes surveys and
a separate repeat burglary victim survey using self-administered questionnaires. In order to save
space, only the victimisation and public attitudes surveys will be discussed in this section.
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The outcome evaluation design was based on a quasi-experimental method known as 'the
untreated control group design with separate pretest and posttest samples' (Cook and Campbell,
1979). This involved selecting an experimental area (an area which was to receive sector
policing) and a control area (an area which was left to develop as normal). Separate pretest and
posttest surveys were conducted in both areas. A programme effect was determined by comparing
the difference in performance of the experimental area and the concol area across the two
measurement periods.
The survey was based on a cross-sectional samples of residents living in the area based on
random samples conducted in three stages (i.e. sampling points, dwellings, householders).
The victimisation part of the evaluation was based on administering' a standard victimisation
schedule of the ldnd used in the British Crime Surveys with the exception that victimisations
were counted using a check list rather than victim forms. The results showed that during the
pretest to posttest period there was no significant change in either the prevalence or incidence
of victimisation. There was also no evidence of any significant changes in incident rates or fear
of crime.
The public attitudes part of the evaluation showed that only a small proportion of residents
noticed any changes in policing over the experimental period. When asked specifically about
recency of sighting of a police officer in their area residents in the experimental areas were
significantly more likely than residents in the control areas to say that they had seen an officer
on foot in the area recently. There was no change in public evaluation of the police in terms of
whether they thought they were doing 'a good job'. However, there was an improvement in public
evaluation of the police in terms of their performance during specific contacts with them.
The report concluded that there were some encouraging findings in terrns of outcome
effectiveness. However, there were a large number of findings showing no change and there was
little clear pattern to the positive findings. On balance, the results suggest that some of the major
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obstacles affecting implementation effectiveness had not been overcome by the end of the
evaluation and that there was little evidence of any substantial or meaningful programme effect.

Operational Strategies
The most common and longest lasting operational strategy for implementing community policing
on the ground is the system of community constables or resident beat officers. The work of
community constables has been investigated in both national surveys and local surveys to
determine the extent to which they deliver community policing in practice.
The national survey of community policing conducted in Britain described earlier included an
embedded activity survey which was used to assess the work of community constables and shift
officers (Bennett and Lupton, 1992). While the time allowed to complete the questionnaire did
not allow an extensive survey it was possible to conduct a limited activity survey of police work.
All officers were asked to record activities performed during each quarter of an hour of the last
completed tour of duty. The self-completed questionnaire included a recording sheet and a list
of activity codes. The respondent was asked to distinguish between activities conducted outside
the station and inside the station. Some of the results of this part of the survey are shown in the
table below.
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Table 4
Mean Number Of Hours And Percentage Of Hours
Per Duty Tour Spent By Community Constables And General Duty Officers
On Selected Activities

n=

1110

PBO
768

GDO [1]
799

Hours

Hours

Total Inside
Duties

2.96

36.4

3.46

43.1 **

Total Outside
Duties

5.18

63.6

4.56

56.9 **

TOTAL

8.14

100.0

8.02

100.0

[1] PBO=Permanent Beat Officer; GDO=General Duty Officer.
[2] *=p<.01; **=p<.001

The table shows that community constables spend about one-third (36.4 per cent) of typical duty
tours inside the station and two-thirds (63.6 per cent) outside. General duty officers spend just
over two-fifths of their time (43.1 per cent) of typical duty tours inside the station and just under
three-fifths of their time (56.9 per cent) outside. The difference in time spent by permanent beat
officers and general duty officers on inside duties was statistically sigmificant (p<.001).
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Three categories of the activity survey covered community-oriented police work ('community
contacts', 'patrol' and 'preventative/proactive police work'). In order to obtain an estimate of the
total amount of time spent on community policing among community constables the three
categories were combined in the analysis stage to form a single category referred to as
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'community involvement and preventative police work'. The results showed that about one-third

(35.1 per cent) of each tour of duty made by community constables was spent on community
involvement and patTol.
An important current issue is the extent to which community constables are withdrawn from their
beats to conduct other and often unrelated tasks. In order to examine this respondents were asked
whether they had been withdrawn from their beats during the last 20 days of service (effectively
a worldng month).
The results obtained showed that approximately two-thirds (65.8 per cent) of all permanent beat
officers said that they had been withdrawn for at least one day during the last 20 worldng days
before completing the questionnaire (respondents who said that they were withdrawn for less than
one day were coded as zero days withdrawn). The mean number of days withdrawn out of the
last 20 worldng days for the sample as a whole was 3.7 days. On average, community constables
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were abstracted from their duties for an average of about 20 per cent of their working time. The
mean number of days withdrawn among those officers who said that they had been withdrawn
for at least one day over the last 20 days was 5.6 days.

EVALUATION OF PUBLIC INVOLVEMENT IN ROUTINE POLICING
The next part of the paper concern s the role of the public in routine policing. This was
interpreted for the sake of the review to refer to public involvement in making routine calls for
service (in particular, crime reporting).
The main research on crime reporting is the results of national and local public surveys which
examine public reporting rates and reasons for non-reporting. The reporting rates for different
offences found in the 1992 British Crime Survey is shown in the following table.
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Table 5
Percentage of Incidents For Which Police Were Contacted
Offence type

% reporting

Vehicle theft
Completed house burglary
Attempted/no loss burglary
Robbery/woundffig/sexual assault
Theft from vehicles
Threats to kill/assault/intimidate
Common assault
Vehicle vandalism
House vandalism
Theft in and around home

95
86
41
42
40
37
33
22
26
26

All incidents

37

Source: Mayhew, P., Maung, N.A. and Mirrlees-Black, C. (1993).

er

The table shows that the reporting characteristics of the public varies by type of offence. In
particular, those offences which typically involve some ldnd of insurance protection are more
frequently reported than those which do not.
Victims interviewed gave a number of reasons for not reporting offences to the police. In 1992,
55 per cent of non reporters gave as a reason for non reporting that the offence was too trivial.
Twenty-five percent of non reporters said that the police could do nothing about it. Thirteen
percent thought that the police could not be bothered. Other reasons included fear or dislike of
the police.
While the quality of police service is often thought to be an important reason for non-reporting
it is clear that the public have other reasons for not reporting crimes to the policing. There is

•
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some evidence that reporting is linked to the likelihood that the victim will receive some kind
of loss reimbursement through insurance claim (a hypothesis given some support in Skogan
[forthcoming] reported in Mayhew, P. et al., 1993).
This idea is also given some support in a summary report of the 1994 British Crime Survey
which reported that reporting rates have declined since the 1992 survey suggesting a reversal of
the gradual increase in reporting expe rience over the preceding ten years. It is argued that the
recent reduction in reporting rates might in part be an 'insurance effece as a result of recent
increases in insurance premiums. The authors argue that if this were found to be true it might
have important implications for crime rates and detection. It seems plausible that any increase
in insurance premiums will have a disproportionate effect on reporting in poorer areas. As these
are also the areas with highest crime rates any decline in reporting due to an 'insurance effect '
will have a disproportionate overall effect on reporting rates.

Hence, in this one particular area of public involvement in routine policing the research suggests
that the public provide information about crime to the police in a limited and uneven manner.

111,

EVALUATION OF PUBLIC INVOLVEMENT IN COMMUNITY POLICING
The final section concern s the effectiveness of the public in the delivery of community policing.
In practice, this involves looking at the evidence relating to public involvement in consultation
and collaboration with the police.

I
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Police-Community Consultation
The major research on police consultative committees in England and Wales has been conducted
by Morgan and Maggs (Morgan and Maggs, 1985; Morgan, 1986). The authors concluded that
all police authorities had followed Home Office advice and implemented some ldnd of
consultative arrangement in their police force areas. Most police forces had a number of
consultative committees with on average one for each division (or sub-division) or (in the case
of the Metropolitan Police) one for each borough.

The research examined in detail consultative committees in nine police subdivisions. The results
showed that generally meetings were poorly attended. Further, some social groups were not
represented at the meetings at all. Meeting attenders tended to be disproportionately male,
middle-class, middle-aged and existing community activists. Many of the members had little

•

experience of the police or current policing issues and were fairly ignorant of day-to-day policing
methods and procedures. As a result the meetings typically took the form of the police educating
the community representatives about policing. The majoiity of the time of the meetings was
devoted to police reports about the state of crime in the area and the paucity of police resources.
The police accounts were generally accepted by the members (who according to Morgan had no
basis to challenge them) and the meetings were generally supportive and sympathetic to the
situation of the police.

Hence, these results seem to indicate a general apathy among the general public to becoming
involved in formal consultation arrangements arranged at the community level.

•
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Neighbourhood Watch
There is also some evidence that the public play only a minimal role in policing when given the
opportunity to do so. This can be argued most strongly in the case of neighbourhood watch
schemes.

The results of a detailed study of two neighbourhood watch schemes in London showed that in
many respects the programmes were not well implemented. One of the problems concerning
implementation was the lack of involvement of members of the public. Apart from attending the
launch meeting and displaying a neighbourhood watch sticker in their windows, local residents
typically took little extra active part in the scheme.
Less than half of residents in each of the two experimental areas (47 per cent in Acton and 40

per cent in Wimbledon) said that they had looked out for something suspicious even though this

•

was the central component of the scheme. Of those who said that they had looked out for
anything suspicious less than half (48 per cent in Acton and 45 per cent in Wimbledon) said that
they had seen anything suspicious. Of those who said that they had seen something suspicious

about half said that they had reported the incident to someone. Of those who said that they had
reported the incident to someone just over half said that they reported it to the police. In total
only 9 per cent of residents in Acton and 5 per cent of residents in Wimbledon actually reported
anything suspicious to the police in the previous year.
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Table 6
Involvement of Residents in the Programme Elements
in the Two Expe rimental Areas
Percentages
ACTON EXP.
Yes

No Total
(n=400)
[1]

95
13
89
61
28
62
64
8
5
47

5
77
11
39
72
38
36
92
95
53

Element

1 ICnow NW in area [2]
2 Attended launch
3 Received newsletter
4 Knew co-ord.
5 ICnew beat off.
6 Participant
7 Disp. NVe sticker
8 Disp. PM sticker
9 Home sec. survey
10 Looked out

100
100
100
100
100
100
100
100
100
100

WIMBLEDON EXP.
Yes

No Total
(n=309)

90
17
46
21
15
44
40
24
3
40

10
73
54
79
85
56
60
76
97
60

100
100
100
100
100
100
100
100
100
100

[1] The category 'No' includes 'don't know' and 'missing' responses.

Other indicators of involvement in neighbourhood watch showed variable levels of commitment.
Sixty-two percent of residents in Acton and 56 per cent of residents in Wimbledon said that they
defined themselves as participants in the scheme. Eight percent of residents in Acton and 24 per
cent of residents in Wimbledon said that they had displayed a property marldng sticker in their
window declaring that they had marked their property. Five percent of respondents in Acton and

3 per cent of respondents in Wimbledon said that they had a security survey conducted during
the preceding 12 months.

•
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The results of the London evaluation showed that the programmes had no impact on victimisation
rates, reporting rates, or police clear-up rates (although there was a reduction in worry about
property crime in one of the neighbourhood watch areas) (Bennett, 1990).
The research concluded that the lack of programme impact was a result (at least in part) of
programme failure and a weak programme design which resulted in limited public involvement
in it

CONCLUSION
The results of this brief review of some of the evaluative research conducted in Britain on the
police and public involvement in community policing suggests that in many important respects
the contribution of each has not been as great as might have been expected.
The research on the police suggests that they have not yet assimilated the philosophy of
community policing into their routine thinldng about policing. Decentralisation in the form of
sector policing has been found to be hard to implement and some research has shown that lower

ranldng officers have obstructed or sabotaged attempts to implement it. Community constables
are widespread in terms of their numbers, but spend relatively little of their time conducting
community-oriented tasks and are often withdrawn from their beats to conduct other policing
duties elsewhere.
The research on the public shows that their involvement in community consultation and in
collaborative partnerships with the police is in some respects limited. Involvement and
participation in community crime prevention involving collaboration with the police is generally
low and important elements of programmes are often not supported or sustained.

•
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The research on routine policing which involves some ldnd of contact between the police and the
public and which has been evaluated in terms of public satisfaction has shown that there are
important gaps in the quality of service provided by the police.
However, it could also be argued that the research has shown that there are also important gaps
in the quality of service provided by the public to the police. Reporting rates for some crimes
are relatively low and there is some evidence that reporting rates are set to decline further.
While these conclusions are to some extent based on a selective reading of the research literature,
there is at least some cause for concern about the level of commitment of both the police and the
public to the quality of service delivery in general and community policing in particular. It is
possible that this apparent weak level of involvement and commitment on the part of the police
and the public might explain the relatively limited success shown in evaluative research for
community policing programmes.
Future attempts to implement community policing should perhaps look carefully at some of the
reasons for the apparent reluctance of the police and the public to take an active role in the
delivery police service at the community level and to take these into account when designing the
programmes.
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PUBLIC ACTION BETWEEN ANALYSIS AND EVALUATION OF PUBLIC
POLICIES: FROM CASES TO QUESTIONS

By
MICHEL SETBON
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Groupe d'analyse des politiques publiques
Université de Paris I
Paris, France

The public sector's infatuation with the process of evaluation rests on the optimistic assumption
that it could regulate public action just as the market regulates the competitive sector. Yet,
evaluation, as a tool to improve public action cannot be seen as an invisible hand but as a
political, social and technical construct, arduously put together, which grows stronger through
difficult experimentation. The idea of evaluation has earned consensus; but the question of how
to assess divides the authors. Of course, the innumerable answers are proof of a healthy
effervescence but they also point to the wavering nature of the process. Such a wide
conceptualization of the nature of evaluation denotes the richness of this subject-matter as well
as its difficulty. Basically, the notion of evaluation of public policies hovers between two main
ideas : the first, which is normative, focuses exclusively on measuring the end e ffects of the
evaluated program, a concept which shows strong economical and econometrical leanings; the
second, which privileges the study of public action as a political phenomenon,

•

strives to identify the effects of public action within its context, its genesis and its targeted
objectives. The one nearly espouses the form of an audit; the other is fairly aldn to an analysis
of public policies.

In this paper, we will explore the zones of interference that may exist between the analysis and
the evaluation of public policies.
Can analysis of public policies, which operates via research, contribute to the process of
evaluation or, rather, can it become an appropriate avenue through which to proceed to
evaluation? For this purpose, we offer our experience in this field, as applied to the health sector

(AlDS), with reference to another case dealing with the evaluation of a policy targeted at fighting
drugs and toxicomania. Through this confrontation, we may be able to underline, in the light of
the results achieved and the problems met, certain areas of convergence and, also, to test their
use in the sector of public security. In the first case, we will compare the application of an

•

identical public policy by three European countries (France, Great Britain, Sweden): we will then
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be operating in the realm of scientific research.' In the second case, we will limit our study to
France and look at the institutional evaluation of public policies : we will be worldng in the
politico-administrative realm. However, both cases underscore the same vision : organized action
conceived and applied for the purpose of addressing public problems' and aimed at curtailing
their unbearable aftermath. In other words, if public action cannot be dissociated from the
problem which gave rise to it, neither can our knowledge and our evaluation of it. Therefore,
prior to our exposition of the cases to be studied, it imports to specify, starting from this common
base, the differences between analysis and evaluation of public policies and to outline what our
comparative investigation of their application by several countries has brought to this study.
The analysis of public policies, considered as a scientific means of understanding organized
public action, chooses as its field of investigation the sequence problem-public answers-effects
apprehended as a continuous process. Our search for knowledge is first directed to the "how" :
how do interact actors and natural and social phenomena so that be built an organized action ?

•

and on the "why" : why is it so, what cause can lead to the understanding of the choices that
have been retainèd and of the effects that they have produced?
The evaluation of public policies deals with the results of public action and their measurement,
in order to be able to judge of their worth. To judge such worthiness, an evaluation must first
define one or several values to serve as poles of reference. Usually, an evaluation refers to
effectiveness which calls for comparison between perceived effects and predesigned objectives
and efficiency which sets the cost of public action off achieved ends. Other values of reference
may be used although harder to measure (such as social usefulness, equity, quality of public
services). What renders a one-nation evaluation more difficult to perforrn is the weakness of the

1

- Setbon M.,1993, Pouvoirs contre Sida. De la transfusion sanguine au dépistage : décisions
et pratiques en France, Grande Bretagne et Suède. Paris, Seuil.
Gusfield J.R. 1981, The culture of public problems, Chicago University Press : it offers
a definition and an analysis of public problems considered as a social construct, which,
in our opinion, is most pertinent (pp. 2-23).
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values of reference : if the objectives fixed by the program are too modest or too grand, the
measured effectiveness will appear undeservedly high or low; in the same manner, meaning can
be found to an already spent budget only if it can positioned on a scale of either time or space.
If an evaluation is made by comparing the operations of several nations, it insures the quality of
the results by providing a scale which is of common referential value : for instance, the
comparison of several rates of post-transfusional contamination by the virus of acquired immunodeficiency (HIV, the main cause of AIDS) will allow a much better judgment of the effectiveness
of public action in a given country than if measured within the one country.
Moreover, if used when analyzing public policies, international comparison brings out the
diversified answers given to the same problem and, consequently, insures the validity of the
causal inferences (Mayer 1989) 3. International comparison does not seek statistical results (too
few cases with very few points of similitude) but brings forth the importance of certain variables;

•

results in one country may help to verify the validity of some variables used to explain a
phenomenon in another country (Sartori, 1994)4. At the same time, international compaiison
produces a deeper knowledge of the problem and of its complexity, through the multitude of
national socio-political perceptions and constructs which it identifies; public answers become
clearer in the light of national definitions which are, by themselves, a priori representations of
the problem, as legitimate as they are singular.
Consequently, any public problem, notwithstanding its apparent universality (AIDS, insecurity,
drug addiction, unemployment, are all transnational problems) is apprehended by the analyst or
the evaluator under its formal national construct; what is seen, in one country, as the problem

3- Mayer L.C.,1989, Redefining Comparative Politics, Newbury Park, claims that
comparative lcnowledge " gives the key to understanding, explaining and interpreting"
p.12.
4- Sartori G., 1994, Bien comparer, mal comparer, Revue Internationale de Politique
comparée vol. 1, p.21.

•
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issuing from drug addiction may not be exactly the same elsewhere. This is another way to say
that organized answers, and their consequences, within one country, are stamped with this
dominant representation and may be analyses only by reference to it. In this manner, the national
public answer defines into a specific formula a problem which may be objectively universal. One
becomes able to understand the various national answers and the objectives sought by public
action only through the representations corresponding to the problem. In other words, a researcher
will try to show, through such comparative analysis, and with the help of the diverse choices he
retains as established consequences, how are constructed the national processes and the
characteristics which define them, rather than build a pattern along the lines of only one of them.
This in no way decreases the importance of the process of evaluation; on the contrary, such
comparison favours the understanding of the relationship between the consequences as established
and the particular forms given to the answers brought into play at the national level. Otherwise,
it is hard to see how a program or a public policy could be modified without first identifying the
causes from which issued its inadequation.
Our work is clivided into three parts : first, we start with the study of a case dealing with the
policies applied by three European countries in their fight against the AIDS epidemic, where we
pay particular attention to the connection between the effects of a policy and the whole process
of generating such a policy; secondly, we will recall an experimentation in the institutional
evaluation of a policy applied in the fight against drug addiction, where will be shown the
problems which are attached to such an endeavour at conciliating the demands of politics and of
expert opinion; in the last section, we will try to explore more particularly the application of
these two methods of research in the realm of public security.
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I- FROM THE COMPARATIVE ANALYSIS OF A PUBLIC POLICY TO
THE ASSESSMENT OF ITS RESULTS THE CASE OF AIDS
:

Policies applied in the fight against AIDS constitute such a broad corpus that they cannot be
studied simultaneously on a worldwide or multiple-country basis. Our research will bear on the
study of a case which adds the advantage of being dismally universal to that of appearing as a
relatively autonomous program within a public policy of fight against AIDS : it deals with the
danger of HIV contamination of patients receiving a blood transfusion, in the face of the public
policy which aims to fight it, as applied by the three countries under study, in the early 1980s
when AIDS made its appearance. However, it must be kept in mind that this case can be fully
understood only when replaced within the general context of the AIDS problem, of its emergence
and of the progressive construction of the answers to it.

•

National blood transfusions in the light of the risk created by AIDS
The study of this case, so filled with drama in its consequences, becomes an exemplary
illustration of how important it is to proceed svith a comparative analysis of the problemorganized answers process before evaluating its results. The analysis, in this case, based on a
sociological investigation in the three countries and on the corpus of available documents (such
as published epidemiologic studies et al) is an interesting example of an evaluation made from
a comparative analysis of public action. It brings to light the striking contrast between, on the
one hand, the commonality of the problem under review, and, on the other hand, its
consequences, varying as per the public action of each country and objectified as per the different
rate of contamination observed in each country. We will show, successively, how the problem
comes out in the first years of the epidemic, how answers are formulated in France, Great Britain
and Sweden and how its effects were precisely measured in terms of rate of contamination.

•
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A common problem and an equally shared scientific knowledge
The emergence of a new problem such as AIDS can be detected from facts and from reaction
to such facts. Facts may be objectively identified through the international production of
knowledge (scientific publications, epidemiological data, etc) and also through the rendering of
politico-administrative decisions by diverse nations. Sociological investigations will highlight the
reactions to it. The primary purpose of such investigations is to discover the reality of the actors'
reactions to this risk when confronted to it at their place of work, or, expressed in other words,
to understand how this new risk is perceived and taken into account in day-to-day life. A
discrepancy appears between what the actors are supposed to do and what they actually do and
the measurement of the importance and consequences of such discrepancy is at the core of the
research. First of all, how does the problem show itself in the early 1980s and what reactions
does it initiate from the public authorities of the three countries under study ?
The first cases of AIDS are detected in the three countries nearly simultaneously, within months
of each other during the year 1981, amidst a climate of general apathy and total misappreciation
of the sickness. Such failure to react, which will last two full years, can be explained only by
lack of knowledge about the sickness, its causal agent and its avenues of transmission. Early in
1983, the international scientific community's thinking is altered : contamination through sexual
relations has been proven a quasi-certitude and blood transfusion is ascertained to be one of the
main vectors. The question is the worded as follows : how may be decreased as lowly as possible
the risk of transmission of a disease the victims of which show no symptoms thereof, the agent
of which cannot be identified and which eventually can prove itself to be fatal ? At that time,
the only thing known about this sickness issues from an epidemiological study and is based on
the behavioral characteristics of its fint identified subjects. On such little lcnowledge is founded
the first public decision aimed at countering the risk of contamination run through blood
transfusion : a selection is to be made among the blood donors. Will be discarded any donor who
bears one of the risk factors then known. What is most strildng is that the three countries come
to such decision almost simultaneously - the second quarter of 1983 - but this should not be
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surprising since it can be explained as the national translation of a piece of lcnowledge shared
universally.
From the second semester of 1983, in the dime countries, blood transfusions are no longer
completely vulnerable to the risk of contamination, since the administrative translation of the
available scientific !mowledge has put a stop to the reign of fatality. At least a formal stop.
Because the idea of maldng a selection amongst the donors may be simple and clear and may
tend to decrease the risk of post-transfusional contamination but its rate of effectiveness will
depend on how it is actually applied. As a matter of fact, until the second semester of 1985,
when each of the three nations sets up its own testing method - France on the fi rst day of August,
Great Britain and Sweden three months later - it is through the selection of donors that the blood
donees are assured of a reduction in the tisk of contamination.

A double convergence will have been noted : towards the problem which is identified at the start
of the action in 1983 and towards the organized answer which is couched in identical terms and
at the same time in each of the three countries. Obviously, this shows that each country had at
its disposal, ahnost simultaneously, one and the same tool, which will remain the only effective
tool until it was decided (during the second semester of 1985) that all blood donors would have
to be compulsorily tested. From that time on, cases of contamination become extremely rare, and
nearly all those that will be found out will be shown to have occurred between 1983 and 1985.
In short, the available results faithfully reflect what has been done, between 1983 and 1985, to
reduce in each country the cases of contamination, before the introduction of mandatory testing
in blood transfusions. Then, and this goes to the core of the problem, why is it that, in Great
Britain as in Sweden, few are the donees who receiv.ed their blood from labile (cellular) products
while in France their number is much greater ? By comparing how each country transferred into
reality its decision to proceed to a selection of donors, it is possible to find an explanation for
such difference and show its consequences, most dramatic in France and much more limited in
the two other countries.

•
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This is a fundamental question which may be found in the theoretical and empirical frameworks
of several authors ( Pressman and Wildavsky, 1973; Wildavsky, 1979; Rein and Rabinovitz,

1978; Mazmanian and Sabatier, 1983; Thoenig, 1987). All these writers underline the importance
of implementation in the decisionary process and the lack of reali sm of the public action
procedure when considered in terms of a formal decision. The enforcers of a decision are neither
neutral nor passive and they are able to interpret, transform, even sidetrack, a decision which they
may have re-evalued in the light of their own stakes. If such be the case, this ability, which
unques tionably carries decisionary power, will be ve rified by a direct reading of its consequences
through the rates of contamination.

Terribly different consequences

•

An epidemiological measurement of results is both simple and precise and cannot be challenged:
when, in France, 4 to 6000 blood receivers were contaminated during this 1981-1985 period
compared to 2 to 300 in Great Britain and 75, in Sweden this shows a difference that is
enormous. These figures, absolute in themselves, indicate, once pondered with the prevailing
national rates, that, in France, there were 11 or 12 times more cases of contamination. These
results, and their differences, can be related to an analysis of sociological investigations
performed inside national institutions of blood transfusion (ETS). They show, most
unambiguously, how little care was given to the selection of blood donors in France; this
contrasts with the importance the two other countries attach to such selection, both in principle
and in practice. From the corpus of facts which have been verified and testimonials which have
been received, it appears that there was no selection of donors within the French system of blood
transfusion; this means that, during these two years (1983-1985)5, there was no barrier whatsoever

5

to

-

On the one hand, after finding this out, the Direction Générale de la Santé (DGS) had to
issue a second circular letter, dated 16/1/1985, in which it reminded the ETS, in very
strong words, of how necessary was the selection of donors and threatened to impute
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to the entry of this virus into the transfusional chain. The cause to effect relationship cannot be
contested and it is no more contestable that, due to the strictness with which they enforced the
selection of donors, the two other countries insured a classification of donors which was
thereafter reinforced by the testing programs. To the correctness of such analysis testifies the
number of blood offerers declared seropositive in France in 1986 (there is no reason to believe
that this rate was then different than what it was before); the French figure, 1/1 700 is incomparably higher th an the British or Swedish rate of 1/50 000. Upon the introduction of the testing
system, there were, in France, 30 times more donors infected with HIV th an in either of the two
other countries and, accordingly, these figures apply to the donations taken up and thereafter
transfused. In other words, notwithstanding the fact that there were no tests, the selection of
donors, as applied by these two countries, helped in reducing the risk of donee contamination,
although it did not completely erase it.6 There now remains to show how selection made this
possible.

•

In Great Britain, during the second half of 1983, every blood donor received from the health
officiais a letter where he (she) was asked not to offer his (her) blood if he (she) believed himself
(herself) included in one of the following categories : homosexuals, drug users, prostitutes, born
in or having lived in Africa, sexual partner of a person himself (herself) part of one of these
groups. When a donor came to offer his (her) blood, he (she) was asked, in very precise terms,
whether he (she) had read this letter and well understood its meaning. In some ETS, where
danger could be more acute than elsewhere, he (she) was the handed a questionnaire, to be filled
in private, wheit he (she) had to declare whether or not he (she) belonged to one of these catego-

their liability if contamination issued from the use of their products.
On the other hand, our own investigation, in 1990, con fi rmed what little interest the ETS
had shown in this practice.
6

•

- There is only a difference of rate as to the number of cases that can be detected through
selection donation and biological selection after donation; before donation, selection may
reach 85% of donors; after donation, it cannot go higher than 99.5%; it never can reach
100%.
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ries; if the answer was affirmative, the donor was told that that he (she) still could give his (her)
blood, but that this blood would not be used.
In Sweden, in the spiing of 1983, it was a group of homosexuals who first endeavoured to
promote the selection of donors by addressing the general public and asking that all homosexuals
abstain giving their blood. Without much delay, central health officials took over and enlarged
this initiative by sending all blood donors a letter wherein they were informed of how they could
identify themselves as danger-bearing donors. Before taldng out blood, the acting doctor would
verify that the contents of this letter were well known to the donor, who was asked to sign a
document engaging his liability. In 1984, a self-answering form was systematically put into use,
which helped to reinforce and refine the detection of danger-bearing donors.
In France, selection of donors, which was rendered compulsory through a ministerial circular
issued on 20/6/19837, was not made subject to similar methods of inquiry. In this letter, the ETS
were told that, during the examination prior to the blood donation, they should inform the donors
of, and search for, the factors which could entail risk for the donees; the edicts of this letter were
never followed and, the donors at large remaining ignorant of the danger they possibly carried,
the risk of contamination stood unchanged. Thus, contrary to what happened in the other two
countries ( and also in many other countries, as our later investigations showed us ) a helpless
and fatal ignorance reigned for two more years until August 1985, when tests were introduced
in France into the blood transfusion system. As a consequence, because they were not sufficiently
informed and were not selected in a manner which should have been as non-stigmatizing as it
was rigorous, each infected donor contaminated at least one or possibly several donees. The risk
was known and the decision to fight it had been taken (under the guise of a program): these
measures proved meaningless, since they were not enforced.

7

-

Circular DGS/3 #569, dated 20/6/1983, was not published in the Journal Officiel.
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Our study does not demand that we deal any further with this case. The reasons, or rather the
variables, which could justify the singular conduct of France have already been fully discussed
by other researchers8 and to try and account for them here would call for a detailed analysis of
the the ETS set-up and, more widely, of the blood transfusion systems. However, one major point
must be recalled : the variables which explain the differences have been identified through the
comparative analysis of the structural data offered by each of the three systems. So, once again,
international comparative analysis brings to the explanatory propositions a strength which is out
of the reach of a one-nation survey, due to the contrasting elements which it reveals and the
control which it allows.
For useful lessons to be drawn from this painful case, we must fixst show that this case, despite
its singularity, is an exemplary case, not only in the sector of public health, but in other sectors
just as well.

•

The use of an exemplary case as a mode of evaluating public action.
If the preceding case may be deemed exemplary, it is because it is possible to precisely identify
the features of the problem it attempted to solve, the answers which were worked out, the reaLity
of their execution and their consequences. Such possibility, though not exceptional in the sector
of public health, is not very often found therein, and even much less often in other sectors; in
most cases, time references lack precision, public action is multiform and confuse, its effects
nebulous and diversified. Moreover, there may be several different ways of evaluating such
effects, depending upon which values of reference are applied. Therefore, it becomes useful to
identify, in this case, the elements which will act as a basis to the quality of the evaluation to be
undertaken.

•

8-

cf. Setbon M., op. cit. pp 148-163.
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First of all, the AIDS problem and the risk of post-transfusional contamination caused by it have
been well identified timewise, as have been the various decisions which make up the progressive
public answer thereto. Secondly, the hegemony of the scientific expertise, in the search for
answers, brings forth, at least formally, a maximum limitation of the weight of other considerations, which, in its turn, produces the international homogenization that thereafter appears.
Finally, the effects of public action, from which may be drawn a judgment entailing evaluation,

•

can be easily read and the choice of the value of reference, effectiveness, cannot be contested.
Nevertheless, we must underline that consensus on this value of reference came after the facts
described in this case and their dramatic consequences became lcnown; the objections which came
to light, when the decision to select donors was formulated in 1983, are proof that other values,
such as non-segregation, equality before the donation, the social purpose of the donation etc, were
used to contest this decision and were supported by some pressure groups opposed to it Such
objections, although they did not bring about formal consequences, nevertheless influenced the
behaviour of blood collectors who, especially in France and still recently, referred to them in
order to justify their reluctance at applying the order to select donors.

Once thus specified the conditions particular to public health and to this one case, there is no
doubt that this operation can be perfectly included into the conceptual framework of an analysis
of public policies and that it may provide material to a consideration of its links with evaluation.
The means, in terms of processus, used by public action to approach an existing public problem
underline the role taken by the context of the latter's emergence and allow the evaluation of the
effects of the national answers in relation with such context and that of the organizations which
implicate themselves therein. But, here, verification is mostly applied to the operational validity
of the conceptual framework issuing from the analysis of public policies and to the central
concept of implementation. One cannot be but startled by the divergence between the clearness
of the targeted objective, the reduction of the risk of contamination faced by blood donees and
the heteregeousness of the means applied to reach such aim, and that, despite the perfect
consensus as to the choice adopted.
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Such discrepancy, though not surprising when analyzing public polic.ies, is still very difficult to
envision outside of the conceptual framework specific to this approach. One can draw proof
thereof from whatever little interest was granted to the selection of donors in the course of the
never-ending debate-controversy which, for more than two years, aroused public opinion in
France (and which has not yet settled down). Of the many analysts who, when putting the events
in their chronological order, have referred to the circular ordering a selec tion of blood donors,
not one has questioned the effectiveness of its implementation; all of them have equated the
effectiveness of the circular with its statement.
The linear and top-down visualization of this decision produced a commonly shared corpus of
knowledge, as comfortable as it was unreal. To this must be added the collective representation,
ente rtained most everywhere, that the investigating test was the only safe system by which to
filter the virus out of the entry to the transfusional chain, thus granting the selection of donors

•

the simple use of an alarm signal.
As an interim conclusion to the study of this case, two points are worthy of being underlined as
essential : the first deals with the importance of having at one's disposal a systemic conceptual
framework into which the problem, the answers and the consequences may be integrated. In our
opinion, such is the condition that must be fulfilled if we wish to outstep a definition of
evaluation focused on the formal dimension of public action and on nothing else but its effects.
The second point strengthens the importance of the comparative international endeavour ; here,
the identification of the problem and of its public responses faces strongly contrasting effe,cts,
so that one is pushed into questioning ever more deeply the answers offered by one country.

•
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II- A CASE BEARING ON THE INSTITUTIONAL EVALUATION
OF PUBLIC POLICIES
In France, it is only recendy that we have started evaluating public policies and programs and
such evaluation takes many forms. Many state bodies and institutions claim to have originated
it; its fragility can be gauged from the multiplicity of conceptions or models which characterizes
it. One such model, institutionalized by a decree issued on 22/1/1990, stands out because of the
originality of the idea on which it is based : it openly tries to bring together the political demands
of democratization and the technical demands of expertise. Its conceptualization differs in that
it replaces the expert-evaluator by a pluralist body of evaluation. This model works through a
triangular device : CIME, Comité interministériel de l'évaluation, an interministerial group which
chooses the public policies to be evaluated; CSE, Conseil scientifique de l'évaluation, whose
duty it is to watch over the scientific quality of the evaluation; FNDE, Fonds national de

développement de l'évaluation, which partially funds it. It is within this framework that we have
worked at evaluating a policy promoting the fight against drugs and toxicomania.

•

First, we must present some indications which are necessary to describe what is specific to the
French system of institutionalized evaluation and what separates it from the method of research
peculiar to an analysis of public policies. In other respects, the nature of the public policy that
is to be evaluated, its complexity, the stakes involved, are elements which unfavourably bear on
the evaluation procedure. Therefore, we shall not try to depict the whole process of evaluation;
rather, we shall seek the conditions attached to its production and query the difficult conciliation
that must be reached between the demands of science - the production of knowledge - and the
pluralism implied by the number of parties involved.

From political pluralism to its implementation in the machinery of evaluation
Pluralism is an idea which it is impossible to dissociate from that of democracy, but the former,
when transposed to a scale of evaluation, is far from offering all the virtues of the latter.
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When they entrusted evaluation to the triangular body described hereinbefore, its creators were
moved more by what they remembered of the deficiencies of expert evaluation th an by their
search for efficiency. By doing this, they were rejoining the "new wave" made up of those who
contested the evaluation by experts (essentially North Americans : Patton 1978, Crombach et al

1985, Guba and Lime° ln 1989, Weiss 1983), thus expressing their deception at both the product
itself and its feeble political impact. On the one hand, although research in evaluation (focused
on the experimental model) was alleged to have a strong scientific basis, its results usually
appeared rather modest and of litde probing value; on the other hand, the actors involved in the
evaluation of programs had openly very little use for such results. Pluralism thus tended to allow
into the evaluating body representatives of institutions interested in the public policy under
evaluation (stakeholder evaluation), an innovation of a delicate nature which was somewhat
mitigated by the presence of some outside "sages" . Once this principal was accepted, its carrying
out called for a cleverly proportioned mixture of externality, representation and expertise. This
last function was to be guaranteed by the integration of researchers into the evaluating body,

•

these to serve as experts in methodology.
The jurisdiction of the evaluating body, in its role as an integrator of the implementing process,
can be divide into three main parts : formulation of the methodology, i-e developing the questions
that are to be asked and spelling out whatever means are necessary to find the answers thereto;
organization of the research required by the evaluation being performed, to be conducted by
persons not linked to the evaluating body; drafting of the final report, which should be a
synthesis of the research work and include a list of recommendations. The official publication
of the report of evaluation would be considered as the guarantee granted by the statutory
procedure. Very soon, the implementation of this principle of pluralism, in this particular case
even more than in others, showed itself to be a source of problems.
Two motives served to curtail the ambition of the promoters of pluralism : the large number of
departments and agencies involved in the fight against drugs made it impossible to set up a body
which could project a representation both bal an ced and reasonable; and, also, it was feared that

•
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this body could become a fighting ground for divergent institutional powers. Therefore, it was
a limited pluralism that was setded for, a mixture of a few powerful departments, such as that
of the Interior, a few "sages" and two researchers. Soon appeared the methodological question,
which is central to any evaluation endeavour and must be answered before its start : what will
be the subject of the evaluation?
Complexity, pluralism and the demands of methodology
As complex as may be, in our society, the phenomenon of drugs, so is the public action which
aims at limiting its importance. Not only does such action assume many forms - prevention,
repression, medicalization - and does it appeal to various segments of the public - users of all
types of illicit products, small pushers, dealers - but, even more, public policy crops up from the
sediments laid by decennia of legislation. It soon appeared that it was as delicate as finally
useless to find in its wording the true intention of the legislator. As a matter of fact, the first law,

•

promulgated in 1970, sought to make a crime out of the use of drugs, since, in the context of the
appearance of this phenomenon, it aimed at eradicating this nascent scourge. It innovated by
offering to a user, who had been arrested by police authorities, a sanitary alternative - a
therapeutic injunction - which, once granted, automatically suspended all judicial proceedings.
The user of illicit drugs was thus transformed, at least in theory, from an offender into a patient
subjected to a certain number of restraints. Thereafter, the legislative corpus was enriched with
several statutes, regulations and circulars , reinforcing the angle of repression but maintaining the
nebulous status of the drug addict. It is now generally conceded that, between the legal edicts and
their implementation in a world deeply modified by the extension of the phenomenon, police and
court practices had cut an unfathomable chasm.
The members of the evaluating authority were faced with the following question : must the
evaluation process be centered on the law, or, in other words, must they proceed to draw
judgment on its application and its effects on the drug-phenomenon? To do so would have

•

entailed granting this legislation a centrality which was openly denied by several members of the
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authority who claimed tliat its weakness forbade it from revealing the reality of the phenomenon.
Also, could repression by the police be considered as an acceptable gauge of such reality ? Was
it an image of the phenomenon or an autonomous construct ?
Thus, two conceptualizations of the subject of the evaluation competed one against the other :
one, limited, organized around the apparatus emanating from the law and its extensions, the other,

enlarged to embrace the whole of the drug phenomenon. The first idea, aiming at apprehending
the place relatively occupied by the implementation of the law, was deemed inadequate; the other
appeared to be so complex that it could lead to nothing but helplessness and failure. Such
divergence as to its subject, exacerbated by the heterogeneity of the participants, is often present
in a process of institutional evaluation; nevertheless, it raises a few fundamental questions , some

common to all evaluations of public policy, others specific to repressive public ac tion. In this last
chapter, we will try to verify if and how transposition to public policies may be performed.

•

HOW MUST ONE VIEW EVALUATION VVHEN APPLIED TO PUBLIC SECURITY ?
These two cases offer a powerful contrast which, before we proceed to show its consequences
when applied to public security, allows us to clarify a question common to all evaluations. This
question deals with the objectives targeted by the public action and posits whether or not it is
necessary to identify them before proceeding to an evaluation. This is a question that goes to the
core of the matter because it includes that of the effectiveness of the programmed action. It is
common to both the evaluation and the analysis of public policies; although the answer to it is
always empirical, it is worthy of being studied from a theorical angle. Then, afterwards, we will
deal anew with the same question, but within the perspective of an evaluation in matters of public
security and police activity. Indeed, as the police authority plays a determining role, and occupies
a key position, in the implementation of public policies in matters of security, such as the fight

•

against drug addiction, these factors must be examined when conceptualizing a process of
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evaluation. This question may be formulated as follows : how to evaluate - render judgment as
to certain data by reference to a predetermined value9 - this type of public policy where its effects
upon the problematic reality become measurable only through police activity ? Let us study one
after the other these two questions which are definitely connected one to the other.

The question of the identification of the objectives
This question pertaining to the use of objectives as a reference of public action is nothing new
and repeatedly appears in the literature dealing with the evaluation of public policies 1°. It is
divided into two sub-questions: how can the objectives sought by those who conceptualized the
public action be identified and what are their importance and limitation ?

Actually, when dealing with the question of the targeted objectives, it is necessary to distinguish

•

between those which issue from the display of the public policy, and its discourse, from those
that such public policy really seeks. Towards the implementation of a process of evaluation, those
of the first group are clearly visible and of little interest, while those of the second group are
hard to define and most important to such process. To succeed in such distinction, one must
remember that these objectives are but a representation of the problem under treatment and a
hypothesis as to the means which must be used by public intervention in order to modify its
"natural" course ; this is a hypothesis based on the effectiveness of the form of action privileged,
which some authors have baptized a "program theory" 11 This cluster of, on the one hand, facts
which constitute the cognitive dimension and, on the other hand, values which favour certain
choices, underlie the objectives really sought. In other words, no collective action may be

9

-

Meny Y., Thoenig J.C., 1989, Politiques Publiques, Paris, PUF.

io_ cf. Tyler R.W., 1950, Basic Principles of Curriculum and Instruction, Chicago University
Press, Chicago.
il

•

- Chen H.T., 1990, Theory-friven evaluation, Newbury Park, Sage Publications.
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organized in the absence of an explicit or implicit program theory; yet, there is a potentiality of
such action, even more so when more complex is the problem and greater the uncertainty.
A good example may be drawn from the policies applied to the uncovering of AIDS : in one
country, the program theory posits that, from the knowledge of the serological status (is a subject
seropositive ?) a better administrative control of the subjeces behaviour, and therefore of the
outbreak, may be obtained; in a second country, the theory's originators believe that a test is
useful in informing and counselling the candidates and may thereby serve to modify their riskcreating behaviour, in a third country, the definition of the serological status is primarily seen
as a means to bring to treatment those who should be discovered to be seropositive. All this,
notwithstanding an apparent consensus in the type of "liberal", non-coercive policies applied for
the discovery of the virus, and a common objective : the fight against the propagation of the
epidemic. Each of these program theories carries a more or less rational body of practical
modalities which, though defmed in the statutes, bear being discovered through a thorough

•

examination of these practices.
This example of the fight against dnig addiction not only shows that there are a multitude of
program theories that may vary according to the countries, but, also, that, within a time frame,
they supersede one another or are superimposed one upon the other.
What matters is that any program theory, upon which is based a public policy, aspires to
transform a problematic reality from the assumed cause which is targeted by the public action
(e.g. if drug addiction is perceived as generating petty criminals, to repress its use would help
fight such criminality). To correctly formulate a program theory, one must uncover how, that is
by what type of action upon what assumed cause, those who conceived the theory expect to
modify the reality of the problem.

•

Ideally, the targeted objectives are conceived as the results expected to issue from the program
theory, once the latter has been translated into formal organized action. Of course, this is never
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so. Between such expectation and the reality will intervene multinatured means and human
behaviours which foreordain the implementation, seen as the source of the real effects. By

outlining the program theory and the targeted objectives, one can set a "referent of effectiveness"
to which may be compared the effects visualized in their reality. Perceived as such, the process
of evaluation will first elucidate the intentions of the political actor before passing judgment on
the consequences of the public action.
But, however important to the understanding, and therefore the evaluation, of public action may

be the formulation of the objectives really targeted, such formulation may not be always possible
nor indispensable. Sometimes it is difficult, indeed impossible, to see through the multiplicity of
contradictory objectives. Our example of the fight against drug addiction, in France, shows that
two contradictory objectives (repressive and sanitary) may succeed in cohabiting while issuing
from one single program theory which is the work of the legislator. In fact, it is only in the field
that can be ve rified their respective adequation or their incompatibility : to be able to evaluate,
one must first find out what exactly has been done by the actors. Some writers have been
influenced by these problems into proposing a type of evaluation which would be relieved of the
reference to the targeted objectives (goal-free evaluation)' 2. Others, by far the more numerous,
use as reference the idea of efficiency (value for money) a value which is considered adequately

neutral and above all measurable; here, the reference corresponds to the targeted objectives, and
the rate of realization of the latter can be measured against their cost. The measure of the
effectiveness of police patrols at assuring security in Kansas City (Kansas City patrol
experiment)13 and the one related to housing (the great housing experiment), are the better known
examples of evaluation where, by experimentation, it was attempted to measure the effects

12-Scriven M., 1973, Goal free evaluation in House E, ed., Social evaluation : the politics
and process New York, Mc Cutchan.
13-Saxe, Fine, 1981, Social experiments : methods for design and evaluation, London, Sage.

•
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expected from an innovating program 14. It is possible to accept that this reference to effectiveness
is more in line with the idea of a program th an with the more complex concept of public policy.

The question of evaluation in the sector of public security

In matters of public security ( we will not deal with public order), the general framework within
which works the police authority bears at least three characteristic features : the first, abundantly
underlined, shows that the work of a police officer is made up of a multitude of tasks among
which he may exercise his choice' s; the second, which may be seen as being partly a consequence of the rust one, is the vast autonomy available to the police officers at work (Monjardet,

1985; Gleizal, 1985; Faivre, 1993); the third feature corresponds to the nature of the problem
with which the police officers are shouldered : police activity is looked upon as the main answer
to the global problem of public insecurity whereas, at the same time, the visible effects of the
police operations (e.g. arrests) allow but very incompletely to measure their impact on the reali ty
of the problem which justifies them (delinquency). In other words, it is very difficult to create
a relationship between police operations and their impact on a reality which it is arduous, indeed
impossible, to delineate. It is to this third feature, which is evidently linked to the two others,
that, within a perspective of evaluation, we wish to offer a few ideas which may serve to clarify
the question : what are the consequences, upon a process intending to evaluate its effects, of the
nature of police practices when considered as an answer to the problem of insecurity ? Or, more
precisely, is it possible to evaluate the performance of police activity by reference to some
objectives and a program theory ? If not, must such reference be to internal values, drawn
explicitly from police work?

14-Campbell D.T., 1969, Reforms as Experiments, American Psychologist, 24 (4)
pp. 404-429.
15-Monjardet D. 1985, A la recherche du travail policier, Sociologie du travail, 27 (4)
pp. 391-407.
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We are forbidden from globally answering this question by the excessive diversity of social facts
which are included in the notion of public security. However, we can specify, drawing from the
two cases already described, the methodological consequences on a process of evaluation of these
features of police work. One must fi rst recognize that it is not possible to evaluate in the same
manner, with the same tools and the same reasoning methods, police practices which, in their
essence, are reactive and heterogeneous, and proactive practices centered on specific problems.
In the first case, being unable to connect police activity with any social change that could be
objectivated, one is impelled to search for references within the police universe. Such
measurements, using references to internal values, may carry little signific an ce when spe lled in
terms of exte rn al effectiveness but remain very interesting as they open up two new directions:
one leads to reproductibility within a period of time, the other to comparison in the national and
international space. Experience has shown that it is less a problem to set indicators which can
be measured at regular intervals than to reach a collective consensus as to their value and
validity. These indicators are evidently a major threat to the available autonomy of the agency
being evaluated and they constitute, undoubtedly, a most powerful brake which can annihilate
any and all attempts.
We can proce,ed differently when evaluating some proactive police practices. The case of the
police fight against drug addiction is a good illustration of this second proposition. Here, public
security is not considered as an abstract and global concept but as a very specific problem,
clearly identified and where police officers are the main actors. This possibility to identify a
problem appears here as a discriminating parameter, in determining the action itself as well as
in conceptualizing its evaluation. The drug-addiction problem may be identified through two of
its main dimensions ; on the one hand, the targeted public, addicts as well as professional
pushers; on the other hand, the drug market as a system which shows a relative stability in its
behaviours and its regulations. To face this problem, the form of action chosen is essentially
proactive and, thus, is fully drawn a profile which singularizes the case and, simultaneously,
reconciles it with the public health model studied hereinbefore and, more generally, with
•
programs constructed from a problem (problem-oriented).

•
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This sequence, identification-knowledge-voluntary activity, corresponding to a problem, allows
an approach which is more in conformity with the general model of evaluation, with a program
theory and objectives which are to be set as the references for the process of evaluation.
But there stops the analogy. In order not to loose sight of the reality of police work, we must
replace the concept of program theory by the one, more precise, of police strategy. Police strategy
may be defined as a program theory which is created by its own implementation; it allows the
integration of a relative programmation of the action and of a total autonomy of police work.
Such autonomy, in this case, is based not on the multiplicity of the tasks but on the specialization
it calls for. This specialization is one of the consequences of the approach by "problemknowledge-proactivity", it may be, indeed, its most important when applied to professional police
work. Autonomy through specialization issues from the apprehension of the problem and the

relative exclusiveness of its management rather than from a global competency and the
unpredictability of the choices that may have to be made.

In this matter of the evaluation of police activity, what can be concluded from this case, which
may be singular but which is certainly not unique? One of the characteristic features of police
work, that is the possibility for a police officer to choose his tasks, is extended herein, through

the proactive process, to the possibility to choose his strategy and, therefore, his "clients".
Somehow, a police officer could be seen as a doctor who, instead of seeing patients come to him
with their problems, would go out and fetch some against their will, their "designation"
corresponding to a strategy which would have been defined beforehand. As a result, when police
work integrates strategy and selective implementation, an evaluation of its effects cannot be saved
from maldng them explicit Of course, such auto-reference decreases the number of means by
which an evaluation may be made by reference to external objectives and values such as
effectiveness and efficiency. On the other hand, it allows visualizing another form of evaluation,
to be made from a comparison between the various police strategies in relation to the problem

and their clearly identified respective objectives. The intra-national comparison, which takes into

•

account the multiplicity of available strategies, appears as a promising approach and, in any case,
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most heuristic, and this, for at least two reasons : knowledge will improve from this comparison
of police strategies in relation to their effects and it is from such confrontation that some of them
may be promoted.

CONCLUSION

The evaluation of a public action is highly dependant on the forms such public action takes. It
is not possible to evaluate neither in the same manner nor with the same results a program
offering clear objectives and effects that can be objectivated and a public policy which shows
itself to be ambiguous, multiform and which produces effects both contradictory and imprecise.
When a public policy is directly oriented towards the solution of problems, its effects cannot be
evaluated unless the problem itself and its answers are clearly apprehended. Since at the start of
any program theory lies the idea that certain forms of action may influence the phenomenon, its

•

evaluation becomes an operation of verification which is both normative and cognitive. Judgment
comes easily but to justify such judgment is much harder. Being admitted that there cannot be
judgment vvithout laiowledge, the question remains : what knowledge is relevant and how can
it be acquired ?

If a problem can be seen as a complex nexus of causes and effects, it is hard to imagine how,
without a good apprehension of it, it may be possible to become aware of its impacts (or of the
lack of impact)• on the public action directed against its reality. Understanding the public action
itself is just as indispensable : understanding what is actually done and how it is done. Finally,
in order to identify such effects as a product of the inter-action of the problem with the public
action, it is necessary to link the acknowledged effects with a causality : did the program theory
err, was it wrongly translated, was its implementation defective, etc ? It is easy to see the
difficulty of acquiring an adequate knowledge of each of these three interdependent realities.

•
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The other major question is: who evaluates? Between an external evaluation, performed by an
expert who is not related to the public services under evaluation, and "endoformative" internal
evaluation, numerous combinations are possible. The size and nature of the subject of the
evaluation must be considered: when limited to a department, it would appear to be adequate to
mobilize the actors therein involved so that the process of evaluation may become an exercise
into the intelligibility of the public action, even if the operation could gain from the presence of
an expert activator from the outside. The larger and more complex be the subject of an
evaluation, the more delicate and unpreclictable will the cognitive operation be and also, the more
proficiency the evaluator will have to show and the more contestable will the results be. Unless,
on the other hand, the process of evaluation is considered as a punitive expedition, it fs evident
that its first purpose remains the modification of the way the actors look at their own practices
in relation with the objectivated effects. Whatever the contents of the process of evaluation
(rationalization, modernization, responsibilization), the change it seeks can only be a product that
will derive from such cognitive transformation of the actors.

•

In short, to reach its goal, the evaluation of a public action must be conceptualized as a heuristic
process based on the knowledge the actors have of the consequences of their practices. In other
words, if the process of evaluation remains a process of judgment, such judgment must not be
rendered on the actors but must be held as a tool in their hands.

•
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POLICE PERFORMANCE ASSESSMENT
Perspectives and Problems

By
GERT-JAN TERLOUVV and MAURITS KRUISSINIK
Research and Documentation Center
Ministry of Justice
The Hague
The Netherlands

e

This paper presents a design for the measurement of police performance. It was developed by the Research and Documentation
Center of the Dutch Ministry of Justice'. The model' explained here
no longer pertains only to traditional measures like clearing rates,
but also accounts for peformance on the social components of
police services. The use of the design is illustrated by data from 14
police forces and population surveys. Various applications and
some limitations of the model are discussed.

1. Introduction
In Dutch society there is a trend towards viewing public agencies in terrns of business
organizations. What products are returned for the financial resources provided by the tax payer?
In order to be able to answer such questions, adequate performance measures are required. The
police - being an important public agency - are also subject to this new way of thinking. This

•

is one reason for an increasing interest in the measurement of police performance.
A second reason has to do with a recently completed large scale reorganization of the Dutch
police. The new police organization has 25 regional forces and one national force. One of the
main issues surrounding the reshuffling was how to finance the police after the reorganization.
Initially the idea was to replace the existing system of 'input financing' (a fixed budget) by a new
system of (partial) 'output financing' in which funding is dependent upon performance. Though

1

- The development of the police performance model is a joint effort of 3 researchers: the
authors (Research and Documentation Center) and C.J. Wiebrens (Directorate for
Crime Prevention).

2

A more detailed description of the computational methods used in the performance
model can be found in C.J. Wiebrens, M. Kruissink and G.J. Terlouw (1992), Vergelijken
van politieprestaties. See also: M. ICruissink en G.J. Terlouw (1992), Meten en
vergelijken van politie-prestaties, and M. Kruissink (1993a) Measuring police performance.
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the method of 'output financing' no longer seems to be considered, the demand for reliable
statistics on police performance is still very much alive.
That leads us to the third reason for a rising attention regarding police performance: that is a
growing awareness among authorities like the public prosecution office and (regional)
govenunent that adequate policy planning, evaluation, managing and steering the 25 forces is
impossible without proper information on (for example) crime levels, reporting behavior, public
satisfaction with the police or - more in general - on police performance.
In the following, we will concisely outline a basic model designed for police performance
assessment. Various ways in which the model may be used and limitations of the model are
discussed. At the moment, an interdepartmental commission is working on the details of the
performance model, such as defming police products that malce up the elements of the model,
and determining their measurement modalities and relationships. Some of the project group's

•

proposals, which now and then deviate from the original model, are described at the end of the
paper (see appendix).

2. General outline of the performance model
Our police performance measurement model has basically the shape of an input-throughputoutput(-effects) chain. However, what we would like to lcnow is not just the output level - e.g.
how many police products are generated - but the output level considering the input level: how
many products are generated per input unit, per dollar for example. Actually, we are trying to
get an indication of the level of efficiency of police forces.
Generally, performance can only be assessed and judged if output is related to some other
indicator. Take, for instance, the often-used clearing rate, which is the number of crimes solved
divided by the number of crimes reported: due to the use of a common denominator, crimes

s
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reported, the performance of different police forces can be compared. The model presented here
essentially extends this idea; the denominator used is the amount of time available.

Let us start by de fi ning some terms:

• Input: the means provided by the Ministry to the police force on an annual basis. Input may
be expressed in units like dollars, personnel or time, etc. The unit itself does not really matter,
provided most or all elements (input, throughput, output etc.) use the same units. We opted for
time as a common unit of measurement. Thus, input consists of the total number of manhours
per year available to a police force.

• Throughput: the production process, which takes place in the police organization. It is the
process of converting fiirnished means into products.

•

• Output: the production of a police force: cleared crimes, fines, patrols, etc.
• Effects: the (desired) consequences of output realized on the clients intented, for instance a
general feeling in the public that it is safe to walk the streets at night.

Products and services
Now, as explained above, if we want to estimate a police force's performance, output and input
of that police force need to be linked. This is achieved in several steps. First, we divide output
into product output and service output.

• Product output concerns crimes cleared through arrests, fines, licenses etc., the type of output
which is countable and relatively easily measurable. The possible effects of product output, e.g.
less burglaries because notorious burglars are imprisoned, are not (yet) taken into account in the
model. These effects could be extremely diverse (see paragraph 5).

•

Workshop On Evaluating Police Service Delivery

379

•

• Service output consists of activities such as giving advice, patrolling, prevention etc. Service

output is generally considerably harder to measure directly than product output, because the
matter is less concrete. From our point of view, it would be best if the actual output on services
would be measured (e.g. the number of hours spent patrolling). However, we could try to get an
impression of the level of service output by measuring their assumed effects or impact. Examples
are for instance the populations' judgement of the police, or the perceived chance of
victimization. Measuring consequences of police services in this manner means that the
information on service output is obtained by indirect measurement.

Linking output to input
The next step consists of relating the product output indicators to input. These indicators recorded and processed crimes - are to be expressed in the same units we used for input, that is
in hours. To achieve that, so-called "standard times" from the 1988 reallocation research project'
were used. A standard time is the average time needed to handle an incident (burglary, shop-

•

lifting etc.) completely. By multiplying the incidents in each crime category in the police administrations with their respective standard time, it is possible to calculate the number of hours
spent on product output per force. This also allows us to express the number of hours spent on
output as a percentage of input (total number of hours available per force), since the input is
known of course.

The output-input percentage calculated in this way would not be a perfect indicator of police
performance or productivity, however. Police forces necessarily have to spend time on registering
crimes and incidents reported to them. Relatively spealdng, some police forces are reported many
more crimes and incidents than other forces, which means some forces "lose" much more time
in administrative processes than others. Thus, forces differ in worldoad: the number of crimes
reported per officer. These differences in workload between police forces have to be talcen into
account if we want to get an accurate estimate of performance.

For a description, see Cas Wiebrens, 1990.

•
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It is our assumption that forces that cope with a high worldoad are limited in their
development of extra activities next to recording crimes and that forces experiencing a relatively
low workload should be in a position to generate a lot of actions aimed at clearing up crimes,
traffic control etc.
Below we will give a real world example of the measurement of police performances, at
least where these relate to product output. Then, we will explain how the information on the
returns of police services, or service output, fits into the performance model.

3. Measuring police performance in practice

Police products

•

Based on the 1989 administrations, the product output of 14 police forces was measured. The
data concern the number of recorded and cleared up crimes, fines etc. per force for that year. In
order to relate the product output to input expressed in time units, we set out on calculating
"intime" and "outtime".

• Intime is the average time necessary to register a crime or incident without delivering a final
product like an arrest or fine.

• Outtime is the average time necessary to deliver a final product with regard to an incident or
crime after the crime or incident has been recorded.
The cases recorded for each crime category in the police administration are multiplied with their
appropriate intime and outtime (provided the case has been solved). Subsequently, intimes and

4

Intime for crime category X plus outtime for crime category X is standard time for crime
category X.
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outtimes within each crime category are summed, resulting in a total intime and outtime figure.
Together, total intime and outtime give the time invested in product output.
Next, the total intime (the time needed for recording all reported crimes) is related to the total
time available per force (input), which gives an idea of the workload. The 14 forces were
grouped into 3 workload categories (high, average and low worldoad)5.
The total outtime per force was related to the sum of total intime and outtime per force, resulting
in a number that indicates what fraction of the product output time was spent effectively, that is
resulting in end products. This indicator is called clearance time. Like worldoad, 3 categories for
clearance time were created, specifying forces which spend a relatively large, intermediate and
small fraction of their product output time on products.

•

The results of these manipulations are plotted in a so-called (product) performance matrix. The
horizontal axis of the matrix represents the workload categories, while the vertical axis holds the
outtime categories. Each of the 14 police forces, indicated by the letters A through N, can be
placed into one of the nine resulting cells (see figure 1).

Earlier we stated that we assume that forces which have to spend a relatively large amount of
their time on the administration of reported crimes, incidents etc. (forces with a high workload),
have relatively little time left for clearing up crimes, wresting suspects etc. For that reason we
expect these forces to be plotted in the bottom left cell (Cl) of the performance matrix. On the
other hand, police forces having a relatively low woridoad can spend relatively more time on
clearing up crimes etc. So we might expect these forces to show up in the upper right cell (A3).
Forces with an average worldoad should achieve an average outtime (cell B2).

5

Each category covers one third of the range from lowest to highest score. This way of
classifying is used for all other indicators in this paper as well.
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The diagonal from bottom left to upper right (C1-B2-A3) shows the expected positioning (or
performance) of forces at a given workload. Superior forces are those which show up above the
diagonal (in one of the upper left cells Al, A2 or B1), performing above expectation. Those
which take a position under the diagonal (in cells B3, C2 or C3) have a performance level that
is below expectation.

Six of the 14 police forces are placed on the diagonal Cl-B2-A3 in figure 1 (N, D, F, G, H and
I). Their clearance times are as expected, given their workload, and so they display an average
performance level. Force A is performing above expectations, combining a high clearance time
with an average worldoad. In the right corner of the matrix are 7 forces (B, C, E, L, M, J and

K), whose clearance times are lower than could be expected considering their worldoad. It is
important to be aware however, that in the example the expected performance is based on a
calculated average. Managers may well prefer other positions in the matrix as a norm, e.g. above

the center diagonal (diagonal B1-A2). Selecting the criterion is a policy issue.

•

•
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Figure 1:The performance matrix
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Police services
The performance matrix depicted in figure 1 is an incomplete representation of police
achievements, as it only covers police products (product output). An other important part of
police output, services, is not included.
As suggested in paragraph 2, police service output may be estimated indirectly by polling the
population on, for example, fear of crime etc. (i.e. on the effects of police service output).

Although we hold the opinion that it would be preferable to have information on time spent on
e.g. surveillance, than on the (supposed) effects of surveillance, in this case we only had this type
of indirect information on service output at our disposal. The information was acquired through

14 local standardized crime surveys, pertaining to the 14 forces used in the earlier example (Van
Dijk, 1991). In the Netherlands, the population in each police region is surveyed biannually using
a standardize,d questionnaire. This questionnaire covers a.o. victimization, reporting behavior,

neighborhood problems, feelings of insecurity, willingness to take preventive measures, police

•

contacts, the nature of the contacts, and satisfaction with various aspects of police services.

Using data from these local crime surveys, we calculated scores for five aspects: public
judgement of overall police performance, police availability, willingness to report crimes, victimization rates and safety feelings. These scores were combined into one police service output
indicator, which has three categories: high, medium and low. For the moment, each aspect has
the same weight in this combined indicator. Figure 2 shows the ordeling of the 14 forces

according to their relative scores on the service indicator.

Combining product and service output indicators
Now, we would of course like to have a look at the combined indicators for police performance
• on product output and service output. In order to be able to do that we fi rst grouped forces
according to their position in the product performance matrix (figure 1) into one of 3 classes:
forces that perform better than expected, those that perform as expected, and forces whose

•
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Figure 2: Classification of fourteen police forces ty the effects of their services
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performance is below expectation. This manipulation is shown in figure 3. Essentially, what
happens is that the performance matrix is collapsed into a one-dimensional performance scale.
The resulting scale is referred to as "product performance", as it describes product output
controlled for workload.

The last step consists of merging the classifications for product performance and service output
into one new matrix. The horizontal axis represents the service output of the police forces, as
measured by the effects of their services, the vertical axis represents the performance of forces
with regard to products (figure 4).

Comparing performance of the 14 police forces
The last matrix pmvides insight into product performance and service output of the 14 forces.
Analogous to the product performance matrix, here too we assume that a position in one of the
cells on the diagonal C1-B2-A3 is an average, an expected position. Police forces plotted in one
of the cells above this diagonal in general perform better than other forces. They invest relatively

is

much of their time in effectively clearing up crimes etc., while at the same time they manage to
provide services the public appreciates. Forces located under the diagonal are lower than expected
on product performance as well as service output. And again, other criteria can be chosen by
principals as a minimum performance level to be achieved.
From figure 4 we note that two police forces (B and J) show a relatively low product
performance while the returns of the services they delivered' are also less than what we find for
the remaining forces. Forces K and L achieve average results on services, their product output

6

•

Remember that service output was measured indirectly, using population surveys
referring to the effects of police service output.
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Figure 3: Classification by position in the performance matrix
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Figure 4: Matrix product performances versus effects of services
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is low though. "We're not rea lly good at solving crimes, but we're proficient at surveillance and
prevention" is a widely heard argument in police circles. The matrix shows that this defense is
valid for 3 forces (C, E and M), that, although they score relatively low on product performance,
achieve above average results with regard to services.

Police force N is average on product performance, but its service effects are below average.
Average ratings on both product performance and service effects are obtained by forces F, G,
and H.

Thre,e forces display superior performances. Force A is above average on products in combination
with average results on the success of provided services. For D and I the situation is the opposite:
they combine an average product performance with relatively high returns of service output.

•

4. Uses and prospective developments
The previous paragraph showed how the performance model can be used to compare the
performance of different police forces. However, there are several alternative ways in which the
proposed design may be used.

Comparing similar forces
The model presented groups all police forces into one matrix, irrespective of geographical or
other external circumstances. It might be argued that the position of a police force in the
performance matrix is also influenced by other factors the force has to deal with, such as for
example large numbers of commuters or tourists. However the variability in circumstances like
these is often large and their influence unpredictable. In special cases, we could therefore
consider adjusting for such factors, for instance by calculating performance matrices for forces
that work in the same type of environment.

•
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Comparisons over time

Another way of using the model, is to compare performances within forces over time, that is,
look at the development in performance for a specific police force over months or years. If we
would do that at the macro level, trends may be analyzed. This approach also offers opportunities
to put performance developments in perspective. For instance, a 5 percent performance
improvement in a year is no longer that impressive if one knows that the average performance
increase (in all forces) is 4 percent in that year.
Furthermore, we could plot the performances achieved by forces in, say, 1991 into the 1990
matrix. The thought behind this idea is that management decisions would be taken with respect
to the 1990 place in the matrix, while after a year, the police force is judged on their place in
the 1991 matrix. The definition of the 1991 matrix's cells is different however from that of the
1990 matiix's cells, since the scores of the police forces on workload, clearance time etc. (which
define the range and as a consequence, when classifying, the cell limits) differ from year to year.
In "normal" use, we would judge the performance of a force in 1990 relative to the performance
of the other forces in 1990, and in 1991 relative to the 1991 performances of the others. These
are all judgements based on relative achievements.
Plotting the 1991 performance in the 1990 matrix would give us an idea of the absolute change
in performances, and also whether the changes took place according to or along the lines of the
management decisions made based on the police department's place in the 1990 matrix. This
brings us to the subject of the specificity level of the model.
Generating details: zooming

In the form outlined above, the performance matrix shows an overall picture: though weighted
according to their standard times, different crimes and services are simply added and are each
represented by just one number. This simplicity is an attractive feature of the model, but it has
disadvantages as well. If we want to lcnow into what direction changes take place, and what the
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strengths and weaknesses in the performance of forces are, we really need a more differentiated
image.
For this, the current model offers the opportunity of zooming: it is possible to calculate separate
matrices for the component parts of the general performance matrix, that is matrices for e.g.
property crime, violence and so on. Zooming in even closer would result in matrices for the
components of (e.g.) prope rty crime, which means we would get matrices for the separate crime
types like burglary. Matrices like these give detailed information on the magnitude and directional
changes in performance taking place and could be very helpful in managing the police force. For
each component matrix a specific norm concerning the desired performance level may be defined.
Of course, in turn the component matrices again o ffer the possibilities of comparison between
forces and to their own performances in previous years.
Next to this zooming from a general performance measurement of product and service output to
more detailed component matrices, the concept of zooming can also be applied geographically:
instead of comparing police forces with the average national performance level, this can be done
at the regional level, comparing the districts within the region, or maybe even within one police
force, comparing different units. Both ways of zooming can be used at the same time.

Generating details: performance profiles
Another way of generating a more differentiated pictures would result from constructing "performance profiles". A profile is an index or scale which represents performance on one specific
aspect of police work, say victimization rate. Figure 5 shows some examples of what profiles
might look like.

Performance profiles like those presented in figure 5 would enable us to compare forces directly
at a considerably detailed level. Besides that, problems like determining which indicators should
make up service output, assessing their weights and trying to combine information of
substantially diverse character, which at the same time could be correlated, into one concept of
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Figure 5: Performance profile, example
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service output are - at least at the measurement level - avoided, because the separate indexes are
not combined. For every profile we can of course calculate an average "expected" score on the
scale, to which individual performances can be compared. The problems of integrating and
weighting different information are shifted to the policy level though, whe re the decisions
concerning which performance aspects weigh heavily and which are less important still have to
be made in order to be able to make accountable management decisions.
We may end up with a basic performance measurement model that has di fferent shapes, each one
tailored to the specific situation in which it is used. The "top" or global overall model, is
composed of all the elements which may show up in the more detailed versions of the model.
The Ministry of Justice and the Ministry of the Interior might be expected to be satisfied with
an overall view of the situation, that is, svith global matrices like the one presented in figure 4.
Force chiefs on the other hand, the managers of the force, would probably prefer more detailed
information: they would want to know if their performance is up to or above par and what

•

aspects of their performance are substandard, in order to be able make decisions on a change of
course.

5. Problems
Measuring police performance is a complicated task. Any performance model has its limitations.
Whatever the defmitive version of our model may look like, there are several problems, some
of which may never be solved satisfactorily.'
A basic problem is that the goals of policing (for example order maintenance or crime
prevention) are very broad and vague. These goals are too ill-defined for measurement: they

7

•

See for more elaborate discussion on these issues among others: Whitaker et al. (1982),
Sinclair & Miller (1984), Horton & Smith (1988), Kruissink (1993b).
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cannot be operationalized as such. Therefore, performance measurement must concentrate on
subgoals of policing. Until consensus exists on what the police should do exactly, choosing those
subgoals and (as a result) their corresponding performance indicators remains tricky.
Another class of problems concerns the number of indicators and the question of combining and
weighting them. In police performance measurement a balance should be found between
adequately reflecting the numerous different aspects of police work on the one hand, which
would result in dozens of indicators, and summarizing police work in just a few indicators on
the other hand. Our performance model reduces police activity to just two dimensions. This
charming straightforwardness is at the same time the model's weakness, since actual policing is
quite a complex and multifaceted business. We first have to resolve the issue of whether those
facets can be combined at all, since the concepts measured are so different. Subsequently the
problem of whether or not to weight the individual indicators for output (see previous paragraph)
can be tacIded. Adding the aforementioned performance profiles may mean an improvement in

•

this respect.
The matter is confounded even further by the complex relationship between product and service
output and their respective effect. One activity may lead to several outcomes. For example, a
police officer who is controlling traffic might simultaneously be worldng on crime prevention and
improving the public image of the force. Reversely, different police activities could lead to one
effect. For instance, increasing patrols and campaigning for the installation of better locks and
taking other technopreventive measures could have the same result, namely a reduction in the
number of burglaries. To give another example, if the police solve a lot of burglaries and arrest
many burglars, the effect of this product output may be a decrease in burglaries. However, it
could influence the evaluation of police services (service output) by the public as well: people
feel safer and may give their police force better performance ratings.
Assessing the effects of policing is problematic. It is impossible to isolate the impact of policing
on the community, as other institutions, environmental and social circumstances (e.g.
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unemployment rates) influence society as well (see for example Ostrom, 1973). Their influence
extends to those aspects of society that are associated with police performance, like feelings of
insecurity or crime rates. One may expect that a region where retired people are overrepresented
will score relatively high on fear of crime. Cities vvith lots of cafés and cinemas etc. will show
higher crime levels than other cities. Police activity is just one of many contributors to an
existing situation. These considerations are a valid reason for preferring measurement of output
instead of effects.

Finally, an important issue is the validity and reliability of the data that constitute the input of
the model. Standards have to be developed for measuring, recording and classifying incidents and
crimes reported and solved. Since the standard "intirne" and "outtime" change in the course of
time due to e.g. technical developments, they should be calibrated regularly if we want to have
reliable gauges.

•

Creating an acceptable and reasonably reliable police performance measurement instrument
promises to be a challenging project, in which the plan explained above constitutes an initial step.
Based on the model presented here, it should, in our opinion, be feasible to arrive at a design that
yields good estimates of police performance and which thus enables us to compare police forces
on several levels. We expect the outcomes of future "reality" testing as well as further theoretical
development to help in adapting and improving the model.

•
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Appendix:
Findings from the interdepartmental commission on output measurement
The interdepartmental commission on the measurement of police output, in which 4 police
regions are represented, recendy published an interim report entided "police and production"
(1994). The report is on phase 1 of the project, which focused on the development of product
indicators for police work. In phase 2 and 3, operational definitions and standard times will be
developed, and the measurement instrument will be subjected to "real life" tests and reviewed for
usefulnes s.
In police performance, according to the ideas of the commission, 4 elements can be distinguished:
1. The quality of production processes
2. The number of endproducts generated
3. The quality of the endproducts
4. The effects of the endproducts on society
Police production, then, should be measured from 2 perspectives:
• Countable standard products, each with their own standard grading, are defined. This grading
will in most cases be the average (nationwide) time spent for each type of product;
• The actual time spent on "presence in society" will be measured, in order to acquire an
estimate of preventive police products.
The countable products consist of 5 types. Within each of these 5 types, there is a differentiation
in a limited number of product groups. Each product group contains comparable products that
have the same standard time. The 5 product types are:
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1. Arrested suspects
2. Crimes reported
3. Assistances performed, non-planned
4. Assistances performed, planned
5. Licenses processed and advices given
The product "presence in society" is divided into 4 categories:
1. Surveillance
2. Controls
3. External contacts
4. Large-scale actions
The countable products are weighted by their appropriate standard time and subsequently
summed. Thus we end up with an indicator for the total production of a police force. Relating

•

this figure to the financial budget available results in a number which represents the per guilder
(in the Netherlands) production, alias the efficiency of the police force.
"Presence in society", measured in hours, can also be linked to the budget available. This yields
a number reflecting the level of "presence in society" per guilder. This statistic serves as a second
gauge for efficiency. The report emphasizes that the two gauges cannot be combined, but should
be judged "in their mutual relationship".

•
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THE POLICE: ONE OR SEVERAL ORGANIZATIONS?

By
DOMINIQUE MONJARDET
Research Director
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As everyone knows, the present does not exist; it is only a stratagem which helps in
particularizing the flow of time, the perpetual transformation of future into past. Therefore, a
diagnosis of the present necessarily incorporates two facets, prospective and history, new and
ancient, innovation and permanency. Sometimes, the description of these two facets will call for
a division within the research: influenced by their intellectual resources and their own sensibility,
some will pay particular attention at seeldng the new and the unknown, while others will show
more feeling for the permanent and the long term. Wherefrom debates are born, which very often
appear contrived, since each side will exaggerate its assessment in order to impose its view,
when, obviously, such labor should be complementary or, even better, intertwined.
I cannot resist being drawn into the debate : what I have just said makes it somewhat inevitable
for me in this particular instance. Les Jonhston's paper, which I am called upon to comment,
accentuates traits of policing which this author deems new within the context of late modern
societies; it then seems important to me that I should veer backwards and recall a few historical
elements which bring a singular relativity to such changes as this author deems to perceive.
Otherwise, one could not appreciate that what indeed seems to be changing appears to me, when
replaced in a long tem view, as the draining of a historical conjuncture, most singular and well
delineated, out of which reappear some police problems of the most traditional sort. By this, I
do not mean that these problems will thus be easier to think out or deal with, but, as I see it, this
analysis, to show progress, demands a prior deconstruction of the alleged unity between "police"
and "policing".
Such a deconstruction is all the more necessary since, in order to evaluate a police performance,
it is most desirable that one first define such performance with due relevance to the missions
assigned to diverse segments of police forces. Some papers have shown that, if this is not done,
the variety and versatility of the evaluation standards will nurture, out of their constant displacements, an endless debate : can the improvement in the relationship between the police forces and
the public be opposed to the lack of visible results in the statistical data dealing with delinquency

O

Workshop On Evaluating Police Service Delivery

402

•

( an d vice-versa) ? should the increase in the rate of satisfaction that the officers find in the

performance of their work be an objective to be targeted per se ? must police performance be
rated according to the variations of the public feelings of insecurity and, if so, what public ? All
these questions go to the core of the problem but, to he able to bring answers to them, one must
first determine what police is being studied.

In a first part, I will attempt to put into a historical perspective the evolutions that are said to be
visible in the contemporary police forces. In a second part, I will suggest a break from the
alleged unitary character of the police institution and will propose a tripartite division which
allows the rationalization of the missions and dynamics which are to be found within each of the

segments so identified. In conclusion, I will endeavour to outline how each of these two
processes may influence the methodology under which an evaluation is undertalcen.

I- A BREAK?
It is said that three elements represent as many fundamental changes that could justify a diagnosis
that, in the late modern societies, there appeared a rupture from a prior example of a police

institution, or from several such examples. I will recall them here in the interrogative mode :
-

are we coming out of a period where such questions as "who does the police work" and
"what is police work" were unproblematic ?

-

are we entering a period characterized by a break in the balance betwe,en the public and
private sectors of security ?

-

and also by a progressive fragmentation of the public sector ?

-

as a consequence thereof, are we viewing the development of a security system geared
at first, second or nth rate of speed?

Unhesitatingly, my answer to each of these questions will be negative; however, I surely do not
mean thereby that there have been no significant changes in the police systems but, rather, that
we must search for them elsewhere.
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1- One does not need to reach back to Plato and his guards or to Juvenal and his famous saying
("Quis custodiet ipsos custodes", who will guard the guardians) to entertain some doubt as to
whether there ever existed a time, a State, a social system where could be found a political and
social consensus on these questions of how to maintain public order, or insure security or justify
the use of force. Provided one agrees that the representation of a police body cannot be reduced
to that of an organization functioning empirically but must primarily serve to idéntify a modality
in the exercise of power, one cannot but notice that its nature. its means and its missions are
ceaselessly put into question. This appears particularly at the most extreme poles of the
permanent debates engendered by the operation of a police body.
On the theorical end, it is obvious that, insofar as the concept itself of police is concerned,

•

sociologists, politicologists or criminologists are no more in accord today than they were yesterday. Some vie for an instrumental signification within which there exists a radical opposition
between those who see the police institution as a tool of domination in the hands of the ruling
classes and those who, in their analysis, call it a tool used by society to control deviancy.
Through their approach, the interactionists (Westley 1953, Becker 1963) have destroyed the
credibility of police instrumentality without substituting thereto any other explanatory principle.
As J.P. Brodeur has recently shown (1994), those who, inspired by Weber (viz. Bittner, 1970),
have provided the most systematic attempt at presenting a "comprehensive" concept of the police
institution, have raised more questions than they have offered solutions. In a word, after a few
centuries, political philosophers and, later, sociologists have not been able to devise a satisfactory
"theory" of the police concept nor have they even precisely identified the questions to which such
"theory" should provide answers. Far from being unproblematic, this object "police concept"
seems, on the contrary, to offer a singular resistance to any effort at its problematization (Brodeur
1994).

On the empirical end, the exact same situation makes its appearance. Here, the example of France
is much too familiar to be worthy of dallying over it : historically, it was at the origin, and
sometimes remains today the illustration, of the counterpart and the setoff which were used to
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ideate the anglo-saxon conceptualization of police bodies. This does not save the latter from
having their implementation as well as their principles permanently challenged. 'Throughout their
history, and across their entire geographical space, the United States, from County Sheriff to FBI,
have experimented with, and still today continue to use, all possible varieties of police
organizations without these ever loosing the qualification of "ambivalent force" bestowed upon
them by A.S. Blumberg and E. Niederhoffer (1976) and without any of diem, from Little Rock
to Los Angeles, ever stopping from providing food to a permanent public debate. Spealdng less
harshly, one had but to refer to the Canadian press, even while we were there together, to
conclude that public opinion, or a large part thereof, regularly consider as problematic the work
of the intelligence services, the police activities against the aborigenes or the use of force by
police officers. At the start of this century, England was satisfied that, with its bobby, it had
presented to the world the true image of a democratic, unanimously accepted and respected,
police organization; yet, there came "revisionist" historiographers who showed that, long before
the minors'strike and the Brixton riots, this alleged true image had turned into a mostly mythical
picture (Emsley, 1983, Reiner, 1985).
It is not enough to recall that a police body, permanently squeezed amid conflicts between
individuals or groups, can never equally satisfy all citizens; it is the operation of a police body,
given its immanent relationship with the powers that be (to wit, force and domination as well as
right and law), that is, in its essence, problematic. Save where utopians have decreed the end of

History.

2- It is just as difficult to detect such historical conjunctures as could uphold the idea that there
may exist a moment of equilibrium, both stable and clearly defined, between public police
authority and private security. The societies of continental Europe publicized their police
institutions all the while they were building their states, under the twin aspect of high policing
through the erection of centralized tools and of low policing throùgh creating police forces that
were both specialized and professional. Even if this double vise resulted in the progressive

•

Workshop On Evaluating Police Service Delivery

405

•

disappearance of private police corps, it never threatened the existence of a private security
system. This undoubtedly issues from the confusion created by the double meaning of the words
"private" and "privatization". Political authority (whether or not it be that of the State) causes its
own institutionalization when it tries to prohibit all private use of police forces. In this sense, and
to do so, it attempts to impose the monopoly of its public force. This movement, which can be
very precisely countered by the conjunctural relationship between social forces, in no way
excludes, where its cost can be met, a recourse to private means of protecting persons and goods.
Since the machinery of public authority, on the one hand, and on the other hand, that of the
economic markets, are most widely independent, there is no justification whatsoever in ideating
the existence of an equilibrium between their respective products, except where the political
sector tries to eliminate the economic sector, and we have seen what happens when this is
attempted.

Similarly, the idea of a new fragmentation of the police bodies may be related to an optical

•

illusion. The intellectual interest - this, in itself, is something new - shown in private sectuity has
led to the detection of the existence, over and above the duly licenced police corps, of a number
of agencies, both public and private, which hold policing powers. Some thirty of them have been
discovered in Great Britain : this testifies less to a new arrangement of police forces than to the
low degree of inquisitiveness shown up to then by the researchers. All the more so since the
figure of thirty such agencies is rather modest : in France, P. Lascoumes, conducting a similar
census (1986), has found out that agencies, or classes of agents, hold the power to act as
judiciary police officers. His inventory runs from agents covering the services rendered by studfarms to inspectors of nuclear plants, from Masters of the Wolf-Hunt to officers commanding
military aircraft; therein thus is included the latest as well as the oldest and the most traditional.
Of course, fragmentation does exist in a police organization - I will deal at length with this in
the second part - but one would prove very daring in declaring to have found something new
therein.

Workshop On Evaluating Police Service Delivery

406

3- Finally, and for reasons associated with those rnentioned hereinbefore, the idea that there
exists an equally new differentiation within a security system geared at several different speeds
fails because of the same lack of historical perspective. I could bring forth many scientific
arguments but, with the space allotted, I would think it sufficient to counter such opinion with
a few simple questions. Has there ever been anything but a security system geared at several
different speeds ? Has History ever seen a period when the poor, the marginal, the unemployed
were as well protected, had reason to believe that they enjoyed as much security, as the rich and
the powerful ? Of course, the rich and the powerful, for their part, have seen the commercial
protective organizations replace the former arrnies of private guards made up of man-servants,
domestics, gamekeepers, stable boys, drivers and similar grooms : the origin of such difference
can be considered fiscal as well as sociological.
As a matter of fact, the rich and the powerful have always benefited from a system of private
security. The public police authority has always marked its preferred interest for the security of
the integrated middle classes. When dealing with the poor, members of classes labelled
"dangerous", its operations have always included surveillance, control, even repression when
called for, simultaneously with protection. In our times, these strata of labourers have given way
to immigrant minorities. It is all a matter of social station. If we apply the three criteria

underlined, we will search history im vain for a place and time where to detect a
police organization which, at least under these guidelines, was not somehow class-oriented. It is
hereinbefore

very doubtful that it could be more - or less - so oriented today than it was during the 19th
century.
4- Thus, this new thing that we are seeldng may not be where we believe to see it , not in front
of us but, rather, behind us. What appears as something new is not a differentiation of the
security concept, not a fragmentation of the police forces, not a rise in private security systems,
and even less a century-old interrogation on the functioning of the police organizations; it is
nothing else but the end of a temporary exception which concealed all those permanent
attributions. This so-called new idea is testimony to the somewhat late acknowledgement of the

•
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end of the "Glorious Thirties" (as Fourastié has called them), i-e those exceptional thirty years
or so which, after the second world war, featured in the developed Occidental world, a
continuous economic growth. Internal peace (more or less), individual and collective enrichment,
decrease of the visible inequalities, definitive integration of the worldng classes, extension of the
middle classes, all factors which helped in a temporary defocusing from the questions of security.
The return of the economic crisis brings back social conflicts; inequalities unfold anew; the fiscal
crisis hastens the rebirth of the machinery of exclusion. In the field of security, the crisis finds
its expression in two massive phenomena :

- on the one hand, a large number of social groups start to feel insecure due to the
eruption of petty delinquency ;
- on the other hand, rioting hits the cities, which is proof of a break in the social mesh.
As the thirties die off, this parenthesis comes to a close; then, some old questions and some old
problems break surface anew; they are all the more actual and relevant since they have similarly
reappeared in eastern Europe, after the Soviet parenthesis (cf. IHESI 1992, Robert and Sack
1994). In order to conduct an analysis thereof, one must first attempt to break through the coating
of appearances and misperceptions surrounding police organizations and policing systems.
Three types of police

Functionally, and sociologically, any police organization, whatever its formal structures, can be
divided into three distinct apparatuses; the tasks, means and objectives of each one differ from
those of the others and, therefore, their respective criteria of qualification and evaluation vary
considerably.

1- The law and order police, or the police of the sovereign, or the police of the powers that be,
always appears first in the history of nations and is most often the beneficiary of an absolute

•
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priority in the allocation of its resources. It is shouldered with three essential tasks. It looks after
public order (the expression. in France, is "police called upon to maintain order"); in other words,
it serves to control collective violence and social disorders. It is an investigative body, in the
sense that it collects internal political and social intelligence (Sartine and Fouché are cause that
this facet has become its emblem, although this is not its most significant feature). Finally, it
watches over the territory delimited by the state sovereignty, guards its borders, checks the entry
of immigrants and aliens. As every one knows, these three tasks may be performed by bodies
which are more or less independent one from the other, more or less discreet, depending on the
nation where they are performed; in France, they are notoriously united under a single
directorship but such a setup does not guarantee any privilege to the French system. In every
Occidental country, it is easy to identify how are spread the police bodies charged with these
tasks.

2- Similarly, every nation is fighting against organized crime and against major delinquency

•

which is becoming more and more professional and internationalized; such fight has given birth
to a specialized criminal police organization. This is a technical police corps, made up of experts,
ever more specialized and internationalized; just like its targeted enemy, it is set up in hyperspecialized nuclei ( in France they are called Central Offices) and networks, with ever extending
links with other international organizations. This type of police corps justly bears the paradigm
of "scientific police".
3- Finally, the third type of police organization is the day-to-day police service, city oriented,
attached to specific territories where it answers for public peace and quietness of public spaces
as well for emergency services. Successor to the constables hired by burgesses or to the
municipal militia troops. it waited much longer before turning professional. This movement to
professionalism, initiated by the London Police in 1829, appeared in France, with Lépine, only
in the early years of the 20th century (Berlière, 1993) and, in North America, even later, in the
1930s (Fogelson, 1977). Even today, this movement is far from being universally achieved.
Obviously, it is in relation to this type of police organization, manning the front line against The

•
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rise of incivilities, petty delinquency, feelings of insecurity and urban riots, that all interrogations
are concentrated, whether they question its prospective or its evaluation.
4- These three police services may be autonomous or united within a single administrative body;
however, they are, first and foremost, professionally distinct one from the other, and this is stated
in the deepest« meaning of the word, i-e they are totally distinct in terms of craft and in terms of
internal dynamics. All empirical analyses have shown that, craftwise (formation, apprenticeship,
qualifications, criteria, sanctions) such distinction does exist. Whether the recruiting procedure
be common or not to all types of police services, there afterwards appears a radical distinction
between the "uniformed" and the "plainclothes", between the patrolman and the detective (
peacekeeper and inspector); properly expressed, this means that, between them, there exists no
common professional ground (Monjardet, 1984,1995). It has thus been shown that, within the
uniformed branch itself, and contrary to the attempts at polyvalency undertaken in England,
maintenance of law and order in a professional manner issues from the radical specialization of

•

the service (Jefferson, 1992; Funk, 1992; Monjardet, 1992). Here, however, we are more
particularly interested in the respective dynamics of each of these three police services.

I may brutally summarize my argument as follows : one need not at all worry as to the ability
of the police charged either with the maintenance of public order or with the investigation of
serious crime to adapt to the changes occurring within their respective environments or in the
socio-political conditions of their tasks. Each body cairies a "motor" (principle of action) which
insures that such adaptation will be efficient and continuous. With the law and order forces, this
motor benefits from the absolute priority that, all times and everywhere, the Prince (political
authority, whatever the territorial level) grants to the maintenance of public order, it being the
direct and narrow guarantee of His own authority and perennality. When acting in this manner,
the Prince insures that are mobilized all the resources required by the conjuncture, of which the
police forces are but the first potential supplier. It is generally agreed that, in all countries, the
Prince has at his disposal, if and when necessary, all conceivable resources, including the amiy
(for France, in 1968, see Grimaud 1977; one can also refer the 1970 Québec crisis or the actual ,

•
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events in Northern Ireland). With the criminal investigation police units, the spur, or motor, is
of a totally different order, but it is just as powerful and may even be more reliable in the long
term: its mobilization is assured by the police officers themselves who, through their professional
culture, their motivations, the application of positive sanctions, spontaneously seek excellence in
their field of activity. There is a principle, implicitly recognized but universally empirical, that
states that great crimes make great police officers (fighting against the "public enemy number 1"
is what qualifies an officer to appear as "the number one cop" in France); accordingly, one can
rest assured that the police force will, continuously and efficiently, adapt itself to the changes in
major criminality, will see to it that such necessary adaptation encur the favour of public opinion
and, that it will seek and obtain all necessary resources (in the same manner as, for example,
medical researchers succeed in mobilizing public opinion in the name of their fight against the
great pandemias).

Quite on the contrary, when compared to these two types of police forces and the powerful

•

piinciples of their action, the main feature of the day-to-day area beat police force is a total
absence of a similar spur or internal motor as warrantor of its efficiency and its adaptation;
actually, both outside observers and internal reformers are, at first glance, struck by its inertia,
its resistance to change : abundant proof of this may be found in the debate presently raging as
to the implementation of community police strategies. Furthermore, the professional internal
motivations cited hereinbefore are such that urban police forces are drawn into spontaneously

adopting the same operational logics as the criminal police forces, i-e targeting similar objectives
and using similar criteria in their evaluation of their action (quantum of arrests, clearance rates,
levels of registered delinquency), just as if its very own objectives (petty delinquency and acts
of civil disobedience) were of the very same nature as major crimes, as if a petty delinquency
act is nothing but a major crime seen through the wrong end of the telescope.

For a successful rationalization of both the future of the area beat police force, and its evaluation,
such approach, such confusion must be radically eradicated.

•
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III- The area beat police force, and its evaluation
Indeed, between the studies conducted on this side of the Atlantic "Broken Windows" (Wilson
and Kelling, 1982), "Disorder and Decline" (Skogan, 1990), the problem-oriented policing
(Goldstein, 1979) or the current tendency towards a community police, and the European attempts
labelled "prevention of delinquency", there appears - over and above all differences - a common
cognitive element, to wit : what is targeted by these strategies is seen as both specific and distinct
from crime, as traditionnally conceived by the police.

To sum up : major crime is the work of professional organizations, and, consequently, its control
generates a clash between two classes of professionals, specialized criminals and police
investigators; this is an area (in relation to the justice system) where the police forces have
exclusive jurisdiction, where their specific effectiveness can be evaluated. Contrasting with this,
acts of civil disobedience, petty delinquency, feelings of insecurity, all give evidence of a tearing

•

of the social tissue, of the splitting of the elementary social controls. The object is no more
discreet (a series of identifiable individuals) but diffused; it is directly social and, in terrns of its
takeover, a police force is but one partner amongst many, and not necessarily the most important
thereof. A police force must learn to work with other partners and must be preoccupied as much
with ministering to victimized citizens or answering the feelings of insecurity of the public as
with chasing after the "authors" of crimes. In short, the questions of its relationship with the
public, of the quality of such relationship, go to the core of the problem, whereas a criminal
police force will remain indifferent to such relationship and a law and order police force will
easily accept public hostility.

Beyond its own relevance, such an analysis brings out the cognitive elements which are needed
to conceptualize the nature of the performance expected from an area beat police force; to define
this type of performance one cannot use the same vocabulary nor the same criteria as with the
two other police forces.
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One must first question the relevance of ascribing "results" to this type of police service, a
fortiori quantitative results'.
With all allowances being duly made, this temptation may be compared to an attempt at
evaluating the performance of a hospital from the ratio of its patients who are released in good
health after having been admitted because they were sick. It is common knowledge that our
health system is bound to provide full services but, death being the load of all humans, it cannot
be expected to produce full results. This type of thinking can be applied to an area beat police
force, the more so since :
- the legality and legitimacy of a police operation depend upon the extent to which it is
caught within a framework of strict obligation of services
- by definition, there is total contradiction between the obligation to provide full services
and the obligation to produce total results
- the more pressure there is on a police service to produce results, the easier it is to
generate police blunders.

•

With the emphasis on the obligation of a police force to provide full services (an obligation more
easily shed by a criminal police force - which, as Brodeur has shown (1984), is able to "foresee"
the legalization of its innovations by the legislator

-

and by a law and order police body which

may always expect that its operation will be excused for reasons of State), there appears a
question which is both most theoretical and most pragmatic. In fact, is such area beat police work

anything else but a motley set of means to be used towards the realization of purposes that this
police force does not control, that it has no power to define and of which it can therefore be

•

Sufficient space not being available, I will not deal any further with the problem of
measurement which raised a rather lively oral debate during our meeting. Yet, one must
recall, as an elementary caveat to any quantophrenic urge, what has been shown by all
intensive examinations of police practices : no level of statistical sophistication can really
offset the amount of discretion available to the police when reporting crime. Several
decennia have elapsed since, in a more general field, Sorokin outlined this phenomenon
for Lazarsfeld.
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made accountable for only in accordance with its contribution thereto and with the quality of the
services which it provides, the first of these being its relationship with the public it is called upon
to serve ?

This is an oblique reference to the apparent lack of incentive, motor or principle of action, which
is the lot of this type of policing. Such motor is not the interest of the Prince acting in selfprotection, nor that of the profession acting in self-promotion; it is, very clearly, the social quest
for security, tranquillity and public peace. This motor may be perfectly identified, and will mcist
probably he effective, provided one posits that this social quest is not the sum of the opinions,
desires or fears disclosed by the citizens, and "measured" through numerous polls, but that,
rather, it is and must be pursued through the medium of society's institutions and the medium of
public debate.

How public institutions become the medium of this social quest can be variously described: it

•

can take the guise of "local plans of security", which in France were to build upon various
partnerships, but failed to do so; or, in most cases, it will take a more authoritarian form through
the articulation of the penal policies issued by the State prosecutors or the Department of Justice.
From this simple recall, one may question the relevancy of an evaluation of police performance
which attempts to define such performance per se

:

for example, what can be expected from a

police organization if there is no judicial takeover, clear and explicit, of minors who are habitual
repeaters ? or : what can be expected of police operations in the immense field of car-related
thievery if the insurers as well as the car manufacturers keep on showing no interest whatsoever
in any efficient anti-theft system ? Such questions, applicable to many other fields, bring into the
picture an inevitable institutional third party between the social quest for security and a
measurable police answer; simultaneously, they render impossible the evaluation of a police
answer considered in itself, separated from the process of mediation which, alone by itself, when
present and a fortiori when absent, gives some meaning to it

•
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Public debate and institutionalized mediation are reciprocal processes. It is from the moment an
area beat police force stops patterning its work after the operational logics inherent to a criminal
police organization (or stops denying its ability to take initiatives or to make choices - which is
its other spontaneous posture -) that there appears the configuration within which may be initiated
a relevant public debate on police matters. Viewed from this angle, community police, problemoriented policing or projected services (Berlioz, 1990) are tantamount to the same thing: they are
"technical devices" used by a police force to render itself able (and oblige itself) to define
priorities, enunciate programs, outline a strategy. Such are the conditions required, on the one
hand, for the opening of a public debate on the objectives, the resources and the criteria attached
to public security and, on the other hand, for the introduction into the network of all the public
and private agencies dealing with local security.

In other words, the debate engendered in Canada on the community police services (as well as
in France on the prevention of delinquency) has allowed the rediscovery of the fact that security

•

is not the output of a specialized agency , whatever its type, but is the result of work that the
whole society (or community) performs upon itself, the police service being one of the tools used
thereto.

Such approach generates immediate consequences as to the nature of the evaluation that may be
made of an area beat police force. By recognizing that such a police body plays a limited and
ancillary role, one does not exclude any opportunity to measure the expertise which it is its duty
to provide, but one precludes oneself from overweighting it with responsibilities which are totally
out of its jurisdiction. Here is an example of what I mean : one shall not, to measure this
performance, use an indicator such as criminal statistics : one cannot admit that the police force
is not (the only one) responsible for the increase in delinquency and, in the same breath, make
it the (sole) agency responsible for its decrease.

•
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Conclusion
The pragmatic implications of the analytical method offered here of breaking a police function
into its constituent parts are most obvious.' On this basis, numerous are the objections proffered .
by members of police organizations. Some, who are partial to the principle of a police corps and
its administrative body forming one single unit (which is the case in France) fear that, if the
analysis were to be translated into an organizational reform, there would appear a model similar
to what exists in Belgium3. More generally, this breaking into du= pares, while underlining the
specific character of the criminal police force, denies it the status of unitary and unifying
reference that it enjoys within the professional police culture. Yet, the conceptualized brealdng
up of the notion of police work is less an argument to the fragmentation of police forces
(unnecessary where they are already distinct one from the other) but, rather, a condition leading
to their professionalization perceived in its reality and not only in its statutory wording. For
example, the Compagnies Républicaines de sécurité, in France, are renowned for their

•

professional qualifications in their field of law and order; they were able to develop such
qualifications by demonstrating the radical specificity of the resources needed to maintain law
and order (Monjardet, 1990).

What is necessary for the evaluation of the work of individual police officers is just as necessary

in the evaluation of the performance of a police force and, therefore, in that of the evaluators
themselves. If, prior to starting an evaluation process, one fails to identify the type of police work
involved and its targeted objectives, one will find it hard to evaluate a performance which, as a

2_
3_
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This a cursive analysis; in Monjardet, 1995, one will find a version providing a much
larger development and justification
In Belgium, as is well lcnown, there are three distinct police bodies : the Gendarmerie
Royale (considered, up to very recently, as a military service) responsible for the
maintenance of law and order. The "police criminelle" is, in fact, a judiciary police
service directly attached to the Department of Justice. Area beat policing is performed
by communal police bodies.
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consequence of such failure, becomes unascertainable. Thus, in France, the evaluation of a public
policy, undertaken with such failing neglect, brought out the first conclusion that, in the field
under study, there was no identifiable public policy (Comité interministériel, 1993). If we follow
this reasoning, an evaluation of police programs is far from being a question of methods,
techniques, choice of indicators, relevancy of the measurements, etc.; in short, it is far from being
a question of methodology.
Still, and above all, it remains an attempt at conceptualizing police practices i-e searching out
their determination, their orientation and their framework. What is new is not found in the object,
which is identical to what academia has already been pursuing in this field for a number of
. decennia, but, rather, in the process, initiated by the structured police forces, of reflecting upon

e

themselves. Such an undertaking, launched as an experiment in reflexiveness on police work, is
assuredly something new. Accordingly, what matters is less the result than the process *itself,
which bears testimony to the fact that the area beat police forces have now started to understand
themselves as they are and that they are searching outside of themselves the criteria which will
validate their practices. One must wish the researchers who will follow this movement to display
the same reflexiveness, which, in this case, means that, similarly, they should be able not to
confuse means and ends, and not use the refinements, or ingeniousness, of methodology as a
screen behind which would remain in hiding the theoretical and political stakes that such
movement carries.

•
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Introduction
The main contention of this paper is that policing in "late modern societies" is undergoing a
fundamental structural shift. In what follows, the main features of that restructuring are outlined
and their implications considered. Though most of the discussion which follows focuses on
developments in Britain and, to a lesser extent, the rest of Europe, the processes identified are
universal ones whose impact is widespread. Indeed, many of these developments are more
advanced in North America than elsewhere. The paper is divided into four sections. Section One
outlines some of the key changes arising in late modern society. Section Two consider the
implications of these changes for policing, concentrating on the processes of sectoral and spatial
restructuring. Section Three outlines a model for examining the implications of that restructuring
on our conceptualisation of policing. Section Four considers some of issues raised by the
structural shifts described earlier. What is the relationship between policing and security? What
implications are raised by the generation of an apparently "infinite" public demand for security?

er

To what extent is "late modern policing" open to public evaluation, and what form should that
evaluation take? How should one theorise the relationship between policing, state and society in
the 21st century?

1. Social change in late modern society
Restructuring is a theme which has been at the centre of much analysis of contemporary social
change. Though the terminology used to describe that change varies ("late modern",
"postmodern", "late capitalist", "post capitalist", "post-industrial", etc.) there is general acceptance
that a number of key structural shifts are at work in the contemporary period. For present
purposes four such shifts are of particular significance:

•
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I Economic change: Contemporary economic change involves several elements, including high
.

levels of unemployment, the growth of female, casual and part-time work, the expansion of "mass
private property" and the growth of the service economy. One of the most significant changes
concerns .the structure of entermise itself. Here, many commentators have observed a shift from
"Fordist" modes of production (those based on mass production, scientific management and "topdown" organisational hierarchies) to "Post-Fordism". Unlike previous management styles, postFordism gives greatest priority to "innovation, quality, customised products and the flexible
machinery that such customisation requires" (Murray 1991: 25). In order to achieve those ends
tiree conditions have to be achieved. First, an appropriate work culture must be inculcated.
Second, key elements of the organisational structure must be decentralised. Third, the
organisation must become "flexible" in order to face new competitive challenges. These last two
conditions - decentralisation and flexibility - are, in fact, inextricably linked. Aglietta (1987), for
instance, claims that the increased use of microelectronics in industry permits a new flexibility
to occur: one which "enables the centralisation of the planning of production but the

•

decentralisation of the units of production" (Bagguley et al. 1990: 20). Other versions of the

flexibility tiiesis focus on the emergence of "dual labour markets". According to this argument
the "flexible firm" is one in which a distinction develops between "core" workers (those
permanent employees with high levels of skill) and "peripheral" workers ( part-time and casual
employees with lower levels of skill).
Economic restructuring along these lines is by no means restricted to the the private
manufacturing sector. Bagguley et. al (1990) note that many of the processes identified in
restructuring theory can be found in public sector services. Amongst the most notable of these
processes are the "flexibilisation" of labour input; the replacement of existing labour input with
cheaper labour; the "materialisation" of the service function, so that the service takes the forrn
of a material product which can be bought and sold like any other; the emergence of "partial selfprovisioning" - providing services for oneself; and the expansion of subcontracting. In addition
to that, a number of strategies for the restructuring of state services, are identified, three of which
- intensification, commodification and concentration - are particularly noteworthy:-
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"Intensification will result from the "managers" in the organisation being given
clearer, specific objectives and being expected to meet them by managing their
unit, and especially their professional workers, more intensively; commodification
will entail a variety of attempts to mimic markets, including the centralised
specification , of financial targets; concentration will involve the relevant minister
and/or outsiders to that service being much more powerfully placed to "manage"
it" (Bagguley et al. 1990: 70).

2. Globalisation and localisation: The concept of globalisation has been used to describe "those
complex processes operating on a global scale, which cut across national boundaries, integrating
and connecting communities and organisations in new space-time combinations" (Hall 1992:299).
To that extent, the logic of globalisation suggests a process of uniformity. National identity is
eroded by the internationalisation of capital. Space and time are compressed by the effects of
supersonic travel and instantaneous televisual communication. Globalisation, however, is a
contradictory process, itself giving rise to counter-tendencies of "localisation". At the cultural
level some national identities are reinforced by the very process of resistance to globalisation.
At the economic level, service oriented management ideologies aim to direct tailor-made products

•

to particular groups of consumers, rather than standardised products to mass markets. At the
political level, the supra-nationalisation of the state generates its own nationalist backlash.
Globalisation is accompanied, then, by an unstable combination of tendencies: centralisation and
decentralisation; internationalisation and nationalism; homogeneity and diversity, fragmentation
and consolidation.

3. Changes in the stratification system: The dominant form of stratification in modern capitalist
societies is stratification by class. Late modern societies are, however, subject to more diverse
forms of stratification. Although class persists as a key element in social structure, other
significant social divisions come to the fore: race, region, religion, gender, nationality, ethnicity,
age, etc. One of the consequences of that tendency to heterogeneous divisions is a diffusion of
social conflict along plural lines. The existence of simultaneous plural fronts of conflict poses
new problems for agencies of social control whose practices have been forged under a more
homogeneous stratification system.

•
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4. Political change and the state: Given the structural changes already described, it is clear that

the state, itself, is likely to undergo a process of structural transformation. Various terms have
been coined to describe this process. Bottoms and Wiles (1994), for example, refer to the
"stretching" of the state under the dual impact of globalisation and localisation tendencies, the
state being pulled simultaneously in contradictory directions. Crook et al (1993) prefer to speak
of the "unravelling" of the state, a process which involves several elements: the redistribution of
power from the state to autonomous and de,centralised agencies; the privatisation of state
enterprises; and the shifting of responsibility for national state functions to supra-national bodies.
The net effect of this process is to undermine traditional Weberian conceptions by which the
nation state is perceived as an organisation enjoying a monopoly of the legitimate means of
coercion within a territorial jurisdiction. There are two further critical issues at stake here. First,
the extent to which the state has lost power to non-state bodies - the view adopted by postmodern
commentators such as Crook et al (1993). Second, the extent to which late modern society
heralds in a "fudging" of the very distinction between state and non-state bodies (Johnston 1992).

•

Both of these points are considered in the final section of the paper.

2. Policing in late modern society
For present purposes attention will focus on two elements of restructuring - sectoral and spatial
change - though at valious points in the paper the pertinence of the other aspects of change
discussed earlier will be apparent.

(i) Sectoral restructuring and the police role
In Europe there is growing uncertainty about two issues which, hitherto were seen as
unproblematical: "who polices"? and "what is policing"? That uncertainty is particularly evident
in Britain where, currently, a Home Office Enquiry is considering the "core functions" of the
police. The "Posen Enquiry" which commenced in February 1994 and is due to produce a final

•
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report in January 1995 seeks "to examine the services provided by the police, to make
recommendations about the most cost effective way of delivering core police services and to
assess the scope for relinquishing ancillary tasks" (cited in Posen 1994: 14). The Enquiry was
established as one element in the Treasury's fundamental review of public spending and although
there has been no public consultation on this matter, early reports suggest that it has realised the
potential for saving up to £200m per year by the "hiving off' of certain "non-essential" duties
(Travis 1994b). Initially, a joint response to the Enquiry from the Association of Chief Police
Officers and Her Majesty's Inspectorate of Constabulary outlined thirty-seven "ancillary tasks"
which might be considered for transfer to other agencies. These included escorting wide loads,
dealing with lost and found property, parking enforcement, and various licensing duties. The
Enquiry has also considered a further range of duties for future transfer including forensic work,
executing warrants, carrying out deportations, issuing summonses and managing the national
criminal records system. Further to that, nineteen tasks have been identified as services which
should be managed by the police but which might be civilianised or contracted out. These include

•

duties such as tracing missing persons, attending sudden deaths, policing public events, giving
crime prevention advice and issuing firearms and liquor licences: duties which one source
described as those which "the police want to hold on to but might have to give up if pushed"
(cited in Travis 1994a). In that respect, the Home Secretary's, recent comment that the
conclusions of the Enquiry would "result in increased opportunities for the private security
sector" is highly significant.
Though there is growing public concern in Britain about the expanded role of the private security
sector, Government has done nothing to initiate informed debate on the topic. In the absence of
that debate, market forces and consumer demand have, themselves, begun to redefme the balance
between public and private policing. This process has occurred in three ways. First, there has
been privatisation of functions previously undertaken by public police forces. Examples would
include the privatisation of the Port of London Constabulary and the rapid growth of plivate
security street patrols in many towns and cities. Second, there has been the expansion of the role
of "hybrid" policing organisations: those occupying an ambiguous position with respect to the

•
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public-private divide. Finally, there has been an expansion of what one might call "popular
policing": activities ranging from citizen street patrols to the informal justice imposed by
vigilante groups.
Such developments are by no means exclusive to Britain. The expansion of the private security
industry and its increased involvement in the policing of public space was fi rst apparent n North
America (Kakalik and Wildhorn 1972; Cunningham and Taylor 1985; Shearing and Stenning
1987). In Europe rapid expansion first took place in the 1970s. By the late 1980s it was estimate,d
that about 96, 000 private security guaxds were employed in France (Ocqueteau 1987); about 13,
000 in the Netherlands - where government projections anticipated an expansion to 30, 000
(Hoogenboom 1989); almost 70,000 in Spain (Allen 1992); and 190,000 in Germany (de Waard
1993). In recent years, events in Eastern Europe have also encouraged private penetration of

e

policing. In both Poland and Russia former state sectuity personnel have been involved in the
establishment of private security firms and, latterly, Western security companies have,
themselves, entered the Eastern market. In Poland, the Ministry of the Interior has encouraged
businesses to sponsor local constabularies to disastrous effect. A case recently reported from
Poznan, tells of a private detective agency which was, itself, employed to collect evidence of
corruption against the local police chief (Borger 1994), thereby putting a new slant on the old
problem "who polices the police"?

It is not only private security which has expanded its role, however. In all jurisdictions there is
a tendency towards the growth of "hybrid" policing (that undertaken by organisations whose
sectoral status is ambiguous Johnston 1992) or "grey" policing (that involving forms of

cooperation between different social control agencies outside the boundaries of criminal law and
for which traditional modes of accountability seem obsolete (Hoogenboom 1991). In Holland it
is estimated that the welfare system has over forty regulatory bodies employing some 20, 000
officials with a variety of different police powers. In Britain it is estimated that dming the mid
1970s more than 57, 000 people - excluding private security personnel - were engaged in various
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forms of policing and reg-ulatory activity (Johnston 1992; Miller and Luke 1977). Developments
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since then have swelled that number. For example, in Britain, the field of commercial crime
control has spawned bodies like the Serious Fraud Office which employs civilian accountants and
lawyers to initiate and direct police enquiries, despite their lack of formal police powers.
It is at street-level, however, where the sectoral restructuring of policing has become most
evident. In Britain there are at least half a dozen agencies, apart from the public police, engaged
in street-level policing:-

1. Private security patrols: in circumstances where police resources are limited - and recent
Home Office proposals for re-allocation of funds between forces suggest that some will, in future,
face harsher limitations (Rose 1994) - private security companies, often from the disreputable end
of the market, are securing contracts for street patrol and for the protection of residential
property.

•

2. Private security employed by a municipal authority: in some cases, local authorities have
contracted private security companies to undertake street patrols and protect municipal property
on their behalf.
3. Municipal security: many local authorities such as those on Merseyside and in London have

long established security organisations - bodies of unswom, uniforrned personnel whose function
is to protect council property (houses, schools, markets and the like). In a recent innovation
Sedgefield Council in County Durham has established a similar organisation to undertake general
patrol of streets and other public places, duties traditionally the prerogative of public police.

4. Municipal constabularies: some local authorities have, since the last century, employed
bodies of sworn constables whose police powers are limited to a given jurisdiction - typically a
park or some other public place. In recent years several London boroughs have established
constabularies of this sort to enforce bye-laws and other local acts, and there has been some
dispute between them and the Metropolitan Police regarding powers and jurisdiction (Johnston
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1993). In August 1994 Wandsworth Borough Council sought the Home Secretary's approval to
have the jurisdiction of its Constabulary extended to enable officers to undertake 24 hour foot
patrols of council estates in order to deter vandalism and other crime.

5. Activated Neighbourhood Watch: though Neighbourhood Watch is a comparatively passive
mode of crime prevention, in recent years some groups have engaged in anti-burglary street
patrols. Though, in the past, the Home Office has refused to authorise such activities, in October
1994 the Home Secretary announced a new crime prevention initiative, one element of which
supported the formation of neighbourhood watch Street patrols.

6. Vigilantism: vigilante action is, of course, the ultimate expression of private (noncommercial) justice, and there is growing evidence that vigilantism is on the increase in
Britaineohnston forthcoming) Those engaged in such action invariably justify it either in terms
of the inability of the police to meet public demand for security, or in terms of the failure of the
courts to punish offenders sufficiently.
The public police's response to this process of sectoral restructuring has been, on the whole,
defensive. One fear is that commercial, municipal and popular provision of street-level "social
service" functions will reduce the police to a reactive public order force, thereby undermining
their legitimacy. According to this view, a "two-tier" system of policing is developing in which
"hard" policing functions are undertaken by the public police, whilst "soft" policing functions are
captured by the private sector. Critics also maintain that a second type of duality is emerging,
the better-off purchasing private protection, leaving the poor to rely on an increasingly depleted
public sector. Though these concerns are certainly justified, the "two-tier" model upon which they
are based is inadequate for several reasons. For one thing, it ignores the fact that service quality
will vary within sectors as well as between them. To put it simply, some who purchase private
protection will be able to buy a better quality product than others. And for those with the least
resources non-commercial private solutions ("do-it-yourself-policing") may be adopted. This
suggests that there will be many more than "two-tiers" of service in the future. Indeed, the
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examples described in the previous paragraphs indicate that in many British towns and cities
policing is already "multi-tiered", rather than "two-tiered". This "multi-layered" character of late
modern policing is a theme to which further reference is made in our later discussion of spatial
restructuring.

Not all police responses to these changes have, however, been defensive. At least two British
chief constables have proposed that public police organisations be permitted to establish their
own security companies in order to compete at a local level with the private sector. Such
companies, it is suggested, might be set up as trusts, all revenue being ploughed back into public
police authority budgets. One proponent of this view (Blair 1994) notes that its successful
implementation would require the Home Office to make various policy changes. First, the police
would need the authority to deploy patrols consisting of police auxiliaries - uniformed personnel
with less training, fewer powers and lower pay than regular officers. Additionally, Blair suggests,
consideration should be given to allowing police authorities the right to hire private security firms

•

to work under police direction. Second, police authorities should be allowed to generate income
from the many services which are, currently, offered free to the public, such as crime prevention
advice. Instead of providing a free call out service for activated burglar alarms, Blair asks, why
should the police not market and fit alarms themselves? By becoming strategic partners with
private companies in the sale of home security equipment, driver training, personal security or
drugs awareness, the police could guarantee service standards and generate the income from
which additional street patrols might be funded. By these means, Blair maintains, the public
police would, at least maintain, a monopoly over the control of private patrols, thereby ensuring
an acceptable level of public accountability.

Debates on the future development of street patrol are by no means peculiar to Britain. In
Holland, a key element of crime prevention policy has been the attempt to maximise the
"functional surveillance" of public space. This policy has generated a number of initiatives: the
employment of uniformed "VICs" to counteract fare dodging and vandalism on trams and metros;
the appointment of "social caretakers" to patrol housing estates; and the recruitment of the long-
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term unemployed as "City Stewards" - unsworn persons, employed by the police or the local
authority to prevent crime and to interact with the public (Van Andel 1989; Hesseling and van
den Hul 1993). The shortcomings of this last development encouraged the police to initiate a
system of "police surveillants". From the police's point of view, the "City Stewards" initiative had
two limitations. First, though providing a response to the public's demand for increased street
surveillance, its personnel possessed only citizen powers. Second, the Stewards initiative, when
combined with other developments - not least the steady expansion of private security - "made
it more difficult for the police to control and direct the supervision of public space" (Hesseling
and van den Hul 1993). The police's solution has been the deployment of police surveillants:
regular officers with full police powers, though with limited training, whose role is to interact
with the public and engage in low-level conflict resolution. From the public's point of view,
surveillants meet the demand for an authoritative police presence on the streets. From the police's
standpoint, they ensure the organisation's continued "ownership" of street policing.
Sectoral restructuring and the "multi-tiered" system of policing which accompanies it, forces
consideration of how the, increasingly fluid, boundaries between public and private provision are
to be managed. At present, in Britain, there are three alternative answers to that question. The
first - a position held by "new right" ideologists - argues that policing, like any other commodity,
should be bought and sold in the market place. According to this view, the management problem
is a pseudo-problem, since the "invisible hand" of the market ensures that only providers of

quality service survive. Public agencies, such as the police have no legitimate right to seek a
monopoly of control over "multi-tiered" policing. Nor, incidentally, do they have they any right
to act as "ringmasters" over the provision of justice, since free markets are, by their very nature,
deemed to be "just" (Hayek 1960). A second approach - that adopted by the Home Office - is
marked by short-term pragrnatism. Though the Posen Enquiry is keen to demarcate between
"core" and "peripheral" police functions in order to satisfy Treasury demands for reduced public
expenditure, it seems entirely unconcerned to discuss the principles by which "consumer
conflicts" might be resolved - in particular, how in an increasingly diffuse policing market,
coordination of operations, regulation of service quality and standardisation of justice might be
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assured. A third approach does, thankfully, try to establish some principled basis for dealing with
a pluralistic policing system. In August 1994 the "Independent Committee of Inquiry into the
Roles and Responsibilities of the Police", a body established by the Police Foundation and the
Policy Studies Institute proposed an integrated policy to avoid the "anarchic emergence of
unregulated self-help and private police/security services in the hands of sectional interests"
(Police Foundation/Policy Studies Institute 1994). The proposals were based on the principle that
only sworn officers should have the right to arrest, detain, bear arms and access criminal records
and suggested a two-tier policing system. In that system, officers with full police powers would
be supplemented either by "designated" patrol personnel authorised to exercise limited street
powers (like the Dutch "surveillants") or by "accredited" patrol officers operating under licence
to the constabulary, to the municipality, to community groups or to security companies and
subject to a binding contract monitored by the police (a refinement of the Blair (1994) proposals).
Whether or not the principles suggested here are the right ones, there is certainly a pressing need
for policy-makers to address the issue on a principled basis.

•

(ii) Spatial restructuring in Britain and Europe
Though police fears about legitimacy, justice and service standards under conditions of sectoral
restructuring are surely justified, the two tier model on which they are often premised is
simplistic. Policing in Britain and elsewhere is, increasingly, subject to the complex processes
of fragmentation and consolidation associated with late modern society. These processes generate
a multiplicity of policing tiers and are as much a product of spatial as of sectoral restructuring.
In order to consider the impact of such restructuring, let us examine those spatial changes which
have occurred in Britain alongside processes arising in Europe during the last thirty years.

I. Britain: Stage One: British policing has been undergoing a process of centralisation for
more than a century. In recent decades, however, the pace of that centralisation has been
increased by two factors. First, legislative changes (the 1964 Police Act and the 1972 Local
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Gove rn ment Act) led to the amalgamation of forces. In the mid 1960s there had been more than
150 police forces in England and Wales. There are now 43. A second factor was the political and
industrial unrest which spanned the period from the early 1970s to the mid 1980s. The
culmination of this period of conflict occurred with the Miners Strike of 1984-5 during which
time mutual aid arrangements between forces were such that, effectively, a national police force
was said to exist.
2. Europe: Centralisation in Britain has been accompanied by coordination in Europe. Debate

about the prospects of and the need for a European Police Force has gone on for more th an
for European police cooperation has been expressed in several ways twenyars.Juifco
(Walker 1993). The most common of these has emphasised the increased mobility of ciiminals
and the growth of international crimes such as terrorism, drug-trafficking and money laundering.
More recently, it has been suggested that the relaxation of internal border controls will exacerbate
these problems, further increasing the need for cooperation. Another view is that in-migration by
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the poor of Southern and Eastern Europe, if not checked, will generate serious economic,
political, public order and crime problems.
Since 1976 there has been formal cooperation between governments through the Trevi
Conferences which were instigated to counter the terrorist threat. In 1985 Trevi broadened its
brief to include issues of international crime and, in so doing, put policing issues back at the
centre of European debate. The goal of European police integration was further enhanced by the
signing of the Schengen Agreement in June 1990 by Germany, Belgium, Luxemburg, the
Netherlands and France. (There are now nine signatories, Britain, Denmark and Eire being the
exceptions). By the terms of that agreement, police checks at the frontiers of signatories were
abolished, hot pursuit across borders was permitted and coordination and sharing of computerised
information was encouraged. Finally, the Treaty of Maastricht, signe,d in February 1991, brought
policing issues under the jurisdiction of the European Union, Article K.1. 9 establishing a
European Police Agency (Europol).

•
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Initially, Europol will develop a system of information exchange for combatting terrorism, drugtrafficicing and serious international crime. Member states are also committed inter alia to the
creation of new data bases, the exploration of supra-national initiatives in crime prevention and
the provision of a central analytical facility for the planning of criminal investigations. There has,
hoWever, been no attempt to address the question of whether Europol might, at some future date,
become a fully operational police force whose personnel enjoy full police powers.

The emergence of Europol raises a number of questions. How, for example, will Europol relate
to Schengen? Concern has been expressed in Britain that the Schengen signatories, far from being
subsumed under Europol, might come to represent the "fast track" in a two speed development
(Clark 1994). A second question concerns the matter of effectiveness. In part, that question
relates to the previous one, for if there is duplication of effort and lack of coordination, there can
be no effectiveness. There are, however, other sides to this question, not least that of whether
evaluations of effectiveness might be overridden by calculations of political expediency. Walker
(1993) suggests that the case for European police cooperation is often based upon evidence
which, though unclear, is difficult to falsify. Frequently, complex social problems about
migration, economic dispossession and political oppression are reduced to problems of security,
then given a criminogenic twist: for example, the migrant as embodiment of a European crime
wave. Walker (1993) suggests that the dynamic of cooperation is neither a product of crime itself,
nor of any rational process in which the specific benefits of cooperation are evaluated. Rather,
it arises from a populist political discourse of "internal security". If this is the case, of course,
one is left with an uncomfortable question: what would constitute empirical evidence of "good
practice" and "effectiveness" in European policing?
Finally, there is the matter of the accountability of Europol. Walker's (1993) assessment of the
adequacy of existing mechanisms is a pessimistic one. Not only are the formal modes of
accountability limited, the diversity of European police organisations, policing philosophies and
organisational structures will malce it, paradoxically, easier for the police to play the "professional
expertise" card on matters of accountability. The invocation of expertise will, moreover, be given
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added justification by the supposedly spe,cialist nature of "Eurociime". In fact, the position on
accountability is, if anything, more worrying than Walker (1993) suggests. The diversity of
European policing is not, after all, encapsulated in Europol alone. It should be remembered that
the internationalisation of private protection has proceeded rather mo re quickly than the
"Europeanisation" of public policing. Lilley (1992) has described the speed with which
international consortia - many of whose members have a background in defence production have, as a consequence of the "peace dividend", penetrated the private corrections market. The
fact that there is a "Euro-melange" of public and private policing agencies adds to the difficulties
of establishing adequate mechanisms of public accountability, particularly as interaction between
the sectors increases.
3. Britain: Stage Two: One fact which is increasingly evident is that the centralisation and
consolidation described previously is, by no means, a uniform tendency. Spatial re structuring is
a process of uneven - perhaps even contradictory - development. This much can be seen from
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recent British experience. That experience can best be contextualised by referring to Reiner's
(1992) vision of policing in a postmodern society. In such a society the social structure is subject
to fragmentation and the systems for maintaining order become increasingly pluralistic. One facet
of that pluralism is its spatial polarisation (what Reiner calls an "organisational bifurcation"
within the police). On the one hand, there are a small number of centralised (and increasingly
coordinated) policing agencies at regional, national and supra-national levels. On the other hand,
there are a large number of decentralised (and probably fragmented) policing agencies at local
levels. Clearly, given the preceding discussion that bifurcation will consist of a complex of
public, private and hybrid bodies intersecting at different spatial levels.

To some extent this model is implicit in the recent White Paper on the police (Home Office
1993). Here, it is recognised that future rationalisation of the structure of forces may be necessary
if there is to be a coordinated regional, national and supra-national response to crime. Though
amalgamations are not proposed, the machinery for bringing them about will be put into place.

•

This commitment to rationalisation is combined with two others. First, there is renewed
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encouragement for police forces to engage in the contracting out of services. Second, there is
commitment to financial decentralisation and operational devolution through the establishment
of "basic command units": "the main responsibility for local policing must go [to] the local
commanders who are in touch with their local communities" (Home Office 1993: 3).

Apparently, then, there will be increased centralisation of structures and greater coordination of
policy in respect of "big" policing issues, such as organised crime, terrorism and public order.
By contrast, there will be increased decentralisation of structures, together with a corresponding
devolution of policy-malting, in respect of "everyday" policing and crime prevention. Private
policing organisations will, of course, be able to operate at both levels. (In fact, there is a further
complication. For, unlike police forces whose structures are relatively uniform, sectuity
organisations range from "one man and a dog" operations to multinational conglomerates. Any
of these organisations may police the locality and, in consequence, type and quality of service
will vary).

•

"Big" policing policies will, then, be determined at national and supra-national levels. So, does
this mean that local policing matters will be decided locally? Perhaps, though not necessarily.
Although operational devolution is well under way in British police forces, the central state
continues to play a dominant role in the formulation of policies, such as crime prevention', which
have impact at local levels. If genuine devolution does not occur, however - whether because of

internal organisational resistance or because of external interference by the central state - the
customer may look for alternative providers: through "do-it-yourself' policing, through the private
sector or drough the newly resurgent municipal sector (Johnston 1993). In this last case, it is
noticeable that the Chief Officer of the newly established Sedgefield Community Force in County
Durham saw its main strength to be "local policing under local control".

Finally, it has to be recognised that sectoral and spatial restructuring are inextricably linked. Such
linkage begs a question. Are we moving towards a future in Britain which combines two equally
problematic tendencies? On the one hand, an increasingly centralised policing structure whose

•
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relationship to national and supra-national government will, effectively, stifle any real
decentralisation of decision-malcing to the locality? On the other hand, a local system of policing
subject to partial privatisation and, increasingly, characterised by fragmentation of structure and
unevenness of quality? In other words, a system in which privatisation produces neither enhanced
choice for the consumer nor a reduction in the power of the central state.

3. A sectoralispatial model of policing structures
Academic analysis of policing has been shaped by a variety of disciplinary influences including
sociology, criminology, socio-legal studies, public administration and psychology. Despite a
relatively broad range of influences, however, past research has been narrow in three respects.
At the sectoral level two factors are apparent. The first has been an obsessive preoccupation with
the study of police, rather than with the study of policing: a preoccupation which has excluded
private, hybrid and popular modes of policing from academic consideration. The second has been
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an over-formalistic approach to the object of study and a corresponding lack of consideration of
informal policing activity. Obviously, the latter follows from the former. If policing is se,en as
an exclusively public function dominated by a formal-legal discourse (criminal law), analysis of
police practice will be formalistic. In one respect this is perfectly defensible. One cannot analyse
police practice without an understanding of the legal powers contained in the office of constable.
And, to be fair, the sociology of policing has had much to say about the discrepancy between
formal rules and informal practices in police work. Yet, even here, informal practice is contained
within the formal problematic of police organisations. What is absent from consideration is any
assessment of informal activity as a "policing practice" in its own right. Without such
consideration, however, the activities of private police and those engaged in popular "selfpolicing" cannot be understood.

A second problem concerns the limited spatial focus of policing research. Again, this has two
aspects. The first has been a tendency to concentrate on local - and to a lesser extent - national -

•
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rather than supra-national dimensions of policing. Inevitably, this shortcoming has meant that
examination of the connections between different spatial levels of policing has been restricted.
(Needless to say, analysis of the connections between sectoral and spatial levels has be,en even
more restricted). Second, the bullc of empirical research has focused on one territorial aspect of
policing - the activities of front-line personnel. Though this work has produced an invaluable
account of rank and file police work, it has produced an imbalance which has only recently
begun to be corrected: see, for example, Grimshaw and Jefferson's (1987) analysis of police
policy-maldng and Reiner's (1991) work on chief constables, both of which have concentrated
on upper levels of decision-malag.
This preoccupation with front-line police behaviour also has implications for the structural
analysis of policing. The dominant concern in much previous research has been to assess the
extent to which police behaviour is shaped by structural factors such as rules, laws, class interests
or organisational hierarchies. Broadly, there have been twô approaches to this issue. The first
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argues that police behaviour is, to a large extent, determined by structural factors. The second
maintains that that behaviour is, more or less, autonomous: either because of the situational
nature of police work or because the effects of police culture re nder structural determination
problematical. Though, again, this research has produced many important insights into the nature
of police work, it operates with a peculiarly reductive conception of structure. Typically, structure

is conceived as no more than a dialectic between laws-rules and situation-culture. The possibility
that alternative structural conditions might have an impact on policing is ruled out by the microsociological focus adopted.

It is apparent, then, that reductive assumptions about "sector", "space" and "structure" exclude
some matters from consideration and foreclose analysis at key points. It is one of the contentions
of this paper that the unprecedented restructuring which is taldng place in policing can only be
understood if consideration is given to the wider processes of social restructuring described in
Section One. If that is the case, what is required is a macro-sociology of policing which explores
the connections between policing change and social change. The development of such a macro-
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sociology is likely to be a lengthy project. One precondition of that development, however, is to
conceive policing in a broader structural framework than hitherto. It is suggested here that an
alternative structural model of policing can be developed from an examination of the connections
between the sectoral and spatial dimensions referred to previously. Here, policing is conceived
as a dynamic complex of activities undertaken by public, private and hybrid bodies across
different spatial locations.

Fig. 1: Sectoral and spatial dimensions of policing:
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According to this model policing constitutes different sectoral forms (from public to private)
located at different spatial levels (from local to supra-national). It also involves relations within
and between forms and levels.
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Crucially, as is indicated by the horizontal and vertical arrows in Fig.1., forms and levels overlap
and interact with one another. Along the sectoral plane, for example, interaction takes place
between (say) private security companies and public police forces. One obvious effect of this
is that the boundaries of public and private policing are fluid. How does one categorise a sworn
public police officer engaged in moonlighting for a private security company in his or her spare
time? What is the significance for the public-private divide of the fact that one of the main
employers of private security is the state itself? Horizontally, interaction also occurs at the spatial
level. Thus, the local community constable has ready access to national databases and may, in
the near future, be able to access European criminal records as well. Similarly, the increased
prevalence of CCTV in local policing and crime prevention has to be related to changes in the
electronics, security and defence industries at international level.
In any given context, then, determinate modes of policing will consist of vertical "slices" or cross
sections of the two parallel continua:This process is indicated by vertical arrows. In one sense,
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this is simply to state that policing, in its various complex forms, always occupies some, more
or less, complex spatial location. This point seems obvious, though its very obviousness requires
us to acknowledge that policing is not a unitary form occupying a single location. And once that
is accepted, there is no reason to assume that it is open to singular forms of theoretical
interpretation.

Finally, it should be emphasised that the categories contained in Fig. I should neither be seen
as occupying fixed locations nor as having mutual exclusivity. The categories are strictly
relational ones: concepts which are only meaningful in respect of their relative position vis-a-vis
each other. One implication of this is that the most important questions about policing in the
future will concern not the categories themselves, but the connections between them. (Or, to put
it another way, the arrows are the most significant elements in the diagram). This becomes
particularly clear when one considers the concepts of "public" and "private" themselves, a point
reconsidered below.

•
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4. Future considerations
(i) Policing and security
One of the inferences which might, justifiably, be drawn from the previous section is that
policing is difficult to defme. It has already been suggested that attempts to equate policing with
"the police" are untenable. This suggests that the definition has to be a functional one, rather than
one based on the activities of particular personnel. Existing attempts to produce such a functional
definition have produced prolonge,d debates about whether that function should be defined in
terms of law enforcem.ent (Kinsey et al 1986), social service (Punch and Naylor 1973) or order
maintenance (Wilson 1968). In addition to that, there has been dispute about whether the exercise
of such functions should be maximal/proactive (Alderson 1979) or minimal/ reactive (Kinsey et
al 1986). To a certain extent these, already complex debates are complicated further by their
tendency to conflate description (of what police do) with prescription (of what police should do).
Predictably, having worked through them, one is left with the unsettling conclusion that the
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police function is simply a multifarious one. This view is, in fact, reflected in Bittner's famous
declaration that the police function consists of "dealing with all sorts of problems" whilst in
possession of a legitimate capacity to coerce (Bittner 1980).
Bittner's definition raises important issues. For one thing, it is sufficiently flexible to incorporate

not only the multifarious duties that the police now undertake but also the broad range of moral
and administrative tasks which they undertook in the past (Johnston 1992). Yet the inference that
a legitimate capacity to coerce is a necessary precondition for "doing policing" poses problems.
For, by so restricting the definition, most private, hybrid and popular forms of activity are
excluded from consideration. This restriction produces two difficulties. It draws a rigid and
unwarranted distinction between activities carried out by police and comparable - even equivalent

- activities canied out by by non-police bodies. It also appears to invoke a "Weberian" concept
of policing in which the police officer is the personification of the state's monopoly of legitimate
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coercion. Yet, given what was said earlier about the impact of late modern social change on the

state's exclusively "public" character, this model has surely been superseded by events. It is not
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merely that private agents, nowadays, routinely exert powers in the public sphere, but that the
public sphere is, itself, an ambiguous category. That is not to say that Bittner's definition, or a
similar one, might not be adapted to suit late modern conditions. For that to be done, however,
the concept of legitimation would have to be uncoupled from its exclusive location in the public
sphere, a point which is considered further at the end of this paper.

From what has been suggested so far, it would seem that policing is a multi-functional activity
whose content and form are variable. Shearing (1992) has suggested that the multi-functionality
of policing can, in fact, be encapsulated in the concept of "security". This is a novel suggestion
since it cuts across those, somewhat sterile, approaches which try to demarcate the police
function from the security function (e.g. Cunningham and Taylor 1985). Shearing contends that
security is a generic category which can, itself, incomorate the activities of both public police
and private security organisations, as well as popular and hybrid forms of pdilicing. Security, he
argues always iinplies the preservation of some '"established order" against internal or external
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threat, the question of what constitutes a threat depending on the character of the established
order itself. The essence of security, however, lies not so much in the presence of protection as
in the absence of risk. As Spitzer puts it, Islecurity is said to exist when something does not
occur rather than when it does" (Spitzer 1987: 47). Security, in other words, requires assurances.
Thus, policing consists of a series of practices through which some guarantee of security is given
to subjects.

The notion of policing as security can be applied in various ways. Consider, for example, what
was said earlier about the apparent concerns of Europol to monitor population movement. Here,
it would seem that certain elements of European society may be offered guarantees of security
against the threat posed by "outsiders". There are, in other words, signs that "Euro-policing" may
come to reflect traditional 19th century concerns about the management of "problem populations",
though this time on a global scale rather than a national one. This example reminds us that the
concept of security has socio-political connotations and confirms the central point of this paper -

•
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that any understanding of late modem policing demands an understanding of the character of late
modem social change.
This fact is nowhere more evident than in the impact of late modem economic change on
security, the most significant aspect of which has been its "materialisation" or "commodification".
The simple fact is that, nowadays, security is bought and sold like any other commodity. The
impact of commodification cannot be disentangled from other aspects of security, however, two
of which are especially significant. First, as the earlier comment from Spitzer (1987) suggests,
security occurs when "nothing happens". Second, it has a dual quality: "security in an objective
sense measures the absence of a threat to acquired values, in a subjective sense, the absence of
fear that such values will be attacked" (Wolters, cited in Freedman 1992: 731). The problem is
that these two features conflict with one another. Those who sell security commodities aim to
assure purchasers of their objective effects. Yet the peculiar character of security (an absence)
ensures that there is always a discrepancy between security-as-object and security-as-subjectiveexperience. For this reason Spitzer, following Marx, depicts the security relationship as one of
"commodity fetishism": a relationship in which the consumer's dependence on the commodity is
exacerbated by the very consumption of that commodity. In short, a situation where "the more
we enter into relationships to obtain the security commodity, the more insecure we feel" (Spitzer
1987: 50).
The process of commodification gives a perverse slant to Shearing's (1992) equation of policing
and security. For whether one accepts this equation or not, the police are inextricably linked to
the security sector through the commodification process. Commodification has produced an
apparently infinite public demand for security services. Or, to put it another way,
commodification generates an insatiable demand for "more policing". Public police organisations
- no less than the private security companies which have done so much to generate that demand are, more and more, obliged to respond to public expectations. After

an,

the provision of a

"quality service" to "consumers" is the key element of late modern managerial theory. That is
why more and more police effort is devoted to programmes whose purpose is to give
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"assurances": fear reduction schemes, victim schemes, community safety initiatives, watch
schemes, surveillance programmes - many of them in partnership with the private and voluntary
sectors. Whether "more" policing will increase the sum of subjective security, however, is another
matter.
(ii) Policing futures

In the past, social theory tended to take the public-private divide for granted. The "fuzziness" of
that divide is, however, no more evident than in the sphere of policing. In North America there
is routine exchange of personnel and information between public and private policing sectors
(Marx 1987). In Britain there have been several reported cases of joint public order operations
involving civil police forces, hybrid police forces and private security companies. Examples of
this sort raise serious issues of accountability, legality and ethics. They also raise questions about
the very constitution of the public and private spheres in circumstances where policing is
differentiated in structure and pluralistic in form.

111,

At present, it is possible to identify a number of interpretations of that pluralistic pattern, some
seeing it as benign, others as pathological (see also Shearing 1992).
1. The complementarily model: Proponents of this view (eg. Cunningham and Taylor 1985)

regard the private policing sector as the "junior patiner" of the public police. The private sector

expands because public police agencies cannot cope with increasing public demand for their
services. According to this view, the public and private sectors maintain their distinction but
complement each other. (Similar assumptions may be found in British Home Office literature on
the benefits of "multi-agency" and "partnership" approaches to crime prevention and community
safety). The "junior" status of the private sector ensures, however, that the sovereignty of the
state is maintained. This position is an unconvincing one, given the long-term changes to the late
modern state already described.
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2. The integrated model: This model pushes complementarity a stage further to suggest that all
agencies which contribute to the maintenance of community order should be encouraged to
develop strategic partnerships. This view implies, as Shearing (1992) suggests, that the
community and the state are integrated into a single unified system. Effectively, since there are
no apparent contradictions between the parties, "the private becomes the public and the public
the private" (Shearing 1992: 419). (Again, one can find resonances of this view in British official
crime prevention literature). Though this position takes into account the erosion of the publicprivate divide, its assumption that that erosion eradicates all public-private contradictions is a
matter for debate.

3. The "one big police force": Contrary to the previous models this one sees the integration of
public and private policing as a pathological development. Ravel, for example, sees the
development of systematic links between public and private police as expressions of "an
increasingly coherent security ideology" (Ravel 1973: 15). Like the previous model this one
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assumes that a fusion has occurred between the public and private sectors of policing. In this
version, however, that fusion is seen as a threat to civil liberties, rather than as a guarantee of
communal order. Paradoxically, however, this model still assumes that a reconstituted state
maintains sovereignty and hegemony, assumptions which in late modern conditions are open to
question.

4. Corporate pluralism: This concept was first formulated by Shearing and Stenning (1983). A
recent and revised version describes it as a situation in which corporations cooperate with each
other and with the state as "relatively autonomous guarantors of peace". The effect is to shift
responsibility for policing from state to private hands, thereby challenging state power and
redefining state-corporate relations (Shearing 1992). Hence, the idea that the state resides at the
top of a power hierarchy is supplanted by a decentred conception of power. This differentiates
the position from the previous one which, though recognising the fusion of public and private
sectors, regards them as merging into a single, unified, hegemonic "lump": the "one big police
force". Proponents of "corporate pluralism" share with the previous position, however, the fear

•
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that the process may be pathological. In a world where governance is "unlikely to be ...
monopolised by state" (Shearing 1992: 427), there is a possibility that it will come to rest in the
hands of local communities. More likely, however, is a situation where the decentred structure
of power gives way to outright corporate domination: "one in which the economy infuses
governance more completely than even the most instrumental Marxist theories have proposed"
(Shearing 1992: 427). The "corporate pluralism" thesis takes into account the impact of late
modern change on the state, assuming that the eventual outcome of that change will be a "recentering" of power along corporate lines and, presumably, a corresponding re-imposition of
social order.

5. "Beyond Blade Runner": This final thesis shares many of the assumptions of the previous one,
differing, however, in its estimation of likely outcomes. Whereas "corporate pluralism"
presupposes a degree of social order. - albeit in pathological form - Davis (1992) predicts only
a state of continuing urban chaos: a war of "all against all". For Davis (1992), Los Angeles is
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the model for the future city: a city in which the landscape is militarised, public space is
privatised, city life becomes ever more "feral", video-surveillance is endemic, vigilantes roam
freely and those residents who can afford to do so retreat to homes protected by state-of-the-art
security technology and private armed-response units. Davis (1992) describes an urban structure
which is spatially, as well as sectorally, segmented. In effect, the urban ecology of the Chicago
School is reproduced in late modern form, new territorial divisions being imprinted as "concentric
rings" on the urban landscape. The outcome is an "ecology of fear" in which groups of residents
are segregated from each other by razor wire and security cameras.
The last two models described, though reaching different conclusions, are both informed by an
understanding of late modern social change. A key feature of that change is the creation of
multiple social divisions and, in accordance with those divisions, plural social orders. This
development raises two issues. First, there is the question of whether in late modern society the
state is losing power. Strictly, the answer to that question depends on whether one is talldng
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about particular states or general tendencies. In Britain it has been argued, with some
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justification, that Thatcherism constituted an attempt to combine a "Post-Fordist" economy with
a "Fordist" state structure that was, if anything, more centralised and bureaucratised than any of
its predecessors (Murray 1991). Yet, the general trajectory is one in which states - at least, as we
have understood them - are gradually subject to structural dissolution and power dispersal. This
leaves us with , a problem. The state in its traditional form is a public agency which commands
the legitimate support of its subjects and, thereby enjoys sovereignty. But if state power is
dispersed and multiple social orders are created, how is legitimacy assured?

One answer to that question is that legitimacy can be assured by market and quasi-market
mechanisms - the "uncoupling of legitimation from the state" referred to earlier. In neo-liberal
and libertarian philosophy (Hayek 1960; Rothbard 1978) - as in commercial practice "sovereignty" resides neither with the state, nor with the public, but with the consumer. For the
commercial security company, as for any other participant in the free market, then, the
("sovereign") consumer's satisfaction is proof enough of legitimacy. After all, in a free market,
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successful companies are supposed to thrive whilst poor quality ones go under. In that respect,
performance evaluation is both a means to achieve "quality service" and, simultaneously, the
mechanism through which public (consumer) legitimation is assured.
Three things may be said about this. First, existing modes of evaluating and improving service
may not be very effective. In Britain, private security companies and some police forces have
sought to use quality accreditation schemes, such as IS09000/BS5750, as a means of improving
service quality. A recent review of some of the evidence on such accreditation concluded that
"what little research there is on BS5750/IS09000 point[s] to some identifiable
benefits in terms of marketing and image as well as effects on workforce morale
and quality awareness. The improvement of the product is a secondary
consideration. Disadvantages include cost, the bureaucratic nature of the system
and dissatisfaction with the external assessment system" (Dickens 1994: 74)

•
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Second, even if it is argued that accreditation schemes and the like ale unimportant, the only real
issue being direct customer satisfaction, it is clear that, on occasions, the customer receives very
poor service. Ironically, some of the worst examples have occurred when the state, itself, has
been the consumer. The most notorious case in Britain came to light some years ago, following
the terrorist bombing of a military barracks in Kent. A subsequent Select Committee of Defence
investigation into private guard contracts at military installations (House of Commons 1990)
demonstrated that the Ministry's decision to use price as the determining factor in selection
ensured low wages and a correspondingly low level of service. Later attempts by Bruce George
MP to gain information on guarding contracts entered into by Departments of State (firms,
numbers employed, size of contract, etc.) were resisted by ministers in Parliament on grounds
of commercial confidentiality. The problem here, once again, is the very invisibility of relations
between the state and the private sector.

Third, despite these shortcomings in the "consumer sovereignty" model of legitimacy, public
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police forces in Britain are, more than ever, committed to it. Many have developed force-specific
performance indicators to complement those required by the Government's "Citizens' Charter" and
Her Majesty's Inspectorate of Constabulary. Cleveland Constabulary, for example, operates a
battery of 33 performance indicators under 6 separate headings - "Call Management", "Crime
Management", "Traffic Management", "Public Order Management/Public Reassurance",
"Community Policing Management" and "Resources/Costs" (Cleveland Constabulary, n.d). There
S

is, however, concern amongst some senior police officers, about the wider context of performance
assessment. Sir John Smith, Deputy Commissioner of the Metropolitan Police, recently stated that
"The imposition of national objectives, league tables and performance targets will
probably result in resources and efforts being diverted away from local people and
towards doing the tasks that will be measured. We support local policing
objectives and, where suitable, local performance targets, together with a published
local policing plan. But we can't afford to concentrate just on those areas that are
easily measured" (Smith 1994)
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More than that, it would be unfortunate if the police were to delude themselves into believing
that public accountability is reducible to financial accountability and the quantification of
performance. Equally, it would be naive of them to regard public legitimation as equivalent to
a 51% level - or, for that matter, a 100% level - of respondent satisfac tion in some "quality of
service" questionnaire.
Irrespective of which "policing future" we inherit - and bearing in mind that all of them contain
a sizeable private sector - the free market can deliver neither genuine legitimation nor genuine
public accountability. Nor, for that matter, can it adjudicate between plural orders and multiple
versions of justice. At present, the situation in Britain promises to deliver the worst of all worlds:
On the one side a heavily centralised policing structure which is the antithesis of decentralised
empowerment. On the other side a local policing system, partially privatised and highly
fragmented, characterised by uneven quality and unequal consumer choice. If policy-makers are
not willing to negotiate the public parameters within which private, hybrid and popular agencies
are to operate, the alternative for some urban localities may well be policing "Beyond Blade
Runner".

Concluding comments

Finally, what implications does sectoral and spatial change have for the core theme of this
conference: the evaluation of community policing? Here, three issues would seem worthy of
consideration. First, there is the question of the relationship between public evaluation of police
services and public demand for security. This paper has made two observations in respect of the
latter. On the one hand, the commodification process generates an insatiable demand for security
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which the police have felt compelled to meet - arguably, in order to sustain the view that they
enjoy a monopoly over service delivery. On the other hand, the sectoral processes identified here
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confirm that the police's monopolistic "ownership" of security is a chimera. After all, the essence
of "late modern" policing is its generation of a complex plurality of security providers. Once this
is admitted, however, it becomes unreasonable to evaluate police performance in terms of crude
measures of public security/insecurity (the crime rate or fear of crime) since the police are only
of many agencies operating in the network of security provision. There is also the question of
how public feelings about security impact on public evaluation of the police - something which
we still lcnow relatively little about. In both Canada and the United Kingdom the public express
relatively high levels of insecurity alongside relatively high levels of satisfaction with the police.
Does this indicate that the disparity between the public's demand for security and the police's
fulfilment that demand has not yet reached a sufficient level for satisfaction to fall? Does it
suggest that the public has already ceased to regard the police as monopolistic guarantors of
security? Or is it merely that the relationship between satisfaction and security is a contingent
one?

•

Second, what of the impact of sectoral change on community policing? The community policing
movement grows out of sectoral change in two respects. First, it is a reflection of the
contemporary drive towards community involvement in service delivery under changing sectoral
conditions. Second, it is a product of the fiscal crisis of the state, the effect of which is to
devolve responsibility for some policing matters to community-level institutions. At some point
in this process, however, the question arises of whether police domination of community policing
is either desirable or sustainable. For, in a real sense, the logical response by government to fiscal
crisis may be to withdraw the police, more and more, fi-om community policing, leaving
responsibility in the hands of local security networks composed of commercial and voluntary
agents. (The "Posen Enquiry" in Britain, whatever its outcome, may be seen as a first attempt to
address this "late modern" future). Whilst many feel that this might be a dangerous development,
leaving areas without adequate means of protection, others (Brogden and Shearing 1993) suggest
that the withdrawal of the police from community policing and their restriction to a crime-control
function can - under appropriate political conditions - present new opportunities for community
determination of security priorities.

•
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This suggestion raises a third question, of course. If the future is to be one where community
policing is in the hands of a network of local providers, how does one ensure that equitable
standards of justice are achieved within and between jurisdictions? Or, to put it another way, if
a corollary of "late modern" policing is that the public police become superfluous to community
policing, how does one ensure that plural security networks - even when subject to democratic
forms of policy determination - achieve equitable standards of service. In the future this should
be the most challenging issue for those concerned with the evaluation of community policing.

The author is grateful to Chris Murphy, Phil Stenning and. Clifford Shearing whose perceptive
comments following the presentation of this paper have influenced its conclusion. Any
shortcomings remain, however, the author's.
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CONCLUSIONS
By

JEAN-PAUL BRODEUR
and
BARRY LEIGHTON
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Numerous accounts of the development of community policing in the U.S. stress the fact
that the efficacy of traditional policing strategies was first questioned and then seriously put in
doubt by studies sponsored by police forces, government departments and research agencies such
as the U.S. National Institute of Justice, the Police Foundation, the John F. Kennedy School of
Government and the U.S. Academy of Science. Eck and Rosenbaum (1994: 7-10) provide such
an account, and see in this report the contributions of Rosenbaum, Greene, MastrofsId and
Brodeur. Research also played a part in the movement toward alternative forms of policing in
Canada (Normandeau and Leighton, 1990), the U.K. and other western countries. Although the

role of research was acknowledged in several accounts of the coming of age of community
policing, the partnership between police practitioners and police researchers did not receive as
much attention as other Idnds of partnerships between police and non-police agencies and
between police and members of the community, despite the fact that these latter Idnds of
partnership are still much more fragile and tentative than the links between police and research

•

institutions.
Thus one of the purposes of the meeting in Montreal of a group of police officers, civil
servants in the field of policing, and researchers was to advance a dialogue that had already
begun. Consequently, some of the conclusions to be drawn for the purpose of this report flow
from the discussions that took place between the practitioners and the researchers during the
workshop. This is not so merely because of the formal requirement to report on the nature of the
discussions that took place but more importantly because the attempt to integrate policing practice
and research has been a distinctive feature of community policing from its inception and is a
necessary condition for problem-oriented policing.
This concluding chapter is divided into two parts. First, we give an account of the
discussions of participants. This account will occupy much of this chapter. Second, we briefly
draw our own conclusions, conclusions based both upon the papers that make up the preceding
chapters of this report and the discussions that followed the presentation of these papers.
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THE ASSESSMENT OF POLICE PERFORMANCE:
AN EXCHANGE BETWEEN PRACTITIONERS AND RESEARCHERS
This account of the exchanges that took place is not a narrative but an attempt to extract
from the discussions conclusions that are significant for future research or practice and that will
generate further debate. Consequently, our account is not exhaustive. First, we have chosen to
focus on issues that were repeatedly raised in the course of discussion, even if they are by now
significantly acicnowledged in the research literature. The fact that these issues were raised with •
some insistence shows that they are not felt to be resolved. Second, we will emphasize
conclusions which are a new addition to the debate on the assessment of police performance.

We have divided our material into four distinct components, namely 1) formal issues of
definition, 2) impediments to change in police organisations, 3) the known results of evaluation
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research on police performance, and 4) methodological issues in the assessment of police
performance. It must be stressed from the start that although our topic was the assessment of
police performance understood in its widest sense, most of the discussion focused on community
and problem-oriented policing. These two concepts at the spearhead of police reform for the last
decade are still the centre of attention.

Defining alternatives in policing
As Dennis Rosenbaum stresses in his paper, there is a common set of guiding principles
which appear to be at the core of community policing. Indeed, if we compare the basic elements
of community policing as they are identified by Rosenbaum, Greene and Mastrofski in this report
with the CAMPS (Consultation, Adaptation, Mobilization and Problem Solving) elements coined
by David Bayley (1994: 279), we find a great deal of agreement. Yet, this consensus leaves much
room for discussion, as it is more often formal than substantial. For example, a redefinition of

•
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the role of the police is a recurrent element in all the proposed sets of principles which are said
to guide community policing. But as much as there might be agreement on the need to redefine
the police mandate, there is disagreement on the content of this redefinition. When community
policing was first discussed in the middle and late eighties (e.g. Sparrow, 1988: 8), there seemed
be a basic accord on the need for broadening the mandate of the police and for a reordering of
its priorities to lay more stress on improving the quality of life in a community and dealing with
disorder problems. What we are now witnessing in certain large cities that have allegedly adopted
community policing (e.g. New York, since Mayor Giuliani's election) is a refocusing of the police
mandate on the fight against crime.
Whether it is crime problems or quality of life issues that should be at the top of the
police agenda was the question raised most often by the workshop's participants, even when they
were part of a police force that had adopted community policing. In the face of diminishing
police resources and the public's mounting resentment against crime, it seems increasingly
difficult to continue advocating a broadening of the police mandate.
The discussion of the police mandate, which has been ongoing at least since James Q.
Wilson set out the "varieties of police behaviour" (Wilson, 1968), has recently been given a new
twist. During the course of the evaluation of community and problem-oriented policing in New
York (McElroy et al, 1993), a list of the kind of problems that the police had to deal with was

developed. One hundred and two problems were identified, of which approximately 40% involved
street narcotics. According to Jerome McElroy, narcotics was the predominant problem in most
precincts; following that the most frequent problems were not conventional street-crime problems
but quality of life issues, with such apparent staples of policing as burglaries and robberies being
relegated to the 6th, 7th or 8th place in frequency. The prevalence of the quality of life issues
led at least some police to associate the problem-solving role with these issues to the exclusion
of street crimes like robbery.

•
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That community policing does involve a broadening of the police mandate is thus
confmned. Some however have objected to such a broadening of policing, insisting that the
police should not accept the leadership in solving problems that embody complex conflicts of
value (e.g. the opposition of some feminists groups to the sale of pornographic magazines in
newsstands and corner-stores), either because these problems admit of no police solution or
because police lack the training and the expertise necessary for accepting the primary
responsibility for solving such problems. The basic issue then is whether the police are willing
to give up their role as the leading problem-solvers when they are faced with problems that fall
outside their traditional mandate. This raises two important questions. The first one has be,en
widely addressed in the literature under the heading of when should a problem be considered a
police problem (Goldstein, 1987). The second one may involve a paradox. It is safe to assume
that an organization will claim to perform only the role(s) in which it can legitimately exercise
its leadership. If this is so, arguing for a broadening of the police mandate runs into the
additional difficulty of asking the police to prioritize roles which break away from their tradition
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while at the same rime requiring that they give up their leadership in the new areas of priority.
This is not an impossible requirement; yet one must be aware that it really tests an organization's
will to change.
These basic questions about the police mandate were reflected in the discussions on
community and problem-oriented policing. They were also cast in the form of dichotomies or
dilemmas. The most widely discussed issue was the scope of community policing vvithin a police
organization. There was agreement over the fact that community policing should not be relegated
to specialized units, rather that the philosophy must necessarily permeate the whole policing
organization, with the possible exception of criminal investigation units. Parenthetically, it could
be said that the best way to neutralize an intended reform is to redefine it as a philosophy since
a philosophy is a much easier thing to pay lip service to. How much of the philosophy is actually
translated into practice is to all evaluative research purposes unverifiable. As Bayley (1994: 280281) noticed, it is as impossible to evaluate community policing as such as it is to assess
"traditional" policing in toto (Bayley, 1994: 280-81).
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A second dichotomy exists in the tensions between local and jurisdiction-wide intervention
(e.g. city-wide policing). The general wisdom about community policing is that it implies
decentralization and thus tilts in favor of local intervention. There are several problems with this
focus on local intervention. One of these problem can be described by reference to Michel
Setbon's paper on prevention in health care or to Jack Greene's paper on the levels of police
intervention. The causes of a disease are general and its prevention is not affected by local
differences. For instance, a public health policy such as the pasteurization of milk can be applied
uniformly: the degree of heat to which milk ought to be subjected in order to be 'free of bacteria
does not vary from one community to another. In contrast, the medical treatment for the
particular illness of an individual will be tailored to the specific case. Analogically, it is felt that
if policing is to be at least in part knowledge-driven, some elements of the preventive strategies
employed ought to be substantially the same in all contexts, whereas police response to a specific
problem should be sensitive to local constraints. It is debatable whether community and problemoriented policing theorists, with their focus on decentralization and local orientation, pay enough
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attention to this difference between general prevention and specific response.

A second problem, directly related to the previous one, was starkly illustrated during the
discussions. Several police officers made reference to the lack of operational guidelines proposed
by the advocates of community and problem-oriented policing. For instance, an officer involved
in a community policing program asked how he might solve a narcotics problem that he was
facing on his beat, only to be told "to be inventive".' Here is a paradigm problem for
community policing advocates. This demand of line officers for specific direction cannot be
satisfied either in conferences or in the literature, since both are by defmition and limitation
general. Hence, it is easy to rebuke practitioners because they are asking for "local" operational
responses that cannot be provided within the framework of general theory. Yet, by insisting upon
police decentralization and the need for local solutions, community policing theorists raise
expectations and make themselves vulnerable to the criticism that they have failed to provide
operational directions. There are many ways to answer this critique, as we shall see when we will
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talk about the use of performance assessment to build a knowledge basis on good individual
police performance and what really works in policing.
In the version of his paper thai was first presented at the workshop, Barry Leighton boldly
attempted to meet police practitioners' needs. Judging from the reception accorded his ideas, he
succeeded in large part. His paper was mainly in the form of checklists to be used in particular
cases and differed significantly from the traditional academic approach which relies on arguments
to make one or several points. It is important to see that by its nature community policing
generates a demand for local operational guidelines; such demands cannot be dismissed offhand
without generating deep frustration in police agencies.

One further topic of discussion suggested the direction of future debates. There is a crucial
difference, it was alleged, between the production of security and policing. Although more work
has to be done in order to spell out this difference, this much can be said about it. Policing, it
is claimed, is oriented toward the apprehension of offenders, a response triggered by the
perpetration of an offense which is in itself a breach of security. Conversely, it is argued,
providing sectuity precisely consists in minimizing the risks of an offense in the first place.
This argument is reminiscent of the classic difference between preventive security and

reactive policing. One of the main tenets of problem-oriented policing, in contrast to reactive
policing, is that it should not be incident-driven. The alternative to incident-driven policing is said
to be problem-oriented policing, a problem being defined as a cluster of similar incidents, which
may all be solved in one stroke because they have a similar cause (see chapter 2 in this report).
However, a policing problem shares with an incident the crucial feature of not having been
prevented. Consequently, it stands on the same side of the prevention/reaction dichotomy as an
incident in the sense that both situations are followed by a reaction. The difference in treatment
is not in the moment of the response, both occurring after the event(s), but in its depth. Incidentdriven policing only addresses the symptom, to use a medical metaphor, whereas problemoriented policing is directed at the cause(s). In both cases, policing only attempts to remedy
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breaches of security that have already occuired. It can however be claimed that the whole point
of producing security is to prevent breaches of security from occuning in the first place. In all
fairness, it should be said that this argument is aimed at problem-oriented policing in its narrow
sense rather than at cominunity policing. Rosenbaum's paper makes clear that community policing
attempts to be preventive in the sense of impeding the occurrence of a criminal event before it
actually happens.
Rosenbaum's emphasis on the crime prevention 'aspect of community policing was
representative of the substance of the discussions that were held during the workshop. Despite
any existing agreement over the fact that community policing implied a broadening of the police
mandate and a reordering of priorities, all discussions implicidy and usually overtly included
references to law enforcement and crime fighting. For instance, nearly all of the examples used
to illustrate the arguments presented in the course of the debates were drawn from criminal
incidents. The strength of the association between crime-fighting and policing appeared to all
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practical purposes overwhelming. Indeed, it is reinforced everyday in all the symbolic productions
- in fiction, cinema and the media - that affect the public's conception of the police. Compared
to this systematic conditioning, the impact of research literature appears insignificant.

Obstacles to community and problem oriented policing
-

More than half of the participants in the workshop on the assessment of police
performance were police officers or civil servants worlcing in the field of criminal justice. The
police were invited to the workshop partly in light of their previous experience with community
and problem-oriented policing. Although their attitude towards such an alternative conception of
the police role was generally quite supportive, much of the discussion was concerned with the
impediments to the introduction and consolidation of community policing. We can try to
extrapolate from what the police already committed to community policing had to say something

e
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of the reaction of uncommitted officers and thereby gauge the level of resistance that the
implementation of this new way of policing can expect to meet.
Several' kinds of obstacles were discussed, some of which were related to performance
assessment. Since we are devoting a whole section of this paper to the problems of performance
assessment, we shall now discuss other ldnds of obstacles. These fall broadly into four categories:
1) organizational restraints, 2) internal, and 3) external problems and, finally, 4) inadequate
budgets.
The obstacle that was most frequently alleged was that the current structure of police
organizations is not geared to the demands of community policing. But during the discussion it
was difficult to identify with any degree of precision exactly which features of the organization
were considered problematic. It is even harder to suggest what alternative features would serve
better. The difficulty in producing a precise diagnosis of what needs to be changed may reflect
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in part the nature of the reforms that are advocated. Problem-oriented policing was developed
principally to remedy the "means over ends" syndrome (Goldstein, 1979: 238). As a result, much
research effort and practical experimentation was devoted to the improvement of police service
in the community, while the issue of organizational change and of program implementation
within the organization was often neglected. Several chapters of this report, most noticeably those
written by Greene, Mastrofski, McElroy, Setbon and Monjardet, attempt to strike a new balance

between focusing on outcomes and implementation.

Despite the general difficulty of identifying precisely enough what needs to be changed,
some features of police organizations believed to be detrimental to service delivery were
discussed at length. First, police organizations were, as they often are, deemed too heavily
preoccupied with levels of authority, too highly centralized, hampered by too much bureaucracy,
and plagued with the obligation to produce and process a very high volume of reports. All of
these features reflect a basic evolution of police departments into highly complex organizations.

•
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Independently of what produced it, such organizational complexity is one of the greatest obstacles
to change.
Second, police organizations have a strong tendency. to insulate themselves from other
organizations and from the rest of the community. This tendency is generally shared by
organizations that exercise coercive powers and are information-sensitive (e.g. internal revenue
departments). This process of insulation is also internal to police organizations themselves, since
they are usually fragmented into units. With a few exceptions such as internal affairs and
forensics, the more specialized a unit, the more prestigious it is to be a member. Needless to say,
insularity, compartmentalization and the valuation of specialization are antithetical to a spirit of
partnership and openness to the community.
Although there is a growing recognition of these shortcomings, they may prove very
difficult to surmount. One of the reasons for this may not be wholly nor even specially the
resistant character of police organizational features, but rather the present direction of change
within police organizations. As was repeatedly stressed, police reorganization and restructuration
are more and more budget reduction measures. Community and problem-oriented policing may
be cost effective and even cheaper in the long run, but there is little doubt that in the short term
they will not necessarily reduce public expenditures and may even initially require additional
resources. The battle for extra money in the present financial context is clearly an uphill one,

which cannot be won -- if it ever can -- without engineering public support. Public support can
be engendered by fuelling the flames of fear and resentment of crime. Paradoxically, such
exploitation repudiates the rearrangement of priorities in the police mandate that is basic to
community policing, namely downscaling the importance of crime-fighting. Another basic
difficulty in achieving organizational change is that these changes take time because of their
magnitude. Several factors make holding to a long-term course problematic. In the first place,
police organizations like other public agencies operate on a perpetual crisis management basis,
in which, as one participant remarked, "the urgent drives out the important". Furthermore, the
issue of tenure, which affects police administrators, and of reelection, which affects political
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authorities, are detrimental to continuity in governance and to a willingness to wait for long-terni
results. Since administrative and political terms are usually short, police and political leaders
favour spectacular success with high profile incidents that play well with the media over those
systemic changes which bear fruit only over long periods of time.
The discussion of internal problems was in one respect closely linked to what was said
of the organizational structure of police forces. At the very core of community policing lies the
idea of networking and of developing partnerships. However, as a pre-condition for developing
networks and partnerships with the community and with outside organizations, it is highly
desirable that the different units maldng up a police force be themselves integrated into an
effective network. If discussions regarding the compartmentalization of police organizations is
any indication of the present situation, it must be said that the integration of the various
components of a police department into a smoothly working whole has been achieved only with
varying degrees of success. In view of the emphasis put on decentralization in the community
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policing model, it becomes imperative for a police force to be well coordinated. Indeed, where
it is not, decentralization will compound organizational fragmentation with territorial.
The internal problem to which most attention was directed is the need to get the rank and
file committed to the reforms. This is not only true of community policing but of all attempts at
reform. Three things particularly stand in the way of generating this commitment, which is
presently far from being made. The first one is the feeling shared by patrolpersons and their
immediate supervisors -- some of them deeply involved in the implementation of community
policing programs -- that the police leadership is using them primarily as an image-building
device, while denying the support and the resources that the officers in the field need to make
a success of these programs.
In the second place, the failure to provide training in community policing and in problem
solving was seen as an illustration of the absence of real support for the new reform. This issue
of training is a complex one. Training is too often mechanically raised as the panacea to all
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policing problems (race relations, domestic violence, corruption, problem solving, etc.). Before
increasing training, which is already extensive in some police forces2, several questions must be
considered. The most important one is to identify the sequence of operations that a trainee should
learn in order to achieve a particular -goal. Police are often sent into training vvith minimal
consideration of the relationship between what they are to be taught and what they are to do. A
related question is whether what we desire police trainees to know can actually be transmitted
through training. For example, it is doubtful that integrity can be taught. In some other cases,
training is limiied to building upon sldlls that must be already possessed to some degree before
they can be developed. A case in point is communication slcills, which can be developed but not
created from scratch.
A third problem is police unionization. It was genera ll y felt that winning the support of
police labour organizations was one of the necessary keys to having the rank and file committed
to reform. As Reiner's description of the events that followed the Sheehy Committee report in
England show, it is close to impossible to bring about change in police organizations in the face
of hostility from staff associations. One of the most sensitive questions for these associations
is of course the issue of the individual performance assessment, which is vital to a successful
career. We shall take up this question in the section on performance evaluation.
By exte rn al problems, we mean problems of linkage and coordination with the community
as a whole, with certain groups within the community, such as ethnic minorities, and with other
agencies that have a role to play in the co-production of sectuity. Some of these problems are
well known and were only briefly mentioned in the workshops. The difficulty of enlisting
longlasting participation of the members of the community in partnerships with the police has

been acknowledged for some time. Either people quit after minimal participation or a few overcommitted members of the community engage in several service activities, thus generating the
illusion of widespread community involvement when there are only the same few individuals
giving repeat performances.
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There were two further problems that were mentioned and that must be resolved to avoid
undermining one of the foundations of community policing, inter-agency cooperation. The results
of a research program, undertalcen by the Vera Institute, were reported by Wesley Skogan during
the workshop. He noted that

"...one of the implications of expanding the police mandate to cover new and much
broader range of neighbourhood problems inevitably involves community police
officers in having to mobilize the resources of other city agencies, other private
organizations, and basically find other people to do the work and solve the
problems. What happens is that this expansion - the police mandate that goes with
community policing - really begins to drive the capacity of the larger government
to respond to a broad range of neighbourhood problems. The Vera Institute in
New York recently conducted an evaluation of community policing programs in
eight American cities, and what they found was that this process failed in seven
of the eight cities. Only in one of the eight cities were the police able to actively
involve other municipal bureaucracies in problem-solving efforts.
In seven places, what happened was that the inevitable problems of inter-agency
coordination, different priorities, claims for lack of resource, different political
agendas, in particular, a strong tendency of other city organizations, other city
bureaucracies to think that community policing was the police's department's
problem and not their problem, and they simply refitsed to cooperate. Not on their
budget, thank you."
If we think about it for a moment, it is difficult to imagine how we can be surprised by
these results (as some of us were), lcnowing what we know about the present budget cuts and the
pervasive tendency of bureaucracies to divide social territory into separate turfs that do not allow
for no-man's lands. There is something to be learned from our apparent naïveté. Instead of
debating the real or rhetorical character of community policing reform, we might want to
distinguish between two phases of reform. The first phase, which is essentially programmatic,
is characterized by an idealistic "ends over means syndrome", to take up a contrario Goldstein's
dictum. The second phase, which is implemental, starts with a realization of the constraints that
limit implementation and that may even impede it. Refonn is lost when proponents replace their
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ends over means syndrome by a means over ends syndrome, -and fall back to practising what
were originally diagnosed as the main problem of police organizations.
A final problem surfaced, also suggested by Wesley Skogan. In some cities, particularly
in the U.S., city aldermen and their staff act as power brokers. As these local politicians are the
habitual vehicle for distributing city services, anyone with a special request or a special need has
to funnel their request tlrough them. However, if police become community organizers within
the framework of a community policing program, it is conceivable that local municipal politicians
will be bypassed in this delivery of special services. Sirice political patronage is a powerful tool
for reelection, politicians may be frustrated when they discover their role as power brokers being
eroded by the implementation of a community policing structure. This argument is not only valid
for elected politicians; it applies equally to aspiring politicians looking for a power base and to
seasoned community organizers who have come to view their involvement as a second
profession.
We have already identified one of the most damaging consequences of the current
budgetary crisis: it seriously hampers that kind of inter-agency cooperation, which is a crucial
component of community and problem-oriented policing. The demand for additional resources
is a defining feature of government bureaucracies, and it is probably the most persistent request
of police organizations, voiced with unflagging regularity throughout their history. This demand
is now met with a measure of scepticism, particularly in view of the fact that additional police
budgets are usually barely sufficient to cover salary increases that must be provided to honour
previously negotiated labour contracts. Whatever might be thought of the cry for increased
resources, it must be taken seriously at least in one respect: if the police become convinced that
community policing is a strategy which promotes attrition and leads to retiring police officers
being, as it were, replaced by voluntaries taking part pro bono in the co-production of security
instead of by new recruits, they will withdraw their support for it.
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In any case, it is undeniable that, in the present panic over public debt and government
deficits, all publicly funded agencies are going to be subjected to spending cuts, which may be
drastic. How severely these cuts affect the police is only one part of the issue, since other
agencies may cease to cooperate with the police because of their own budget restraints, thus
undermining one of the foundations of preeblem-oriented policing. With regard to this very real
problem of inter-agency coordination, it might be said that the police reformers were perhaps too
idealistic in believing that the police could move other bureaucracies to action only on the
strength of an argument about the best way to solve problems. What is needed is the real
authority, which governments could exercise if they really believe,d in inter-agency cooperation,
to modify the way in which public budgets are allocated to departments. The greater part of an
agency's budget might be allocated to it on a fixed basis as it is currently, while another smaller
part of the budget could be allocated upon the condition that the agency entered into partnerships
with other agencies. The money for joint ventures would then be gathered by the different parties
out of their respective conditional allocations.

•

The other vital component of community and, more specifically, of problem-oriented
policing that is already affected by the present financial constraints is the linkage with research.
There may be some discussion as to what constitute the technical core of police. Along with
several other authors such as Reiss (1992), Manning (1992) and Dicson (1994), Mastrofski, in
his chapter of this report, views the technical core of policing as "those things that the police do
to produce and process information" (see chapter 7, p. 21). Greene sees this core technology in
"patrol and detective services" (see chapter 3, p. 13). However, both contributors agree that
effective problem-oriented policing requires a significant upgrading in the police capacity to
collect, process and disseminate information relevant to problem solving. Developing this
research capacity will either require additional resources or a reallocation of resources which are
already considered insufficient.

As was repeatedly pointed out during the workshop, the issue of research extends beyond
community and problem-oriented policing to concern with effective policing as such. It was
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generally realized that we know very little of what counts as good police performance. One
recurrent proposal was made to the effect that police work should be more carefully studied for
the purpose of finding out what works and does not work. At the present time, the uncertain
commitment to research does not meet the need. Although the clamour for more research may
seem part of an academic ritual, it appears more justified as soon as one compares the amount
of money devoted to research in fields other than security, such as health and education.

The results of evaluation research on police petforrnance
This section of our paper is going to be slightly shorter than the two previous ones. The
purpose of the workshop and the papers that were prepared for it was to present the theoretical
and practical underpinnings of policing reform and to map out and discuss the issues related to
the process of performance evaluation. Although the process of evaluation research cannot be
treated separately from its results, it was felt to be difficult to go beyond Rosenbaum (1994),
McElroy et al. (1993), Bennett (1994) and Chacko and Nancoo (1993) with regard to the
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presentation of the latest results of evaluation research. Some of these books were published less
that one year ago and their findings remain very timely. Nevertheless, several important issues
emerged with regard to the results of evaluation research.
What we have learned in past evaluations can be summarized in the following way.
Community and problem-oriented policing tend to have a greater impact on perception than on
fact. Hence, its e ffect on the fear of crime is greater that its effect on crime and victimization
rates. Even with regard to the fear of crime, there is no reasonable certainty that community
policing will work. Some programs have increased rather than decreased fear (Rosenbaum, 1987),
others have had a positive effect and still others have had no significant effect (Sadd and Grinc,

1994; Skogan, 1994). The most consistent finding is that these programs have a positive effect
on public attitudes toward the quality of police services (Skogan, 1994: 176). In line with these
results it was also found in one detailed study that the internal benefits for the police organization
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of a change in policing strategies outnumbered by a ratio of two to one the external benefits for
the community (Wycoff and Skogan, 1994: 84-88). Findings in Canada and in the U.K. also show
that police organization are prime beneficiary of community and problem-oriented policing( for
Canada, see Chacko and Nancoo, 1993, for a general perspective and Hornick et al., 1993, for
a case study; for the U.K., see Trevor Bennett's chapter in this report). Summarizing these results
as being "mixed" is not to trivialize them but to put them in their most favourable light
As with all generalizations, there are problems with this one. In his chapter of this report,
Dennis Rosenbaum reports that intensive problem-solving activities along the main commercial
strip in the U.S. city of Joliet resulted in dramatic declines in some types of crime and disorder.
However, contradictory findings are not the main problem with impact evaluation. A more
important issue, which came to prominence during the workshop, is that there is a great deal of
room for variation in the intetpretation of the results of evaluation research. The scope of
interpretative variation is a function of the mixed character of the results, the more ambivalent
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the results, the larger the scope for their interpretation.
We agree with Dennis Rosenbaum that Skogan's (1994) reanalysis of 14 neighbourhoods
in 6 U.S. cities provides the most systematic assessment of the impact of community policing
initiatives in residential neighbourhoods. In his chapter in this report, Rosenbaum (chapter 1, p.
24) cites Skogan's results as encouraging ("mixed but encouraging"). Skogan himself is more
cautious, stressing that his findings are vulnerable to the charge that they merely exemplify the
triumph of police public relations (in our own paraphrase, "mixe,d and not so encouraging -- but
we keep trying", Skogan, 1994: 178). Despite his cautiousness, Skogan was criticized for an
alleged positive bias by Pawson and Tilly (1994), who view his findings as disproving the
effectiveness of community policing (again in our own paraphrase, "not really mixed and not
encouraging"). Such discretionary interpretation of evaluation research is exercised even more
overtly by police administrators. Police leaders who are committed to community policing tend
to dismiss negative evaluation findings, whereas chiefs who are critical of the new trend disregard
the positive results.

to
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As previously said, this report does not contain many new insights with regard to the
outcome of community and problem-oriented policing. There are however three papers that broke
new ground and generated much discussion. Trevor Bennett provided us with a state of the art
assessment of community and problem-oriented policing in the U.K. His assessment is not
limited to results but includes nearly all dimensions of evaluation research. Bennett's generally
negative conclusions are not encouraging, but they did prompt him to raise the important issue
of the practical use of evaluative research. He stresses that evaluative research should be used
by the police to inform and direct their decision-maldng with respect to operations. Negative
findings, instead of being brushed under the carpet, should lead decision-makers to respond with
alternative processes for what is shown not to be worlcing; strategies leading to positive results
should be expanded rather than limited to providing public relations fodder.
We saw that one obstacle to community policing was the instability of community
participation in policing programs. This problem with community involvement is particularly
acute when it comes to recruiting members from ethnic minorities or from the most impoverished
groups. However, there is reason to hope that this may change. The preliminary results of
research undertaken by Wesley Skogan concerning community attendance at meetings convened
within the framework of community policing programs in Chicago are encouraging and may
eventually overturn the common notion that community policing only benefits those who are less
in need of it. In the course of the discussion, Skogan recognized that the number of persons
attending meetings within the program may be artificially boosted by the repeat attendance of the
same committed individuals at many different meetings. This supposition remains hypothetical
as this issue has not yet been addressed in his research.
Vince Sacco reported that the level of public satisfaction with the police as measured by
opinion polls was generally high in Canada, as it is in other countries (although it remains high,
the level of satisfaction in the U.K. is trending downward). Sacco's paper makes a quick
reference, which was then highlighted during the discussion, to the fact that it must not be
assumed that the public consider the police as having primary responsibility in the fight against

•

Workshop On Evaluating Police Service Delivery

473

crime. This fact was already acicnowledged in the report of the Canadian Sentencing Commission
(Canada, 1987). When asked who had the main responsibility for reducing crime, only 8% of the
Canadians surveyed said police, as compared to 24% who said that the courts had primary
responsibility, and a staggering 47% who answered that the general society had (Canada, 1987:
490, Table 13). These results are fully consistent with the answer given in the same sample of
the Canadian public to a related question regarding the single most effective way to control
crime: only 5% of the respondents answered that it was to increase the number of police, as
compared to 27% who said that it was to make sentences harsher and 41% who believed that the
single most effective way to control crime was to reduce unemployment (Canada, 1987: 485,
Table 6). Paradoxically these results appear to support at the same time a "get tough" policy on
crime and community policing. The results in this related survey suggest both that a strong
emphasis be put on community involvement and that a preventive approach sttilcing at the
perceived roots of the crime problem, such as a high degree of unemployment, be taken. Recent
measures in the U.S., ranging from prison building to the hiring of 100,000 new police officers,
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are in line with a shift of the public mood toward crime control through punishment, a shift
which stresses the responsibility of the courts to mete harsh sentences.
Finally, there is one evaluation issue that generated more concern than any other. It is the
need for a careful assessment of the implementation process of a program. This process was
understood in a very wide sense as encompassing not only the action talcen to actually implement
a program but also the numerous stages that preceded implementation going all the way back to
the main assumptions underpinning the program. The evaluation of implementation was already
recognized as crucial in Rosenbaum (1994), but in practice the focus is still on outcomes.
However, this focus started to change with the publication of the New York CPOP program
assessment, which is essentially a detailed appraisal of the various steps of the implementation
of this program (McElroy et al., 1993 and McElroy in chapter 6 of this report). Many papers in
this report -- Greene's, Setbon's, Monjardet's and Brodeur's -- bear witness to this shifting of the
focus to a scrutiny of the implementation process. Because of the great number of methodological

Workshop On Evaluating Police Service Delivery

474

•

problems raised by the issue of evaluating the implementation process, we shall address it in our
next section.

Methoclological issues in the assessment of police pelformance
There is general consensus that traditional standards of police performance are inadequate
to assess the success of more recent policing strategies such as community and problem-oriented
policing. The traditional standards essentially measured crime control, which is only one part of
the police mandate -- and perhaps not even its main component -- as it is now conceived.
Furthermore, there is also in the context of the present budgetary crisis a growing emphasis on
accountability, which translates into pressure on organizations to show that they are delivering
value for money. Thus the police community is increasingly concerned with the question of
performance assessment. This report and the workshop that preceded it testifies to this growing
concern.

•

As police researchers and practitioners devoted more attention to performance assessment,
they progressively became aware of its true complexity, although that was not imme,diately
apparent. The fact that classic texts in the social sciences and evaluation research such as those
of Hargrove (1975), Lewin (1951), Pressman and Wildavsky (1973), Suchman (1968) and Weiss

(1972) are being rediscovered is indicative of the dawning awareness of the scope of the
questions involved in performance assessment and program evaluation. Barry Leighton's chapter
in this report attempts to present the full range of these questions.
Many of these questions were discussed for varying amounts of time during the workshop
and some are addressed at length in the different chapters of the report. It is beyond the scope
of this concluding chapter to offer an integrated theory of police performance assessment.
However, we can draw a few basic distinctions in order to present in a logical way the results
of the workshop. Needless to say, our sketch is very tentative and it is intended more for
purposes of communication than theory building.

•
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It is helpful to begin by distinguishing three different sets of queries. These three sets
focus respectively on what is performance assessment and program evaluation, how they should
be conducted and finally what they should be conducted for or, in other words, what purpose
should they serve. Generally speaking, the issue of methodology is mostly associated with the
question of how to perform an evaluation. In this section, we use the word methodology very
broadly in order to encompass all thre,e sets. The word was also used broadly during the
workshop as it is in the different chapters of this report. We will now review the three sets of
queries.

1. What?
We use the phrase "set of queries" precisely because each can be subdivided. In the

Oxford English Dictionary "assessment" is defined as a word that belongs stricto sensu to the
terminology of taxation but is figuratively equivalent to evaluation. We shall henceforth use the
word "evaluation" in our analysis. Its meaning is more general than assessment and it is the word
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in use in the literature on evaluation research. For the purpose of this analysis, evaluation refers
to a process of finding out to what extent a set of actions is producing or has produced one or
several intended outcomes. This statement is not meant as a definition but rather as an
introduction to three key issues with regard to the nature of evaluation, as just characterized.
The first issue is descriptive. In order to produce an evaluation,'it is necessary to measure
how much what was planned resulted in what was intended. This is entirely a matter for
empirical verification, which is performed through quantitative and, as needed, qualitative
research. The relevance of this issue is undisputed: no one questions the need for relating plans
to outcomes, as this is the very foundation of evaluation. The second issue is normative.
Evaluation is synonymous with judgment. Hence, it must be decided at what point the descriptive
results of an evaluation point to a success or to a failure of the program under scrutiny. One of
the great myths of evaluation research is the belief that there is no need for maldng an explicit
normative judgment, that it springs as it were by itself from the descriptive measurements. The
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last issue, which was also the latest to be recognized, concerns explanation. It was first
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acicnowledged in relation to failure: why is it that a train of action failed to accomplish its stated
goal(s)? This question accounts in great part for the emergence of the issue of implementation,
for that a program was not adequately implemented is one of the standard explanations for
failure. The other natural explanation is that the program was ill-conceived from the start.
There were a number of questions raised in the workshop regarding what we just
identified as the descriptive issue, the most immediate question being precisely what the object
of an evaluation should be. Let us assume for the sake of clarity that an assessment takes an
individual or a collective agent as its object and measures its performance against various
standards. The question of what should be evaluated admits of no simple answer because many
things are proposed as proper candidates for a performance assessment, not ail of them truly
being performing agents. A tentative enumeration could include (1) individual police officers (2)
special units (e.g. narcotics) within the organization, (3) the entire police organization, (4) a
particular program and, finally, (5) a new philosophy of policing, such as community and
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problem-oriented policing, considered as a whole. If we include community and problem-oriented
policing, this enumeration is far from being complete, since this approach to policing involves
(6) the participation of members of the public and (7) inter-agency cooperation. Both of these
dimensions can also become the object of an evaluation.
With the possible exception of a philosophy of policing as a whole (e.g. traditional vs.
alternative policing), participants agreed that all the objects identified above are legitimate targets
for evaluation. However, since the objects differ markedly, each needs to be evaluated on the
basis of criteria which are both relevant and germane to their individual natures. For example,
the criteria of efficiency and cost-effectiveness works much better for collective than for
individual performance. It was also generally agreed that whatever the object, no process of
evaluation was satisfactory at the present time. Individual performance evaluation was either
inadequate or perfunctory and the forms used to score individual performance were in many
instances obsolete. Since evaluation of the individual performance of police was still centred on
the resolution through arrest of persons involved in criminal incidents, evaluation of the
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individual performance of police involved in community policing or in the prevention of
victimization was practically meaningless. As Dominique Monjardet put it during the discussion,
great criminals make great police. Evaluations reflecting this implicit rule hinder community
police officers from getting the recognition they deserve.
There was also agreement on two further conclusions. The more comprehensive the object
of an evaluation, the more difficult the evaluation. It is more difficult to assess the performance
of a whole organization than it is to evaluate one of its units. A special application of this
principle pertains to the evaluation of the results of partnerships, particularly if the assessment
aims to identify the contribution of each partner. Joint performances are generally more extensive
and certainly more complex than solo ones, so it follows that a community policing program is
more difficult to evaluate, particularly if it relies on problem-oriented policing and interdepartmental cooperation.
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Although we recognize that determining the standards by which a set of actions is to be
evaluated has an interface with normative issues, we also believe that this determination can be
considered a descriptive issue. Performance can be correlated with "things" such as a process to
be followed and outcomes to be produced as much as it c an be assessed in terms of certain
explicit values, like e ffectiveness, efficiency and equity. One of the reasons to consider
correlating performance with evaluation standards as falling at least in part within the issue of
description is that a great deal of discussion was generated by certain descriptive features of
policing that make its evaluation very problematic.
These features are the following. Police worldng-time is not completely occupied by
police intervention. A great deal of reactive policing consists in waiting for calls and being in
a state of readiness, whereas preventive policing relies to a significant extent on police presence
and police visibility. When it is untargeted and passive, police patrol is much less of an action
than of a station, although it does imply local movement. Its actual results are by definition
difficult to isolate and even more so to evaluate. The corollary of this question is whether is it
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possible to exhaustively qu an tify police worldng time for purposes of performance assessment.
The proposals that go furthest in this direction are those of Terlouw and ICruissink from the
Netherlands (see chapter 12 of this report). Their presentation was followed by lively debate
during which they defended the feasibility of qu an tifying the whole duration of a police worldng
shift. However, such quantification deserves further examination, as it is not clear that those
periods of a working shift between active interventions would be perceived as other than periods
of idleness. In other words, the complete quantification of police performance has serious
ramifications, some of them being highly political and directly related to corporate interests.
Secondly, the standard of success for prevention consists in the absence of crime and
disorder. This is as true now as it was at the dawn of modern policing. And we are as unlikely
now as then to successfully measure the non-occurrence of undesirable incidents. It is possible
to surmount this difficulty by measuring whether the frequency of certain forms of deviant
behaviour is decreasing. However this circumvention is not definitive as the problem simply

•

recurs in another form. For, when policing does not produce a decline in crime and disorder, it
can be argued, as it often is, that the fact that crime and disorder did not increase in frequency
is an indicator of success. A non-event ranks as a beneficial outcome. Thirdly, a very significant
part of the problems, like crime, that the police must confront are, of course, intractable:
decriminalization being the only way of eliminating a crime problem altogether. Other problems
such as the level of homelessness can reach crisis proportions so suddenly that they seem to be
completely overwhelming for the police. Hence, the evaluation of problem-oriented policing,
taking into account that such policing is more likely to bring about relief than remedy, should
develop relative evaluation criteria to measure reductions in the frequency or seriousness of
criminal or disorderly behaviour and local displacement of problems (see chapter 2 in this report).
Needless to say, problem displacement is a standard of the very last resort. Finally, there is a
cluster of issues that surround goal determination and the perception of goals. In a good number
of cases, it is the evaluators who must determine the goals against which a set of actions is going
to be evaluated, since the goals may not have been determined previously or only partially
determined. In some instances, very serious misunderstandings and even conflicts about the goals
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of a program exist, either because the goals have not been properly communicated to the persons
implementing a program, are not accepted by them, or are superseded by other personal or
collective agendas.
Regarding normative issues as we characterized them previously, there are three
conclusions to be drawn from the workshop discussions and also from the papers that were
presented during it. We have already alluded to two of these conclusions in the previous section.
First, there is, as we have shown, a fair amount of variation in the overall judgment that is made
of the results of evaluation research. Not unexpectedly, the critics of community and problemoriented policing tend to evaluate the results so far rather negatively. In contrast, the proponents
of community policing and most particularly the police officers who have embraced it perceive
these results as either encouraging or straightforwardly positive. Secondly, there is not yet a
shared awareness that the final assessment of the results of an evaluation research program does
not flow unambiguously from empirical descriptions and must be formulated through a separate
act of judgment. The very fact that judgments apparently based on the same evaluation results
vary significantly is evidence that descriptive and normative issues are rated differently. In the
preceding section, we attributed to differences in the interpretation of evaluative results the
differences in the final overall assessments. If we now situate these disagreements on the
normative level, we can emphasize that they are only partially grounded in factual interpretation.
They are certainly not foreign to factual interpretation but they cannot be reduced to it in the
sense that they are determined by other considerations than plain empirical measurements. These
other considerations may arise from politics, corporate interest and value conflict. A striking
illustration of the irreducibility of descriptions to evaluations is provided by criminal
rehabilitation. Ever since Martinson's (1974) harsh indictment of rehabilitation, it has been
alternatively pronounced defunct or thriving by persons spealdng from different sides of the
fence. The telling point is that this disagreement is not merely divergence in factual
interpretation, because both parties in this conflict claim to be supported by overwhelming
empirical evidence.

O
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Finally, neither in this report nor the debates that surrounded the presentation of its
chapters is there a detailed discussion of the values against which policing ought to be measured.
One of the reason why we did not get to the details is that we have not yet produced the basis
for such detailed examination. As Rick Linden's indicates in his comments, there seems to be
substantial agreement with one of Robert Reiner's initial points that we have largely failed to
define good police performance. This failure was evident from the basic nature of some of the
questions that were raised. Police reform tends to be discussed in a dichotomous way by asking
on which side of several oppositions -- for example, the means of policing vs. its ends, the
implementation process vs. thé generation of external outcomes, the instrumental vs. the symbolic
perspective -- its most salient features fall. Thus it can be said with Stephen Mastrofski that the
production of public safety is achieved by developing the basic techniques of policing (its
"technical core"). In contrast, building public confidence in the fairness and equity of the police
strengthens the image of the police institution rather than its capacity to deliver the service it is
supposed to provide. Yet, as Jerome McElroy pointed out, there is a sense in which sustaining
the public's confidence is instrumental for the delivery of services and may thus be seen as
belonging to the technical core of policing in a democratic society.
As we previously noticed, this issue of explanation is generally addressed when reasons
are sought for the failure of a program to produce its intended outcomes. Perhaps because there
is no political need to account for success, there is no effort to explain success in terms other
than congratulatory. Another illustration of the dichotomous character of present research on
policing is the dearth of evaluative studies which bear with equal weight on the analysis of the
implementation and on the impact of community and problem-oriented policing. Pioneering
studies like Wycoff and Skogan (1994) strive to keep a balance between implementation and
impact analysis, but the general focus until recently was on impact and is only now slowly
shifting toward implementation (see the charters by Greene and by McElroy in this report). Since
both implementation and impact need to be investigated and related to each other to reach the
level of explanation, there is yet no ground for a thorough exploration of the explanatory level.
However, a great deal of attention was devoted, as we have seen, to the general obstacles to
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community and problem-oriented policing, most particularly to impediments of a systemic nature,
such as organizational structures. There were also hints that inquiries should be directed toward
the initial stages of the development of a policing program. Not only was implementation of great
interest, but issues of problem definition and strategy determination were equally viewed as
crucial topics.

2. How ?
The question of how to measure performance can be highly technical and does not in this
sense lends itself easily to a discussion between researchers and practitioners. We must then refer
readers to the chapters in the report where they will find a presentation of some of the research
designs that were developed to conduct evaluation research. However, since we are very far from
having a paradigm for conducting evaluation research, even the theoretical chapters of this report
remain close to a discussion of issues that are basic and substantial, as opposed to technical.
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In spite of the relative technological nature of the evaluation issue there were interesting
insights into the evaluation process during the workshop. First, it was generally agreed that the
forms used to score individual police performance have changed very little over the last twenty
or thirty years. In this respect, some claimed without stiffing controversy that these forms were
not used by police supprvisors to produce a rigorous evaluation of their subordinates but rather
to protect their own interests. There may be several obvious explanations of this alleged situation
including the fact that the rank and file and their supervisors often belong to the same staff
associations. A police* supervisor provided a striking example of why the filling of these forms
was not taken seriously. In his department, supervisors are asked to assess the integrity of their
subordinates according to a scale of one to seven, the lower numbers signifying lesser integrity.
What, it might be asked, is the meaning of a score of 517 with respect to the personal integrity
of a police ? A score of 117 would not only mean a problem with integrity but be a radical

indictment of a member's integrity. The gist of these remarks is first to point out that the
interpretation of any but a perfect score is problematic: respect for certain values cannot be a
question of deg-ree, particularly in a profession committed to publicly upholding and even
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enforcing these values. It is also to stress that in police organizations, as in any bureaucracy,
forms developed without any regard to function cannot be used meaningfully.
The discussion of performance indicators generated the most sustained debate. While all

agre,ed that offense clearance rates and national crime statistics were not appropriate indicators
of performance for community and problem-oriented policing, it was nevertheless noted that they
had in theory the virtue of being common standards that allowed for comparisons between police
forces and reinforced to that extent public accountability. There was a perceived difficulty in
reconciling the emphasis on local problems which is present in community policing and the need
for public and non-discretionary performance standards.
Public satisfaction with the police as it is measured through public opinion survey is often
used as a performance indicator. Such use of public opinion survey was questioned on several
grounds. The level of aggregation which is implied by the formulation of the questions asked in
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most surveys produces estimations much too rough to be translated into any specific policy.
Participants also noticed that there seems to be a divorce between the level of public satisfaction
with the police as an institution and a high degree of dissatisfaction with the services that they
are supposed to deliver. For instance, high levels of fear with regard to crime do not as a rule
translate into a corresponding dissatisfaction with the police. This is not necessarily indicative
of the public's inconsistency, since we have seen that the public apparently does not believe that
the causes of crime can be ascribed to police ineffectiveness. Police cannot be held responsible
for unemployment, family breakdown and the collapse of social values which the public believes
are more justly associated with increases in crime and disorder. Whatever its consistency, this
divorce between policing and security underlines the ambiguities inherent in using public
satisfaction as an indicator of police performance. It also reinforces dichotomous thinking about
policing. Distinctions such as Mastrofski's between a technical and an institutional perspective
on public organizations certainly appear justified by the exact parallel in the public's assessment
of the police as an institution worthy of praise although it does not fulfil its contract with respect
to the technical production of security.

•
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3. What for ?

An evaluation can serve several purposes, depending on its object. Broadly spealdng, the
objects of performance assessment fall into two categories, namely individual and group
performance, collective performance occuning within the context of a team, a unit, a program
or a whole police organization.
Individual performance evaluation is alleged to have several functions. Notwithstanding
its use in selecting and training police recruits, performance evaluation can be instrumental in
granting tenure to police probationers, allocating tasks, rotating personnel through different work
units, identifying who should be promoted and, more generally spealcing, supervising personnel.
There was a consensus among the participants in the workshop that there is no real match
between the alleged purposes of individual performance evaluation and the way in which it is
presently done. Both the purposes and the process of individual performance evaluation need
rethinldng. Individual performance evaluation could by itself play a crucial part in this rethinlcing,
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if it were also used as an instrument of discovery as much as a means of appraisal. Conceived
as such an instrument of discovery, individual performance evaluation could contribute to
building our knowledge of what actually constitutes good individual policing performance. Thus
conceived, it could feed back into itself and better meet institutional goals for appraisal.
In a similar way, collective performance evaluation can serve several functions. There is
not yet a contrast between function and form in collective performance evaluation as there is with
individual appraisal, which is much more strongly institutionalized. Collective performance
evaluation can serve three purposes, which are accountability, knowledge and change.
There are few policing issues which have received as much public attention since the
early 1960's as police accountability. The need for accountability was variously conceived and
went through at least three phases. During the civil unrest which marked the sixties and the
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seventies, police action was scrutinized in relation to its conformity to the due process of law,
civil liberties and democratic values. With the onset in the 1980's of a crisis in public finance,
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public agencies were increasingly pressured to account for the monies that they spent. Finally,
the intense politicization of the crime issue that we are now witnessing is driving law
enforcement agencies to demonstrate that they are successfully addressing the problems of
violence and disorder. Concerns for equity, efficiency and effectiveness, which are said to be the
hallmarks of the new police order (Eck and Rosenbaum, 1994 and Rosenbaum, 1995, chapter 1
of this report), actually reflect the successive perspectives on accountability in the last thirty
years. By focusing on the measurement of outcomes, evaluation research has been so far a tool
for malcing police agencies accountable for their effectiveness. Now that the importance of
evaluating implementation has also been recognized, accounting for fairness, equity and costeffectiveness will be facilitated.

The promotion of greater accountability is not the only role that performance assessment
ought to play. Given the group's awareness of the complexity of the issues involved in reforming
the police, the function of performance evaluation in building a base of knowledge about policing

•

was emphasized during the conference, as it is in the papers. The contribution of evaluation
research may take several forms in this respect. First, as it was pointed out by McElroy and
Setbon, the evaluation of the implementation of a program is probably the best way to discover
its underlying assumptions: practice acts as a great revealer of preconceptions. Second, it is now
realized that community and problem-oriented policing also rely as a philosophy for action on
a large number of presuppositions which we are only beginning to unearth. The evaluation of
specific projects which are supposed to embody the new philosophy can no doubt be instrumental
in making these foundations more explicit. Most importantly, perhaps, evaluation research may
help to transform a philosophy of policing, which is still relatively vague, into a theory for the
production of security that can be tested much more rigorously. Finally, it should not be
forgotten that notwithstanding its role in theory building, evaluation research essentially remains
applied knowledge. Its most immediate function in this regard is to tell us on a trial and error
basis what works and what does not work in policing, whether it be viewed as an individual,
collective or institutional performance.

e
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This last point introduces the third role of evaluation research, which is to be an
instrument for change. This role may seem obvious. However, its performance depends on several
conditions which are now, if at all, only partially respected. Most important of all, it can be
doubted with Trevor Bennett that the findings of evaluation research are taken into account by
policy-makers, police administrators and police practitioners. To fulfil its function as an
instrument of change, performance evaluation should aim to play a much larger role in police
governance. Second, the ldnd of knowledge that is most needed for the introduction of change
in policing is to be found at the level of explaining the success or the failure of a program. In
order to produce such explanations, it is imperative that the theory underpinning community and
problem-oriented policing programs be made fully explicit and that the implementation of these
programs be related in a meaningful way to their outcomes.

THE ASSESSMENT OF POLICE PERFORMANCE:
CONCLUSIONS

It is neither possible nor would it be helpful to reduce the chapters of this report and the
debates which they generated to a few conclusions. The chapters of this report speak for
themselves and the transcripts of the discussions, which have been appended in a separate
volume, can be consulted on their own. It is without any pretence to be comprehensive that we
submit these thoughts on what might be drawn from the papers presented at the workshop and
the exchanges which they pennitted.
Policing reform: looking for its second wind

Referring to a set of research papers as raising more questions than they provide answers
can be seen as too predictable and jejune. However, we feel that this description is in the present
instance appropriate. With respect to evaluation research on the outcomes of community and
problem-oriented policing, only Wesley Skogan and to a lesser extent Dennis Rosenbaum's papers
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bring good news. Conversely, Skogan's report on inter-agency cooperation is not good news.
Vince Sacco reports that the Canadian public's satisfaction with the police is generally high, but
this is not really news, since the level of satisfaction is generally so in Canada. All the other
writers who do not deal stricdy with issues of method, lilce Terlouw and Kruissink or Leighton,
distance themselves from the present reforms (Brodeur, Greene, McElroy, Mastrofsld and
Setbon), this distance being in some cases considerable (Bennett, Reiner and Monjardet). Even
where evaluation fmdings are reported to be less than encouraging, no one calls for giving up on
reform or changing the course that has been followed for the last decade. However, the
enthusiastic mood which is a feature of new programs has given way to a realization of the
complexity of the issues involved and of the fact that resistance to change is greater than was
anticipated, particularly in the present context of budgetary restraint. Police reform is still
proceeding but it appears to be looking for its second wind before regaining its momentum.

•

Tapping into frontline police expertise
From whence will this second wind come? Writing in 1973 about bringing the police into
the second half of the 20th century, Egon Bittner declared:

"...police research has demonstrated that police work, far from being the kind of
low-grade occupation it is thought to be, in fact involves the exercise of judgment
and skill in handling problems of great complexity and importance. But in order
for the police to become fully equal to the tasks or our times, they must install
study and research into their mandate. Only in this way can the police hope to
advance and retain control of the direction of their efforts.
From nowhere but from the ranks of the police will come the people who will
undertake to discover, describe, systematize, codify, innovate, teach, and so on,
the body of knowledge and skill that goes into doing a good job of policing."
(Bittner, 1973, reprinted in Bittner 1990, pp.320-321)

•
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This view of policing is echoed in numerous chapters of this report (e.g., those by Reiner,
McElroy and Mastrofsld). It can also be found in David Bayley's research and notably in his
latest book (Bayley, 1994). The main theme is the assertion that the police have accumulated
through their work experience a large body of knowledge of the problems with which they are
confronted in the field. The most knowledgeable police are front line officers, whose expertise
is not put to the use it deserves by the high-ranidng administrators who generally make the
decisions and determine policy. This body of lcnowledge may be under-utilized because it has so
far largely remained intuitive, submerged under layers of personal police experience and
unformulated in any explicit and systematic way. Performance evaluation might ,be instrumental
in tapping into this body of knowledge and in giving it an external formulation that would
increase its accessibility and the possibility that it would be shared among the different agencies
involved in the co-production of security as well as among members of the community.

The scope and depth of performance assessment
There are a number of conclusions that this report emphatically underscores: (1)
performance assessment has been fascinated by outcomes, (2) some of these "outcomes" (e.g. the
number of arrests) are poor indicators of the external impact of policing in respect to problemsolving, (3) evaluation should also focus on other dimensions of performance, (4) but it must
develop the tools, tools only partially available now, to do so.
We can identify three dimensions of police performance for the purposes of evaluation.
These three dimensions are present in all police performance, although they are more explicit in
collective performance within the framework of a community or problem-oriented policing
program. The first of these dimensions is the use of expertise and broadly consists of researching
a problem. This is done through phases of problem identification and definition and the planning
of a set of measures leading to solution. It implies a set of assumptions which are seldom
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explicit. This dimension, like the following one, may imply consultation with the community and
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inter-agency cooperation. The second dimension is implementation and the third is impact. These
dimensions of police performance are more familiar than the first one and there is no ne,ed at this
point to characterize them further.
There are several wealcnesses with performance evaluation as it is presently conducted.
The dimension of expertise, which coincides with the initial phase of performance, is rarely taken
into account, as numerous parts of this report demonstrates. This wealcness can be confirmed
independently of the research findings of this report. For example, Bayley (1994: 157) concludes
that "modern policing must be reorganized so that thinking takes precedence over reaction". Yet,
of the 34 current performance indicators listed by Bayley, only the last one ("police knowledge
of communities") which is labelled as "soft" has any relation with police expertise (Bayley, 1994:
97, Table 5.2). This absence of expertise indicators would tend to justify his judgment that "the
evaluation of police performance is narrow and superficial" (Bayley, 1994: 161).
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Second, there is no systematic attempt to draw relations between these different
dimensions of police performance when they are evaluated. Here a particular point needs to be
stressed. In a famous argument with an atheist, a parish priest tried to refute the claim that the
existence of a benevolent God was put in dispute by the pervasiveness of evil. The priest argued
that there was nothing wrong with Christian morality except that it had never been tried. Even
if we resist the introduction of the jargon of evaluation research into theology, the point can be
made that there are limits to repeatedly faulting implementation in order to save a theory. Despite
its apparent soundness, a theory should be assessed on the basis of its implementability if it
consistently fails to produce results.
It is crucial that all three of the weaknesses of performance evaluation that we identified
be remedied if it is to play its proper role in generating a sound basis for good policing.

•
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Producing security vs. repressing crime and disorder
One of the reasons why the assessment of problem-oriented policing is difficult is, as we
have said, that a significant part of the problems that confront the police admit of no definitive
solution. A society free of crime and disorder is unthinkable. There will always be events which,
however benign, will be labelled criminal and disorderly. Hence, even if we could eradicate
serious crime and disorder -- which we know we cannot -- certain actions would still be
perceived as criminal and disorderly. What greatly compounds this problem of the intractability
of crime is that we are committed on moral grounds to being intolerant of crime. If crime is
what we claim it is -- an act which is morally repellent -- then, on grounds of moral principle,
even one crime will always be one crime too many. Hence, the suggestion that we ought only
aim to maintain crime at tolerable levels will always be considered morally reprehensible.
There may be a way out of this predicament. We can redefine the police mandate with
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regard to the prevention and repression of crime positively and call instead for the production
of security. The crucial difference between the production of security and the prevention or
repression of crime is that there is no moral commitment to produce absolute security, as there
must be to absolutely eradicate crime. It is not even certain whether the notion of absolute
security makes any sense, security being entirely a matter of degree. However, even if security
is relative, it allows for the possibility of rationally determining a threshold under which "not
enough security" means in reality "no secuiity", and above which enough security means the
enjoyment of a reasonable quality of life. It is conceivable that we would be able to provide an
"objective" definition of "reasonable" security in comparing levels of empirical probability of
being victimized by crime or serious disorder to the levels of probability of being non-criminally
victimized (e.g. health hazards), which are often both significantly higher and generally found
by the community to be acceptable risks. The provision of security in this sense is not an
intractable problem for the police. It is a goal that can and ought to be met.
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Fact and values
We just presented an argument in favour of the determination of a policing goal that can
be empirically defined. We suggested the goal be the provision of security, as opposed to a
moral ideal which compels us to pursue the unattainable. But it would be totally misguided to
consider all commitment to moral values as empty posturing or to try to expel justice from
policing. In this regard, the growth of private security agencies is part of a tendency toward lay
control of policing that ought to be resisted. This tendency reaches its brealdng point when it
is claimed that our notions of justice should limit the prosecution of criminals, whereas our
notions of reasonableness should limit the expectation for protection of potential victims. This
lopsided view of security is unpalatable to the professional culture of the public police, a group
deeply permeated by notions of retribution. Or, to use more modern language, permeated by the
perspective of just desserts, a position with sturdier roots among police than even among the
culture of sentencing magistrates.
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The logic of public vindication and private management
Whether the retributive bent of the public police ought to be altered is of course an
appropriate question. We believe that the proper framework in which to discuss it could be
provided by comparative studies of public and private policing. The logic of private policing is
managerial and utilitarian, mostly because private agencies are accountable to private business
or concerns. Through elected officials, the public police are accountable to the general public
in its present vindictive mood.
Les Johnston's paper provides an example of a study that contrasts public with private
policing. By presenting different models of the relationship between public and private policing,
it raises some of the most significant questions in respect to the future of policing. The neglect
of private policing agencies in discussions of community and problem-oriented policing is both

a
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strildng and relatively surprising. Although in such discussions, the development of partnerships
between the police and other agencies is strongly advocated, community and problem-oriented
policing is almost entirely considered in the context of public policing. The community is very
loosely conceived as the general public in which only non-private groups such as ethnic
minorities, elderly citizens and section of the underclass are considered as distinct. In the same
way, inter-agency cooperation usually means coordinating the action of different public
departments and rarely addresses the question of integrating parts of the public and the private
sectors.
However, whether the future of policing can be better predicted using models depicting
different interfaces between public and private policing rather than through variations on the
theme of integrating the private with public policing is a very open question. It is also one that
deserves much more attention than it has received in discussions of community and problemoriented policing.

•

•
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NOTES

1.

There is an exact and interesting parallel to this directive to be inventive. It was reported
by several sources among which is Simone de Beauvoir that Jean-Paul Sartre was asked
by a distressed youth how to solve a personal problem according to the dictums of
existentialist ph ilosophy. Sartre told him to invent his own solution. There seems to be
an unbridgeable gap between a philosophy of action and its specific applications

2.

In the Canadian province of Québec, police training starts at the level of college and
extends well over two years.

e
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Bennett, T.H., Kemp, C. (1994). An Evaluation of Sector-Based Problem-Oriented Policing in
Thames Valley Police Force Area (Report to the Home Office Research and
Planning Unit). Cambridge, Institute of Criminology.
Bennett, T.H. & Lupton, R. (1992a). A national activity survey of police work. The Howard
Journal of Criminal Justice, 31(3), 220-223.
Bennett, T.H. & Lupton, R. (1992b). A survey of the allocation and use of community
constables in England and Wales. British Journal of criminology, 32(2), 167-182.
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Bevan, 0. (1991). Changing the Face of Policing. From: Police and the Community in the
1990's: Conference Proceedings, 1990. Sandra McKillop and Julia Vernon (eds.),
Australia, Australian Institute of Criminology, 1991, pp.49-58.
Annotation
Changing the nature of policing in Australia involves evaluating police officers in terms
of their conduct, style, philosophy, ethics, and attitudes and also assessing police
performance.
Beyer, L.R. (1991). Logic and the Possibilities of 'Wholistic' Community Policing. From: Police
and the Community in the 1990s: Conference Proceedings, 1990. Sandra
McKillop and Julia Vernon, eds., Australia, Australian Institute of Criminology, 1991,
pp.89-106.
Annotation
This wholistic approach to community policing in Australia sees community policing as
affecting every aspect of the police organization.
Bicicman, L.; Lavrakas, P.J.; Green, S.K.; North-Walker, N.; Edwards, J.; Barkowski, S.; ShaneDuBow, S. (1976). Citizen Crime ReportinL, Projects -- National Evaluation
Program -- Phase I: Summary Report, Washington, DC, National Institute of Law
Enforcement and Criminal Justice.
Bloch, P., & Specht, D. (1972). Evaluation Report on Operation Neighborhood. Washington,
DC.: Urban Institute.
Bouchard, F. (1994). La police communautaire à Sainte-Foy. Mémoire de maîtrise inédit,
École de criminologie, Université de Montréal, 174p.
Bowers, W.J.; Hirsch, J.H. (1987). The Impact of Foot Patrol Staffing on Crime and Disorder in
Boston: An Unmet Promise, American Journal of Police, 6, 1: 17-44.
Braiden, C. (1987) Community Policing: Nothing New Under the Sun. Edmonton, Alberta: City
of Edmonton Service Police.
Boydstun, J.E.; Sherry, M.E. (1975). San Diego Community Profile: Final report. Washington,
DC: Police Foundation.
Brandi, S.G. and F. Horvath (1991). "Crime-Victim Evaluation of Police Investigative
Performance." Journal of Criminal Justice. 19: 293-205.
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British Columbia, Ministry of Solicitor General (1990). Policing British Columbia in the year
Victoria: B.C., Ministry of
2001, report of the Reorganization Study Team.
Solicitor General (now Ministry of Attorney General).
British Columbia, Ministry of Attorney General (1993a).
committee. Victoria: Ministry of Attorney General.

Community policing advisory

British Columbia, Ministry of Attorney General (1993b). Policing In British Columbia
Commission of Inquiry: Interim report. Victoria: Ministry of Attorney General.
Brodeur, J.P. (1994). Police et coercition, Revue française de sociologie, )0CXV, 3, pp. 457-485.
Brodeur, J.P. (1991). Policer l'apparence, Revue canadienne de criminologie, vol. 33, no 3-4, pp.
285-332.

•

Résumé
L'A. fait d'abord état de la crise du système pénal et présente un ensemble de facteurs
susceptibles de l'expliquer. Il décrit ensuite le modèle de la police communautaire et tente
de montrer que celui-ci constitue à sa manière une réponse à la crise du système pénal.
Enfin il propose la thèse d'un double fonctionnement de la police et de son impact. Cette
thèse distingue une police coercitive et une police communautaire et affirme que les
résultats de l'action policière sont plus significatifs au niveau des représentations du public
que de la résolution effective des problèmes de contrôle social.
Brown, D.; Iles, S. (1985). Community Constable: A Study of a Policing Initiative. London:
Home Office Research and Planning Unit.
Brown, L.P. (1989). Community policing: a practical guide for police officials, Police Chief,
56, (8), pp. 72-82.

•

Ab stract
The chief of the Houston, TX Police Department explains his department's adoption of
community policing in 2 phases 'during the 5 years starting in 1982. Phase I involved
initiation of community-oriented programs to help the police address problems such as
crime, drugs, fear and urban decay. These programs did not involve all members of the
department, nor did they require sweeping changes in the organization's operating style.
In phase II, community policing became the dominant service-delivery style, which
required corresponding changes in organization and management. Components of
community policing included decentralization of authority and structure, sharing of
decision maldng power with community residents, permanent beat assignments, entrusting
paixol officers with problem-solving and investigative tasks, a commitment to crime
prevention, and accountability to the public. Experience has shown that community
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policing is a better, more efficient and more cost-effective means of using police
resources.
Brown, L.; Wycoff, M.A. (1987). Policing Houston: Reducing Fear and linproving Service,
Crime and Delinquency, 33, 1.
Buerger, M.E. (1993) "The Challenge of Reinventing Police and Community", in Weisburd, D.,
and C. Uchida (eds) Police Innovation and the Control of the Police. New York:
Springer-Verlag.
Buerger, M.E. (1994). "A Tale of Two Targets: Limitations of Community Anti-Crime
Activities," Crime and Delinquency. 40(3): 411-436.
Buerger, M.E. and L.A. Green (1994). "Deviant Persons, Deviant Places, and ThirdParty Policing". Unpublished manusciipt. Washington, DC: National Institute of Justice.
Bureau of Justice Assistance (1993). Problem-Oriented Drug Enforcement: A Community-Based
Approach for Effective Policing. Washington, DC: author.
Bursik, R. J., & Grasmick, H. G. (1993). Neighborhoods and Crime: The Dimensions of
Effective Community Control. New York: Lexington.

•

Cameron, N. (1990). Police and Crime Control: Effectiveness, Community Policing, and Legal
Change, Criminal Law Forum, V 1, N 3 pp. 477-512
Annotation
Current research on the level of police resources, patrol and investigation strategies,
community policing, and the likely impact of changes in the legal framework confirms
the conclusion that the police capacity to influence crime has been vastly overstated.
Canada Solicitor General (1990). Vision of the Future of Policing in Canada: Police Challenge
2000, Ottawa, Canada Ministry of Supply and Services, 51p.
Annotation
The vision of policing in Canada in the year 2000 is one based on accountability to the
community; the police of the future will see themselves as part of a community-wide
effort to deal with crime and to improve community life in general.
Capowich, G.E.; Roehl, J.A. (1994). Problem-Oriented Policing: Actions and Effectiveness in San
Diego. In: Dennis P. Rosenbaum, ed., The Challenge of Community Policing: Testing the
Promises. Thousand Oaks, CA: Sage: 127-146.

•
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Capowich, G.E. ; Roehl, J.A. ; Andrews, C. (1994) Evaluating problem-oriented policing:
Assessing process and outcomes in Tulsa and San Diego. Washington, DC.,
National Institute of Justice.
Carter, D.L. (1985). "Hispanic Perception of Police Performance: An ,Empirical Assessment."
Journal of Criminal Justice. 13: 487 500.
-

Cartier, B., Grenon, S. & Rizkalla, S. (1987). Prévention communautaire du Crime: Les
citoyens visitent et les policiers non intervenants s'expriment sur le programme.
Montréal, Société Criminologie de Québec.
-

Cassels, D. (1988) The Edmonton Police Department Neigbourhood Foot Patrol Project:
Preliminary Report. Edmonton, Alberta, Edmonton Police Department.
Chacko, J.; Nancoo, S.E. (1993) Community Policing in Canada. Toronto, Canadian
Scholars'Press Inc.
Chicago Community Policing Evaluation Consortium (1994). Community Policing in Chicago,
Year One: An Interim Report. Chicago: Illinois Criminal Justice Information Authority,
mimeo.

0

Chin, J. (1985). Crime and the Asian American Community: The Los Angeles Response to
Koreatown, Journal of California Law Enforcement, 19, 2: 52 60.
-

Cirel, P.; Evans, P.; McGill, D.; Witcomb, D. (1977). Community Crime Prevention Program,
Seattle, Washington: An Exemplary Project, Washington, D.C., Department of Justice,
National Institute of Justice.
Clairmont, D. (1992). Policing in the uptown.
Dalhousie University.

Halifax: Atlantic Institute of Criminology,

Clairmont, D. (1991). Community-Based Policing: Implementation and Impact, Canadian
Journal of Criminology, V 33, N 3 4, pp.469 484.
-

-

Annotation
The concept of community-based policing (CBP) as the emerging style of policing has
been developed in Canada, the United States, and Britain throughout the 1980s, but its
implementation has been limited and its impact modest.
Clairmont, D. (1990). To the Forefront: Community-based Zone Policing in Halifax, Ottawa,
Canadian Collège of Police, 195p.
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Clarke, R.V.; Hough, M. (1984). Crime and police effectiveness, London: Her Majesty's
Stationery Office, Home Office Research Study No. 79, 33p.
Abstract
A review summarizes the literature on the effectiveness of police in suppressing crime
and suggests ways to better use existing resources. The evidence on conventional deterrent
policing (foot and car patrol, and detective work), suggests that crime will not be
significantly reduced simply by devoting more manpower to these tasks. But several
innovations hold promise: Gains can be expected from the more focused strategies aimed
at the arrest of specific groups of offenders (such as burglary or robbery offenders) with
the aid of information technology to spot patterns of offending. Community policing may
improve relations between the police and the public in some areas, and reduciions in
crime may thereby result. Policing "disorder" on the beat may help reduce neighborhood
decline and prevent crime. Situational prevention, by reducing opportunities, may lead to
reductions in specific sorts of crime. However, all of these approaches are of limited
application and may not substantially alter overall levels of crime. In developing any of
the innovations, the police information base must be improved and reported crime
statistics need to be supplemented by local victim surveys.
Cohen, B. and J.M. Chaiken (1972).
Lexington, MA: D.C. Heath.

•

Police Background Characteristics and Performance.

Colorado Springs Police Department Manpower Projection Committee (1991). Colorado Springs
Police Department Manpower Projection Report, Rockville, MD, National Institute of
Justice/ National Criminal Justice, 66p.
Annotation
This report examines the Colorado Springs Police Department's philosophy; its
organizational structure; the civilianization of job positions; and a worldoad analysis of
each position and includes a forecast for manpower for 1992.
Cole, Allen W. and David Kelley (1992). Community Policing: The Lawrence Experience.
Lawrence, MA: Lawrence Police Department, mimeo.
Commission to Investigate Allegations of Police Corruption and the Anti-Corruption Procedures
of the Police Department (1994). Anatomy of Failure: A Path for Success. Commission
Report. New York.
Cordner, Gary W. (1993a). Community-Oriented Policing in Jefferson County: Final Evaluation
Report. Richmond, KY: Eastern Kentucky University, mimeo.
Cordner, Gary W. (1993b). Public Housing Drug Elimination Program II in Lexington, Kentucky:
Final Evaluation Report. Richmond, KY: Eastern Kentucky University, mimeo.

Workshop On Evaluating Police Service Delivery

506

6

Cordner, G.W. (1988). Problem-oriented Approach to Community-oriented Policing. From:
Community Policing: Rhetoric or Reality, Jack R. Greene and Stephen D
Mastrofsld, eds., New York, Praeger Publishers, pp. 135-152.
Annotation
An evaluation of the first 3 years of the Citizen Oriented Police Enforcement (COPE)
project begun in 1982 by the police department in Baltimore County (Md.) indicated that
the project became more successful as it evolved and that it is at least moderately
successful at reducing fear, satisfying citizens, and solving neighborhood problems.

Cordner, Gary W. (1986). Fear of Crime and the Police: An Evaluation of a Fear-Reduction
Strategy. Journal of Police Science and Administration, 14, 3: 223-233.
Cordner, Gary W. (1985). The Baltimore county Citizen Oriented Police Enforcement (COPE)
Project: Final Evaluation. Final Report to the Florence B. Burden Foundation,
Baltimore, Criminal Justice Department, University of Baltimore.
Couper, D.C. (1983). How To Rate Your Local Police. Washington D.C.: PERF.
Couper, D.C.; Obitz, S.H. (1991). Quality Policing: The Madison Experience, Washington, DC,
Police Executive Research Forum.

1111,

Small Departments and
Cox, J.F. (1992).
Enforcement Bulletin, V 61, N 12, pp. 1-5.

Community Policing,

FBI

Law

Annotation
This discussion addresses community policing philosophy and its potential effect on small
departments, police administrators, and communities as well as the internal changes
needed to implement the concept.
Cunningham, W.C., & Taylor, T. H. (1985). Private Security and Policing in America: The
Hallcrest Report. Portland, OR: Chaneller Press.
Daly, N.C.; Morehead, P.J. (1992). Evaluation of Community Policing: Final Report of the
Community Survey and Police Department Internal Survey, Rockville, MD, National
Institute of Justice/ National Criminal Justice, 41p.
Annotation
Stuveys of the community and police department were conducted to evaluate the impact
of implementation of community policing in St. Petersburg, Fia.

•
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Deleware Statistical Analysis Center (1990). East Side Wilmington Anti-Drug Abuse Program
Evaluation, Rockville, MD, National Institute of Justice/ National Criminal Justice,
7p.
Annotation
An evaluation of the East Side Wilmington (Delaware) Anti-Drug Abuse Prograrn will
be conducted to determine whether this program meets its objective of eliminating illegal
drug use by convincing residents that drug abuse is a neighborhood, as well as an
individual, problem. The program employs three strategies for achieving its goal:
enhanced community policing, expanded community organization, and increased social
services to assist families to live drug free lives.
Dent, P.; Hackler, J. (1992). The Canora Neighbourhood Foot Patrol office: an evaluation
of community-based policing in one community, Discussion Paper 27, Edmonton,
Centre for Criminological Research, University of Alberta, 19p., Appendix.

•

Abstract
A study evaluated the Canora (Edmonton, CAN) Neighbourhood Foot Patrol Program,
initiated in 1988. Data were gathered from interviews with, and observations of, police
officers and community residents and from monthly police reports in the years 1987-90.
The presence of the neighborhood foot patrol officer appears to have had a positive
effect on community involvement and to have influenced occurrence rates (family,
general service, and drug-related incidents). Two of the requirements for successfully
implementing community-based policing are: evaluation and decentralization. Evaluation
of community-based policing is necessary if the philosophy of a program is to be
implemented properly, vvithout being coopted by standard policing methods. Increasing
community involvement depends on having the authority to implement decisions with
a minimum of interference from superiors.
Donovan, E.J.; Walsh, W.F. (1989). Private Security and Community Policing: Evaluation and
Comment, Journal of Criminal Justice, V 17, N 3, pp. 87-197.
Annotation
This article examines the crime prevention effectiveness of a private police department.
DuBow, F.; McCabe, E.; Kaplan, G. (1979). Reactions to Crime: A Critical Review of the
Literature. Washington, DC, Department of Justice, National Institute of Justice.
Eck, J.E. (1993). Alternative futures for policing. In: D. Weisburg and C. Uchida (eds)
Police Innovation and Control of the Police, New York, Springer, pp. 59-79.

•

Eck, John E. (1989). "Problem Solving with Others: Police Collaboration with Other Agencies."
Unpublished paper. Washington, DC: Police Executive Research Forum.
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Eck, J.E. (1982) Solving Crimes: The Investigation of Burglary and Robbery. Washington,
D.C.: Police Executive Research Foundatdon.
Eck, John E. (1979). Managing Case Assignments: The Burglary Investigation Decision Model
Replication. Washington, DC, Police Executive Research Forum.
Eck, J.E. and D.P. Rosenbaum (1993). The New Police Order: Effectiveness, Equity and
Efficiency in Community Policing. In: D.P. Rosenbaum (ed.), The Challenge of
Community policing: Testing the Promises. Thousand Oaks: Sage Pub., 3-26.
Eck, J.E. and W. Spelman (1987a). Who Ya Gonna Call? The Police as Problem Busters,
Crime and delinquency, Vol. 33, No. 1, 31-52
Eck, John E.; Spelman, W. (1987b). Problem Solving: Problem-oriented Policing in Newport
News. Washington, DC, Police Executive Research Forum.
Eck, J.; Spelman, W. (1985). Crime Analysis Project Interim Report: Accomplishments During
Phase One and Plans for Phase 2. Washington, D.C. Police Executive Research
Forum.
Edelman, M. (1977) Political Language: Words that Succeed and Policies that Fail. New
York: Academic Press.

II,

Edmonton Police Service (1993). Community Based Policing: The Edmonton Experience.
Edmonton: author, mimeo.
Ent, C.; Hendricks, J.E. (1991). Bicycle Patrol: A Community Policing Alternative,
National Institute of Justice/NCJRS, Police Chief, V 58, N 11, pp. 58-60.

'
Annotation
Bicycle patrol is a cost-effective technique for reducing fear of crime in neighborhoods.
Ericson, R. (1992, September). Corrununity policing as communications policing. Paper
presented at a conference at the University of Heidelberg. Heidelbberg, Germany.
Ericson, Richard V., Kevin D. Haggerty and Kevin D. Carriere. 1993. "Community Policing
as Communications Policing." In Dieter Dolling and Thomas Feltes, eds., Community
Policing—Comparative Aspects of Community Oriented Police Work. Germ an y: Felix
Verlag.

Esbensen, Finn-Aage (1987). Foot Patrol: Of What Value? American Journal of Police, 6, 1:
45-65.

0
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Farrell, M.J. (1986). The Community Patrol Officer Program: Interim Progress Report, no 2,
New York: Vera Institute of Justice.
Farrell, M.J., (1988). The Development of the Community Patroler Officer Program:
Community-oriented policing in the New York City Police Department. In: J.R.
Greene & S.D. Mastrofsld (Eds.) Community Policing: Rhetoric or Reality?. p.7588. New York: Praegger.
Fielding, N. (1994). The organizational and occupational troubles of community police. Policing
and Society, 4 (4), p. 305-322.
Fisher, Ronald (1994). Perceptions of a Police-Community Help Centre: Implications for
Community Policing. Saskatoon: University of Saskatchewan, mimeo.
Flanagan, T.J. (1985). "Consumer Perspectives on Police Operational Strategy." Journal of Police
Science and Administration. 13(1): 10-21
Fleissner, D., Fedan, N., Stotland, E. & Klinger, D., (1991). Community Policing in Seattle.
Washington, DC, National Institute of Justice.

•

Fleissner, Dan; Fedan, Nicolas; Stotland, Ezra; K linger, David (1991). Community Policing in
Seattle: A Descriptive Study of the South Seattle Crime Reduction Project. Seattle Police
Department, mimeo.
Fogelson, R.M. (1977) Big city police. Cambridge, M.A., Harvard University Press.
Friedmann, R.R. (1992) Community Policing: Comparative Perspectives and Prospects. New
York: St. Martins Press.
Friedman, R.R. (1987). Citizens' Attitudes Toward the Police: Results From an Experiment
in Community Policing in Israel, American Journal of Police, 6, 1: 67-93.
Friedmann, R.R. (1986). Transformation of Roles for Israeli Police Officiers: Perceptions
of a Community-Oriented Role, Police Studies, 9, 2: 68-77.
Friedman, Warren (1994). "The Community Role in Community Policing." In Dennis
P. Rosenbaum, ed., The Challenge of Community Policing: Testing the Promises.
Thousand Oaks, CA: Sage Publications.
Gavin, P.; Brown, D.; Ball and Andrew MacNeil (1989). Police patrol in Victoria: the Prahran
patrol evaluation, Police Department.
Melbourne, Victoria, Australia, 405p
Appendix.

•
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Abstract
Integrated Community Policing is a scheme for creating uniformity in police patrol which
began operation in the inner Melbourne (Australia) suburb of Prahran in April 1978. It
involved centralizaing previously dispersed police personnel in a new police complex in
Prahran, modest increases in patrol resources (vehicles and portable radios), and a number
of related changes in patrol to provide greater efficiency and effectiveness in use of police
resources. The operational hypothesis upon which the effort was based is that an
observable increase in police patrol activity is associated with a reduction in the level of
"patrol preventable" crime and increased feelings of security in the community. Data from
the program's first 12 months of operation are analyzed in this evaluation. During the
period studied, patrol activity in Prahran increased. There was an 84 percent increase in
the number of cars checked to see whether they were stolen, a 50 percent increase in the
number of traffic offenses detected, and a 50 percent increase in the number of persons
spoken to by the uniform patrol police. There was also an increase in the number of
stolen vehicles recovered and the number of persons arrested. Most types of patrol
preventable crimes decreased, including assaults against civilians and nonresidential
burglaries. However, residential burglaries increased. The data show that the public felt
more secure as a result of the program. Police response time showed no significant
improvement.
Gay, William G.; Bea11, Thomas M.; Bowers, Robert A. (1984). A Four-Site Assessment of the
Integrated Criminal Apprehension Program. Washington, DC, University City
Science Center.
Geary, David Patrick (1975). The Impact of Police-Community Relations on the Police System.
From: Community Relations and the Administration of Justice, edited by David
Patric Geary, New York, Wiley.
Geller, William A. (ed.) (1985). Police Leadership in America: Crisis and Opportunity, New
York, Praeger.
Glensor, Ronald W.; Peak, Ken (1994). Community Policing and Minority Relations: A Case
Study of Bridging the Gap. Paper presented to the Academy of Criminal Justice Sciences
in Chicago.
Goldsmith, A.J. (1991). Complaints Against the Police: A 'Community Policing' Perspective.
From: Police and the Community in the 1990s: Conference proceedings, 1990,
1991, Sandra McKillop and Julia Vernon, eds. Australia, Australian Institute
of Criminology, pp. 205-218.

•

Workshop On Evaluating Police Service Delivery

511

•

Annotation
Public respect for the police and the legal process is best achieved by the provision of
citizen complaint mechanisms in which different perspectives can be accommodated and
in which absolute notions about police conduct are discarded.
In Dennis P. Rosenbaum, ed., The Challenge of
Goldstein, H. (1994). "Foreward."
Community Policing: Testing the Promises. Thousand Oaks, CA: Sage Publications.
Goldstein, H. (1993) "The New Policing: Confronting Complexity". Paper presented at the
Conference on Community Policing, National Institute of Justice, Washington, D.C.,
August, Unpublished.
Goldstein, H. (1990) Problem-oriented Policing, Philadelphia: Temple University Press.
Goldstein, H. (1987) Toward Community-Oriented Policing: Potential Basic Requirements, and
Threshold Questions. Crime and Delinquency, Vol. 33, No.1, 6-30.
Goldstein, H. (1979). hnproving Policing: a Problem-Oriented Approach. Crime and
Delinquency, April 1979, 236-258.
Goldstein, H. (1977). Policing a Free Society, Cambridge, MA, Ballinger Pub. Co.

•

Goldstein, H.; Susmithch, C.R. (1982) Experienting with the problem-oriented approach to
improving police service: A report and some reflections on two case studies.
Madison, University of Wisconsin Law School.
Greene, J. R. (1993) "Civic Accountability and the Police: Lessons Learned from Police and
Community Relations", in Dunham, R. and G. Alpert (eds) Critical issues in Policing:
Contemporary Readings. 2nd ed. Prospect Heights, IL: Waveland Press.
Greene, J.R. (1993) Community policing in the United States: Historical roots, present practices
and future requirements. In: D. Dolling & T Feltes, Eds. Community policing:
Comparative aspects of community oriented police work, Holzkirchen/Obb.,
Felix Verlag.
Greene, J.R. (1990). Community Policing in the United States: Survey and Evaluation. From:
Police and the Community: Contributions Concerning the Relashionship Between Police
and the Community and Concerning Community Policing, Thomas Feltes and Erich
Rebscher, eds., West Germany, Felix-Verlag, pp. 106-116.

•
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Annotation
Nine community policing programs in the United States were evaluated in terms of the
community concept, leadership, community input, and police training.
Greene, J.R. (1989) "Police and Community Relations: Where Have We Been and Where Are
We Going?", in Dunham, R. and G. Alpert (eds) Critical Issues in Policing:
Contemporary Readings. Prospect Heights, IL: Waveland Press.
•

Greene, J.R.; Alpert, G.P.; Styles, P. (1992) Values and culture in two American police
departments: Lessons from King Athur. Contemporary Criminal Justice,
83, 3: 103-207.
Greene, J.R.; Decker, Scott H. (1989). Police and Community Perceptions of the Community
Role in Policing: The Philadelphia Experience, The Howard Journal, 28: 105-123.
Greene, J.R., C.B. Klockars. (1991) "What Police Do", in C.B. Klockars and S.D. Mastrofski
(eds) Thinking About Police. 2nd ed. New York: McGraw-Hill.
Greene, J.R.; Mastrofslci, S.D. (ed.) (1988). Community Policing: Rhetoric and Reality, New
York, Praeger Publishers, 279p.
Annotation
These 13 papers examine the nature and theoretical bases for community policing, as well
as conceptual and practical problems and results of evaluations.
Greene, J.R.; Mc Laughlin, e. (1993) Facilitating communities though police work: Drug
Problem solving and neighborhood involvement in Philadelphia. From: Drugs and
the community, Springfield, ill., Charles Thomas.
Greene, J.R.; Taylor, R.B. (1988). Community-based Policing and Foot Patrol: Issues of Theory
and Evaluation, From: Community Policing: Rhetoric and Reality, Jack R.
Greene and Stephen D. Mastrofslci, eds., New York, Praeger, pp. 195-224.
Annotation
Community-based policing is examined in terms of its current nature, the underlying
theory, and evaluation approaches and issues.
Greenwood, P.W.; Chaiken, J.M.; Petersilia, J. (1977) The Criminal Investigation Process,
Lexington, MA, D.C. Heath.
Grimshaw, R. and Jefferson, T. (1987). Interpreting Police Work: Policy and Practice in Forms
of Beat Policing, London, Allen & Unwin.

•
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Gruber, C.A. (1992). Resident Officers, Law and Order, V 40, N 8, pp. 44, 50-53.
Annotation
Three Elgin, Illinois, police officers volunteered to move with their families into troubled
neighborhoods in the city to maximize police presence and provide police leadership and
expertise in community a ffairs and development.
Hall, D.L. (1990). Community Policing: An Overview of the Literature, Public Policy Report,
V 1, N 1, complete issue, 16p.
Annotation
Community policing has largely developed as an effort to stem community deterioration
in urban areas. Research suggests that community policing can reduce public fear of crime
and increase both citizen and police satisfaction.
Harris, R.J.; O'Connell, J. (1993). Eastside Substance Abuse Awareness Program Evaluation,
Deleware, Deleware Statistical Analysis Center, 71p.

•

Annotation
The Eastside Substance Abuse Awareness Program is a comprehensive, community-based
effort to reduce illicit drug activities in the Eastside neighborhood of Wilmington,
Delaware.
Harris, R.; O'Connell, J. (1991). Eastside Substance Abuse Awareness Program Evaluation: First
Interim Report, Rockville, MD, National Institute of Justice/ National Criminal
Justice, 60p.
Annotation
This evaluation of Delaware's Eastside Substance Abuse Awareness Program focuses on
the program's impact on drug-related activity.
Hayeslip, D.W.; Cordner, G.W. (1987). The Effects of Community-Oriented Patrol on
Police Officer Attitudes, American Journal of Police, 6, 1: 95-119.
Hayeslip, D.W.; Long-Onnen, J.; DeVoe, M. (1992). The Effects of the Baltimore County,
Maryland Police Department's Community Oriented Drug Enforcement Program (CODE):
Phase Two Process and Impact Evaluation. Washington, DC: National Institute of Justice,
mimeo.
Holdaway, S. (1984). Inside the British Police: a Force at Work.
Blackwell.

•
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Holland, L.H. (1985). Police and the Community: The Detroit Ministation Experience.
FBI Law Enforcement Bulletin, 54 (February): 1-6.
Hopkins, N., M. Hewstone and A. Hantzi (1992). "Police-Schools Liason and Young People's
Image of the Police: An Intervention Evaluation." British Journal of Psychology. 83:
203-220.
Home, D.G. (1992). "Public Opinion Surveys: Implications for Police Organizations." Canadian
Police College Journals. 16(4): 263-281.
Home, P. (1991). Not Just Old Wine in New Bottles, Police Chief, V 58, N 5, pp. 24, 26-29.
Annotation
Crime prevention and concomitant efforts to reduce fear of crime, are the cornerstones
of community policing, a philosophy of policing in which police and private citizens work
together to solve a wide range of community problems.
Hornick, J.P. (1993a). Community policing in Calgary.
General Canada.

Ottawa: Ministry of the Solicitor

Homick, J.P. (1993b). Community policing in Edmonton. Ottawa: Ministry of the Solicitor
General Canada.

lb

Homick, Joseph P.; Burrows, A.; Phillips, D. M., and B. Leighton (1993). An Impact Evaluation
of the Edmonton Neighbourhood Foot-Patrol Program. In: J. Chacko and S.E. Nancoo
(eds.) Community Policing in Canada. Toronto: Canadian Scholar's Press, 311-332.
Homick. J.P., Burrows, B.A., Tjpsvold, I. & Phillips, D.M. (1991). An evaluation of the
neibourhoodfoot patrol program of Edmonton Police Service. (User Report N° 1990-09).
Ottawa: Ministry of the Solicitor General Canada.
Homick, Joseph P.; Burrows, Barbara A.; Phillips, Donna M., et. al. (1991). An impact evaluation
of the Edmonton Neighbourhood Foot Patrol Program, Canadian Journal of
Program Evaluation, 6, (1), pp. 47-70.

•

Abstract
A study evaluates the effectiveness of the Edmonton (CAN) Neighbourhood Foot Patrol
Program (NFPP), a community policing program developed in 1988 in 21 neighborhood
beat areas. Data sources included police department records and surveys of 21 foot patrol
constables and of 80 motor patrol constables. The NFPP achieved all 3 of its major
objectives: reducing repeat calls for service, improving public/user satisfaction with the
police, and increasing the job satisfaction of program constables. The number of repeat
calls for service in the foot patrol areas decreased 6.6% during the first year of the
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project. There was also a decrease in both the number of repeat addresses per beat area,
and the average number of calls per repeat address. The foot patrol was generally
perceived more favorably than the motor patrol. The program's success can be attributed
to several factors. First, the NFPP was well planned, well documented and implemented
on a relatively small scale. Second, the constables who volunteered for the program were
experienced and respected by their fellow officers. Third, the program was targeted for
specific areas that had been identified as hot-spot areas. Finally, ownership of the
program was transferred to the department as a whole during the first 6 months of the
program. This was conducive to integrating the program with regular policing activities,
and also led to acceptance of the program by constables and higher rank officers
throughout the department.
Hornick, Joseph, P.; Burrows, Barbara A.; Tjosvold, Ida; Phillips, Donna M. (1989). An
Evaluation of the Neighborhood Foot Patrol Program of the Edmonton Police Service.
Edmonton: Canadian Research institute for Law and the Family.
Hornick, J.P., Leighton, B.N., Burrows, B. (1993). Evaluating community policing: The
Evaluating Justice:
In: J. Hudson & J. Roberts (eds).
Edmonton Project.
Canadian Policies and Programs. Toronto: Thompson Educational Publishing
(pp.61-92).
Horton, Christine & David Smith (1988). Evaluating Police Work. An action research project.
London: Policy Studies Institute.
Institute for Law and Justice (1994). "The Drug Market Analysis Project: Defining Markets and
Effective Law Enforcement Practices." Report prepared for the National Institute of
Justice. Alexandria, VA.
Inkster, Norman (1992) The Essence of Community Policing. From: The Police Chief.
Irving, B., Bird, C., Hibberd, M. and Willmore, J. (1989) Neighbourhood Policing: The Natural
History of a Policing Experiment. London: The Police Foundation.
Jankowski, Barbara (1992). La police de proximité. Regard de la recherche sur un nouveau style
de police. Paris, Institut des Hautes Études de la Sécurité Intérieure, 24p.
Jefferson, T. (1992). Le contrôle de la culture policière: le cas des forces militarisées du maintien
de l'ordre. Déviance et société, XVI, 4, pp. 377-391.
Jensen, F.P. (1992). Evaluating Police Effectiveness by the Year 2001, Sacramento, California
Commission on Peace Officer Standards and Training, 91p.
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e

Annotation
The traditional view of law enforcement as independent, professional crime fighters is
giving way to a new vision of police as cooperative partners with the community to
preserve the quality of life. This shift to community policing requires substantial changes
in both the operation and philosophy of police departments.
Johnston, Mark C. (1980). Effectiveness of the Addition of Foot Patrol. Master's Thesis, Rutgers
University.
Jordan, S.M. (1992). Developing Officer Performance Evaluation Systems in Community Policing
Agencies by the Year 2002, California, California Commission on Peace Officer
Standards and Training, 94p.
Annotation
This study identifies future appraisal methods that will be used to evaluate patrol officer
performance in mid-sized community policing agencies by the year 2002.
Kansas City Police Department (1980). Response Time Analysis: Volume II - Part I Crime
Analysis. Washington, DC, Government Printing Office.
Kansas City Police Department (1977-79). Response Time Analysis, 3 vols. Kansas City, Mo,
Board of Commissioners.

411>

Kelling, G.L. (1992) Measuring what matters: A new way of thinking about crime and public
order. The City Journal, pp. 21-33.
Kelling, G.W., and W.J. Bratton. (1993) "Implementing Community Policing: The Administrative
Problem", Perspectives on Policing, No. 17. Washington, D.C.: National Institute of
Justice.
Kelling, G.L.; Moore, M.H. (1988) The evolving strategy of policing. (Perspectives on policing,
No 4) Washington, DC., National institute of Justice and Harvard University.
Kelling, G.L., Pate, D., Dieckman and C. Brown (1974) The Kansas City Preventive Patrol
Experiment: A Summary Report. Washington, D.C.: Police Foundation.
Kelling, G.L.; Pate, T.; Diecicman, D.; Brown, C.E. (1974). The Kansas City Preventive Patrol
Experiment: A Technical Report, Washington, DC, Police Foundation.
Kelling, G.L., and M.A. Wycoff. (1978) The Dallas Experience: Volume 1: Organizational
Reform. Washington, D.C.: Police Foundation.

Workshop On Evaluating Police Service Delivery

517

•

Kennedy, D.M. (1993a). Strategic Management of Police Resources, Rockville, MD, National
Institute of Justice/ National Criminal Justice, 11p.
Annotation
Community policing represents a new future for U.S. law enforcement in response to
increased crime and public calls for police services.
Kennedy, D.M. (1993b). Closing the Market: Controlling the Drug Trade in Tampa, Florida.
Program Focus. Washington, DC: National Institute of Justice.
Kennedy, L.W., (1993) The Evaluation of Community-Based Policing in Canada. In: J. Chacko
and S.E. Nancoo (ed.). Community Policing in Canada. Toronto, Canadian
Scholar's Press, 291-310.
Kennedy, L.W. (1991). Evaluation of Community-Based Policing in Canada, Canadian Police
College Journal, V 15, N 4, P 275-289
Annotation
Community policing has replaced professional crime control policing as the dominant
ideology and organizational model of progressive policing in Canada.

•

Koening, D.J.; Blahna, J.H.; Petrick, R.L. (1979). Team Policing in St.Paul, Minnesota: An
Evaluation of two Years of Implementation. St.Paul, Minn., Team Police Evaluation Unit,
Police Department.
Kratcoski, P.C. (1994). Evaluation of Cleveland Police Mini-Station Program. Kent, OH: Kent
State University, mimeo.
ICratcoski, P.C.; Blair, R. (1993). Dynamics of Community Policing in Small Communities. Paper
presented to the American Society of Criminology in Phoenix.
Kratcoski, P.C.; Noonan, S. (1993). Attitudes of Police Officers Toward Community Policing.
Paper presented to the Academy of Criminal Justice Sciences in Kansas City.
Kruissink, M. (1993). Measuring Police Performance. Evaluation of the Dutch police
In: Dieter Dolling, Thomas Feltes (Eds.), Community Policing - Comparative aspects of
community oriented police work Holzkirchen: Felix-Verlag.
Lambert, L. (1993). Police Mini-Stations in Toronto: An Experience in Compromise. In:
J. Chacko and S.E. Nancoo (ed.). Community Policing in Canada. Canadian Scholar's
Press, 183-192.

•
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•

Lambert, L. (1988). Police mini-stations in Toronto: An Experience in compromise. Royal
Canadian Mounted Police Gazette, 50(6), 1-5.
Lapierre, R. (1993). Teaching Problem-solving As A Focus For Community Policing, Royal
Canadian Mounted Police Gazette, V 55, N 3, pp. 8-10.

Annotation
The concept of community policing has been difficult to articulate in police training
programs, but problem-solving skills should be a specific focus of training efforts.
Lavrakas, P.J.; Lewis, D.A. (1980). The conceptualization and measurement of citizens' crime
prevention behaviors. Journal of Research in Crime and Delinquency, Vol. 17, no. 2, pp.
254-272.
Lavrakas, P.J.; Normoyle, J.; Skogan, W.G.; Hertz, E.J.; Salem, C.; Lewis, D.A. (1980). Factors
related to Citizen Involvement in Personal, Household and Neighborhood AntiCrime Measures, Final Report, National Institute of Justice, Evanston, IL: Northwestern
University, Center for Urban Affairs and Policy Research.

Layne, K. (1989). Research Document: Mobile Office Concept, Las Vegas, Metropolitan Police
Department, 6p.

to

Annotation
The possibility of establishing a mobile police office in Las Vegas was examined and
found to be less flexible and cost-efficient than other approaches to community policing.
Legros, B.; Desbiens, D. (1994). L'application d'une expérience de police communautaire à
travers l'évolution du sentiment d'insécurité d'un quartier urbain de la ville de
Montréal, Revue internationale d'action communautaire, 30170.
Leighton, B.N. (1994). Community Policing in Canada: An Overview of Experience and
Evaluations. In: Dennis P. Rosenbaum (ed.), The Challenge of Community Policing:
Testing the Promises. Thousand Oaks, CA: Sage: 209-223.
Leighton, B.N. (1991). Vision of Community Policing: Rhetoric and Reality in Canada, Canacfian
Journal of Criminology, 33, 3-4: 485-522.
Lewis, R. G., and J.R. Greene (1978) "Implementation Evaluation: A Future Direction in Program
Evaluation", Journal of Criminal Justice, 6: 167-176.
Lindsay, B.; McGillis, D. (1986). Citywide Community Crime Prevention: An Assessment of the
Seattle Program. In: Community Crime Prevention: Does it Work? Edited by D.P.
Rosenbaum, Beverly Hills, CA: Sage.

•
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Lurigio, A.J.; Rosenbaum, D.P. (1994). The Impact of Community Policing on Police Personnel:
A Review of the Literature. In: Dennis P. Rosenbaum (ed.) The Challenge of Community
Policing: Testing the Promises. Thousand Oaks, CA: Sage: 147-163.
Luigi°, A.J.; Rosenbaum, D.P. (1986). Evaluation Research in Community Crime Prevention:
A Critical Look at the Field. From: Community Crime Prevention: Does it Work?
edited by D.P. Rosenbaum, Beverly Hills. CA, Sage.
Mande, Mary J. (1993). A Qualitative Assessment of the Implementation of Community Policing
on the Eastside. Dover, DE: Delaware Statistical Analysis Center, mimeo.
Manning, P.K. (1988) Community Policing as a Drama of Control. From: Community policing:
Rhetoric and Reality, New York, Praeger.
Manning, P.K. (1984). Community Policing, American Journal of Police, Vol. 3, no. 2,
205-237.
Manning, P.K. (1977) Police Work: The Social Organization of Policing. Cambridge, MA:
MIT Press.

•

"Measuring Police Performance in Public Encounters."
Mastrofslci, S.D. (1994).
Forthcoming in Larry T. Hoover, ed., Quantifying Quality in Policing. Washington, DC:
Police Executive Research Forum.
Mastrofsld, S.D. (1983). Police Knowledge of the Patrol Beat: A Performance Measure. In:
R.R. Bennett (ed.), Police at Work: Policy Issues and Analysis. Beverley Hills, Sage, 4564.
Mastrofsld, S.D., and J.R. Greene. (1993) "Community Policing and the Rule of Law", in
Weisburd, D., and C. Uchida (eds) Police Innovation and the Control of the Police. New
York: Springer-Verlag.
Mastrofski, Stephen D. and Jeffrey B. Snipes (1992). "Some Preliminary Results of the Richmond
Community Policing Study." University Park, PA: Pennsylvania State University.
McConville, M. and Shepherd, D. (1992) Watching Police Watching Communities. London:
Routledge.
McDougall, A.K. (1992). Police, politics and community, Canadian Police College Journal,
16, (4), pp. 282-308.

•
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Abstract
A pilot project examined community attitudes toward the police and police attitudes
toward the community in a medium-sized community in Ontario containing a large
British population. Data sources included: interviews with police officials, a telephone
survey of community residents (N=54), and a written questionnaire completed by
As a style of service delivery designed to enhance
uniformed personnel (N=14).
community contact, and thus the effectiveness of the police service, the definition of
community policing is coherent. As a label espoused by the community, it is a measure
of the breadth of the "friendship" network of force personnel. As a label espoused by the
police constable, it is more a recognition of the breadth of police activity than a
commitment to a direct police/community relationship. It is concluded that indicators to
assess community orientation must rest on an equilibrium model.
McElroy, J.E.; Cosgrove, C.A.; Sadd, S. (1993) Community Policing: The CPOP in New York.
Newbury Park: Sage.
Annotation
After describing New York City's Community Patrol Officer Program (CPOP), this report
presents the evaluation methodology, findings, and recommendations.

•

•

McElroy, J.E.; Cosgrove, C.A.; Sadd, S. (1990). CPOP: the research--an evaluative study of the
New York City Community Patrol Officer Program, New York, NY: Vera Institute of
Justice, 190p.
Abstract
A study evaluates New York City's Community Patrol Officer Program (CPOP), which
attempts to put community policing into practice at the beat level. Beginning as a pilot
project in 1984, and expanding to all 75 precincts in 1989, the program gives the
individual community patrol officer (CPO) responsibility for addressing crime and
order-maintenance problems in a 16-60 block beat, which is usually patrolled on foot.
Data were collected in 1986-88 from interviews with CPOs and their supervisors, and
from observation and records of 54 CPOP beats. The most important function of the CPO
is to carry out problem solving in the beat area. CPOs were most effective in attacking
street-level drug problems, least effective with parking and traffic problems. There was
no evidence of a lasting CPOPeffect on reported burglaries or robberies or on the number
of calls for service. Community leaders reported that CPOP units contributed significantly
to improved relations between the police and the community. The core of CPOP is the
application of the problem-solving process in the context of a local community. When
done well, it produces significant benefits for the residents, improves police-community
relations, and enhances officer job satisfaction. That it can be and has been done well is
the most important evaluation finding. Recommendations envision improved training for
CPOs and supervisors, disseminating information about successful problem-solving
strategies, encouraging the involvement of a representative body of citizens in each beat,
and other measures.
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•

McElroy, J.E.; Cosgrove, C.A.; Sadd, S. (1989). Examination of the Community Patrol Officer
Program (CPOP) in New York City, California, California Commission on
Peace Officer Standards and Training, (POST), Center for Executive Development,
316p.

Annotation
A program designed to promote collaborative, problemsolving efforts between the police
and neighborhood residents in New York City was analyzed to determine its impacts and
needs for further support or modification.
McEwen, J.T.; Connors, E.F.; Cohen, M.I. (1984). Evaluation of the Differential Police Response

Field Test, Alexandria, VA, Research Management Associates.
McGahan, P. (1992). Public Awareness of Policing Initiatives, Canadian Police College
Journal, 16, 1: 24-46.

McIver, J.P. and R.G. Parks (1983). Evaluating Police Performance: Identification of Effective
and Ineffective Police Actions. in R.R. Bennett (ed.) Police at Work: Policy
Issues and Analysis. Beverley Hill, Sage, 21-44.
McIntyre, D.M., H. Goldstein and D.L. Skoler (1974). Criminal Justice in the United States.
Chicago: American Bar Foundation.
•

McKillop, S.; Vernon, J. (eds) (1991). Police and the Community in the 1990s: Conference
Proceedings, 1990, Australia, Australian Institute of Criminology, 264p.

Annotation
Community policing was the focus of a 1990 conference sponsored by the Australian
Institute of Criminology.
Mitzak, M.; Leighton, B. (eds.) (1991) Community Policing: Shaping the Future. Ottawa

and Toronto, Ministry of the Solicitor General Canada and Ministry of the Solicitor
General Ontario.
Monjardet, D. (1995). La force publique, une sociologie des polices, Paris, La Découverte

(à paraître).
Monjardet, D. (1992). Quelques conditions d'un professionnalisme discipliné. Déviance et société,
XVI, 4, pp. 399-404.
Monjardet, D. (1990). Le maintien de l'ordre: l'expérience des compagnies républicaines de
sécurité. Les Cahiers de la Sécurité Intérieure, no 1, pp. 171-192.

•
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Monjardet, D. (1985). A la recherche du travail policier. Sociologie du travail, 27, 4,
pp. 391-407.
Monjardet, D. (1984). La police quotidienne, éléments de sociologie du travail policier, Paris,
Groupe de sociologie du travail.
Monnier, E. (1987). Évaluations de l'action des pouvoirs publics, Paris, Economica.
Moore, D.B. (1992). Criminal justice and conservative government in New South Wales
(1988-1992): the significance of police reform, Police Studies, 15, (2), pp.
41-54.

•

Abs tract
A review explores police reform measures in New South Wales, AUS from 1988 to the
present. The commitment of a increasing number of officers to community policing has
produced a fundamental philosophical and strategic change in the service since 1984. The
Family Group Conference, in which the nature of the offense is discussed by the victim
and offender rather than by the coordinating police sergeant, represents a microcosm of
this. Though there has been pressure behind the scenes for officers to get on with the
business of maldng arrests and arranging Neighborhood Watch meetings, it is difficult for
a conservative government to openly oppose such cost-effective community-based
initiatives as the Family Group Conference. The conservative coalition that gained
control of state government in 1988 has favored a more punitive justice philosophy. But
the strength of the reform culture within the police service may force the elected officials
to seek more efficiency, effectiveness and positive community participation in criminal
justice.
Moore, M.H. (1992). Problem-solving and community policing, From: Modern Policing, edited
by Michael Tonry and Norval Morris, Chicago, IL: University of Chicago Press: pp.
99-158, (Crime and Justice, Volume 15.).
Abstract
A review examines the promise of problem solving and community policing as a means
to reduce and prevent crime, protect and enhance the quality of urban life, secure and
strengthen police acceptance of legal and constitutional values, and achieve heightened
accountability of the police to the communities they serve. Problem solving and
community policing are strategic concepts that seek to redefine the ends and the means
of policing. Problem-solving policing directs police attention to the problems that cause
incidents, rather than to the incidents themselves. Community policing emphasizes the
establishment of working partnerships between police and communities to reduce crime
and enhance security. The prevalent professionalization model has failed to control or
prevent crime, or to make policing a profession. Further, it has fostered an unhealthy
separation between the police and the communities they serve. Though adoption of these
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new organizational strategies presents risks of politicization, of diminished crime-fighting
effectiveness and of enhanced police powers, possible gains in strengthened and safer
communities make the risks worth taking.
Moore, M.H., (1990). Police Leadership: The impossible dream? In: C.E. Hargrove & J.C.
Lawrence: University
Glidewell (eds), Impossible jobs in public management.
Press of Kansas.
Moore, M.H., and D.W. Stephens. (1991) Beyond Command and Control: The Strategic
Management of Police Departments. Washington, D.C.: Police Executive Research Forum.
More, H.W. (1992). Police and the Community: A Joint Response to the Crime Problem, From:
Special Topics in Policing, pp. 1-30, Cincinnati, Anderson Publishing Company.
Annotation
Community policing embodies operational and managerial philosophies that directly
benefit the law enforcement organization and the community.
Morgan, R. and T. Newburn (1994). Radically Rethinldng Policing, New Law Journal, Vol. 144,
issue 6659, August 5, 1092-1093.

•

•

Morgan, R.; Smith, D.J. (eds.) (1989). Coming to terms with policing:
Policy, London and New York: Routledge, 265p.

Perspectives on

Abstract
An anthology includes 12 reports of recent research on British policing undertaken outside
the U.K. Home Office. The papers were originally presented at a 1988 conference at
Oxford. Topics include the legitimate boundaries of privatization, the role of police in
crime prevention, how to measure police effectiveness, police discretion and race
relations, and forms of accountability. Chapters include: "Policing priorities on the
ground" by Joanna Shapland and Dick Hobbs; "Good practice and evaluating policing"
by Christine Horton; "Constraints on the practice of community policing" by Nigel
Fielding and others; "Focused policing" by Mike Chatterton and Mike Rogers; "Crime
prevention delivery: the work of crime prevention officers" by Linda Harvey and others;
"An evaluation of Human Awareness Training" by Ray Bull and Peter Horncastle;
"Policing racism" by Geoffrey Pearson and others; "The neighborhood watch experiments"
by Trevor Bennett; "Interrogating in a legal framework" by Barrie Irving and Ian
McKenzie; "Patterns and profiles of complaints against the police" by Mike Maguire and
Claire Corbett; "Where the buck stops: chief constables' views on police accountability"
by Robert Reiner; '''Policing by consent': legitimating the doctrine" by Rod Morgan; and
"Conclusions: developing themes in police research" by the editors.
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Mouhanna, C. (1991). Étude sur l'expérience d'îlotage à Roubaix, Paris, Institut des Hautes
Études de la Sécurité Intérieure, 123p.
Muir, W.K. (1977). Police: Streetcorner politicians. Chicago, University of Chicago Press.
Murphy, C. (1993a). The Development, Impact and Implications of Community Policing in
Canada. in J. Chacko and S.E. Nancoo (eds.). Community Policing in Canada.
Toronto: Canadian Scholar's Press, 13-26.
Murphy, C. (1993b). Community problems: Problem Communities and Community Policing in
Toronto. in J. Chacko and S.E. Nancoo (eds.). Community Policing in Canada.
Toronto: Canadian Scholar's Press, 193-210.
Murphy, C. (1993c) "Thinlcing Critically About Police Resources", in A. N. Doob (ed) Thinking
About Police Resources. Toronto: Centre of Criminology, University of Toronto, pp. 3569.
Murphy, C. (1990) The modernization of Traditional Small Town Policing in Canada:
Causes and consequences. Dalhousie, Atlantic Institute of Criminology,
Unpublished paper.

•

Murphy, C. (1988a). Community problems, problem communities, and community policing in
Toronto, Journal of Research in Crime and Delinquency, 25, (4), pp. 392-410.
Abstract
Six propositions derived from the community policing model are examined in light of
findings from a 1984 evaluation of the community policing project initiated in Toronto,
CAN in 1982. Data sources included a telephone survey of 2 selected Toronto
communities (N=909) and of police officers (N=123) serving them, and a representative
sample of metropolitan Toronto (N=466). The community policing model appears to need
further conceptualization and empirical elaboration, despite its apparent popularity. Rather
than replacing or opposing conventional policing, it may be more accurate to suggest that
community policing is a modification or reformulation of the traditional model. The
Toronto project demonstrates that concepts such as community, public order and
community consensus are difficult to define and operationalize. More links are needed
between the developing body of applied research and evaluation studies and the
conceptual models that guide the research and experimentation.
Murphy, C. (1988b) The development, Impact and Implications of Community Policing
in Canada. From: Community Policing: rhetoric and Reality, New York,
Praeger.

or
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Murphy, C. (1985) The social and Formal Organization of Small Town Policing: A
Comparative Analysis of RCMP and Municipal Policing. Ph.D dissertation, University of
Toronto.
Murphy, C.; Lome, D. (eds.) (1987) Community-based Policing in the 198s: Conference
Proceedings. Canadian Police College and Programs Branch. Ottawa, Ministry of
the Solicitor Gereral of Canada.
Murphy, C.; Muir, G. (1985). Community-Based Policing: A Review of the Critical Issues.
Ottawa, Solicitor General of Canada.
Murphy, C. & de Verteuil, J. (1986). Metropolitan Toronto community policing survey. Ottawa:
Ministry of Solicitor General of Canada.
National Center for Community Policing (1993). Basic Issues in Training: A Foundation for
Community Policing, Rockville, MD, National Institute of Justice/ National
Criminal Justice, 18p.

•

Annotation
This paper focuses primarily on the changes in internal training procedures and content
that can assist police managers in the provision of a smooth and effective transition to
community policing, in ways that allow everyone in the department to make full use of
this approach.
Normandeau, A. (1993). Community Policing in Canada: A Review of Some Recent Studies,
American Journal of Police, 12, 1: 57-73.
Normandeau, A.; Leighton, B. (1990). Vision of the Future of Policing in Canada. Ottawa,
Ministry of the Solicitor General Canada.
Odubekun-Lola-E, et. al. (1993). The Vera Institute atlas of crime and justice in New York City,
New York, NY: Vera Institute of Justice, 66 p.
Abstract:
Maps and charts display official New York City crime and justice data within relatively
small geographic areas: 59 community districts, 75 police precincts, 179 zip codes, and
2,216 census tracts. Also displayed are police deployments across 1,311 beats created in
1992 for the city's community policing strategy. Social indicators, such as unemployment,
are displayed by neighborhoods, as are locations of relevant social service agencies. Part
1 examines crime trends. Topics include: crime in context; types of crime; crime over
time; assault and the limits of officials statistics; disorder and crime; murder and guns;
and gentrification and crime. Part 2 examines justice system data. Topics include: victim

•
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services and compensation; policing; arrest; drugs; city jails; prosecution; trial by jury;
judges; community corrections; parole; juvenile justice; and costs.

Oettrneier, T.N.; Bieck, W.H. (Date Unknown). Developing a Policing Style for Neighborhood
Oriented Policing, Washington, DC, Police Foundation, 46p.
Annotation
Neighborhood Oriented Policing (NOP) is a concept which seeks to define and describe
a philosophy which guides and directs the delivery of police services throughout the City
of Houston.
Oliver, W.M. (1992). Community Policing Defined, Law and Order, V 40, N 8, pp. 46, 56-58,
National Institute of Justice/ National Criminal Justice.
Annotation
Community-oriented policing has three integral components: neighborhood-oriented
policing, problemsolving policing, and strategic policing.
Ostrom, E. (1973). On the meaning and measurement of output and efficiency in the provision
of urban police services. Journal of Criminal Justice, Vol. 1, pp.93-112.
Parrish, A.S. (1983). Community Policing: The Derby East Police Scheme, FBI Law Enforcement
Bulletin, 52, 8: 1-7.
Pate, A.M., (1989). Community-oriented policing in Baltimore. In: D.J. Kennedy (ed.), Police
and Policing: Contemporary Issues, New-York: Praeger, (pp. 112-135).
Pate, A. M. (1986). "Experimenting with Foot Patrol: The Newark Experience." In
D.P. Rosenbaum (ed.), Community Crime Prevention: Does it Work? Beverely Hills, CA:
Sage. pp. 137-56.
Pate, A.M.; Annan, S.O. (1989). Baltimore Community Policing Experiment, Part 1 -- Technical
Report and Part 2 -- Appendixes, Rockville, MD, National Institute of Justice/
National Criminal Justice, 497p.
Annotation
This report evaluates an effort by the Baltimore Police Department to implement two
types of community policing -- foot patrol and ombudsman policing -- in an attempt to
bridge the distance between citizens and the police.
Pate, A.M.; Annan, S.O. (1989). Baltimore Community Policing Experiment: Summary Report,
Rockville, MD, National Institute of Justice/ National Criminal Justice, 14p.

•
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Annotation
The Baltimore Police Department implemented two community policing strategies for one
year: foot patrol and "ombudsman policing," in which officers worked with community
residents on identifying the most serious crime problems in the area and devising means
of addressing those problems.
Pate, A.; Ferrara, A.; Kelling, G.L. (1981) The Newark foot patrol experiment. Washington,
DC, Police Poundation.
Pate, A.M.; Shtull, P. (1993). Community Policing Grows in Brooldyn: The New York City
Police Department's Model Precinct Project. Washington, DC: Police Foundation, mimeo.
Pate, A.M., W. G. Skogan, M.A. Wycoff, and L. W. Sherman. (1985) Reducing the 'Signs of
Crime': The Newark Experience - Executive Summary. Washington, D.C.: Police
Foundation.
Pate, A.M., Wycoff, W.G.; Skogan, M.A.; Sherman L.W. (1986) Reducing Fear of Crime in
Houston and Newark: A Summary Report, Washington, DC: Police Foundation.

Pawson, R.; Tilly, N. (1994). What Works in Evaluation Research?, British Journal of
Criminology, Vol. 34, No. 3, 291-306.

•

Peak, K.; Bradshaw, R.V.; Glensor, R.W. (1992). Improving Citizen Perceptions of the Police:
Back to the Basics With a Community Policing Strategy, Journal of Criminal Justice, 20,

1: 25-40.
Pelfrey, W.V. (1992). Convergence of crime prevention, new policing approaches, and
private security: crime analysis, Security Journal, 3, (4), pp. 215-218.
Abstract
An essay and review points out the opportunities for loss prevention inherent in
community-oriented policing, and describes the usefulness of crime analysis. Formal
crime analysis includes 5 steps: collection of data; collation of data; analysis of data;
dissemination of information; and feedback and evaluation. Analysis refers to the
identification of patterns, perpetrators, and trends—information that can be used to harden
targets, prevent crime, or assess risks. The 2 primary types of pattern analysis are
geographical or location concentrations, and similar offense patterns. Another important
aspect of the analysis process is the identification of crime trends. Crime analysis can
alert security to the need for additional measures at particular locations, or the training
of employees. Another, less obvious, application of crime analysis is its use as a shield
to liability.
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Percy, S.L. (1980). "Response Time and Citizen Evaluation of Police," Journal of Police Science
and Administration. 8(1): 75-86.
Poister, T.H. and J.C. McDavid (1978). "Victims' Evaluations of Police Performance." Journal
of Criminal Justice. 6: 133-149.
Philadelphia Police Study Task Force (1987). Philadelphia and its Police: Toward a New
Partnership, Philadelphia: Philadelphia Police Department.
Pingitore, M.; Reyes, L.M.; Waxman, L.D. (1992). On the Front Lines: Case Studies of Policing
in America's Cities, National Institute of Justice/ National Criminal Justice, 55p.
Annotation
The 12 policing programs presented in this volume should be helpful to U.S. mayors who
are loolcing for fresh approaches that can be used by their police departments to deal with
crime.
Police Executive Research Forum (1981). Survey of police operational and administrative
practices. Washington D.C., The Forum.
Police Foundation (1981). The Newark Foot Patrol Experiment.
Foundation.

Washington, DC, Police

Police Foundation/Policy Studies Institute (1994). Independent Committee of Inquiry into the
Roles and REsponsibilities of the Police. London, Police Foundation/Policy Studies
Institute.
Portland, Bureau of Police, (1990). Community Policing Transition Plan, Rockville, MD, National
Institute of Justice/ National Criminal Justice, 88p.
Annotation
Two resolutions passed by the Portland, Oregon City Council called for the
implementation of community policing over a 5-year period as the operational philosophy
of the entire Bureau of Police. This transitional plan outlines the initial steps of the
process, setting in motion a community-driven process to create a new, dynamic
organization.
Reiner, R. (1994a). Policing and the Police. In: M. Maguire, R. Morgan and R. Reiner (eds.).
The Oxford Handbook of Criminology. Oxford: Clarendon Press, 705-772.
Reiner, R. (1994b). "What Should the Police Be Doing?" Policing 10:3, 151-7.
Reiner, R. (1992) The Politics of the Police. 2nd ed. Hemel Hempstead: Harvester Wheatsheaf.
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Reiner, R. (1991) Chief Constables: Bobbies, bosses or bureaucrats. Oxford: Oxford University
Press.
Reiner, R. and S. Spencer (1993) eds. Accountable Policing; Effectiveness, Empowerment and
Equity (London: Institute for Public Policy Research).
Reiss, A.J., Jr. (1992). Police Organization in the Twentieth Century. From: Modern Policing,
Volume 15, 1992, P 51-97, Michael Tonry, Norval Morris, eds. Chicago, University of
Chicago Press.
Annotation
An attempt is made to characterize the major ways in which policing changed during the
20th century, yet maintained continuity with the past structures and forms.
Reiss, A.J., Jr. (1985). Policing a City's Central District: The Oakland Story. Washington,
DC, Government Printing Office.
Reiss, A.J., Jr. (1982). How Serious is Serious Crime. Vanderbilt Law Review 35 (April):
541-585.
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Riechers, L.M.; Roberg, R.R. (1990). Community policing: a critical review of underlying
assumptions, Journal of Police Science and Administration, 17, (2), pp. 105-114.
Abstract
An essay and review considers the viability of the community policing approach in
contemporary policing. If community policing is to have any chance at success, it must
be strongly supported by police management. An infusion of creative police chiefs and
middle-level managers who support democratic ideals and management practices is
essential to this success. Also needed is the commitment to hiring quality personnel who
can handle the increased responsibilities required by community policing, including the
ability to identify and analyze problems, develop plans for action, and evaluate program
effectiveness. Police leaders should also recognize that the community approach has the
potential to be enriching and rewarding for patrol officers as well. Assuming these
changes do occur, community policing still has a long way to go. The most important
issues--police accountability, political neutrality, the use of the police as a form of
informal social control--must still be decided.
Rizkalla, S.; Archambault, S.; Cartier, B. (1991). La prévention communautaire du crime, un
programme novateur, Revue canadienne de criminologie, vol. 33, no 3-4, pp. 421434.
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Résumé
Les AA. étudient l'évaluation par la Société de criminologie du Québec, du programme
de prévention communautaire de la délinquance de la Communauté urbaine de Montréal;
ils font ressortir les principaux résultats de cette évaluation, lesquels ont été recueillis à
l'aide d'entrevues et de questionnaires provenant de trois sources différentes: des policiers
qui interviennent en vertu du programme, des citoyens impliqués dans le programme et
enfin des policiers non impliqués. Si le succès de l'approche communautaire ne fait pas
de doute il ressort de cette étude que le programme ne fait pas l'unanimité chez les
intervenants potentiels.
Rosenbaum, D.P. (1993) Civil liberties and agressive enforcement: Balancing the rights of
individuals and society in the drug war. From: Drugs and the Community, A.C. Davis,
A.J. Lurigio and D.P. Rosenbaum, eds., Springfield, EL Charles C. Thomas.
Rosenbaum, D.P. (1993 (ed.). The Challenge of Community policing: Testing the Promises.
Thousand Oaks: Sage.
Rosenbaum, D.P. (1988). "Community Crime Prevention: A Review and Synthesis of the
Literature." Justice Quarterly, 5: 323-395.
Rosenbaum, D.P. (1987). The Theory and Research Behind Neighborhood Watch: Is It a
Sound Fear and Crime Reduction Strategy? Crime and Delinquency, 33, 1.
Rosenbaum, D.P. (ed.) (1986). Community Crime Prevention: Does it Work? Beverly Hills,
CA: Sage.
Rosenbaum, D.P., & Heath. L. (1990). "The Psycho-logic' of Fear Reduction and Crime
Prevention Programs." In J. Edwards, E. Posavac, S. Tindel, F. Bryant, & L. Heath (eds.)
Applied Social Psychology Annual, Vol. 9, pp. 221-247. New York: Plenum.
Rosenbaum, D.P.; Hermandez, E. ; Daughtry, S. Jr (1991) Crime prevention, fear reduction,
and the community. From: W.A. Geller (Ed) Local government police management,
Washington, D.C., International City Management Association, pp.96-130.
Rosenbaum, D.P.; Lewis, D.A.; Grant, J.A. (1986). Neighborhood-Based Crime Prevention:
Assessing the Efficacy of Community Organizing in Chicago. From: Community
Crime Prevention: Does it Work? Edited by D.P. Rosenbaum, Beverly Hills, CA:
Sage.
Rosenbaum, D.P.; Lewis, D.A.; Grant, J.A. (1985). The Impact of Community Crime
Prevention Programs in Chicago: Can Neighborhood Organizations Make a
Difference? Final Report, Vol. I to the Ford Foundation, Evanston, IL: Northwestern
University, Center for Urban Affairs and Policy Research.
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Rosenbaum, D.P.; Lurigio, A.J. (in Press) Fighting Back: two sides of citizen reaction to
crime. Pacific Grove, CA: WadsWorth.
Rosenbaum, D.P. and A.J. Lurigio (1994). "An Inside Look at Community Policing Reform:
Definitions, Organization Changes and Evaluation Findings." Crime and Delinquency.
40: 299-314.
Rosenbaum, D.P. & Wilkinson, D.L. (in press). The impact of community policing on police
personnel: A quasi-experimental test in two cities. Crime and Delinquency.
Rosenbaum, D.P.; Wilkinson, D.L. (1993) Aurora-Joliet neighborhood-oriented policing and
problem solving demonstration project: impact on police personnel and community
residents: Vol 2. Draft final report. Chicago, Center for research in Law and
Justice.
Rosenbaum, D.P.; Yeh, Sandy; Wilkinson, D.L. (1994). Community Policing in Aurora:
Impact on Police Personnel and Community Residents. Chicago: Center for Research
in Law and Justice, University of Illinois at Chicago, mimeo.
Royal Canadian Mounted Police (1989) Strategic Overview and Plan. Ottawa, Corporate
Services Directorate, Strategic Planning and Corporate Policy Branch.
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Sadd, S.; Grinc, R. (1994). Issues in Community Policing: Problems in the Implementation
of Eight Innovative Neighborhood-Oriented Policing Programs. New York: Vera
Institute of Justice, mimeo.
Sadd, S.; Grinc, R. (1993a) Innovative neigborhood oriented policing: Description of
programs in eight cities. New York, Vera Institute of Justice.
Sadd, S.; Grinc, R. (1993b) Issues in community policing: An evaluation of eight innovative
neighborhood oriented policing projects. New York, Vera Institute of Justice.
Sadd, S.; Grinc, R. (1993c). Innovative Neighborhood Oriented Policing: An Evaluation of
Community Policing Program in Eight Cities. In: D. P. Rosenbaum (ed.), The
Challenge of Community policing: Testing the Promises. Thousand Oaks: Sage
Pub., 27-52.
Scarman, L.G. (1986). The Scarman report: The
London, Penguin.

Brixton disorders

10-12 April 1981.

Scarman, L.G. (1981). The Brixton Disorders Cmnd.8427 (London:HMSO).
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Schwartz, A.I. & Clarren, S.N. (1977) The Cincinnati Team Policing Experiment: A
Summary Report, Washington, DC:The Urban Institute and Police Foundation.
Shaw, J.W. (1994). Community Policing Against Crime: Violence and Firearms. College
Park, MD: University of Maryland, dissertation.
Sheehy, P. (1993). Report of Inquiry Into Police Responsibilities and Rewards Cm.2280.I and
2280.11 (London:HMSO).
Sherman, L.W. (1994). "Community Policing Research and Evaluation: A Concept
Paper for the National Institute of Justice." University of Maryland and Indianapolis
Police Department.
Sherman, L.W. (1993) "Why Crime Control is Not Reactionary", in Weisburd, D., and C.
Uchida (eds) Police Innovation and the Control of the Police. New York: SpringerVerlag.
Sherman, L. W. (1986). Policing Communities. What Works? From A.J. Reiss and M. Tonry
(eds.), Communities and Crime, Crime and Justice: A Review of Research, vol. 8,
Chicago: The University of Chicago Press, 343-386.
Sherman, L., P.R. Gatlin and M.E. Buerger (1989). "Hot Spots of Predatory Crime: Routine
Activites and the Criminology of Place." Criminology. 27(1): 27-55.
Sherman, L.W., C.H. Milton and T.V. Kelly (1973). Team Policing: Seven Case Studies.
Washington, D.C. : Police Foundation.
Short, C. (1983). Community Policing: Beyond Slogans. In: T. Bennet (ed.) The Future of
Policing, Cambridge, U.K.: University of Cambridge Institute of Criminology.
Sinclair, Ian and Clive Miller (1984). Measures of police effectiveness and efficiency.
London: Home Office, Research and planning unit.
Skogan, W. (forthcoming). Community Policing in the U.S.. In: J.P. Brodeur (ed.),
Comparisons in Policing: an International Perspective. London: Avebury.
Skogan, W. (1994). The Impact of Community Policing on Neighborhood Residents. In: D.P.
Rosenbaum (ed.), The Challenge of Community Policing: Testing the Promises.
Thousand Oaks: Sage Pub., 167-181.
Skogan, W.G. (1990). Disorder and Decline: Crime and the Spiral of Decay in America's
Neighborhoods. New York: Free Press.
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Skogan, W.G. (1987). The Impact of Victimization on Fear. Crime and Delinquency, 33,1.
Skogan, W.G. (1979). Community Crime Prevention Program -- Measurement Issues in
Evaluation. From: How Well Does it Work, Washington, DC: Government Printing
Office.
Skogan, W. (1978). "Consumption of Police and Law Enforcement Policy." Policy Studies
Journal. 7: 469-479
Skogan, W.G. (1977a). Public Policy and the Fear of Crime in Large American Cities, From:
Public Law and Public Policy, edited by J.A. Gardiner, New York, Praeger.
Skogan, W.G. (1977b). The Promise of Policing: Evaluating the Performance, Productivity,
and Potential of Local Law Enforcement. Paper presented at Workshop on Policy
Analysis in State and Local Government, Stony Brook, State University of New
York.
Skogan, W.G.; Maxfield, M.G. (1981). Coping with Crime: Individual and Neighborhood
Reactions, Beverly Hills, CA: Sage.
Skolnick, J.H.; Bayley, D.H. (1989). Community policing: Issues and practices around the
world. Washington, DC; National Institute of Justice.
Skolnick, J.H.; Bayley, D.H. (1988). Theme and Variation in Community Policing. In: M.
Tonry and N. Morris (eds.), Crime and Justice: A Review of Research, Vol. 10,
Chicago: University of Chicago Press, 1-38.
Skolnick, J.H.; Bayley, D.H. (1986). The New Blue Line: Police Innovation in Six American
Cities. New York: The Free Press.
Abstract
A 1984-1985 study assesses innovative policing strategies in 6 urban U.S. police
departments. Results indicate that a social reconstruction of policing has begun,
altering both organizational structure and street performance, under administrative
leadershipand values that emphasize community policing. A common feature is
administrative restraint of the use of force. The key to successful change in each case
is strong leadership by the chief of police. Santa Ana, CA, integrates team policing
with civilianization. Uniformed but unarmed non-sworn police service officers (PS0s)
perform most service delivery duties, including initial crime reports and traffic
accident investigations, at a 40% cost savings. Community mobilization, substations
and foot patrols, and targeted responses to special problems supplement regular patrol.
Detroit, MI, with sharply limited resources, deemphasizes reactive policing in favor
of intensive community mobilization for self-defense. The crime prevention section
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is administered directly from the chiefs office; 52 mini-stations were detached from
911 responses and converted to crime prevention bases, actively stimulating
community involvement. Mini-stations and precincts operate complementarily, but
often coordination between proactive and reactive components is lacldng. Precinct
requests for enhanced manpower, union opposition to exemption from seniority, and
inconclusive evaluation data are continuing problems. After scandals in the 1970s, the
Houston, TX police changed in both policies and values, particularly in relation to
minority communities. The directed area responsibility team (DART) attempts to make
reactive patrol more proactive, increasing the utilization of unstructured patrol time.
Decentralized planning and administration are emphasized, with 4 area command
stations and 5 storefront community police stations; participative management includes
both patrol officers and citizens. DART goals do not appear to have radically altered
patroling, but closer interaction with detectives has emerged from decentralization.
Storefront stations are popular, but overall evaluation data are inconclusive. More
authoritarian and quasi-military than the other departments, Denver, CO exemplifies
the American standard of reliance upon reactive patroling. Decentralization involves
only patrol commands: senior officials work to shape behavior generally, not just in
a few elite units. Operational crime analysis informs directed patrol. Mobile units
move foot-beats into selected areas; motorcycle teams are directed at
order-maintenance problems. The number of patrol beats has been increased, using
single-officer cars to intensify coverage. In Oakland, CA a "beat health" program
attempts to encourage patrol officers to embrace proactive crime prevention
responsibilities. A downtown renewal project, in partnership with local businesses,
incorporates foot patrol and a Report Incidents Directly (RID) program for reporting
low-level incidents. A task force concentrates on drug dealing. Racial tensions still
create problems, although major strides have been made since the violence of the
1960s. Newark, NJ has overcome resource limitations by aggressive and innovative
tactics. A truancy task force rounds up truant youngsters from the streets. Sweep
operations and roadblocks maintain a visible, symbolic presence; storefront stations
(integrated with precinct operations), and periodic bus inspections, do the same in a
less controversial manner. Findings indicate that civilianization enhances
community-oriented policing, and that community mobilization is the key variable
intervening between civilianization and crime prevention success.
Sparrow, M.K.; Moore, M.H.; Kennedy, D.M. (1990). Beyond 911: a New Era for Policing.
New York: Basic Books.
Sparrow, M. K. (1988). Implementing Community Policing. Perspectives in Policing.
Washington D.C. : U.S. Department of Justice, Office of Justice Program, National
Institute of Justice, No. 9.
Spelman, W.; Brown, D.K. (1984). Calling the Police: Citizen Reporting of Serious Crime,
Washington, DC, Governement Printing Office.
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Spelman, W. (1983). Reactions to Crime in Atlanta and Chicago: A Policy-Oriented
Reanalysis . Final report to the National Institute of Justice, Cambridge: Harvard Law
School.
Spickenhever, H.L.P. (1983). Foot Patrol and Crime Prevention Instruction in Amsterdam
(Osdorp). The Hague, Netherlands: Research and Documentation Centre of the
Ministry of Justice.
Spielberger, C.D.; Ward, J.C.; Spaulding, H.C. (1979). A Model for the Selection of Law
Enforcement Officers. In: C.D. Spielberger (ed.), Police Selection and Evaluation.
New York: Praeger.
Stephens, M. and S. Becker (1994) eds. Police Force, Police Service. London: Macmillan.
Strandberg, K.W. (1992). Community Policing: Is It Worldng? Law Enforcement Technology,
V 19, N 10, P 34-35, 70-72.
Annotation
Interviews with law enforcement personnel in several jurisdictions revealed strong
support for community policing and optimism about its future, with mixed views
regarding whether it costs the same or more than other alternatives.
Taft, Philip B. Jr. (1986). Fighting Fear - The Baltimore Country COPE Project. Washington
DC: Police Executive Research Forum.

11,

Thornton, R.Y.; Endo, K. (1992). Preventing Crime in America and Japan: A Composite
Study, New York, M.E. Sharp, 228p.
Annotation
Material was collected during 48 months of study and field research in the United
States and Japan as a basis for this cross-cultural comparison of crime- and
delinquency- prevention methods and strategies.
Thurman, Q.C.; Giacomazzi, A. (1994). Cops and ICids Revisited: Comparisons of a 1993
COP Demonstration Project with Program Data From 1992. Paper presented to the
Academy of Criminal Justice Sciences in Chicago.
Tien, J.M. (1990). Program evaluation: A system and model-based approach. In: A.P.Sage
(ed.) Concise encyclopedia of information processing in systems and organizations
pp.382-388.
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Tien, LM.; Simon, LW.; Larson, R.C. (1977). An Evaluation Report of an Alternative
Approach in Police Patrol: The Wilmington Split Force Experiment, Cambridge, MA,
Public Systems Evaluation Inc.
Tien, LM.; Rich, T.F. (1994). The Hartford COMPASS Program: Experiences with a Weed
and Seed-Related Program. In: Dennis P. Rosenbaum (ed.) The Challenge of
Community Policing: Testing the Promises. Thousand Oaks, CA: Sage: 192-206.
Toch, H.; Grant, J.D. (1991). Police as Problem Solvers, New York: Plenum.
Tornatzky, L.G.; Wisenbaker, LM.; Green, ILL.; Logan, G.W.; Pachon, H.P.; Schweitzer,
J.H.; Tenbrunsel, T.W. (1978). The Detroit Mini-Station Program: An Evaluation,
Journal of Police Science and Administration, 6, 2: 232-240.
Tortensson, M. (1990). Work of the Police in the Urban Environment, From: Crime and
Measures Against Crime in the City, Stockholm, Sweden, National Council for
Crime Prevention, pp. 161-177.
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Annotation
Problem-oriented policing is discussed in terms of several models used for analyzing
and planning this approach to police work, the results of international research on the
comparative effectiveness of various forrns of policing, and recent research on police
work and police discretion in different districts.
Travis, A. (1994) "Police line up duties to be discarded", The Guardian, 11 July.
Trojanowicz, R.T. (1986) "Evaluating a Neighborhood Foot Patrol Program: The Flint,
Michigan Project", in D.P. Rosenbaum (ed) Community Crime Prevention: Does it
Work? Beverly Hills, CA; Sage.
Trojanowicz, R.T. (1983) "An Evaluation of the Neighborhood Foot Patrol Program: The
Flint, Michigan Project". Journal of Police Science and Administration, 11,4: pp. 410419.
Trojanowicz, R.C. (1982). An Evaluation of the Neighborhood Foot Patrol Program in Flint,
Michigan, East Lansing, MI, Michigan State University.
Trojanowicz, R.; Banas, D.W. (1985a). Perceptions of Safety: A Comparison of Foot Patrol
Versus Motor Patrol Officers. East Lansing, MI: Michigan State University.
Trojanowicz, R.; Banas, D.W. (1985b). The Impact of Foot Patrol on Black and White
Perceptions of Policing. East Lansing, MI: Michigan State University.
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Trojanowicz, R.; Banas, D.W. (1985c). Job Satisfaction: A Comparison of Foot Patrol Versus
Motor Patrol Officers. East Lansing, MI: Michigan State University.
Trojanowicz, R.; Bucqueroux, B. (1992). Toward development of meaningful and effective
performance evaluations, Community Policing series no. 22, East Lansing, MI:
National Center for Community Policing, Michigan State University, 40p.,
Abstract
A handbook discusses how to assess the performance of community policing
departments, and of individual community officers. Included are a sample job
description, a management-by-objective work plan, and a community officer
significant incident log.
Trojanowicz, R.; Bucqueroux, B. (1990). Community Policing: A Contempormy Perspective,
Cincinnati, Anderson Publishing Company, 479p.
Annotation
Intended for government policymakers, administrators, community leaders, and
concerned citizens, this book attempts to start a dialogue about community policing
and to help police contend with the exciting and daunting challenge posed by this new
approach.

4111>

Uchida, C.D.; Forst, B.; Annan, S.O. (1992). Modern policing and the control of illegal drugs:
Testing new strategies in two American cities, Washington, DC: U.S. National
Institute of Justice, 61p.
Abstract
A study evaluates police attempts to control street-level drug trafficking in Oaldand,
CA and Birmingham, AL. In Oakland, a city whose drug problems are very severe,
specially trained officers engaged in undercover buy-and-bust operations, aggressive
patrol and motor vehicle stops. As part of the evaluation, the department also
reluctantly agreed to try a door-to-door approach to enlist residents in the fight against
drugs. In Birmingham, a city with a moderate drug problem, police used buy-busts
and "sting" operations as well as a community-oriented policing program in 1
precinct. Data were obtained from direct observation, official reports, interviews and
newspaper articles. In Oakland, the activities of the Special Drug Unit led to a virtual
halt in drug trafficldng in 1 beat and a noticeable reduction in the other experimental
was positive.
beat area. More important, citizen reaction to these efforts
Implementation of the community-oriented aspect of the program was less than
expected but still showed positive results. Residents perceived that property crime had
declined, and satisfaction with police services increased. In Birmingham, drug
trafficking was not noticeably reduced in the target areas, but door-to-door contacts
in one community and establishment of a police substation in another neighborhood
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had a signific an t impact on citizen perceptions of property crimes, police services,
quality of life and safety. In both cities, the adoption of community policing was far
from complete, and resembled more traditional police-community relations programs.
It is recommended that: (1) Carefully supervised special narcotics units should use
high-visibility patrol and buy-busts in areas where street-level drug trafficldng is
prevalent. (2) Police substations should be established to bring the police closer to
neighborhoods with high levels of drug activity. (3) Door-to-door contacts should be
conducted in troubled areas so that officers can be visible to residents and supportive
of them. (4) Community policing should be tested and evaluated further, with a
stronger commitment by police to the view that the community is a partner in
controlling crime and drug trafficking.
Uchida, C.D.; Graham, M.G. (1992). Searching for Answers: Annual Evaluation Report on
Drugs and Crime: 1991, Rockville, MD, National Institute of Justice/ National
Criminal Justice, 134p.
Annotation
This report explains what is worlcing and what else can be done to enable police
prosecutors, judges, corrections officials, and political leaders to stem the tide of drug
trafficking, drug abuse, and violent crime.

•

United States. Department of Justice. Bureau of Justice Assistance (1993). Problem-oriented
Drug Enforcement. A Community-based Approach for Effective Policing, Washington,
DC, Bureau of Justice Assistance, 75p.
Vernon, R.L.; Lasley, J.P. (1992). Police/Citizen Partnerships in the Inner City, FBI Law
Enforcement Bulletin, V 61, N 5, pp. 18-22
Annotation
This article presents the results of an experiment in community-based policing by the
Los Angeles Police Department and reports on the formation of positive police/citizen
partnerships within socially deprived minority neighborhoods.
Waddington, P.A. (1989). Neighbourhood Policing: The Light That Failed? Police, V 21, N
11, pp. 36-39.
Annotation
The evaluation of the Notting Hill (England) neighborhood policing experiment does
not reveal a failed concept but rather presents lessons on factors that affect the success
of policing innovations.
Walker, C.R. (1987). The community police station: Developing a model. Canadian Police
College Journal, 11(4), 273-318.
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Walker, C.R.; Walker, S.G. (1990). Citizen and the Police: A Partnership in Crime
Prevention, Canadian Journal of Criminology, V 32, N 1, pp. 125-135
Annotation
This article describes the development and operation of the Victoria Police
Department's (Canada) innovative system of comniunity police stations (Co.P.S.),
together with a discussion of citizens' roles in the program.
Walker, C.R., & Walker, S. G. (1989). The Victoria Community Police Stations: An
Exercise in Innovation. Ottawa: Canadian Police College.
Walker, S. (1993). Does anyone remember team policing? Lessons of the team policing
experience for community policing, American Journal of Police, 12, (4), pp. 33-55.
Abstract
An essay and review describes the potentially valuable lessons to be learned by
today's community policing advocates from the team policing experiments of the
1970s. Team policing represented an attempt to refashion the organization and
delivery of police services. Common goals of team and community policing are:
neighborhood focus, decentralized decision making, community input and the forging
of a new police role. Major obstacles that team policing faced, and that are relevant
to community poliging, include: opposition from middle management; trial by peers;
problems with dispatching technology; unclear definition of goals; danger of goal
displacement; conflicting demands of control and autonomy; and hazards of inflated
expectations. A rich source of knowledge for organizations pursuing community
policing is the body of evaluation literature on the team policing experience.
Walker, S. (1983). The Police in America. New York: McGraw Hill.
Walker, S. (1977) A Critical Histoty of Police Reform: The Emergence of Professionalism.
Lexington, MA: Lexington Books.
Walker S.G.; Walker, C.R.; McDavid, J.C. (1993). Program Impacts: The Victoria
Community Police Stations: a Three-Year Evaluation. In: J. Chacko and S.E. Nancoo
(eds.). Community Policing in Canada. Toronto: Canadian Scholars' Press, 333-346.
Walker, S.G.; Walker, C.R.; McDavid, J.C. (1992). The Victoria police stations: a three-year
e;raluation, Ottawa, Canadian Police College, 107p.
Abstract
A study (1988-1990) evaluates the first 3 years of the Victoria (CAN) Police
Departrnent's Community Police Station (CoPS) program. CoPS sought to reduce
crime and fear of crime by increasing: community access to police services,
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community involvement in developing and delivering crime prevention programs,
program delivery and services to the elderly and school-aged children, and the
reporting of intelligence information. Evaluative data were analyzed from surveys of
residents and police personnel, police records and field observation. CoPS has had
an impact on the delivery of police services to the community, but it failed to meet
the majority of its stated objectives. Citizens and police envision a role for the
program, but they recognize that certain changes are imperative. CoPS does not
reflect a true community policing philosophy. There is a gap between CoPS officers
and operations staff. Some sworn and volunteer staff lack initial and in-service
training. Staff do not all understand how the program can mutually support both
reactive and proactive ideologies. Fourteen recommendations are outlined.
Walsh, W.F.; Donovan, E.J. (1989). Private security and community policing: evaluation and
comment, Journal of Criminal Justice, 17, (3), pp. 187-197.

•

Abstract
A study assesses the crime prevention effectiveness in 1984-1985 of a private police
department covering Starrett City, a Brooklyn, NY housing complex that has a low
crime rate but is located within a high-crime area. Data were gathered from records
of the Starrett City security department and the New York City Police Department
(NYCPD), as well as from a survey of community residents, interviews with members
of the Starrett City business community and NYCPD personnel, and field
observations. Private policing can be an effective crime prevention factor. Its
effectiveness is a function of the departrnenes highly visible, proactive,
community-oriented crime prevention patrol strategy.
Watin-Augouard, M. (1993). La proximité: un défi pour la gendarmerie. Revue internationale
de criminologie et de police technique, yol. 46, no 4, pp. 456-464.
Watt, S. (1991). The future of civilian oversight of policing. Canadian Journal of
Criminology, 33(3-4), 347-362.
Wetheritt, M. (1993) "Getting More from Less: Thinldng About the Use of Police Resources",
in A. N. Doob (ed) Thinking About Police Resources. Toronto: Centre of Criminology,
University of Toronto, pp. 69-82.
Weatheritt, M. (1993). "Measuring Police Performance: Accounting or Accountability?" in
R.Reiner and S.Spencer(eds.): Accountable Policing: Effectiveness, Empowerment and
Equity (London: Institute for Public Policy Research).
Weatheritt, M. (1986). Innovations in policing. Croom Helm: Police Foundation.
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Young, W.; Cameron, N. (eds.) (1989). Effectiveness and change in policing, Wellington,
NZ: Institute of Criminology, Victoria University, 159p.
Abstract
An anthology brings together papers on the nature and effectiveness of policing in
New Zealand and possible directions for change. Jan Robinson, Warren Young and
Neil Cameron review the current literature on police worldoad and effectiveness, and
describe several new initiatives in patrol investigation and community policing.
Robinson and Neil Hutton's study of police patrol work was undertaken to provide
baseline data for the assessment of a proposed initiative in community policing.
Police-initiated action was responsible for producing a large proportion of arrests
(approximately 59% in one area studied, and 38% in the other). Peter Doone
discusses the application of community policing principles and structure to the
criminal investigation process, and describes models of policing that have potential
to improve that process. Ian Holyoake and Steve Long review the existing police
investigation process.
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EVALUATION OF WORKSHOP ON EVALUATING POLICE SERVICE DELIVERY.

Given that this workshop dealt with problems related to evaluation, we felt it appropriate that we
practice what we preach and have our activity undergo an evaluation. We thus sent each
participant a detailed questionnaire, to which nearly all of the participants, to be more precise 55,
responded to. You will find in this annex a copy of the questionnaire and the frequency and
percentage distributions of the responses for each question. What follows is a brief commentary
of the main results.
In general, the results were largely positive. Nevertheless, there are certain aspects regarding the
organization of such workshops that could use improvement. Here are some of these apects to
be considered for future workshops.

•

The criticism most often expressed is that the number of participants - approximately 60 - was
too great for a round-table format. According to some participants it would have been preferable
to divide the participants into sub-groups. Some participants also proposed to reduce the number
of subjects or topics dealt with in order to allow a more in-depth discussion of the questions
addressed. A last, frequently mentioned suggestion is having someone delegated to sum up the
principal points of a discussion prior to the closure of each session. The responses to the
questions that we just commented on are representative. Approximately 77% of the respondents
were in agreement or in complete agreement with the statement that the number of participants
was too great. Nevertheless, 58% of the respondents stated being in complete agreement or in
agreement with the statement that the workshop format encouraged exchanges. It would thus
seem that the high number of participants did not result in excessively negative effects, this
statement confirmed by the fact that over 63% of the respondents estimated that the time devoted
to discussion was sufficient. However, 46% of the respondents do believe that there were too
many presentations at the beginning of each session.
Several of the practitioner participants would have preferred that the workshop be more oriented
toward police practice and less toward theory and research. This is perceived by them as a form
of support in their practice. These respondents are amongst those that wish the most that the
plenaries be divided into sub-groups which would allow the practitioners to discuss amongst
themselves and to enlarge their relational network. Some respondents made an interesting
proposition that for future workshops the sessions revolve around a concrete problem experienced
by police services. Following this, some speakers and discussants would intervene on the way
to resolve this problem, thus engaging the discussion. It was also suggested that the practitioners
be more solicited to present conferences. Regarding this, it should be noted that the Workshop
organizers made considerable efforts to obtain presentations on behalf of practitioners, but most
were unable to respond to these requests. Some respondents also expressed the idea that a
workshop results from the elaboration of a problem-solving intervention scheme. Although our
two Dutch speakers did not really present an intervention scheme, they did present a scheme of
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analysis which, though somewhat difficult to understand, was greatly appreciated by numerous
participants.
The above-mentioned comments can be summed up in the following way: a number of our
respondents would like to emerge from such a workshop with operational or easily operational
knowledge.
These propositions for improvement are, however, in no way indicative of a gap in dialogue
between the practitioners and the academics. Nearly all of our respondents agree or are in
,complete agreement regarding the productivity of the meetings between practitioners and
academics. Additionally, more than 92% of the respondents disagree with or are in complete
disagreement with the statement that the gap between practitioners and academics is too great for
useful dialogue to result. Finally, nearly 80% of the respondents agree or completely agree with
the statement regarding the balance maintained in the number of practitioners and academics as
being satisfactory. It is thus safe to conclude that practitioners and academics did exchange
thoughts and ideas and that this dialogue was greatly appreciated.
One specific aspect of the workshop which was particularly appreciated by the participants and
which they found greatly interesting was the opportunity to meet participants from other
countries, particularly from Europe. This international participation allowed for the presentation
of varied and innovative points of view.
There are certain topics that our respondents would have liked to see addressed, such as the
improvement of the computerization of police data, the use of computer science techniques in
evaluations conducted within police organizations and the difference in implementation of
intervention programs in areas with larger versus smaller demographic densities.
Finally, a strong majority of participants stated that they were entirely satisfied with the
organization of the workshop. We will not describe the results of these questions as each
participant can refer to them in the pages which follow. In sum, the workshop evaluation results
are largely positive and the workshop has been viewed as a success. It is nonetheless important
to retain the recommendations made for improvements, particularly those with regards to
alternating between plenaries and discussions in sub-groups.

Jean-Paul Brodeur
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RESULTS OF EVALUATION

1. PERSONAL INFORMATION
Frenquency
A. Sex:
-female
-male

6
46

11.5
88.5

3
42
7

5.8
80.8
13.5

28
18
3

53.8
34.6
5.8

D. Institutional affiliation:
-police service
-civil service
-university or research center
-other (please specify)

25
5
20
2

48.1
9.6
38.5
3.8

E. Your official role at the Workshop was:
-author
-discussant
-invited participant
-representing a third party

9
9
31
3

17.3
17.3
59.6
5.8

1
2
5
44

1.9
3.8
9.6
84.6

B.

C.

•

Percent

F.

Nationality:
-American
-C an adian
-Europe an
(France, Netherl an ds, United Kingdom)
Mother tongue:
-English
-French
-other

You were present the equivalent of:
-1 to 2 sessions of the Workshop
-3 to 4 sessions of the Workshop
-5 to 6 sessions of the Workshop
-all of the sessions of the Workshop
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Frequency
G.

Percent

If you were absent for any one of the sessions was it due to:
0
-lack of interest
3
-your work schedule
-other schedule conflicts
5

0
5.8
9.6

2. WORKSHOP EVALUATION
Here are a number of statements regarding different aspects of the Workshop.
Please insert the number which best corresponds to your opinion:

•

1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case

2.1 RECEPTION
Frenquency

Percent

34
11
1
0
0
5

65.4
21.2
1.9
0
0
9.6

39
9

75.0
17.3

H. The travel arrangements were satisfactory.
1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case

I. Accomodation and meals were satisfactory.

•

1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case
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2.2 THE DOCUMENTS
Frenquency
J.

The time period between reception of the papers and the beginning
of the Workshop was sufficient to allow the reading of the papers.

1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case

K.

•

Percent

16
21
12
2
1
0

30.8
40.4
23.1
3.8
1.9
0

I read all of the papers before they were presented at the Workshop.
(Please use answers 1-6 in proportion to the papers that you read)

'1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case

16
14
13
3
5
0

30.8
26.9
25.0
5.8
9.6
0

L. It is important to disseminate papers prepared for a Workshop beforehand.
1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case

48
3
0
1
0
0

92.3
5.8
0
1.9
0
0

27
22
1
0
2
0

51.9
42.3
1.9
0
3.8
0

M. The papers are of a good scientific quality.
1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case

•
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Frequency

Percent

10
34
6
0
2
0

19.2
65.4
11.5
0
3.8
0

N. The texts are pertinent for police practice.
1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
.
5. I cannot pronounce myself on this subject
6. Does not apply in my case

O. It is desirable that the papers prepared for this Workshop be published
in the form of a book after having been revised by the authors
to account for the discussions held during the Workshop.

•

1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagre,e with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case

26
20
4
0
2
0

50.0
38.5
7.7
0
3.8
0

13
17
17
4
1
0

25.0
32.7
32.7
7.7
1.9
0

21
19
9
2
0
1

40.4
36.5
17.3
3.8
0
1.9

2.3 THE WORKSHOP FORMAT
P. The format withheld, that is, all participants
around one table encouraged discussion.
1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case
Q.

The number of persons around the same table is too high.

1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case
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Frequency

R.

Percent

There were too many presentations by authors and discussants
at the beginning of each session.

1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case

5
19
21
5
0
1

9.6
36.5
40.4
9.6
0
1.9

13
20
15
3
0
0

25.0
38.5
28.8
5.8
0
0

S. The time allocated for discussion was sufficient.

1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case

T. As a whole, the interventions made by authors and discussants were
closely related to the Workshop theme.
1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case

U.

12
33
6
0
0
0

23.1
63.5
11.5
0
0
0

The balance between the number of practitioners, decision-malcers and
researchers invited was adequate?

1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case
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28.8
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Frequency

Percent

29
16
0
0
3
4

55.8
30.8
0
0
5.8
7.7

V. The simultaneous translation service was satisfactory.
1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case
2.4 GENERAL EVALUATION

W. Generally spealdng this Workshop responded to my expectations.

•

1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case

22
22
7
1
0
0

42.3
42.3
13.5
1.9
0
0

27
23
2
0
0
0

51.9
44.2
3.8
0
0
0

10
24
12
1
5
0

19.2
46.2
23.1
1.9
9.6
0

X. The Workshop was intellectually stimulating.
1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case
Y. The ideas developed were relevant for practice.
1. I am in complete agreement with the statement

2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case

•
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Percent

18
22
8
3
1
0

34.6
42.3
15.4
5.8
1.9
0

Z. It is the responsibility of each participant to make the link
between theory and practice.
1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case

AA.

•

Frequency

It is fruitful to unite practitioners, decision-makers and researchers
around the same table for discussion.

1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case

44
8
0
0
0
0

84.6
15.4
0
0
0
0

BB. The gap between research and practice is too great for it to be
possible to establish a dialogue between practitioners,
decision-makers and researchers.
1. I am in complete agreement with the statement
2. I am in agreement with the statement
3. I disagree with the statement
4. I am in complete disagreement with the statement
5. I cannot pronounce myself on this subject
6. Does not apply in my case
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2.5 OPEN-ENDED QUESTION
CC. Could you submit some comments and\or suggestions which could potentially improve
the quality and the format of a workshop such as the one you attended in Montreal,
November 2-4, 1994?
DD. Are thêre any fundamental aspects of police service evaluation that were not covered or
dealt with in the Workshop? (briefly please)
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