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Policing: Deregulating or
Redefining Accountability?

Mark H. Moore

OvVER the past decade, many of the nation’s leading law e}rll-
forcement practitioners and analysts have come 1O supfgor‘t (; e
general ideas of community-based policing, and scores ol junsdic-

tions have tried some form of it. Yet, despite the widespread enthu- -

siasm, community-based policing remains more an aspiration ﬂ'j:g;
a reality. One major but often overlooked reason is that it ;equl ¢

changes in administrative ideas and operauops that are in elr)en 317
difficult to make and incredibly hard to sustain. Cgmmurfgty— ased
policing means at least two things: brmgm'g police of! 11ce1rs1 and
citizens into working partnerships at the. n@ghborhood. eve gnh_
giving the police responsibility for identifying a‘nd slollvmg nx}(c;%e_
borhood problems even if they are not conventional law € e
ment matters. Thus traditional command-and-control forms o1 f pd
lice organization must give way to forms that are less clequa 1zea,
less rule-oriented, and less regula(tlion—lbgund. Deregulation may

kev to community-based policing. '

Wellrll t'L)Ifet ZialyZis that follows, I will not dwell' on commumtrbasejf
policing itself. Rather, my account of the administrative evolution

police bureaucracies will provide a window on deregulation and

other reform strategies. Deregulation is 2 kq{ tothe develgprdnent 3{
community-based or kindred forms of policing, b}lt only if elreg :
lation means not merely mechanical changes in personp;: aglt
procurement procedures, flattened hierarchies, and the like, bu

also fundamental, discretion-enhancing changes in how police and ;

other public servants define and act upon their accountabﬂx;y to ;ﬁz
public. This vision of deregulation extends not only to po 12(}31 e
other bureaucrats who interact directly anfi per§opa11y wcxl e
public but also to technical personnel, senior officials, and othe
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office-bound bureaucrats who have minimal direct and personal
interaction with the public. I am relatively optimistic that deregula-
tion in the service of fostering community-based policing is both
desirable and possible. But there are no easy answers: this kind of
policing demands a major shift not only in conventional ideas about

law enforcement but also in conventional ideas about public
bureaucracy.

Public Administration and
Police Management

Long ago Max Weber observed that the essential, defining quality

~ of a state was its monopoly over the legitimate use of force.! In

doing so, he put police administration at the center of public admin-
istration, for it is through the operations of the police that the state
enacts this defining quality.? The badge, the nightstick, and the gun
are both the symbols and the tools of state authority, and it is

" municipal police departments that are supplied such instruments.

Because police administration is so closely tied to the defining
purposes of the state, it follows that if there is something distinctive
about public administration, it will show up in the theory and
practice of police administration.3 Police administration will neces-
sarily have to express those special qualities, and so, I think, it does.

Because police use state authority so extensively, police depart-
ments are under enormous pressure to be accountable, to explain
and justify their actions to citizens and their representatives. The
police do so partly by making practical and instrumental arguments:
they point to the urgency of controlling crime, their success in doing
50, and the crucial role that state authority plays in helping them.

But the police must also justify their actions by making principled
claims about the fairness and propriety with which they operate.
They must be able to show that they enforce laws fairly and impar-
tially as well as effectively and that they use their substantial powers
to detain, investigate, and subdue properly, that is, only when
warranted and only to the degree necessary.

Finally, because police can restrain freedom, intrude into private

‘life, damage reputations, and even injure and kill in pursuit of their

law enforcement objectives, and because they often must act in
ambiguous circumstances without the benefit of supervision, coun-
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1. or time to think, an enormous premium is placed on 32119‘1;11;1g
Z?r;)?s They, more than many other public employees, must it P
“ ce.” .
© astandzrigtgxit gzzat:l)ézralr;t the police be accountable for gchle\irc—l
inTiripg;tant social results, operate fairly and prope?rl}i, an ai':izes
® ke have caused police managers to adopt particular pr .
mlStak_es ;gas the most effective devices for controlling officers an
iﬁgga‘ggrvg;te performance of their organizations. V’l(;h;seer ;rrxlz:\ingigeer-l
¢ doctrines were originally prescribed _by Max 4e
gffrelﬂded o ﬁmhir delV?Il;) Iz}elgtbrz;jrizcgt?sdc{:azlazgi.eve efficiency,
ir core is the cial 1age | ,
i s degrees ofperecion I obe g v
i i i es to contro
off e'ther;sill"‘;eevrzgﬁzne;;ciency and effectiveness, the .rules Sl;o;léd ’?g
Ofﬁc? . the best available technical knowledge in the field. o
pi ntrol and fairness, the rules should be' Fompletg an g
?:I(;frlll;ekcxce)nsive, covering all situations that the officials can be €x:
peg?ict)?jsr;co;gcseé .theorists knew that thefrﬁles vgersnr;;;:eie&'f’-
i : would be followed ¢ . ,
executmg.vrff(érznisrlusﬁutgaetclﬁiz 1’euslt(;?l)lish clear lines of authority ancel
manageer.h In addition, narrow spans of control.wo'uld ensu;t
o s elrvtis;.ion of operating-level officials. Extensive mvestmeex;
icrllotiiirsllilrlljg ideally before officials began their ]9b§, gvoulg beeﬂr;’eca:L -
uin and motivate them to do their jobs prop nd
Z?gcsi?}e??ufnd there would be strict accountability and puni
i tion. .
m?l{l; i?;?gz:ﬁ;gggfrf vtr);sca(.jlrsrct)lli)mportant to organize d(j)gercal?:ﬁ;
to prevent low-level officials fro_m geFtln%htoo cé?jg ;30135 f;lre chienss
lest they develop personal relauonsmps at'w e
i ¢ individual cases. For the police, technology was € 1
N lnh1 oals of reducing personal contact, ensuring equa
LA cf groviding close supervision. By building an elabfc?rate
o ar'lcagon system that linked citizens to. pohce'of 1cers_
fk(x)rr(r)l\rglllntlelephones and radio—controllfad fii.spatclﬁngt, g%xcc; :1;1(1
broke the close links between 1nd1v1duaf1 elsilcm e e
?:iie;sens that had characterized th'e‘early days o pc:ié o gThese o
tered no small amount of fa&{().rltlsm and Co_rrupediat.e e
rangements also allowed all citizens to have imm
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the police department and enabled those at the center of the depart-
ment to monitor the activities of individual patrol officers.

Thus police departments were initially conceived, and subse-
quently developed, as classic bureaucracies. They took this form
partly to achieve effectiveness in accomplishing their mission. Just
as important was ensuring that police exercised public authority
uniformly, fairly, and impersonally—the defining attributes of pub-
lic enterprises. It is in the field of police administration, then, that
one should expect to find the strongest commitment to traditional
theories of public administration and management and the greatest
resistance to change. And, to some degree, that is the case.

What makes consideration of police administration so important
to any exploration of the case for deregulating the public service
and adopting alternative approaches is that the revolution in mana-
gerial thought is beginning to make inroads even in this most
traditional of public bureaucracies. If, as Melvin Dubnick argues in
chapter 12, deregulation and other contemporary approaches to
reform share the goal of dethroning King Bureaucracy, then to
reform police bureaucracies is to effect a coup against one of the
oldest and mightiest kings of all.

In policing, as in other fields of public administration, there are
compelling reasons to be interested in “deregulating the public
service,” developing a “customer service” orientation, or “rein-
venting” government organizations. And these pressures have
begun to spawn important managerial changes in police depart-
ments. Partly it is the pursuit for increased effectiveness that moti-
vates the changes. As the police have been held accountable for
achieving substantive results as well as merely enforcing the law as
fairly and impartially as they can, and as research has revealed the
weakness of some of their methods, managers have attempted to
change both the ends and means of their organizations.$

But an important source of change is also increasing doubt about
the success of the traditional methods for producing disciplined,
high-quality organizations. It is no longer clear that police organiza-
tions can be free of error, corruption, and brutality by applying
tighter rules, closer supervision, and stricter penalties for miscon-
duct. Indeed, this bureaucratic apparatus increasingly looks like an
expensive way to produce the form but not the substance of a
disciplined, effective force.” Thus the changes in police administra-
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tion mark the depth of the discontent with the traditional models of
public administration.

It is by no means clear yet where the current revolution in polic-
ing will go. Nor is it clear that the new forms of organization and
control will be more effective than those of the past. Yet it does
seem clear that those interested in public management might learn
a great deal about the limits and possibilities of new forms of public
administration by looking closely at the changes now sweeping
through policing. More important, this might reveal why deregula-
tion, customer service, and reinvention are, at best, imperfect slo-
gans for identifying the true nature of the managerial work that
must be done to improve the performance and credibility of public
sector organizations.

Specifically, my research on police management suggests that to
deregulate the public service makes sense only if the concept of
deregulation encompasses working to change the terms under
which public sector organizations and workers are held account-
able.® The demand for accountability in public organizations will
continue to be strong, and managers’ abilities to satisfy that demand
will be an important mark of their talents. But what is needed is a
wider recognition of the role that senior managers of public enter-
prises can and should play in shaping the terms of their own
accountability. As James Q. Wilson argues in chapter 3, managers
ought to be authorized to take the initiative in negotiating the terms
of their accountability with their political overseers and in introduc-
ing important innovations into their organization. What I have in
mind is not mechanical deregulation (fewer fules, more flexible
procedures, less procurement hassles). Rather, it is better conceived
as changing the form that the continued regulation takes.

My research also leads me to the view that the “customers” of the
police organization are not simply the “clients” who call on the

organization for services or are exposed to its efforts to impose
public responsibilities on individuals. The customers are also tax-
payers and their representatives who may be seen as having 2
collective view of what the organization ought to be producing and
what particular features of the organization’s performance would
indicate quality.’ These overseers, evaluating organizations in terms
of whether they embody some idealized general conception of
how they should operate, are in many ways the most important
customers.
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Alt’flhesehobsg‘_lauons do not apply only to police organizations.
ough policing may be an extreme case in terms of the promi-
nence W1th which public authority is used, the police are similar t
all pubh.c organizations in at least one crucial respect: b defini?' on,
all pubhc' ente.rprises rely on the use of public autﬁor?ty.m Th;;) rlls,
:ino(zfst obv}llous in the case of the police and other similar organiza-
1s such as rggulatory and tax-collecting agencies that impose
obhga‘tlor.ls on citizens rather than provide services. But even Sbl'
organizations such as welfare or public health agencies that fovid1C
services to their clients do so with the benefit of public aulzho iy,
Afte;r all, puplic authority was used to raise the money to su n(t).);é
their operations and provide the benefits they dispense Tgpth
extent that special concerns for propriety and fairness attaéh to ane
use of Pubhc resources, then, these organizations too will ha :
something important in common with police departments -

The Classic Theory of Police Administraﬁon

. F:)r tﬁhe past two generations, a well-developed, coherent con-
;r;; A at defined important ends, programs, and administrative
: z;;ements has guided the management of police organiza-
tions.™! The concept is so powerful that it has produced a erark
able degree of homogeneity among municipal police departments_

despite the fact that 17,000 ind
s e oty 5 , ependent departments now exist

Professional Law Enforcement

. In thev traditional conception the fundamental purpose of muni
ipal po'hce departments is to enforce theé law and to do souimc_
professional way. What professional means in this context is usr'1 3
:E: Eiit avfaiilable technical practices and doing so in accord v&;f;}%

s of the society.’> Of course, the

ambiguity about what particular law; arertf) gzse?llf"vgic?;sdbeen wome
When municipal police departments were developed.at the turn
of the century, there were a great many laws on the books. Some
:(\;irs traditional common law prohibitions against murder, rape
bbery, and burglary, but others were municipal ordinances :
h1b1t1pg “'offenses against public order” such as swearing, s ittl‘) o
and littering. Initially, municipal police departments accgépfedliﬁ
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e
responsibility for enforcing all these I?WS. Graduillizrr,l hoor:\;(;\iecr;iilrflli—
police narrowed their focus to enforcing the most imp
e TheYéi o f(r)r:izgii ;rg(iajeszot}r;csaihiOhest priority to the most

irst, i econo g :
ser}igflts, lctr?rerf:l& eThe pressures on pol:1ce forces t(;l pri)xgﬁ(ielzc;%cspfgg |
security to urban residents grew rapidly throug e%\lling e aine
1960s, but resources did not keep pace, sO soril1 O oeine
The natural response was to deemphasize . tth e enscs agans
public order to conserve resources to deal with crim
serSi:?erécueﬁ;(Z)izgrient efforts focused on offenses. against rl?iﬁicl
onder had alvays enjoyed exe JegEc) B B doubied
i on law . 1 do
ekflfoivts/sisilgfrlr? s;ftﬂiirigr?r?minal laws and scarce criminal ]gst}ce IS;
toirces to regulate minor disorders and “crimes without v1ctt}\r7r;?. y
an to enforce these laws the police often had to act Ii.ro:c; ;atisécs
This left room for police bialsestgl)1 i]ze Hﬁﬁgﬁﬁ;g%oﬁg ;lie saistcs
Showedfthat :r}ll:ng(gf(g);gd’fgl:eiforcemem of public morz}lity lawfs
e 16131 czrcecorruption.17 Thus in reducing their emphasis on 1;);
?ésnosese agz(l)inst order, the police could not only save resources bu
i iticism. -
av%?iiigikelzt g::él%;ﬁ;?gfe (tihi:r Federal Bureau of Inves;igaugzrs
unified 7crime reports had the uni?;::ifi?n (e:(s)n;;cgu;ee%coeﬂz r:glcl o
i i on .
?(;gé;l{g Cglrif:n(tirea;frrtlrr?;lfsoigﬂiecord crimes in categories;fl t(lil:;: mc;lc;
across‘.p the diverse criminal codes .Of the dlffergllt St?rfi) ?xgh s
different kinds of crime in a consistent way. 10€ zt) e s of
was to aggregate these indivi.dual reports 1ntg aSr:3 Ve P
the crime problem confronting the nation. o e ated
singled out as part I offenses: murder, rape, ;10 ofgﬁses AN
assault, burglary, car theft, and arson. All the ot 1zr e s
ing many offenses against public order) were releg e s
of part II offenses. Eventually, the reports, particularly

the
the frequency of part I offenses, began to be used to measure

e na-

erformance of police departments as well as to por;;alcslrl stgd o

]tpional crime problem. Inevitably, the.se evgluanons gt
attention of police managers and police officers on I

| .
law crimes.
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As the municipal police function developed, so did a body of law
that sought to regulate the conduct of the police as well as that of
citizens. This body emerged from interpretations by the Supreme
Court of what constitutional protections against unwarranted search
and seizure or cruel and unusual punishment actually meant in the
operational context of policing.’® The police were ordered, for
example, to abandon coercive methods for gaining confessions, to
obtain warrants for conducting certain kinds of searches, and to
warn those arrested of their constitutional rights.?0 When the judi-
ciary became dissatisfied with police compliance with the laws
regulating searches, they made illegally obtained evidence inadmis-
sible in court.?! More recently, citizens have used civil laws to hold
police officers liable for violations of civil liberties when they over-
step constitutional limits regulating their use of authority.?

Predictably, the police have never embraced this body of law as
enthusiastically as the laws that regulate the conduct of others. Yet
law enforcement agencies are duty-bound to enforce it both in
principle and in practice. And agencies inside and outside police
departments bring these laws to bear on individual officers.?

Thus although police organizations like to describe themselves as
law enforcement organizations, the particular laws they are com-
mitted to enforcing are not all the laws, but a fairly narrow set—
those that prohibit common law crimes. The laws that regulate
conduct in public locations have been deemphasized as less im-
portant and more difficult to enforce. The laws regulating police
conduct have tended to be viewed as constraints that handcuff
police efforts to accomplish their real mission: enforcing criminal
law. Thus the goal of the police is not, strictly speaking, law en-

forcement, but using the criminal law to control crime and punish
serious criminal offenders.

Patrol, Rapid Response, and Retrospective Investigation

" To control crime, the police have developed three primary tac-
tics: patrol, rapid response, and retrospective investigation of
crimes.?¢

From the very beginning, police in Anglo-Saxon countries relied
extensively on patrol.? The basic idea was that if they could field a
lookout force, offenders would be deterred from committing
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crimes, crimes in progress would be thwarted, and criminal offend-
ers would be caught quickly and brought to justice. In the early days
this function was performed by constables, night watchmen, and
foot patrol officers. The advent of motorized vehicles, however,
greatly increased the enthusiasm for patrol. Police theorists hoped
that the new mobility would create a sense of omnipresence that
would dramatically improve the deterrent value of patrol.?6 Modern
police began patrolling city streets in automobiles and on motor-
cycles.

Much of this patrol was random, one virtue of which was that
unpredictable patterns would allow the police to magnify their
deterrent impact. Randomness also ensured a kind of equity, or at
least the absence of a bias, in the allocation of patrol efforts. Every-
one would have an equal chance of having a patrol car pass by.

Gradually, however, randomness gave way to an interest in di-
rected patrol. At the most general level, this was reflected in the
development of hazard systems that recorded when and where
crimes occurred or calls from service were originated. These were
used to define the geographic sectors that needed intensive patrol
and to shape police work schedules.?” More particularly, directed
patrol allowed officers to concentrate in very small areas where
crimes seemed particularly likely to occur. Most commonly, these
patrols were directed toward particular times and places, but occa-
sionally they were focused on individuals who were thought partic-
ularly likely to commit offenses.®

Rapid response emerged from the development of motorized
patrol and of dense modern communication systems. Once citizens
could be linked to police headquarters through telephones and
headquarters could communicate with individual officers through
two-way radios, a mobile police patrol suddenly became capable of
responding quickly to citizens' calls for service. The apotheosis of
these developments has been the citywide 911 systems and the
computer-aided dispatch systems, which together have made it
possible for a police car to arrive at virtually any location in any city
in less than five minutes after receiving 2 call.

This capability, like the patrol capability, was thought to be
particularly valuable in deterring criminal offenders, thwarting
crimes, and allowing the police to identify and apprehend offend-
ers.? Indeed, it extended the potential reach of police from public
locations that they could see from their cars to private spaces being
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Eopétored by ordinar.y' citizens. Heavy investments were made in
pid response capability because it seemed sure to be effective in
controlling crime and producing arrests.
aIr{tetrfoshpectw.e 1nvestigation of crimes, like patrol, had long been
ﬁad g the basic .operaw.tlonal repertoire of the police. Once a crime
had b §en cggnmxtted, it was important to identify the offender and
crim'n;i evidence to support the prosecution. The basic tools of
t linal investigation had always included such procedures as in-
;r;/;siv;fng vi]ctlrns 1amd witnesses to help identify the offender and
ing physical evidence associated wi i i
. ining ith the crime. Fingerprint
}(;Igg:flsczu?in t}im'd fextenswe information systems that ident%fiég of-
nd their favorite methods of o i ' |
their fa peration gradua
to support criminal investigation. ® 1y evolved
m(’)I‘o a gregt‘degree, it was detectives and the prospects for ever
fOCre s?phls.nf:ate,d me_thods of solving crime that came to be the
ismu% g policing’s aspirations for a technical kind of professional-
o .th eée were some important technical features of patrol, includ-
angd ﬂel: evelopment of sophisticated communications equipment
and hfre vlva_s an emerging interest in traffic management thaé
> wags tanalytic mgthod§ to bear on preventing traffic accidents. But
t s ;rslpgmtrilmal 1?\;§sugatlon that most of the technical, profes-
irations of the police lay. It was th h i
X : : . ere that science could
est be applied to making arrests and bringing offenders to justice.

Bureaucratic Mechawnisms of Control

1isg§§ tgrgzmzano?lal structurc?s and bureaucratic systems estab-
end distinetiv characterogcs. s, fom the outser the polen mors
: tive . First, from the outset, the poli
gg%ggczlesn? }I:;ggll;ll;’r s.espbtializ;d, paframilitary structures Svci)tllll(:: z:ﬁe-
efin isible chain of command. Police offi
distributed across formally defined ranks. Th in higher tanke
were authorized to direct the activities o.f thgzcea iﬁ {l;%i;er e
IkJIrlnforms dlsplayeq the rank of the officers so that everyoné xféltlflsd
’(I)ﬁv who CC?L.lld give an order and who had to obey.
deep:rprz;;alsn:hiry fcgrn may have.been adopted for policing for no
e COIlSiStr1 an that it was available to copy. But it also seemed
et t}iant v}v:th some important functions the police had to
perts . ough most police work is undertaken by relatively
units operating independently, sometimes the police do have
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its to accomplish their goals. This was

particularly important in the early days of policing when they were
called upon to handle large-scale disturbances.3° It remains import-
ant today not only to deal with such disturbances but also to coordi-
nate other complex tasks such as managing high-speed pursuits or
responding to floods, earthquakes, and other civil emergéhcies.
The paramilitary form also seemed to ensure effective control over
the conduct of officers and thereby to guarantee a consistent re-
sponse to individual cases. Fixing accountability and providing for
intensive, close supervision enhanced the prospects for discipline
and fairness. The aim was to reduce individual discretion by making
everyone in the organization nothing more than an expression of the
will of the person at the top. The will of that person was expressed
in the organization’s general orders, policies, and procedures.
A second feature of the structures used to manage police depart-
ments was functional rather than geographic subdivisions. In the
early days of policing, departments were often organized on 2
geographic basis, with the different functions, such as patrol and
investigation, subordinated to geographically defined units. Be-
cause all the police functions reported to local precinct command-
ers, they became the functional equivalent of police chiefs for their
local areas. This, in turn, fostered close relationships with locally
pased political machines, economic elites, and gangsters who could
go to the local captain to get what they needed. That, in wm,
fostered uneven law enforcement and corruption.!
To break the power of the local political machines and ensure 4
more uniform enforcement of the laws across a city, police depart-

ments gradually evolved into functional organizations. NOw munic-

ipal departments are typically divided into 2 patrol force, a detective
usually

unit, and an administrative support unit.32 The patrol force is
divided into geographic areas, but the detective and administrative
units have citywide jurisdictions.
The result of these changes is that local groups can no longer
manipulate all the police resources operating in their areas. 1f they
want the police force asa whole to help them out, they must speak
to the chief rather than just to the precinct commander. The chief, in
turn, can resist their demands
policies and needs of the city as a whole.

Functional organization a
tions of the police: functional specialties r

to form up into larger un

by talking to them about the overall

Iso aligns with the professional aspira- ‘
ecognize, and allow the
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developme

nt of, technical i

ivisi expertise. i

d1V.1sxons house many units thzli)t oo Detective and administrative

department’
g o C?rlljt § more specialized operations
ureaucratic characteristic ,

Sjper is judged necessary to maint
pport the processing of cases in

system, and mak .
world, € police operatio

a;}rll effective internal discipline
nSe rest of the criminal justicé
transparent to the outside

s PRI .

Increas ¢ tlls amount :f tIaIIln]‘g ﬂlas receive t Ef Ore tll':‘) Jhlt [Ilf

lo
pioma and a clean arrest record. Many
most departments now

masteri

radi(t)erﬁg hSome (éf the technical arts of pol
> -speed drivin, .

service revolver. 8 and learning

icing such as handling a
when and how to use a

Bure 7
aucratic Systems, Values, and Bebaviors

Reflection
on the way th ;
develo . y the police h :
ped their ¢ ; ave defined their mijssi
ore technologies, and administered theeilrromlssmn’
rganiza-
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es that have guided the development of
among them.
police have been

tions suggests the valu ’ .
police departments and some important tenmogs
It is surprising to many to se€ ho.w greatly the e e,
shaped by the concemn for embodym{g legal virtues iupﬂvacy no
izi the criminal law, preserving /s
mizing on the use of ‘ P e
i i d fairness in law enforcement. . :
ensuring consistency an: in lav . Rt e
i i olicing’s reliance on p ,
haps most evident in modern policic _ R
tive investigation. What is rem
response, and retrospec 0. | e e
i ics is how superficial and reac ;
these particular tactics 1S rfici : ey
i f social life, regulating only p
Patrol skims over the surface o . ng O e
i to social aftairs W
ice may probe more deeply in . :
TP e e T te them in and warrant their scrutiny.

i iti invi
circumstances or citizens : crutny.
But it is only when citizens call, or only when a crnme h

. 1o
discovered, that the police really intervene and'look 1fl:flosaerlz ékr;us
individuals and their activities. Vast areas of private life
shielded from public scrutiny. ' . ' .
Concern for protecting legal values is also ev1dept x?hzxt;gﬁ\cle
ision and consistency in
efforts to ensure precision : he PO
’ individual circumstances.
department’s response to i L cir ‘ T e
i i i licies, in hierarchies and ¢ (
fuels the interest in writt€n po , in d close Sup*
isi i ini t for fairness and equity 18
vision, and in training. Respect 1or o
dent in the development of citywide 911 syzielaﬁlf z;lr;(liptsh: c;;spm-
lice resources. is
hazard formulas to allocate poliC ' ’ :
ment claim that it is equally available to all and that it polices a city
Litably as well as effectively. o .
erf coere many of these features could also be1 1]usufﬁ‘ed :sys tkllteg
ibution ffectiveness as well as Ianrness.
contribution to economy and e ‘ : : ftis
economical as well as protective of privacy to wait until a crim
occurs before responding to it; otherwis
great deal of effort on situations that wou
offenses. Hierarchies are efficient because

ing with problems. Allocating patrol forcgs to places where tr
occurs is effective as well as consistent with the

i Ith or status.
ine to need rather than wea N
gHowever, any fair reading of the development of policin

have to recognize that police depa

economy and effectiveness. Even though the pol

e police would waste 2
1d not become criminal
they ensure that every-

i ledge for deal-
one in the department uses the best available knowledg b

principle of allocat-

g would '
rtments have been powerfully

i d fairness as well as for
shaped by the demand for propriety and Ia g ageripd
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though their only important objective was controlling crime and
they chafe against legal restrictions, it is clear that they are a legal as
well as an instrumental enterprise.

A sharper and less easily resolved tension in the organization and
operation of police departments concerns the status of individual
police officers.-On one hand, administrative arrangements reflect a
determined effort to dampen the initiative and discretion of individ-
ual patrol officers, to turn them into neutral functionaries who
administer the law in a technically sophisticated but completely
neutral and unbiased way. On the other hand, there is a trend
toward recognizing the independent, professional stature of offi-
cers, which is apparent in the efforts to raise eligibility standards,
insist on more education, and recognize different kinds of expertise
in the functional organization of the departments.

In the past, police control systems have blunted professional
aspirations, and limited progress has been made in increasing entry
standards and educational efforts. To many both inside and outside
the profession, policing remains—in its organizational form and its
recruiting patterns—a blue-collar occupation. Yet research is grad-
ually revealing what common sense has long held true: much about
the actual practice of policing requires a high degree of profession-
alism. The tasks police encounter are technically complex.3¢ The
decisions they make are critical to the lives of citizens. And, despite
the strenuous effort to keep them under close supervision, they do
most of their work unsupervised. That is particularly true when it
comes to their most consequential decisions—to pursue or not,
arrest or not, shoot or not.3 In these respects, then, society depends
on the professionalism of the individual officers. It is also clear that
the officers aspire to professionalism. For a generation, they have
sought to increase their own professional standing, partly by work-
ing hard to increase the technical content of the jobs and partly by

_ increasing the educational standards for admission to the force.

Whether the balance in attitudes toward police officers should
continue to be struck as it has in the past is one of the crucial

~ questions facing today’s police managers. What has been true,

however, is that police managers, acting with the encouragement of
the broader society, have tended to view police officers as having

more potential to cause trouble than to make significant contribu-
tions on their own.
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Toward a New Strategy of Policing

A different way of thinking about the police has recently
emerged, mainly but not solely in connection with the Communi.ty—
based policing movement.?® This conception is guided less by prin-
ciples of law and more by concepts designed to help managers
maximize their organizations’ value to local communities.?* These
new ideas about policing are based on both 2 general theor3.7 of
public sector management and a particular application to the field
of policing.

Strategic Management: A New Theory

The general theory of public sector management adapts. the con-
cept of private sector corporate strategy to the special environment
of the public sector.®* The idea is that the management of a public
enterprise should be guided by an overall strategic concept, and
that for a particular strategic idea to be useful and valuable, it must
meet three conditions.#!

First, the strategy must define a mission, or a set of goals and
objectives, that is plausibly valuable to the public. There must bea
rationale that explains why society should launch or maintain the
enterprise. A claim that some people will benefit must inglude an
explanation of why those people are particularly deserv1.ng. Per-
haps the organization exists to solve a problem that society per-
ceives as pressing and important, Or to €rase some kind of inequity,
or to exploit an opportunity for public benefit. There must be
something that citizens of a society could reasonably value.

Second, the goals and objectives that define the mission of the
organization (and therefore the value that the enterprise sge.:ks to
produce) must be able to summon support and enjoy legitimacy
from citizens and their representatives who oversee the
organization’s operations. This includes those elected to 'ghe_execu—
tive and legislative branches of government and the media, interest
groups, and professional associations that influence these groups. It

also includes the clients and customers of the organization.® The
articulated goals of the enterprise must meet not only a theoretical,
substantive test of public value butalso a practical, political test.
Third, for a given strategy to be useful, the enterprise must have
(or be able to develop) the operational capabilities to achieve the
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desired objectives. This does not imply that all the capacity to
produce the result must exist within the boundaries of the organiza-
tion charged with implementing the strategy. That would be rare in
the public sector, for the success of public enterprises often de-
pends on many individuals and organizations outside the bound-
aries of a given organization. For example, children cannot be
taught to read if parents do not help; rivers cannot be cleaned if
companies do not participate in cleaning up; and the streets cannot
be made safe if communities do not-help defend themselves.

At some level, this concept of an organizational strategy is a fairly
trivial idea. All it says is that to be valuable, public enterprises must
pursue valuable purposes that are widely supported and can be
achieved. What could be more obvious? Several considerations
make this idea useful and important despite its self-evident quality,
however.

First, it focuses managers’ attention on the problem of making
sure that all these different conditions are, in fact, met. This is
important because it is tempting for managers to think that they can
succeed if they have lined up one or two of the required conditions.
If only they have the right objective, the rightness of their cause will
ensure their success. Or, if there is broad political support for a goal,
they are safe because the technical means for accomplishing the
goal will surely come to hand.

The stern reality, however, is that managers must touch all three
bases if they are going to succeed. Imagine what happens when
one is missing one of the key elements of the strategy. If one has an
attractive goal and political support for it, one can still fail if it is
impossible to achieve the goal. And if one has an attractive goal and
the capacity to achieve it, but no one supports the goal anymore,
the enterprise will also fail.

Most public managers will testify that it is very difficult to meet
these three conditions. It is even harder to sustain the effort long
enough to make the investments in operational capacities that are
necessary for success. Thus the idea is less than trivial because it
forces a hard-nosed evaluation of circumstances and establishes a
rigorous test that disciplines managerial aspirations.

This simple strategic concept is also a reminder that ideas about
what would be worth doing can come from various places.® The
traditional theory of public administration assumes that public en-
terprises operate with legislative mandates that define the specific
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public purposes 10 be achieved and provide the authority and
money to do the job. In such a world, all the manager must do is
deploy the resources provided in the most efficient and effective
ways: two parts of the strategic triangle (gaining legitimacy and
support and defining purposes) can be safely ignored. The
manager’s attention can be focused downward on the operational
management of the enterprise, rather than upward to the political
environment that authorizes the organization to continue or out-
ward to visions of the value that could be created or the opportuni-
ties that could be exploited.

If one takes the concept of strategy in the public sector seriously,
however, one must recognize that ideas about what would be
worth doing could be initiated by managers, who could receive
them from many different places. For example, the organization’s
own experience in trying to do its work could reveal an unexpected
problem that needs to be dealt with, an unexpected limitation in the
organization’s methods, or an opportunity that could be exploited.
The manager might nominate those ideas for new action to those
who authorize the enterprise. Or parts of the organization’s political
environment could become alarmed that the organization was sac-
rificing some important value and might insist that it change its
operations. For example, the police, although effective in control-
ling crime, might be perceived as becoming corrupt. The manager
could respond creatively to this emergent problem.

Perhaps the most interesting case, however, would be one in
which the manager of a public enterprise notices that the organiza-
tion has developed a capacity thatis valuable in a use other than the
organization’s original purpose and that it would be relatively easy
to adapt the organization to this new use. Thus, for example, 2
library might turn out to be valuable in caring for latchkey children,
or a drug abuse treatment program helpful in controlling crime, or
the U.S. Marine Corps useful in training delinquent youth to be
accountable and responsible. The manager might propose this new
use of the organization to its political overseers.

This response is particularly interesting because it is much closer
to the way private managers think than the way public managers

do.# Because public managers have mandates that define their
purposes and provide them with resources, there is little incentive
to work outside the boundaries of their mission. Indeed, it would be

2 distraction. Public sector managers are constrained as to endsand
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Third, to the extent that the popularity of the traditional strategy Some ob, POLICING 217
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The studies have also revealed the reasons. The overall response
time is composed of several components, including the interval
between the time when the crime occurs and when it is reported, as
well as the interval between when the crime is reported and when
the police arrive on the scene 5! The studies showed that the police

have become very successful in arriving soon after they receive the

call. But the crucial time interval is the one between the crime’s
11. Many crimes occur out of

occurrence and the reception of the ca

the sight of witnesses. Even when they are within sight, witnesses

often do not recognize that 2 crime is occurring until after the factor

they hesitate to call. The victims are too busy being victimized to
call. Indeed, their first call often goes to a friend or relative with
whom they can share their pain. The result is that the police rush o
crime scenes not to thwart the crime or apprehend the offender but
to hold the hand of the victim. That may also be important, butitis .
not the result the police intend.

The fifth blow to traditional policing strategy came when studies
focusing on the investigative function indicated that the police expense of the puby;
could usually solve crimes only when witnesses and victims told public responses.
them who committed the offense.s2 The sophisticated forensic
methods have proved more valuable in nailing down a case for

prosecution than in actually identifying the offenders.
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victimization, they contribute to overall social objectives. Yet there
is also something worrisome, and not just for the bureaucratic

interests of the public police. To the extent that security is privately
provided, it will go to those who are most able to pay or most able
to produce it rather than to those who are most in need, and the
rights of ordinary citizens to travel freely through a city or have
certain protections even when they are accused of crimes may be
circumscribed.
But the fact that private security has been growing relative to
public policing clearly indicates that something is wrong with the
traditional strategy of policing. The public police continue to be
popular as an abstract entity, but when the time comes t0 shell
out money for security, citizens are increasingly turning to pfivate

suppliers.

Community-based Policing as a New
Corporate Strategy

These increasingly evident limitatio
policing have caused some pioneering police executives to begin

searching for an alternative strategy of policing.>* That search is by
no means complete. It is being guided, however, by several import-

ant new ideas.

ns in the traditional strategy of

Improving Community Relations
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can get back in service to be available to rush to the next call, which
can then be cut short to get ready for the next one, and so on.
Moreover, to minimize citywide response times, the dispatching
system tends to use the entire patrol force as a resource, which
results in cars being dispatched across the city, far from their origi-
nally assigned territories. That reduces the knowledge and interest
that the officers have in responding to any particular call for service.
Thus by focusing on the speed of the response as the only import-
ant attribute of service quality, the police lose other aspects of
quality, such as the sense among citizens that their problems are
taken seriously or the prospect that the officer who arrives at the
scene is someone the citizens know and trust.

The value of some of these other attributes of service quality has
been demonstrated. Experiments with foot patrol, for example,
have shown that citizens greatly value familiar, daily, face-to-face
contacts with officers. They can tell when levels of foot patrol have
been increased or decreased, unlike motorized patrol. Foot patrol
turns out to be effective in reducing fears, and is also a more
satisfying experience for officers.”” On foot patrol, the officers have
an entirely different experience with the communities. When they
spend their days responding to calls for service, they see the com-
munity at its worst. They go only to places where people are
dangerous or pathetic. Once they spend their days walking, they
learn that there are responsible and resourceful people in the com-
munity.

Obviously, foot patrol is not feasible in many parts of the country
or in all parts of cities. But the enduring lesson of the foot patrol
experiments has been that devices that promote frequent, continu-
ing, personal encounters between officers and citizens are ex-
tremely valuable, and that anything that can be done to promote
these will improve the quality of police-community relations. This
insight has justified not only foot patrol and “park and walk” pro-
grams but also the creation of decentralized police stations, greater
use of surveys conducted by officers to make contact with citizens,
and the use of motorcycles, scooters, and bicycles to help officers
get around without reducing their contact with citizens, as cars

seem to do. '

The third important change designed to rebuild strong commu-
nity relations is a reconsideration of how to handle the volume of
calls for service. A huge increase in the overall volume of calls—

[T
i
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become an assault if the citizens involved are forced to wait a long
time for a response. Thus good responses to minor incidents might
actually prevent crime.

Finally, the police can view the response to noncrime calls as
valuable even if it makes little contribution to fighting crime. It is not
a waste to do something useful for citizens that is outside one’s
primary mission so long as mission performance is not badly com-

promised.

Using Police as Problem Solvers

A second axiom guiding the development of the corporate strat-
egy is that the police should think less in terms of responding to
incidents and more in terms of responding to the underlying prob-
lems.® This is not to suggest that the police should pay more
attention to the roots of crime or that they should become social
workers. It is, instead, a recognition that they are frequently called
to the same situation over and over. Research has shown that a very
small number of addresses and locations, dubbed “hot spots,” ac-
counts for a very large proportion of all the calls for service.®! The
challenge before the police is notto respond mindlessly but to learn
more about what is causing the problem and what could be done to
handle it more effectively. A few examples are useful to give the
flavor of this important operational change.

In New South Wales, Australia, a patrol officer noticed that she
was being dispatched to a particular location every Friday night at
11:00 in response to calls from a community of elderly people that
they were being frightened by bands of marauding teenagers. By
the time she got there, the area usually seemed quiet and secure,
but the calls kept coming in at the predictable time. Instead of
continuing to respond to the calls, she went to the area on a Friday

night before the calls came in to see what was occurring. Sure
enough, at 11:00 large numbers of teenagers suddenly appeared on

the streets. She got out of the car and asked some of them what was
here was a roller skating rink

going on. They explained that t
nearby, and the owner routinely provided a bus to a group of
teenagers from another part of the city to bring them to the rink for

the evening. The rink closed at 11:00 and the teenagers were walk-
ing home. The shortest route passed through the elderly people’s
neighborhood. The obvious solution was for the officer to persuade
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How to recognize and support problem-solving activities in the
administrative systems of police departments is no trivial problem.
The simple way, of course, is to divide the police department into
one unit that does community problem solving and one that does-
rapid response policing.% This solution at least ensures that some of
the police will engage in proactive problem solving. However, it
also creates a potentially divisive conflict in the organization over
which kind of policing is real policing and whose job is better.
Moreover, this solution still leaves the problem of how to guide,

account for, and control the activities of the problem-solving unit.

One solution is to establish some formal system in which problems

would be treated as cases are treated in detective bureaus. Each

problem would have a file, and efforts and progress in dealing with
it would be recorded. Quality in identifying and solving problems
could be ensured through supervisory or peer review of the efforts
that are made.

Some important issues remain unresolved, however. One is that
problems come in many different sizes. Some require substantial
resources, take lots of time, and make heavy claims on specialized
capacities or the assistance of higher-level commanders in contact-
ing other organizations. Other problems are much smaller. How to
accommodate this variability and have the right distribution of dif-
ferently sized problems is an important question.

Another issue concerns what qualifies a problem to be taken
seriously. To a degree, of course, problems can be identified
through the examination of information available to the police from
their operations, such as calls for service or levels of reported crime.
And the officers will have their own views based on their experi-
ence with the local communities. But it might also be important to

create mechanisms for individuals or small groups within the com-

problems for the officers’ attention. This is

munity to nominate
s as well

consistent with the goal of promoting community relation
as solving problems. Because the idea of problem solving is open-
ended, the police can accommodate the many different kinds of
problems that communities can and do nominate, ranging from
street-level drug dealing to abandoned cars.%

A third matter is how to evaluate the success of problem-solving
efforts. This is partly a technical problem of defining indicators that
should be measured and monitored. But it is also a conceptual
difficulty in that some problems never get solved; they just get
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ough to allow it to form teams of
different sizes to deal with varied problems, and officers should be
encouraged to take the initiative in nominating problems and pro- '

posing solutions. This usually means organizations that are much
less hierarchical than those in the traditional model of policing.

tion must be made flexible en

Making Police Professionals

These requirements lead to the third axiom that is now guiding

police managers: if the police are going to give high-quality service

to their clients and participate in creative problem-solving efforts
rs, police organizations must recog-

initiated by operational office
nize and value officers’ discretion, prepare them to exercise it well,

and hold them accountable for their performance after the fact. In
short, police officers must become true professionals and be con-
trolled through the methods that are used to control professionals.
It is not enough to deregulate the bureaucratic structures of tradi-
tional policing; the norms and values of public accountability that
motivate deregulation must be internalized by the officers them-

selves.
This p
concept of a commisst

oint can best be illustrated by drawing an analogy to the

oned officer in the military.$ The distinction
between commissioned officers and enlisted men is a very old one.
One important and continuous difference has been how enlisted
men and commissioned officers are armed. When the fighting was
done without firearms, the enlisted men were armed with long-
bows, crossbows and pikes; the commissioned officers had swords
and daggers. Later, the enlisted men were armed with rifles, ma-
chine guns, and bazookas; the officers were equipped with pistols.
In each case, the enlisted men’s weapons could reach the enemy
and the commissioned officers’ could not. The officers’ weapons
were designed to help them reach their own men. The fundamental
job of the commissioned officer was to make sure that the enlisted:
men stood and fought rather than ran. \
But what caused the officers to stand and fight? Maybe it was_
easier when the enlisted men were between the officers and the
enemy. But the more appealing answer was that this was what the
commission was for. Commissioned officers could be counted onto
do the right thing because they completely identified with the
highest values of the society and would fight for honor rather than
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etailed rules and regulations &
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Risks of Reform

These axioms point toward a
That vision includes the following elements.
—The goals of the police would be expanded to include prevent-

ing crime, maintaining order, reducing fear, and responding satis-
factorily to social emergencies of various kinds in addition to con-

trolling crime and regulating traffic.

_The legitimacy of the police would be based not only on their
ability to enforce the law fairly and equitably and to control crime,
but also on the responsiveness of their operations to the large and
small concerns of the communities they police.

—The operational capacities of the police would include prob-

lem solving as well a8 the ability to patrol, respond rapidly to calls
Mobilizing community

new strategic vision of policing.

The need to sati
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1d political process that definés ar?d,

S .
jngﬁ? dema.ndmg burdens.
e h1§,;ent discussion about
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for service, and conduct investigations.
groups and other government agencies might become as important political agr
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tional demands 2?; }i:ng enough to allow them ¢
mandate they helped deve(ljomegt the opera-
p. Second, the
» L€y

s as making sound arrests.
rational capacities, police organizations
would probably have to have fewer layers of bureaucracy and
become more decentralized. Officers might advance by adding 10
their specialist knowledge rather than rising through the ranks.
There is no guarantee that such reform ill be

s will occur or wi
successful. Yet someone must explore these new opportunities
because the problems of spiraling cri

to police operation
__To support such ope

me and pervasive fear are

urgent and the current answers unsatisfactory.
To take advantage of the opportunities means society needs 0 may blunt their fui
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make their organizations worlk is improved. Accountability

ability to
to overseers may give managers the leverage that allows them to
d but ultimately

ask their organizations to do things that are har
valuable to the public. In the case of policing, for example, it may
be impossible for police managers to control corruption and brutal-
ity without making themselves accountable to external agencies.
Similarly, the process of mobilizing support for reforming organi-
sations may also enlist citizens 10 help managers reach their goals.

In policing, for example, one Way of rousing the community o
ne who will listen

action is to explain OVer and over again to anyo

that the police must rely on citizens o be the first line of defense in

controlling crime and increasing security.
Finally, the success of public enterprises depends not only on the
skills of the leaders put also on those of the front-line workers. If

public employees can be counted on to do the right thing, perfor-

mance improves and administrative COstS £all. If they must be inten-

sively supervised, performance deteriorates and administrative

costs rise. This suggests that much more needs to be done to attract,

develop, and retain high-quality personnel. Tt reinforces the lesson
stated by Paul A. Volcker and William F. Winter in the introduction

to this volume: high-quality people languish or leave when they ar€

forced to operate within bureaucratic structures that do not reward
a need to reconsider

public—spirited performance. It also suggests
the devices now used to control public sector employees. For €&

ample, more frequent use of after-the-fact peer evaluations, rathef

than before-the-fact approvals by supervisors, 1§ probably called
for. Whether such devices can sati

and instill the determination in public employees to do things right -
s of control, the.

remains to be seen. But in evaluating these method
right comparison
than theoretically) delivered by the exising systems of control.

Policing is just on€ frontier on which creative

are exploring the pos
public sector- With any luck, they will produce a n€

vision of policing. They will also produce important 1essons abou

public managemens,
the traditional models of public administration more strongly

the police. The methods police executives invent to escape fro
these powerful gravitational fields will almost certainly help O
managers who wish to make the same journey.

isfy the demand for accountability
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public managers.
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