National Institute of Justice

Measuring What Matters:
Proceedings From the Policing
Research Institute Meetings

Edited by Robert H. Langworthy

Cosponsored by the
National Institute of Justice and the
Office of Community Oriented Policing Services

July 1999
NCJ 170610




U.S. Department of Justice
Office of Justice Programs

810 Seventh Street N.W.
Washington, DC 20531

Janet Reno
Attorney General

Raymond C. Fisher
Associate Attorney General

Laurie Robinson
Assistant Attorney General

Noél Brennan
Deputy Assistant Attorney General

: Jeremy Travis
Director, National Institute of Justice

Joseph E. Brann
Director, Office of Community Oriented Policing Services

Office of Justice Programs National Institute of Justice Office of Commﬁnity
World Wide Web Site World Wide Web Site Oriented Policing Services
hetp: /. ofp . usdoj.gov http:{fuaww . ojp . usdoj.gov/nij - World Wide Web Site

htp: /funpw .usdoj.gov/cops




The Police as an Agency of Municipal
Government: Implications for
Measuring Police Effectiveness

Mark H. Moore and Margaret Poethig

The changing paradigm of
policing: from “first step in
the criminal justice system”
to “agency of municipal
government”

Since the publication of The Challenge of Crime in

a Free Society: Report of the President’s Crime
Commission, citizens, practitioners, and scholars have
viewed police, prosecutors, courts, and correctional
agencies as constituent parts of a criminal justice
system.' What joins these separately administered
agencies in a “system” is that their operations are
linked in a specific process: the handling of criminal
cases. The process begins with the allegation ofa
criminal offense, proceeds through an investigation to
the arrest of suspects, progresses to the formal charg-
ing and prosecution of those arrested, and ultimately
concludes with the adjudication and disposition of
the cases. Viewed from this vantage point, the police
play an obvious and important role: They begin the
process of criminal justice adjudication by initiating
cases with an arrest and a charge.?

This view of the police as the crucial first step in
criminal justice system processing meshes seamlessly
with a particular view of the overall role of the police
in society: the “professional law enforcement model”
of policing.’ In this conception, the fundamental

goal of the police is to reduce crime by enforcing

the criminal law. They do so largely by arresting (or
threatening to arrest) criminal offenders. To create the
threat of arrest and actually produce arrests, they rely
on three key operations: (1) patrolling public spaces,
(2) responding to calls from citizens, and (3) investi-
gating crimes.

This view of policing is also perfectly reflected in
the measures conventionally used to evaluate police
performance:

The focus on levels of reported crime reflects the
view that the most important result the police seek
is reduced criminal victimization.

e The focus on numbers of arrests reflects the view

that the most important thing the police can do to
accomplish the goal of reducing crime is to arrest
offenders to produce deterrence, incapacitation,

and whatever opportunity for rehabilitation exists.

e The focus on response times, clearance rates, and

numbers of sworn officers reflects (more or less
precisely) our understanding about the ways in
which the police can produce arrests (e.g., through
rapid response, retrospective investigation, and—
less perfectly—police presence). ‘

What citizens expect is what police departments mea-
sure; what gets measured, in turn, profoundly shapes
what the police do.

The problem is that this conception of what the police
should do differs from what they actually do and what
they could do to enrich the quality of urban life.* By

~ viewing the police as the first step in criminal justice

processing, we miss the important role that private
institutions—such as families, community organijza-
tions, churches, and businesses—play in preventing,
identifying, and responding to criminal conduct and
the role that the police might play in supporting these
efforts. Similarly, by focusing exclusively on reducing
serious crime, we miss the important role that the
police play in managing disorder in public spaces,
reducing fear, controlling traffic and crowds, and
providing various emergency services. By focusing
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attention on arrests, clearance rates, and the speed
of response to calls for service, we ignore the impor-
tant contribution that other kinds of police problem-

solving efforts can make to prevent crime, reduce fear,

and improve the quality of community life. Thus, our
limited expectations of the police, and our limited
methods of measuring their performance, result in our
failure to recognize the important contributions that
police make to the quality of urban life beyond these
boundaries and to manage police departments to
achieve these valuable results.”

The purposes of this paper are essentially four:

® To establish a justification for viewing the police
differently, as an “agency of municipal govern-
ment” rather than as the “first step in the criminal
Jjustice system.”

¢ To imagine (from this different vantage point) the
varied contributions the police could and do make
to the overall performance of municipal govern-
ment and the quality of urban life beyond reduction
of crime and enforcement of the criminal law.

® To develop ideas about how these contributions
outside the boundaries of crime control, law en-
forcement, and criminal justice processing could
be “recognized” (in an accounting sense) through
measurement systems that could accurately
capture the full public value contributed by police
departments to the quality of life in their cities.

¢ To look at an example of a police organization
that appears to be doing in practice what we
recommend in theory.

The police as an agency of
municipal government

Consider first why it might be appropriate to view the
police as an agency of municipal government rather
than only an element of the criminal justice system.
The most obvious and important reason is that mu-
nicipal government supplies the resources the police
need to do their work. The resources are of two
kinds.® One resource is the money the police receive
to pay salaries, provide for future pensions, and pur-
chase the guns and computers they need to do their
work. That money is raised through local tax levies
and appropriated to the police through the processes
of local government,”

The other resource that police rely on is less tangible;
the legal authority to oblige citizens to behave in ways
that allow them to live together with some degree of
security and order. As the Philadelphia Police Study
Task Force explained:

The police are entrusted with important
public resources. The most obvious is
money. . . . Far more important, the
public grants the police another
resource—the use of force and author-
ity. These are deployed when a citizen
is arrested or handcuffed, when an of-
ficer fires his weapon at a citizen, and
when an officer claims exclusive use of
the streets with his siren.?

The police need authority not only to arrest.people for
serious crimes such as robbery, rape, and murder but
also to require citizens to refrain from driving while
drinking, to park in places that do not interfere with
traffic flow, and to desist from carrying guns in public
spaces without a license. They also can require citi-
zens demonstrating against government not to inflict
too many costs on other citizens who want to use
public spaces for their own purposes.

Much of the authority the police need to do their job
comes from sources other than local government.

The criminal laws they are charged with enforcing are
passed, for example, at the State level or have been
developed from the common law. Many of the powers
they are granted to enforce the laws (such as the
power to stop and search) are granted and conditioned
by the U.S. Constitution. But some of the laws they
enforce, and some of the powers they are granted to
achieve this objective, are created at local levels.
Thus, local police are charged with enforcing many
municipal ordinances against such acts as spitting,
disorderly conduct, or taverns being too loud and open
too late.” Many policies regulating police behavior in
such areas as use of deadly force or high-speed chases
also are established locally.®

These observations seem important for this simple
reason: If local government provides the money and
(at least some of) the authority for the police to do
their work, then it seems reasonable to conclude that
local government “owns” the police. If local govern-
ment owns the police, it seems reasonable to imagine
that local government could direct the police toward
whatever valuable purposes it has in mind.
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A second reason for viewing the police as an agency
of municipal government is closely related to (and
partially qualifies) the first: If local government pro-
vides the resources to municipal police departments,
then it seems plausible to assume that the police are
accountable, in the first instance, to local government.
Of course, the police also are accountable to “the rule
of law.” Indeed, that commitment is so strong that it
would morally and legally oblige the police to resist
or challenge local political requests to take “illegal”
or “‘unfair” action against citizens. If they did not
resist these demands, the police might well become
vulnerable to prosecution for political corruption or
civil rights violations. Moreover, due to their func-
tional dependency on their fellow agencies in the
criminal justice system, the police are at least power-
fully influenced by the expectations of prosecutors,
courts, and other State and Federal enforcement agen-
cies, if not directly accountable to them. Thus, the
elected officials of municipal government are not the
only ones who can hold the police accountable or
expect to influence them. Nevertheless, since local
government suppotts the police with local tax levies
and local ordinances grant them (conditional) powers,
then arguably local government should be able to use
the police for whatever (lawful) purposes it chooses.

A third reason is that the police both can and do take
actions that affect many aspects of community life
beyond controlling serious crime.'' For example,
police reduce signs of disorder that undermine a
sense of security, regulate festering disputes that if

left unattended might escalate into crimes,-and protect -

the rights of individuals who might easily become

the targets of racial prejudice. In doing so, the police
enhance security and liberty and enrich the overall
quality of life. Moreover, they accomplish both crime
control and other valuable purposes through means
other than making arrests.'? In short, the police have
capabilities that go beyond their ability to threaten
and make arrests; further, these capabilities turn out
to be valuable for more purposes than simply reduc-
ing crimes. If we conceive of the police as nothing
more than “the first step in the criminal justice sys-
tem,” then we might easily miss the contributions

that they make “outside the box™ of crime control, law
enforcement, and arresting people. On the other hand,
if we conceive of the police as an agency of municipal
government that shares with other agencies the broad
responsibility for strengthening the quality of urban
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life, then we are in a better position to notice that the
police contribute much more to those goals than is
captured by the simple idea of reducing crime. We
also notice that the police have capabilities that go
far beyond their ability to make arrests and that these \ 4
capabilities are valuable to the enterprise of city
government. In short, the police are a more valuable

asset when viewed from the vantage point of trying to
strengthen urban life than they are when viewed from

- the narrower perspective of reducing crime through

making arrests.

The reason that this last point is both important and
difficult to grasp has to do with the way that we
think about organizations in the public sector.' In the
public sector, an organization typically is viewed as
an efficient machine for achieving a set of narrowly
defined purposes set out in the organization’s autho-
rizing legislation. In essence, in the public sector,
management begins with a specific set of objectives
and then builds an organization designed to achieve
them as efficiently and effectively as possible. In that
way, society as a whole maintains effective control
over public-sector organizations. If an organization
spends money or exerts authority outside the bound-
aries of its authorization or for purposes that were
not included in its initial mission, it is guilty of either
“fraud, waste, or abuse” (in the case of misuse of
funds) or “abuse of authority” and “malfeasance”

(in the case of improper use of authority).

Three difficulties arise from this way of thinking,
however. One is that, in building an organization to
meet a specific set of objectives, we sometimes build
a set of capabilities that are valuable not only for the
specified purpose but for other purposes as well.
Thus, for example, a library can be useful in provid-
ing afterschool programs to latchkey children as well
as in providing library services to adults;'*'a registry
of motor vehicles can be valuable in collecting unpaid
parking tickets for local government as well as in
distributing licenses and registrations;' and the U.S.
military can contribute to reducing the supply of illicit
drugs reaching U.S. cities as well as providing for

the defense of the Nation.'® The question facing the
public and the managers of these organizations, then,
is whether the organizations ought to be used for
these other purposes as well as for the purposes for
which they were originally established. If they have
the capabilities, why not use them for valuable
purposes?
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A second difficulty is that, because organizational
leaders in the public sector are supposed to think

-of themselves as Operating machines that have been
designed to achieve specific purposes in the most
efficient way, they often think that the specific things
they now do represent the best way to accomplish
their mission. After all, if their specific, current activi-
ties were not the most efficient means for accomplish-
ing their mission, they would be guilty of fraud,
waste, and abuse and undermining their own claims of
professional competence. Since that is too horrible to
contemplate, it must be true both that the current mis-
sion is the right one and that the specific means they
have developed to achjeve the mission are the only
ways to achieve it.

A third problem is that, while the world often changes
around public organizations, the changes are not
always incorporated into a redefinition of their man-
dates. Sometimes the piece of the world that changes
is the “task environment.” Certainly that happened to
the police when the crack epidemic hit America’s
cities. When street drug markets, violent youths, and
child abuse and neglect all challenged police depart-
ments’ enforcement methods, the police were forced
to shift the balance of theijr efforts and develop new
methods to meet the challenges. At other times, the
world around public organizations changes through
the development of new operational procedures that
are considered more effective than the old or the
development of new technologies. For example, the
police have changed their approaches to domestic
violence'” and begun to explore “‘problem solving” as
an alternative to “rapid response.”'® Still other times,
citizens’ aspirations for the police, and how they
would like to use the police, change. For example,
many citizens want the police to shift to a strategy of
“community policing,” in which the police are more
responsive to the needs of particular neighborhoods
and deploy themselves in ways that make them more
accessible to and familiar with loca] communities.

At some leve] of abstraction, of course, the overall
mission of the police never changes.'” It continues to -
be “to serve and to protect,” “to ensure law and order,”
and “to enforce the law fully and fairly.” But within
the spaces created by these broad concepts, many sig-
nificantly different ideas—of what the police do each
day, what they are rewarded for, and how their re-
sources are allocated—exist, There may be no particu-
lar reason for the current constellation of activities

and purposes to be seen as the only ones that are
either consistent with these broad concepts or capable
of achieving these lofty ends. Thus, there may be
more room for innovation of all kinds than is com-
monly assumed by either the police or those who
oversee them.

The point of these observations is that it is too easy
for both the police and those who oversee them to
imagine that they are already living in the best of all
possible worlds—one in which the purposes of the
police (at both abstract and concrete levels) are the
right ones, and the means being relied upon (both
organizationwide and in response to particular kinds
of problems) are the most efficient and effective. The
reality, however, may be different. There may be valy-
able purposes to which the police can contribute that
are not recognized or adequately emphasized in the
current understanding of the police mission. There
also may be valuable new means that could be
adopted to achieve either old or new goals. Such a
situation could have occurred simply because the
world around police departments changed. Thus, it
might be important for them to change their opera-
tions (at a programmatic or strategic level); yet, they
are held back by a rigid conception of their mission
and the most efficient means for achieving their goals,

The problems of adapting and using organizations are
less severe in the private sector because private-sector
supervisors and managers think about thejr organiza-
tions differently from those in the public sector,
Instead of thinking about an organization as an intri-
cate machine that has been engineered to achieve a
specific, well-defined purpose as efficiently and
effectively as possible, private-sector supervisors and
managers think of it as an asset whose value is con-
tained in its “distinctive competencies”; that is, in the
things the organization knows how to do well. Typi-
cally, their conception of distinctive competence is
relatively abstract. For example, they might think of
a police organization as one that comprises a large
number of well-trained, highly motivated, and
resourceful people—Ilinked to citizens through tele-
phones and radios, and abje to get to most places in a
city quickly and to form into different-sized opera-
tional groups—who are carrying out the authority of
the State, What they ask themselves, then, about such
an organization is not whether jt is achieving a narrow
purpose efficiently and effectively; instead, they ask:
What valuable things could I produce with this
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organization? If one thinks about policing in this way,
one sees a remarkably different set of possibilities
than if one thinks: (1) that the mission of the police

is to control crime; (2) that the best way to do that is
to make arrests; and (3) that the best way to make
arrests is through (a) patrol, (b) rapid response, and
(c) retrospective investigation. Thinking about the
police as an agency of municipal government facili-
tates and to some degree justifies this fundamental
paradigm shift toward the private-sector model. '

How the police contribute to
the quality of urban life and
improve the performance of
municipal government

Given that it is at least plausibly appropriate and
useful to think of the police as an agency of municipal
government, what other roles could the police play?
What additional responsibilities might they assume?
What activities would support these different respon-
sibilities? These questions can be analyzed in three
different categories:

« How, in the context of a wider conception of the
police mission that focuses on enhancing the over-
all quality of life in a city, police operations can
‘contribute directly to these broader goals.

« How, in either the old or new vision of the police
mission, the police can contribute to more effective
operations of other agencies of municipal
government or the government as a whole.

o How the police, in their new and expanded
mission, might contribute to the development and
operation of private institutions such as families,
communities, and commerce that cities need to
succeed.

Police roles in supporting the
quality of urban life

Pioneering work on the roles of the police was done
by Herman Goldstein several years after the Pres-
ident’s Crime Commission issued its report.” It is
somewhat ironic that at precisely the time society was
getting the benefit of Goldstein’s accurate and broad
vision of what the police do and what they contribute
to community life, the Commission was defining a

relatively narrow vision of policing. In Policing a Free
Society, Goldstein succinctly listed the functions of
the police:

o To prevent and control conduct widely recognized
as threatening to life and property (serious crime).

¢ To aid individuals who are in danger of physical
harm, such as the victim of a criminal attack.

o To protect constitutional guarantees such as the
right of free speech and assembly.

o To facilitate the movement of people and vehicles.

o To assist those who cannot care for themselves:
the intoxicated, the addicted, the mentally ill, the
physically disabled, the old, and the young.

o To resolve conflict, whether between individuals,
groups of individuals, or individuals and their
government. :

o To identify problems that have the potential to
become more serious problems for the individual
citizen, the police, or the government.

o To create and maintain a feeling of security in the
community.”

This was a much broader conception of the police role
than the one endorsed by citizens, realized in police
operations, or reliably captured through the measure-
ment systems then (and now) being used to measure
police performance. More recently, scholars have fo-
cused attention on three broad purposes that the police
could (and often do) serve that are extremely valuable
to communities, but that nonetheless go unrecognized,
unsupported, and unmeasured.

Crime prevention. One such purpose is to prevent

as well as react to crime. A traditionalist could argue
that a great deal of crime is prevented by reacting
(and threatening to react) quickly and aggressively to
criminal offending. Such actions could deter crime or,
by generating arrests and successful prosecutions,
allow for the incapacitation and/or rehabilitation of
offenders. These mechanisms would prevent future
crimes from being committed. Yet, crime prevention
empbhasizes that there may be other things the police
could do to keep offenses from being committed in
the first place and if there are such activities, that they
would be valuable to undertake.
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Initial thoughts about crime prevention tend to focus
on what might be considered “primary prevention™:
efforts directed toward the broad social conditions
that seem to spawn both criminal offenders and
crimes.? These may be further divided into efforts
designed to either: (1) ensure the healthy development
of children to reduce the likelihood that they will be
inclined to commit crimes, or (2) promote the social
and economic development of poor communities to
create environments that produce not only fewer
criminals but also fewer opportunities and occasions
for committing crime. Such work often seems like
“social” or “community development” work, which is
well beyond the capacities and responsibilities of the
police.

Many tend to agree with this position. Yet, the police
may be able to make important contributions to even
these broad prevention objectives. For example, con-
cern for the healthy development of children has long
been expressed through police activities. In the past,
this was manifested through the (largely, but not
entirely) volunteer efforts associated with Police Ath-
letic Leagues.” More recently, it has been expressed
in the enthusiasm for the D.A.R.E.® program.? Even
more important contributions to the healthy develop-
ment of children may be made by police operations
that do not have the development of children as a
specific objective. For example, by enforcing laws
against domestic violence and child abuse and ne-
glect, by helping to keep routes to schools free from
drug dealing, and by reducing the power and stature
of gangs, the police may contribute to establishing
conditions within which children have a better chance
of navigating the difficult course to responsible
citizenship.? '

Moreover, the police also may contribute to commu-
nity social and economic development by making
themselves available for partnerships with communi-
ties that want to develop themselves. Police can be
particularly valuable by dramatically improving the
level of security in these neighborhoods so that hope
is kindled and local residents have reasons for making
investments in themselves, their children, and their
property.*

Still, many of the most valuable contributions the
police can make to crime prevention are the results of
activities that often are considered more superficial
than these primary preventive efforts. For instance,
police engage in a wide variety of efforts focused

on controlling the situational factors that seem to
contribute to crime. Ron Clarke has both developed
the theory of “situational crime prevention” and pre-
sented many examples of its success.” His colleague,
Marcus Felson, has demonstrated the role that '
“routine activities” play in shaping the observed pat-
terns of crime.? Presumably, if the routine activities
that contribute to crime could be disrupted, some
crime could be prevented. Lawrence Sherman has
added to these ideas both by investigating the methods
that would be most effective in preventing future do-
mestic violence and by showing the possibilities of
identifying and responding to “hot spots” and reduc-
ing the incidence of gun possession and carrying.”
William Bratton, guided by a theory developed by
James Q. Wilson and George Kelling,*® has shown
that it is possible to reduce serious criminal offending
by focusing on less serious criminal offenses.? All
this suggests that controlling serious crime through
means other than arrest is a plausible and important
police activity.

Fear reduction and order maintenance. In addition
to crime prevention, scholars have focused on the
police capacity to reduce fear and enhance security.
This line of work began with two findings: (1) levels
of fear seem to be curiously independent of the objec-
tive risks of criminal victimization and are influenced
more by signs of disorder than by changes in the real
risks of criminal victimization;* and (2) some police
activities, such as foot patrol, reduce fear but not
necessarily victimization.®

These findings create an interesting strategic problem
for police leaders and those who oversee their opera-
tions: Should they expend resources to reduce fear
even if the actions they take leave actual victimization
rates unchanged? On one hand, such efforts may seem
insubstantial—a cheap public relations effort that
produces a subjective rather than a real effect. Even
worse, such actions might tempt citizens to behave in
ways that would expose them to real criminal victim-
ization. On the other hand, promoting security in the
general population clearly is a police responsibility,
and at least some portion of the fear that citizens
experience is exaggerated—for example, they react
more to fear of criminal attack than to other risks in
their lives, such as the risk of traffic accidents.>

Although the issue is still being debated, the argument
for police acceptance of responsibility for reducing
fear is growing stronger. This movement is partly a
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recognition that fear is an important and costly prob-
lem in its own right. However, citizens’ reactions
when they are afraid also exacerbate the real crime
problem.*® When they abandon the streets or arm
themselves, the streets may become more dangerous.
Thus, managing citizens’ responses to fear may make
an important contribution to enhancing security and
controlling crime,

Emergencies and calls for service. Finally, partly
because the police department is the only agency
that works 24 hours a day, 7 days a week, and makes
house calls, police will continue to be the “first re-
sponders” to a wide variety of emergencies. These
emergencies can be medical (although ambulance
services increasingly take care of these) or they can
be social, such as deranged people threatening them-
selves or others, homeless children found wandering
the streets with no parents to care for them, or drunks
at risk of freezing to death after falling asleep on a
park bench. ’

At various times, it has been declared that such prob-
lems should be viewed as social problems rather than
law enforcement problems and that social work agen-
cies, rather than the police, should respond to them.
Generally, the police would not disagree. This work is
dangerous, dirty, and sometimes heartbreaking. The
police would be happy to be rid of it.

The difficulty, however, is that emergencies happen

on the streets late at night, Even though social work
agencies have tried to build up their emergency re-
sponse capabilities, many of their resources still are
expended on people who work in offices from 9 am.
to 5 p.m. rather than on the streets at night. As a result,
much of this work falls into the hands of the police.

In addition to handling emergencies, the police must
immediately be available and accessible to citizens for
rapid responses to serious crime calls. Therefore, they
also are available for a wide variety of other less ur-
gent and perhaps less important purposes. It has been
estimated that less than 5 percent of calls coming into
911 systems of city police departments are for serious
crimes that could be interrupted by a rapid response.®
The vast majority of calls are for crimes that were
committed several hours earlier and for problems that
citizens feel are urgent or important but do not neces-
sarily involve crimes. Many citizens want someone to
hold their hands, listen to their stories, mediate their

minor disputes, help them deal with troublesome
friends and associates, and find a way to get into their
locked apartments and cars.

When one views the police primarily as a component
of the criminal justice system—focused on arresting
people for serious crimes and starting the process of
sending them off to prison—such calls seem like an
enormous waste of police resources. Thus, the task
becomes minimizing the occurrence of nuisance calls
and finding ways to make the minimum response.

When one views the police as an agency of municipal
government—with responsibilities for preventing
crime and reducing fear as well as for arresting crimi-
nal offenders and achieving other purposes that local
government considers important—the status of nui-
sance calls changes. Such calls may represent real
opportunities for crime prevention. For example, loud
noise in an apartment may be a prelude to a domestic
homicide; if reports of the noise-are heeded, a preven-
tive intervention could occur. Similarly, reports of
gangs of rowdy youths could foreshadow serious gang
violence. Courteous responses to these calls could
build relationships with individuals in the community
that would increase the likelihood that they would
trust the police enough to call when serious offenses
occur and serious offenders threaten them.

These are reasons to take nuisance calls seriously,
even if the police are focused only on crime control
and crime prevention. So if we think about the more
general purposes of local government and recall that
the police are among the most visible representatives
of it, then we might conclude that the police should
take citizens’ nuisance calls seriously simply because
the police are the most frequently encountered repre-
sentatives of local government. Just as citizens form
their general views about State government through
their experiences with the Department of Motor Ve-
hicles, they may form their views about local govern-
ment through the activities of the police. If the police
are responsive, courteous, and helpful, citizens will
have a favorable view of government in general. If
the police are indifferent or rude and dismiss their
concerns, citizens will form the opposite view. They
might conclude not only that less government is better
than more but that private security is better than pub-
lic policing, which has important consequences for
the quality of our collective lives.”
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So far, we have observed that if the police rightly
understand their own mission and the operations that
contribute to it, they will make contributions to the
quality of urban life that are far broader than reacting
to crime with arrests. The importance of their contri-
butions becomes even more evident when we think
about the role they play in supporting the operations
of other government agencies and the work of private
institutions such as families, communities, and
commercial enterprises. ‘

Police roles in supporting other
government agencies

In addition to the police, many other government
agencies and their workers contribute to the quality
of urban life: for example, garbage collectors,
firefighters, teachers, recreation staff, and social
workers. The police contribute to overall government
effectiveness and the quality of urban life by making
the world a bit safer for these people to do their work
and by creating an environment in which their efforts
can be more efficacious and last longer than they
would without the police.

In the past, we took it for granted that these workers
would be safe and their contributions could endure;
firefighters and social workers would be willing to
visit all areas of the city, schools would be violence
free, and playgrounds would deteriorate only from
hard use rather than from vandalism. Now it seems
that we have to work harder to ensure the conditions
that we used to take for granted. The police play an
important role in helping to create the conditions
under which these agencies can be effective.

Much of the work the police need to do to support the
work of these organizations is simply more of what
was described above: more effective responses to seri-
ous crime, more imaginative efforts to prevent crime
by working on situational factors, more attention to
the conditions that produce fear, and greater willing-
ness to respond to calls for emergency social services
of various kinds and deliver quality services to citi-
zens. Insofar as the police do this, they will make
contributions to the performance of other city
agencies.

Another part of police work is supporting other
agencies’ work without interfering with it. This is
particularly important in dealing with school security,
but it might also be important in dealing with child

protective services and recreational activities. In

all these cases, the “face” of government should be a
primarily civil face: students should see the teacher,
desperate parents should see the social worker, young
athletes should see the coach; they should not need
to see the police. Yet, it might be important to both
city workers and their clients to have a sense of the
police being there in the background—to guarantee
their security and remind them of their responsibili-
ties. Constructing a presence that is reassuring and
authoritative probably requires extensive discussions
between the police and the other agencies. It is not
easy to learn how to “‘buttress” and “backstop” with-
out entirely usurping the function of another agency;
yet, supporting without taking over is required when
the police operate as an agency of municipal
government.

Another important role of the police as an agency

of local government is helping the government as a
whole identify and respond to problems. Because the
police are on the streets and in close touch with citi-
zens, they are in a position to identify some of the
key problems facing a local community and have a
sense of their importance to the community. The
Washington, D.C., Police Department has sought to
institutionalize and exploit this capability by develop-

.ing a form that the police fill out when they see a~

neighborhood problem that is threatening the quality
of life in a local area. The completed form is for-
warded to the relevant city department for action,

and a copy is sent to the Mayor’s Office of Opera-
tions.™ This system takes advantage of the police as
problem finders and creates the organizational condi-
tions across the agencies of government that allow
them to work collaboratively to solve local problems.
Baltimore County, Maryland, saw the potential of a
county-based “problem-solving government” after the
police became involved in problem-solving activities
that went beyond the usual police interests in prevent-
ing crime and reducing fear.* Once other agencies
were brought into the system, the police could do a
little less of the organization of problem-solving
initiatives and more problem identification and
assessment. Wesley Skogan has reported on the
significance of this kind of work for the success of
community policing in Chicago.®

For the police to become effective problem solvers or
problem identifiers, some kind of capacity must be
created for the central government to mobilize other
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government agencies in response to problems identi-
fied by the police as needing attention. Otherwise, the
problem-solving efforts eventually fall flat. Thus, an
effective local government is critical to the success of
problem-solving policing, as well as the other way
around.

Police roles in supporting private
institutions

Finally, the police make important contributions to
the quality of life and local governance by supporting
the work of private institutions as well as other public
agencies. This is crucial for achieving some of the pri-
mary preventive effects described above. For example,
when the police act to prevent domestic violence and
the abuse and neglect of children, they support a key

* private institution in its important function of raising
children. When the police reduce burglaries, they give
families a reason to invest and save. When they re-
duce fear, they create the conditions under which
local merchants can succeed economically.®

As in the case of the support the police can give to
public institutions, much of the success of the police
in supporting private institutions may depend on
learning how to work effectively with them, not only
in general but on a case-by-case basis. The police
capacity to help develop and sustain local community
organizations may be particularly important.*> The
police have an advantage in their efforts to support
community organization development because their
line of work is of intense interest to most citizens.
Controlling crime and enhancing security is often
one of the best organizing issues for communities.
The police also have an advantage because they have
access to resources—including people, vehicles, and
an authoritative and reassuring presence—citizens
need to accomplish their goals. With these capabili-
ties, the police often are in a strong position to help
struggling communities build “social capital” in the
form of explicit understandings about the responsibili-
ties and commitments citizens have to one another.**
In this respect, the police can play an important role
in accomplishing a purpose that U.S. Attorney
General Janet Reno seems to have constantly in
mind; “reweaving the fabric of community.”*

A case example: the
‘Charlotte-Mecklenburg
Police Department

The Charlotte-Mecklenburg, North Carolina, Police
Department demonstrates an understanding of what
the role of the police as an agency of municipal gov-
ernment should be. In Charlotte, both the police and
city government as a whole recognize that what the
police do not only affects crime but also contributes
to the economic vitality and overall quality of life

in the city’s neighborhoods. The police and other
agencies are convinced of the connection between
environmental decay and crime—and find in this
connection further motive for pooling resources in
the planning and implementation of problem-solving
strategies at all levels across all city agencies. This is
the philosophy of the 1990s in Charlotte.

To implement this philosophy, municipal government
changed its structure. In 1993, the municipal govern-
ment streamlined 29 departments into 9 “key busi-
nesses” and 4 “support businesses.” The consolidation
of the city and county police departments coincided
with this reorganization.** In addition to reducing
costs, the reorganization was intended to enable a
more customer-focused delivery of services to both
individual citizens and neighborhood groups in the
Charlotte area.

Charlotte also has adopted an ambitious neighborhood
revitalization plan. In 1990, a group of influential
leaders from business and government toured the city
and found, just beyond the robust downtown center
(called Uptown), neighborhoods in serious decay.

In response, the city adopted the City Within A City
(CWAC) initiative. CWAC is composed of 73 neigh-
borhoods within a 4-mile radius around Uptown.
Within CWAC, selected neighborhoods are targeted
by local government for integrated service delivery
and neighborhood capacity building.* In this reorga-
nization for neighborhood improvement, the police
play a critical role.
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An agency of municipal government
in action

How does the Charlotte-Mecklenburg Police Depart-
ment realize its self-concept as an agency of munici-
pal government in its day-to-day operations? It starts
at the top of the organization. Shortly after the mu-
nicipal reorganization, city managers sought new
leadership for the police agency that could fit within
their program. In 1994, they hired Dennis Nowicki
to serve as agency head. Since Chief Nowicki’s
appointment, the police department has pushed for-
ward with Charlotte’s Community/Problem-Oriented
Policing (CPOP) strategy and worked closely with
the Neighborhood Development Key Business*’ and
other city agencies to ensure a coordinated approach
to solving problems of economic vitality and safety in
Charlotte’s distressed neighborhoods.

Initially, Chief Nowicki found himself in charge of
an agency that perceived itself, and was perceived by
others, as existing outside of the municipal govern-
ment structure. Rarely, if ever, had the police chief
participated in the twice-a-month executive meetings
between the city manager and the heads of the city
departments. Early on, Nowicki made clear his
willingness and desire to be included in municipal
decisionmaking processes. As one manager in city
government observed:

Chief Nowicki clearly sees himself as
an agent of city government. He articu-
lates an expansive definition of what
police can do for neighborhoods. He
understands the links between eco-
nomic conditions and crime. And he
has been an advocate in City Council of
investment in nonpolice resources that
impact safety and community vitality.
That's an unusual position for a police
chief to take in this zero-sum game of
resource allocation—and in the current
political dynamic around the issue of
police resources.*

Under Nowicki, members of the police department
are realizing the advantages of participating in the
city’s team-based approach to neighborhood revital-
ization. Consider, for example, Officer Michelle
Preston, a community coordinator in the Baker One
district. Officer Preston is a member of one of the
city’s four experimental Code Enforcement Teams.

(Each of the four teams is assigned to one CWAC
neighborhood.) The Code Enforcement Teams include
city housing and litter code inspectors, job training
and community empowerment field workers, and in-
spectors from the county’s zoning and social services
departments. Officer Preston’s team includes a repre-
sentative from a nonprofit mental health agency and
three community residents. Working with the com-
bined resources of this team, Officer Preston is able to
quickly and easily bring the enforcement resources of
the city to bear on the problems on her beat.

Officer Preston’s Code Enforcement Team is targeting
Grier Heights, a neighborhood in need of better
housing and programs and strategies to address drug
abuse and teen pregnancy. After a child fell through
the floor of a house into the kitchen below, the team

. got the owners of the housing complex—dubbed

“the hole” by officers—to agree to an inspection of all
vacated units before new tenants move in. The team
also hopes to push through a change in the city’s litter
ordinance that would require property owners to trim
trees and clear up the brush in empty lots, which are
frequently used as dumping grounds and also pose a
safety hazard for police and residents. On her own,
Officer Preston sought support from the Alcohol
Beverage Control Board to revoke the liquor license
of a neighborhood store that had been the source of
numerous nuisance complaints.

The Code Enforcement Teams are clearly an effective
way to clean up neighborhoods. They facilitate rela-
tionships and communication among agency workers
(thereby enhancing accountability) and enable coordi-
nation of activities. Since only a few neighborhoods
at a time can receive the benefit of these Code
Enforcement Teams, perhaps their most important
contribution is the heightened awareness they
engender about the connection between the physical
conditions in a neighborhood and crime. The police,
in addressing chronic crime problems in other neigh-
borhoods, are exhibiting higher levels of attentiveness
to visible signs of neighborhood disorder and a
willingness to act as the catalyst for a concerted
municipal cleanup strategy.

Using measurement systems to guide
operations and recognize their value
To maximize efficiency in resource allocation and

service delivery, more than structural changes and
interpersonal teamwork are required. Measurement
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systems that can support analysis and decision
making and record the contributions of police opera-
tions also are key. In Charlotte, several tools and
systems have recently been developed to support the
government’s coordinated neighborhood revitalization
strategy. The Quality of Life Index serves as a tool

to measure neighborhood “wellness” and guide the
allocation of resources. A citywide problem-tracking
system ensures that no complaint gets lost in the maze
of city agencies and that city resources are not wasted
through lack of planning and analysis. A third system
developed by the police department helps the police
identify the physical conditions that foster crime.
Each of these tools also contributes to the conception
and functioning of the police as an agency of
municipal government,

The Quality of Life Index. A few years into the
CWAC initiative, city leaders began to ask about the
impact of the resources being poured into targeted
neighborhoods. Were the neighborhoods becoming
better places to live? The city contracted with the
Urban Institute of the University of North Carolina
at Charlotte (UNCC), the university’s primary public
service outreach arm, to develop an index to measure
neighborhood wellness. They wanted the index to
serve as a performance. assessment tool for the team
of city agencies involved in neighborhood revitaliza-
tion and as a diagnostic tool to help the team deter-
mine where the city’s resources were most needed.

With input from all the key city and county agencies,
UNCC created the Quality of Life Index, which
provides indicators of a neighborhood’s stability
and sustainability along four dimensions—social,
economic, physical, and crime. The index is based

~ on measures of the health of a neighborhood’s popula-
tion; performance of youths in school; cultural and
recreational opportunities; economic growth and op-
portunities; condition of the infrastructure; housing
quality; accessibility to parks, commerce, and trans-
portation; environmental quality; levels of crime; and
other variables. Because U.S. census data are soon
outdated, the developers of the index collected most
of the data from city, county, and State agencies and
selected private organizations.

The crime dimension includes data on juvenile delin-
quency, violent crime, and property crime. Each
variable is a comparison between the rate of crime in
the neighborhood and the citywide crime rate. The
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number of hot spots, or clusters of crime incidents,
in a neighborhood is another component of the crime
dimension. Finally, data on the number of open-air
drug markets are incorporated.

The Quality of Life Index does more than serve as

a guide for resource allocation and a baseline for
measuring progress. It also contributes to the concep-
tion and function of the police as an agency of
municipal government in Charlotte-Mecklenburg,.
For example, by identifying the specific components
used to measure the quality of life in a neighborhood,
it encourages the police to think about what they

can do—independently or in concert with other
agencies—to affect each of those components. If
school performance matters for the measure of a

‘neighborhood’s quality of life, then the police may be

encouraged to think about what they can do to help
improve the learning environment for children, The
police might want to consider what they can do to
motivate neighborhood institutions such as churches,
schools, and libraries to offer more youth programs.
Finally, the police may decide to be more attentive to
conditions they observe that affect the health of resi-
dents, once they understand the importance of those
factors to the overall stability of the neighborhood.

However, the Quality of Life Index does little to
identify or motivate specific community- or

problem-oriented policing activities. Only the hot

spot and drug market variables provide some guid-
ance for the police on where to focus their activities.
If the Quality of Life Index included variables that
measured actual police activity, it could serve both
as an effective motivator for the police and as a re-
search tool for exploring whether selected police ac-
tivities are linked to desired outcomes. In its current
form, the index represents only the potential for
measuring what matters in Charlotte.

Problem assignment and tracking. Another mecha-
nism for improving the response and coordination

of city agencies in the delivery of services to neigh-
borhoods is a citywide electronic problem-tracking
system currently being implemented by the Charlotte-
Mecklenburg Planning Commission. The system

was designed by a team of representatives from each
key business. The goal of the system is to ensure
accountability, efficient problem solving, and regular
feedback to citizens.
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In this new system, any city department that receives
a complaint from 4 citizen becomes responsible for
ensuring that the problem is addressed. So, even if a
complaint received by the Transportation Department
is a Solid Waste Department responsibility, Transpor-
tation is required to take the lead role in coordinating
the response. The receiving department enters the
complaint into the citywide electronic database,
searches the database for similar problems or com-
plaint patterns, ensures that a team is assembled to
address complex problems, and contacts and regularly
updates the complainant about the city’s service deliv-
ery plan. The system is supported and maintained

by the Planning Commission’s new Neighborhood
Problem-Solving Office.

Once the problem-tracking system is fully opera--
tional, it is likely that the police will take responsibil-
ity for a wide range of complaints. It also is likely
that these complaints will not be much different

from the complaints that police already handle. How-
ever, the electronic record, easily retrievable and
analyzable, will be a valuable source of information
about the level and range of contributions the police
make to the quality of life in the city and to other
agencies. '

Geographic Information System. The Charlotte-
Mecklenburg Police Department’s Research and.
Planning Division has developed a Geographic Infor-
mation System (GIS) to support officers’ analyses of
problems. GIS is based on the idea that disorder—the
physical conditions in a neighborhood—is associated
with the level and concentration of crime incidents.
The system, once it becomes accessible to officers
through their laptop computers, will permit the visual
identification of possible environmental reasons for
the high incidence of crime or complaints in a specific
area. Based on their analysis, officers can begin plan-
ning strategies and organizing municipal resources to
address the problem.

GIS provides several layers of information. It shows
the location of crime incidents as well as ordinance
violations. Through windshield surveys, the system’s
developers plotted the location of pay phones, bus
stops, trails, abandoned buildings, and other neighbor-
hood features. GIS provides information about prop-
erty ownership, owner occupancy, zoning, demolition
orders, and the condition of curbs, gutters, and side- -
walks. Finally, the developers, with information from
the power company about the lumination value of the

street lights, approximated the lighted areas on the
streets and sidewalks. The developers are waiting for
the completion of a planimetric database, which will
provide a layer of information for the entire county,
including the outlines of buildings, pavement, foot-
paths, tree lines, and all other physical features that
can be digitized from an aerial photograph.

Though still in its pilot stages, GIS already has served
as a problem analysis tool in selected neighborhoods.
The police in some districts, unwilling to wait for

the automated citywide expansion of the system, are
building the database for specific neighborhoods
manually, based on an address-by-address survey.

The enthusiasm for the system among officers is fur-
ther evidence of the broad concept police have of their
responsibilities and scope of activity.

The Charlotte-Mecklenburg police
and measuring what matters

In addition to the measures that have been developed
at the city level to support the overall strategy of im-
proving the performance of municipal government
and that have been used to understand and shape the
police contribution to this broader goal, the Charlotte-
Mecklenburg Police Department has developed its
own systems for measuring its impact on the lives of
citizens in the Charlotte-Mecklenburg area. These
include (1) surveys of citizens to determine levels of
victimization and attitudes toward the police, and

(2) evaluations of district-level efforts to reduce crime
and solve public order problems.

Surveys. Surveying residents to assess their percep-
tions of safety and police services is a frequent, though
not yet routine, activity of the Charlotte-Mecklenburg
Police Department. Starting in 1995, a general public
opinion survey, a survey to measure public perceptions
of safety in Uptown, a survey of burglary victims, and a
survey of domestic violence victims were administered.
The surveys were developed and administered for the
city by the Department of Criminal Justice at UNCC or
by the police department’s own Research and Planning
Division.

The general survey measured residents’ opinions
about their neighborhoods and their problems; priori-
ties for the police; perceptions of safety in their own
neighborhoods and in other parts of the city; levels of
victimization; and perceptions of police performance
and satisfaction with police service, including traffic
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enforcement, visibility, community policing activity,
and courteousness of police officers. The Uptown
survey was designed to help identify the factors that
led residents to feel safe or unsafe in Uptown.

The surveys of burglary and domestic violence vic-
tims assessed their experiences with police handling
of their cases, including how frequently the officers
arrived in the amount of time the telephone operator
told the victim it would take; whether the victim felt
the responding officers gathered all of the available
information relevant to the case; and whether victims
felt the telephone operators, responding officers, and
followup investigators were courteous and helpful.
For the burglary victim survey, respondents were
asked whether they thought the burglary incident
could have been avoided through some action of
their own or by the police.

Individual districts also developed and implemented
customer satisfaction surveys of their own. One dis-
trict conducted a telephone survey of individuals

who had contacted the police. Another distributed
postcards to citizens who had contacted the police
that were designed to be mailed back to the district.
Both of these district-level surveys focused on the
respondents’ perceptions of the courteousness, profes-
sionalism, and helpfulness of the police officers who
responded to the call for service.

An ideal package of surveys, according to Richard
Lumb, Director of the Charlotte-Mecklenburg Police
Department’s Research and Planning Division, would
include surveys of four individual districts a year on
a 3-year rotation cycle. Before the police department
makes such an extensive investment, however, more
results are needed from the surveys that already have
been conducted. Problems identified in the surveys
should be addressed and the strategies implemented
to address them should be evaluated, Lumb says.

District evaluation. Evaluating problem-solving
activities is as much a challenge for the Charlotte-
Mecklenburg Police Department as it is for every
other police department. The department’s goal, how-
ever, is to develop a system not only to measure the
A results of past activities but also to stimulate further
problem-solving efforts. To this end, the department
has institutionalized a district evaluation that is sub-
- mitted monthly to the chief. This evaluation is used
not to compare one district’s progress to another but
to measure the progress in each district over time.

——

Originally, the district evaluation report was to in-
clude a broad collection of factors measuring safety
conditions, citizen fear of victimization, social well-
being, crime trends and patterns, and police staffing
and performance levels. However, most of the pro-
posed elements were dropped due to difficulties in
collecting the data, both internally and from other
agencies. The final district evaluation form focuses
on staffing and personnel data, including the number
of letters of appreciation and use-of-force and other
complaints received by officers; workload data, such
as calls for service and the number of community
meetings attended; and data related to problem solv-
ing, such as the number of problems identified and
solved (by type), volunteer hours, and open-air drug
markets identified and closed.

Deputy Chief Bob Schurmeier, who heads the
department’s strategic planning group, believes that

a truly relevant and workable district evaluation sys-
tem will depend on automation of data collection and
recordkeeping and the willingness of officers to ob-
serve and record information. *“We have to sell the
officers on the value of collecting, tracking, interpret-
ing, and using the data to the benefit of the city,” he
says. “If they don’t understand the usefulness of the
data, they won’t collect it properly or they’ll make

it up.” According to Captain Jackie Maxwell of the
Baker One district, the real successes of Community/
Problem-Oriented Policing are “small wins” that usu-
ally go undocumented. “They re passed on verbally,
if at all,” she adds. “No one yet has come up with an
adequate way to quantify qualitative things.”

Summary and conclusion

In sum, it seems appropriate to view the police as

an agency of city government as well as an important
part of the criminal justice system. By doing so, how-
ever, the vision of how the police can contribute to
city life is enlarged, thereby expanding the conception
of the police mission. Since measures of police effec-
tiveness must be designed to match the mission (i.e.,
the understanding of how the police might make im-
portant contributions to their cities), it follows then
that the measures now used must be complemented
by others. No one wants to relieve the police of
responding to crime. Thus, all current police perfor-
mance measures should be retained. The important
question is what new measures should be added both
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to remind the police that these other contributions are
important and to properly account for the full value
they contribute to their cities.

We are convinced that the police should add two new
capabilities to their current measurement efforts. The
first is a large, continuing capacity to survey citizens.
A set of surveys should focus on different popula-
tions, ask different questions, and be designed to
serve different purposes. For example, a general popu-
lation survey should capture information about crimi-
nal victimization, reasons for not reporting crimes to
the police, general attitudes toward the police, levels
of fear, and types of self-defense citizens rely on to
supplement the protection they get from the police.
Such a survey is important, partly to develop a more
accurate picture than we now have about the real level
of criminal victimization, partly to measure levels of
fear as well as victimization, partly to measure citizen
satisfaction with the quality of police service, and
partly to discover the level and type of self-defense
that is being used to complement police efforts.

A customer survey should be administered to a
sample of individuals who call the police (or ask
officers on the streets or in station houses) for assis-
tance. This survey would focus primarily on the
quality of the service they received as well as the type
of service they requested. This is most useful in gaug-
ing the performance of the police as representatives
of city government. Perhaps this survey could be
extended to include other government agencies and
private institutions with whom the police work.

Finally, serious consideration should be given to con-
ducting regular surveys of people stopped or arrested
by the police. It might be important to learn what citi-
zens who encounter the police as enforcers think of
their experience. For example, such surveys occasion-
ally have revealed evidence that some police were
systematically victimizing citizens through extortion.
Conversely, in some places where this technique has
been used, the police have been surprised to discover
that many people they arrest give them high marks
for their professionalism and courtesy. Such surveys
could provide a sense of how economically and care-
fully the police use the authority they are granted to
do their job. This is at least as important as knowing
how well they use the money entrusted to them.

The second capability the police should develop is a
continuing process for evaluating their own proactive
problem-solving efforts. In 1987, John Eck and
William Spelman offered a vision of this process in
Problem Solving: Problem-Oriented Policing in New-
port News, in which they describe the Newport News
Police Department’s overall problem-solving initia-
tive: how many projects were initiated, what moti-
vated them, and what resources were committed. All
the efforts were at least informally evaluated through
reports on whether the problem was solved and
through letters from citizens who were satisfied. In

" addition, a few of the initiatives (those that were

relatively large and seemed to have more general
significance) were evaluated more formally through

the use of statistics and other measures.*

The Newport News report was produced as a research
document designed to show whether problem-solvirig
policing could be implemented and, if implemented,
would be effective. Ideally, however, such a document
would become part of a police department’s regular
reporting system. Indeed, it is only through a docu-
ment of this type that proactive problem-solving
efforts of the police can be measured accurately.
Furthermore, these are the kinds of efforts that are
likely to be important as the police turn their attention
to preventing crime, reacting to it, and working coop-
eratively with other agencies to help solve a variety of
city problems.

In addition to institutionalizing these kinds of reports,
police agencies could join with other municipal
agencies to develop measures of overall community
well-being, much as Charlotte-Mecklenburg has done.
If the police believe they control crime not only to
ensure justice and enhance citizen security but also

to contribute to the broader goal of improving the
quality of community life, then they must find ways
to measure factors such as levels of citizen satisfac-
tion, confidence in the future and government, and the
economic and social health of the city. It is no acci-
dent that the word “police” comes from the root word
polis (the Greek word for a city or state, especially
when characterized by a sense of community), for the
police make important contributions to the quality of A
life in the polis. That is what they can and should do.
Therefore, the value of the police should be recog-
nized through their contributions to the quality of life,
both politically and in the measurement systems the
polity constructs to hold its agents accountable.
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