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¢ HAPTER S EV EN

Have Changes in Policing Reduced Violent Crime?
An Assessment of the Evidence
john E. Eck and Edward R. Maguire

The police do not prevent crime. This is one of the hest kept secrets of mod-
ern life. Experts know it, the police know it but the public does not kaow it.
Vet the police pretend that they are society’s best defense against crime and
continually argue that if they are given more resources, especially person-
nel, they will be abie to protect communities against crime. This is a myth.
David Bayley, Police for the Future
The connection of policing to risk factors is the most powertful conclusion
reached from three decades of research. Hiring more police to provide
rapid 911 response, unfocused random patrol, and reactive ayrests does not
prevent serious crime. Community policing without a clear focus on crime
risk factors generally shows no effect on crime. But direct patrols, proactive
arrests, and problem=solving at high-crime “hot spots” hias shown substantial
evidence of crime prevention. Police can prevent robbery, disorder, gun vio-
lence, drunk driving and domestic violence, but only by using certain meth-
ods under certain conditions.
Lawrence Sherman, “Policing for Crime Prevendon”

THESE STATEMENTS SUMMARIZE two popular perspectives held by social
scientists on the effect of police on crime. Some believe that the police do
not and probably cannot have a significant effect on crime rates

(Gortfredson and Hirschi 1990; Klockars 1983; Maran 1995). This view-

point was forged from a sociological tradition in which theories provide no
role for police in their explanations of crime. Tt also stems from more than
two decades of evaluation research showing that, within reasonable

zoy
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bognds, neither the level of police resources nor the core strategies of
policing appear to have much effect on erime. Dramatic reductons it lvi@
lent crime (particularly homicide) throughout the United States over the
past seven years have led some social scientists to question this stance
.(Dlluho i995; Kelling and Coles 1996), Sherman (1995, ». 330}, for
1n§tarzce, suggests that “police presence can reduce or even increasé the
crime rate substantially in specific places at specific times, depending ()n;
what the police do.” In this chapter, we examine the scientific eVid;nce
fibOUL the cantributions of the police o recent reductions in violent crim‘e'
in the nited States,

American policing is in the midst of significant changes at multiple Jev-
'els. Some changes are generic, implemented throughout the nation 1o
improve the responses of police to general classes of problems such z;s
.cnme, disorder, fear, and quality of life. Others are more specific, focusing
mstlead on a particular geographic area, time, offense type, or some combi-
nation of these factors. In Part One, we examine three generic changes in
American policing over the past decade that are frequently credited for
recc_znt reductions in viclent crime. These include increases in the size of
police agencies, a growing movement toward more aggressive order-main-
tenance policing strategies, and community policing, Part Two examines 2
n‘umber of more focused policing strategies, including those aimed at spe-
cific places, tirnes, offenders, and offenses. In Part Three, we summarize
our findings and deseribe their implications for future developments in
policing and crime prevention,

Fart Ome: Generic Changes in American Policing

Changing the Number of Police. Across time and place, one of the most
common reactions to increases in crime is to hire more police officers.
Merican police agencies have been increasing in size since their incep-
tion, and despite problems in estimating the number of police officers
nationwide, it is fair to say that we now have more police officers per capita
than ever (Maguire et al, 1998).) Recent research shows that both police
fexecutives and the public believe increasing the number of police to be an
important and effective method for reducing crime {Maguire and Pastore
1995, p. 172; McEwen 1995; National Association of Police Organizations
INAPO] 1997, 1999). A key feature of President Clinton’s 199:2 presiden-
tial campaign was his promise to increase the number of police officers in
the United States by 100,000. Once in office, Clinton successfully impie-
mented plans to fulfill his campaign promise, enacting the Violent Crime
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Control and Law Enforcement Act {the “Crime Act™ on September 13,
1994 (U8, Congress 1994). As of May 12, 1999, Crime Act Tunds had heen
awarded for hiring or redeploying 100,000 officers (though not all of thern
are trained and on the sweets) (Office of Community Oriented Policing
Services 1999}, For one commentator, such increases are not nearly
enough. In a 1995 Atlantic Menihly article, Adam ‘Walinsky suggested that
the United States needs at least 500,000 new police officers.

IHas increasing the number of police officers affected rates of violtent
crime? As mentioned, some police and government officials have been
quick Lo answer “yes” 1o this question. To date, however, we are not aware
of a single empirical study that supports the claim that increases in the
number of police officers are responsible for recent decreases in violent
crime. Some of the cities experiencing the greatest reductions in crime did
so without increasing the number of officers. For exampte, among the
twenty-five Iargest cities in the United States, San Diego and New York
experienced the greatest decreases in crime from 1990 1o 1946 (more than
40 percent), During that samne fime, however, the number of police officers
per capita grew by 18 percent in New York, but only one percent in San
Diege {Cordner 1998; independent Budget Office 1998, p. 5).
Furthermore, Dallas’s crime rate plumnmeted by 39 percent, while the num-
ber of officers per capita declined by almost 3 percent {Independent
Budget Office 1998, p. 6). Seatde’s crime rate dropped by 18 percent,
despite a decrease of 6 percent in the number of officers per capita
(Independent Budget Office 1998, p. 6). At this point, there is little evi-
dence that changes in the number of police officers are responsible for
recent changes (in ¢ither direction} in viplent crime.

Although there is no reliable evidence to support the link between
recent increases in the number of police officers and the drop in violent
crime, there is a large body of existing research on the relationship
between police strength and crime rates.2 The most difficult problem fac-
ing researchers attempring to unravel the relationship between police and
crime is to determine if more police reduce crime or if more crime
increases police hiring. If deterrence theorists are correct, then increasing
the number of police officers should produce decreases in crime. On the
other hand, society’s first reaction in the face of increasing crime rates is
usually to hire more police officers. Like the fabled chicken and egg, it is
extremely difficult to determine which came first (or which causes which},
Social scientists describe relationships in which two variables are suspected
to cause each other as simultaneous or reciprocal. The stasistical methods
used by social scientists to unravel simultaneous causal relationships are



Z10 JOHN E. ECK AND EDWARD R. MAGUIRE

complex. Consequently, the literature on the relationship between police
strength and crime is often difficult to understand. Further, the results of
this research are thoroughly mixed, with studies confirming ali possibie
relationships — that police strength increases crime, decreases crime, and
has no effect on crime.

In this section, we review this body of research to determine if it is possi-
ble to distll any generalizations about the effect of police strength on vie-
lent crime. Table 7.1 lists twenty-seven studies that examined the effects of
police strength on violent crimes.® Violent crimes include the four crimes
classified by the FBI as viclent wmurder, rape, robbery, and agpravated
assault.? Studies estimating bivariate or partial correlations between police
and violent crime are excluded uniess the authors interpret the findings ag
the effect of police on crime (and not crime on police).

Because a single study can use multiple samples, several different inde-
pendent variables, different dependent vartables, and very different analye
ical strategies, these twenty-seven studies contain forty-one separate sets of
analysis, with eighty-nine separate estimates of the effect of police on vio-
tent crime {cach with a different dependent variable}. There is tremen-
dowus variation in the nature and guality of these studies. Of the forty-one
analyses, twenty-three are cross-sectonal, examining differences across
cities, states, or other geographic areas at a singie point in dme. Ten are
longitudinal, examining changes in pelice strength and violent crime in a
single cross-section (such as a city, state, or nation) over time. The remain-
ing eight combine these two approaches, analyzing data from multiple
cross-sections at multpie dmes. Some are based on tiny samples (as small
as 15}, while others are based on very large samples of more than 1,000
The independent variables used to measure police strength vary, including
the number of police officers (seven analyses), the number of police
employees (fourteen), and police expenditures {twelve}). An additional
eight stadies did not provide sufficient detail to know which measure of
police strength was used. In nearly every instance, the measure of police
strength was expressed as a rate per capita, though a small number of stud-

ies used either raw numbers or police strength per unit of territory (either
per acre or per square mile). The crime types — the dependent variable -
included aggregate violent crimes (usually the sum of murders, rapes, rob-
beries, and aggravated assaults), individual violent-crime categories, and
various combinations. All sindies relied on crimes reported to police, with
the exception of one that used victimization data (Humphries and Wallace
1980}, Finaily, the crime measures were nearly always cxpressed as rates
per capita, though a small number of studies used either raw numbers of
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crimes or crimes per unit of territory. This brief review illustrates that the
methods used to assess the effects of pelice strength on violent crime vary
tremendously across studies. J
‘ Overall, of the eighty-nine dependent variables listed in Table 7.1, forty
four (49.4 percent) found no effect of police on crime, tweniy-seven equéw
tions (30.3 percent) found a positive effect of police strength on violent
crime {i.e., more police results in more crime)., and eighteen (20.2 per-
cent) found a negative effect (i.c., more police results in less crime). Thus
after nearly three decades of vesearch on the reladonship between poiice’
strength and violent crime, there is not a consistent body of evidence sup-
poriing the assertion that hiring more police is an effective method for
red.ucing violent crime. However, many of these studies suffer from flaws in
design, analysis, or both, so aggregating the results in this fashion may be
misleading. To examine this possibility, we briefly explore the quality of the
studies in Table 7.1, The goal is to determine whether the same ambiguous
pattern of results persists after eliminating some of the more problgmati(:
stucies,

Model Identification fssues. More than twenty years ago, Fisher and Nagin
{1978; Nagin 1978, 1998} found that one of the most serious probiemsk in
previous research on the deterrent effects of criminal sanctions was inade-
quate model identification. As meniioned earlier, there are good reasons
to suspect that poiice (P) and erime (C) have a simuital’mous: causal effect
on the other. Model identification is a technical matter beyond the scope
of this chapter, but the following exampie illustrates the general concept,
Suppose we were to collect data from fifty cities on the number of police
and the number of violent erimes per capita. Given the results of previous
research, we would most likely find that these two variables are highly {and
positively) correlated. The problem is that, when using cross-sectionél data
{data collected from a single period in time), we would neot know whether
the correlation was due to the effect of P on C, C on P, the influence of a
third variable on P and C, or the simultaneous effect of each one on the
other. Thus, given only these two variabies, we would not be able to esti-
mate the effect of P on C because there is insufficient information to deter-
mine which of these alternative explanations is the most plausibte,

Econometric methods have been devised to deal with the problem of
simultaneous causal relationships. One frequently used sclution is to add
an outside variable 1o the model {known as an nstrumental variable) that
is a known cause of one variable (in this case P), but has no causal effect on
the other (C). By providing this kind of “identification restriction,” we pro-
vide sufficient informaton in the system of equations to obtain unigue esti-
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mates of the effect of P on C. Fisher and Nagin (1978) and others have
argued convincingly that most researchers have paid too litile attention to
these identfication restrictions, choosing tnstrumental variables that are
based on unrealistic assumptions. Nagin {1978, p. 118) showed that when
the assumptions regarding identification reswrictions are incorrect, the
resulting analysis “can be completely misleading.”® Unformnately, many
rescarchers have failed to heed Fisher and Nagin’s advice. As a result, the
findings of most crosssectional studies in Table 7.1 are suspect. Others
have ignored the simultaneity issue altogether: findings from those studies
are even Imore suspect.

Measurement Error. Although nearly every study of the relationship
hetween police strength and violent crime has acknowiedged the well-
known problems with Uniform Crime Reports (UCR} crime figures, none
have acknowledged the problems of accurately measuring police strength,
A recent study showed that much of the data used for “counting cops” in
the United States has been egregiously inaccurate (Maguire ct ai, 1998}
Only three decades ago, police scholars and government agencies were
still estimating that there were approximately forty thousand separate
police agencies in the naton. We now know that the true figure is about
one-half that number.

Current data on police strength are probably the best yet, but there
are still problems. To Hlustrate this, Table 7.2 shows the results of the last
iwo censuses of state and local law enforcement agencies, conducted by
the Bureau of Justice Statistics (BJS) in 1992 and 1996 (Reaves 1995;
Reaves and Goldberg 1998). The total number of agencies listed grew by
1,411 over this fouryear period although there is no other evidence that
the number of police agencies in the nation is actually growing.® In fact,
King (personal communication to Edward Maguire, March 30, 1999;
King, Travis, and Langworthy 1997}, applying a biological framework o
the study of police organizations in three states, has found the number of
agencies that have “died” is much greater than the number that have
been born.” The increase in the number of agencies recorded in the
1996 census is due in large part to efforts by BIS to locate additional law
enforcement agencies missing from the previcus census. Yet, for some
reason, BJS did not take these newly discovered agencies into account
when reporting that “nationwide, the number of state and Jocal full-time
sworn personnel in June 1996 was 9 percent greater than in June 19927
{Reaves and Goldberg 1993, p. 1). Thus, even today, estimaies of
increases in police strength contain some {unknown) degree of measure-
ment error.
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Table 7.2. Estimaies of the Number of U.S. Police Agencies, 1992 & 1996

Agency Type 1692 1906
Local 12,502 13,578
State 49 49
Sheriff 3,086 3,088
Special 1,721 2,054
Total Agencies 17,358 18,769

The size of police agencies in the United States is undoubtedty growing,
however. Unfortunately, historically inaccurate methods of counting police
make it difficult to know by how much.® We suggest the foliowiné* set of
strategies for assessing the degree of error in measures of police strength
and evaluating the research presented in Table 7.1. First, the larger ll:he
aggregate, the greater the error. Because there is controversy about what
counts as a police agency or officer (consider the numerous types of spe-
c1al'lzed police agencies}, larger aggregates such as counties, étates, and
nations probably have much more measurement error than cities or
precincts (Maguire et al, 1998). Second, there is less measurement exror
associated with counting police in city poliue departments than in special-
ized police and in county sheriffs’ agencies. Because county sht:rii“.fs are
responsible for a multitude of functions, the proportion of employees in
these agencies with responsibility for law enforcement functions isJ much
lfower than in other agency types, Yet some measures of police strength
include deputy sheriffs who work exclusively as jail guards, court guards,
and process servers. In fact, there are several states in which sheriffsz agen-
cies have no generalized law enforcement responsibilities. Including these
Imeasures in county, state, or national estimates of police strength {which
was done in many of the studies in Table 7.1} introduces severe measure-
ment error. Finally, some longitudinal data series change definitdons and
rccording bractices over time, so it is difficult to know whether apparent
changes in police strength are real changes or simply the product of
changes in recording. All of this points to the need 1o consider issues of
measurement error in estimates of police strength.

Other Issues. There is wemendous inconsistency across studies in the
methods and measures used. For instance, Chamlin and Langworthy
(1996} were the only researchers to systemarically examine the effect oif
expressing the police and crime measures as cither raw numbers or rates
per capita, and they found that it made a difference. They were also the
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only researchers to systematically examine the effect of disaggregating
employment measures by assignment (patrol officers and detectivesh.
Some of the studies had very iow sample sizes (as few as fifteen), and prob-
ably should not be trusted. Many failed to identfy their measures of police
strength, while others proceed as if police expenditures, police employees,
and police officers are interchangeable variables. Though these three vari-
ables are highly correlated, they are very different, and the failure of previ-
ous research to consider the implications of different measures of police
strength is another probable reason for the mixed findings. Finally, it is
time to systematically explore the differential effect of police strength on
individual types of violent crime rather than overall rates of crime and vio-
lent crime.

Given these various issues in the research, is it possible to exclude some
of the studies from consideration to get 2 “purer” picture of the effect of
police strength on violent crime? We began by excluding all of the cross-
sectional studies on the basis of inadequate identification restrictions.
Next, among the remaining longirudinal studies, we excluded all of those
based on an aggregate larger than a city. Finally, we excluded all studies
that made no attempt to deal with the simultaneity between police and
crime. After excluding all of these, we were left with nine studies contain-
ing twenty-seven separate dependent variables. Police strength has no
cffect on crime in fifteen equations (B percent), a positive effect in four
equations (15 percent), and a negative effect in eight equations (30 per
cent). Thus, even when we examined only the most rigorous studies, we
could not find consistent evidence that increases in police strength pro-
duce decreases in violent crime. Overall, the research suggests that hiring
more police officers did not play an independent or consistent role in
reducing violent crime in the United States.

Compunity Policing. At least since the early 1980s, police agencies in the
United States have been undergoing a host of reform efforts generally
known as community policing. These reforms were undertaken to address
a number of concerns inchuding conflicts between racial minorites and
the police, research suggesting that traditional police practices were inef-
fective at controlling crime, and to improve handling of noncriminal mat-
ters the public brings to police attention. There are no commonly
accepted definitions of community policing (Eck and Rosenbaum 1994),
but most serious efforts in this direction include changes in organizational
structures to decentralize decision making and programs to stimulate and
foster police-community partnerships (Kennedy and Moore 1995; Maguire
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and Uchida 1998). In this section we will examine whether these reform
efforts could have reduced violent erime in the United States.

National surveys of police agencies continue to show that community-
policing strategies are being implemented throughout the United States
{(Maguire et al. 1997; Wycoff 1994}, Many advocates and other cbservers
claim that community policing deserves much of the credit for recent
reductions in violent crime. Others are skeptical or even doubt that the
contributions of community policing can be assessed. Bayley (1994a,
p- 278), for example, argues that “the success of community policing will
never be evaluated ... [because it] means too many things to different
people.” Because community policing involves a wide array of fairly het-
erogenecus changes in policing, we find it necessary for organizational
and analytical purposes to break it into smaller components. Following
Maguire and Uchida (1998) and Maguire et al. {2000}, we divide commu-
nity policing into three dimensions: internal organizational changes, com-
munity partnerships, and problem solving. Because the first two of these
strategies are more generic, we examine them here, Problem-solving
strategies tend to be more focused, therefore we discuss them and related
efforts in Part Twao,

Organizational Change. Reformers suggest that in order to implement
community policing, there must be fundamental changes in the manage-
ment, structure, and culture of police organizations. Many of these recom-
mendations entail changes that are similar o popular organizational-
change strategies found in the private and public sectors (Das 1985;
Mastrofski 1998; Moore and Stephens 1992; Moore and Trojanowicz 1988).
Reformers give two very different reasons these changes are necessary:
first, to stmulate and encourage officers to perform community-policing
functions (Weisel and Eck 1994); second, to make the organization more
flexible and amenable to developing community partnerships and creative
problem-solving  strategies (Bayley 1994b; Community Policing
Consortium 1994; Mastrofski 1998; Moore 1994; Skolnick and Bayley 1986,
1988). The community-policing literature has clearly established the need
for police agencies to respond to both of these organizational and manage-
rial chalienges. The effect of this one element of community policing on
violent crime is presumably indirect, operating through community part-
nerships and problem solving. Nevertheless, given popular claims about
the effectiveness of commumity policing, it is important 10 address the
effectiveness of each of its dimensions. In this section, we discuss whether
these diverse changes in organization and management might be responsi-
ble for recent drops in violent crime. Before exploring that causal link
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explicitly, we first examine the evidence that such changes are even-taking
place in American police agencies.

When community-policing reformers discuss organizational change,
three elements appear over and over again: organizational structure, orga-
nizational culture, and managerial and leadership styles. Evidence of
change in these three arenas is far from convincing, though relevant
empirical research is sparse.9 Maguire (1997} found that from 1987 to
1993, farge police agencies had not significantly altered their structures in
the directions urged by community-policing reformers. In fact, on one
structural dimension (specializatien), police agencies changed in the
opposite direction, The most recent national data suggest that police agen-
cies may just now be starting to alter some structural elements by flattening
hierarchies, decentralizing, and adopting geographic command authority
(Hassell et al. 1999). However, the magnitudes of these changes were
small, and most occurred after the natonal decline in violent crime.
Similarly, a recent study of Florida police agencies found that the “organi-
zational impacts of community policing have been minimal” {Glanakis and
Davis 1998, p. 496).

While the reform literature is full of preseriptions about the need to
change organizational culture, empirical studies of such changes are rare,
Zhao, He, and Lovrich {1898} argued that individual values and culture are
inextricably linked, with each affecting the other. Their rescarch suggested
that the value orientations of American police officers have remained stable
over the past twenty vears. In a later study, Zhao, He, and Lovrich (1989)
surveyed police officers from: a department with a national repuatation for
community policing. Researchers found that from 1993 to 1996, officers’
value orientations changed significantly. Priority ratngs for values reflect-
ing individual happiness, comfort, and security increased over the three-
vear period, while ratings for more social or collective values decreased.
Alarmingly, the social value experiencing the greatest deciine in impor-
tance among the officers was “equality.” These findings were stable across
all levels of education and experience. Zhao et al. (1999) conciude that the
value-changes evident in this sample of officers are antithetical to the basic
shifts in culture expected under community policing.

Research on police officers’ autitudes might also be useful for drawing
inferences about recent changes in organizatonal and occupational cul-
wire. For instance, studies examining attitudes about community policing
have found a lack of understanding, acceptance, or both among police
officers {Kratcoski and Noonan 1995; Lurigio and Skogan 1994; Sadd and
Grinc 1994}, Greene and Decker (1989) found that a classroom program
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in Philadelphia designed to improve relatons bhetween police officers and
residents actually resulted in poorer officer atitudes toward the comimu-
nity. Wood’s (1998) stady of community policing in Albuquerque finds that
changes in organizational culture are difficult to achieve in the face of the
traditional police culture. Despite these frequent negative findings, some
rescarch has found that police agencies can change officers’ attitudes. For
instance, a longitudinal study in Joliet, linois, found that aithough “the
ahsence of change was the norm rather than the exception,” many officers
showed favorable changes in attitudes toward and knowledge of commu-
nity policing (Rosenbaum, Yeh, and Wilkinson 1994, p. 349}, Other studies
have also found evidence of positive changes in police officers” attitudes
{McElroy, Cosgrove, and Sadd 1993; Wycoff and Skogan 1994). Overall,
these studies of police attitudes and values generally suggest that the cui-
ture of a police organization can change, but such shifts are not likely to
occur often or quickly. '

Evidence of changes in styles of leadership and management is also
sparse. Hoover and Mader (1990) found that Texas police chiefs generally
supported the principles of excellence found in the private sector manage-
rial-reform literature, though data were not available about whether the
chiefs actually followed these principles. Witte, Travis, and Langworthy
(1990} found that employees in fourteen Ohio police agencies generally
agreed about the value of participatory management. Few, however,
reported that such a management style existed within their own agency.
Compelling evidensce of changes in management style tends to come in the
form of case studies, though it is impossible to draw general conclusions
from this kind of design. The best-known recent case study of managerial
change in policing vecurred in Madison, Wisconsin, Wycoff and Skogan
(1994) found that the Madison Police Department successfully imple-
mented a participatory management style. Their evaluation showed that
these organizational changes had significant effects inside and outside the
departinent, Strangely, though residents perceived robberies and attacks to
e less of a problem there was ne significant change in acrual robbery vic-
timization rates. Though case studies can be valuable for understanding
how organizational changes are implemented and some of their short-term
consequences, they are not very useful for drawing broader conclusions
about violent-crime trends.

Although some police organizations have undoubtedly changed their
structures, cultures, and management styles, evidence suggests that overall,
such shifts are occurring glacially. Changes in smuctare are just now start-
ing to occur nationally. Evidence suggests that changes in culture, if they

HAVE CHANGES IN POLICING REDUCED VIOLENT CRIME? 221

are occurring at all, are probably not widespread. There are no national
data on changes in management styles, ithough the limited rescarch sug-
gests that they are probably no more prevalent than changes in structure
and culture. Even if it could be demonstrated that organizational and man-
agerial changes are occurring widely, there is little or no empirical evi-
dence to support a claim that changing the management and organization
of a police agency can lower crime, Overall, the causal connection between
these internal reforms and violent crime is the weakest {and most indirect}
of all those considered in this chapter. Given that police agencies nation-
wide have not experienced dramatic shifts in formal and informal organi-
zadon, it is difficalt to atribute recent declines in violent crime through-
out the pation o such changes.

Community Partnerships. A core featare of the community-policing
movement is forging better refationships between police and communities.
Nearly every prescriptive discussion of community policing cites the need
for the police and community to form coalitions or partnerships with one
another, Reformers disagree about the extent of involvement that citizens
should have in policing, with opinicens ranging from no involvement or
simply serving as the “eyes and ears” of the police to playing a direct role in
the formulation of police policy (Bayley 1994b), Because the scope and
depth of police~community partnerships is so broad, this is probably the
hardest generic policing sirategy to evaluate. The task is made more diffi-
cult because in many studies, community partnerships are implemented
simultaneously with other strategies, such as fncreases in patrol strength,
probiem solving, and interna} innovations. Ir: this section, with these {and
other) significant limitations in mind, we attempt to synthesize the find-
ings fromw numerous evaluations of police-community partnerships in the
United States.

Although community policing has swept through the nation over the
past decade, there is surprisingly little evidence about its effect on violent
crime. There are at least four reasons for this. First, most evaluations
focus on the process, rather than the impact, of impiementing commu-
nity policing. Second, even when evaluations do study impact, they some-
times focus on fear of crime or police and citizen atdtudes, rather than
on levels of crime and victimization. Third, some impact evaluations
focus on nonviolent crimes such as burglary or “soft” crimes {Reiss 1985},
Finally, some impact evaluations include violent crimes in their measures
of total crime, but they do not disaggregate these composite measures
{e.g., Lasley, Vernon, and Dery 1995; Trojanowicz 1986}, Despite these
limitations, there are patches of evidence on the effectiveness of various
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efforts by the police to improve relationships and form partnerships with
communities.

One body of evaluation rescarch has examined the impact of commu-
nity-policing strategies on perceptions (l.e., do people believe crime is
going up or down, regardiess of its actual trend} of violent crime and
other community conditions. We review just a handful of these studies
here. Brown and Wycoff (1987} found that of five community-pariner-
ship strategies implemented in Houston, only storefront police stations
and community contact patrois reduced perceptions of personal crime in
the area. Williams and Pate (1987) found that none of the three commu-
nity-partnership strategies implemented in Newark to reduce fear of
crime had an effect on perceptions of personal crime. In the most recent
study, Skogan and Hartmett (1997} examined the impact of Chicago’s
Alternative Policing Strategy {CAPS) on perceptions of the four most
serious problems in each of five Chicago neighborhoods (as nominated
by residents in each neighborhood). Of six problems involving violent
crime (robbery, assault, or gang violence), residents of these neighbor-
hoods thought that two of the problems decreased relative 1o resident
perceptions in comparison neighborhoods. For two other problems, resi-
dents of comparison neighborhoods perceived significant decreases
witile residents in the experimental areas did not think their problems
had declined. Unforrunately, as very litde is known about the relation-
ship between perceptions of viclent crime and actual violent crime, we
cannot be certain about the difference between the two measures. An
earlier report from CAPS’s evaluation found that although perceptions
of crime had decreased significantiy in all five prototype districts, official
reports and victimization surveys showed that robberies had decreased in
only three of the five districts {Skogan, 1995). It is difficult to know how
much faith to place in the findings that community partnerships reduce
perceptions of viclent crime.!? If people routinely overestimate the volume
of violent crime, it might be easier to influence these perceptions of vio-
lence than the violence itself.

Several studies have examined the impact of community-parinership
strategies on reported violent-crime rates or victimizations. For purposes
of organization, we divide these evaluations into three groups according
to the partnership strategies evaluated. We begin by reviewing the evi-
dence on foot patrols. Next, we review evaluations of Neighborhood
Watch and similar community crime-prevention strategies. Finally, we
examine a host of other studies evaluating miscelianeous commumnity-
parinership strategies.
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To some advocates, foot patrols are one of the cornerstones of commu-
nity policing: a backto-the-basics way to recharge the relationship between
the police and the community.!? Evaluations of foot-patrol strategies in
Boston (Bowers and Hirsch 1987}, Newark (Pate 1986}, and an unidenti-
fied southeastern city (Esbensen 1987) have found no effect on rates of
total or viclent crime. Cordner and Jones (1995) found that after part-time
foot patrols were instituted in a public housing project, “persanal crime”
victimization rates decreased among females and stayed about the same for
males. These studies show that foot patrols can provide some benefits but
overall reduction in violent crime does not appear to be one of them,

National studies of community policing routinely find that
Neighborhood Watch is one of the most popular community-parinership
strategies implemented by American police agencies (Maguire et al. 1987;
Wycoff 1094). In a comprehensive review, Bennertt (1990) notes that the
most evaluations of Neighborhood Watch have been done by the police,
and perhaps not surprisingly, these studies generally find it effective at
reducing crime. On the other hand, stdies conducted by researchers tend
to conclude that “Neighborhood Watch is partly or wholly unsuccessful”
{Bennett 1990, p. 45). Researchers have noted that the majority of these
studies suffer from serious methodological problems (Bennett 1990,
Kessler and Duncan 1996; Lurigio and Rosenbaum 1886). The most recent
research in London (Bennett 1990) and Houston {(Kessler and Duncan
1996) found tha: Neighborhood Watch was not effective at reducing
reported crime. 1

Several other community-partnership strategies have alse been evalu-
ated. One early national study found that cities with training programs in
police-community relations experienced lower increases in crime than
other cities {Lovrich 1978). In Baltimore, an experiment assessing the
effect of foot-patrol and ombudsmar policing together produced no signif-
icant effects on violent crime (Pate and Annan 1989}, In Oakland and
Birmingham, researchers found that beats in which police officers made
doorto-door contacts with citizens experienced notable declines in
reported violent crimes (Uchida, Forst, and Annan 1992}, Skogan’s {1994}
cross-site analysis found that home visits reduced victimizations (robbery,
burglary, and assault} in all three cities in which they were implemented. A
number of other community-partnership strategies in six cities had no
effect on victimizatjons.

Evidence on the effectiveness of community partnerships is thoroughly
mixed. As we have noted in each section of this chapter, much of the
research is flawed.’® Perhaps the most optimistic lesson we can derive from
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this line of research is that it is possible for community parterships, under
some circumstances, o reduce violent crime. The condirions under which
they serve as effective crime-prevention strategies remain unknown. Survey
research continues 1o show that community-partnership strategies are
being implemented widely in American police agencies, yet survey
research does not allow us to evaluate the depth of these partmerships.
Evidence from a recent national evaluation suggests that “true” community
parmerships are rare (Koper et al, 1098), though the modest progress
made so far represents an important breakthrough in police-community
relations. Cthers have reviewed the efficacy of community organizing in
reducing crime. These reviews are pessimistic about the ability of commu-
nity organizing to reduce serious crime, particularly in the most crime-
ridden neighborhoods (Hope 1995; Rosenbaum 1988; Sherman 1997a}.
Assembling these various research findings, we do not find compelling evi-
dence that police-community partnerships are either prevalent enough or
effective enough to be responsible for recent national reductions in violent
crime.

Zero-Tolerance Policing, A third generic change that seems to be gaining
momentum in police agencies includes a myriad of aggressive policing
strategies, popularly known as “order maintenance,” “broken windows,”
“quality-of-life,” or “zero-tolerance” policing. In contrast to community
policing, which attempts to produce order and reduce crime through
cooperation with community members, zero-tolerance policing attempts
io impose order through strict enforcement {Cordner 1998; Massing
1998). Much of the resurgence in this aggressive policing styte can be
traced to the “Broken Windows” thesis outlined by Wilson and Kelling in
1982, Wilson and Kelling used broken windows as a metaphor for neigh-
borhood disorder, arguing that unchecked disorder is an open invitation
to more serious crime. The imphcations for police strategy were clear: to
reorient police resources toward maintaining order and preventing crime,
The appearance of Wilson and Kelling’s article launched a debate about
the proper rele of police in a democratic society, with some supporting a
shift toward order-maintenance policing to clean up communities and pre-
vent crime (Keliing 1985; Sykes 1986). Others expressed concerns about
the potential of this form of policing for abuse, discrimination, and viola-
tions of civil liberties {Klockars 1985, 1986; Walker 19843,

The bestknown application of the Broken Windows thesis to policing
was underraken in New York City in 1993 by former Police Commissioner
Williarn Bratton and continues today under Commissioner Howard Safir
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{Harcourt, 1998). Bratton provides detaiied descriptions of the changes he
implemented in the New York City Police Department (NYPD) in his
recent autobiography (1998}, In short, he takes issue with the conven-
tional view of many social scientists that crime is attributable o structaral
features of communities (e.g., poverty, inequality) that are largely ouiside
the influence of the police. Using the Broken Windows thesis, Bration and
Mayor Rudolph Giuliani instituted a quality-of-ite enforcement strategy in
the NYPD that was designed to “reclaim the public spaces of New York”
{Bratton 1998, p. 228). The crux of this strategy was a campaign to restore
order in New York by making arrests for minor offenses such as approach-
ing a vehicle in traffic to wash its windshield (the infamous “squeegee
men”), Htering, panhandhing,
in public, vandalism, and a variety of other misdemeanor public-order
offenses. Many observers credit the quality-ofife initiative for New York’s
plummeting crime rates over the past seven vears,

prostitution, public intoxication, urinating

Evidence of the increase in proactive enforcement was dramatic,
Misdemeanor arrests in the NYPD rose from 133,446 in 1993 10 205,277 in
1996, while misdemeanor complaints rose only slightly (Harcourt 1998, p.
340). In addition, due to procedural changes in the processing of
arrestees, misdemeanor arrests increased in severity as well as volume
(Harcourt 1998). For instance, Bratton curtailed the use of desk appear-
ance tickets (DATs}, in which people acoused of minor offenses were given
a court date and released: “No more DATs. H you peed in the street, you
were going to jail, We were going to fx the broken windows and prevent
anyone from breaking them again” (Bratton 1988, p. 229).14

The NYPD's aggressive ordermaintenance strategy has inspired a ran-
corous debate among criminologists, journalists, police executives, and the
public.'® Bratton {1998, p. 289-00) decided “to take on the academics, to
challenge conventional wisdom about crime in America and prove that
effective policing can make a substantial impact on social change ... we
lined up their alternaie reasons like ducks in a row and shot them all
down.” Supporters echoed his message. Dilulio (1995), arguing that
aggressive police efforts to take bad guys off the sireet are responsible (in
part} for the recent decline in crime rates, calls this explanation “Bratton’s
Law.” Ditulio praised Bratton for challenging the “criminclogically cor-
rect.” O'Hara (1998, p. 14) likens him to Bruce Springsteen, concluding
his review of Bratton’s autobiography with unfettered praise: "It is Bratton
whom I'd like to see on stage leading the band — because he wrote the
music. I have seen the future of public administration, and his name is
William Bratton.”
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Critiques of the NYPD's quality-of-life initiative focus on several differ-
ent themes. First, many claim that police tactics are not solely responsi-
ble for decreases in crime. One former police chief believes that Bratton
was lucky to have held office while crime in New York Gity decreased for
reasons other than police activity (Bouza 1997}, Some note that crime
rates have decreased rapidly in other large cities (such as Boston, San
Diego, and Washington, DC) that used very different policing strategies
(Cordner 1998; Greene 1999; Massing 1998; Shapiro 1997}, Others point
out that crime was already decreasing in New York City prior to Bratton's
arrival (Rarmen 1996; Muwakkil 1997), Fagan, Zimring, and Kim (1997,
p- 13}, for instance, observe that many forms of interpersonal violence
were declining in New York by the late 1980s. Their analysis of homicide
trends in New York City from 1985 to 1996 shows that nongun homicides
declined steadily during this period, while gun-related homicides began
declining in 1991 (with a sharper decline beginning in 1998). Fagan and
his colleagues interpret the overall decline in gun crimes as more consis-
tent with Bratton’s focused efforts to rid the streets of guns than with his
“indiscriminate quality of life interventions” (we wiil examine gun-
enforcement strategies in Part Two). Harcourt (1998) challenges the
very premise of the Broken Windows thesis, that disorder and serious
crime are mtertwined. Re-analyzing data used in Skogan’s book Disorder
and Decline {1990}, Harcourt finds evidence that there 15 no causal rela-
tionship berween disorder and more serious crime.!® He concludes by
suggesting that if Bratton’s methods are responsible for reductions in
crime, this 15 due not to the Broken Windows dvnamic, but to the
increased “surveillance” inherent in his strategies. That is, any reduction
in crime is due to the increased concentration of police officers, not the
increased police attention to quality-of-fife concerns (i.e., any concen-
trated, aggressive enforcement campaign, regardless of the target, would
be just as effective). Taylor (1998}, although not addressing poﬁc;e tactics
per se, provides additonal evidence on the Broken Windows perspec-
tive, concluding that “grime” doesn’t necessarily mean crime. When we
examine direcied patrol strategies later in this chapter, we will return to
the guestion of whether New York’s decline in homicides can be aturib-
uted to changes instituted fellowing Bratton’s appointment.

Gther critics argue vociferously that the quality-oflife initiative created
by Bratton and continued by Safir is simply “harassment policing”
(Panzarella 1998}, Furthermore, critics allege that minorities bear the
brunt of this strategy (Harcourt 1998; Manning 1998). Minorities com-
‘plain of being frequenty and disproportionately subjected to arrest, stop-

HAVE CHANGES IN POLICING REDUCED VIOLENT CRIME? 227

and-frisk searches, disrespect, and brutality (Muwakkil 1997; Yardley 1999).
A widely contested report by Human Rights Watch (1998) drew linkages
between aggressive policing strategies and brutality in New York and other
cities. A similar report by Amnesty International (1996) also found
increases in reports of police brutality and excessive force in the NYPD.
Several ohservers have noted the rise in civilian complaints and aliegations
of police brutality since 1993 (Davis and Mateu-Gelabert 1999; Greene
1999, Harcourt 1998; Manning 1998).17 Critics point to another indicator
of increasing police misbehavior: the amount of money paid out in civil
sertlements continues to rise {Harcourt 1898). To some critcs, such prob-
lems are a predictable consequence of aggressive order-maintenance polic-
ing (Panzarella 1998). In contrast, a recent report by the Vera Institute
highlights two NYPD precincts in which both crime and civilian complaints
are down. The authors conclude that if police managers are serious ahout
controliing police misbehavior, citizens don't necessarily need to choose
between respectful and effective policing (Davis and Mateu-Gelabert
1999),

Finaily, some critics have suggested that even if aggressive quality-of-
fife enforcement does produce declines in crime, it is a short-term strat-
egy with little regard for longer-term implications. Goldstein warns that if
aggressive police strategies generate hostlity in the community, then at
some point, police departments will need “to deal with the consequences
of that hostility” (Rosen 1997, p. 9). Similarly, Shapiro (1997) notes that
one dire consequence of overzealous enforcement in the NYPD may be
the erosion of police legitimacy. Panzarelia (1998, p. 15), playing off the
title of Bratton’s autobiography ( Turnaround), suggests that in the after-
math of his “harassment strategy,” it may take another generation for the
NYPD “to turn around again.” Sherman (1997b) argues that although
such strategies may reduce ¢rime in the short-term, they may actually be
plantng the seeds for increases in crime in the long-term. Based on
research, Sherman identifies two avenues through which this might
occur. First, tagging vast numbers of misdemeanor offenders with an
arrest record might limit their future ability to participate in the legit-
mate labor market. Second, as Sherman (1993) found in his previous
research on domestic-viclence recidivism, arrest may have criminogenic
effects on some offenders, leading them to become more angry and defi-
ant. Another recent study shows that domestic-violence arrestees who
thought they were treated fairly by police were least likely to reoffend
(Paternoster et al. 1997}, Further research is needed to determine
whether this finding is robust across offense types, but it suggests another
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rcason to be wary of police strategies that alienate substantial portions of
the community.

Bratton’s experience in New York is important for a number of reasons.
He argues that his strategies offer a blueprint for reducing crime and dis-
order “that would work in any city in America — indeed, in any city in the
world” (Braton 1998, p. 309}, Police agencies all over the world, in fact,
are implementing similar strategies based on the New York experience,
with many generating similar controversy (Burke 1998; Cordner 1098).
Yet the strategy remains untested. Trving to disentangie the causal rela-
tionships responsible for the recent drop in New York's crime rate is a
daunting task. Many strategics designed to lower the crime rate were
implemented simultancously, including: the qualite-ofife initiative, hir-
ing meore officers, Compstat (which we will discuss shortly), and a variety
of crime-specific efforts that we will discuss in Part Two. Although it is dif-
ficult to know for certain how much credit to give the quality-of-life initia-
tive, we can say for certain that it: 1. has generated a substantial amount of
criticism, and 2. has not been tested empirically.

Although there has been no evaluation of zero-tolerance policing per
se, there are bits of evidence on the effectiveness of related generic order-
maintenance strategies in reducing violent erime.!® For instance, Sherman
(1990} reports that although an arcal crackdown on disorder in one sec-
ton of Washington, DC, had an effect on perceptions of safety, it had an
insignificant effect on street robberies. Reiss (1985) found that when
Oakland police increased arrests and citations for misdemeanor “soft
crimes,” there was a small (but inconsistent} decrease in robbery and rape
rates in the study beats. Sampson and Cohen (1988) found that in their
sample of police agencies, police aggressiveness had an inverse effect on
robbery rates. Echoing the concerns voiced by critics of order-maintenance
policing, Sampson and Cohen found that aggressive policing styles bad a
dispropartionate effect on biack arrest rates {as compared to whites).?
Overall, the evidence is mixed on the efficacy of generic zero-toierance
strategies in driving down rates of violent crime, though serious questions
have been raised about their effects on police-comumunity relations. in the
next section, we consider crackdown strategies that focus attention on spe-
cific high crime locations and the offenders found there.

Part Twe: Focusing Police on Repeat Places and People

Having found little evidence that generic changes in policing have con-
tributed to recent drops in violent crime, we now turn to strategies that
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focus police efforss on concentrations of specific crimes. These concen-
rrations stem from combinations of three “repeats:” repeat offenders,
repeat places, and repeat victims (Eck, forthcoming). Unlike English
police forces, the police in the United States have placed little emphasis
on repeat victimization. Repeat-offender and place strategies have longer
histories.

Focusing on these “repeats” varies from the simple to the complex. At
one end of this spectrum is directed patrolling, and at the other extreme is
problem-oriented policing. These efforts share two common features: the
concentraton of police resources on small geographic areas, and the use
of informadon o determine when and where to concentrate these
resources. Police agencies have conducted directed-patrol operations
based on crime analysis for more than twenty-five years (Bieck, Spelman,
and Sweeney 1991). The most recent manifestations of directed patrol are
based on computer-generated maps of reported crimes rather than the pin
maps of vesteryear. Problem-oriented pelicing has a much shorter history,
but requires the use of a richer diversity of information from police and
nonpolice sources to identify and resolve problems at their underlying
sources. Also, problem-oriented policing shares with community policing a
fundamental concern with police-public partnerships. Collaboration with
community groups is not a typical feature of directed-patrol operations.

In this section, we examine four forms of focused interventions: 1.
directed patrolling and its most recent incarnation, Compstat; 2, gun
enforcement, a variant of directed patrolling that attempts to reduce
firearm deaths and injuries; 3. rewil drug enforcement; and 4. probiem-
ariented policing. We will demonstrate that the Hmited evidence currendy
available suggests that these efforts might have had an influence on vie-
lent-crime rates, though there is not an abundance of evidence to support
any single type of focused policing. A stronger argument can be made that
focused policing may have contributed to the decline in crime i combina-
tion with other forces outside the control of the police.

Compstat. In his review of directed-patrol studies, Sherman {1997b) con-
chudes that there is reasonably solid evidence to believe that focusing
patrol efforts on very small areas with high concentrations of crime can
result in less crime in these areas. He reviewed eight studies, conducted
from 1971 to 1995, and found that “the more precisely patrol presence is
concentrated at the ‘hot spots’ and ‘hot times’ of criminal activity, the less
crime there will be in those places and times” (pp. 8-14). The most rigor-
ous test of this strategy was conducted in Minneapolis. One hundred ten
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very small geographic areas with disproportionately large numbers of
crime and disorder ~ hot spots — were randomly divided between two
groups. One group of fifty-five hot spots, the control sites, received the
same form of police attention they would normally receive, The second
group received intensive patrolling roughly 2.5 times greater than the con-
trol sites. The comparison of the crime changes in these two groups
revealed a significant drop in sericus crime in the hot spots that received
the intensive patrolling (Sherman and Weisburd 1995},

Probably the hestknown implementation aof directed patroliing is the
NYPD's Compstat process. Implemented in 1994, Compstat blends
directed patrol, geographic accountability of precinct commanders, and
the use of information and mapping technology. Under Compstat, police
headquarters maintains siatistical profiles for each precinct, including
arrests, complaints, shooting incidents, and other information. Precinct
commanders are expected Lo be vigilant about respouding to shifting pat-
terns of crime in thelr jurisdictions (Safir 1998). They are held account-
able through frequent debriefings at police headquarters, where they are
“grilled” sbout crimereduction strategies and resource-allocation deci-
sions. Commanders who don’t measure up are reassigned to less-demand-
ing tasks. Compstat won an Innovations in Government Award in 1¢96.
Many claim that Compstat is responsible for the precipitous drop in New
York’s violent-crime rate, with particular attention paid to the drop in
homicides. For instance, Dodenhoff {1996) wonders, “who could argue
with a process that has driven murder rates down by more than 50 percent
in a few short vears, and has made similarly sharp cuts in other major
crimes?” (p. B). Based on its weil-known success in New York, Compstat is
now being implemented in other cities throughout the United Stares.?

Could the Compstat process be responsible for the reductions in homi-
cides in New York City? Compstat was implemented along with-a number
of other changes in the NYPD, including zero-tolerance policing (dis-
cussed earlier), gun enforcement (discussed later), and a variety of other
changes, including a dramatic increase in the number of officers.
Consequently, it is difficult to atribute any reductions in erime to specific
police changes. Nevertheless, Compstat is often considered the Jinchpin
strategy that binds these other changes together (Silverman and
¥’ Connell 1957). Further, as mentioned, many police agencies are adopt-
ing Compstatlike approaches. Could widespread adoption of Compstat
have made a major contribution to the national reduction in hemicides?

Four types of evidence are necessary to demonstrate convincingly that
Compstat was a major contributor to the reduction in homicides. First, we
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would need z plausible theory linking the Compstat process to crime
reditctions in general, and homicide in particular. Because there is a con-
sistent body of evidence that directed pawrolling can reduce crimes in small
areas and places with very high numbers of crimes, the basic notion behind
Compstat is plavsible, We do not know, however, whether this reduction is
prodiced through general deterrence of all those who frequent hot spots,
through specific deterrence of hotspot offenders who come under closer
scrutiny of the police, or through the incapacitation of repeat offenders
following their arrest at these hot spots. So, there is an arvay of possible
mechanisms through which directed patrol could reduce crime at hot
Spots.

In addition o a description of how Compstat would influence crime, we
would need a statistical association between the implementation of
Compstat and reductions in crime. A central feature of Compstat is
accountability: precinct commanders are held accountable for crimes in
their areas. This increases the possibility that reported c¢rimes could be
manipulated. Homicide counts are less likely to change based on either cit-
izen reparting or police recording practices, so we will use homicide as an
indicator of crime. To control for changes in the number of people ar risk,
we will nse homicides per 100,000 popuiation. Homicide rates have
declined significantly from 1994 through 1997, following the implementa-
flon of Comnpstat. But a plausible explanation and a drop in homicides fol-
lowing impiementation are not, by themselves, sufficient to demonsiraie a
causal connection between the drop in homicides and Compstat.

The third piece of evidence we would need is data showing that the
drop in homicides came after the establishment of Compstat. If homicides
per capita were stable or increasing in New York before 1694, then the
decline after 1994 could be due o Compstat. However, if homicides per
capita were declining prior to Compstat’s introduction, then either other
socizl processes caused the reduction, or changes in policing prior to the
implementation of Compstat were responsible for the decline. Figure 7.1
shows homicides per 100,000 New Yorkers for the years 1986 through 1998.
These data indicate thar three vears before the mplementation of
Compstat (or zero-tolerance policing) in 1994 homicides per capita had
already peaked and had begun their decline. This does not support a claim
that Compstat was the cause of the decline.

Could Compstat have accelerated the decline? If this occurred, then the
speed of the decline in homicides per capita should be steeper after 1994,
Table 7.3 shows the proporiional change in the homicide rate for the three
years before and after Compstat was instituted.”? Following Compstat’s
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Figure 7.1. New York City homicides per 100,000 population from 1986-1998.
Source FBI Uniform Crime Reports 1986 through 1998,

implementation, homicides per capita fell faster than they had been falling
prior to Compstat. If this acceleration in the decline in homicides per
capita were due o Compstat, then this acceleration would be unique to
New York City. The table also shows changes in homicides per capita for
the surrounding states. All these jurisdictions showed greater declines for
the three years after 1993 than for the three years before Compstat. After
Compstat, the rates of decline in Connecticut and New York (outside of
New York City) were greater than the decline within New York City. New
Jersey and Pennsylvania, and the United States as a whole, also showed
greater declines in the second threevear period than in the first three
years, though not as great as those shown in New York City. Overall, the
claim that the decline in homicides accelerated due to Compstat, or other
changes in New York policing implemented in 1994, is not supported by
these findings.

The final piece of evidence we would need 1o support the claim that
Compstat contributed to the decline in homicides is to eliminate rival
explanations for the decline in homicides in New York City. If Compstat
had been implemented as part of a randomized experiment, we might
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Tuble 7.3. Average Yearly Changes in Homicides per Capita for New York City,
Swrrounding Staies, and the U5, 1991-1996

Before After
(1591-95) {1994-96)  Afrer-Before

NY City ~.047 - 152 ~105
NY State (excluding NYC) -.094 - 057 - 151
New Jersey -.016 -.052 -035
Connecticut 086 051 ~.157
Pennsyivania 007 -.042 —.(48
United States 004 - 060 -, (064

Source: FBL Uniform Crime Reporss 1991 through 1996,

have had strong evidence that it was the most likely cause of the deciine.
Although we cannot produce such strong evidence, we can examine
some weaker evidence, We have already seen that changes in homicides
per capita were not isotated to New York. This suggests that something
other than Compstat was influencing homicides in New York City and
surrounding jurisdictions. Further, evidence undermining the claim that
Compstat created the decline in homicides can be seen if we look at
other large cities. If Gompstat was 2 major contributor to the decline in
homicides in New York City, then the wend in homicides per capita for
New York should be different from other large cities. Such a finding
wouid indicate that there is something unique about New York City, such
as Compstat, that caused the difference. Figure 7.2 shows trends in homi-
cides per capita for the ten largest cities of the United States. Again,
declines appeared in or before 1994 in all cities except Philadelphia.
Further, the city with the highest murder rate, Detroit, shows obvious
declines throughout the period of 1986-98. The same trend is evident in
the city with the lowest murder rate, San Diego. Most of these cities have
their peak homicide rate in 1990 or 1991, Further, the New York trend is
almost indistinguishable from the cities in the middle of the chart.
Clearly, we cannet eliminate rival explanations for the decline in New
York’s homicide rate.

On batance, these data do not support a strong argument for Compstat
causing, contributing Lo, or accelerating the decline in homicides in New
York City or elsewhere. Social forces other than Compstat were driving the
homicide trend in New York Ciry, and these forces were rot peculiar o this
one city. Around the same time that Compstat was implemented in New
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Figure 7.2. Homicides per 100,000 populadon for 10 largest cities from
1986-1998. Source FBL Uniform Crime Reports 1986 through 1998, Philadelphia
homicide and population figures were not reported in the Uniform Crime Reports
in 1997. The Pennsylvania homicide and populaton figures, which included
Philadelphia numbers, were reported. The proporion of the state’s homicides
coming from Philadelphia has been refatively constant since 1986. To estimate the
number of homicides for Philadelphia in 1997 we used the average proportion of
Penmsylvania homicides that were from Philadelphiz (572} for the previous 11
years. Philadelphia’s proportion of the state’s population declined from 1986
through 1995 but increased from 1995 through 1996, So we used the average of the
1995 and 1996 proportions of the state’s population that lived in Philadelphia to
estimate the 1997 Philadelphia population.

York, the same downward trend in homicide was also occurring in the sur-
rounding states and in other large cities.

This leads us to two conclusions. First, the implementation of
Compstat in New York in 1994 cannot be credited independently with
the decline in homicides in that city. Second, for the same reascns as the
first conclusion, the other changes in New York City's pelicing practices
implemented around the same time as Compstat (e.g., zero-tolerance
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pelicing) cannot be given credit for the decline in homicides in New
York City. Third, the diffusion of the Compstat process to other cities
throughout the United States came too late to have produced the
national decline in homicides.

We do oot wish to overstate these conclusions. Our analysis does not
show that Compstat is ineffective. This exploration cannot be interpreted
as a rigorous evatuation of Compstal. The narrow question we are address-
ing is whether Compstat may have had an impact on homicides in the
United States. The data we have examined suggest that it did not. But
Compstat was developed to address more than homicides. We add this cau-
tionary note s that our findings do not become as exaggerated as some of
the claims in favor of Compstat. It is possible, given the complexity of
homicide patterns, that the Compstat process had a subtle and meaningful
but difficult-to-detect effect on violent crime in New York. If this is the case,
then the most plausible impact would be as an interaction of policing with
other government and soctal changes. The dawz we have examined here
arc not sufficient to test this explanation.

Though there is litle evidence to support the assertion that Compstat
caused the decline in homicides, Compstar is only one manifestation of
focused policing in general and directed patrelling in pardcuiar. If the
NYPD and other departments around the countury adopted directed
patrolling and focused policing prior to 1991, then it is possible that these
policing strategies did contribute to the decline in homicides and other
violent crinres.

Gun Interdiction Patrols, In late 1992 and early 1993, the Kansas City,
Missouri, Police Department experimented with gun-detection patrols.
Police officers, working overtime, patrolled a small geographic area with
many gun crimes, looking for people who they reasonably suspected to be
carrying firearms. Offenses with firearms dropped by 49 percent after the
patrols were begun, while in the comparison area, where no gun patrols
were instituted, gun offenses increased shightly (Sherman and Rogan
1995b).

The findings from Kansas City have received support from a recent
report on two gun-patrol efforts in another midwestern city, Indianapolis.
McGarrell, Chermak, and Weiss (1999} report that in the two geographic
areas with patrols directed at firearms {(norith and east), homicides
declined. However, in only one of these areas (the north area) was the
decline in other firearms-related crime significant. The authors speculate
that the differences may be duc to the manner in which the patrols were
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implemented. The north-area patrols were directed at potential offenders
who might be carrying firearms and therefore constituted a form of special
deterrence or incapacitation. The east-area patrols involved increasing the
number of vehicle stops, a form of general deterrence. )
The gun patrols in Kansas Gity have received a great deal of attention,
but it is not clear how widely they have been implemented in other cities or
whether they have been applied with the same rigor as in the original test

sites. If they have been widely adopted with the same or greater levels of

intensity than in Kansas Gity, then it is possible that this form of patrolling
could have contributed to the decline in violence. Because gun patrols are
a simple variant of directed patrols, it is not surprising that this tactic has
heen incorporated into many directed-patrol operations, including
Compstat (Safir 1998). Because the national decline in homicides began at
about the same time as the Kansas City gun experiment, it is tempting to
give much of the credit for the drop to the widespread adoption of this
strategy. Unfortunately, the oniy evidence of widespread adoption is spo-
radic news reports and occasional mentions by scholars, The Kansas City
gun-patrol experiment expressly targeted areas with high volumes of gun
crime and used specially trained officers, The variation in the Indianapolis
resulls suggests that how one implements this type of patrol can make a dif-
ference in the outcomes. This implies that if other agencies adopted the
idea of targeting firearms, but did not adopt the specific procedures used
in Kansas City, then we cannot be sure that these other agencies achieved
the same results as Kansas Ciry.

This raises the question of the mechanism by which gun patrols reduce
crime. Sherman and Rogan {1995b) suggest tiree plausibie mechanisms.
First, gun patrols could increase the chances that people carrving guns ille-
gally in high gun-crime neighborhoods will be arrested and have their
guns taken by the police. In response, they leave their firearms at home.
This makes these firearms less available when disputes arise, so disputes
{outside the home) are less likely to result in gunfive, injury, and death.
This would explain why a small number of gun seizures (twenty-nine in the
Kansas City neighborhood studied) could result in a large decline in gun
related crimes {eighty-three fewer gun crimes in this neighborhood).

‘The second hypothesis suggested by Sherman and Rogan is that the arrest
and incapacitation of people who might be high—rate gun users — seventeen
repeat offenders, in the case of Eansas City — might be the causal mecha-
nism. Gun removal, in other words, might have only a spurious relationship
with the reduction in gun crime. If this hypothesis is correct, then would any
police effort designed to focus attention on people with histories of violent
behavior be fruitful, even if illegal firearms were not the argets?
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Their third hypothesis is that the intensive patrolling of the area had a
deterrent effect on people most likely to engage in gun crimes. The small
number of gun seizures is dwarfed by the “1,434 traffic and pedestrian
stops {and) the toral of 3,186 arrests, traffic citations, and other police
encounters” (Sherman and Rogan 19955, p. 690). If this is the mechanism,
then simple directed patroliing of small areas with high numbers of gun
crimes is the appropriate strategy. Again, there is no need for guns to
occupy the central focus of such patrols.

Neither the Kansas City nor the Indianapolis study provides sufficient
information to select among these three alternative mechanisis. The
Indianapolis situdy does suggest that the more the directed patrols focus on
potential offenders (rather than on people driving poorly or with equip-
ment damage (o their automobiles), the fewer the vehicle stops required
and the greater the impact on firearms crumes.

There have been z number of variations on the strategy to reduce gun-
carrying by offenders. Recently, Richmond (Virginia}, Philadelphia, and
Rochester (New York) have adepted “Project Exile,” a National Rifie
Association endorsed program that couples long federal prison sentences
for offenders caught with firearms with publicity warning offenders not o be
caught carrying guns. Richmond police assert that the drop in homicides
fromm 1997 to 1998 in their city is due to this effort and the public ad cam-
paign surrounding it (Janofsky 1999). Again, it not clear it the reported
decline in violent crime was due to the focus on guns, to the effect on repeat
offenders, or to the effect on both guns and repeat offenders.

In Bostomn, a probiem-soiving effort to address homicides targeted gangs
and their use of firearms (Kennedy 1997; Kennedy, Braga, and Piehl 1997}.
A direct message was sent to gangs in Boston that if they were caught carry-
ing firearms, they would receive stiff prison sentences. Police collaborated
with probation authorities to closely scrutinize known offenders already
within the control of the criminal justce system. Boston officials claim that
the dramatic decline in juvenile homicides was due o these efforts. Since
attention to firearms was coupled with attention to individuals who had a
history of involvement in violent crime, it is impossible o determine if ille-
gal gun enforcement is effective, relative to close scrutiny of high-rate
offenders in high-risk places and small areas.

The Boston and Richmond gun-enforcement efforts sound promising,
but we must reserve judgment about their validity. In the absence of pub-
lished scientfic evaluations of their effectiveness our confidence in the
claims for these efforts must be restrained. Homicides, even in moderate-
size cities, can f{luctuate considerably because they are relatively rare
events, as compared to other crimes such as burglary. When examining a
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subset of homicides, such as juvenile killings (as was the case in Boston),
these fluctuations are even greater. This means that it is extremely difficuit
to attsibute short-term {e.g., vear to year} changes in homicides to a single
factor. Slight variations in many possible social processes could account for
changes in homicides and many of these factors are not within the control
of the police. After 2 number of years have passed, statistical analysis can be
used to rule out random fluctuations and other possible explanations. The
decline in Richmond is too recent to permit such analysis. Flowever, an
unpublished report on the Boston experience provides data that suggests
that gun enforcement may have contributed to this decline {Braga et. al.
1999a). Nevertheiess, homicides have been declining in many large cities
across the United States during this same time period, and most of this
decline was due to reductions in youth killings mvolving firearms (see
Chapter 1). Therefore, it is possible that the declines in Boston and
Richmond would have occurred without the interventions discussed or
that the publicized interventions in these two cities, though effective, were
not substantively different from less well known police Interventdons occur-
ring throughout the United States.

This leaves us in a quandary. The question is whether firearms enforce-
ment is a plausibie reason for the decline in homicides throughout the
United States, but little is known about how widely such enforcement
strategies have been implemented. There is also no evidence that these
strategies began carly enough in the decade to have caused the decline in
homicides. Two studies strongly suggest a link between firearms patrols
and reductions in crime, but the authors of these studies are uncertain
whether the effect was due to gun enforcement or directed patrolling,
Fmally, there is evidence that drops in violent crime have (oliowed impi:?—
mentation of some form of gun enforcement, but we do not know if
reported declines i homicides are significantly greater than those experi-
enced by other jurisdictions. In a period of declining homicides, almost
any intervention can appear successful, even if it is irrelevant. Like directed
patrel in general, there is just enough evidence to suggest that gun-
enforcement strategies contributed to the decline in horﬁicides, but\not
enough evidence o be confident abour such claims,

Retail Drug Enforcement. Police have made considerable changes in
their tactics to combat drug dealing. Prior to the crack epiciemic: drug
enforcement was the special domain of plainciothes investigators in thLe
drug squads of police agencies. The scale of the crack epidemic forced
police agencies to consider a variety of other tactics, inciuding enforce-
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ment by urniformed officers either as part of their patrol activides or as
members of special tactical units (see Weisel [996). Unlike the focused
policing efforts we have examined to this point, drug enforcement clearly
pre-dates the national decline in homicides and has been widely used
throughout the United States. Consequently, there is more reason to
believe drug enforcement may have contributed to the decline in violent
crime than the other police strategies examined so far. Further, there is
reasonable empirical support for the argument that the decline in crack
markets is in large part responsible for the decline in homicides
(Lattimore et al. 1997; Chapters 2 and 6). If police drug enforcement con-
tributed to the decline in drug markets, then police antidrug efforts proba-
bly contributed to the decline in crirninal violence.

Evidence for the effectiveness of police enforcement against drug mar-
kets s mixed, often depending on the police tactic being applied and the
methods used to evaluate the tactics. Evaluations of police crackdowns on
drug markets suggest that they sometimes suppress retail drug markets,
This is not always the result (Sherman 1997b), and the effects of drug raids
may be small and lmited in duradon {Sherman and Rogan 1995a;
Weisburd and Green 1993). At first glance, these results suggest that police
drug enforcement may have bad only a minor impact on the collapse of
the crack cocaine market. Nevertheless, there are two other possible mech-
anisms that might link police drug enforcement o the decline in retail
drug markets: accelerating the “wearing down” of active drug-market par-
ticipants, and denying drug-market participants access to places where they
can conduct their business.

Taetical Drug Enforcement As o Hasste. Although the shortterm effect of
drug raids and other enforcement may be slight, the long-term impact of
persisient drug enforcement may have contributed to the wearing down of
drug-market participants. Drug dealing and using, even in the absence of
police enforcement, is arducus (see Chapter 6 or Simon and Burns 1997).
It is not difficult to conceive of drug epidemics as being seif-limiting.
Stepped-up street drug enforcement might coniribute significantly to the
fatiguing of drug-market participants, thus making these markets collapse
earlier than they would have collapsed otherwise, and thereby reducing
violence,

Although this argument is plausible, there are at least three counterar-
guments. First, there is no evidence to support it. It may be true, or it may
be false: we just do not know. Second, some have argued that jailed drug
users get an enforced break from the stresses of hustling, which prolongs
their careers on the street (Simon and Bumms 1997). According to this
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argument, even 4 miscrable ninety days in jail is healthier for drug users
than spending the same time on the street. If this is true, then a policy of
arrest and short-term incarceration might have prolonged crack mari{em.
Strong evidence for this effect is also lacking. Finally, enforcement that dis-
rupts drug markets might create violence. Violence couid increase as sev-
eral dealers move onto the same turf, either to avoid the police or to fili
market opportunities made available by the removal of other dealers. If
this hypothesis is correct, then some of the violence that occurred in the
latter half of the 1980s and early 1990s may have been an indirect result of
police actions. According to this line of reasoning, police tactics wear down
drug-market participants, but rather than reduce violence this increases
violence (see Chaprer 6). If this argument is correct, then not only was the
increase in violence partially attributable to the police, but a decline in
police enforcement of crack markets might reduce violence. Though there
is anecdotal evidence that drug enforcement increases violenice, systematic
evidence is lacking. /

Denying Places for Drug Dealing. The second way police actions may have
contributed to the decline in crack markets pertains io the management of
places. Drug dealing, especialiy retail dealing to strangers, requires dealers
.to find locations where property owners will not interfere with their behav-
101s. Such places are highly concentrated in economically depressed neigh-
borhoods, where property owners have less incentive to maintain th‘éir
properties. In extremely depressed neighborhoods, many landlords have
defaulted on bank loans or on their local taxes. In these cases, lenders and
cities hold property but they do very little to regulate the behavior of those
who use or oceupy these places, except, perhaps, to board up buildings.
When such places are located on arterial routes or near concentrations of
other activities, they become ideal for drug dealing (Eck 1995).

Police enforcement, coupled with civil action against landlords, appears
to have a powerful impact on drug dealing (Green 1996; Mazerolle,
Kadleck, and Roehl 1998; Fck 1997). The effectiveness of such “nuisance
abatement” strategies as a threat 1o compel landlords to remove drug deal-
ers from their property may hinge on the value of the property (Eck 1995;
Eck and Wartell 1998}, In neighborhoods where property values and the
returns on landlords’ property investments are high, police don't need to
spend as much time encouraging fandlords to maintain their properties.
Landlords in these areas already have strong economic incentives io
address drug problems (see, for example, Curtis 1998, p. 1248). At the
other exireme, if landlords are on the verge of abandoning their proper-

ties, the threat of nuisance abatement is negligible becaus; they have no
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incentive 1o make changes. Nuisance abatement may work the best
berween these two extremes,

This hypathesis suggests that the booming national economy since the
early 1990s may have increased the effectiveness of focused police efforts
to address drug problems in specific places. If the surge in the economy
provided even small inducements to property owners in marginal neigh-
horhoods to improve management of their places, then police threats of
civil action might have had greater leverage, Nuisance abatement has been
discussed in law enforcement circles since the early 1920s and has spread
throughout the United States, along with police-sponsored courses for
landlords on how to handie drug dealing on their properties. The extent
to which these tactics have been implemented is unknown, however
Nevertheless, it seems plausible that the increased emphasis on place man-
agers by the police, coupled with increased incentives for place managers
to move against drug dealers, might have hastened the demise of drug
dealing in many cities.

But place-based efforts by the police, some have argued, only displace
drug dealers to other locations. The problem with this assertion is the
“only.” The evidence supportng this claim is limited at best {see Cornish
and Clarke 1987; Eck 1993; Hesseling 1995). The most—cited and best-
conducted study of drug enforcement and displacement is the Vera

" Institute’s examination of New York City’s Tactical Narcotics Teams

{Sviridoff et al. 1992). Though this evaluation found some reduction in
street dealing, it noted that dealers moved from the curbside to inside
foyers of apartment buildings. Johnson, Golab, and Dunlap (Chapter 6)
report that this has occurred throughout drug-dealing areas in New York
City. This type of displacement would be a serious blow to the effective-
ness of drug enforcement if drug dealers could maintain the same vol-
ume of trade from their new positions inside buildings as they enjoyed at
the curb. Displacement would also be an extreme limitation on the
reduction in violence through drug enforcement, if inside dealers have
the same risk of being robbed or having violent encounters with rivals as
curhside dealers.

The evidence for such displacement effects is imited. The Vera study
did find displacement but did not measure its magnitude. Consequently,
we know how some dealers were displaced but we do not know how many
were displaced, the volume of their sales after their move, or their risks of
violent encounters after displacement. If the dealers had to work harder to
sell drugs from the new location, then the enforcement added to the diffi-
culties dealers faced thus eroding the drug market. If dealers were safer
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inside buildings, this reduction in their risk might have transtated into a
small but meaningful decline in drug-related violence.

There is reason to believe that the dealers’ level of activity probably
declined, or that the effort needed to maintain a fixed level of dealiné
increased. Being inside offers distinet advantages over outside dealing: itis
dry in wet weather, it is out of sight of passing police cars, and it offers
some protection from rip-offs. If dealing from inside buildings were as
lucrative as seliing from the curbside, dealers wouid probably have pre-
ferred it; the fact that they didn’t suggests that working outside is more
profitable. This in wm suggests that displacing dealers inside locations
reduces drug sales.

Moving drug dealers inside might alse decrease their risk of violent
encounters {there is no empiricai research on this issue, unfortunately).
Outside, someone interested in attacking a dealer can approach from a
number of directions. Inside, the number of approaches is limired and
more easily watched. Inside dealing may also decrease the likeithood of
accidental bur dangerous jostiing and chance encounters between rivals,
which could lead to violence.

The number of alternative dealing locations is severely lirnited for drug
sellers who want to market 1o strangers {Eck 1994}, The best locations wiil
be on busy streets in poor neighborhoods and at places where the owner is
not attentive, custonmers have easy access, and building features offer the
dealer some form of security. If persistent police actions over several years
slowly reduced the viable dealing locations, dealers would be likely to
restrict their selling either to people they knew or to people who were vet-
ted by people they knew or to take other actions io reduce their exposure
to police tactics. These are forms of displacement, of course, but they are
forms of displacement that come at the price of reduced drug sales‘ and
profits, and could result in less violence (Fek 1995).

To summartze, if antidrug enforcement directed at retail markets was
somewhat effective {and we do not have to assume it was extremelyv effec-
tive), it may have contributed to the decline in crack markets. Ajs men-
tioned, police efforts to curb crack markets pre-date 1991, so we do not
have the problem here that attends analysis of other police efforts, in
which the downward trend in homicides (and other violent crimes) started
before the police actions. Police attention to crack markets was wide-
spread, so it could have had a nationwide impact. In short, persistent
police efforts against retail drug markets, in combination with other fac-
tors outside the control of the police (such as the natural wearing down of
drug-market participants, an aging offender population, and increases in
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property values), may have had an important influence on the decline of
such markets. The dedine of these markets, in turn, may have had a sul-
stantial role in reducing homicides and other associated forms of violent
crime. Any claim that police helped to reduce homicides through their
attack on retail drug markets rests on the assumption that declining street
drug markets led to a reduetion in violent crime. In the absence of a link
between the decline of retail drug markets and the decline in violence the
conjecture that police drug enforcement helped reduce violence cannot
be sustained.

FProblem-Oriented Policing. None of the police strategies described so
far was implemented alone. Police agencies often adopted several strate-
gies simultaneously or through sequential experimentation. In addition to
forms of directed parrolling, gun enforcement, and streetlevel drug
enforcement, police agencies since the late 1980s have increasingly
adopted aspects of problem-oriented pelicing, frequently 1o address prob-
iems of violence, public disorder, firearms, or drugs.

Probiem-oriented policing is one of the most important innovations in
policing this century (Goldstein 1990}, Problem-eriented policing focuses
police attention on the problems faced by the community rather than on
the administration of the police agency. Problem-oriented policing puts
congiderable emphasis on analyzing the nature of problems, searching
through a wide range of potential solutions, and implementing responses
to problems in collaboration with others cuside of policing. Problem-
solving efforts have been directed against a host of persistent concerns,
from loitering youths to homicides, Though it is often confused with com-
munity policing or implemented along with community policing, it is dis-
tinguished from community policing by its emphasis on the ends of polic-
ing rather than on the means of policing (Eck and Speiman 1987,
Goldstein 1990). Simply put, in community policing the goal is to build a
strong positive relationship between the public and the police. Addressing
probiems is secondary. Whereas in problem-oriented policing the goal is to
reduce problems of concern to the public. Close community partmerships
are often: important elements in addressing problems, but they are not the
final objective,

There have been a large number of attemnpts to apply problem-oriented
policing to violent erime, though most of these efforts have not been thor-
oughly evaluated. In 1985, the Newport News, Virginia, Police Department
used a problem-oriented approach to reduce prostitution-related rob-
beries and domestic violence. The first of these efforts was thoroughly eval-
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uated. Eck and Spelman, using an interrupted time-series design, reported
a 43 percent decline in robberies in the target area as a result of the pre-
vention measures that were implemented (19875, p. 80). The domestic-
violence effort was not evaluated, though police department data showed
that domestic-violence deaths had declined substantially (Eck and
Spelman 1987h). The Boston effort, described earlier, was an outgrowth of
a problem-solving effort (Braga et al. 1999a), and so was the attempt to
reduce hormicides in Richmond, California {Fyfe, Goldkamp, and White
1997). To their credit, authors of the report on the Richmond (California)
problem-solving effort did not make claims that the effort reduced homi-
cides, despite declines in killings following implementation. The absence
of published impact evaluations provides no sound basis for assessing
whether such efforts work, Finally, an experiment in the Jersey City Police
Department found significant reductions in reporied robberies and calls
about street fighting due to problem solving.®® This study is particularly
notable since it was conducted using a randomized treatment design
(Braga et al. 1999h).

Claims that problem-oriented policing contributed substantially to the
reduction in violent crime confront some of the same difficulties we have
seen with other strategies. Chronological precedence is not one of them.
Problem-oriented policing was first implemented in the United States
around 1984 in Baltimore County {(Maryland) and Newport News. By 1988,
it was becoming established in the San Diego Police Department; by 1990
iz was frequently combined with community policing. Thus, it precedes the
fall in violent crime.

Two other issues, though, need to be answered before problem-oriented
policing can be credited with a significant contribution to the decline in
criminal violence. The first is how widely problem-oriented policing had
been implemented before homicides began to decline. Some aspects of
this strategy were built into New York City's Community Police Officer
Program in the early 1990s. The Office of Community Oriented Policing
Services, part of the U.S. Department of Justice, attempted to institutional-
ize problem solving in their community-policing efforts starting in late
1994 (Maguire et al. 1997; Office of Community Oriented Policing
Services [COPS], 1998) 23 It is possible, therefore, that problem-oriented
policing reached enough police agencies in the beginning of the 1990s
that it coniributed to the decline in violence. By 1997, a national survey
found that 55 percent of large local law enforcement agencies reported
that they actively encouraged patrol officers (o participate in problem-
solving projects on their beats (Reaves and Goidberg 19993, The second
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issue is more difficultt to resolve: Was problem-oriented policing imple-
mented with sufficient rigor in encugh deparunents that it could have had
an apprectable effect on vielent crime? There is little evidence for a posi-
five answer; in fact, some scholars have pointed to the weak application of
problem-oriented policing (Buerger 1994; Capowich, Roehl, and Andrews
1995; Eck and Spelman 1987b). In summary, there is littie evidence to sug-
gest that problem-oriented policing reduced serious violent crime
throughout the United States. It may have had an impact, but we simply do
not know.

Fach of the focused policing strategies we have discussed — directed
patrolling, gun patrols, retail drug enforcement, and problem-oriented
policing ~ has generated some solid evaluation evidence that it works, at
least on a limited scale. With one exception, we lack convincing evidence
that police agencies implemented the strategy on a wide scale and prior to
the time homicides began to decline. Policing is replete with superficial
adoption of carefully crafted programs, so simply counting the number of
agencies that claim fo be using strategy X is a poor indicator of the diffu-
sion of the innovation. The possible exception to this pessimistic conclu-
sion is drug enforcement. It was both widely used and deployed before the
crime drop commenced.

Part Three: Lessons for Policing

American police agencies are growing, adopting new strategies, and exper-
imenting with new techniques for reducing violent crime. Throughout this
chapter, we have assessed the research evidence on wiether these changes
are responsible for recent drops in violent crime. We have explored a num-
ber of popular hypotheses about the role of the police in producing these
reductions. Table 7.4 provides a brief surnmary of our findings. In general,
there is little evidence that generic changes in policing are responsible for
reducing violent crime. There is greater evidence for focused policing
strategies contributing to the drop in violent crime, though there is stll a
great deal of uncertainty about these sirategies’ effectiveness. (verall.
police agencies might have had an impact on violent crime - there is oo
much supportive evidence to assert that the effect of police on crime is a
myth. Nevertheless, most of the claims about the police contribution oves-
state the available evidence. Some of the policing strategies that have
received the most atendon (for example, Compstat and zero-tolerance
policing) are the least plausible candidates for contributing to the reduc-
tion in violent crime. Much remains to be learned about the impact of the



‘uondope

snoi108L prasdsapim

MOGR HONEULIGIUT

30 2DHUDSCR UE O]

NP HEIM ST AIUIPWI

atyy sisazodiy
apqsned v yEnoy ],

LD

TUBFOLA T 2UHAP A

10§ ucsesl aqdyzupd

® $EM SIYIRL

OBLD UL BUIIAP 233 H
suoneueidzs spgsnerd ¥

pordde

2138 §ITEIE] 082U

A[apis Moy pUE oM

&HO».S JUITIADIOFD

ung jo sads jeys

A0 UL M

STP {EIM ST 0UAPIKI

1 ‘sisayiodiy

spqeneyd v gBnoq]  SUL ISISUS JBI|3 10N

“dpeoymads smisdaron
1oy aygrsnepdon
g rrisusd

uy sisapodly apqsnely

BpIMUOLET
QDUIPIAD OU P
HIOL MIN U1 2D
JUIOW 310 19§30
UE JO 2DUIPLAd apir]

“QELE TUFO1A JO 3361
[RUOTIRIL (G DDLU [JLE
at pey AGeqoty

TILHLID JUSGIA JO syl
~N—HO._uN: uo UUAMU#—EﬂHM

ou pey dqegoerd

‘2a0qE palsy| sorfsiens

1210 3 pajdnod

YO $T ABarens

SEOY, QUIID JUR[OLA

o vonyeorjdde Jo syeas

pue uohejusuidun

3o 108U 21 INoyE
Lureionun sL eI,

“AUULLD PUE SI9NIRL
Snap Sunoage spusn
xom0 ue juapuadop
20] ARU SERUBANIDIRD

s A8mens suj],

SIDPUIN0
1eadal Jo 10 STIEaIoy
[eaqq o Bupoire o1

.U—A;T QDM mﬂmowwuﬁmuuk

IUTELIZ ISP OF OGP
1 AveLsa S 08 AN
ur Bunied w safueys
I3[R0 YIM I3pEasol
peusmaduy oy
MON O] PIIILOER 9 ABY

.MHGMME—UEOU
e seip o1 3doouad
e an8ea 00} 3¢ ALy

Buoped

Svonmmod jo xed

SB U0 §IIRIG PR

sy megSnonn
paraamapdun mon

AjEUORY
poiuatufdiut sen
U0 BRip [le1ay

TMOUNTEY

"pasnt A]2pIm sEMLT 1R
Aiqissod ureIraown)

100 AJGRGOIL]

IPIMTTOTIRN]

PPLRTOREN

deaaapun

trom seam doap i [pum
vondope peardsapa
30 DDBAPIAD ST

S1 Q391 300 oI

ut dogp jruonet

a3 230724 [[am

J00d pauswajdu

somusfe sy GIPIS [eoLnduid WS

‘uegay

doip UL [RUoHEL

s10aq Suof uedag

SIOMRLY SNIp [RISL

1SR AE UG IO
PARIIUIDIUON)

UL

ur doap [ezopeu

343 30 Sunnrfoy

arp ayep-axd

TBI SUGISIdA L)

st 1ustow ur doxp

Y1 e pRBiows
usisiaa yesduwon

THONEY DU JO

183X DU PUE YIOL M3N

wr Suddorp welag
BLULID FUIOIA 103TE veSsg

WMoY

st uonEutga(du

10 yiBuans

AP G OS]

210y {{om Paliau
Sumyod Aomuwson

"Tre8aq QUi

IUB{OLL UT 08D

at Jo1je ueisq Suuy

aoyod 1oy Bupurny

[erapay 10fenrng

‘Hurwoid Apeas uaag
asey sanade 2010,

“SUILID U0l 2ONPIL

e ASo1ens st 1)

"SIATMG

Anrodoxd Bnap suede
GONDE [IAD JO AT
sip s pajdnos
usim Aprepnonred

‘oo 2P ITEE APO

"3IUIPIAD

rusadss

-genh 3RIRpop]

proddns
fesusunradxagsenb
pue peruencsdss

Buons diqeuoseay]

102 2P snojuad
Ry ABJy oM

st Atoer; Fudpspun
107 yioddng peornduy

‘PRALNEEAD LD3 JOU SB[

PEBPIAD O G} UM,

DULTY WY SOSBAITNT

1M HOTIRIDOSEE e
10 WD TO 1932 01
s Suiply s

ISOUT 1M PIXRIPY

(0L Fmoned
PRIILI ()LD [( 0T

JEILOIIL0JUY

yaIeN Snig ey

JUUFIFOPT SN Y

s1odg

1GH] UT S[ONT] DI I3IE(Y

Bupijog souviag) clay

Bunog drunurmon

8132430 2In0q

Jo Jequiny Ut SEEDUS

SUOBNIZHAT)

ST TDI()

uonerawajdurg
[BHOTIRN]
10} 20UDPIAT

1661 punory
IO 2a0]9g
poraatapdug

1ioddng
reouidury

Adareng

sGurpuny fo Levivnens Y oune) Ao 1w ampod 2y fo 1fFT oL B L A0



248 JOHN £. ECK AND EDWARD R. MAGUIRE

police on violent crime, the conditions under which the impact is greater
or lesser and how much of an impact it is realistic to expect.

What can we learn from these findings? Since the late 1970s, police
agencies in the United States have experimented with methods of focusing
their activities where they can have the greatest impact. We have seen that
this has taken a number of paths. Most of these innovations preceded the
crack epidemic of the 1980s and the decline in violence beginning in the
early 1990s. Directed patrolling, attention to disorderly sinuations, prob-
lem-oriented policing, and crackdowns on drug markets had been under
way for some time before homicide rates began to drop and had been
attempted in a wide variety of police agencies throughout the United
States. These may have contributed to the decline in violent crime.

We are not claiming that the entire reduction in violent crime is due o
the diffusion of focused policing across the largest cities, We are not even
claiming that most of the reduction is due to these changes. Rather, the
limited evidence available suggests that it is possible that focused attention
on small areas with very high numbers of crimes contributed to the overall
reduction in violent crime. The most plausible hypothesis is that these
police actions interacted with other criminal justice policies {such as
imprisonment, see Chapter 4) and social forces {such as the aging of the
population, see Chapter 9; or the decline of outside retail drug markets,
seec Chapter 6}, Interactions hetween external processes and police
reforms may have initiated the decline in violent crime, or changes in
policing may have hastened an existing downward trend. However this
interaction accurred, some form of interaction is more plausible than a
claim that changes in policing were the sole or greatest contributor to the
drop in violent crime.

Let us return to the patterns of change in homicides per capita in the
United States, but rather than looking back a decade, we will ook back to
1960. The line in Figure 7.3 shows changes in the number of homicides
per 100,000 population. The hars show proportionate rates of change from
one vear to the next, Rising bars represent yearto-year increases, and
falling bars show year-to-year declines ins homicides per capita. The longer
the bar, the bigger the increase or decrease. Beginning in 1964, we see
more than a decade of rising homicide rates. After 1976, the bars cluster in
groups of three or four upward years or three or four downward years.
Bewween spurts of upward or downward changes, there are often one or
two years in which no change takes place or the change is unstable.

is the downward trend we currently observe like the downward rend in
the early 1980s? Will we see an upturn: in homicides after two or three vears
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Figure 7.3. National wends and changes in homicides per 100,000 population
from 1961-1998, Source FBI Uniform Crime Reports 1961 through 1998,

of instabilityr Or, are we seeing a descent from the plateau to which the
United States climbed from 1964 through 19747 H we are seeing the down-
side of a short-term oscillation, then we must be extremely cautious about
any claim that some specific change in policing in the Jast decade explains
the recent decrease in violent crime {(as measured by homicides).
Downturns of nearly this magnizude have occurred before, and before any
of the recent developments in policing. The osciliations since 1976 appear
to suggest that we should consider the police conmibutions to crime
increases as well. But there is no obvious reason to expect that there is sym-
metry between crime increases and decreases, Le., that the factors we seek
to explain one trend are the same factors we seek to explain the other
(Licberson 1985; Uggen and Piliavin 1998). The fluctuations in crime
trends do suggest that we should consider the police influence on crime in
a larger context.

There is one thing that is 2 myth: The police have a substantial, broad,
and independent impact on the nation’s crime rate. Rather than thinking of
the police as an isolated insttution that has a distinctive impact on crime,
perhaps we should think of the police as part of a network of institutions,
some of them formal {e.g., courts and schools) and some of them informal
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(e.g., families and churches), that respond to crime. When violent crime
grows into a serious social concery, it is not just the police that focus more
attention on the problem. Schiools, community groups, businesses, health
officials, and many cther organizations and individuals also respond to
crime.?* Such a response might be likened to a regional reaction to a nat-
ural disaster, except it would be spread out over a longer period. The pub-
lic response to AIDS also shows that, faced with a new medical threat, it was
not just medical insttutions that responded — education, criminal justice,
.busi-ncss, and other organizations also developed responses. In fact, new
mstitutions sprung out of the response 1o AIDS, just as there are govern-
ment, private, and nonprofit institutions involved in crime prevention that

| were not present two decades ago. In summary, as the police mobilize to
address crime more effectively, so do many other institutions.

When considered in isolation, the effectiveness of any one element of
this diverse array of people and organizations may be slight. But collec-
tively, the response might be more dramatic. Because it takes time to mobi-
lize a diverse group of institutions, their collective impact will lag behind
rising crime rates. Over time, however, the cumulative effect of these forces
becomes more apparent. When crime ceases to be a major concern, ali of
these nstitutions, including the police, reallocate their scarce resources to
other concerns. This reallocation is seldom coordinated; rather, each inst-
ttion focuses on other pressing matters — literacy, traffic congestion, wel-
fare, and infrastructure development ~ that may have been neglected while
crime was the primary focus. If there is any truth to this speculaton, then
this change in focus and reallocation of resources away from violent crime
might set the stage for another surge in crime,

Each surge in crime may have separate cavses. The most recent increase
in homicide may have been due o the onset of crack cocaine. Before that,
it might have been something else, and in the next cycle, it may be some-
thing else again, Each time, the police and other institutions mobilize in
response to the surge. It takes time te spread the word, figure out what to
do, and put in place various strategies to suppress the surge. In each crime
surge, the institttions involved, including the police, will find a portfolio of
strategies that seem to address the peculiarities of the current crime
wave.?> And, while they are doing this, other social needs will be neglected
and new ones will emerge.

In hindsight, we can speculate about plausible causes of any increase or
d.ecrease in crime, These may not be the same causes importar’)t to the pre-
vious increase or decrease, and they may not be the same causes that pro-
duce the next oscillation. In fact, the lessons that such shortterm explana-
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fions provide may not be all that helpful. Not only might the next surge in
violent crime have a different cause, the decision makers who address it
witl be different from those who addressed the prior erisis. I any lessons
were learned from the prior surge, they are likely to have been forgotien,

On the other hand, perhaps the recent decline in violence is not like
that of the early 1980s. Perhaps it 1s the undoing of the increase from the
mid-1960s to the mid-1970s and the United States is recovering from a
three-decade epidemic of killings. In this context it might be worth exam-
ining the history of changes in policing over the last third of this century, I
the explanations for rising crime trends are symmetrical with explanations
for declining crime trends, we need to ask whether changes in policing
during the 1960s and 1970s allowed crime to rise during that period.

If police became less effective in the 1060s and 1970s, it may have been
in response to public perceptions that police Jeaders and elected officials
encouraged officers to abuse their authority, particularly against racial
minerities. IF this is true, then whatever contribution the police have made
to reductions in crime over the last few years may be in jeopardy. Recent
public protests against police use of force in New York City, Los Angeles,
and other cities could be the beginning of the end of police effectiveness,
unless police agencies find methods of being effective that are perceived 1o
be fair and constitutional by all segments of society. This will be a much
more difficult undermking than intensively patrolling hot spots of crime
and stopping suspicious young men in these areas. 1t will require the
police, and criminologists, to carefully examine these hot spots, and the
troublesome behaviors that occur within these areas, to find minimally
coercive methods for addressing these prohlems. if the police continue to
apply generic coercive measures, we may confinue to oscillate between
unfair but marginally effective police practices, and marginaily fair bue
ineffective policing. Rather than looking for a single strategy thar reduces
crime, wherever and whenever it is applied, we should atiempt to craft
crime-reduction tactics that are effective and yet do not rely heavily on the
application of force.
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hoods from Skogan’s sample, he finds that the relationship between disorder and crime
disappears. [nformation presented in his article suggests, however, that it had he removed
other neighborhoods from the sample, the relasionship would have heen strengthened.
What this indicates, however, is that Skogan’s results are extremely sensitive outliers
and therefore do not provide a sound basis for policy. Rather, they suggest possible rela-
vonships that deserve further inguiry.

17. However, as Walker {1998) points out, police-complaint data are notoriously unreliable.
In some instances, a rise in citizen complaints may be a signal of a healthy police organi-
zation with fair and open complaint procedures.

18, Because our interest is violent crime, this section excludes a number of studies that exam-
ine the effect of aggressive order-maintenance strategies on property crimes or visible
nonviolent affenses that are thought to be mare “suppressible” by police {e.g.. Doydstun
1975},

19. Sampson and Gohen measured police aggressiveness by computing the number of DUI
and disorderly conduet arrests per officer. We included this study here because disorderly
conduct arrests are related to the noton of aggressive ordermainienance policing. For
the same reason, we excludded other well-known studies in which the measure of police
aggressiveness is the number of traffic cirations issued (Wilson and Boland 1978).

20, Compstat is a comprehensive reform strategy with elements that are appropriate for dis-

cussion in several sections of this chapter. Elements of Compstat are related to organiea-

tional change, retail drug enforcement, and gun entorcement. However, we chose to dis-
cuss it in one place rather than breaking it up into components and discussing each
separately.

The proportional change was calculated by subtracting the homicides per capita for a

given year from the homicides per capit for the previous year, and then dividing the dif-

ference by the homicides per capita from the previous year

99. The robbery resuits are a bit ambiguous, Two types of robhery data were reported. The
first was based on incident reports completed by police officers responding to calls from
the public (the original call may or may not have mentioned a robbery}. These robbery
reports declined significantly in the treaument areas relative to the control areas. The sec-
ond measure of robbery was based on the calls to the Jersey City Police Depa i
which the caller asserted a robbery had taken place (though a subsequent inve:
may not have substantiated the claim). Though there was a decline in robbery calls in the
freapment areas compared to the contrat areas, the decline was not significant. The
authors of this study suggest the discrepancy may have been due to the police encourag-
ing reparting of violence as part of problem-selving efforts (Braga et al. 1999b).

9%, More intensive efforts by GOPS to institutionalize problem solving American police
agencies were not initiated untit 1996, long after violent crime rates began dropping.

24, Inierestingly, there is no body of theory or research on the relationship between police
responses (o crime and the responses of other institutions. Though it appears quite plau-
sible that public and private institutions would join the police in a response to crime, this
has been given Jittle atrention, Among the useful questions thai need w be answered are:
Do the police react 1o crime along with other instimtions? With which instivutions are the
police most closely associated? Do the police respond first ar do they lag behind other
institntions? And o what degree are these responses coordinated, uncoordinated, or con-
tradictory? )

25, Much of what the police and other institutions do in response 0 a crime surge may be
ineffective, irrelevant, and occasionally counterproductive. The efficiency of the mobiliza-

tion may be low. Siill, the collective response involving the police may be effective over
dme.

21.

—
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