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FOREWORD TO THE
SECOND EDITION

In his introduction, Anthony Braga describes this book as “a modest attenpt
to enrich the practice ol problem-oriented policing” = but it is the author
that is modest, not the book, which in fact is quite ambitious. The first
edition published six years ago was the first systematic attempt to spell out
the relevance of environmental criminology to the practice of problem-
oriented policing. Unlike most other branches of criminology, environmen-
tal eriminology focuses on studying crime not criminals, and its literature
contains a wealth of findings about the highly specific forms of crime
and disorder that comprise the core business of policing. It helps police
understand the ways that offenders set about their business and the choices
they must make in committing and getting away with their crimes. It explains
why crime is heavily concentrated at particular “hot spots™ and on certain
kinds of “repeat victims.” and why it ebbs and flows with the hour of the
day, day of the week, and season of the vear. This information. twogether
with the mapping and other analytic techniques that environmental crimi-
nologists have helped to develop is of great assistance to police who under-
take problem-oriented policing.

Though an academic field, environmental eriminology is ultimately
concerned with identifying and removing the situational conditions that
give rise to specific crime problems. One of its branches, situational crime
prevention, is explicitly focused on this objective = the same one that is
served by problem-oriented policing. However, because situational preven-
tion was developed by the British Home Office Research and Planning
Unit, a policy research department, its evidence-base is more extensive
than that of problem-oriented policing. In particular, its literature contains
many case siudies in which situational temptations and opportunities have
been deliberately reduced and the resulis have heen evaluated, including
examination of so-called displacement effects. Anthony Braga was one of
the first to recognize that this body of research was of direct relevance to




Foreword to the Second Edition

problem-oriented policing and to undersiand that the different enterprises
of the two groups = police and environmental criminologist = could be
enriched by greater collaboration and understanding between them. [t was
no accident that he recognized this. He was exposed early in his career to
environmental criminology and he made good use of this knowledge in
his dissertation research, which was concerned with policing of violent hot
spots in Jersey City. Subsequently, he became a core member of the team
responsible for the Boston Gun Project, one of the best known and most
successful police crime prevention efforts. He now straddles the worlds
of academia and policing. He is a senior research associate in Harvard
University’s Program in Criminal Justice Management and in the University
of California’s Berkeley Center for Criminal Justice, and he serves as the
Chiel Policy Advisor to the Boston Police Commissioner.

The first edition of this book was published comparatively recently
and one might question whether the small worlds of problem-oriented
policing and environmental criminology have developed sufficiently in the
interim to justify a new edition. This concern is quickly dispelled by a close
look at the book. It is considerably longer than the first edition, though
thankfully it is written in the same clear style. It covers some topics addressed
only briefly or not at all in the first edition (including disrupting illegal
firearms markets, analyzing criminal networks and identifying “near repeat”
victimization), and it includes about 40 percent more references than the
more than 300 references in the first editon.

Even if longer than the first edition, the book is still comparatively
short, which is in keeping with its main purpose: to have provided anything
more than an introduction to environmental criminology would have re-
quired a much longer work. For example, while it includes some case
studies, the book does not attempt to summarize the wealth of studies on
specific kinds of crimes and disorder, the details of which are only likely
to be of interest to police officers when they are dealing with the crimes
in question. To fill this need, the Center for Problem-Oriented Policing,
with the support of funds from the Office of Community-Oriented Police
Services (COPS), is now producing individual “Problem-Specilic Guides”
that summarize the research on specific problems and on efforts to control
the problems. Some 50 of these guides are available on the Center's web site,
wnn popcender.org, the three most recent of which deal with bank robbery,
robbery of convenience stores, and traffic congestion around schools. Some
specially written guides on common police responses to problems, such as
crackdowns and sireet closures, and some problem solving “Tool Guides®
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on topics such as analyzing repeat victimization and interviewing offenders,
can also be found on the web site. Other sections of the web site include
a repository of several hundred submissions for the Goldstein and Tilley
problem-oriented policing awards, an extensive library of publications relat-
ing to problem-oriented policing, and a *learning center” that includes a
maodel college cwrriculum for a course on problem-oriented policing. The
first edition of this book is the only recommended text for all modules of
the curriculum, and surely the second edition will replace it

As a founding member of the Center for Problem-oriented Policing,
I find it particularly gratifying that much of the material for this new edition
book is drawn from the Center's web site, which was designed specially for
the police. Indeed, this serves one other purpose of the book, which Braga
ideniifies at the end of his Introduction: to “help theoretical criminologists
think about what concepis are useful for police at the practical level.” This
shows how the traffic in ideas and influence is not simply one way: just as
environmental criminology can assist practical policing, so can the practice
of policing help criminological theorizing to become more rooted in reality.

Ronald V. Clarke
Buigers University, Newark
October 29, 2007







FOREWORD TO THE FIRST
EDITION

From among the many developments in the past two decades relating to
the improvement of policing and, more broadly, the prevention of crime
and disorder, two clusters of activity hold special promise. One is the
movement within policing to analyze the specific behavioral problems that
the police are called on to handle in the community, and to use the results
of these analyses as a basis for developing more ellective responses to those
problems. The other is the progress made by researchers, almost all of
whom are located outside police agencies, in gaining new insights into
the nature of crime and disorder and in producing findings about the
effectiveness of different preventive sirategies.

The two developmenis are obviously interrelated. They are, in many
respects, interdependent. But in practice, they are not sufficiently con-
nected. The major contribution of this book is in the effort the author makes
o strengthen that connection; to build bridges between the initiatives of
the police and the work of the researchers.

Much of the effort within policing has been accomplished under the
umbrella of problem-oriented policing. That concept calls for the police
to examine, anew and in-depth, groups of similar incidents to which they
most likely have responded in a generic, routine manner in the past; to
explore alternatives for responding to these grouped incidents or problems
(with a priority on preventive action); and to test the relative value of these
new responses. We now have a substantial collection of work, largely the
product of individual police officers, that demonstrates the value of adopt-
ing this inquiring posture. But fuller development of the concept has been
limited by a number of factors. Chiel among these has been our failure 1o
build an institational capacity within policing to engage in in-depth research
that could then be used to inform police practices. Part of that effort
would require that the police become more knowledgeable about relevant
research, much of which has not been easily accessible to them.
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In the research field. the relevant development has been in the emerg-
ing field of environmental criminology. Building on routine activity theory,
rational choice theory, and situational crime prevention, researchers have
produced a substantial body of findings = not previously available = that
are relevant to the police. These siudies provide new insights into common
problems of crime and disorder and evaluate the effectiveness of various
preventive strategies. But while the volume, quality, and relevance of this
research has increased rapidly, the studies are rarely used by the police.
Moreover, further advances in this type of research = in both volume and
reflinement = require a greater number of people with the requisite research
skills. They also require closer collaboration between researchers and the
police. Researchers need to take advantage of the untapped insights of
operating police personnel and the vast amount of data that they acquire.

Thus, while the accomplishments to date with regard to both develop-
menis = the initiatives of the police and those of the researchers = are
significant and substantial, they are just evolving. They are uneven in their
quality. And they are relatively small compared to the ultimate need and,
excitedly, the potential. Speeding them up will require a greater investment
of resources and skills, and an intensified commitment of both police
practitioners and researchers. But progress also requires connecting the
two developments — especially by making already available research findings
accessible and comprehensible to police personnel. It is to that need that
the author of this volume has addressed himself.

Having completed a comprehensive review of the relevant literatre,
Anthony Braga synthesizes that literature in a way that communicates clearly
to police practitioners and to other interested parties. He is well positioned
to bridge the existing gap. Braga has an in-depth undersianding of problem-
oriented policing. He is thoroughly Eamiliar with recent developments in
criminology = enabling him to explain clearly how each research effort is
grounded in current criminological theories. He knows the literature on
crime prevention. And he has the direct experience ol having had a key
role in one of the most ambitious efforts to bring police practitioners
and academic researchers together in an extended collaboration aimed at
addressing a specific problem = youth gun violence in Boston.

Given the substantial accumulation of research, the author faced a
major challenge in deciding on how best to organize his synthesis of it. He
neatly solved this problem by grouping his descriptions of relevant research
findings under the three dominant focuses that have emerged in that
research: (1) preventing crime at frollem places; {2) controlling high-activiry




Foreword to the First Edition

offenders, and (3) protecting refeat viciims. His three central chapters = the
essence of the hook = correspond to this grouping. Each of the three terms
=and the research findings and methods they embrace = will have meaning
to the police. Presenting the material in this way itsell has the potential
for positively advancing the way in which police think about their work.

The more police practitioners and researchers can join in thinking
productively about the specific problems that constitute police business
and the more they join in testing the value of different preventive strategies,
the greater is the likelihood that they will acquire the evidence to support
good practice. And ultimately, it is such evidence that will enable the police
to resist being pressured to resort to traditional, but questionable methods
of operating; to resist being bulleted about by trends and fads. They will
have a more solid basis on which to appeal for a more enlightened form
of policing = a form of policing that is effective, and also achievable within
democratic constraints.

Herman Goldstein
University of Wisconsin, Madison
August 15, 2002
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1. INTRODUCTION

Society has long looked to police departments to deal effectively with crime.
Our ideas about how the police should go about dealing with crime have
evolved over time. For a long time the public was content with police
departments whose primary role was to apprehend offenders, so society
cotild hold law breakers accountable for their crimes {(Wilson and MeLaren,
1977). Their primary technologies to fulfill this goal were preventive patrol,
rapid response, and retrospective investigations (Sparrow et al., 1990). As
the limits of these approaches are by now well known, the police became
more interested in preventing crime through more aggressive preventive
tactics and hoped this thicker response would deter crime.! These aggressive
tactics included directed patrols and patrols targeting particular individuals
(Pate et al_, 1976), field interrogations and searches (Moore, 1980}, decoy
operations {Moore, 1983a), and sting operations (Klockars, 1980; Marx,
1988). Although these differed from past tactics = in other words, the new
tactics were now focused on anticipating crimes rather than simply reacting
io crime = they were primarily intended to produce deterrent effects
through arrests.

Recently, police departments have been experimenting with a much
broader idea of crime prevention. Proactive efforts to prevent crime were
advanced by the publication of Herman Goldstein's seminal article on
problem-oriented policing {Goldstein, 1979). He argued that police depart-
ments were much too focused on how they were organized to do their
work rather than on the crime problems they needed to solve. Goldstein
further suggested that greater operational effectiveness could be accom-
plished through detailed analyses of crime problems and the development
of appropriate solutions, rather than by effecting improvements in organiza-
tion and management. The problem-solving process requires “identifving
these problems in more precise terms, researching each problem, docu-
meniing the namire of the current police response, assessing the adequacy
of existing authority and resources, engaging in a broad exploration of
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alternatives to present responses, weighing the merits of these alternatives,
and choosing from among them” {Goldstein, 1979: 236) . Since Goldstein's
article, many police departments have experimented with this “problem-
oriented” approach, and the available evaluation research suggesis that
problem-oriented policing is effective in dealing with a wide range of crime
problems, including thefts and burglary (Eck and Spelman, 1987), street-
level drug markets (Rennedy, 1993; Hope, 1994), and violent crime hot
spots (Braga et al, 1999). Another example is in Boston, where an inter-
agency working group crafted a problem-oriented strategy that has shown
much promise in reducing a seemingly intractable problem - youth gun
homicide (Kennedy et al., 1996a; Braga et al., 2001).

This book represents a modest attempt to enrich the practice of prob-
lem-oriented policing. As others observe {e.g., Read and Tilley, 2000; Eck,
2000; Clarke 1998), there are many avenues through which the practice
of problem-oriented policing can be improved. These include creating
better classification systems for problems, improving the capacity of police
departments to analyze data on problems, and developing response guides
that reveal the conditions that are necessary for interventions to be success-
ful. This book attempts to contribute to improving practice by a) systemati-
cally assembling research and experience on successful problem-oriented
policing and “sitnational crime pl'e'\'entinn" projects; b) linking the crime
prevention mechanisms at work in these projects to theoretical concepts;
and ¢) drawing out the lessons to be learned from these experiences so
these insights can be more easily incorporated into the everyday practice
of problem-oriented policing.

This book is also based on the idea that one often gets more inspiration
and more useful ideas from looking at concrete examples of problem-
oriented policing and situational crime prevention than from understand-
ing the general principles of these processes. The development of effective
crime prevention techniques depends on a great deal of creativity and
imagination from police practitioners. The need for creativity may be partly
due to the fact that the field has not developed an adequate knowledge of
prevention methods. But it also could be true that the work of problem-
oriented policing will never be entirely routinized. It is quite possible that
even after we have had long experience with the techniques of problem-
oriented policing, developed a high degree of self-consciousness about the
methods, and even learned about how particular kinds of problems are
best solved generally, effective crime prevention may still require a great
deal of imagination and creativity to deal with the peculiarities of a new

—9.
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situation (Rennedy and Moore, 1995). As such, this book should be re-
garded not as a cookbook on effective crime prevention, but, hopefully,
as a text that will help inspire creativity in dealing with real world crime prob-
lems.

Organization of This Book

The chapters in this book are organized around the well known problem
analysis triangle (Figure 1-1), which breaks crime down into the featres
of places, features of offenders, and features of victims (see, e.g.. Hough
and Tilley, 1998; Leigh et al., 1996). This analytic device was intended to
help analysts visualize crime problems and understand relationships among
the three elements. Moreover, research suggests that erime tends to cluster
among a lew places, olfenders, and victims. Spelman and Eck (1989) exam-
ined several studies and estimated that 10 percent of the victims in the
United States are involved in 40 percent of victimizations, 10 percent of
offenders are involved in over 50 percent of crimes, and 10 percent of
places are the sites of about 60 percent of crimes. As such, these broad
categories of crime problems are useful ways to think about focusing limited
police resources. In practice, the underlying conditions that give rise to

Figure 1-1. Problem Amnalysis Triangle.
Sotree: Hough and Tilley (1998: 23). Reprinted with permission.

Features of
the locarion

Features of
the victim

Problem

Fearures of the offender
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crime problems = and the resulting interventions to alleviate crime prob-
lems = are likely to overlap these areas and, quite possibly, not fit neatly
into the three areas. For example, analysis of a gang violence problem may
well reveal that much gang violence is retaliatory in nature (Decker, 1996)
and that today's offenders are tomorrow’s victims and vice versa. Analysis
may also reveal that gang violence tends to cluster at particular places in
the city (Block and Block, 1993; Kennedy et al., 199%6a). As such, the
resulting problem-oriented interventions to reduce gang violence may well
address relevant leatures of places, olfenders, and victims. Nonetheless,
the crime triangle provides an easy-to-understand framework around which
to organize examples of elfective problem-oriented policing and simational
crime prevention efforts.

Chapters 3, 4 and 5 begin with a few examples of effective crime
prevention projects, which are followed by a discussion of criminological
research and theory that provides some insight on why these measures
were ellective. Additional interventions and research are also discussed
as each chapter unfolds. The final chapter in this book presents a few
administrative arrangements in police departments that could facilitate
effective problem-oriented policing. Since many of the projects included
in this book were not designed explicitly to link particular theories to
observed crime prevention gains, the discussions of crime prevention mech-
anisms at play are based to some extent on speculation. As such, this is
not an exercise in theory testing, but an exercise in applying theoretical
knowledge to the task of illuminating crime prevention processes that could
enrich praciice.

Readers who are familiar with the wide range of criminological theories
will undoubitedly notice that certain theories and perspectives are privileged
over others. Most criminological research focuses on why some people
become persistent offenders (Felson and Clarke, 1998). However, as Eck
(2000) observed, by the time a problem comes to the attention of the
police, the questions of why people offend are no longer relevant. The
most pressing concerns are why offenders are committing crimes at particu-
lar places, selecting particular targets, and committing crimes at specific
times (Eck, 2000). While police officers are important entry points to social
services for many people, they are best positioned to prevent crimes by
focusing on the situational opportunities for offending rather than at-
tempiing to manipulate socio=economic conditions that are the subjects of
much criminological inquiry and the primary focus of other governmental
agencies. Theories that deal with the “root canses” of crime focus on inter-

=




Introduction

ventions that are bevond the scope of most problem-oriented policing
projects. Theories that deal with opportunities for crime and how likely
offenders, potential victims, and others make decisions based on perceived
opportunities have greater utility in designing effective problem-oriented
policing interventions (Eck, 2000; Felson and Clarke, 1998).

The Police and Crime Prevention:

A Brief Historical Overview

The police developed as a mechanism to do justice by apprehending offend-
ers and holding them accountable (Wilson and MeLaren, 1977). Since
their primary practical goal was to reduce crime victimization, police long
believed that they were in the business of crime prevention (President’s
Commission on Law Enforcement and Administration of Justice, 1967).
Police strategists relied upon two ideas to prevent crimes: deterrence and
incapacitation. The imminent threat of arrest was their main strategy to
generate general deterrence, which is the use of threatened punishment to
dissuade the general public from contemplating crimes. The police at-
tempted to generate specific deterrence by apprehending criminals with the
intent of discouraging those particular individuals from committing crimes
in the fumre. The police also believed that arrests would prevent crime by
the incapacitation of criminals: their removal from the evervday world and
subsequent confinement in jail or prison. In particular, the police sought
to prevent repeat offenders from continuing their careers through specific
deterrence, incapacitation, and, to some degree. rehabilitation {a change
from illegal to legal behavior patterns as a result of their subsequent incar-
ceration or community supervision). The police were reliant on the other
parts of the criminal justice system to pursue these goals, but they could
at least start the process by arresting offenders and building credible cases
against them. As many observers have pointed out, these police crime
prevention efforts were, in reality, reactive (see, e.g., Goldstein, 1979); they
only began after a crime was committed.

In addition to preventing crime through deterrence and incapacita-
tion, in 1.5, policing circles prior to 1965, the term prevention also referred
to the work of a unit handling juvenile cases (often referred to as the “crime
prevention unit®) or a unit of officers assigned o conducting educational
“outreach” programs in the schools. These programs were neither depari-
meni=wide nor large in size. but were significant in that they were often seen
as segregating and compartmentalizing the “prevention” work of the paolice.
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Since the early 1990s, the police have become much more interested
a broader idea of prevention and the use of a wide range of crime prevention
tactics (Roth et al, 2000). The search for greater citizen satisfaction, in-
creased legitimacy, and more effective crime prevention alternatives to the
traditional tactics used by most police departments led to the development
of problem-oriented policing and “hot spots” policing (see Chapter 3).
The operational paradigms of many modern American police departments
have steadily evolved from a “professional™ model of policing to a commu-
nity-oriented, problem=solving model (Roth et al., 2000; Greene, 2000).
Growing community dissatisfaction and a series ol research studies that
questioned the effectiveness of the professional model’s basic tenets served
as catalysts for the shifi. Professional policing was, in mun, initated as a
reform of the deplorable policing practices prevalent before the 1930s
during the so-called “political era.” Corruption, widespread abuse of anthor-
ity, scandals, and a lack of professional standards were pervasive problems
in this earlier period; these considerable shortcomings resulted in a public
outery for better policing.

Criminologists such as August Vollmer = the reform-minded chief in
Berkeley, CA from 1905 to 1932 = and O.W. Wilson = the Chicago police
chief in the post-World War 11 period = were pivotal figures in the develop-
ment of “professional.” also known as “reform,” policing. These police
leaders were the architects of the dominant paradigm, between the 1940s
and 1960s, which remained influential through the 1980s. The professional
model emphasized military discipline and structure, higher education for
police officers, adoption of professional standards by police agencies, sepa-
rating the police from political influence, and the adopiion of technological
innovations ranging from strategic management techniques to scientific
advances such as two-way radios and fingerprinting.

The corrupt policing practices of the “political era” were slowly elimi-
nated during the 1940s and 19505 as departments changed operational
strategies to the reform model. The more rigorous standards and profes
sionalism of the reform model successfully controlled much mishehavior
and maintained policing as a viable profession. During the post World War
Il period, the police officer’s role as “crime fighter” was solidified (Walker,
1992). Policing focused itsell’ on preventing serious crimes and advanced
three operational strategies to achieve this goal: preventive patrol, rapid
response, and investigation of more serious cases by specialized detective
wnits.
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During the 1970s, researchers sought to determine how effective these
policing strategies aciually were in conirolling crime. Preventive patrol in
radio cars was thought by most police executives to serve as a deterrent to
criminal behavior. Contrary to this consensus, an early British experiment
concluded that, although crime increases when patrol is completely re-
maoved from police beats, the level of patrolling in beats makes little differ-
ence in crime rates (Bright, 1969). The well known Kansas City Patrol
Experiment further examined the elfectiveness of varving levels of random
preventive patrol in reducing crime. This landmark study revealed that
crime rates and citizen satsfaction remained the same no matter what the
level of radio car patrol = whether it was absent, doubled, or tripled (Kelling
etal., 1974). Replications followed and obtained similar resulis. In Nashville,
Tennessee, a level of 30 times the normal amount of patrol for selected
districis was found to be successful in reducing crime at night, but not
during the day (Schnelle et al., 1977). However, permanent long-term
increased preventive patrol in an entire district is neither cost-effective,
economically feasible, nor practical for a department’s operations. Other
studies revealed that preventive patrol’s inefficiency might be due to the
fact that many serious crimes occur in locations (homes, alleys, businesses)
not easily visible from a passing radio car (see Eck and Spelman, 1987;
Skogan and Antunes, 1979).

In addition, police departments have placed a great emphasis on reduc-
ing response time in the beliel that it would increase the probability of
arrest. However, several studies found that rapid response had little effect
on clearance rates (e.g., Spelman and Brown, 1984; Kansas City Police
Department, 1978). Only about 3 percent of crimes are reported while in
progress: thus rapid response to most calls does not increase the probability
of arrest (Spelman and Brown, 1984). The problem is that police depart-
ments have no control over two key elements between the time a crime is
committed and the time a police officer arrives on the scene: the interval
between the commission of a crime and the tme it is discovered:; and the
interval between discovery and the time the citizen calls the police (Walker,
1992) . Most crimes are discovered after the fact, and even in most “involve-
ment” crimes = i.e., where the victim is present (e.g., assault) = there is
some delay between victimization and the subsequent call to the police.

The third component of the professional “crime fighter” model =
successful investigations = rests on the reputation of detectives as possessing
special skills and crime=solving abilities. However, this image is largely per-
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petuated and romanticized by the media. Several researchers have de-
scribed the reality that criminal investigations largely consist of routine,
unspecialized work that is often unfruitful (Walker, 1992). Studies by the
Rand Corporation (Greenwood et al., 1977) and the Police Executive Re-
search Forum (Eck, 1983) documented that investigations involve mostly
paperwork, phone calls, and the interviewing of victims and witnesses. Only
21 percent of all “index (more serious) crimes” are cleared, and patrol
officers at the scene of the crime usually make these arrests. In fact, most
crimes are solved through the random circumstances of the crime scene,
such as the availability of witnesses or the presence ol evidence such as
fingerprints, rather than by any special follow-up investigations by detec-
tives.

This series of studies, conducted in the 1970s and 1980s, challenged
the three basic tenets of the professional model and raised many questions
about proper crime conirol methods. An even more powerful harbinger
of change was the growing community dissatisfaction with the activities of
the police departments that served them. During the 1940s and 1950s,
many reformeera police departments attempted to improve response times
and clearance rates by moving police officers [rom walking beats into radio
cars. This practice had the unfortunate effect of distancing the police from
their constituencies. During the 1960s and early 70s, police officers were
called upon to quell many conflicts that revolved around larger social issues,
such as the civil rights movement and the Vietnam War. College students,
minorities, and disenfranchised communities clashed with police depari-
ments, which symbaolized and enforced the norms of a society that did not
represent them. The police were viewed as part of the problem and not a
solution (Weisburd and Uchida, 1993; U.S. National Advisory Commission
on Civil Disorders, 1963: 1.5, President’s Commission on Law Enforcement
and Administration of Criminal Justice, 1967a, 1967b). The tactics used in
law enforcement responses were viewed as draconian, and there was a
public outery over police forces that resembled and acted like "occupying
armies” rather than civil servants (Kelling and Moore, 1988). Equally im-
portant, the crime rate soared and public satisfaction with the police de-
creased between the late 1960s and early 1970s; thus, the legitimacy of the
police was deeply questioned (Relling and Moore, 1988).

Other research in the 1970s and 1980s pointed the police in promising
directions. Frusirated by the shortcomings of the professional model, police
administrators tested different sirategies designed both w0 control crime
and to bring the police and the public closer together. The Newark Foot
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Patrol Experiment revealed that although foot patrol did not affect the
rate of serious crime, citizens perceived their environments as safer and
their opinions about the police improved (Police Foundation, 1981). In
Houston, a multifaceted fear reduction project was implemented. The
components of this project included community stations, citizen contact
foot patrol, community organizing teams, and a victim re-contact program.
The evaluation of the program found generally positive resulis. Although
serious crime did not decrease, communication between police and citizens
increased and fear of crime was reduced (Pate et al., 1956).

Another important finding of these projects was that a large gap existed
between the serious crime problems that professional departments attacked
and the day-to-day concerns of citizens. Frequently, the police officers who
staffed these programs were called upon to deal with less serious complainis,
such as abandoned cars, raucous neighborhood youth, and barking dogs
(Trojanowice, 1983). Disorder in the community was more of an ongoing
concern for the average citizen than the risk of being the victim of a serious
crime. Police agencies soon learned that social incivilities (such as unsavory
loiterers, loud music, public drinking, and public urination), and physical
incivilities (such as wash, vacant lots, graffit, and abandoned buildings),
had a definite impact on the quality of life in communities (Skogan, 1990).

A police focus on controlling disorder has been hypothesized to be
an important way to reduce more serious erimes in neighborhoods. Wilson
and Kelling's (1982) “broken windows" thesis suggests the link between
disorder and serious crime (see Chapter 3). Signs of deterioration in a
community indicate that no one in authority cares and that rules no longer
apply; disorder signals potential or active criminals that offenses will be
tolerated, and thus serious crime rates increase {Wilson and Kelling, 1982).
Research has established that incivilities generate fear (LaGrange et al.,
1992; Ferraro, 1995) and are correlated with serious crime (Skogan, 199(;
but see Sampson and Randenbush, 1999). Collectively, this body of research
suggesis that if the police want to be more efficient at controlling crime,
police depariments should redefine their role o become more involved
in communities and improve the neighborhood environment.

Problem-Oriented Policing

The reactive methods of the professional model are often described as
“incideni=driven policing.” Under this model, departmenis are aimed at
resolving individual incidents instead of solving recurring crime problems
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(Eck and Spelman, 1987). Officers respond to repeated calls and never
look for the underlving conditions that may be causing like groups of
incidents. Officers become [rustrated because they answer similar calls and
seemingly make no real progress. Citizens become dissatisfied because the
problems that generate their repeated calls still exist (Eck and Spelman,
1987). In 1979, Herman Goldstein, a respected University of Wisconsin law
professor and former aide to Chicago police chief O.W. Wilson, proposed
an alternative; he felt that police should go further than answering call
after call, that they should search for solutions to recurring problems that
generate the repeated calls. Goldstein described this strategy as the “prob-
lem-oriented approach” and envisioned it as a department-wide activity.

His proposition was simple and straightforward. Behind every recurring
problem there are underlying conditions that create it. Incident-driven
policing never addresses these conditions; therefore incidents are likely to
recur. Answering callsforservice is an important task and still must be
done, but police officers should respond systematically to recurring calls
arising from the same problem (see Figures 1-2 and 1-3). In order for the
police to be more efficient and effective, they must gather information
about incidents and design an appropriate response based on the nature
of the underlying conditions that cause the problem(s). Goldstein (1990)
said, as summarized by Eck and Spelman, (1987: xvi):

Underlying conditions create problems. These conditions might in-
clude the characteristics of the people involved (offenders, potential
victims, and others), the social setting in which these people interact,
the physical environment, and the way the public deals with these
conditions. A problem created by these conditions may generate one
or more incidents. These incidents, while stemming from a common
source, may appear to be different. For example, social and physical
conditions in a deteriorated apartment complex may generate bur-
glaries, acts of vandalism, intimidation of pedestrians by rowdy teenag-
ers, and other incidents. These incidents, some of which come o
police attention, are symptoms of the problem. The incidents will
continue as long as the problem that creates them persists.

And in Goldstein’s words (1979: 236), the problem-solving process re-
quires:

Idenufying these problems in more precise terms, researching each
problem, documenting the nature of the current police response,
assessing its adequacy and the adequacy of existing authority and
resources, engaging in a broad t'xplura.l.iuu of alternatives Lo present
responses, weighing the merits of these altermatives, and choosing
among them.
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Figures 1-2 and 1-3. Incident-Driven Policing versus Problem-
Oriented Policing.
Sotrce: Eck and Spelman (1987: 4).
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Problem-Oriented Policing and Situational Crime Prevention

The developing field of sitmational crime prevention has also supported
the problem-oriented policing movement since its genesis in the British
Government's Home Office Research Unit in the early 19805 (Clarke,
1992} . Instead of preventing crime by altering broad social conditions such
as poverty and inequality, situational crime prevention advocates changes
in local environments to decrease afportunities for crimes to be committed.
Situational crime prevention techniques comprise “opportunity-reducing
measures that (1) are directed at highly specific forms of crime, and that
(2) involve the management, design, or manipulation of the immediate
environment in as systematic and permanent way as possible so as to (3)
increase the effort and risks of crime and reduce the rewards as perceived
by a wide range of offenders”™ (Clarke, 1992: 4). The sitational analysis
of crime problems follows an action-research model that systematically
ideniifies and examines problems, develops solutions, and evaluates resulis
(Clarke, 1992; Lewin, 1947). The applications of simational crime preven-
tion have shown convincing crime prevention resulis to avariety of problems
ranging from ohscene phone callers (Clarke, 1990), to burglary (Pease,
1991}, to car radio theft (Braga and Clarke, 1994), among many others.
This simple but powerful perspective is applicable to erime problems facing
the police, security personnel, business owners, local government officials,
and private citizens. Indeed, Goldstein's (1990) formulation of problem-
oriented policing shares many similarities to the action-research underpin-
nings of situational prevention (Clarke, 1992).

Problem-Oriented Policing and Community Policing

During the late 1980s and throughout the 19905, problem-oriented policing
and communily policing were both heralded as revolutionary alternatives to
the professional model of policing. The two terms have become political
buzewords, and scores of books and artcles have been written on these
new strategic concepts.* The terms are sometimes referred to as essentially
the same strategy (Walker, 1992; Kennedy and Moore, 1995), however
others maintain a distinet separation between the two concepts (Goldstein,
1990; Eck and Spelman, 1987). Problem-oriented policing (POP) is typically
defined as focusing police attention on the underlying causes of problems
behind a string of crime incidents, while community policing emphasizes
the development of strong police<community parinerships in a joint effort
to reduce crime and enhance security {(Moore, 1992). Indeed, community-
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oriented police officers use problem solving as a ool and problem-oriented
departments often form partnerships with the community.

The term “problem solving” is often conceptualized as what an officer
does to handle small, recurring beat-level problems, and it is distinguished
from problem-oriented policing based on its rudimentary analysis of the
problem and lack of formal assessment (see, e.g., Cordner, 1998). In short,
some observers suggest that the term “problem solving” does not adequately
capture the substance of problem-oriented policing as envisioned by
Goldstein (1990). Scott (2000} reports that Goldstein himsell has been
especially careful to avoid the term “problem solving” because many, if
not most, problems the police confront are too complex for anything
approaching a final solution; reducing harm, alleviating suffering, and/or
providing some measure of relief are ambitious enough aims for the police.

Summary. The primary purpose of this book is to understand why
problem-oriented policing interventions are effective, and, in doing so. to
sirengthen and enrich what is happening in practice. While examining
promising problem-solving interventions, this book assembles selected theo-
ries and research findings in a manner intended to be useful 1o prac-
titioners. By understanding the theoretical mechanisms at work,
practitioners may be able to develop more robust problem-solving interven-
tions when dealing with real-life situations in the field. Also, by linking policy
to academic theory, this research review will help theoretical criminologists
think about what concepts are useful for police at the practical level.

NOTES

1. See Relling et al., 1974; Spelman and Brown, 1984; Greenwood et
al., 1977).

2. Situational crime prevention is defined on page 12 in this chapter, and
further detailed in Chapter 2 (see Table 2-3).

3. For example, Rosenbaum, 1994; Greene and Mastrofski, 1988; Hari-
mann, 1988; Goldstein, 1990; Toch and Grant, 1991; Trojanowicz and
Bucqueronx, 1990, 1994
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2. THE PRACTICE OF
PROBLEM-ORIENTED
POLICING

The problem-oriented policing approach was given an operational structure
in Newport News, Virginia. Researchers from the Police Executive Research
Forum (PERF) and a group of officers selected from the various ranks of
the Newport News Police Department crystallized the philosophy into a set
of steps known as the SARA model (Eck and Spelman, 1987). The SARA
model consists of these stages:

*  Scanning = the identification of an issue and determining whether it is
a problem;

*  Analysis= data collection on the problem to determine its scope, nature,
and caunses:

*  Response — the use ol the information from the analysis to design an
appropriate response, which can involve other agencies outside the
normal police arena; and,

*  Assessment — evaluation of the impact of the response on the problem
it was supposed to solve, the results of which can be used to reexamine
the problem and change responses or to maintain positive conditions
(Eck and Spelman, 1987).

In practice, it is important to recognize that the development and
implementation of problem-oriented responses do not always follow the
linear, distinct steps of the SARA model (Capowich and Roehl, 1994; Braga
and Weishurd, 2006). Rather, depending on the complexity of the problems
io be addressed, the process can be characterized as a series of disjointed
and often simultaneous activities. A wide variety of issues can cause devia-
tions from the SARA model, including identified problems needing to be
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reanalyzed becanse initial responses were ineffective. and implemented
responses that sometimes reveal new problems {Braga and Weishurd, 2006) .
It is also important to remember that the SARA model is only one way
of operationalizing problem-oriented policing: as Read and Tilley (2000)
remind us, it is not the only way and perhaps may not be the best way
for police to address problems. Problem-oriented policing is an analytic
approach, not a specific set of technologies (Kennedy and Moore, 1995).
Interventions implemented as part of the problem-oriented process can be
multiple and may evolve over time il field conditions change or offenders
adapt to the original response,

Scanning

Scanning involves the identification of problems that are worth looking at
because they are both important and amenable to solution. Herman
Goldstein suggested that the definition of problems be at the sireet-level

of analysis and not be restricted by preconceived tvpologies. As he suggested
(19940: 68):

It is not vet clear what significance, if any, there may be to the way
in which problems are natrally defined. Nor is it clear if, for the
purposes of analysis, one way of defining problems is preferable 1o
another. It may be that none of this matters: that the primary concern
ought o be to define the problem in terms that have meaning o
both the community and the police.

Goldstein specified what is meant by a problem as: “a cluster of similar,
related, or recurring incidents rather than a single incident; a substantive
community concern; or a unit of police business™ {1990: 66). Eck (2003:
82} delineated three elements of crime problems:

First, problems are groups of incidents, not singular events. Second,
the elements in this group are connected in some meaningful way,
not random or arbitrary. These two elements suggest that the events
that make up a problem stem from the same underying cause. The
third element requires that the incidents be disturbing or harmful
o members of the public, not just to the police.

Eck and Clarke (2003) identified 6 behaviors and 11 environments to
classify common police problems (Table 2-1). The “behaviors” dimension
focuses on the way people act, the interactions among participants in a
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problem, and their motivations. The “environmenis” dimension focuses
on who owns the location and has control over people using the environ-
ment. Eck {2003) suggested that this classification scheme clarifies common
problems by removing vague concerns that can't be located in one of the
66 cells on the grid, such as “neighborhoods™ (which often contain prob-
lems but are not problems in themselves) and status characteristics such
as truancy, where there is no geographic focus or harmful behavior that
ought to be the focus of police attention. Removing vague concerns and
requiring specificity in problem identification enhances the subsequent
steps of problem analysis and response development (Eck, 2003).

While this book mostly focuses on “crime”™ problems, it is important
to note that a great deal of policing relates to non-crime problems, including
regulatory problems (e g.. traffic), and very minor criminal matters. Proh-
lem-oriented policing, as a concept. is equally applicable to all of the
community problems that the community looks to the police o handle.
The research on “harder” erime problems described in this book has rele-
vance, in the methodology. to the “softer” problems as well.

There are many ways a problem might be nominated for police atten-
tion. A police officer may rely upon his or her informal knowledge of a
community to identify a problem that he or she thinks is important to the
wellbeing of the community. Another possibility is to identily problems
from the examination of citizen calls-for<service coming into a police depart-
ment. This approach is implicitly recommended by those who advocate
“repeat call analysis™ or the identification of “hot spots” (Sherman, 1987;
Sherman et al_, 1989). The notion is that citizens will let the police know
what problems are concerning them by making calls as individuals. By
analyzing these calls. and grouping them in ways that point to common
causes or common solutions, the police may be able to develop a response
that ameliorates the problem that is generating the calls. With the recent
proliferation of computerized mapping technology in police departments,
there has been a strong movement in police departments to use these
techniques in the identification of crime problems (Weisburd and
McEwen, 1997).

Problems can also be identified by examining the distribution of crime
incidents at specific public or private places such as stores, bars, restaurants,
shopping malls, ATM locations, apartment buildings, and other facilities.
For example, crime analysts in Chula Vista, California, ranked all parks
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over two acres from the most crime to the least (Clarke and Eck, 2007). A
simple bar graph revealed that three parks had far more crime than the rest,
and most parks had very little crime {Figure 2-1). The olvious implication is
that the police need to understand why crime is clustering at these three
parks so they can develop appropriate crime prevention strategies,
Another approach to identifving problems is through consultation
with community groups of different kinds, including other government
agencies. This differs from analyzing individual calls-for<ervice becanse the
demands come from groups, rather than individuals. Il the police are
interested in forging parmerships with groups as well as individuals, then
it is important to open up channels through which groups can express
their concerns, such as community advisory councils or regular meetings
held by the paolice to which all members of a community are invited (Skogan
and Harmett, 1997). This approach has the advantage of allowing the
community's views about what is important to shape police views ahout

Figure 2-1. Crime in Chula Vista Parks (over 2 acres).
Sowree: Clarke and Eck (2007: 9).
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what is important, rather than leaving the nomination of problems o police
analysts. Obviously, the best approach to identifying problems would be to
comhbine these efforts.

Analysis

This phase challenges police officers to analyze the causes of problems that
lay behind a string of crime incidents or substantive community concern.
Once the underlying conditions that give rise to crime problems are known,
police officers develop and implement appropriate responses. The chal
lenge to police officers is to go beyond the analysis that namrally occurs
to them, which involves finding the places and times where particular
offenses are likely to occur, and then identifying the offenders who are
likely to be responsible for the erimes. Although these approaches have
had some operational success, this type of analysis usually produces directed
patrol operations or a focus on repeat offenders. The idea of analysis for
problem solving was intended to go bevond this. Goldstein {1990: 98-99)
described this as the problem of “ensuring adequate depth” in the analysis,
and offers the following as an example of what he means:

Astudy of the problem of theft from merchants by shoppers illustrates
the need. It is easy, aﬁcpting how we have commonly r:‘.'.-spundn:d [T+
shoplifting 1o become enmeshed in exploring new ways in which 1o
increase the number of arrests — including more efficient processing
by the police. If one digs deeper, however, it becomes apparent that
shoplifting is heavily influenced by how the merchandise is displayed
and the means used o safeguard it The police often accept these
merchandising decisions as givens and are resigned (o processing as
many shoplifiers as a store chooses w apprehend and deliver into
their hands. More in<depth probing raises questions about the effec-
iveness of arrests as the primary means 1o reduce shoplifting and
the proprietary of delegating to private interests the judgment of who
is oy be arrested. The police may then focus on ways to cartail thefi
and on use o be made of arrest, including criteria o be :‘:lIlP]trg,ttl
in deciding who to arrest. If the analysis of the shoplifting problem
had been superficial, limited w exploring ways o increase the number
of arrests, the whole purpose of the enterprise would have been lost.

Situational crime prevention has further developed the methodology
of analyzing problems, and provided important examples of how crime
problems may be closely analvzed. Situational crime prevention measures
are tailored o highly specific categories of crime. As Clarke (1997) de-
scribed, distinctions must be made not between broad crime categories
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such as burglary and robbery, but between the different kinds of offenses
that comprise each of these categories. For example, in their analysis of
domestic burglary in a British city. Poyner and Webb (1991} revealed that
cash and jewelry burglaries tended to oceur in older homes near the city
center, while burglaries of electronic goods, suchas TVs and VCRs, generally
occurred in newer homes in the suburbs. Analysis further revealed that
offenders on foot committed cash and jewelry burglaries. In the burglaries
of electronic goods, offenders used cars that had to be parked near to the
house, but not so close that they would attract attention. The resulting crime
prevention strategies differed accordingly. To prevent cash and jewelry
burglaries in the city center, Poyner and Webb (1991) recommended im-
proving security and surveillance at the burglar's point of entry; in contrast,
to prevent electronic good burglaries in the suburbs, they suggested improv-
ing the natural surveillance of parking places and roadways in the area.

In her review of bank robbery problems. Deborah Lamm Weisel (2007)
suggested that distinguishing between amateur robbers and professional
robbers is critical in selecting crime prevention strategies that are most
likely to be effective. Amateur bank robbers are usually solitary offenders
who tend to rob banks around midday when branches arve full of customers;
professionals often work in teams and prefer to operate when there are
fewer customers, such as opening time, which increases their control of
the crime scene. Lamm Weisel (2007: 14) reported that, ... although
discouraging an amateur robber is much easier and the approach different
than thwarting a team of professionals, the measures that might deter an
amateur may well increase the likelihood of violence by professional rob-
bers.” In-depth analysis is obviously important in undersianding the nature
of bank robbery problems and developing an appropriate response that
would prevent crime rather than increase the potential for violence. Table
2-2 gives an example of the key elements that an adequate problem analysis
would need to consider in distinguishing between prolessional and amateur
bank robbers.

Environmental criminology explores the distribution and interaction
of targets, offenders and opportunities across time and space (see Chapter
3). Bevond providing important theoretical and concepiual insights on the
dynamics of crime problems, environmental criminology has developed
a number of data collection methodologies that can greatly enrich the
understanding of crime problems and, in mrn, result in more effective
responses (Clarke, 1998). Most police agencies usually don't analyze data
bevond the information contained in their official systems = typically arresis,
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crime incidents, and citizen calls-forservice. These alternative data collec-
tion methods include (as discussed in Clarke, 1998: 324):

* Victimization surveys, which provide more detail about the impact of
the problem on people’s everyday lives;

¢ Crime audits, where interviewers walk around a neighborhood with
people who live there or around a park with regular users, and record
where they report being afraid; and,

#  Siructured interviews with offenders to find out more about their mo-
tives and their methods of committing crimes.

Police agencies must make investments in developing problem analysis
skills, such as training in research methodology, data collection and analysis,
and relevant criminological theories, for one or more individuals on their
stall {Goldstein, 2003). Improving crime analysis techniques is discussed
in greater detail in Chapter 6. The Center for Problem-Oriented Policing
{(www_popcenter.org) recommends that problem analysis phase should in-
clude the following key elements:

* ldentifying and undersianding the events and conditions that precede
and accompany the problem.

¢ ldentifying relevant data to be collected.
* Researching what is known about the problem type.

* Taking inventory of how the problem is currently addressed and the
strengths and limitations of the current response.

+ Narrowing the scope of the problem as specifically as possible.

* ldentifying a variety of resources that may be ol assistance in developing
a deeper understanding of the problem.

* Developing a working hypothesis about why the problem is occurring.

Response

After a problem has been clearly defined and analyzed. police officers
confront the challenge of developing a plausibly effective response. The
development of appropriate responses is closely linked with the analysis

that is performed. The analysis reveals the potential targets for an interven-
tion, and in turn, ideas about the type of intervention may suggest important
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Table 2-2. Distinguishing Professional and Amateur Bank Robbers
Professional Amateur
Offenders *  Multple offenders with division Solitary offender
of labor Dirug or alcohol wse likely
* Shows evidence of planning Mo prior bank crime
*  May be older Lives near bank warger
+ Prior bank robbery convictions
*  Travels further to rob banks
Violence #  Aggressive takeover, with loud ver- Note passed w teller or simple
bal demands verbal demand
+  Visible weapons, especially guns Waits in line
#  Indmidation, physical or verbal Mo weapon
threats
Defear +  Uses a disguise
Security s  Disables or ohsoures surveillanee
CIMErIs
#  Demands thar dye packs be left
out, alarms not be activated, or po-
lice not be called
Robbery  *  Hits mulriple weller windows Single weller window victimized
Suceess 4 Larger amounts stolen Lower amounts siolen
+  Lower percentage of money recov- Higher percentage of money re-
ered covered
*  Mare successful robberies More failed robberies
+  Fewer cases directly cleared Shaorter time from offense wo case
*  Longer time from offense to case clearance, including more same-
dearance day arrests
Direct case clearance more likely
Robbery  * Targers banks when few castom- Targers banks when numerous cus-
Timing ers are present, such as ar opening LOMEFS ape r, such as
time arcund midday
#  Targers banks early in the week 'I‘a}e’s banks near closing or on
Friday
Targer +  Previous robbery Previous robbery
Selection  «  Busy road near intersection Heavy pedestrian raffic or adja-
+  Muldirectional raffic cent to dense multfamily resi-
. dences

Genaway  *

Corner locations, multple vehicle
exits

Via car

Parcels withour barriers
Parcels with egress obscured

O foor or hicycle

Sonrce: Lamm Weisel (2007: 15)
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lines of analysis. For example, the reason police often look at places and
times where crimes are committed is that they are already imagining that
an effective way to prevent the crimes would be o get officers on the scene
through directed patrols. The reason they often look for the likely offender
is that they think that the most effective and just response to a crime
problem would be to arrest and incapacitate the offender. However, the
concept of “problem-oriented policing” as envisioned by Herman Goldstein
(1990} calls on the police to make a much more “uninhibited” search for
possible responses and not to limit themselves to getting officers in the
right places at the right times, or identifying and arresting the offender
(although both may be valuable responses). Effective responses often de-
pend on getting other people 1o take actions that reduce the opportunities
for criminal offending, or to mobilize informal social control to drive
offenders away from certain locations.

The responses that problem-oriented police officers develop may be
close to current police practices or, in some instances, quite different. [t
is very likely that another police agency may have iried to solve the kind
of problem that an officer is addressing and. as such, it is particularly
important to search the available literamre (in a library or via the Internet)
for what other communities with similar problems have done (Clarke and
Schulze, 2005). Goldstein (1990: 102-147) offered the following suggestive
list of general alternatives police may consider in developing responses to
neighborhood crime problems:

* Concenirating attention on those individuals who account for a dispro-
portionate share of the problem:

* Connecting with other government and private services through referral
to another agency, coordinating police responses with other agencies,
correcting inadequacies in municipal services, and pressing for new ser-
vices;

* Using mediation and negotiation skills to resolve disputes;

* Conveying information to the public to reduce anxiety and fear, to
enable citizens to solve their own problems, elicit conformity with laws
and regulations that are not known or understood, warn potential vic-
tims about their valnerability and advise them of ways to protect them-
selves, demonsirate to individuals how they unwittingly contribute to
problems, to develop support for addressing a problem, and acquaint
the community with the limitations on the police and o define realisti-
cally what may be expected of the police;
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Mobilizing the community and making use of existing forms of social
control in addition to the commumniry;

Altering the physical environment to reduce opportunities for problems
L0 recur;

Increased regulation, through statutes or ordinances, of conditions that
contribute to problems;

Developing new forms of limited authority to intervene and detain; and,

Using civil law to control public nuisances, offensive behavior, and
conditions contributing to crime.

Derek B. Cornish and Ronald V. Clarke (2003), working from the idea

of sitnational crime prevention, develop a related but somewhat dilferent

list of technigues and specific programs including (Table 2-3):

Increasing the effort that offenders must make by hardening targets,
controlling access 1o facilities, screening exits, deflecting offenders. and
controlling tools/weapons of criminal offending;

Increasing the risks that offenders would face by increasing formal sur-
veillance, reducing anonymity, utilizing place managers, extending
guardianship. and facilitating natral surveillance;

Reducing the rewards of criminal offending by removing targets, conceal-
ing targets, identifving property, disrupting markets, and denying bene-
fits:

Reducing the provocations of criminal offending by reducing frustrations
and stress, avoiding disputes, reducing emotional arousal, neutralizing
peer pressure, and discouraging imitation; and,

Removing the exeuses used by offenders to commit crime by setting rules,

stimulating conscience, controlling disinhibitors, and facilitating com-
pliance.

Obviously, these lists are partially overlapping and the prevention mea-

sures are presented in somewhat abstract language. Moreover, despite the

obvious effort to be systematic and comprehensive, there is a somewhat ad
hoc quality to the way the lists are developed and presented. It is important
o recognize that these lisis present methods and ideas that are still devel-
oping as the relatively voung fields of problem-oriented policing and situa-
tional crime prevention move forward. The purpose of these lists is to
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provide practitioners with useful absiract ideas and supporting concrete
examples of alternative responses to crime problems that will help further
their creativity in developing appropriate interventions.

The crime triangle described earlier in Chapter 1 was developed from
routine activity theory (see Chapter 3), and it has been reformulated to
help problem solvers think about the response as well as the analysis (Figure
2:2). The latest formulation of the crime triangle adds an outer level of
“controller” for each of the original three elements; problems are created

when offenders and targets come together and controllers fail to act
{Eck, 2003):

* For the target/victim, the guardian is usually someone who protects
their own belongings or those of family members, friends, neighbors,
and coworkers.

Figure 2-2. Revised Crime Triangle.
Soweree: Clarke and Eck (2003: section 9).

Guardian
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*  For the offender, this is the handler, someone who knows the offender
well and who is in a position to exert some control over his or her
actions. Handlers include parents, siblings, teachers, friends, and
SpOLses.

* For the place, the controller is the place manager, a person who has some
responsibility for controlling behavior in the specific location such as
a bus conductor or teacher in school (adapted from Clarke and Eck,
2003: 9).

When searching for appropriate responses, the revised crime triangle can
help problem-oriented police think about what might be done to prevent
offenders from reoffending by making better use of handlers, what victims
can do to reduce the probability of being targeis. and what changes could
be made to the places where crimes occur (Clarke and Eck, 2003).
Finally, once an appropriate response has been identified, it has o be
implemented. While this may seem obvious, implementing alternative
crime prevention strategies can be very difficult in practice. Therefore, it
is critically important to outline a response plan and identify responsible
parties, state the specific objectives for the response, and carry out the
planned activities (for more information on implementing responses, see

WWW.popcenter.org).

Assessment

The crucial last step in the practice of problem-oriented policing is to assess
the impact the intervention has had on the problem it was supposed to
solve. Assessment is important for at least two different reasons. The first
is to ensure that police remain accountable for their performance and for
their use of resources. Citizens and their representatives want to know how
the money and freedom they swrendered to the police are being used,
and whether important results in the form of less crime, enhanced security,
or increased citizen satisfaction with the police have been achieved. A
second reason that assessment is important is to allow the police to larn
about what methods are effective in dealing with particular problems,
Unless the police check to see whether their efforts produced a result, it
will be hard for them to improve their practices.

John Eck {2002) observed that it is important to distinguish between
assessment and evaluation. Evaluation is a scientific process for determining
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whether the implemented responses caused any ohservable decline in the
targeted problem. It begins as soon as the problemssolving process starts
and continues throughout the siages of the SARA model. An impact evalua-
tion focuses on questions of crime prevention effectiveness (e.g., did the
problem decline? if so, did the implemented response cause the decline?),
while a frocess evaluation focuses on questions ol accountability and integrity
in response implementation (e.g., did the response occur as planned? did
all the response components work?). Since impact and process evaluations
are complementary, Eck (2002) strongly recommends that problem solvers
conduct both. Figure 2-3 presents a list ol critical evaluation questions that
should be asked at each stage of the problem-solving process (Eck, 2002),
Assessment is the culmination of the evalnation process and represents the
final stage where it is determined whether the targeted problem changed
as a result of the implemented responses and decisions are made about
continuing the response, trying alternative responses, and applving an
“effective” response to other places, people, and sitnations.

The assessment of responses is a key element in facilitating an active
exchange of “what works™ in erime prevention among police departments.
As Clarke (1998: 319) suggested: “ . . | if law enforcement agencies do not
have a mechanism to learn from others’ mistakes and assist others to learn
from their experiences, they will always be reinventing the wheel.™ The
degree ol rigor applied to the assessment of problem-oriented initiatives
will necessarily vary across the size and overall importance of the problems
addressed. Serious, large and recurrent problems, such as conirolling gang
violence or handling domesiic disputes. deserve highly rigorous examina-
tions. Other problems that are less serious, or common, such as a lonely
elderly person making repeat calls to the police for companionship, are
obvicusly not worth such close examinations. To meet the demands of
measuring accountability and performance, problem-oriented police
should, at a minimum, describe the scanning, response, and assessment
phases by measuring inputs (i.e., monetary and organizational investments
made in the project), activities and outputs (i.e., police efforts to produce
results), and, to the extent possible, the outcomes of their initiatives (such
as reduced crime and enhanced security). In general, problem-oriented
police should strive to conduct more rigorous assessments of their responses
with due consideration to time and resource constraints. Depending on
the availability of funds, police departments should consider partnering
with independent researchers to conduct systematic evaluations of their
efforts. In the absence of such partnerships, Clarke (1998) suggested that
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police should carefully attempt to relate any observed resulis o specific
actions taken, develop evaluation plans while the project is still being devel-
oped, present data on control groups when available, and, as will be dis-
cussed below, measure crime displacement. While the degree ol rigor
applied to the assessment ol responses may vary, what must not be sacrificed
is the goal of measuring results. This will keep the police focused on results
rather than means, and that is one ol the most important contributions of
the idea of problem-oriented policing.

The value of focused crime prevention measures, such as specific
applications of problem-oriented policing and situational crime prevention,
has been called into question by the threat of crime displacement. This is
the notion that efforts to prevent specific crimes will simply canse criminal
activity to move elsewhere, to be committed in another way, or even to be
manifested as another type of crime; thus negating any crime control gains
{(Repetio, 1976). This perspective on crime prevention developed from
dispositional theories of criminal motivations, and the views of these skeptics
were supported by early studies of crime prevention measures that found
evidence of displacement (see, e.g., Chaiken et al., 1974; Mayhew et al,,
1980). Later studies, however, have indicated that the purported inevitabil-
ity of displacement was very much overestimated. Several reviews of situa-
tional crime prevention measures have concluded that crime displacement
was absent or never complete (Hesseling, 1994; Eck, 1993a). In fact, some
researchers have suggested that focused crime prevention efforts may result
in the complete opposite of displacement = that anticipated crime control
benefits are often greater than expected and “spill over” into places and
situations beyond the targeted opportunity. Generally referred to as “diffu-
sion of benefits,” these unexpected gains have been reporied by a number
of studies on problem-oriented policing and sitational crime prevention
measures (see, e.g., Clarke and Weisburd, 1994; Weisburd and Green,
1995a). Although measurement of displacement and diffusion effects can
be complex (Barr and Pease, 1990}, both rigorous evaluations and simple
assessments of problem-oriented policing intervention should attempt to
assess the possibility of displacement and diffusion. This is an important
step in learning the true impact of crime prevention efforts and determining
whether the targeted problem should be reanalvzed and alternative re-
sponses implemented. Displacement and diffusion effects are discussed
more fully in Chapier 7.
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Current Issues in the Substance and Implementation of
Problem-Oriented Policing

Researchers have found problem-oriented policing to be effective in con-
rolling a wide range of specific crime and disorder problems, such as
convenience store robberies (Hunter and Jeffrey, 1992), prostitution (Mart-
thews, 1990), and alcohol-related violence in pubs and clubs (Homel et al.,
1997}, among many others. Sherman’s (1997) review of problem-oriented
policing evaluation findings and methods suggested that this strategy is
“promising” in preventing crime. The National Research Council's Commit-
tee to Review Research on Police Policy and Practices also concluded thar
problem-oriented policing has promise in preventing crime because it uses
a diverse range of approaches tailored to very specific crime problems
(Skogan and Frydl, 2004; Weisburd and Eck, 2004). Figure 2-4 presents a
summary of the committee’s findings that effective police crime prevention
strategies generally have a high level of focus and involve a wide array of
tactics. Much of this research is reviewed in Chapters 3, 4 and 5.

Several recently published volumes of case siudies provide a good
sense of the work being done as well as the strengths and weaknesses of
some of the better problem-oriented policing efforis (see, e.g . O'Connor
Shelly and Grant, 1998; Sole Brito and Allan, 1999; Sole Brito and Gratto,
2000; Sampson and Scott, 2000). The concept seems to have survived what
Gary Cordner (1998: 305) has identified as “first generation” issues, includ-
ing:

* the view that problem-oriented policing was not “real” police work:
* the view that problem-oriented policing was a fine idea but not practical
because of limited resources (e.g., time and personnel);

* the question of whether ordinary police officers had the analytic ability
to conduct sophisticated problem=solving projects;

* the question of whether other government agencies had the capacity
to meet police halfway in solving chronic community problems; and,

* the danger of raising the community's expectations above what can
acmally be achieved.

While these issues have not been completely resolved, the implementation
of the concept has gone forward as more police managers grew more and
more intrigued by the approach (Cordner, 1998).
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The Practice of Problem-Oriented Policing

Although the problemeoriented approach has demonstrated much
potential value in preventing crime and improving police practices, re-
search has also documented that it is very difficult for police officers to
implement problem-oriented policing strategies (Eck and Spelman, 1987;
Clarke, 1998; Braga and Weisburd, 2006). Cordner and Biebel (2005) found
that, despite 15 vears of national promotion and a concerted effort at
implementation within the San Diego Police Department, problem-ori-
ented policing, as practiced by ordinary police officers fell far short of the
ideal model. Cordner and Biebel suggested that it may be unreasonable to
expect every police olficer to continuously engage in full-fledged problem-
oriented policing.

Cordner (1998) identified a number of challenging “second genera-
tion" issues in the substance and implementation of many problem-oriented
policing projects. These issues include: the tendency for officers to conduct
only a superficial analysis of problems and then rush to implement a re-
sponse; the tendency for officers to rely on traditional or faddish responses
rather than conducting a wider search for creative responses; and the
tendency to completely ignore the assessment of implemented responses
(Cordner, 1998). Indeed, the research literature is filled with a long history
of cases where problem-oriented policing programs tended to lean toward
traditional methods and where the problemsolving process was shallow.!
Similarly, in his review of several hundred submissions for the Police Execu-
tive Research Forum's Herman Goldstein Award for Excellence in Problem-
Oriented Policing, Clarke (1998) lamented that many recent examples of
problem-oriented policing projects bear little resemblance 1o Goldsiein®s
original definition. Clarke suggested that this misrepresentation puts the
concept at risk of being pronounced a failure before it has heen prop-
erly tested.

Deficiencies in current problem-oriented policing practices exist in
all phases of the process. During the scanning phase, police officers risk
undertaking a project that is too small (e.g.. the lonely old man who
repeatedly calls for companionship) or too broad (e.g., gang delinquency),
either of which destroys the discrete problem focus of the project and leads
to a lack of direction at the beginning of analysis (Clarke, 1998). In San
Diego, most problem-oriented policing projects arose out ol specific obser-
vations or complaints rather than from analysis of data or any other elabo-
rate scanning methodology (Cordner and Biebel. 2005). Some officers
skip the analysis phase or conduct an overly simple analysis that does not
adequately dissect the problem or does not use relevant information from
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other agencies, such as hospitals, schools, and private businesses (Clarke,
1998). Based on his extensive experience with police departiments imple-
meniing problem-oriented policing, Eck (2000) suggested that much proh-
lem analysis consists of a simple examination of police data coupled with the
officer's working experience with the problem. Similarly, in their analysis of
problem-oriented initiatives in 43 police departments in England and
Wales, Read and Tilley (2000) found that problem analysis was generally
weak, with many initiatives accepting the definition of a problem at face
value, using only short-term data to unravel the natmre of the problem,
and failing to adequately examine the genesis ol the crime problems.
Cordner and Biebel (2005) also found that problem analyses conducted
by San Diego police officers tended to be informal and limited. Officers
rarely engaged in a discrete analysis phase during their projects; they gath-
ered some information as they proceeded. integrating their analysis with
the development of responses.

In the response phase. many problem-oriented policing projects rely
too much on traditional police tactics (such as arrests, surveillance, and
crackdowns) and neglect the wider range of available alternative responses.
Read and Tilley (2000) found that officers selected certain responses prior
to, or in spite of, analysis; failed to think through the need for a sustained
crime reduction; failed to think through the mechanisms by which the
response could have a measurable impact; failed to fully invelve partners;
and narrowly focused their responses, usually on offenders, among a num-
ber of other weakness in the response development process. Cordner and
Biebel (2005) found that the most common method used by San Diego
police officers to develop responses was “personal experience” (62%), fol
lowed by “brainstorming” (26% ) and “informal discussions with other offi-
cers” (slightly more than 10%). Responses generally centered on
enforcement = usually targeted enforcement by uniform patrol, directed
or saturation patrol = and targeted investigations, plus one or two more
collaborative or nontraditional strategies.

Finally, in the assessment or evaluation phase, Scott and Clarke (2000)
observed that assessment of responses is rare and, when undertaken, it is
usually cursory and limited to anecdotal or impressionistic data. In San
Diego, Cordner and Biebel (2005) reported that the most common assess-
ment measure, by far, was “personal observation™ (51% of projects), fok
lowed distantly by analysis of radio calls {(14%) and speaking to residents
and businesses (13%).
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Reflecting on these practical issues, Eck (2000) commented that the
problem-oriented policing that is practiced today is but a shadow of the
original concept. However, in their critical review, Braga and Weishurd
(2006: 134) found value even in the imperfect implementation of problem-
oriented policing:

Our main conclusion is that there is a disconnect between the rhetoric
and reality of problem-oriented policing, and that this is not likely
to change irrespective of the efforts of scholars and policy makers.
Indeed, we take a very different approach to this problem than others
that have examined the deficiencies of problem-orented approaches.
We argue that there is much evidence that what might be called
“shallow” problem solving and responses can be effective in combating
crime ]’JHJIJ]E'III&. This being the case, we qun::il.iuu whether the purwuil
of problem-oriented policing as it has been modeled by Goldstein
and others, should be abandoned in fBvor of the achievement of a
more realistic type of problem solving. While less satisfring for schol-
ars, it is what the ]J-t}liu: have wended o do, and it has been found
o lead to real crime prevention benefits.

Scoit (2006a) observed that policing, at its core, is an action-oriented
occupation that tends toward impatience with deliberate analysis in favor
of immediate and dramatic action. The determining factor in whether
problem-oriented policing projects, however true to the ideal process, are
successfully or nnsuccessfully implemented is police desire. As Scotr (2006a:
31) suggested:

And, as with maost human endeavors, desire is driven by individual or
organizmtonal selfinterest, however determined. Problem-oriented
policing is a promising means of enlightening that selkinterest
through ngorous analysis and careful weighing of alternatives, but
the underlying desire o get problems solved through a new course of
action would appear to be extrinsic to the concept itself. Accordingly,
researchers and practitioners alike who are interested in advancing
problem-orented policing would do well w beter understand why
the best laid plans go oft awry.

Few police agencies have well established systems for ensuring that problem-
oriented policing action plans are actually executed. Consequently, to the
extent that action plans are implemented, it is usually due to the diligence,
persistence, and perseverance of one or a few individuals (Scotr, 2006a).
This book is dedicated to these individuals and, hopefully, will inspire
others to lollow their lead.
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NOTES

1. See Goldstein and Susmilch, 1982; Buerger, 1994a; Capowich et al.,
1995; Eck and Spelman, 1984; Read and Tilley, 2000.




3. PREVENTING CRIME AT
PROBLEM PLACES

Oakland, California = The Specialized Multi-Agency Response
Team (SMART) program was developed by the Oakland Police
Department to improve habitation conditions and reduce drug
activity at addresses such as businesses, homes, and rental proper-
ties. The tactics of the SMART approach included: coordinating
a team of city agencies to inspect properties ideniified as drug
nuisances, coercing landowners to clean up blighted properties,
posting “no trespassing” signs, enforcing civil law codes and regula-
tory rules, and initiating court proceedings against property own-
ers who failed to comply with civil law citations. These alternative
tactics were supplemented by traditional police enforcement ef-
forts, such as focused patrols at nuisance places and increased
arrests of drug dealers. The SMART program activities significantly
reduced citizen calls to the police for narcotics offenses and im-
proved the indoor and outdoor physical appearance at the tar-
geted locations. Further analysis revealed that the crime
prevention gains at the targeted areas “spilled over™ and reduced
narcotics activities in the areas surrounding the SMART locations
(see Green, 1996).

Birmingham, England - The city center of Birmingham suffered
from a large number of thefts of pocketbooks and wallets from
the top of open shopping bags or from side pockets. These thefts
were almost exclusively concentrated in the center of one of the
largest retail markets in England, known as the Birmingham Bull
Ring. Analyses of the problem revealed that existing conditions
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in the market facilitated thefis. In covered areas of the market,
the lighting around the sales stalls was very poor. The poor lighting
helped conceal the activities of thieves from customers, employees,
and the police. The close arrangement of the stalls made the
passageways very tight and congested for the customers. Constant
bumping and close contact of market patrons also helped conceal
offenders who were stealing wallets and pocketbooks from unsus-
pecting customers focused on shopping. To remedy this sitnation,
improved lighting was installed to enhance surveillance of the
market and the spaces between stalls were widened to prevent
close contact between customers and potential offenders. These
changes substantially reduced thefis in the markets, There seemed
o have been a diffusion of crime prevention benefits, as thefis in
nearby markets also declined (Poyner and Webb, 1997).

L

Geelong. Victoria, Australia = Geelong is the second largest city
in the state of Victoria and the central business district of this city
provides entertainment for the entire region. Groups of youth
would “pub hop” among the numerous bars and taverns and this
activity led to fights, intimidation, and a variety of crimes and
incivilities. In response, the police, in partmership with the liquor
commission and hotel licensees, led a cooperative effort to stop
pub hopping. This initiative required liquorserving establish-
ments o require cover charges afier 11:0 pm, prohibited unlim-
ited reentry when a cover was paid (thus discouraging movemenis
among bars), removed exemptions from cover charges for young
women, who were used to lure crowds of young men, and banned
special promotional prices for alcoholic drinks {including “happy
hours™). The police also patrolled the establishments and en-
forced provisions against underaged drinking and public drink-
ing. This cooperative effort led to a large decline in pub hopping
and a notable reduction in serious assault rates (see Felson et
al., 1997).

Why were these initiatives effeciive in preventing crime and disorder
problems? These programs produced crime prevention gains because the
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interventions focused narrowly on the places where crime was concentrated
and successfully modified the underlying conditions that cansed crime to
cluster at a few places. The appeal of focusing limited resources on a small
number of high-activity erime places is straightforward. If we can prevent
crime at these high erime places. or erime “hot spots,” then we might be
ahle to reduce total crime (Eck, 1997).

In this chapter, the definition ol place suggested by John Eck (1997:
7-1) is used: “a place is a very small area reserved for a narrow range of
functions, olten controlled by a single owner, and separated from the
surrounding area . . . examples of places include stores, homes, apartment
buildings, street corners, subway stations, and airports.” This chapter reviews
the criminological research on problem places and synthesizes the pros
pects of place-oriented crime prevention sirategies.

RESEARCH ON CRIME AND PLACE

Police officers have long recognized the importance of place in crime
problems. Police officers know the locations within their beats that tend
to be trouble spots and also are often very sensitive to signs of potential
crimes across the places that comprise their beats. As Bitmer (1970: 90)
suggested in his classic study of police work, some officers know “the shops,
stores, warehouses, restaurants, hotels, schools, plavgrounds, and other
public places in such a way that they can recognize at a glance whether
what is going on within them is within the range of normalcy.” The tradi-
tional response to such rouble spots typically included heightened levels of
patrol and increased opportunistic arrests and investigations. Uniil recently,
police crime prevention strategies did not focus systematically on crime
hot spots and did not seek to address the underlying conditions that give
rise to high-activity crime places.

Academic interest in the criminology of a place developed from re-
search suggesting that micro-level variation in crime existed within commu-
nities. The observation that the distribution of crime varied within
neighborhoods has existed for some time (see Hawley, 1944; Hawley, 1950,
Shaw and McKay, 1942). However, due to limited analytical capacities, little
empirical research examined this variance beyond the community level of
analysis. With the advent of powerful computer systems and software pack-
ages in the late 1980s, two well known studies found that over 60 percent
of crimes were commiited at a few small places within communities in
Boston (Pierce et al., 1988) and Minneapolis {Sherman et al., 1989). Even
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within the worst neighborhoods, research found that crime clustered at a
few discrete locations, leaving blocks or areas relatively crime-free {Sherman
et al., 1989). Further, research by Tavlor and Gottfredson {1986) revealed
conclusive evidence that linked this spatial variation to the physical and
social characteristics of particular blocks and multiple dwellings within a
neighborhood. Crime clustering at specific locations within specific neigh-
borhoods has been reported in studies of a variety of crimes, including:
burglary (Forrester et al., 1988, 1990; Farrell, 1995): convenience store
robberies (Crow and Bull, 1975; Hunter and Jeffrey, 1992); gun crimes
(Sherman and Rogan, 1995a); and drug selling (Weisburd and Green,
1994; Sherman and Rogan, 1995b).

The study of the variation of crime within communities has developed
from an interest in improving crime control policies (Weishurd etal., 1992).
The attributes of a place are viewed as kev factors in explaining clusters of
criminal events. For example. a poorly lit sireet corner with an abandoned
building, located near a major thoroughfare, provides an ideal location
for a drug market. The lack of proper lighting, an abundance of “stash”
locations around the derelict property, a steady flow of potential customers
on the thoroughfare, and a lack of defensive ownership (informal social
control) at the place all generate an attractive opportunity for drug sellers.
In many such cases, the police spend considerable time and effort arresting
sellers without noticeably affecting the drug trade. The compelling criminal
opportunities at the place attract sellers and buvers, and thus sustain the
market. If the police want to disrupt the market, they should focus on the
feamures of the place that canses the drug dealing to cluster at that particular
location. This approach to focusing on the characteristics of high-crime
locations is considered to be a radical departure from traditional crimino-
logical theories, which centered prevention efforts on the individual and
ignored the importance of place (Sherman et al., 1989).

An important issue in the potential benefit of policing places is whether
high-rate locations tend to remain “high rate” for a long time. The “criminal
careers” of high-activity places have been found to be relatively stable,
suggesting that place-oriented interventions do have potential crime pre-
vention value. Spelman (1995) analvzed calls-for-service at high schools,
housing projects, subway stations, and parks in Boston, and found that the
risks at these public places remained fairly constant over time. Changes in
risks over time at these locations were atiributable o random processes or
seasonal changes. In Spelman’s analyses, 50 percent of calls at hot spots
were generated by the unique characteristics of those locations that createdd
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criminal opporiunities, such as the presence of bars, abandoned buildings
or valuable goods, and a lack of proper management. Spelman (1995)
suggested that, by focusing on the atiributes of a place, police can control
about 50 percent of erime at a particular place through problem-oriented
interventions. On the other hand, 50 percent of calls were not attributed
to the features of the place, and this suggested a substantial degree of
instability in crime places over time. According to Spelman (1995: 135-157),
“Orperational personnel need specific objectives that can be reasonably
achieved, and at least a rough idea of when to quit. For example, if problem
solving can realistically reduce crime by, say, 40 percent in some locations,
the line officers and neighborhood organizations err il they quit after a
10 percent reduction = there are many gains left on the table. They also
err if they persist after a 38 percent reduction = there is little left to
accomplish, and they could probably achieve more if they took on a differ-
ent problem.” Although long-run risks at the place were the most important
source of variation, Spelman (1995) cantioned against identifving crime
“hot spots” based on short time periods (such as one month). This is
because random errors (e, a chance cluster of crime that suddenly appears
and never recurs) and short-run changes in risk {i.e., a place may look
especially hot at a particular time, such as during the summer months, but
all locations were hot) were most important in explaining the clustering
of crime at the place.

In Seattle, an analysis of crime trends at specific street segments over
a l4=vear period suggested that places have siable concentrations of crime
events over time (Weisburd, Bushway, Lum, and Yang, 2004). The study
also found that a relatively small proportion of places could be grouped
as having steeply rising or declining crime trends, and that this subgroup
of places was primarily responsible for overall city crime trends. Weisburd
and his colleagues (2004) observed that city crime trends could be better
understood as strong changes generated by a relatively small group of micro
places over time rather than a general process evenly spread across the
city landscape. This suggests that police departments dealing with sudden
overall increases in particular types of crime should strategically focus on
the small number of hot spot areas that drive these crime trends.

Beyond this observed clustering of criminal events, Eck and Weisburd
(1995) identified four other types of research evidence that illuminate the
role of place in crime. Facilities = such as bars, churches, and apartment
buildings = have heen found to affect crime rates in their immediate envi-
ronment. But their impacts depend on the tvpe of people attracted, the
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way the space is managed, and the possible crime controllers present (such
as owners, security, or police). For example, Spelman (1993) found that the
presence of unsecured, abandoned buildings on city blocks was positively
associated with criminal activity. Felson (2006) identified eleven ways that
abandoned sites = such as shells of factories, closed businesses, abandoned
residences, and empty lots = can feed crime problems (Figure 3-1). Much

Figure 3-1. Abandoned Sites Can Feed Crime in 11 Ways.
Sowrce: Felson (2006: 86). Reprinted with permission.

{Examples in italics)

A, Crimes occur at abandened sites, including lots or buildings.

1. Brief offenses are commirtted there Presstitutes take customers 1o
abandoned sifes

2. Ongoing offenses committed there Abandaned sites wxed as drig
howses

3. Site itselfa crime target Capper pipes sivipped from
abandoned sitey

4, Personal crimes oceur thene Squatters are easy targels for
atlack

B, Crimes oceur near abandoned site,

1. Place to stash contraband Local burglars hide the loo
there

2, Refuge for offenders People sell drugs owiside, then
terke refinge

3. Less supervision in vicinity Attaeks occur on nearly streets

. An abandoned site nurtures crime beyond.

1. Escape from parental controls Fxcellent hangout for yourg
offenders
2. Criminal continuity Offenders find past accomplices

Jor another ronnd of offenses
3, Gang continuity Clangy " persistence morve likely
witen dhey fave a Bamgout

4, Mew accomplices recruited New vouihs go to hangow, join
in a car thefi
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research points to the relatonship between bars and crime in proximate
areas (Block and Block, 1995 Roncek and Meier, 1991). However, most
bars experience litile crime while a few may be hot spots of crime (Homel
and Clark, 1994: Sherman et al., 1992). As Eck (1997: 7-10) observed, “the
behavior of bartenders and bouncers may contribute to violence in these
places and changes in bar management practices (from server training and
changes in legal liability of bartenders) may reduce assaults, drunk driving,
and traflic accidents.” As Clarke and Eck (2007} noted, only a small propor-
tion of any type of facility will account for the majority of crime and disorder
problems experienced or produced by the group of facilities as a whole.

A variety of physical and social characteristics known as site features
can enhance or diminish the atiractiveness of a place to offenders (Taylor
1997a, 1997h). Eck (1994) found evidence to suggest that “crack”™ and
powder cocaine dealers prefer buildings with physical feamires that control
access and prevent burglary. However, Eck (1994) also found that crack
and powder cocaine dealers seem to prefer small apartment buildings with
weak management. Apartment buildings with chronic drug dealing are
often encumbered with debt, have lost value, and are often losing money
or just breaking even for the owner. Landlords at such locations tend not
to know how to control the behavior of their drugselling residents or
cannot afford to do much about drug selling. In contrast, the presence
of attendants (Layeock and Aunstin, 1992) and of closed-circuit relevision
{Poyner, 1991} have been found o reduce the number of auto thefis in
parking lots. In short, features such as easy access, lack of guardians, inept
or improper management, and the presence of valuable items influence
the decisions that offenders make about the places where they choose to
commit their crimes (Eck and Weisburd, 1995).

In a similar vein, studies of offender mobility have been interpreted
as evidence of “rational and deliberate target searching behavior and the
influence of personal characteristics and the distribution of crime targets
on this behavior” {Eck and Weisburd, 1995:16). Weisburd and Green { 1994)
argued that drug markets within close proximity to each other have clear
and defined boundaries, and they reported a high degree of territoriality
for local drug sellers. Repeat arrestees were more likely to be arrested in
a different district in the city than in a drug market a block or two away.
In San Diego, Eck (19%4) found a high proportion of drug dealers arrested
at their home addresses. Offender mohbility also seems to vary across gender,
age, race, and crime types. For instance, robbers who victimize individuals
do not seem to travel as far from home as robbers who attack commercial
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facilities (Capone and Nichols, 1976). Brantingham and Brantingham
{1991b) show that target selection is a direct ouigrowth of offender mobility
patterns. Thus, offenders are atiracted to areas with many potential targets
and move from places with few targets to places with many targets (Rhodes
and Conley, 1991). Studies of offender interviews have concluded that their
target selection decision-making processes exhibit bounded rationality (Eck
and Weisburd, 1995). Rengert and Wasilchick's (1990) research on residen-
tial burglars revealed that these offenders seek places with cues that indicate
acceptable risks and gains, such as homes that are located on the outskirts
of alfluent neighborhoods. Such places are found during both intentional
target searches and during offenders” daily legitimate routines.

Theoretical Perspectives Supporting the Importance
of Crime Places

The study of crime events at places is influenced and supported by three
complementary theoretical perspectives: rational choice, routine activities,
and environmental criminology. The importance of focusing police re-
sources on crime places is also informed by the “broken windows" thesis
on the relationship between disorder and more serious crimes,

Rational Choice Perspective

The rational choice perspective assumes that “crime is purposive behavior
designed to meet the offender’s commonplace needs for such things as
money, status, sex, and excitement, and that meeting these needs involves
the making of (sometimes quite rudimentary) decisions and choices, con-
strained as these are by limits of time and ability and the availability of
relevant information” {Clarke, 1995: 98; see also Cornish and Clarke, 1986).
Rational choice theory makes distinctions among the decisions to initially
become involved in crime, to continue criminal involvement, and o desist
from criminal offending. as well as the decisions made to complete a
particular criminal act. This separation of the decision-making processes
in the criminal event from the stages of criminal involvement allows the
modeling of the commission of crime events in a way that vields potentially
valuable insights for crime prevention. A finding of particular importance to
situational crime prevention is that the decision processes and information
utilized in committing criminal acts can vary greatly across offenses; ignor-
ing these differences and the situational contingencies associated with mak-
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ing choices may reduce the ability to effectively intervene (Clarke, 1995).
In the case of places, modeling an offender’s choice of committing crimes
at one place over another may provide avenues for intervention. For exams-
ple. a robber may choose a “favorite” spot because of certain desirable
attributes that facilitate an ambush, such as poor lighting and untrimmed
bushes. One olwious response to this situation would be to improve the
lighting and trim the bushes.

The emphasis of the rational choice perspective on concepts of risk,
reward, and effort in criminal decision making has been used to inform
the development of situational crime prevention strategies that seek to
change offender appraisals of criminal opportunities (Clarke, 1997). As
suggested above, improving formal and namral surveillance in public spaces
can be helpful in changing offender perceptions of risk. Welsh and Farring-
ton (2004} found that a) closed-circuit television (CCTV) and improved
sireet lighting were equally effective in reducing crime. More detailed
analyses found that improved sireet lighting was more effective than CCTV
in reducing crime in city centers and b) both were more effective in redue-
ing property crimes than violent crimes (Welsh and Farrington, 2004).
Table 2-5 in Chapter 2 details a variety of situational approaches to increas-
ing the perceived risk of crime.

The rational choice perspective has also provided a theoretical ground-
ing for the development of a “crime scripts™ approach through its emphasis
on the personssituation interaction in explanations of criminal events (Cor-
nish, 1994} Interviews with offenders can be very informative in unraveling
the namre of crime problems and the ideniification of responses. Many
environmental criminologists argue that “opporiunity makes the thief™ and,
as such, it is important to “always think thief™ (Clarke and Eck. 2003: 11).
The underlying idea is that any particular category of crime requires a set
of standard actions to be performed in a particular order like a script in
a play (Clarke and Eck, 2003). The use of such crime scripts can assist
crime prevention designers in focusing their prevention efforts at different
points in the series of actions that make up a crime. For example, a script
analysis of the motivations of voung vandals in the Greater London area
found that the presence of graffiti, as well as the width of the fence surface
and the materials out of which the fence was made, structured the offenders’
choices in rating the attractiveness of fences to vandalize (Smith, 2003).
The resulting implications for prevention included: the rapid removal of
graffiti from fences to avoid sending cues that encourage additional graffiti
writing (i.e., prompt graffiti removal reduces the rewards offenders receive
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from having their work displayed); the use of fences with narrow bars to
decrease the surface area for graffiti writing; and the construction of fences
from “hard” materials that were difficult for vandals to damage (Smith,
2003). Similarly, when New York City subway system personnel understood
the motivation of “taggers” to “get up” (to see their handiwork displayed
as the trains repeatedly traveled around the city), they succeeded in elimi-
nating graffiti by implementing an immediate cleaning program (Sloan-
Howitt and Kelling, 1990).

Routine Activity Theory

Rational choice is often combined with routine activity theory to explain
criminal behavior during the crime event (Clarke and Felson, 1993). Ratio-
nal offenders come across criminal opportunities as they go about their
daily routine activities and make decisions whether to ke action. The
source of the offender’s motivation to commit a crime is not addressed (it
is assumed that offenders commit crimes for any number of reasons);
rather, the basic ingredients for a criminal act to be completed are closely
examined. Routine activity posits that a criminal act occurs when a likely
offender converges in space and time with a suitable target (e.g., victim or
property) in the absence of a capable gouardian (e.g., property owner or
security guard; see Cohen and Felson, 1979). The routine activity approach
was used to demonstrate that increases in residential burglary in the United
States berween 1960 and 1970 could be largely explained by changes in
the routine activities of households. During this time period, the number
of empty homes during the day increased as the number of single-person
households and female participation in the workforce grew. At the same
time, households increasingly contained attractive items to steal, such as
more portable televisions and other electronic goods. Burglary increased,
as fewer capable guardians were present in the home to protect the new
suitable targets from burglars.

As described in Chapter 1, the well-known crime triangle was developed
from the key elements ol routine activity theory. Most crime problems
involve a mixture of repeat offenders, repeat victims, and repeat locations.
Routine activity theory can assist in figuring out which of these three dimen-
sions of a “repeat” crime problem is the most dominant (Clarke and Eck,
2003; Eck, 20053). A poorly managed tavern with repeated fights involving
different participants is an example of a crime problem that may be most
powerfully addressed through a place-based response. In this case. the
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sefiing continues to facilitate the problem evenis, even il handlers are
available to suppress offending, and guardians are present to suppress
victimization {Clarke and Eck, 2003). These insights would suggest that
problem-oriented police should pay close attention to the characteristics
and features of the place when devising appropriate prevention strategies.

Police often work with or create “place managers” to increase crime
control guardianship at high-activity crime places (Felson, 1994). “Third-
party policing,” as this approach is often called, is defined as “police efforts
to persuade or coerce organizations or non-offending persons, such as
public housing agencies, property owners, parents, health and building
inspectors, and business owners to take some responsibility for preventing
crime or reducing crime problems” (Buerger and Mazerolle, 1998: 301).
The police use a range of civil, criminal, and regulatory rules and laws o
engage or force third parties into taking some crime control responsibility.
The uliimate targets of third-party policing efforts are the people engaged
in deviant and criminal behavior at the place, typically drug dealers, gang
members, vandals, and petty criminals (Green, 1996). The engagement of
place managers and the use of civil remedies' can be important situational
strategies used by problem-oriented police officers seeking to control crime
hot spots. Research has revealed that third-party policing is an effective
mechanism to control drug problems and is a promising method of control-
ling violent crime, disorderly youth, and property crime problems (Ma-
zerolle and Ransley, 2006).

Environmental Criminology
Environmental criminology, also known as crime pattern theory, explores
the distribution and interaction of targets, offenders, and opportunities

across time and space (Brantingham and Brantingham, 1991a). According
to Eck and Weishurd (1995: 6):

This oceurs because offenders engage in routine activities. Environ-
mental eriminology is important in understanding the nature of erime
at places because it combines rational choice and routine activity
theory o explain the distribution of crime across places.

Understanding the characteristics of places, such as facilities, is im-
portant because these attributes give rise to the opportunities that rational
offenders will encounter during their routine activities. Environmental
criminologists unravel crime problems through siudving offender decision-
making processes and small {e.g., shopping mall or housing project) and
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intermediate-level (e.g., neighborhood or city) analyses of very specific
tvpes of crimes occurring at very particular locations in these areas (Bran-
tingham and Brantingham. 1991a). Studies of environmental facilitators
of crime have shown, for example, that commercial properties located near
main roads have an increased risk of robbery, and affluent homes located
adjacent to poorer areas are more likely to be burglarized. In both cases,
the offenders’ “journey to work” was greatly reduced by the proximity of
the targeted places to the offenders’ homes or to a major thoroughfare.
A key insight from these studies was that the offender’s target search time
= the amount of effort expended by the offender to locate a suitable target
= was related to the risk of victimization at that place (as described by
Clarke. 1995). According to Marcus Felson (2006), offenders may find
suitable targets through personal knowledge of the victim (e.g., vour neigh-
bor's son might know when you are away from vour house), work (eg.. a
burglar working as a telephone engineer might overhear that vou will be
taking vacation next week), or overlapping activity spaces (e.g., frequenting
places where victims live, work, shop. or seek entertainment).

Felson (2006) also extended the insights provided by environmental
criminology in his discussion of “crime habitats.” A specific crime habitat
encourages one type of crime in a certain area. For example, Felson (2006:
115) identified the University of lllinois at Urbana-Champaign as an “excel-
lent habitat for bicycle theft™ as its campus is dotted with bicycle racks that
are often hidden by hedges and linked by a system of bicycle lanes that
facilitate an easy escape. Generic crime habitats foster many ypes of crimes
at a high rate in a defined geographic area. Felson (2006) identified three
forms of generic crime habitats: discrete edges, connected edges, and a
thick crime habiwat (Figure 5-2). As originally identified by the Bran-
tinghams (1991}, discrete generic crime habitats foster many types of crimes
at a high rate in a defined geographic area and develop along the edges
between two neighborhoods. Victims are attracted to food stores, parks,
and other amenities located between neighborhoods; offenders from each
side blend with the diverse legitimate users, commit crime there, and leave
with relative impunity (Felson, 2006). Connected edges allow offenders to
roam more freely. Connectivity, assisted by mass ransit and antomobiles,
allow victims and offenders to range farther, allows illegal markets to serve
a wider area, and for crime to spread in new ways (Felson, 2006).

The interconnection of a multitude of abandoned sites with nearby
edges creates thick crime habitats (Felson, 2006). Numerous abandoned
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Figure 3-2. Three Types of Generic Crime Habitats.
Sonrce: Felson (20046: 117). Reprinted with permission.
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sites create an expanse of unsupervised space, where offenders can move
freely. even on foot, and return to “home ground with the loot” (Felson,
2006: 118). In thick crime habitats, crime is dominant and legitimate busi-
ness and community life has noticeably declined. Thick erime habitats also
make it possible for crime to become “virulent.” In its virulent form, criminal
activity “attaches, invades, colonizes, and poisons conventional activities
and the physical structures upon which they rely” (Felson, 2006: 121). To
contain the growth of crime, problem-oriented policing and situational
crime prevention strategies should be implemented to make sure that a
narrow crime habitat does not thicken, two narrow crime habitats do not
grow together, and existing thick crime habitats are fragmented (Felson,
2006).
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The “Broken Windows™ Thesis

In their seminal “broken windows” article, Wilson and Eelling (1982) ar-
gued that social incivilities (e.g., loitering, public drinking, and prostine-
tion) and physical incivilities (e.g.. vacant lots, trash, and abandoned
buildings) cause residents and workers in a neighborhood o be fearful.
Fear of such incivilities causes many stable families to move out of the
neighborhood and the remaining residents to isolate themselves and avoid
others. As a result, anonymity increases and the level of informal social
control {e.g., residents’ willingness to intervene to protect their neighbor’s
property from crime) decreases. The lack of informal social control and
escalating disorder also attract more potential offenders to the area, and
this increases serious criminal behavior (see also Kelling and Coles, 1996).
Wilson and Eelling (1982) argued that serious crime developed because
the police and citizens did not work together to prevent urban decay and
social disorder. In this section we examine the research on the relationship
between disorder and more serious crime and the crime prevention value
of policing disorder strategies. We do not examine, however, negative
“externalities” that may be associated with aggressive policing initiatives,
such as the potential for abuse, discrimination, and violations of civil libert-
ies (see, e.g. Klockars, 1985; Golub et al., 2007).

The available research evidence on the connections between disorder
and more serious crime is mixed. Skogan's (1990) survey research found
disorder to be significantly correlated with perceived crime problems in a
neighborhood, even after controlling for the population’s poverty, stability,
and racial composition. Further, Skogan®s (1990 analysis of robbery victim-
ization data from thirty neighborhoods found that economic and social
factors” links to crime were indirect and mediated through disorder. How-
ever, Skogan's data were reanalyzed by Harcourt (1998, 2001). who ques-
tioned the strength of the relationship between disorder and perceived
crime problems. In turn, Eck and Maguire (2000} then challenged the
validity of Harcourt's conclusion. In his longitudinal analysis ol Baltimore
neighborhoods, Taylor (2001) found some support for the “broken win-
dows” view that disorderly condinons lead to more serious crime. However,
these results varied according to types of disorder and tvpes of crime. Taylor
(2001) suggested that other indicators, such as the initial levels of poverty
and racial composition of the neighborhood, are more consistent predictors
of later serious crimes than the disorders feamured in the broken win-
dows hypothesis.

-h -




Preventing Crime at Problem Places

Using systematic social observation data to capiure social and physical
incivilities on the streets of Chicago, Sampson and Randenbush (19949)
found that, with the exception of robbery, public disorder was not signifi-
cantly related to most forms of serious crime when neighborhood character-
istics (such as poverty, stability, race, and collective efficacy) were
considered. Sampson and Raudenbush’s findings have been criticized on
methodological grounds by Jang and Johnson (2001).

The scientific research evidence on the crime control effectiveness
of broad-based broken windows policing strategies, such as quality-oflife
programs and order-maintenance enforcement practices, is also mixed.
However, there seems to be more research evidence supporting the crime
prevention value of broken windows policing strategies than refuting it
The New York City Police Department (NYPD) provides the best known
example of a broad-based (or “macro”™) policy of order-maintenance polic-
ing. as it is well documented that officers became more aggressive in making
arrests for minor offenses during the 1990s (Sousa and Relling, 2006).
Using misdemeanor arrests as a proxy for order-maintenance activities,
Kelling and Sousa (2001) found that the NYPD strategy was associated with
a significant reduction in violent crime in the 1990s, after controlling
for economic, demographic, and drug use variables. A similar analysis by
Corman and Mocan (2002) found that increased misdemeanor arrests in
Mew York City during the 1990s had a significant impact on robbery and
motor vehicle thefi, after controlling for economic and criminal justice fac-
Lors.

Other macro-level analyses have also generated resulis supportive of
broad-based policing disorder sirategies. In California, controlling for de-
mographic, economic, and deterrence variables, a county-level analysis re-
vealed that increases in misdemeanor arrests were associated with significant
decreases in felony property offenses (Worrall, 2002). Finally, an analysis
of robbery rates in 156 American cities showed that aggressive policing
of disorderly conduct and driving-under-the-influence reduced robberies
(Sampson and Cohen, 1988).

Many observers, however, have argued that it is very difficult to credit
a generalized order-maintenance strategy with the crime drop in New York
in the 1990s, The NYPD implemented the broken windows strategy within
a larger set of organizational changes framed by the Compstat management
accountability soructure for allocating police resources (Silverman, 1999).
As such, itis difficult to establish the independent effects of broken windows
policing relative to other strategies implemented as part of the Compstat
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process {Weisburd et al.. 2003). Other scholars have suggested that a nume-
ber of rival causal factors, such as the decline in New York's crack epidemic,
plaved a more important role in the crime drop than the policing strategy
(Blumstein, 1995; Bowling, 1999). Some academics have noted that the
crime rate was already declining in New York before the implementation
of any of the post-1993 police reforms, and that New York's decline in
homicide rates was not significantly different from declines experienced
in surrounding states and in other large cities that did not implement
aggressive enforcement policies during that time period (Karmen, 2000;
Eck and Maguire, 2000).

Other evaluations have not found significant crime prevention gains
associated with broad-based policing sirategies that target disorder. A recent
reanalysis of the Kelling and Sousa (2001) data did not find that a general
ized broken windows strategy, as measured by increased misdemeanor ar-
rests, vielded significant reductions in serious crimes in New York City
between 1989 and 1998 (Harcowrt and Ludwig, 2006, 2007). An evaluation
of a quality-oflife policing initiative focused on social and physical disorder
in four target zones in Chandler, Arizona also did not find any significant
reductions in serious crime associated with the strategy (Katz et al., 2001).
Finally, an evaluation of a one-month police enforcement effort to reduce
alcohol and wallic-related offenses in a community in a Midwestern ciry
did not find any significant reductions in robbery or burglary in the targeted
area (MNovak et al., 1999).

In contrast, wo recent smdies of the impact of order-maintenance
policing in New York City supported the idea that policing disorder prevents
more serious crime. Rosenfeld, Fornango, and Renfigo (2007) analvzed the
effects of order-maintenance arrests on precinct-level robbery and homicide
trends in New York City berween 1988 and 2001, and concluded that the
approach generated small but significant erime reduction gains. Using a
different analytic approach, Messner and his colleagues (2007} analyzed
homicide trends in 74 New York City police precincts between 1990 and
1999, They found that misdemeanor arrests generated significant reduc-
tions in total homicide rates, with the largest impacts on gun homicide
rates. This is consistent with Fagan, Zimring, and Kim's (1998) observation
that the kinds of changes in policing associated with the broken-windows
approach might be effective, in part, because it results in taking more guns
off the streets through increased police-citizen contacts.

Research on high activity crime places reveals that disorder clusters
in space and time with more serious crimes. In their closer look at crime

-5l =




Preventing Crime at Problem Places

in Minneapolis hot spots, Weisburd and his colleagues (1992) found that
assault calls-for=service and robbery of person calls-for<service were signifi-
cantly correlated with “drunken person” calls-forservice. In Jersey City,
Mew Jersey, Braga and his colleagues {1999} found that high-activity violent
crime places also suffered from serious disorder problems.

The concentration of disorder at a place provides compelling opportu-
nities for criminals. Abandoned buildings and vacant lots, for example,
provide unguarded places for drug dealers selling their product and con-
cealment for robbers looking to ambush an unsuspecting passerby. In
contrast to the literature on broad-based policing disorder strategies applied
io large geographic areas, the research evidence on dealing with disorderly
conditions in specific hot spot locations reveals consistent crime prevention
gains associated with a more focused approach.

As will be further discussed in the next chapter, problem-oriented
policing strategies that modify the crime opportunity structure at specific
places by addressing disorder have important impacts on criminal behavior.

STRATEGIES TO PREVENT CRIME
AT PROBLEM PLACES

Figure 5-3 presents a continunm of strategies, ranging from traditional to
innovative, that police can use to control crime at high-activity crime places
(see Braga and Weisburd, 2006). At one extreme, police departments use
traditional, incideni-driven strategies to conirol crime in the community.
Although these activities coincidentally cluster in space and time, these
opporiunistic enforcement strategies are not specifically targeted at prob-
lem places and the limitations of this approach are, as discussed earlier,
well known.

Based on Eck’s (1993b) examination of alternative futures for problem-
oriented policing, problem-solving efforts can be divided into “enforce-
ment” and “sitnational” problem-oriented policing (POP) programs. En-
Joreamentoriented POP interventions concentrate mostly traditional tactics
at high-risk times and locations. Although these programs are “problem-
oriented” in a global way, their tactics do not employ the individualized
treatments for crime problems advocated by Herman Goldstein (1990).
These enforcement-oriented POP interventions concentrate mainly on the
time and location of crime events, rather than focusing on the characteris-
tics and dynamics of a place that make it a hot spot for criminal activity.
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Figure 3-3. Continuum of Police Strategies to Control High Activity
Crime Places.

Sowrce: Braga and Weishurd (2006: 146).
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At the more innovative end of the continunm is Goldstein's (19940) vision of
“sitwational’ problem-oriented policing, in which police agencies undertake
thorough analysis of crime problems at places, collaborate with community
members and other city agencies, and conduct a broad search for simuational
responses to problems. The next two sections examine these two problem-
solving approaches to controlling crime at problem places.

Problem-Oriented Enforcement Interventions

Efforts to concentrate police enforcement efforts in high-risk places, com-
monly known as “hot spots” policing, have been found to be effective in
controlling crime {Braga, 2001, 2005a). These focused police enforcement
efforts include traditional tactics, such as directed patrol and heightened
levels of walfic enforcement. They also include alternative strategies, such
as the aggressive enforcement of laws and ordinances regulating disorderly
behavior in public places, and problem-oriented policing interventions
with superficial problem analysis, limited situational responses, and limited
engagement of the public. In essence, these approaches seek to modify
the criminogenic routine activities of places by increasing actual and per-
ceived risks of detection and apprehension in a very small area. Offenders
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seeking to commit crimes at particular places may he deterred by increased
police presence and activity. Increasing patrol car presence in high-crime
locations may be the simplest way to generate crime prevention gains.
Increasing police contact with serious offenders through disorder enforce-
ment, conducting Terry stops,® and implementing crackdowns = a massive
short-term swamping of law enforcement resources in a specific area — may
extend these crime prevention gains.

The first evaluation of “hot spots” policing was in Minneapolis, Minne-
sota. Researchers designed the Minneapolis Hot Spots Patrol Experiment
to address the theoretical and methodological shortcomings of the Kansas
City Preventive Patrol Experiment. Sherman and Weisburd (1995) sug-
gested that most of the crime in the Kansas City treatment disiricts ocourred
in only a few places and, as a result, that the Kansas City study’s uniform
application of preventive patrol across all places in the reatment districts
weakened the intervention and did not truly assess the effecis of varving
levels of preventive patrol on crime. In the initial mapping of crime in
Minneapolis, 3 percent of all addresses generated over 50 percent of citizen
calls-for-service; 110 distinet crime hot spot intersections were identified
and randomly allocated to control and treatment groups (Sherman et al.,
1989; Sherman and Weisburd, 1995). Fifty-five hot spots received the normal
level of patrol, while the experimental 55 locations received 250 percent
more police presence.

The results of the Minneapolis study were impressive: they challenged
the Kansas City experiment's assertion that varving levels of patrol do not
affect crime. Overall reported crime in the treatment areas was reduced
by 13 percent and robbery was reduced by 20 percent {(both statistically
significant resulis; Sherman and Weisburd, 1995). Further, researcher ob-
servations of disorder noted a 50 percent reduction in experimental hot
spots when compared to control places (Sherman and Weisburd, 1995). A
follow-up study by Koper (1995) of the optimal amount of time that patrol
cars should spend in hot spots found that patrol stops should last between
11 and 15 minutes; after that, continued police presence during a single
patrol stop brings diminishing returns.

In Jersey City, the effects of problem-oriented enforcement policing
on street-level drug markets were examined. Filtysix hot spots of drug
actvity were identified and randomized in statstical blocks to weatment
and control groups for inclusion in the Drug Markets Analysis experiment
(Weisburd and Green. 1995a). The control strategy consisted of arresi-
oriented oppormnisiic enforcement, while the experimental treatment fol-
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lowed a step-wise approach that involved building intelligence on drug
activity in the market, working with citizens in the area, police crackdowns,
and maintaining crime prevention gains by conducting routine surveillance
of the treated places and increasing police patrols of the area as needed
{(Weisburd and Green, 1995a). The resulis of the experiment revealed a
significant reduction in disorder-related calls-forservice in treatment places
relative to control places.

In Kansas City, Missouri, the effects of courtauthorized raids on crack
houses were examined (Sherman and Rogan, 1995a). The Kansas City
Crack House Raid experiment reported modest decreases in citizen calls
forservice and crime offenses at targeted blocks relative to control blocks.
These effects that decaved within two weeks of the raids (Sherman and
Rogan, 1995a).

A police patrol project to reduce gun violence in Kansas City centered
on patrol beats where gun violence, drive-by shootings, and homicides were
20 times higher than the national average (Sherman et al., 1995). The
Kansas City Gun Project found that a strategy ol aggressive order mainte-
nance in the target areas (ie., directed patrols aimed at stopping cars
breaking minor road rules and subsequent Terry searches of the automobile
for illegal guns) increased the number of guns seized by 65 percent and
reduced gun crimes by nearly 50 percent (Sherman et al., 1995; Sherman
and Rogan, 1995b). A separate study found that the community strongly
supported the intensive patrols and perceived an improvement in the qualk
ity of life in the reatment neighborhood (Shaw, 1995). The smdy did not,
however, attempt to measure how the individuals who were stopped and
searched by the police felt about the program.

Jersey City was also the research site for a problem-oriented policing
project to control violent crime places (Braga et al., 1999). The program
and experimental design followed the steps of the SARA model. During
the scanning phase, 56 violent crime hot spots were identified and matched
into 28 pairs for evaluation purposes. Twelve pairs were randomly allocated
to treatment and control conditions. Treatment places received focused
problem=solving attention from the Jersey City Police Department’s Violent
Crimes Unit (VCU), while the control places were not assigned to a special
unit and received the routine amount of traditional police strategies that
such places would experience (i.e., arhitrary patrol interventions and rou-
tine follow-up investigations by detectives). Similar to the findings of other
examinations of police problem solving described earlier, the Jersey Ciry
stidy found that translating problem=solving theory into practice was dilfi-
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cult for the officers. The complex and varied problems at the high-activity
violent crime places presented a substantive challenge to the problem-
solving officers charged with preventing crime at the places (Braga and
Weishurd, 2006).

Figure 3-4 presents the diverse problems encountered by the Jersey
City VCU officers at one hot spot location. Problems at the place could be
viewed as either problems in their own right or as an underlying condition
or correlate of other problems. For example, an abandoned building could
be viewed as a problem by virtue of its hazardous, dilapidated conditions
and unsightly appearance, but it might also serve as a magnet or clustering
point for a host of other problems such as drug selling, public drinking,
or illegal dumping. A street corner drug market was definitely viewed as a
problem, but it could also be categorized as a contributing factor to other
issues such as trash, loitering, and public drinking that, in turn, caused the
area to be even more atiractive to drug sellers. Ofien these social and
physical problems were deeply intertwined, and direct “causes™ of problems

Figure 3-4. Characteristics of Jersey City Hot Spot Locations.
Sowrce: Anthor's original research.
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were difficult to pinpoini. In their closer look at the Jersey City problems-
oriented policing experiment, Braga and Weisburd (2006) made three
general observations about the complexities of problems at places: proh-
lems could be common among several places: a problem could arise from
multiple underlyving conditions or factors; and several problems could arise
from a single cause or be related to one problem.

The complexities of crime and disorder problems at places and the
difficulties encountered by police officers in implementing the problem-
oriented approach have generally led to limited problem analysis, the use
of mostly traditional law enforcement responses, reliance on simational
responses that are often not directly linked to the violent crime problems
at a place, and a lack of community involvement (Braga and Weisburd,
2006). Consistent with the literature that links disorder and violent crime
(Skogan, 1990; Wilson and Kelling, 1982: Kelling and Coles, 1996), the
Jersev City VCU officers believed that the violence = which distinguished
these places from other areas of the city = was closely related to the disorder
of the place. Therefore, many plans to control the violence at a place were
actually targeted at these social and physical disorder problems. Although
specific tactics and priorities varied from place to place, the officers certainly
did not limit themselves to addressing violent crime; the officers generally
attempted to control their places by cleaning up the environment via aggres-
sive order maintenance and making physical improvements such as securing
vacant lots or removing trash from the street. Therefore, in practice the
“treatment” comprised a collection of specific problemeoriented tactics that
could be broadly categorized as a “policing disorder™ sirategy. The Jersey
City Police Department’s program to conirol violent places went beyond
the tactics of most problem-oriented enforcement interventions, but stll
fell short of situational problem-oriented policing. On the continuum of
police strategies to control high-activity crime places, the program as imple-
mented would fit between enforcement and sitmational POP interventions.

Despite falling short of problem-oriented situational policing, the Jer-
sey City strategy resulted in statistically significant reductions in total calls-
forservice and total crime incidents, as well as varying reductions in all
subcategories of crime types, in the teatment places relative to control
places (Braga et al., 1999). Analyses of systematic observation data collected
during the pre-test and post-test periods revealed that social disorder and
physical disorder were significanily reduced at the treatment places relative
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to conirols (Braga et al., 1999). Pre-test and post-test interviews with key
community members suggesied that community perceptions of places im-
proved at 7 of 12 wreatment places (Braga, 1997).

Asimilar study evaluated the effects of problem-oriented policing inter-
ventions on crime and disorder hot spots in Lowell, Massachusetts (Braga
and Bond, 2007). Thirg-four hot spots were matched into 17 pairs, and one
member of each pair was allocated to treatment conditions in a randomized
block field experiment. Responsibility for implementing the problem-ori-
ented policing intervention at the treatment places was assigned to the
captains who managed Lowell’s three police sectors. Within each sector,
lieutenants and sergeants spent time analyzing official data sources and
discussing problems with community members. As in other siudies, the
problem analysis and community engagement in the Lowell Policing Crime
and Disorder Hot Spois project was generally weak and the implemented
strategy more closely resembled a general policing disorder strategy rather
than nuanced situational POP responses. Nevertheless, the impact evalua-
tion revealed that the strategy generated significant reductions in crime
and disorder calls-for-service at the treatment places relative to the con-
trol places.

The Lowell evaluation also found that the strongest crime prevention
benefits were driven by situational changes in the physical environment at
the crime and disorder hot spots (Braga and Bond, 2007). Misdemeanor
arrests for disorderly behavior generated much smaller crime prevention
gains in the experimental places. The Lowell police officers’ strategies to
ameliorate physical incivilities and improve surveillance at places (thereby
changing site features and facilities) may have diminished the number of
easy criminal opportunities and, thus, discouraged offenders from frequent-
ing the experimental places. These lindings suggest that, when adopting
a broad-based “policing disorder” approach to crime prevention, police
departments should use an approach that seeks to change the physical
conditions that give rise to crime problems rather than a zero-tolerance
policing model that focuses on a subset of social incivilities (such as drunken
people, rowdy teens, and street vagrants) and that seeks to remove them
from the street via arrest. Misdemeanor arrests obviously play a noteworthy
role in dealing with disorder; however, arrest strategies do not directly deal
with physical conditions. An exclusive commitment to increasing misde-
meanor arrests isn't the most powerful approach o community crime
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prevention, and it may undermine police relationships in disadvantaged,
urban communities where parinership is most needed and where distrust
between the police and citizens is most profound.

Despite the gap between the desired application of the approach and
its actual implementation, the problem-oriented policing approach was
found to be effective in reducing crime and disorder in both Jersey City
and Lowell. This suggests that problem-oriented policing interventions may
not need to be implemented in the ways envisioned by Herman Goldstein
in order to produce a crime prevention effect. Perhaps simply focusing
police resources on identifiable risks that come to the attention of problem-
oriented policing projects, such as crime hot spots, may be enough to
produce crime control gains. This is a striking result considering the large
bady of research that shows the ineffectiveness of many police crime preven-
tion efforts (Visher and Weisburd, 1998). Of course, this does not mean
that had the police more fully implemented the problem-oriented approach
they might have achieved even greater crime prevention benefits. However,
il the problem-oriented policing model is unlikely to be fully implemented
in many police environments, police scholars and practitioners should at
least encourage a middling level of problem solving, rather than leaving
police officers with a sense that they have usually missed the mark in their
practices {Braga and Weisburd, 2006). As discussed in Chapter 1, such mid-
level problem solving may be the most that can be expected, and may lead
in any case to significant crime prevention benefits.

Bevond thinking about the relative crime prevention value of enforce-
meni=oriented POP programs, practitioners and policy makers need to
know more about community reaction to increased levels of police enforce-
ment action. Police effectiveness studies have traditionally overlooked the
effects of policing practices upon citizen perceptions of police legitimacy
(Tvler, 2000; Tyler, 2001). Does the concentration of police enforcement
in specific hot spots lead citizens to question the faimess of police practices?
The results of the Kansas City Gun project suggest that residents of commu-
nities sulfering from high rates of gun violence welcome intensive police
efforts against guns (Shaw, 1995). However, some observers question the
fairness and intrusiveness of such approaches and caution that street
searches, especially of young men and minorities, look like police harass-
ment (Moore, 1980; Eleck, 1991). Focused and aggressive police enforce-
ment sirategies have been criticized as resuliing in increased citizen
complaints about police misconduct and abuse of force in New York Ciry
{Greene, 1999). As in the case of understanding the effectiveness of police
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strategies, the potential impacts of enforcement actions on police legitimacy
may depend in good part on the tvpes of sirategies used and the context
of the hot spoits affected. But whatever the impact, we need o know more
about the effects of enforcement problem-oriented interventions on the
communities that the police serve.

Problem-Oriented Sifuational Interventions

Although enforcement-oriented POP interventions have produced crime
conirol gains and have added o law enforcement’s array of crime preven-
tion tools, it is commonly assumed that police could be more effective if
they focused their efforts on the criminogenic attributes that cause a place
to be “hot™ In other words, adding an increased level of guardianship at
a place by optimizing patrol is a step in controlling crime, but reducing
criminal opportunities by changing site features, facilities, and the manage-
ment at a place (e.g., adding streetlights, razing abandoned buildings, and
maobilizing residents) may have a more profound, and longer lasting, effect
on crime. However, as described above, research has found that it is difficult
for police officers to develop situational POP interventions to control the
complex problems that cause a place to be hot {(Braga and Weisburd, 2006;
Braga et al., 1999).

In successful place-oriented problem-solving ventures, the situational
interventions designed to control places have been as varied and mult-
dimensional as the problems they sought to address at the place. These
successful situational POP efforts have also been characterized by effective
parinerships with ouiside agencies. Three noteworthy projects are de-
scribed below that illuminate the varied natire of the responses applied
to problem places as well as the crime prevention benelits of developing
situational responses that are directly linked to the nature of erime problems
at places.

The Jersey City Public Housing Project

Jersey City was the site for a problem-oriented policing project designed
to address serious crime problems in six public housing projects (Mazerolle
et al., 2000; Mazerolle and Terrill, 1997). At each of the participating
housing projects, a problem-oriented site team was created comprising
community members, police officers, tenant representatives, a civilian site
manager, and a social service liaison. These teams held monthly meetings
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to idenitify the places that were associated with serious crime and drug
market problems. unravel the circomstances contributing to these prob-
lems, coordinate the implementation of placespecific interventions, and
report the progress made on the problem-oriented initiatives. During the
scanning phase, two distinet tvpes of problem places were ideniified: out-
door common areas (such as parking lots, playgrounds, and walkways),
and individual apartments (Mazerolle and Terrill, 1997). The targeted
common areas received situational responses to alter criminal opportuni-
ties, such as changing the public phones to allow only outgoing calls and
installing floodlights in poorly lit areas (Mazerolle et al., 2000). The police
supplemented these alternative responses with heightened levels of wradi-
tional policing tactics such as surveillance and serving warrants. At problem-
prone individual apartments, counseling and treatment were provided to
leaseholders with drug and alcohol problems and to families with histories
of lease violations (Ready et al., 1998). If the tenants of these “nuisance”
apariments did not take advantage of the services. they were advised that
noncompliance would lead to eviction. If social services were deemed to
be inadequate to deal with these problems, the problem-solving teams used
more aggressive tactics such as eviction or having tenanis arrested.

An evaluation of this program revealed that the problem-oriented
sirategies, as compared to traditional sirategies used prior to the program,
led to fewer serious crime calls-for<service over tme and, at two sites, o
reductions in violent, property, and vehicle-related crimes (Mazerolle et
al., 2000).

The Surfer’s Paradise Safety Action Project
Surfers Paradise, a large tourist resort area in Queensland, Australia, sul-
fered from violence, public drunkenness, and disorder problems around
its pubs and clubs (Homel et al., 1997). Research revealed a variety of risk
factors for violence, such as inappropriate drink promotions, large groups
of young males “bar hopping™ from place to place, crowding, lack of com-
fort, aggressive behavior by bar staff and security personnel, and inept
practices in dealing with drunken patrons {Homel et al., 1997). A Safery
Action Project team composed of important stakeholders = such as the ciry
council, the health department, police officers, liquorlicensing commis
sion, and university researchers = set forth to deal with this difficult set
of problems.

Four task groups were charged with tackling the different aspects of
the disorder and violence problems. The “Safety of Public Spaces™ task
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group audited factors in the physical environment that prevented Surfers
Paradise from being a safe recreational area. Auditors drawn from the
community recorded pertinent information about the physical characteris-
tics of specific places (e.g., lighting levels, problems with informal and
natural suwrveillance, and the availability of emergency phones). The results
of the audits included recommendations for changes that were forwarded
to the project team. The “Security and Policing” task group locused on
training licensees and security personnel in ethics and good practices,
management skills, stall’ recruitment, conflict resolution, venue security,
civil and criminal law, incident reporting, handling emergency, and improv-
ing communications and relations with police officers. The “Security and
Policing™ task force also implemented a pilot program of shuttle bus services
to ensure safe ransport of patrons out of the area and to reduce the
incidence of drunk driving. The “Community Monitoring” task group fo-
cused on disseminating information on the Safety Action Project and pro-
moting a positive image of Surfers Paradise. The “Venue Management”
task group attempted to improve relationships between the liquor license
commission, the police, and licensees as well as promote the responsible
delivery of alcoholic beverages to patrons. Most importantly. this fourth task
group set about changing risky business practices such as drink discounting,
serving underaged persons, jumbo serving sizes of glasses and jugs, potent
drink strength, unlimited entries for patrons, overcrowding premises, not
serving food to offset eflfects of liquor, and continuing to serve alcohol 1o
dangerously intoxicated persons.

The business practices of each pub and club were assessed using a
standard risk assessment instrument filled out by the manager, one security
officer, one bar stalf member, and a member of the Project team. The key
to this approach was to get the pubs and clubs to accept responsibility for the
control of their establishment and sell-regulate their behavior, regardless of
any external enforcement. In a group setting. resolutions of identified
problems were agreed upon, implemented, and codified in an individual-
ized house policy. Compliance with the house policies was monitored and
enforced by a Monitoring Committee overseen by the health department,
nightclub licensees, hotel business representatives, the city council, and
the chamber of commerce, among others.

MNoteworthy reductions in violence and disorder followed the imple-
meniation of the problem-solving initiatives. Analyses of observational data
revealed that verbal abuse declined by 82 percent, arguments by 68 percent,
and assaults by 52 percent {Homel et al., 1997). The Surfers Paradise Safery
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Action Project has been replicated in three cities in Ausiralia. An evaluation
of these efforts revealed a 75 percent decrease in assaults and 49 percent
decrease in verbal aggression within the venues in the three cities (as
described in Homel etal., 1997). While these results are certainly encourag-
ing, Homel and his colleagues (1997) also noted that some of the problem
patrols have been displaced to other sites and that follow-up observation
indicated a rise in violence and a cessation of compliance with the code.

The New York Port Authority Bus Terminal Project

The NewYork Port Authority Bus Terminal had fallen into such an advanced
state of disrepair that Felson and his colleagues (1996) entitled their study
of a comprehensive plan to clean up the facility, “Redesigning Hell." Note-
worthy problems included phone hustlers placing illegal international
phone calls for free from inside the terminal, a bustling community of
homeless persons taking over whole sections of the terminal (with accompa-
nying public urination and defecation, drug use, blocking access routes,
and aggressive panhandling), solicitation by male prostitutes, prostitution
in the parking structure, and criminal interdependence with the sur-
rounding Times Square area,

Sixry-two interventions were instituted at the terminal including: clos-
ing off spaces, improved shopping, cleaning, increased enforcement, and
other measures to remove situations that facilitated offending or increased
the number of patrons and their ability to watch each other (Table 3-1).
Bevond addressing physical conditions that facilitated the development of
a large homeless population in the terminal, the Port Authority addressed
the homeless problem through a “refer or arrest” process. In partnership
with social service agencies, this process allowed the police to offer loitering
homeless persons alternative places and programs. If that offer was refused,
the officer could ask the person to leave the terminal. If that request was
ignored, the officer could make an arrest. The phone hustling problem
was addressed by various measures, including reducing the number of pay
phones, removing phones’ international dialing capacity, and disabling the
keypads to prevent the routing of frandulent calls through the exchange
systems of private businesses (Bichler and Clarke, 1996),

Analyses of official crime data revealed that robberies and assaulis
were significantly reduced in the station (Felson et al., 1996). Noting that
robberies and assaults also declined in the surrounding area, Felson and
his colleagues (1996) suggested that either outside crime prevention efforts
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Table 3-1. List of 62 Specific Tactics Employed to Reduce Crime and
Disorder in the Port Authority Bus Terminal, New York City

A Increasing Visibility

._
P
B
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Install new lighting

replace bulbs in old lighting

clean light reflectors and fixmres

brighten signs

put in white ceilings

use light color paint and brighter tile on walls

use glass for internal walls

avoid walls that obstruct line of sight

make columns no wider than necessary

make stores easy to see into and out from

use special stripping and sealing chemicals on floors
locare information boots, kiosks, adverrising, and newsstands to

reduce obstroction.

B Close mooks and improve natural supervision

13.
14.
15.
6.
17.
158,
19.
20.
21
22,
23
24,
25,
26.
7.
28.
29,
0.
3
32

install pushcarts and place them strategically

renovate the food court

avoid interior doors

avoid direct access to extra stairwells

keep stairs away from street entries

close off areas under stairwells

close in areas between columns

bring walls out tw columns

close emergency stairs off-hours

block off much of bus stadon off-hours

use only sawrooth gates off-hours

centralize ticketing

improve street entrances to the building

put merchants in key places. and to fill in empry spots
replace police cars with golf carts in parking structure
use clear glass panels on waiting room walls

wall up unneeded areas

block walls around bus gates against transient takeovers
block elevators from public use

block off construction areas with plywood

-7 =




Problem-Oriented Policing and Crime Prevention

Table 3-1. (continued)

C. Improve flows
33. arrange better stairway and escalator flow parrern.
34. smreamline vertical and horizontal circuladon.
35. use Agents to solve problems and to keep traffic moving

0. Discourage loitering and bustling in other ways.
36.  ger rid of low brick walls w discourage ransients
37.  put pyramid-shaped brick and plastic spikes on window ledges
38.  put anractive paper in windows of unoccupied shops.
39.  construct control center to block balcony and “meat market”
40. get rid of benches
41.  put in flip seats
42.  use technology and design to get rid of phone hustlers
43.  locate information kiosks ar doors
44, keep sex magazines out of sight
45.  set up house phones for emergency, information, red caps
46.  set up new public address system
47. use legal powers to evict transients
48. use programs o offer alternative services to transients
49.  hire coordinator for transient services
50. bring police and social workers together on transient problem
51. train police in dealing with transients
52. increase supervision of police officers dealing with transients
53. swengthen communication between police and business tenants

E. Improve retailing

4.
55,
56,
57.
58.
59.
a0,
61,
62,

bring in chain retailers

bring in better retail management

provide fax machine to retail tenants

redesign space specifically for retailers

replace restaurant which house hustlers with a benign tenant
get rid of management which let people sleep in bowling alley
close the berting shop

do not welcome hard-drinkers in bowling alley bar

remove violent video games

Senrce: Felson er al. (1996 70-71).
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or a diffusion of crime prevention benefits may have accounted for the
decreases in crime outside the terminal. An annual survey of terminal
patrons that commenced with the 1991 cleanup revealed noteworthy de-
clines in incivilities and disorder in the terminal

Preventing Thefls from Parked Cars in Charlotte, North Carolina

In Charlotte, North Carolina, a problem-oriented policing project was im-
plemented to reduce thelts from cars parked in the center-city (Clarke and
Goldstein, 2005). A detailed analysis of the theft problem revealed that the
risk of theft was much greater in parking lots than in parking decks; these
higher risks were associated with inadequate fencing, poor lighting, and
the absence of lot attendants. Based on these analyses, the recommended
responses included (adapted from Clarke and Goldstein, 2003: 276-277):

1. The Charlotte-Mecklenburg Police Department and the district attor-
ney's office would continue to develop aggressive policies of arresting
offenders, seeking convictions, and seeking severe sentences for re-
peat offenders.

2. Parking lot operators would be asked to post the addresses of their lot
at the entrance(s) of each lot. This would assist victims in reporting
thefts, help police in responding to calls for assistance, and assist future
analysis of larcenies from automobiles by allowing these to be assigned
to the specific lot in which the larceny occurred.

3. Changes would be sought in the city's zoning ordinance that required,
for aesthetic purposes, that all new lots be surrounded by screening
(which in practice is usually a fence) that is no less than four feet in
height and can have no more than 25 percent of its surface left open.
These fences, most often solid, have reduced surveillance of lots by
passing motorists, pedestrians, and police officers on patrol. Further-
more, lots established before the ordinance came into effect in 1993
(and its amendment in 1995}, which constitute a majority of all lots,
were not required to have screening. The proposed new ordinance
would require “see through” fences to be erected for all new lots and,
within a period of two or three years, for all existing lots.

4. With the cooperation and agreement of lot operators, the police would
seek to implement a rating scheme that would result in every lot being
graded for its security on a number of variables. Grades would be
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determined by either the police or the building inspector and would
be posted at the lot entrances, in the same way that health inspection
resulis are posted for Charlotie’s restaurants. This proposal was in-
tended to provide a strong incentive for parking facility operators to
improve security.

5. Funds would be sought for a security bike patrol for the lots. The patrol
would be trained in what to look for, how to focus patrols for greatest
effect. how to deal with suspicious persons, and when and how to call
the police (their radios would be compatible with police radios). The
patrols would give the customers and employees of area businesses the
same type of security that private patrols give to customers and employ-
ees at large shopping malls.

A new closed-circuit television (CCTV) surveillance system was also installed
by private security companies charged with monitoring particular lots. Be-
fore the plan was fully implemented and the CCTVs were operational, the
targeted lots experienced an unexpecied 38 percent decrease in larcenies
from motor vehicles (Clarke and Goldstein, 2003). The evaluators credited
increased police and security patrol attention given to the high-risk lots
after the problem-oriented policing process commenced. The decline in
larcenies continued as the newly devised situational strategies were imple-
mented, and the authors anticipated that these strategies would contribute
to a long-term, permanent reduction in larcenies from automobiles.

Concluding Thoughts on the Crime Prevention Mechanisms
at Work in Place-Oriented Strategies

The important lesson for police practitioners and academics is that prob-
lem-oriented situational and enforcement policing interventions change
the criminal dynamics of problem places in important ways. The rational
choice perspective and routine activities theory provide useful frameworks
to speculate on the theoretical mechanisms underlying these elfects at
problem places.

According to the rational choice perspective, offenders consider risks,
effort, and rewards when contemplating criminal acts {Cornish and Clarke,
1986) . Increased police presence and order-maintenance activities at places
serve as powerful deterrents to criminal and disorderly conduct. For exame-
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ple, in the Minneapolis hot spots patrol experiment, Sherman and Weishurd
(1995: 646) claimed evidence of placespecific “micro-deterrence” associ-
ated with increased police presence in hot spot areas. These tactics also
increase the certainty of detection and apprehension at places, communi-
cate that disorderly behavior will no longer be tolerated at places, and raise
potential offenders’ perceptions of risk at places {Cook, 1980; Zimring and
Hawkins, 1973; also Roper, 1995). These perceptions of increased risks also
influence the behavior of an array of would-be offenders.

Changes in the physical environment may also discourage potential
offenders from frequenting an area by altering criminal opportunities at
a place. The presence of abandoned buildings, for instance, attracts offend-
ers to places (Spelman, 1993). The abandoned building may serve as a
location for muggers o conceal themselves while waiting for a victim to
pass, a drinking spot for disorderly vouth, or a space to stash or sell drugs.
If the derelict building were secured, fewer potential offenders would enter
the area because the necessary effort to commit crimes at the places would
increase. Strategies to ameliorate physical incivilities (thereby changing site
features and facilities) may have diminished the number of easy opportuni-
ties at the place and, thus, discouraged offenders from frequenting the
experimental places.

Complementing the rational choice perspective, routine activities the-
ory focuses on the criminal event and posits that criminal evenis occur
when potential offenders and suitable targets converge in space and time
in the absence of a capable gnardian (Cohen and Felson, 1979). The
increased presence of police angments the level of guardianship in targeted
places. Heightened levels of patrol prevent crimes by introducing the watch-
ful eve of the police as a guardian to protect poteniial victims from potential
offenders. According to the “broken windows” hypothesis, reductions in
physical and social incivilities at places send clear signals to potential crimi-
nals that lawbreaking will no longer be tolerated. Offenders make choices
about the places they frequent based on cues at the site, and are likely to
select places that emit cues where risks are low for committing crimes (Eck
and Weisburd, 1995). Changing the perceptions of potential offenders by
controlling disorder and changing easy criminal opportunities may reduce
their numbers at the place. Therefore, since victims and offenders often
share the same social milieus (Laurisen etal., 1991; Garofalo, 1987), these
changes will also reduce the number of poteniial victims at the place.
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Kleiman suggested that this phenomenon occurred in the reductions in
violent crime and property crime from a crackdown on street=level heroin
sales in Lynn, Massachusetts (1988: 23):

A plausible explanation wounld be that street drug markets involve
concentrations of both likely aggressors and attractive victims: attrac-
tive both becanse they have money and drogs worth stealing and
because they are less likely than average to complain to the police.
In addition, business disputes among drug dealers and between drug
dealers and drug customers may result in violence rather than litiga-
tion. Breaking up the drug market disperses potential victims and
offenders making it less likely they will come in contact with one an-
other.

In the examples described in this chapter, problem-oriented interven-
tions focused on problem places changed the relationships between offend-
ers, targeis. and guardians. Reduced crime rates followed these changes in
the dynamics of problem places.

NOTES

1. *“Civil remedies are procedures and sanctions provided in civil stamites
and regulations that are used in programs to prevent crime. These
remedies include efforts to persuade or coerce non-offending their
parties, such as landlords and property owners, to take action in their
buildings, as well as the use of restraining orders and injunctions against
loitering or congregating in gangs, enhanced enforcement of housing
and nuisance codes, and other measures” (Green Mazerolle and Roehl,
1998: 1).

2. In the case of Terry v. Ohio (1968), the U.S. Supreme Court upheld
the right of the police officers to conduct briel threshold inquiries of
suspicions persons when they have reason to believe that such persons
may be armed and dangerous to the police or others. In practice, this
threshold inquiry typically involves a safetv frisk of the suspicious
person.
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4. CONTROLLING HIGH-
ACTIVITY OFFENDERS

August 29, 1996, Boston, Massachusetts = More than 20 members
of the Intervale Posse, a street gang in Boston's Roxbury neighbor-
hood, are arrested in an early-morning sweep after a nearly 9-
month investigation. Filteen of the arrestees face Federal drug
charges and 10wvear minimum mandatory sentences; many face
even stiffer sanctions. In the weeks after the arresis, Boston's
Ceasefire Working Group = composed of frontline members of
the Boston Police Department’s gang unit, the departments of
probation and parole, the U.5. Antorney's and county prosecutor’s
offices, the Office of the State Attorney General, school police,
vouth corrections, social services, and others = meets with gangs
around the city, goes 1o vouth detention facilities to talk with
inmates, and sp-eal& to assemblies in Roxbury public schools. The
message Ceasefire members deliver is simple and direct: “The city
is not going to put up with violence any longer. We know who's
behind the gang violence. We're warning gangs to stop; il they
don't, there are going to be consequences. There are people
here who want to help you = we can offer services, job training,
protection from your enemies, whatever you need = but the vio-
lence is going to stop. The Intervale Posse was warned, they didn’t
listen, and they're gone. This doesn’t have to happen to you. Just
put vour guns down” {Kennedy, 1998: 2).

L

May 1997, Lowell, Massachusetts = One by one, 20 of Lowell’s
worst voung troublemakers are brought into a meeting with 14
representatives of seven city and state agencies. In two additional
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meetings. the authorities meet with a group of 35 less chronic
offenders and 16 members of a city sireet gang. The message
basically is the same as Boston’s. “We just wanted to tell vou that
we know who you are,” says assistant district attorney Michael
Ortiz. “If you continue to get into trouble, you're going to end
up in jail, or hurt, or even dead. But if you want to get out of a

gang or back into school, or vou want a job or counseling, we're
here to help” (Kennedy, 1998: 2).

L N

June 1997, Minneapolis, Minnesota = A dozen members of the
Bogus Bovz, a street gang composed of members ejected from
other gangs and notorious for street violence, are arrested on
federal weapons charges after ashort, intensive investigation spear-
headed by the Minneapolis Police Department’s gang unit, in
cooperation with federal authorities. At the same time, teams of
police and probation officers hit the sireets to visit some 250
individuals identified by the gang unit as the city’s most chronic
gang offenders. The teams tell the gang members: “The Bogus
Boyz's arrests were no accident. The Bogus Boyz were violent, and
their violence won them this treatment. This is how the city is
doing things from now on. We've got a dozen agencies, from
probation to the Feds, meeting regularly and focusing on gang
violence. Where we find it, we're going to act. Gang officers visit
injured gang members = victims of assaults by other gangs - in
the hospital and say to them: “This is a terrible thing that’s hap-
pened to you. But understand, we're going to deal with it. Retalia-
tion will not be tolerated. Remember the Bogus Bove” ® (Kennedy,
1998: 2).

A number of jurisdictions have been experimenting with new problem-

oriented frameworks to understand and respond to gun violence among
gang-involved offenders. These interventions are based on the “pulling
levers™ focused deterrence strategy (discussed below), which focuses crimi-
nal justice and social service attention on a small number of chronically
offending gang members responsible for the bulk of urban gun violence
problems (Braga, Kennedy, and Tita. 2002). While the research evidence
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on the crime prevention value associated with the approach is sill devel-
oping. the pulling levers sirategy has been embraced by the US. Depari-
ment of Justice as an effective approach to crime prevention. In his address
to the American Society of Criminology, former U.S. National Institute of
Justice Director Jeremy Travis (1998) announced that, *[the] pulling levers
hypothesis has made enormous theoretical and practical contributions to
our thinking about deterrence and the role of the criminal justice system
in producing safety.”

Pioneered in Boston to halt youth violence, the pulling levers frame-
work has been applied in many American cities through federally sponsored
violence prevention programs such as the Strategic Alternatives to Commu-
nity Safety Initiative and Project Safe Neighborhoods {Coleman et al., 1999;
Dalton, 2002). In its simplest form. the approach consists of: selecting a
particular crime problem, such as yvouth homicide; convening an inter-
agency working group of law enforcement practitioners; conducting re-
search o identify key offenders, groups, and behavior patterns; framing a
response to offenders and groups of offenders that uses a varied menu of
sanctions (“pulling levers”) to stop them from continuing their violent
behavior; focusing social services and community resources on targeted
offenders and groups to match law enforcement prevention efforts; and
directly and repeatedly communicating with offenders to make them under-
stand why they are receiving this special attention (Kennedy, 1997; Ken-
nedy, 2006).

Although focusing police resources on dangerous offenders has long
been an atiractive idea, most police departmenis have not formally adopted
these programs. The selective focusing on a small number of active offend-
ers raises important questions of fairness, and of whether such approaches
threaten individuals® rights to equal protection and due process. In this
chapter, the eriminological evidence on the concentration of offending
amongst a few highly active criminals and the relevance of “co-offending”
are reviewed; early police programs that focus on repeat offenders are
discussed; new approaches to the strategic prevention of gang- and group-
involved violence are presented; and the potential for preventing crime by
repeat offenders through other frameworks is described.

Most approaches to controlling repeat offenders described in this
section focus on the strategic management of criminal justice actions.
However, as suggested in the section below on controlling crime facilitators,
such as guns, it is imporiant to remember that alternative responses to
controlling highly active criminals are available. Simational strategies such
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as those described in Chapter 3 on places and in Chapter 5 on victims may
be used o good effect in controlling the behavior of chronic offenders
without launching high-intensity enforcement programs. For example, with
regard to drunk driving problems, preventive measures such as controls
over bars and bartenders may reduce the number of intoxicated drivers
on the road. Increased use of safety belts and strategic engineering of roads
may eflectively reduce injuries and deaths arising from alcoholkinvolved
automobile accidents. The point is that problem-oriented police should be
encouraged to follow the recommendations of Herman Goldstein (1990)
and conduct an *uninhibited” search for possible responses and not to
limit themselves to only thinking about improving enforcement actions
when dealing with repeat offender problems. As suggested in the introduc-
tion to this book, crime prevention strategies targeting places, offenders,
and victims obviously converge and often seem to be just mirror reflections.

Research on the Distribution of Criminal Offending and
“Co-Offending™

Police officers have long known from experience that a small number of
criminals account for a large share of the crime problem, and some detec-
tives have attempied to prevent crimes by “working” particular criminals
rather than particular crimes (see, e.g., Lane, 1971). Research has con-
firmed that a small number of chronic offenders generate a disproportion-
ate share of crime.

In their classic smdy of nearly 10,000 boys in Philadelphia. Wolfgang
et al. (1972) revealed that the most active 6 percent of delinquent boys
were responsible for more than 50 percent of all delinquent acts committed.
Laub and Sampson's (2003) close examination of a small set of persistent
violent offenders reported that these men had been arrested an average
of 40 tmes over the course of their criminal careers (the most active
offender had been arrested 106 times) and had spent an inordinate amount
of times in prison and jails. Over their lifetimes, these men had been
incarcerated an average of 75 days each vear. Similarly, the Rand Corpora-
tion's survey of jail and prison inmates in California, Michigan, and Texas
revealed that, in all three states, the most recidivist 10 percent of active
offenders had committed some 50 percent of all crimes, and that 80 percent
of crimes had been committed by only 200 percent of the criminals {Chaiken
and Chaiken, 1952). Moreover, the worst 1 percent of offenders had come-
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mitted crimes at an extremely high rate = more than 50 serious offenses
per vear (Rolph et al., 1981).

In his review of the literamre on repeat offenders, Spelman (1990)
observed that frequent offenders do not specialize, are usually drug addicts,
and are more persistent. In the Rand survey in three states, about two-
thirds of all offenders had specialized in either violent or property crimes;
however crime “generalists” had committed about twice as much property
crime as the property crime specialists and about twice as much violent
crime as the violent crime specialists (Chaiken and Chaiken, 1982). Al-
though most eriminals are specialists, most crimes are committed by highly
active “violent predators”™ (Spelman, 1990). In his review of data from
the Arrestee Drug Abuse Monitoring (ADAM) system, Eleiman (1997)
concluded that the population of heavy drug users consists mainly of fre-
quent offenders. Kleiman (1997) further noted that, among offenders, the
use of expensive drugs predicts both high-rate offending and persistence
in crime. Chaiken and Chaiken (1982) found that most frequent offenders
also deal drugs in high volume. Frequent offenders also have longer “crimi-
nal careers™ than the typical offender. While the average criminal career
for an adult offender lasts no more than six or seven years (Blumstein et al.,
1986), frequent offenders persist for between nine and ten vears (Spelman,
1986). Finally, as frequent offenders gain more experience they become
more difficult to apprehend. Spelman’s (1990) analysis of the probability
of arrest per crime among ollenders who commit crimes at dilferent rates
revealed that high-rate offenders run substantially lower risks of arrests
than others. This pattern was true for both property and personal crimes.

These studies suggest that focusing on the worst offenders is a particu-
larly efficient use of limited police resources. As Spelman (1990: 7) sug-
gested:

The offense rates show the typical criminal o be a casual, low-rate
offender, committing only a few crimes each year. For them, crime
Prul.ﬂbl}' !il.l‘IJ'IJ]E'IIII:III!i a ]tmhpa}liug, legitimate job. But the 9ith per-
centile offender is a fulktime criminal, committing one or more
crimes per day. Thus a few offenders commit crimes 40 or 50 times
as often as the average active criminal; assuming all other factors
equal, incarcerating one of them should be 40 w 50 times more
effective in reducing crime.

Given that prisons have become increasingly overcrowded., if police
officers can effectively focus their crime prevention efforts on a small num-
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ber of highly active offenders, then crime can be reduced without further
burdening the limited resources of the criminal justice system. Moore and
his colleagues observed that opportunities exist to increase the selectiviry

of police crime prevention actions that are both just and effective; they
suggest the following basic principles to guide experimentation in this area
(1984: 168-169):

Program procedures must be described in detail, not only to make the
program effective, but also to allow for political and legal oversight.

Procedures for designating dangerous offenders must be defined in
detail and there must be some mechanism for allowing offenders to
know about and challenge the designation. A procedure must be estab-
lished for removing the designation if a person who has been on the
street for a certain length of time without convictions or arrest for of-
fenses.

Reactive programs that are put into practice after a crime has been
committed contain fewer risks to fairmess and due process than those
that operate before a criminal act has been committed (e.g., that use
field intelligence on dangerous offenders).

Programs should be evaluated in terms not only of arrests, indictments,
convictions, and sentences, but also of the characteristics of those ar-
rested and ultimate outcomes, including observed effects on serious
crime. This is particularly important for the evaluation of selective arrest
strategies because the purpose is to have a greater impact on crime
rates through a smaller number of arrests focused on an unusually active
group of offenders.

When considering the prospects for focusing on repeat offenders, an

important dimension to consider is “co-offending™ the commission of
crimes by groups of offenders. Felson (2003: 151) described how access to
accomplices is inherently criminogenic:

Likely coroffenders not only reinforce one another’s criminal im-
pulses, but also provide each other with information and direct assis
tance in carrying out illegal acts. The information they can provide
includes what erime targets are located where, as well as how to attack
these targets, avoid apprehension, escape with loot, dispose of stolen
goods, and/or win physical contests. These are simple lessons, but a
little shared crime knowledge can go a long way.
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Mot only can co-offenders exchange knowledge, but they can also

provide one another with several types of direct assistance in carrying

out offenses. It is easier W carry oul a property crime with someone

Lo monitor, distract, or thwart particular guardians against the crime.

Accomplices can bring different skills to the scene — one is more

powerful, another runs faster, another has a keener eye. With criminal

violence, two can intimidate or overpower more readily than one.

Even individuals who are going to comimit crime anyway can be more

efficient when they act wgether. In short, easy access o each other

under suitable arcumstances causes offenders w commit more

Crames.

Youth, in particular, commit crimes, as they live their lives, in groups
(£imring, 1981). This observation is particularly important because voung
offenders account for a disproportionate share of the most serious crimes.
For example, conflicts between youth sireet gangs have long been noted
to fuel much of the serious sireet violence in major cities { Klein and Maxson,
1989; Curry, Ball, and Fox, 1994; Miller, 1975). City-level studies have
found gang-related motives in more than one-third of homicides in Chicago
(Block and Block, 1993), 50 percent of the homicides in Los Angeles's
Hollenbeck area (Tita, Riley, and Greenwood, 2003), and 75 percent of
homicides in Lowell, Massachusetts {Braga, McDevitt, and Pierce, 2006).
In his recent review of juvenile self-report surveys, Warr (2002) reported
that most studies found between 50 and 75 percent of juvenile crimes had
been committed in the company of others.

When considering youth crime, the strategy of focusing resources on
a lone offender who participates in several groups may do little to prevent
crimes because of the continuation of the co-offending groups (Sherman,
1992a). As such, offender-based policing strategies targeting vouthful of-
fenders should consider focusing on groups rather than particular individu-
als. The Boston Gun Project, discussed below, is one example of focusing
criminal justice resources on groups of chronic youth offenders. Reiss
(1988) observed that both adults and juveniles may be vulnerable to the
suggestive inflluence of “Typhoid Marys™ people who accumulate high
numbers of co-offenders. These people serve as “carriers” ol criminal ideas
across social networks and their presence in particular groups could facili-
tate criminal action. Sherman (1992a) suggested that identifving and incar-
cerating these “idea men”™ may produce greater crime prevention benefits
then apprehending lone offenders who do not spread criminal ideas
around.

- T -




Problem-Oriented Policing and Crime Prevention

Police Repeat Offender Programs

Police repeat offender programs may employ varving combinations of reac-
tive and proactive tactics. In their review of existing police “career criminal®
programs, Martin and Sherman (1986) described the array of reactive
and proaciive tactics. Reactive tactics have included: prioritized service of
warrants against identified career criminals, notification of the prosecutor
when a career criminal is arrested, and angmentation of evidence through
locating additional witnesses, or obtaining information about other cases
against the offender. Proactive tactics have included the use of decoys,
surveillance, “buy-bust™ schemes, and phony fencing operations.

Moore and his colleagues (1984) reviewed six studies of selective police
enforcement programs. They observed that a police focus on dangerous
offenders does seem o increase the probability that such persons will be
arrested and that crime will be reduced. Moore and his colleagues also
siressed that case preparation matters a great deal in felony cases involving
serious offenses among sirangers. The precision and determination of the
traditional investigative actions carried out by the police make important
differences in rates of indictment, conviction, and felony-time sentences
for important cases. Similarly. in New York City, an interim evaluation of
an experimenial effort to improve the quality of felony case preparation
revealed that indictments for all robbery arrests had increased, conviction
rates for all robbery arrests (including cases refused by the prosecutor)
had increased, and sentences of more than a vear in prison for convicted
robbers had increased in one experimental precinct relative to a control
precinct {McElroy et al.. 1981). These resulis suggest that police can pro-
duce high-quality cases and, il they do, that the dispositions will be
much stronger.

According to Moore and his colleagues (1984), some promising evi-
dence that a police focus on dangerous offenders increases the probability
that they will be arrested and that crime will be reduced was presented in an
evaluation of the San Diego Police Department’s Career Criminal Program
{Boydstun et al., 1981). This program centered on: (1) improved investiga-
tion and case preparation, (2) special attention to crimes in which a danger-
ous offender was a suspect, and (3) identification and suppression of crime
series through proactive investigations. The evaluation suggested that only
the first and second strategies were in place during the “career criminal®
period of the project, which primarily targeted robbery and burglary. The
evaluation resulis for the early phases of the program, when the focus on
repeat offenders was not fully operational, revealed that arrests for robbery
had declined a little while the acmal level of robbery in the community
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had declined as well. These results suggest that the robbery arresis were
successfully focused on high-rate offenders. In later phases of the program,
the results were less impressive as the program shified away from a reactive
investigative focus to a proactive patrol focus.

In Kansas City, proactive patrol focused on dangerous olfenders led
to increased arrests and convictions of dangerous offenders when compared
to less focused strategies (Pate et al., 1976). However, the evaluation of
these strategies also revealed that the arrests were for less serious ollenses
and had a weaker evidentiary basis. This implies that targeting patrol efforts
on dangerous offenders has the potential of raising fairness and due process
concerns if such an approach is not implemented with an emphasis on
improving the quality of investigation and case preparation.

The Police Foundation's examination of the effectiveness of Washing-
ton, DC's Repeat Offender Project (ROP) concluded that the creation of
selective apprehension units was a promising strategy for major urban
police departments (Martin and Sherman, 1986). The ROP unit’s objective
was to identify and apprehend two types of active recidivists: those already
wanted on one or more warrants who could be arrested on sight, and those
believed to be criminally active but not currently wanted. ROP's criterion
for selecting both types of targets was “the belief that the person is commit-
ting five or more Part | offenses per week” (Martin and Sherman, 1986:
157). ROP's target selection was aided by routine information on the depart-
ment's major violators, the eriminal histories of recent arrestees, daily crime
reports from each district, and specially prepared weekly lists of all people
wanted on three or more felony warrants. A controlled experiment revealed
that ROP substantially increased the likelihood of arrest among targeted
persons. (uasi-=experimental data showed that ROFP arrestees had longer
and more serious eriminal histories when compared to a sample of arrestees
of officers in other units. The Police Foundation evaluation also found that
ROP arrestees were more likely to be prosecuted and convicted on felony
charges and more likely to be incarcerated. Although ROP officers were
much less productive in overall arrest numbers than officers in other units,
this cost was offset by the greater seriousness of the current and past ollenses
of the ROP arrestees (Martin and Sherman, 1986).

The Rand Corporation used a randomized field experiment to evaluate
the impact of efforts at post-arrest case enhancement by a special repeat
offender unit of the Phoenix Police Department (Abrahamse, Ebener,
Greenwood, Fitzgerald, and Kosin, 1991). Repeat Offender Program (ROP)
unit detectives and Maricopa County prosecutors agreed upon nine criteria
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to be used as a basis for identifving potential ROFP candidates. These crite-

ria

included:

Current activity. Current activity involves participation in criminal events,
either as a perpetrator or as an accomplice.

Substance abuse. A drug or alcohol problem may be suggested by failure
in a weatment program, a prior record of illegal sales of drugs, or
association with known drug users.

Lifestyle. A candidate may appear to be living beyvond his or her means
of support, or may have associates who are heavily involved in crime.

Probation failure. Although not in itself conclusive evidence of a high-rate
offender, probation failure is often associated with high-rate offending.

Felony comvictions. The committee took note of prior felony convictions
in the last 10 years.

Prior juvenile record. At what age did the candidate come to the attention
of the criminal justice system?

Past informant activity. High-rate offenders often make excellent infor-
mants, but the Phoenix Police Department adopted a policy that prohib-
its use of an ROP target as an informant without prior approval of a
captain or higher anthority. Past informant activity, however, was used
as one criterion for the program.

Family background. Has the candidate committed property crimes against
family members? Is the candidate married? Are any family members
involved in crime?

Method of operation. What tvpes of arrest have been made in the past?
Does the candidate anract attention because of the brazen namre of the

crime committed? Is the candidate willing to confront victims direcily?
(Abrahamse et al., 1991: 147-148).

Over the course of the onewvear study time period, the ROP unit's six
detectives and cooperating prosecutors handled 257 cases assigned to the
target group. ROP detectives did not directly investigate crimes committed
by targeted offenders. Rather, they coordinated pre-arrest activities (such
as notifying officers of open warrants for targeted offenders), and posi-
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arrest activities (such as working with prosecutors on additional charges
and walking warrants through the court system to ensure higher bail release
bonds), and, with probation officers, prepared sirong presentence investi-
gation reports that would make a case for harsher penalties for targeted of-
fenders.

Analysis of case disposition patterns showed no significant increase in
conviction rates for ROP cases relative to the control group, but there were
significant increases in the likelihood of commitment to prison and in
the length of term imposed (Abrahamse et al.. 1991). The proportion of
convicted oflenders who were imprisoned increased by 9.2 percent (from
3.4 to 72.7 percent), or an additional 21 offenders. The average sentence
length for imprisoned ROP offenders increased by 18 months (from 73 to
91 months). The Rand research team attributed these impacts on case
outcomes to several aspects of the ROP program. Most important were
“the unit's efforts to develop information on additional charges and on
the defendant’s prior record, the close and cooperative relationship that
ROP detectives developed with the prosecutors handling their cases, and
the prosecutors’ willingness to hold out for tougher agreements in negotiai-
ing case settlements” (Abrahamse et al, 1991: 1653). The evaluators con-
cluded that there were no apparent reasons why similar units could not
be implemented in other police depariments and their ultimate success
will depend on the quality and amount of information they possess for
identifying target offenders, the degree of cooperation already existing
between police and prosecutor, and the degree to which cooperation can
be increased (Abrahamse et al., 1991).

The National Research Council’s Committee 1o Review Research on
Police Policy and Practices carefully noted that the evaluations of the Wash-
ington, DC and Phoenix, Arizona repeat offender programs only examined
the apprehension effectiveness of these programs (Skogan and Frydl, 2004).
These studies represented “only indirect examinations of their effect on
reducing crime, and conclusions about their crime reduction effectiveness
rely on ancillary assumptions about the effectiveness of selective incarcera-
tion and incapacitation™ (Skogan and Frydl, 2004: 241),

While the research evidence suggests that repeat offender programs
are successiul in apprehending and increasing punishments for dangerous
offenders, police departments considering the adoption of such approaches
need to be aware that there is very limited evidence of their direct crime
prevention value.
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In his excellent review of the sirengths and limits of targeting repeat
offenders, William Spelman (1990: 60-61) identified three overriding proh-
lems faced by repeat offender programs that could affect their crime con-
ol effectiveness.

¢ The information problem. Criminal justice agencies are decentralized orga-
nizations; information is broadly distributed among line personnel. Be-
cause accurate, timely information is critical to target selection and
operations, it is essential that each agency find a way to get everyone
involved in the repeat offender elfort. Because most repeat offender
activities were undertaken by special units, few agencies sustained the
involvement of other units in the department.

*  The mobility proflem. The most frequent and experienced offenders are
also the most mobile. Because municipal government is fractured in
most metropolitan areas, this means that no single police agency (and,
in many areas, no single prosecution or probation agency) will have
full information about an individual offender’s activities. To prevent
mobile offenders [rom slipping through the cracks, the criminal justice
agencies within the metropolitan area must work together to identify,
arrest, and convict repeat offenders.

¢ The chain problem. Surveillance, case preparation, and prosecution are
all links in a chain. If the chain is broken at any point, by any agency,
the offender will not be incapacitated. Virmally all police, prosecution,
and probation and parole programs were implemented by only one of
the agencies along the chain, so it was frequently broken.

Dealing with these problems is vital to the success of repeat offender
efforts. In his review, Spelman (1990} detailed the experiences of three
Jurisdictions that dealt with these problems as they planned and imple-
mented their programs. Readers interested in learning more about the
experiences of these jurisdictions should read his text closely.

The Boston Gun Project and the “Pulling Levers™ Approach
to Controlling Dangerous Offenders

The Boston Gun Project was a problem-oriented policing enterprise ex-
pressly aimed at taking on a serious, large-scale crime problem = homicide
victimization among voung people in Boston. Like many large cities in the
United States, Boston experienced a large sudden increase in youth
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homicide between the late 1980s and early 1990s. Boston youth homicide
{ages 24 and under) more than tripled = from 22 victims in 1987 w 73
victims in 1990. Youth homicide remained at a high level well after the
1990 peak; Boston averaged about 44 vouth homicides per year between
1991 and 1995 (Braga et al., 2001; and see Figure 4-1).

The Boston Gun Project proceeded by: (1) assembling an interagency
working group of largely line-level criminal justice and other practitioners;
(2) applying quantitative and qualitative research techniques to assessing
the nature of, and dynamies driving, youth viclence in Boston; (3) devel-
oping an intervention designed to have a substantial, near-term impact on
vouth homicide; (4) implementing and adapting the intervention; and (5)
evaluating the intervention's impact (Kennedy et al., 1996a). The project
implemented what is now known as the “Operation Ceasefire” intervention,
which began in the late spring of 1996

The trajectory of the Boston Gun Project and of Operation Ceasefire
is by now well known and extensively documented.! Briefly, the working
group of law enforcement personnel, vouth workers, and researchers diag-
nosed the vouth violence problem in Boston as one of patterned, largely
vendettalike (“beel™) hostility amongst a small population of chronic of-
fenders, and particularly among those involved in some 61 loose, informal,
maostly neighborhood-based groups. These groups were called “gangs” in
Boston, but were not Chicago- or LA=style gangs (see Figures 4-2 and 4-3).
These 61 gangs consisted of between 1,100 and 1,300 members, represent-
ing less than 1 percent of the city’s youth between the ages ol 14 and 24.
Although small in number, these gangs were responsible for more than 60
percent of youth homicides in Boston.

The Operation Ceasefire “pulling levers” strategy was designed to deter
violence by reaching out direcily to gangs, telling them explicitly that
violence would no longer be tolerated, and backing up that message by
“pulling every lever” legally available when violence occurred (Kennedy,
1997, 1998). Simultaneously, youth workers, probation and parole officers,
and later churches and other community groups offered gang members
services and other kinds of help. The Ceasefire Working Group delivered
this message in formal meetings with gang members, through individual
police and probation contacts with gang members, through meetings with
inmates at secure juvenile facilities in the city, and through gang outreach
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Figure 4-1. Youth Homicide in Boston, 1976-2006, Victims Ages 24 and Under.
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Controlling High-Activity Offenders

workers. The deterrence message was not a “deal” with gang members o
stop violence. Rather, it was a promise to gang members that violent behav-
ior would evoke an immediate and intense response. If gangs committed
other crimes but refrained from violence, the normal workings of paolice,
prosecutors, and the rest of the criminal justice sysiem dealt with these
matiers. But if gang members hurt people. the Working Group concen-
trated its enforcement actions on them.

When gang violence occourred, the Ceaselire agencies addressed the
violent group or groups involved, drawing from a menu of all possible legal
“levers.” The chronic involvement of gang members in a wide variety of
offenses made them, and the gangs they formed, vulnerable to a coordi-
nated criminal justice response. The authorities could disrupt street drug
activity, focus police attention on low-level sireet crimes such as trespassing
and public drinking, serve outstanding warrants, cultivate confidential in-
formants for medium- and long-term investigations of gang activities, deliver
strict probation and parole enforcement, seize drug proceeds and other
assets, ensure stiffer plea bargains and sterner prosecutorial attention, re-
quest stronger bail terms (and enforce them), and bring potentially severe
federal investigative and prosecutorial attention to gang-related drug activ-
ity. The multitude of agencies involved in the Working Group assessed
each gang that behaved violently and subjected them to such “crackdowns.”
These operations were customized to the particular individuals and charac-
teristics of the gang in question, and could range from probation curfew
checks to ULS. Drug Enforcement Administration (DEA) investigations.

The Ceasefire crackdowns were not designed to eliminate gangs or
stop every aspect of gang activity, but to control and deter serious violence.
To do this, the Working Group explained its actions against targeted gangs
to other gangs, as in: “This gang did violence, we responded with the
following actions, and here is how to prevent anything similar from happen-
ing to you." The ongoing Working Group process regularly watched the
city for outbreaks of gang violence and framed any necessary responses in
accord with the Ceasefire strategy. As the strategy unfolded, the Working
Group continued communication with gangs and gang members to convey
its determination to stop violence, to explain its actions to the target popula-
tion, and to maximize both voeluntary compliance and the strategy’s deter-
rent power.

A central hypothesis within the Working Group was the idea that a
meaningful period of substantially reduced youth violence might serve as
a “firebreak™ and result in a relatively long-lasting reduction in future vouth
violence {Kennedy et al., 1996a). The idea was that vouth violence in Boston
had become a sellsustaining cycle among a relatively small number of
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vouth, with objectively high levels of risk leading to nominally sellsprotective
behavior such as gun acquisition and use, gang formation, tough “street”
behavior, and the like: this behavior then became an additional input
into the cycle of violence (Kennedy et al., 1996Ga). I this cyvcle could be
interrupted. a new equilibrium at a lower level of risk and violence might
be established. perhaps without the need for continued high levels of either
deterrent or facilitative intervention. The larger hope was that a successful
intervention to reduce gang violence in the short term would have a dispro-
portionate, sustainable impact in the long term.

Alarge reduction in the yearly number of Boston vouth homicides followed
immediately after Operation Ceasefire was implemented in mid-1996. As
discussed earlier, Boston averaged about 45 youth homicides per year be-
tween 1991 and 1995, In 1996, with Ceasefire in place for roughly half the
vear, the number of Boston vouth homicides decreased to 26 and then
further decreased to 15 in 1997, a level below that characteristic of Boston
in the pre-cpidemic period. The low level of vouth homicides continued
through 1998 (18), 1999 (15), and 2000 (18). After the Ceasefire interven-
tion was no longer in place (see Braga and Winship, 2006 for a discussion),
Boston youth homicide steadily increased between 2001 and 2006 (Figure
4-1).

AUS. Department of Justice (DO )-sponsored evaluation of Operation
Ceaselire revealed that the intervention was associated with a 63 percent
decrease in the monthly number of Boston youth homicides, a 32 percent
decrease in the monthly number of shots-fired calls, a 25 percent decrease
in the monthly number of gun assaults, and, in one high-risk police district
given special attention in the evaluation, a 44 percent decrease in the
monthly number of youth gun assault incidents (Braga et al., 2001). The
evaluation also suggested that Boston's significant youth homicide reduc-
tion associated with Operation Ceasefire was distinct when compared to
vouth homicide trends in most major U.S. and New England cities (Braga
et al., 2001).

Other researchers, however, have observed that some of the decrease
in homicide may have occurred without the Ceasefire intervention in place
as violence was decreasing in most major U.S. cities. Fagan’s (2002) cursory
review of gun homicide in Boston and in other Massachusetis cities sug-
gested a general downward trend in gun violence that existed before Opera-
tion Ceasefire was implemented. Levitt (2004) analyzed homicide rends
over the course of the 1990s and concluded that innovative policing strate-
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gies, such as Operation Ceasefire in Boston and “broken windows” policing
and Compstat in New York, had only limited impacts on homicide. Ac-
cording to Levitt, other factors = such as increases in the number of police,
the rising prison population, the waning crack-cocaine epidemic, and the
legalization of abortion = can account for nearly the entire national decline
in homicide, violent crime, and property crime in the 1990s. But in their
analysis of homicide rend data for the 95 largest U8, cities during the
1990s, Rosenfeld, Fornango, and Baumer (2005) found some evidence of
a sharper vouth homicide drop in Boston than elsewhere; they suggested
that the small number of youth homicide incidents precluded sirong con-
clusions about program effectiveness based on their statistical models. And
in his examination of youth homicide trends in Boston, Ludwig (2005)
suggested that Ceasefire was associated with a large drop in vouth homicide.
However, given the complexities of analyzing city-level homicide trends,
Ludwig concluded that some uncertainty remained about the exact con-
ribution of Ceasefire to the near two-thirds drop in Boston youth hom-
icide.

The National Research Council's Panel on Improving Information and
Data on Firearms (Wellford, Pepper, and Petrie, 2005) concluded that the
DOJsponsored Ceasefire evaluation (Braga et al., 2001) offered compelling
evidence associating the intervention with the subsequent decline in youth
homicide. However, the panel also suggested that many complex factors
affect vouth homicide wrends, and therefore it was difficult o specily the
exact relationship between the Ceasefire intervention and subsequent
changes in youth offending behaviors. While the DOJ-sponsored evaluation
controlled for existing violence trends and certain rival causal factors —
such as changes in the youth population, drug markets, and employment
in Boston = there could have been complex interaction effects among these
factors not measured by the evaluation that could have accounted for some
meaningful portion of the decrease. The evaluation was not a randomized,
controlled experiment. Therefore, because of the non-randomized control
group research design, it was not possible to rule out the possibility that
some [actor other than Ceasefire was the key cause of the youth homi-
cide decline.

Violence Prevention Mechanisms Associated
with the Pulling Levers Strategy

As part of the U.S. Office of Juvenile Justice and Delinquency Prevention
(OJDP) National Youth Gang Suppression and Intervention Program,
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Spergel and Curry (1990, 1993) surveyed 254 law enforcement, school, and
community representatives in 45 cities and six institutional sites about their
gang intervention programs. From these survev data, Spergel and Curry
developed a typology of interventions these areas used to deal with gang
problems, grouping them into four broad categories: (1) suppression, (2)
social intervention, (3) oppormnity provision, and (4) community organizas
tion. Although Operation Ceaselire was a problem-oriented policing project
centered on law enforcement interventions, the multidimensional and come-
plex activities of the program fell into all four categories. The elements of
strategy that involved community organization, social intervention, and
opportunity provision certainly supported and strengthened the ability of
criminal justice agencies to reduce gang violence (Braga and Kennedy,
2002). Thus, the Boston experience suggests that a multidimensional mix
of interventions is a desirable way to approach complex and sensitive prob-
lems like urban youth gang violence.

The typical law enforcement suppression approach assumes that most
street gangs are criminal associations that must be attacked through an
efficient gang tracking, identification, and targeted enforcement strategy
(Spergel, 1995). The basic premise of this approach is that improved data
collection systems and coordination of information across different criminal
Justice agencies will lead to more efficiency and to more gang members
being removed from the streets, rapidly prosecuted, and sent to prison for
longer sentences (Spergel. 1995). Typical suppression programs include:
sireet sweeps in which police officers round up hundreds of suspected
gang members; special gang probation and parole caseloads in which gang
members are subjected to heightened levels of surveillance and more strin-
gent revocation rules; prosecution programs that target gang leaders and
serious gang offenders; civil procedures that use gang membership as the
basis for arrests for conspiracy or unlawiul associations; and school-based
law enforcement programs that include surveillance and buy-busi opera-
tions (Klein, 1993).

These suppression approaches are loosely based on deterrence theory
{Klein, 1993). Deterrence theory posits that crimes can be prevented when
the costs of committing the crime are perceived by the offender to ourweigh
the benefits of committing the crime {Zimring and Hawkins, 1973; Gibbs,
1975). Most discussions of the deterrence mechanism distinguish between
“general” and “specific” deterrence = also called “special” deterrence {Cook,
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1980). General deterrence is the idea that the general population is dis-
suaded from committing crime when it sees that punishment necessarily
follows the commission of a crime. Specific deterrence involves punishment
administered to individual criminals with the intent of discouraging them
from committing crimes in the fumre. Much of the literamre evaluating
deterrence focuses on the effect of changing certainty, swifiness, and sever-
ity of punishment associated with certain acts on the prevalence of those
crimes.*

Law enforcement agencies attempt to influence the behavior of gang
members or eliminate gangs entirely by dramatically increasing the cer-
tainty. severity, and swiftness of criminal justice sanctions. Unfortunately,
gangs and gang problems usually continue in the wake of these intensive
operations. Malcolm Elein {1993) suggested that law enforcement agencies
do not generally have the capacity to “eliminate” all gangs in a gang-
troubled jurisdiction, nor do they have the capacity to respond in a powerful
way to all gang offending in such jurisdictions. Pledges to do so, though
common, are simply not credible to gang members. Klein {1993) also
observed that the emphasis on selective enforcement by deterrence-based
gang suppression programs may increase the cohesiveness of gang mem-
bers, who often perceive such actions as unwarranted harassment, rather
than cause them to withdraw from gang activity. Therefore, suppression
programs may have the perverse effect of strengthening gang solidariry.

The Operation Ceaselire intervention is, in its broadest sense, a deter-
rence strategy. However, the Ceaselire working group recognized that, in
order for the strategy to be successful, it was crucial to deliver a credible
deterrence message to Boston gangs. Therefore, the Ceasefire intervention
targeted those gangs that were engaged in violent behavior rather than
expending resources on those who were not. In addition to any increases
in certainty, severity, and swilmess of sanctions associated with vouth vie-
lence, the Operation Ceasefive strategy sought o obtain deterrence through
advertising the law enforcement strategy, and through the personalized
natre of its application. It was crucial that gang youth undersiood the
new regime that the city was imposing. The “pulling levers® approach
attempied to prevent gang violence by making gang members believe that
consequences would follow on violence and gun use and choose to change
their behavior.

The effective operation of general deterrence is dependent on the
communication of punishment threats to the public. As Zimring and
Hawkins (1973: 142) observed: * .. .the deterrence threat may best be
viewed as a form of advertising.” One noteworthy example of this principle
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was of the 1975 Massachusetts Bartley-Fox amendment, which introduced
a mandatory minimum onevear prison sentence for the illegal carrving of
firearms. The high degree of publicity attendant upon the amendment's
passage, some of which was inaccurate, was found to increase citizen compli-
ance with existing legal stipulations surrounding firearm acquisition and
possession, some of which were not in fact addressed by the amendment
(see Beha, 1977). Zimring and Hawkins (1973: 149) further observed that,
“...if the first task of the threatening agency is the communication of
information, its second task is persuasion.” There is also evidence that
crime prevention measures may reduce crime before they are implemented,
an effect known as an “anticipatory” benefit (Smith et al., 2002). Offenders
may be influenced by the perception that the risk of committing crime
has changed. Pre<implementation publicity campaigns have been found
to produce anticipatory reductions in criminal offending (Johnson and
Bowers, 2003).

A key element of the Operation Ceasefire sirategy was the delivery of
a direct and explicit “retail deterrence” message to a relatively small target
audience regarding what kind of behavior would provoke a special response
and what that response would be. Law enforcement agencies in Boston
strove to achieve deterrence by increasing the cost to offenders of gang-
related violence. The deterrence principles applied in the Operation Cease-
fire intervention could be regarded as a “meso-deterrence” strategy. Beyond
the particular gangs subjected to the intervention, the deterrence message
was applied to a relatively small andience (all gang-involved yvouth in Bos
ton) rather than to a general andience (all youth in Boston), and it operated
by making explicit cause-and-effect connections between the behavior of
the target population and the behavior of the authorities. Knowledge of
what happened to others in the target population was intended to prevent
further acts of violence by gangs in Boston.

Operation Ceasefire and Social Intervention Programs

Beyond deterring violent behavior, Operation Ceasefire was also designed
to facilitate desired behaviors among gang members through social service
intervention, opportunity provision, and community organization. As Sper-
gel (1995) observed, coordinated strategies that integrate these varied do-
mains are most likely to be effective in dealing with chronic youth gang
problems. Social intervention programs encompass both social service
agency-hased programs and detached “sireetworker™ programs; opportuniry
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provision strategies attempt to offer gang members legitimate opporiunities
and means to success that are at least as appealing as available illegitimate
options (Curry and Decker, 1998; Spergel, 1995; Klein, 1995). Boston
streetworkers were key members of the Operation Ceasefire Working Group
and, along with the Department of Youth Services (juvenile corrections)
caseworkers, probation officers, and parole officers in the group, added a
much needed social intervention and opportunity provision dimension to
the Ceasefire strategy. With these resources, the Ceasefire Working Group
was able to pair criminal justice sanctions, or the promise of sanctions, with
help and with services. When the risk to drug dealing gang members
increases, legitimate work becomes more attractive, and when legitimate
work is more available, raising risks will be more effective in reducing
violence. The availability of social services and oppormnities were intended
io increase the Ceasefire sirategy’s preventive power by offering gang mem-
bers any assistance they may wani: protection from their enemies, drug
treatment, and access o education and job training programs, and the like.
Community organization sirategies to cope with gang problems include
attempis to create community solidarity, networking, education, and
involvement (Spergel and Curry, 1993). The Ten Point Coalition of activist
black clergy plaved an important role in organizing Boston communities
suffering from gang violence (Winship and Berrien, 1999: Braga and
Winship, 2006). As will be described in Chapter 6, Ten Point clergy were
an invaluable resource to Operation Ceasefire as they helped to legitimate
the strategy in the eyes of the community, conducted street work and home
visits with high-risk gang youth, and provided a strong moral voice at the
gang forums in the presentation of Ceasefire’s antiviolence message.

Replications of the “Pulling Levers™ Strategy in Other
Jurisdictions

At first blush, the effectiveness of the Operation Ceasefire intervention in
preventing violence may seem unique to Boston. Operation Ceasefire was
constructed largely from the assets and capacities available in Boston at
the time and deliberately tailored to the city’s particular violence problem.
Operational capacities of criminal justice agencies in other cities will be
different and youth violence problems in other cities will have important
distinguishing characteristics. However, the basic working group problems-
solving process and the “pulling levers” approach to deterring chronic
offenders are transferable 1o violence problems in other jurisdictions. A
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number of cities have begun to experiment with these analytic frameworks
and have experienced some encouraging preliminary results. Consistent
with the problem-oriented policing approach, these cities have tailored the
approach to fit their violence problems and operating environments.

In East Los Angeles, a DOJ-sponsored replication of Operation Cease-
fire experienced noteworthy difficulty keeping the social service and com-
munity-based partners involved in the interagency collaboration (Tita,
Riley, Ridgeway, Grammich, Abrahamse, and Greenwood, 2004). However,
the law enforcement components of the intervention were fully imple-
mented: they focused on two gangs engaged in ongoing violent conflict.
The quasi-experimental evaluation revealed that the focused enforcement
resulted in significant short-term reductions in violent crime and gang
crime in targeted areas relative to matched comparison areas (Tita et al.,
2004). In Stockton, California, a rigorous evaluation of the Operation
Peacekeeper gang violence reduction intervention also found a significant
decrease in gun homicide associated with the pulling levers approach
(Braga_ 2008; see also Wakeling, 2003; Braga, 2005h).

A quasi-experimental evaluation of the Indianapolis Violence Reduc-
tion Partmership found that the pulling levers strategy was associated with
a 42 percent reduction in homicide in Indianapolis (McGarrell, Chermak,
Wilson, and Corsaro, 2006). When compared to homicide trends in the
nearby cities of Cleveland, Cincinnati, Kansas City, Louisville, and Pitts-
burgh, Indianapolis was the only city experiencing a statistically significant
decrease in homicide during the study time period.

In Chicago. a quasi-experimental evaluation of a Project Safe Neighbor-
hoods gun violence reduction strategy found significant reductions in homi-
cides in treatment neighborhoods relative to control neighborhoods
{Papachristos, Meares, and Fagan, 2007). The largest effect was associated
with preventive tactics hased on the pulling levers strategy, such as offender
noiification meetings that stress individual deterrence, normative change
in offender behavior, and the respectful reatment of offenders in pres-
enting them with the choices they have to make to ensure that they do not
commit gun violence in their neighborhoods.

The Lowell “Pulling Levers™ Project

An interagency task force implemented a pulling levers strategy to prevent
gun violence among Hispanic and Asian gangs in Lowell, Massachusetis
{Braga. McDevitt, and Pierce, 2006). While the Lowell authorities felt very
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confident about their ability to prevent violence among Hispanic gangs by
pursuing a general pulling levers sirategy, they felt much less confident
about their ability to prevent Asian gang violence by applving the same set
of criminal justice levers. As Malcolm Elein (1995) suggested previously,
Asian gangs display some key differences from typical black, Hispanic, and
white street gangs. They are more organized, have identifiable leaders, and
are far more secretive. They also tend to be far less territorial and less
openly visible. Therefore, their street presence is low compared to other
ethnic gangs. Relationships between law enforcement agencies and the
Asian community are often characterized by mistrust and a lack of commu-
nication {Chin, 1996). As such, it is often difficult for the police to develop
information on the participants in violent acts to hold offenders accouni-
able for their actions.

During the intervention time period, the Lowell Police Depariment
(LPD) had little reliable intelligence about Asian gangs in the city (Braga
et al., 2006). The LPD had attempied to develop informanis in the past,
but most these efforts had been unsuccesstul. With the increased focus on
Asian gang violence, the LPD increased its efforts to develop intelligence
about the structure of the city's Asian gangs and particularly the relationship
between Asian gang violence and ongoing gambling that was being run by
local Asian businesses. Asian street gangs are sometimes connected to adult
criminal organizations and assist older criminals in extortion activities and
protecting illegal gambling enterprises (Chin, 1996). In many East Asian
cultures, rituals and protocols guiding social interactions are well defined
and reinforced through a variety of highly developed feelings of obligation,
many of which are hierarchical in nature {(Zhang, 2002). This facilitates
some control over the behavior of younger Asian gang members by elders
in the gang.

In Lowell, the Cambodian and Laotian gangs were composed of youth
whose street activities were influenced by “elders” of the gang (Braga et
al., 2006). Elders were generally long-time gang members in their 30s and
40s who no longer engaged in illegal activities on the street or participated
in streetlevel violence with rival youth. Rather, these older gang members
were heavily involved in running illegal gambling dens and informal casinos
that were operated out of cafes, video stores, and warehouses located in
the poor Asian neighborhoods of Lowell. The elders used voung street
gang members to protect their business interests and to collect any unpaid
gambling debis. Illegal gaming was a very lucrative business that was much
more important to the elders than any ongoing beefs the vouth in their
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gang had with other vouth (Braga et al., 2006). In contrast to acquiring
information on individuals responsible for gun crimes in Asian communi-
ties, it was much easier to detect the presence of gambling operations
through surveillance or a simple visit to the suspected business establish-
ment.

The importance of illegal gaming to influential members of Asian
street gangs provided a potentially potent lever to law enforcement in
preventing violence. The authorities in Lowell believed that they could
systematically prevent street violence among gangs by targeting the gam-
bling interests of older members. When a street gang was violent, the LPD
targeted the gambling businesses run by the older members of the gang.
The enforcement activities ranged from serving a search warrant on the
business that housed the illegal enterprise and making arrests o simply
placing a patrol car in front of the suspected gambling location to deter
gamblers from entering. The LPD coupled these tactics with the delivery
of a clear message: “When the gang kids associated with vou act violently,
we will shut down your gambling business. When violence erupts, no one
makes money” (Braga et al, 2006: 40). Between October 2002 and June
2003, the height of the focused attention on Asian gangs, the LPD con-
ducted some 30 searches ol illegal gambling dens, which resulted in more
than 100 gambling-related arrests (Braga et al., 2006).

An impact evaluation foune that the Lowell pulling levers strategy was
associated with a 43 percent decrease in the monthly number of gun
homicide and gun aggravated assault incidents (Braga, Pierce, McDevitt,
Bond, and Cronin, 2008). A comparative analysis of gun homicide and gun
aggravated assault trends in Lowell relative to other major Massachusetts
cities also supported a unique program effect associated with the pulling
levers intervention.

While this approach to preventing violence among Asian street gangs
represents an innovation in policing, itis not an entirely new idea. The social
control exerted by older Asian criminals over their younger counterparts is
well documented in the literature on Asian crime. For example, in his
study of Chinese gangs in New York City, Ko-Lin Chin (1996) suggests that
gang leaders often exert influence over subordinate gang members to end
violent confrontations so they can focus their energies on illegal enterprises
that make money. The prospect of controlling street violence by cracking
down on the interests of organized crime is also familiar to law enforcement.
In his classic study of an lalian sireet gang in Boston’s North End, Whyte
{1943) described the activities of beat officers in dealing with outhreaks of
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violence by cracking down on the gambling rackets run by organized crime
in the neighborhood. Nevertheless, the systematic application of this ap-
proach, conpled with a communications campaign, represents an innovative
way to deal with Asian street gang violence.

There is less experience in applying the pulling levers approach to
other problems. In High Point, North Carolina, a pulling levers strategy
has been aimed at eliminating public forms of drug dealing such as street
markets and crack houses by warning dealers, buyers, and their families
that enforcement is imminent (Kennedy, 2006). The project emploved a
Jjoint police-community partnership to identify individual offenders, notify
them of the consequences of continued illegal activity, and provide support-
ive services through a community-based resource coordinator. A prelimi-
nary assessment of the pulling levers dmg market intervention found
noteworthy reductions in drug and violent crime in High Point’s West End
neighborhood (Frabutt, Gathings, Hunt, and Loggins, 2004).

Controlling Repeat Offenders Who Abuse
Drugs and Alcohol

As discussed earlier, frequent offenders ofien abuse drugs. Kleiman ( 1997:
200 ohserved, * . . il heavy users account for 80 percent of the cocaine,
and if three=quarters of them are in the criminal justice population, then
ti) percent of the total cocaine is sold to persons under (nominal) criminal
justice supervision.” To make a visible dent in the drug consumption of
addict=offenders, Kleiman (1997) therefore proposed a system that extends
the supervisory capacity of drug courts and diversion programs to a larger
proportion of offenders for longer periods. The system would substitute, to
the maximum extent possible, testing and automatic sanctions for treatment
services and personal attention from a judge. Bleiman calls this approach
coerced abstinence, and describes the system as follows (1997 205-206):

* Probationers and parolees are screened for cocaine, heroin, or metham-
phetamine use, through drug tests and reviews of records.

* Those identified as users, either at the beginning of their terms or by
random testing thereafier, are subject to twice weekly drug tests. They
may choose any two days of the week and any times of day for the tests
as long as the two chosen times are separated by at least 72 hours. In
effect, there is no window for undetected use.

* Every positive test earns the offender a brief {perhaps two-day) period
of incarceration. (The length of the sanction and whether and how
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sharply sanctions should increase with repeated violations. are questions
best determined by trial and ervor, and the best answer may very from
place to place.) Missed drug tests count as positive tests {perhaps the
sanction for missing a drug test should be greater than the sanction for
a positive drug test in order to discourage failing to show up for a
drug test).

* The sanction is applied immediately, and no official has authority to
waive or modify it. (But perhaps employed users with no recent failures
should be allowed to defer their confinement untl the weekend to
avoid the risk of losing their jobs.) The offender is entitled to a hearing
only on the question of whether the test result is accurate; the penalty
itsell is fixed.

*  Alter some long period (perhaps six months) without missed or positive
drug tests, or, alternatively, the achievement of some score on a point
system that measures good behavior, offenders are eligible 1o less fre-
quent testing. Continued good conduct leads to removal to inactive
status with only random testing.

While this approach to controlling offenders is primarily based in the
courts and carried out by probation and parole officers, police would play
an important role in the enforcement of the conditions of this program. The
interesting proposition for improved crime prevention, which is relevant to
police efforts to control serious offenders. is the artempt to get deterrence
“right” for highly active drug offenders. Kleiman {1997) observed that, for
the reckless and impulsive offender, deferred and low-probability threats
of severe punishment are less effective than immediate and high-probability
threats of mild punishment. Current practices for dealing with offenders
rely too much on severity of sanctions at the expense ol certainty and
immediacy. Kleiman suggested that abstinence from drug use ought to be
made a condition of liberty for addicoffenders and that this condition
ought to be enforced with frequent tests and predictable sanctions.

Although this approach has not yvet rigorously evaluated, Kleiman
(1997) presented encouraging results from four pilot programs. For exame-
ple, Santa Cruz County, California, instituted aggressive testing of known
heroin users on probation in the late 1980s, coupled with a focused crack-
down on street-level dealing. Although no formal examination of the rela-
tionship between testing and burglary rates was conducted, the county
reported a 22 percent reduction in burglaries in the following year, while
the number of burglaries slightly increased in surrounding counties.
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In Oahu, Hawaii, the principles of coerced abstinence are being ap-
plied in a new pilot program. called H.O.P.E. (Hawaii's Opportunity Proba-
tion with Enforcement). By closely monitoring probationer behavior and
rapidly punishing violations with relatively mild sanctions = typically a few
days in jail - the program provides much-needed structure to offenders
whose lives are often in disarray (Hawken and Kleiman, 2007). The formula
H.OPE. follows for controlling hard-cdirug use in the criminally active
population is fairly simple (Hawken and Kleiman, 2007):

*  Weekly randomized testing (or twice-weekly scheduled testing), to elimi-
nate any “safe window” for undetected drug use.

* Fixed sanctions on a set schedule: As little as two days in jail is adequate,
so long as enforcement is reliable, with sentence length increasing
gradually for successive violations,

* A formal warning to the probationer in open court, putting him on
notice that violations have consequences.

*  Asshortatime as possible between violations and sanctions, (For offend-
ers with paycheck jobs, the first sanction could be deferred to the
following weekend.)

*  Onick service of bench warrants on those who abscond.
*  Treatment services for those who prove unable to comply on their own,

A preliminary assessment suggests the approach has considerable value
in controlling the behavior of high-risk probationers. A group of metham-
phetamine-using probationers with records of poor compliance were put
on the HOPE. drug-testing-and-sanctions program and given a formal
warning by a judge {(Hawken and Kleiman, 2007). Immediately after the
initial warning was issued. half of the probationers conformed and never
needed to be sanctioned. Hawken and Kleiman (2007) reported that the
overall rate of missed and “dirty” drug tests went down by more than 80
percent. In response to these promising results, Hawaii's legislature has
appropriated funds to expand that pilot program to 1000 of the 7.200
felony probationers on Oahu.

Police Efforts to Prevent Drunk Driving

Another way to conirol offenders is by increasing the number of contacts
between them and the police. Police efforts to prevent drunk driving are
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one example; increased contacts between police and serious offenders who
commit minor crimes via a policing disorder sirategy is another well-known
application described in the previous chapter. Drunk drivers range from
chronic alcoholics who routinely drink and drive to minor and infrequent
alcohol users who occasionally take the risk of driving a car while intoxicated
(Jacobs, 1988). Although repeat drunk drivers comprise a relatively small
proportion of the total population of drivers, they are disproportionately
responsible for alcoholrelated crashes and other problems associated with
drunk driving.

According to a recent review by Michael Scott (2006b: 4), between
one=third and three-fourths of drivers arrested for drunk driving have been
previously charged with the offense, those who drink and drive at least
twice per month account for about 90 percent of all drunk driving trips,
and between one-third and one-half of those charged with drunk driving
will be charged again in the future.

Studies examining the eflectiveness of severe punishments for drunk
driving have suggested that tough laws do not deter dirunk drivers (Ross
etal., 1990; Ross, 1992). The support for increasing the penalties associated
with drunk driving comes from the belief that the threat of swift, certain,
and severe punishment can reduce undesirable behavior. However, under
routine police enforcement patterns, the probability of being arrested for
drunk driving is, in reality, quite low (Jacobs, 1988) . For every drunk driving
arrest, an estimated 5000 to 2 000 violations go undetected by the police
(U.S. National Highway Traffic Safety Administration, 1995). Moreover,
the sifl penalties associated with drunk driving have caused an increased
number of defendants to pursue full jury trials that take an extended period
of time to resolve (Ross, 1992). Therefore, punishment for those arrested
for drunk driving is generally slow and uncertain. The typical criminal
Justice system response to drunk driving, unfortunately, does not seem to
prevent intoxicated persons from getting behind the wheel of a car.

In contrast to the literature on the effects of severe punishment on
drunk driving, the ability of the police to control drunk driving through
focused enforcement efforis is quite promising. As part of a large scale
review of the criminology literature for the U.S. Congress, Lawrence Sher-
man (1997: 24) wrote that: * . . . the evidence on drunk driving . . . is one
of the great success stories of world policing.™

A series of quasi-experimental evaluations of proactive drunk driving
arrest strategies suggested a clear canse and effect; when drunk driving
arrests increase, car crashes from drunk driving decrease (see Ross, 1992
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for a review). Homel (1990) suggested that the ability of the police to
control drunk driving appears to be a direct and linear funciion of the
amount of effort they put into it. Benson and his colleagues (2000} also
found that the availability of police resources can affect the probability of
arrest for drunk driving, which suggests that systematic and sustained police
efforts could be effective in controlling drunk driving. Thus, by increasing
the certainty of detection, police crackdowns on drunk driving produce a
deterrent effect among potential drunk drivers.

Scott (2006b) suggested two methods through which the police can
raise the perception among drinking drivers that they will be stopped and
investigated for drunk driving: first, by increasing the total number of
drivers stopped by the police: and second, by improved detection of alcohaol
impairment once a stop is made. Clearly, police need to significanily in-
crease the number of stops of suspected drnk drivers during times when
the risk of a drunk driving crash is high. This can be achieved through
increasing the amount of patrol time of officers looking for drunk drivers,
streamlining the arrest process, encouraging citizens to report drunk driv-
ing. and increasing the emphasis placed on drunk driving interdiction and
enforcement (Scott, 2006h).

Highly visible sobriety checkpoints can also be used to increase drink-
ing drivers” perceived risk of being stopped and arrested. Sobriety check-
points have been shown to reduce the incidence of drunk driving and
alcohol related crashes by 15 to 25 percent (Scott, 2006b). Officers should
also be trained in detecting physical and verbal cures that indicate drunken-
ness (such as the Standardized Field Sobriety Test, which assists officers in
recognizing alcohol impairment), and make use of preliminary breath-
testing devices (to detect the presence of elevated levels of alcohol in the
driver’s blood system: Scott, 2006b).

In Madison, Wisconsin, researchers reasoned that, since the percentage
of drinking drivers arrested was very low and the ecriminal justice system
could handle only a small number of cases, problem-oriented policing could
have a significant deterrent effect by increasing the number of contacts with
drinking drivers without expending the enormous resources it would take to
process them through the criminal justice system (Goldstein and Susmilch,
1982). They believed that an increased expectation of being caught would
be enough to deter many drunk drivers. Recognizing a limited capacity to
arrest all drunk drivers, the research team developed a set of alternatives
to making an arrest. These alternatives included (Goldstein and Susmilch,
1982 118):
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*  Make the driver walk home.

* Have one of the other individuals in the stwopped vehicle take over,
provided that he or she is not also impaired.

* (all a cab for the driver and secure the vehicle.
* [nsist that the driver take time out to eat.

* Remove the igniton key and either hide it in the vehicle where it is
not easily accessible (e.g., in the tunk), or deposit it at some point
(e.g., the police station) with information left with the driver as to where
it can be picked up.

Criteria were recommended for guiding police in determining who
should be arrested and who should only be warned. Bevond increasing
contacts to deter drunk drivers, these alternatives were also developed
to reduce the likelihood of accidents. Unfortunately, this plan was not
implemented because it generated little support from within the police
department (Goldstein and Susmilch, 1982).

Controlling Crime Facilitators: Keeping Guns Away
from Dangerous Offenders

Crime facilitators are things such as antomobiles, credit cards, and weapons
that are essential tools in commiting certain kinds of crimes (Clarke,
1997). Approaches used to controlling crime facilitators have included:
personalizing credit cards with photos of the proper owner 1o prevent
misuse; serving beer in plastic mugs to prevent the use of glass mugs as
weapons; removing or altering pay phones in drug market areas to block
their use in dealing; introducing Caller-ID (a screening device that allows
the person answering the phone to read the number calling) to reduce
obscene and annoying phone calls; and creating identification procedures
to reduce check fraud (for a review, see Clarke, 1997).

Guns in the hands of criminals and juveniles are crime facilitators that
are of great concern to police departments. Criminal misuse of guns kills
or injures tens of thousands of Americans every vear. The threat of such
violence imposes a heavy burden on our standard of living, not only on
groups that have the highest victimization rates, but also on the entire
community. By one estimate, this burden amounts to 380 billion per vear
{Cook and Ludwig, 20000). In the United States, there are some 258 million
privately owned firearms. including 93 million handguns (Wellford, Pepper,
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and Petrie, 2005). This immense stockpile serves as a source of guns to
juveniles and other prohibited persons, who may obtain them through a
variety of means. Although there is much debate about proper gun control
measures to reduce legal access to guns, insufficient emphasis is placed on
the fact that only about one of every six firearms used in crime was legally
obtained (Reiss and Roth, 1993). Unlike narcotics or other contraband,
the illegal supply of guns does not begin with illegal smuggling or in
clandestine factories. Virtually every crime gun in the United States starts
out, at least initially, in the legal market. Clearly, there is a problem with
illegal gun acquisition from regulated and unregulated legal sources and
there is a corresponding need to intervene in these markets to make it more
expensive, inconvenient, or legally risky to obtain firearms for criminal use.

In their review of the various sources of data on the illegal supply of
firearms, Braga, Cook, Kennedy, Moore (2002) suggesied that, in the par-
lance of environmental regulation, illegal gun markets consist of both a)
“point sources,” such as ongoing diversions through scofflaw dealers and
rafficking rings; and b) “diffuse sources,” such as acquisitions through
theft and informal voluntary sales. A reasonable conclusion is that, as in
the case of pollution, both point sources and diffuse sources are important
(see also Cook and Braga, 2001). Braga and his colleagues (2002) also
speculated that the mix of point and diffuse sources differs across jurisdic-
tions depending on the density of gun ownership and the strictness of gun
controls. For example, systematic gun trafficking from retail point sources
may he more difficult in jurisdictions with stricter controls on the purchase
and sale of firearms, such as Boston and New York, than in looser-control
Jurisdictions such as Atlanta and Dallas. Given that there is a mix of concen-
trated and diffuse sources, the potential effectiveness of supply-side enforce-
ment may also vary across jurisdictions.

Figure 4-4 presents a conceptual scheme of the flow of firearms o
criminals and juveniles. Other than theft, there are three broad mechanisms
through which criminal consumers acquire lirearms from licensees: straw
purchases, “lying and buying,” and buying from a dealer who is willing to
ignore regulations. A straw purchase ocours when the actual buyer, typically
someone who is o young or otherwise proscribed, uses another person
to execute the paperwork. Prohibited persons can purchase firearms di-
rectly by showing false identification and lying about their status. In some
cases the seller is knowingly involved, and may disguise the illegal transac-
tion by falsifying the paper record of sale or reporting the guns as siolen.
After firearms are diverted from legal commerce, it is quite likely that they
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Figure 4-4. Illegal Supply of Firearms.
Sowrce: Braga et al. (2002a: 337)
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will be put to use in criminal activity. It appears that most guns used
by criminals, especially by voung offenders, have been acquired relatively
recently, reflecting the fact that street criminals tend to have brief careers
(Blumstein et al., 1986). Guns have value in exchange as well as in use.
Based on interviews with youthful offenders, Cook and his colleagues (1995)
reported that guns were valuable commaodities for vouth to trade for ser-
vices, money, drugs, or other items. Youthful offenders may he active hoth
as sellers and buvers of guns through informal networks of family, friends,
and sireet sources (Wright, Shelev, and Smith, 1992). Incarcerated felons
who reported selling or trading stolen guns identified a varied list of custome-
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ers including friends, fences, drug dealers, sorangers on the street, pawn-
shops, retail gun stores, and family members (Wright and Rossi, 1994).

Effective supplyside efforts to reduce the supply of available guns
would help increase the price of guns sold to prohibited persons and
increase the “effective price” of acquiring guns - the time and hassle re-
quired to make a “connection” to buy guns (see Moore, 1973, 1976). The
benefit of this approach would be an increased incentive for criminals and
vouths to economize on gun possession and use. As guns become scarcer
and more valuable, they will be slower to buy and quicker to sell, thus
reducing the percentage of their criminal careers in which they are in
possession of a gun (Kennedy, 1994).

Laocal police departments can quite possibly be effective at disrupiing
local gun markets, but only if they concern themselves with gathering
the necessary intelligence and acting on it. Most police depariments have
focused on getting guns off the sireet instead of focusing on where the
guns are coming from (Moore, 1980; Moore, 1983b). In recent vears,
however, police practices have changed in many major cities due in part
to efforts by the Bureau of Alcohol, Tobacco, Firearms, and Explosives
(ATF) and the U.S. Department of Justice to form partnerships to reduce
the availability of guns to youth and criminals (see, e.g., ATF 2000a; ATF
2000b) . Heightened enforcement of federal laws against illegal gun waffick-
ing is also a major component of the current U.S. Department of Justice-
sponsored Project Safe Neighborhoods initative to reduce gun violence
in each of the 94 US. Attorney judicial districts in the United States
{(www_psn_gov). A kev to these partnerships is the comprehensive tracing
of all firearms recovered in a jurisdiction to their first sale at retail source
and the strategic analysis of race information to identify suspicious pur-
chase and sales patterns indicative of illegal gun wallicking (Cook and
Braga, 2001; Pierce, Braga, Hyatt, and Koper, 2004). Analyses of firearms
trace data have documented that a disproportionate number of firearms
recovered in crimes were first purchased recently at retail; this suggests
that illegal diversions ol firearms from retail commerce are a significant
problem worth addressing.

Local problem-oriented policing projects hold great promise for creat-
ing a strong response to illicit firearms markets. The problem-oriented
approach provides an appropriate framework to uncovering the complex
mechanisms at play in illicit firearms markets and w0 developing tailor-
made interventions to disrupt the gun rade. The complexity and diversity
of illegal gun markets suggests that there is no single best policy or approach
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to disrupting the illegal supply of guns across the numerous jurisdictions
in the United States_ Jurisdictions interested in reducing the availability of
guns should develop a portfolio of interventions based on problem=solving
partnerships among federal, state, and local authorities. By analyzing the
nature of particular gun trafficking problems, law enforcement can develop
a systematic plan to shut down supply lines rather than simply pursuing
ad hoc enforcement actions against specific individuals.

The most famous illustration of a problem-oriented approach was the afore-
meniioned Boston Gun Project. Based on an analysis of the local illegal
gun market. the resulting strategy was appropriately focused on the illegal
diversion of new handguns from retail outlets in Massachusetis, southern
states along Interstate 95, and elsewhere (Kennedy etal., 1996). For investi-
gative and tactical purposes, guns with quick “time-to~crime” (the time
between the first retail purchase and its ultimate recovery by the police)
offered law enforcement an opportunity to identify illegal gun traffickers.
New guns have passed through fewer hands and this makes it much easier
for law enforcement to investigate its diversion and its diverters, and to
mount prosecutions. Records are likely to be more complete and more
available; individuals listed on paperwork are easier to find; guns are less
likely to have been resold, given away, or stolen; and the chain of ransfers
ta illicit consumers is likely to be shorter (Kennedy et al., 1996). The key
elements of the Ceasefire gun market disruption strategy were (summarized
from Kennedy, Braga, and Piehl, 2001):

* Expanded focus of local, state, and federal anthorities to include intra-
staie firearms trafficking in Massachusetis in addition to interstate traf-
ficking.

*  Focused enforcement attention on traffickers of the makes and calibers
of handguns most used by gang members.

* Focused enforcement attention on traffickers of handguns that had
short time«to-crime intervals and, thus, were most likely to have been
trafficked. The ATF Boston Field Division implemented an in-house
tracking system that flagged handguns whose traces revealed a short
time-to=crime interval.

* Focused enforcement attention on traffickers of handguns used by the
city’s most violent gangs.
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* Attempis o restore obliterated serial numbers of confiscated handguns
and subsequently investigate trafficking based on these restorations.

* Support for these enforcement priorities through strategic analyses of
data generated by the Boston Police Department and ATF's comprehen-
sive tracing of crime guns and by developing leads from the systematic
debriefing of gang-affiliated arrestees and those involved in violent
crime.

* Deliberate communication of successful investigations and prosecutions
of gun traffickers to deter others from diverting firearms from retail
sources o criminals and youth in Boston.

The results of a DOJHunded evaluation found that Operation Cease-
fire's focus on close-to-retail diversions of handguns was associated with
significant decreases in the percentage of handguns recovered by the Bos
ton Police that were new (Braga and Pierce, 2005). While data on street
prices of new handguns paid by criminals were not available, the evaluation
findings suggest that the supplyside enforcement sirategy increased the
“effective price” of new handguns by making it riskier to acquire these
firearms for illegal possession and criminal use. As described earlier, the
Boston supplyside approach was implemented in conjunction with a power-
ful deterrence-based demand-side strategy to reduce vouth violence. Unfor-
tnately, the gun-trafficking investigations and prosecutions followed the
implementation of a very successful deterrence strategy and their effects
on gun violence could not be independently established (Braga etal., 2001).
Mevertheless, the results provide some much needed research evidence that
supplyside strategies can be used to good effect in shutting down direct
pipelines of illegal guns to criminals.

The South Los Angeles Gun Project

In 2001, with the support of a grant from DOJ, researchers at Rand initiated
a research and program development effort to understand the nature of
illegal gun markets operating in Los Angeles (Riley, Pierce, Braga, and
Wintemute, 2001). The primary goal of this project was to determine
whether a data-driven, problem=solving approach could vield new interven-
tions aimed at disrupting the workings of local illegal gun markets serving
criminals, gang members, and juveniles in the Los Angeles Police Depari-
ment’s 77th Street Policing District area (South Los Angeles). The analyses
of illegal gun markets serving criminals in the target area revealed that
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many crime guns were first purchased at “local” licensed dealers {Ridgeway,
Pierce, Braga, Tita, Wintemute, and Roberts, 2007). That is, contrary to
the conventional wisdom that crime guns were being trafficked across state
borders from places with less stringent regulations such as Arizona and
Nevada, a majority of the guns used in crimes had been purchased in Los
Angeles County.

Based on their investigative experience, an interagency law enforce-
ment working group suggested that the local nature of the market was
driven by prohibited possessors who were having local friends or family
members conduct straw purchases for them (Ridgeway et al., 2007). The
working group felt strongly that, since the person conducting the straw
purchase did not have a criminal history forbidding them from making legal
purchases, this population could potentially be deterred from initating this
illegal activity. The working group organized a “letter campaign” interven-
tion that attempied to dissuade legal firearm purchasers from selling or
transferring their firearms to others without filing the necessary paperwork
with the state (Figure 4-53). New gun buvers received a notification letter
during their 1(-day waiting period, before they picked up their newly-
purchased firearms, informing them of their responsibilities as a gun owner
and warning that their firearm can be traced back to them il used in a
crime. The key idea of this new gun market disruption strategy was to deter
small-scale straw purchasers from picking their firearms and from making
other illegal purchases in the fumre. While a rigorous evaluation of this
initiative was not possible (see Ridgeway et al., 2007), there was some
evidence that purchasers in the targeted area were less likely to pick up
their guns from the dealer after receiving the letter.

The St. Louis Firearm Suppression Program
The St. Louis Firearm Suppression Program (FSP) was an innovative effort
that sought parental consent to search for and seize the guns of juveniles
{(Decker and Rosenfeld, 2004; Rosenfeld and Decker, 1996). While this
program was not explicitly focused on “dangerous” offenders or on dis
rupting illegal gun markets, it represented a problem=solving program to
prevent gun violence by disarming a very risky population of potential gun
offenders = juveniles.

The FSP was operated by the S5t Louis Metropolitan Police Depart-
menit’s Mobile Reserve Unit, which is a police squad dedicated o re-
sponding to pockets of crime and violence throughout St. Lonis {Rosenfeld
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Figure 4-5. Letter Used in Los Angeles Gun Market Disruption
Strategy.

Sonrce: Ridgeway er al., 2007.

Difice of the Affomey General for the State of Califormia
Qffice of the Los Angeles City Aflormey
Los Angeies Pobice Deparfment

July 29, 2005

Marme
Address
Los Angelas. CA 900017

Dear Mr.iMs. Name,

As you know, gun vickencs s a serious problem in Los Angeles. We understand that you
hawve recently purchasad a gun. It is imporiant that we all do our part fo store guns safely and
keep guns aut of the hands of kids and eriminals. We are warking in collaboration with the
federal program called Project Safe Meighborhood (PSM).

As partners in keeping the streets safe in your neighborhood we want to remind you of
your abligations as 8 gun owner,

If you ever decide to sell or give your gun to somecne, you must complete a
“Deaker Record of Sale” (DROS) form, These forms can be obtained and completed at
any gun store. Rememiber, It is a crime to transfer a gun bo anyone without first filling out
this form.

If the police recower a gun that was involved in 3 crime, the Los Angeles City Attormey
will prosecute the gun's previous owner if that owner did not complete the “Dealer Record of
Sale” farm. Please make sure you go to a firramne dealer and fill out that form if you want to sall
ar give away your firearm.

You can help us make Los Angeles a safer community by preventing yowr gun from
erding ups in e wrong Bands,

Thank you,

<gu9 é—»éw &’W@
. il Bill Lackyer, Alomeay General Wiliam J. Bratton, Chisd
City Ammay Stala of Callormia Los Angeles: Palice Departmant
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Figure 4-6. Consent Form Used in St. Louis FSP Strategy.
Sotree: Decker and Rosenfeld (2004: 10).

ST. LOUIS METROPOLITAN POLICE DEPARTMENT
MOEBILE RESERVE SECTION
FIREARM SUPPRESSION PROGRAM

CONSENT TO SEARCH AND SEIZE

Pafice Otficers af the Mobile Reserve Secton are currently engaged in & Firesrm Suapression Program.
The putpose of this Frearm Suppression Program is 1o locate and recover Segad andior urregismerad
frearma. As part of this program sald officers agree that should sy legal or unregisiered firearms be
lacated in the resdence the person guthorizing the search of the premises will nat be charged with degal
possession of a firearm,

Having suthosity to avthorize & sasech of the premises. do bersby grant officers of the St Lawie
Matropofitan Police Department permésion to search and remove army ilegal andfer unnegistered firearma.

POLUICE OFFICER SAGHATURE

DATE aF

Agicress]

FIREARMS EEIZED;

MFD FORM MebReiarve-1 (2/95]

and Decker, 1996). Home searches were initiated based on citizen requests
for police service, reports from other police units, and information gained
from other investigations. As Rosenfeld and Decker (1996: 204) described,
... an innovative feature of the program is its use of a *Consent to Search
and Seize’ form to secure legal access to the residence. Officers inform the
adult resident that the purpose of the program is to confiscate illegal
firearms, particularly those belonging to juveniles, without seeking criminal
prosecution. The resident is informed that she will not be charged with
the illegal possession of a firearm if she signs the consent form” (Figure
4-6). While it was operating, the FSP generated few complaints from the
persons who were subjected to the search, but received criticism from local
representatives of the American Civil Liberties Union, which questioned
the possibility of receiving real consent to search when a person is standing
face-to-face with two police officers (Rosenfeld and Decker, 1996).
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A key component of the program was to respond to problems identified
by citizens, so the success of the program was reliant on effective police-
community relationships. By seeking and acquiring community input into
the process of identifving and confiscating guns from juveniles, the St
Louis Metropolitan Police Department developed a model of policing gun
violence that put a premium on effective communication and trust with
the community: something not found in most problem-oriented policing
projects. As Rosenfeld and Decker (1996) observed, the FSP also was de-
signed to send a clear message that juvenile firearm possession will not be
tolerated by the police or the community because it places individuals at
risk and threatens public safety. Unfortunately, while this program gained
national attention for its innovative approach and seemed to be a very
promising route to disarming juveniles, the Mohile Reserve Unit underwent
a series of changes that caused the program o be siopped and restarted
several times; the subsequent incarnations of the FSP did not adopt the
same approach as the original program (Decker and Rosenfeld, 2004).
As such, a rigorous impact evaluation of gun violence prevention effects
associated with the original FSP was not completed. However, a process
evaluation of the original FSP documented that consent to search was given
by adults at 98 percent of the addresses visited, that 50 percent of the
searches netted at least one gun, and that 510 guns were seized over an
l8-month period (Decker and Rosenfeld, 2004).

Concluding Thoughts on Keeping Guns Out of “High Risk™ Hands

There is litile evaluation evidence to confirm the value of a supplyside
approach to reducing gun violence. Given the high stakes in this area,
systematic “experimentation” with different market disruption tactics ap-
pears warranted. A variety of promising supplyside measures are available,
some of which have been tried. While many conclusions are necessarily
speculative, some lessons have been learned. For instance, gun buy-back
and exchange programs have been popular in a number of jurisdictions,
but they appear to have only symbolic value (Kennedy, Piehl, and Braga,
1996b). Evaluations indicate that gun buy-backs have had no observable
effect on either gun crime or firearme-related injury rates (see, e.g. Callahan,
Rivara, and Koepsell, 1994; Wellford et al., 2005).

It is possible that the important pathways of gun trafficking for particu-
lar types of offenders at any given moment may not be important after a
vear’s time. For instance, Braga and Pierce (2005) reported some evidence
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that Boston criminals substituted older handguns for new handguns as a
result of the focused efforts to shut down illegal diversions of recently
purchased guns. This suggested that Boston law enforcement agencies
needed to focus their attention on alternative sources of firearms such
as thefi, illegal diversions of secondhand guns from retail outlets, and
unregulated transfers from secondary market sources such as unlicensed
dealers selling guns at gun shows and flea markets. The potential for
substitution is precisely the reason that developing new crime intelligence
methodologies to analyze local gun markets is essential to improving the
capacity of local jurisdictions to respond to illegal gun trafficking (Pierce
et al., 2004). If proven methodologies exist to identify pathways of gun
trafficking, law enforcement agencies can reassess the situation, diagnose
the alternate supply channel, and implement a response to reduce the flow
of guns to the sireet. This fits well with the problem-oriented policing
philosophy and advances a kev component of the process = the analysis of
problems. Police officers need better«developed technologies for analyzing
complex crime problems, and this research provides a vehicle for law

enforcement agencies to think strategically about a very difficult problem
= the illegal gun trade.

Pricing Offenders Out of Stolen Goods Markets

Another method used to identify and apprehend repeat offenders involves
“anti-fencing” or property sting operations in which undercover police
officers wpically pose as receivers of stolen goods. While smdies suggest
that these approaches may apprehend larger numbers of criminally active
offenders than traditional law enforcement practices, the research evidence

supporting the crime prevention value of these approaches is very weak
(Skogan and Frydl, 2004).

The ERASOR Problem-Solving Process

Researchers from the Policing and Reducing Crime Unit of the Home
Office in London suggested tackling stolen good markets through an inter-
agency market-reduction approach that develops tailor-made responses to
local problems (Sutton et al., 2001). The general premise of the market-
reduction approach is that reducing the traffic in stolen goods will reduce
the motivation to steal. This is accomplished by convincing thieves that
transporting, storing, and selling stolen goods has become at least as risky
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as it is to steal goods in the first place (Sutton et al., 2001). As in efforts
to disrupt the illegal gun trade. an effective market-reduction approach
would help increase the price of stolen goods sold to illicit consumers and
increase the time and hassle required by offenders to make a connection
to sell and buy stolen goods.

Although it is commonplace for police officers to ask arrested thieves
about their modus ofierandi, they do not usnally ask detailed questions about
how they sell their stolen goods. Sutton and his colleagues (2001 suggested
the ERASOR (Extra Routine And Systematic Opportunistic Research) prob-
lem=solving process, which involves: interviewing offenders and crime analy-
sis to identify “hot products” and associated theft problems; unraveling the
natre of illegal goods markets (how, where, and when); prioritizing mar-
kets to target, developing market disruption tactics and publicizing these
efforts; developing effective parinerships with the community: adjusting
responses as markets and thefi patterns change; assessing the effectiveness
of the implemented sirategies: and consolidating the lessons learned from
the experience for use in a variety of settings.

A key component of the market-disruption approach is to inform
offenders and the wider public that there will be an increased risk involved
in selling and buying stolen goods. Sutton and his colleagues (1998) sug-
gested several approaches to enhancing the deterrent effect of the market-
reduction approach, such as arranging “arrest days” for dealers of stolen
goods, taking the press along for media coverage, and implementing a
long-term campaign to “name and shame” local dealers and consumers of
stolen goods.

Sutton and his colleagues (2001) identified several approaches to re-
ducing trade in five main types of stolen goods markets (Sutton 1998: 2001):

¢ Commercial Fence Sufpplies and Commercial Sales Markets. Investigative re-
sources should focus on thieves and fences; particular attention should
be paid to business people who buy stolen goods so that the thieves
who supply them will need to invest greater effort and face greater risks
il they want to convert stolen property into cash. Tactics to achieve this
may include: using intelligence and ERASOR information to identify the
shops and businesses that thieves visit to sell stolen goods; introducing
legislation that requires traders to elicit proofl of identify and keep
records of transactions for second-hand goods ransactions; using “tesi=
selling” to see if businesses are complving with the new code of practice;
and enlisting interagency support to crack down on any irregularities
commitied by businesses known to deal in stolen goods.
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Residential Fence Supplies Markets. ldentifving and arresting residential
fences may control these illicit markets; these individuals may also deal
drugs since theft is a common way to finance drug abuse. Therefore,
it may be worth combining efforts with local drug-market disruption
schemes. This approach may attack the market by using existing and
ERASOR information to figure out who the local drug dealers and
fences are, who they deal with, and how they operate; setting up mobile
CCTV cameras and surveillance teams to gather evidence by observing
the homes of known or suspected residential fences; and joining with
interagency partners, such as housing associations and local housing
authority departments, o evict those trading out of residential addresses.

Network Sales Markets. These markets may be reduced by: arresting any
fences known to be involved in wider dealing networks; using media
campaigns to implement local “rule setting” schemes and thereby remov-
ing any ambiguity in what is and is not acceptable behavior at the
local level; and running publicity campaigns to discourage people from
buying stolen goods and encouraging the reporting of persons who do
so o the police or o special telephone hotlines.

Henvking Markets. Consumers may be “innocent” when they buy in com-
men:iaj.supplieﬁ markets, but are not so innocent when they buy goods
cheaply in pubs or at their doorstep. In these markets, surveillance
measures might work alongside tactics aimed at increasing awareness
of the consequences of buying siolen goods. Some suggested tactics
would include: analyzing ERASOR information and existing criminal
intelligence information to identify housing estates and pubs where
hawkers frequently sell stolen goods; setting up special telephone hot-
lines to invite the public to inform on pubs and clubs where hawking
is taking place; and arresting hawkers and their customers.

The “North Toun” and “South Toun” Experiments

Between 1999 and 2002, the Home Office funded two police forces (called
“North Town" and “South Town™) to experiment with the market-reduction
approach. The goal was to reduce rates of burglary and theflt by directing
multi-agency activity less at the thieves themselves than at the disruption
of stolen goods markets (Hale, Harris, Uglow, Gilling, and Netten, 200:4).
In both areas, great emphasis was placed on the collection and collation
of intelligence on local stolen goods markets through activities such as
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inspecting the records of second-hand shop dealers, examining second-
hand sales in the advertising press, conducting local business and resident
surveys, carrving out interviews with offenders. and undertaking traditional
investigative techniques.

In North Town, intelligence analysis generated early arrest targets at
alow level of the local eriminal hierarchy. But as work progressed, additional
links were established enabling more sophisticated targeting to be devel-
oped against individuals on a higher level of existing criminal networks
(Hale et al., 2004). In an effort to prevent economically motivated thefts,
MNorth Town police officers and treatment service providers connected low-
level drug offenders serving short sentences to social services and treatment
options. North Town also engaged in a publicity campaign to encourage
the public to share information on stolen goods markets and emphasize
both the moral unacceptability of handling siolen goods as well as the
legal risks.

Police officers in South Town adopted a more systematic approach in
addressing stolen goods markets by adopting Sutton’s marketplace typology
(1998) described above. Commercial outlets, hawkers selling directly to
strangers at the door or in pubs, and residential fences were identified as
targets for intervention (Hale et al., 2004). Several initiatives were devel-
oped from this problem-oriented framework, one of which centered on
intelligence analysis suggesting that significant numbers of second-hand
commercial shops in South Town were used as outlets for stolen goods,
Second-hand shopkeepers were recruited and agreed to keep records of
all transactions, including the date, time and details of the purchased
article, and of the seller, sometimes including a photograph of the seller
with the goods (Hale et al., 2004). Officers monitored these records for
suspicious purchase and sales patterns; these activities resulted in 35 people
being charged with thelt offenses. In addition to focusing on disrupting
identifiable stolen goods markets, South Town also initiated a property
marking and recording program, and launched a marketing campaign to
communicate the message about the consequences of buying stolen goods
to the general public.

The evaluators reported that the process of engaging the market reduc-
tion approach was very promising (Hale et al., 2004). The North Town
and South Town police forces learned much about intelligence gathering
and analysis, the natre of the siolen goods markets, and multi-;agency
cooperation in lannching new interventions. Unformnately, the evalnators
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also reported that it was impossible to demonstrate the impact of these
projects on crime rates {Hale et al_, 2004: 9):

In South Town there was a significant reduction in average monthly-
recorded burglary in a dwelling in the period after the actics were
adopted. However, the force as a whole saw similar reductions making
it questionable whether the successes in South Town were attributable
simply o the MEA. For other forms of burglary the piciure was clearer
with a significantly larger fall in average monthly rates in South Town
as compared o the force as a whole.

For burglary in a dwelling, North Town shows a similar picture with
no evidence of substantially reduced levels compared to the rest of
the force. Similarly, there is no evidence of any impact on the “bur-
glary other” figures. There is, however, one point worth noting. If
June 2001, the date the Police Operations Manager arrived, is taken
as the point at which the project began to function effectvely, the
following months showed a 9.4 per cent reduction in average recorded
figures for burglary in a dwelling compared o 7.1 per cent force-
wide. Although weak, this suggests the co-ordination of intelligence
gathering may be beginning to have an impact.

The market reduction approach seems to have considerable value in gener-
ating knowledge on the activities of offenders participating in ongoing
illegal stolen goods transactions and devising new interventions to disnipt
these illicit markets. Additional research, however, is necessary to determine
whether the approach has value in preventing thefi problems.

Concluding Thoughts on the Prospects of Offender-Oriented Strategies

The ohservation that a small number of highly active offenders generate
a large share of the crime problem is an important insight for law enforce-
ment agencies with limited resources to prevent crime. Many serious urban
crime problems, for example gang violence, are driven by groups of these
criminally active individuals. In some respect, it is lundamentally good news
for the police that repeat offending and regular contact with the criminal
Justice system make these offenders particularly vulnerable to focused police
efforts. These individuals identify themselves through their chronic of-
fending, and this provides a readily available mechanism through which
to detect and incapacitate them. Removing these high-activity offenders
from the street, deterring them from continuing their offending, and keep-
ing crime facilitators such as guns away from them will have an important
impact on crime. However, it is also important to recognize that police
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efforts to control active offenders must be carried out in a way that is
fair and does not violate individual rights. Inappropriate applications of
selective apprehension approaches will undoubtedly canse the community
to question the legitimacy of the police. Beyond crime prevention, commu-
nities demand policing strategies to be fair and just. Sacrificing positive
relationships with the community is too high a price for the benefits of
pursuing potentially unacceptable practices.

Beyond incapacitating serious olfenders, many of the approaches de-
scribed in this chapter are exercises in deterrence and in getting deterrence
right. Although sanctions for many crimes are quite severe, criminal justice
is usnally not administered in a way that is certain or swift. The criminal
Justice system is also not very good at sending clear messages to offenders
about the risks they face when committing crimes. Police departments
interested in dealing with crime through a focus on highly active offenders
will want to develop programs that effectively increase the likelihood of
detection and apprehension, make punishment more certain (even if it is
through mechanisms such as arrests for other offenses or constant scrutiny),
and underscore these increased risks to offenders by mounting an effective
communications strategy.

NOTES

1. See: Kennedy et al., 1996a; Kennedy et al., 1997: Kennedy, 1997; Ken-
nedy, 1998; Braga et al., 2001.

2. See: Cook, 1977; Cook, 1980; Blumstein et al., 1978; Sherman and
Berk, 1984; Paternoster, 1987; Cameron, 1988; Weisburd et al., 1995;
Sherman, 194910,
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5. PROTECTING REPEAT
VICTIMS

Kirkholt public housing estate in Rochdale, England = The Kirk-
holt public housing estate suffered from a burglary rate that was
double the rate of similar high-crime housing. Further analyses
revealed that nearly half of the households burglarized in Decem-
ber 1986 had been burglarized earlier in the vear, and that once
a home had been burgled, its chance of a repeat burglary was
four times the rate at homes that had not been burgled at all.
The burglary prevention strategy concentrated on previously vics
timized homes and consisted of two key elements. First, residents
of the five or six homes around a previously victimized dwelling
were enlisted o watch the home. Second. coin-fed fuel meters,
that were found to be attractive to burglars, were replaced with
conventional fuel billing. The strategy resulted in a 75 percent
reduction in burglary for the entire Kirkholt estate, not just the
protected houses (Pease, 1991).

L

Edmonton, Alberta, Canada — In 1989 and 1990, the city of Edmon-
ton began to take a closer look at its domestic violence problem.
The Edmonton Police Department analyzed citizen calls-for-ser-
vice and found that 21 percent of domestic violence calls were
repeat calls from the same households. The police department
also found that in about 70 percent of domestic violence calls
constables were not filing any charges at all. The Edmonton police
implemented several responses to the problem. First, all officers
were trained on the complexity and dynamics of family violence
and what is needed to facilitate victim protection. Analysts found
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that most officers were not charging offenders because they
thought the victim had to be willing to pursue the charges. Second,
analysis recommended training of supervisors on report approval,
family violence investigations, and problem-solving approaches w0
domestic violence incidents. Third, a program was initiated to alert
constables to repeat domestic violence locations and offenders. In
1991, a therapeutic response was included in the response. Social
workers were teamed with detectives to develop case-tailored plans
of action to stop the violence, ensure victims’ safety, and connect
both victim and perpetrator with the resources they needed. An
evaluation of this program found that 97 percent of victims who
worked with the collaborative team made positive changes in their
lives compared to 63 percent in the comparison group. Fortyseven
percent left their abusive relationship, compared to 26 percent in
the comparison group. Finally, the police charge rate increased
from less than 30 percent to 70 percent (Sampson and Scott,
2000: 35-36).

Mew York State = During the 1980s, Suringer Singh Panshi, a
Mew York physician, earned the media nickname “Dracula, Inc.:
Bloodsucker of the Decade.” In 1986, Panshi lost his license o
practice medicine after he had been prosecuted for false billings.
He subsequently went into the laboratory business and purchased
two labs in Queens and one on Long Island. His scam involved
purchasing blood from addicts and Medicaid mills and then falsely
charging New York State for thousands of blood tests that had
never been ordered, referred, or authorized by physicians that
were not medically necessary. In 1986, the Panshi Mills billed
Medicaid a combined total of $1 million; in 1987, more than $12
million; and in 1988, over $31 million. By then, Panshi employed
more than a dozen or more “blood collectors™; they set up blood-
drawing centers in small apartments and prowled the streets in
search of donors = most drug addicts = paying them $10 per vial.
As of February 1988, the three Panshi labs accounted for more
than 20 percent of all Medicaid hillings by the state’s laboratories,
even though there were nearly 450 labs in the state. Emergency
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room physicians discovered the scam afier a rash of anemic pa-
tients received extensive blood ransfusions; these patienis repeat-
edly returned to the hospital after selling as much as a quart of
blood two or three times per week. On August 4, 1988, Panshi
was convicted of stealing over $3.6 million from Medicaid. As a
result of a small number of criminal prosecutions of similar scofl-
law labs, New York's statewide clinical lab billings dropped from
a high of nearly $170 million in 1988 to just over 320 million in
1992 — an 88 percent reduction (Sparrow, 2000).

These anecdotes suggest that protecting the repeat victims may be a
promising avenue for police in reducing overall levels of crime. Criminologi-
cal research has demonstrated that small proportions of the population,
and of victims, suffer large proportions of all criminal victimizations. As
such, preventing repeat victimization may prevent a large percentage of
all crimes. Focusing on repeat victims also provides the police with an
opporiunity to detect more serious offenders, as well as addressing specific
problems within crime hot spots. Police should be particularly attentive to
repeat victims of crime because those victims may develop serious emotional
scars ( Shaw, 2001) and feel less positive about their neighbors and neighbor-
hoods (Mawby, 2001). and they often have significantly lower levels of
satisfaction with overall police performance (van Dijk, 2001). This chapter
reviews the dimensions of repeat victimization; examines the link between
policing hot spots and protecting repeat victims; describes a noteworthy
repeat burglary prevention project; and discusses the prevention of repeat
domestic violence and fraud.

THE DIMENSIONS OF REPEAT VICTIMIZATION

Repeat targets can include an individual, a group of persons, a property
(residential, commercial, or other), a motor vehicle, or some other single
target (Farrell, 1995). Repeat victimization can involve either the same or
different types of crime against a single target.

In the United States, 10 percent of the victims are involved in 40
percent of the victimizations (Spelman and Eck, 1989). Using data from
the 1992 British Crime Survey, Farrell and Pease (1993) reported that 4
percent of people experience 44 percent of all victimizations. In his review
of the international research evidence on repeat victimization, Farrell
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(1995) found that the 2 or 3 percent of victim survey respondents who
are most commonly victimized report between a quarter and a third of
all incidents.

Repeat victimization is not a random occurrence, and valnerable indi-
viduals are prone to repeat victimization by the same type of crime (Reiss,
1980} . Repeat victims can include individuals who are repeatedly victimized
by the same offender (e.g.. spouse assault cases) and individuals who are
repeatedly victimized by a variety of offenders (e.g., a local merchant who
is repeatedly visited by shoplifiers, robbers, and vandals). The “lifestyle”
theory of victimization suggests that differential risks of victimization are
related to differential exposure to offenders (Hindelang etal., 1978). Expo-
sure to potential offenders varies with the characteristics of the victim (age,
race, place of residence, etc.) as well as the victim's lifestyle (Clarke, 1992),
Work and leisure activities, such as drinking alcohol in public or using
public transportation late at night, can increase an individual’s risk of victim-
ization.

For individuals with particularly risky lifestvles, the probability of victim-
ization can be quite high. For example, during Boston’s youth homicide
epidemic in the early to mid-1990s, youth gang members stood a roughly
one in seven chance of being killed at some point during an average nine-
veardong duration of gang membership (Kennedy et al., 1996a). Youth
gunshot wound victims treated in Boston emergency rooms often had scars
from past gun and knife wounds (Rich and Stone, 1996). Routine activity
theory — which describes crime events in terms of likely offenders and
suitable targets converging in space and time in the ahsence of a capable
guardian {Cohen and Felson, 1979) = also suggests that repeat victimization
can be influenced by the activities and wvulnerabilities of the victim. As
Clarke (1992) observed, the implication is that modifying patterns of activiry
may reduce the risks of victimization.

Farrell et al. (2002) suggested that repeat crimes can be understood
in terms of “risk heterogeneity” and “event dependency.” Risk heterogeneity
refers to the persisting attributes of repeat victims that make them more
attractive to offenders relative to other potential victims. For example, a
violent father may be more likely to repeatedly assault his 120-pound wife
rather than his 250-pound college-age son who plays football. Event depen-
dency involves one crime that leads to another for the same victim. In
the case of burglary, for instance, the same dwelling could suffer repeat
burglaries because the successful offender decided to make a return visit
to exploit a suitable target. or informed his criminal associates of the easy
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opporiunity, or becanse the initial break-in cansed the dwelling to become
somehow more attractive to other burglars (e.g.. the broken lock on the
door had not vet been replaced). Unformnately, many burglary victims do
not heed crime prevention advice from police (Scott, 2004a). Weak doors,
door frames, window frames, and window locks contribute to forced-entry
burglaries and many low-income victims lack the resources to improve these
house features (Scotr, 2004a).

Pease (1998) explained repeat victimization by distinguishing between
“boost” accounts and “flag” accounts. Like event dependency, boost ac-
counts explain repetitions in terms of offenders’ positive experiences at
the initial offense; the likelihood of subsequent victimization for the same
target is increased (or “boosted”). Flag accounts explain repeated victimiza-
tion in terms of the unusual attractiveness or valnerability of specific targets
to a variety of offenders (sending a signal or *flag” to them). Some profes-
sions, such as taxi drivers, have much higher victimization rates than others,
and some “hot™ products, such as sports cars attractive to joy riders, also
increase the likelihood of repeat victimization (Clarke and Eck, 2003).

An important dimension of revictimization is the length of time be-
tween one victimization and the next. Research demonstrates that the risk
of revictimization is greatest in the period immediately after the preceding
victimization and that this risk declines over time (Farrell, 1995). Thus, a
study of residential burglary in Saskatoon, Canada revealed that the likeli-
hood of a repeat burglary at a residence within a month was over 12 times
the expected rate of burglary. But that repeat rate declined to less than
twice the expected rate when burglaries six months apart were considered.
An analysis of the repeat burglaries within a single month revealed that
half of the second burglaries occurred within seven days of the first {Polvi
et al.. 1990, 1991). Similarly, in a study of families suffering violent racial
attacks on an estate in the East End of London, Sampson and Phillips
(1992) found that 67 percent of the 30 families in the study had been
repeatedly victimized and that subsequent attacks were most [requent within
the first week of the first attack. The most heavily victimized family was
harassed. on average, once every six days. Further, it is well established that
domestic violence is requently a repeated crime (Crowell and Burgess,
1996). An analysis of domestic dispute calls to the police revealed a “height-
ened risk period” for repeat domestic violence victimizations; when a
woman calls the police, she is more likely to call them repeatedly within a
short period of tme (Farrell et al., 1993). This body of research suggests
that crime prevention measures need to be implemented as soon as possible
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following victimization and that temporary measures to provide securiry
during the high-risk period afiter victimization may be an efficient and
effective way to prevent crime (Farrell, 1995).

Pease and Laycock (1998) argued that repeat victimization provides
two types of opportunities for crime prevention: (1) crime deflection and
(2) the detection of offenders. Crime deflection involves turning offenders
away from crime targets. For example, to reduce fighting at soccer matches
in Britain, rival groups of fans have been segregated in the stadium, and
their arrivals and departures have been scheduled to avoid waiting periods
that promote trouble (Clarke, 1988). Repeat victimization facilitates the
detection ol offenders because it gives law enforcement an opportunity to
predict where and when crimes will oceur. As many as 80 percent of repeat
burglary victims are likely to have been revictimized by the same offender
(Pease, 1998).

From interviews with offenders, Anderson and Pease (1997) learned
the degree to which burglary and theft repeats are rational and market-
driven. Repeats involved less risk, since the place was known, including its
escape routes; offered the prospect of capturing new, insurance-replaced
goods, which will attract a better price; and permitted offenders to learn
the value of goods known to remain available during the period between
offenses. Anderson and Pease (1997) also found that substantial change
(or perceived substantial change) at places previously targeted decreased
the likelihood that the same offenders would target these places again. Gill
and Pease (1998) revealed that bank robbers who targeted the same branch
more than once were more serious offenders than those who did not repeat
offenses against the same target. The prospects of apprehending chronic
offenders by protecting repeat victims underscore the potential crime pre-
vention value of this approach.

“Virtual” Repeats and “Near Repeats”™
Examining repeat victimization patterns can also assist in making predic-
tions about those who are not yet victims. “Virtual repeat victimization”
refers to instances where offenders select targets because they have already
offended against similar or identical targets (Pease, 1998). As Farrell {2005:
147) described:

For example, the same make and model of car offers similar prospects

o offenders. If the car is parked in a similar location or situation,
the virtual-repeat is all the more identical. Nearby households with
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the same layout are prone o virtual repeats bhecause, for the offender,
there is a good chance that the same tpes of efforts and skills are
needed, and the risks and rewards are similar 1o those of the previous
target. These virtual repeats provide a useful angle for thinking about
crime prevention: whether virtualrepeat victimization occurs due
a target’s design (easy to break nto), its location (in an unlit area)
or its high resale value and low taceability (for example, a laplop,
a portable MP3 player), can influence the choice of mactics for a
preventive response.

The victimization of a target located next to one that was victimized
previously is referred to as “near-repeat victimization,” A series of studies
have shown that the risk of burglary is communicable = properties next to
a newly burgled home are for a time victimized at a rate that is much
higher than would be expecied on the basis of chance alone {Townsley
et al., 2003; Johnson and Bowers, 2004). The increased burglary risk is
communicated to neighboring households and, for any given distance,
there is a greater risk for homes on the same side of the sireet as the
burgled home (Johnson and Bowers, 2004). The elevation in risk is tempo-
rary, however, and diminishes as the distance from the burgled property
increases. According to Johnson and Bowers (2007), more detailed analyses
revealed that the increased risk was communicated to houses up to 400
meters away and for a period of one month alter the original burglary
event. Figure 5-1 presents how burglary risks were communicated at the
street level following the original incident in the county of Merseyside,
United Kingdom (Johnson and Bowers, 2007). These insights suggest that
problem-oriented police officers should give priority to protecting homes
close to the initial burgled home over the next several weeks.

As the key ideas in this section suggest, addressing repeat victimization
is an important consideration in developing effective crime prevention
sirategies. Based on their extensive review of the existing literature, Gloria
Lavcock and Graham Farrell (2003) developed seventeen reasons why the
prevention of repeat victimization is an attractive strategy for policing (Fig-
ure 5-2).

The Convergence of High-Crime Areas, Crime Hot Spots,
and Repeat Victimization

While focusing on repeat victims may be a particularly valuable way o
detect and apprehend highly active offenders, it also provides a way to
better focus police efforts at crime hot spots. Indeed, since both hot spots
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Figure 5-1. The Communicability of Burglary Risk.
Sotree: Johnson and Bowers (2007: 207).
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policing and protecting repeat victims involve the prevention of repeated
crimes, it is conceptually difficult to draw a distinct line between the two
approaches. Common themes include the use of empirical data o identify
crime patterns, a policy interest in predicting the next crime or victimizas
tion, and an interest in ideniifying the causal mechanisms of crime (Far-
rell, 1995).

Pease and Laycock (1996) suggested that repeat targets could be
thought of as “hot dots” of crime on a crime map. This conception of
repeat targets facilitates the description of different types of problems
within a troubled neighborhood, ranging from hot dots to hot spots to high-
crime areas. In the search for appropriate responses to crime problems, it
could be very important to distinguish between high-crime areas, crime
hot spots, and repeat victimization. In this discussion, a high-crime area is
simply a larger hot spot area, such as a high-crime public housing site,
rather than a specific location, such as a common playground area within
the public housing site. Figure 5-3 provides a concepiual framework for
how high-crime areas, hot spots, and repeat victimizations can overlap; this
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Figure 5-2. Seventeen Reasons for Policing to Prevent Repeat
Victimization.
Sonrce: Layeock and Farrell (2003: 216-217).

1) Freventing repeat vickimization is a crims prevention activity and henoe
pursuant to the most fundamental of police mandates [as defined sinee
Robert Peel’s oniginal list of principles).

[2) Targeting repeat victimization 15 an efficient means of allecating, i tme
and space, scarce police resources (o crime problems,

[3) Preventing repeat victimization is an approach that is relevant to all
crimes with a target. It has been shown to be a feature of crimes
including hate crimes, domestic and commercial burglary, school crime
[burglary and vandaliam), bullving, sexual assault, car crime, neighbor
disputes, credit card frand and other retail sector crime, domestic
vialence and child abuse. Even murder can be the repeat of attempted
rmureder.

[4) Police managers can use repeat victimization as a performance indicator
[Tilley, 1%95). These can range from the national to the local level.

[3) Prevenung repeat victimization naturally allocates resources to high
crime areas, crime hot spots, and the most vichmized targets [Bennett,
19415, Townsley e al,, 2000},

[6) Preventing repeat victimization may inform the allocation of crime
prevention to nearby targets (near-vepeats] and targers with similar
characteristics (virfual repeats; Pease, 1998).

[7) Preventing repeat victimization is a form of "drip feeding” of prevention
resources [Pease, 1992). Since all crime dees not occur at onee, police
resources need only be allocated as victimizations cocur from day to day.

[B) Prevenling repeat  victimizabion 1s even  less hkely to result in
displacement than unfocused crime prevention eforts (Bouloulkes ancd
Frorell, 1959T],

[9) Preventing repeat victimization may be even more likely to result in a
diffusion of erime control benefits (Clarke and Weishburd, 1994) than
more general crime prevention, Offenders will be made uncertain and
maore generally deterred by changed ciccumstances at the most atiractive
and walnerable targeis,

[10) Preventing repeat victimization can generate common goals and positive
work between police and other agencies [such as housing, social
services, and victim organizations], which may in tum facilitate broader
co-operation.

(11) Focusing on  repeat  victimization empowers police officers to do
something tangible and constructive o help crime victims and  for
policing to hecome maore generally orviented towards victims, who are
arguably s core consumers (Farvrell, 2001],

[12) Efforts to prevent repeat victimization can lead to positive feedback from
victims. This is still a relatively rare reward for police in the community.
[t may promote good community relations.

[13) Preventing repeat victimization is triggered by a crime being reported,
Sinece victims can be asked sbout prior victimizations, a response does
not necessarly require data analysis,
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Figure 5-21. (continued)

{14) Preventing repeat victimization can sometimes — but not always — use
off-the-shell prevention tactics rather than requiring inventive problem
solving,

{15) Preventing repeat victimization can be used to enhance the detection of
serions and prolific offenders, Police officers like detecting offenders.

(16) Preventing repeat victimization presents possibilities for preventing and
detecting organized crime and terrorism that focuses on valnerable and,
for offenders, lucrative victimms and targets — including protection
rackets, forced prosttdon, loan-sharking, repeat traflicking via certain
low-risk locatons, art and other gh-value thefts and robberies, (The
1993 terrorist attack on the World Trade Centre was a precursor of the
2001 attack.)

(17) Targeting repeal victimization can inform thinking on repeal erimes
tyvpically perceived as “victimless ® where the repeatedly victimized target
i% the state or nation.

figure is not crime=specific and could include a range of specific tvpes of
vinlence, property, or disorder and nuisance offenses.

As Farrell and Sousa (2001) described, repeat victimization may occur
either inside or outside buildings, and it can cluster into both hot spots
and high-crime areas. It is also important to note that not all hot spots or
high-crime areas will involve repeat victimization, not all high-crime areas
will be made up of hot spots, and not all hot spots are located in high-
crime areas (Farrell and Sousa, 2001). However, it does seem likely that
there will be more repeat victimization in hot spots because repeat crimes
may be committed by more prolific offenders, who tend to return sooner
and more often to the same target while generally operating in the same
area (Farrell and Sousa, 2001).

Integrating the concepts of crime hot spots and repeat victimization
could lead to richer responses to crime problems. Farrell and Sousa (2001:
235) idenufied six points regarding the nature and benefits of such an
integrated approach:

* Preveniing repeat victimiration is appropriate for some crimes, and
policing hot spots for others, but for a significant third group a mixed
or integrated preventive approach may be disproportionately rewarding.
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Figure 5-3. Repeat Victimization, Hot Spots, and High-Crime Areas.

Sonree: Farrell and Sousa (2001: 230).

Legend:
#  victimization @ hotspot
* repeat victimization 773 high-crime area

Bepeat victimization is already used as a mechanism to help police
determine the strategic allocation of limited crime prevention resources.
Targeting repeats within hot spois could further enhance the efficiency
of this mechanism.

Eepeat victimization, hot spots and nuisance-call places can be used to
focus offender detection tactics. If repeat victimization predicts the
location of offenders who are more frequent and serious than the
average. then repeat victimization in hot spots may predict where to
find super-predators.

Rates of repeat victimization, and of crime at hot spots and nuisance
places, should be used as performance indicators for problem-oriented
policing. Their use as performance indicators will increase the rate at
which each is implemented.
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* For many crimes, targeting repeat victimization for prevention and
detection automatically places resources in hot spots and high crime
areas_ This also avoids the need for complex mapping or analysis.

* Necessity, driven by performance indicators for problem-oriented polic-
ing. will be mother ol new and inventive ways of preventing repeats and
policing hot spots and nuisance places.

Farrell and Sousa (2001} also comment that developing interventions
to protect repeat victims may fit more readily than sitnational/problem-
oriented policing into standard police practices because it does not necessi-
tate problem analysis and a wide search for alternative responses. They
suggest providing police with a fairly standard list of responses that can be
tailored to the individual crime and its specific circumstances, which could
include target-hardening to prevent a repeat by the same modus operandi,
general security upgrades, “cocooning” of the victim by the watchful eves
of nearby neighbors, and extra investigative efforts to detect the repeat of-
fender.

The Kirkholt Burglary Prevention Project

The Kirkholt Burglary Prevention Project served as a catalyst for research
on and the development of crime prevention interventions o control repeat
victimization (Forrester et al.. 1988, 1990). The Eirkholt public housing
estate was located in Rochdale in the northwest of England. As described
in the introduction to this chapter, the Kirkholt public housing estate
suffered from a burglary rate that was double the rate of similar high-crime
housing estates. Further analyses revealed that nearly half of the households
burglarized in December 1986 had been burglarized earlier in the vear
and that, once a home had been burgled its chance of a repeat burglary
was four times the rate of homes that had not been burgled at all (Pease,
1991). The project research team believed that they could prevent a large
portion of all burglaries i’ they could successfully prevent burglaries at
repeatedly victimized homes.

The most obvious factor in Kirkholt burglaries was the taking of money
from the coin-fed gas and electricity prepayment meters (Pease, 1991).
Money was deposited in these meters in exchange for fuel or electricity
dispensed; the uiility company emptied the meters of deposited money

=132 -




Protecting Repeat Victims

once every month or three months. Nearly half of the burglaries on the
estate involved the loss of meter cash. [t was also discovered that some
householders stole from their own meters and staged burglaries o cover
their tracks. There was also a risk of coin collectors being robbed while
collecting funds from meters in the housing estate. With the agreement
of the householder, the utility boards agreed to replace the coin-fed meters
with conventional billing meters.

Research also revealed that Kirkholt burglars entered a dwelling by
the first route attempted (Pease, 1991). Accordingly, during the prevention
project, when a house was burgled, it immediately received a security up-
grade, during which any valuables in the home were property marked
by unique identifiers. Instead of installing general security measures, the
security upgrades were customized to the specific means of burglary that
were described by both apprehended burglars and victims. An estate-wide
burglarv-monitoring program was also implemented so that any security
upgrades could be revised to reflect any changes in burglary modus ope-
randi (Pease, 1991). Small neighborhood watches called “cocoons™ were
also set up in which neighbors were enlisted to waich for burglars returning
o the victimized household. As an incentive, participating neighbors also
received security upgrades. Asecond phase of the burglary project, intended
to secure community ownership of the program, involved a school-based
crime prevention program, a provision for offenders from the Kirkholt
area to attend groups to address their problems, a cheap savings and loan
scheme for Kirkholt residents, and better informed probation officers (and
better served courts in consequence; Pease, 1991).

As mentioned in the introduction, the strategy resulted in a 75 percent
reduction in burglary for the entire Kirkholt estate, not just in the protected
houses. Although coin-fed meters were removed from (and other project
services were directed at) only a subgroup of homes, other households not
protected by these initiatives experienced a diffusion of crime prevention
benefits. Important lessons learned from the Kirkholt experience included
that: (1) victimization often predicts further victimization, and (2) that
victim support and crime prevention are two sides of the same coin (Pease,
1991). Reflecting on his experiences on the Kirkholt project, Pease (1991:
T6=77) ohserved thar:

*  Anention to dwellings or people already victimized generates a higher
“hit rate” of those likely to be victimized in the future.
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* Preveniing repeat victimization protects the most vulnerable social
groups, without having 1o identify those groups as such, which can be
socially divisive. Having been victimized already probably represents the
least contentions basis for a claim to receive crime prevention attention.

* Repeat victimization is highest, hoth absolutely and proportionately, in
the most crime-ridden areas, which are also the areas that sulfer the
most crime. The prevention of repeat victimization is thus commensu-
rately more important in areas with more serious crime problems.

* Knowledge of the rate of victimization for repeat victims provides a
realistic way to schedule routine crime prevention activities. As a result,
crime prevention can be focused and paced at an appropriate level of
effort (also known as “drip-feeding” crime prevention activities).

*  Even accepting the unrealistic view that prevention causes crime to be
displaced, avoiding repeat victimization at least shares the agony around.

Preventing Repeat Domestic Violence

Domestic violence often generates high levels of police calls-forservice
{(Sampson, 2007). For example, in West Yorkshire, United Kingdom, an
analysis of police data revealed that 42 percent of domestic violence inci-
dents within a onesvear period were repeat offenses and that one-third of
all domestic violence offenders generated two-thirds of all domestic violent
incidents reported to the police (Hanmer, Griffiths, and Jerwood, 1999).
The same study also found that the highest risk period for further assault
was within the first four weeks of the last assault (Hanmer et al., 1999).

It is also important to note that the first police response to a domestic
violence incident may not occur until an event is already part of a repeat
series of violence. For repeated domestic violence, Millbank and Riches
(2000) reported that between 6 and 20 prior assaults are likely to have
taken place before the police were first notified.

The Minneapolis Domestic Violence Experiment

The well-known Minneapolis Domestic Violence Experiment and its subse-
quent replications olfered firm evidence that police should take a problem-
oriented approach to handling domestic violence incidents (Sherman,
1992b). The Minneapolis experiment was underiaken to determine the
best way to prevent the risk of repeated violence by the suspect against the
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same victim in the fumre. Three approaches were tested. The traditional
approach was to do very little because it was believed that the offenders
would not be punished harshly by the courts and the arrest might provoke
further violence against the victim. A second approach was for the police
to undergo special training enabling them to mediate ongoing domestic
disputes. The third approach was to treat violence as a criminal offense
and arrest offenders in order to teach them thart their conduct was serious
and thereby to deter them from repeating it.

The experiment revealed that, in Minneapolis, arrest worked best: it
significantly reduced repeat offenses relative to the other two approaches
(Sherman and Berk, 1984). The results of the experiment were very influen-
tial as many police departments adopted mandatory arrest policies and a
number of states adopted mandatory arrest and prosecution laws. However,
replications of the Minneapolis domestic violence experiment in five other
cities did not produce the same findings. In his review of those differing
findings, Sherman (1992b: 19) identified four policy dilemmas for policing
domestic violence:

(1)  Arrest reduces domestic violence in some cities but increases it in oth-
Ers.

(2)  Arrest reduces domestic violence among emploved people but in-
creases it among unemploved people.

(%) Arrest reduces domestic violence in the short man but can increase it
in the long run.

(4) Police can predict which couples are most likely to suffer future
violence, but our society values privacy too highly to encourage preven-
tive action.

Clearly, the police need more options than simply mandatory arrest
and subsequent prosecution. Sherman (1992b) suggested replacing manda-
tory arrest laws with structured police discretion that allows officers, after
receiving training, to select from a range of approved options based on
their assessment of the situation. Sherman (1992b) also advocated giving
the police enhanced arrest powers in misdemeanor domestic violence cases
that they did not witness;' issuing arrest warrants for domestic violence
offenders who are not present or flee the scene; and developing special
police units and policies that focus on chronically violent couples.

Arrest remains an important ool in controlling repeat domestic vio-
lence. A recent metasanalysis of the five NI] spouse assault replication
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studies found a positive overall effect of arrest on the reduction of intimate
violence {Maxwell, Garner, and Fagan, 2002).

The Merseyside and Killingbeck (UK) Projects

The Merseyside Domestic Violence Prevention Project, a demonstration
program in England, focused on the prevention of repeated domestic
assault (Llovd et al., 1994) . Merseyside project research revealed that domes-
tic violence was very concenirated. A large proporiion of calls-forservice
came from a very small number of households that made repeat calls, and
a repeat call was very likely to occur within a short time period after a call.

A package of preventive measures was provided to Mersevside's repeat
victims that included two key components. First, borrowing technology
already used for elderly people in sheltered housing, portable personal
alarms were given to the repeat victims. These alarms were connected via
telephone to local police stations. When the alarm was sounded, the police
gave a priority response, and, via a computerized database, the responding
officers received information on the history of violence at the victim's
address before they arrived at the scene. As Farrell (1995) described, these
alarms were given to victims based on certain criteria: the previous issuance
of a court injunction, a recommendation by a police officer who had
responded to an earlier domestic dispute, a referral from another agency,
or a recommendation based on a history of viclence as documented by
analyses of police incident records. Alarms were loaned to victims for a
period of 30 days, with the possibility of an extension depending on an
assessment of the circumstances of the case.

The second component of the Merseyside project involved the assign-
ment of a domestic violence prevention worker, who provided support and
information to the domestic violence victims who had received the alarms.
As Farrell (1995) described, the services provided by the prevention worker
were crucial in developing a situation where the victim could feel safe and
confident without the alarm.

Building on the Merseyside experience, the Killingbeck Division of
the West Yorkshire Police Department implemented a repeat domestic
violence prevention program that placed an equal focus on the victim and
the offender (Hanmer et al., 1999). As the number of repeat incidents
increased, the level of intervention moved from Levels 1 to 2 to 3 (Tahle
51). The intensity of the responses increased from supplving information
and police watches, 1o cocoon watches and target-hardening at the victims®
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Table 5-1. Domestic Violence Repeat Victimization Model

Interven- VICTIM PERPETRATOR PERPETRATOR
tion level Common law Criminal offences
offences
Level 1 ¢ (Gather informa- ¢ Reiverate force *  Magistrates — con-
ton policy ditional bail/
¢ [nformation #  First official warn- checks
letter 1 ing Police Watch
+ Police warch + Information Information
letter 1 letter 1
Level 2 + Information s  Reiterate force o Magistrates — bail
letter 2 policy oppased/checks
s Community con- s Second official Police Watch
stable visit warning Information
= Cocoon and Po-  «  Police Warch letter 1
lice Watches o Information
* Target harden letter 2
property
Level 3 * Information * Reiterate force »  Magistrates — bail
letter 3 policy opposed/checks
Police Watch * Third official * Police Watch in-
Domestic Vio- warning creased
lence Officer visit Police Watch + Information
Agency meeting Informaton letter 3
Panic buttonfvoda- letter 3 ¢ Crown Prosecut-
phone ion Service (CPS)
file jacker and
DV history and
contact CPS
Emergency o Implement—log & Naot Applicable s Implement and
intervention reasons for selec- log level of action
ton undertaken

Seatrce: Hanmer er al. (1999: 4). Reprinted with permission.

residences, to supplying victims with a personal alarm. For the repeat

offenders, arrests, when appropriate, were made for criminal and common
law offenses {mostly breach of the peace) at all levels, and additional
measures were implemented based on the namre of the simation. For
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example, il the victim was living independently of the perpetrator, the
perpetrator might be barred from having an antomatic right of entry to
the victim's home, and burglary prevention measures were implementedd
to stop the offender from entering the home. This model also required
continuing input and involvement from all officers in the police division
to avoid limiting responsibility for any one domestic violence problem to
one or two olficers. Hanmer and her colleagues (1999) found this approach
to be effective in reducing repeat domestic violence victimization and in-
creasing the time intervals between repeat domestic violence incidents.

Violent Behavior by Repeat Domestic Violence Offenders

It is also important for problem-oriented police officers to recognize that
domestic violence offenders are often generally violent people who assault
strangers and non-strangers alike. For example, Fagan et al., (19583) exam-
ined 270 reports from abused women in intervention programs in five U.S.
cities about their abusers. The researchers found that 46 percent of the
abusers had been previously arrested for other violence. The men who had
been arrested for violence against strangers were also the most frequent
and violent abusers at home; the most violent hushands were also more
likely to be involved in fights cutside the home than the mildly or non-
violent abusers. Therefore, police officers looking to halt particularly violent
domestic abusers may be able to take advantage of this generally active
criminal profile in controlling offender behavior.

Some of the techniques previously described in the earlier chapter on
controlling high-activity offenders, such as the pullinglevers deterrence
strategy, may be useful in preventing repeat domestic violence victimization.
Some elements of a pulling levers sirategy (Kennedy, 2002a) that may be
useful in controlling highly active offenders who are also domestic violence
offenders include:

¢ Providing information o women. Prior criminal histories and restraining
orders for repeat adult domestic abusers are a matter of public record.
[t could be very useful to provide women with access to such information
when they are considering entering a relationship or when trouble first
arises in a new relationship.

¢ Communicating existing enforcement actions fo potential offenders. Offenders
are often ignorant of existing laws and their applications by law enforce-
ment personnel. While law enforcement currently does a great deal to
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address domestic violence, unless other offenders and potential offend-
ers know what is going on there is little deterrence generated by these
actions. For example, in 2002, the U.S. Attorney for the District of Maine
indicted 13 men and women on domestic violence-related lirearms
charges, either because they had a previous misdemeanor domestic
violence conviction (which, under recent federal law prohibits them
from firearms possession), or because they lied about such convictions
in attempting to purchase firearms (Rennedy, 2002a). The deterrent
value of this type of action could be increased by: explaining it to
domestic violence offenders; mailings to individuals with the relevant
prior convictions; in-person briefings by law enforcement personnel to
men involved in treatment programs and on probation for domestic
violence offenses; and as part of judicial statements to men sentenced
for new domestic violence offenses, through posters in gun stores, and
the like.

Developing “A Group " and “B Group " enforcement plans. In any given jurisdic-
ton, particular domestic violence offenders single themselves out as
being especially dangerous, especially chronic, and deserving of removal
from the street. These “A Group” offenders should be identified and,
using the correct tools available to law enforcement, incarcerated. The
tools used to incarcerate these individuals do not need o be directly
related to their domestic violence offending: any actionable offense will
do (e.g.. drug offending, probation/parcle violations, etc.). “B Group”
offenders are a less serious and larger group to whom the actions
targeted at the A Group” can be communicated. Il B Group” offenders
persist in domestic violence, they graduate to the “A Group.”

Structuring information-gathering strategies o include friends, family, neighbors,
and medical providers. The more information that is received by police
about the behavior of domestic violence offenders, the better these
strategies will work. Useful information is clearly available through alter-
native channels. For example, two-thirds of the relatives of homicide
victims knew of stalking prior to the killing (Kennedy, 2002a).

Comprrehensive Approaches to Preventing Repeat Domestic Violence
In Cardiff, Wales, a coordinated community response to reducing repeat

victimization among higherisk victims of domestic violence generated some
promising results: hoth police and victim data revealed that six in ten

=139~




Problem-Oriented Policing and Crime Prevention

victims who participated in the program had not been revictimized (Rob-
inson, 2006). The Multi-Agency Risk Assessment Conference (MARAC) was
an interagency forum for sharing information and action planning for
domestic violence cases where there was a high risk that the survivor would
be attacked again. Participating agencies included the police, probation,
social services, housing services, education, specialist voluntary domestic
violence advice services and a number ol branches of the health service.
Regular meetings discussed between 15 and 20 very high-risk cases per
session. While any agency could bring a case to the MARAC, the majority
of referrals were from the police, based on a risk assessment instrument.
Some of the specific ways in which the MARAC streamlined the process of
dealing with high-risk repeat victims were through (adapted from Rob-
inson, 2006):

* [Information sharing among agencies
* ldentifying key contacis

¢ Making or modifyving plans in the light of information shared (for
example whether or not to recommend to go ahead with a prosecution )

* Holding agencies to account through minutes and when reviewing cases
to ensure that agreed actions are taken

* Increased mutual understanding and use of risk assessment technigues

* Increased undersianding of different agencies” ability to undertake ac-
tion (and constraints thereon)

* Increased understanding of the success of different intervention strate-
gies.

Rana Sampson’s (2007a) recent review of responses to the problem
of domestic violence also suggested taking comprehensive and collaborative
approaches to prevent repeated domestic violence victimizations. Figure
51 presents a matrix ol responses to domestic violence that can help
problem solvers think about framing the strategic focus, goals, and timing
of comprehensive and collaborative interventions.

As Lloyd, Farrell, and Pease (1994) suggested, single measures are
unlikely to prevent complex problems like domestic violence. While some
communities have adopted an integrated approach that engages advocates,
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Figure 5-4. Matrix of Responses to Domestic Violence.
Sotrce: Sampson (2007a: 25).
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social service providers, and the criminal justice system, recidivism generally
remains high (Buzawa and Buzawa, 2003). To some observers, the small
number of chronic batterers who generate repeat victimizations are resis-
tant to these highly coordinated efforts and continue their generally violent
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behavior. However, there is some evidence that victims have high satisfac-

tion levels when participating in these integrated approaches (Buzawa and
Buzawa, 2003).

Preventing Repeat Fraud

Individuals may be victimized by frand in a number of ways, such as telemar-
keting frand, fraudulent acts involving consumer goods or services, or
fraudulent acts involving financial advice on insurance coverage plans,
investment packages, or business schemes. Titus and Gover (2001) provided
examples of: scams involving credit assistance or loan consolidation; offers
for free prizes that may not actually exist and/or may result in costs o
victims; scams promising unnecessary or useless goods such as beauty prod-
ucts or home repairs; unauthorized use of bank or credit card numbers; and
charity scams whereby victims make contributions to frandulent instimitions
under the pretense of assisting a charity.

Fraud is surprisingly common, and there is a substantial proportion
of individuals who are repeat victims of [raud. In the United States, a
representative national telephone survey revealed that 58 percent of the
respondents had been the victims of a fraudulent act or an attempted
fraudulent act, and 8§ percent of the sample reported victimization or
attempied victimization in five or more frand categories (Tims etal. 1995).

Personal fraud is often dependent upon victim cooperation or facilita-
tion, ranging from no cooperation (e.g., identity theft), to some coopera-
tion (e.g., making contributions to phony charity over the phone), to
considerable cooperation {e.g., investing money in frandulent investment
opportunities for a number of vears; Titus and Gover, 2001). Personal
characteristics combined with demographics and life events affect the likeli-
hood that an individual will succumb to a frandulent solicitation if received.
In contrast to popular images of the elderly as the most likely fraud victims,
individuals aged 50 and older are less likely to be victims than younger
people. Fraud victims are also more likely to be educated, informed, rela-
tively affluent, and not socially isolated (Tims and Gover, 2001). When a
person is victimized, however, s/he is much more likely to be approached
again for both the same and different types of scam because con artists
value such leads in identifying easy targets (Titus and Gover, 2001).

Tims and his colleagues (1995) found that fraud attempis were less
likely to succeed if the offender was a stranger, the initial contact was by
telephone or mail, the potential victim had heard of this tvpe of fraud
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before, and the potential victim tried to investigate the person or proposi-
tion before responding. Thus, general public information campaigns clearly
have a role in preventing fraud. However, since the best predictor of future
victimization is past victimization, it also seems clear that fraud prevention
strategies should be focused on repeat victims. As Tits and Gover (2001:
147-148) described:

If the victim’s actions helped the offender commit the erime, then
changes in victim behavior should assist in preventing the cri-
me. ... One part of police and victim intake services should be o
review with victims their daily activities and past frand victimization
history to assist them in assessing how they can reduce their risk of
exposure Lo fraudulent solicitations. This would include a discussion
of factors that research has identified as contributing to victimization
and repeat victimization risk, an analysis of how these factors contrib-
ute to the victim s risk and a discussion of what changes the individual
can make to reduce the risk. . .. By guiding the victim through the
events that culminated in the crime, the victim may gan a more
realistic idea of what changes in behavior could produce greater safety
in the future, as well as an appropriate assessment of his involvement
in the outcome.

Concluding Thoughts on the Prospects of Repeat Victimization Strategies
The reader of this chapter will undoubtedly note the overlap between
problem-oriented approaches to preventing crime at hot spois. controlling
high-activity offenders, and protecting repeat victims. A general concern
is that police will see these approaches as being in competition. They are
not. Repeat victims may be helped by apprehending and deterring chronic
offenders and also by addressing high-crime place characteristics. When a
crime hot spot is identified, attending to repeat victimization may be a
good first move for police officers while they are analyzing the nature of
the crime problems at the place and developing interventions to respond
to the underlying conditions that caused the spot to become hot. Paying
attention to repeat victims may also identify chronic offenders who merit
focused police attention. The optimal form of response depends on the
results of problem analysis. All methods should be available to the problem-
oriented police officer and the resulting intervention to control a crime
problem could contain elements that focus on offenders, victims, and
places.

Sirategies directed to aiding repeat victims also provide the police with
a quick response to crime problems. Police may not be able to craft powerful
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interventions to address the underlyving conditions of particular problems,
such as repeat domestic violence. However, by taking a problem-oriented
approach to repeat victimization, police can provide quick and temporary
responses that could, in the least, provide victims with shori-term relief
from immediate harm. At best, since the timing of [uture victimizations
depends upon the immediacy of past victimizations, these short-term solu-
tions could set the victim on a different trajectory and spare him or her
from becoming a repeat target.

NOTES

1. Ingeneral, police oflicers cannot make misdemeanor arrests for crimes
they did not witness unless the victim asks for charges to be pressed.
This can be problematic in domestic violence situations where the
victim is afraid or doesn’t want their spouse to be arrested.

=144 -




6. FACILITATING PROBLEM-
ORIENTED POLICING

This chapter highlights issues in three important areas that can greaily
reduce deficiencies in the current practice of problem-oriented policing:
improving crime analysis, measuring performance, and securing productive
parinerships. This chapter does not attempt to tackle all the internal and
external adminisirative arrangements necessary o facilitate effective prob-
lem-oriented policing. As such, important changes in management - such
as redefining the role of line-level officers, exercising strong leadership,
improving supervision, and decentralizing decision-making authority - are
not discussed. Many other texts provide more than adequate coverage of
these important issues (see, e.g., Eck and Spelman, 1987; Goldstein, 1990
Sparrow et al., 1990; Scott, 2000).

IMPROVING CRIME ANALYSIS

When knowledge about successiul crime prevention programs in one field
setting is disseminated to others, there is a tendency for police officers to
blindly adopt these “proven” responses rather than conducting the neces-
sary problem analysis to determine whether the program fits well with
the nature of the crime problem as it manifests itsell in the operational
environments of their cities. According to Ekblom (1997), the fact that a
crime prevention measure has proven successful in past circumstances
does not guarantee its appropriateness in the future. On the surface, the
problems may look similar. However, the circumstances may be different,
and the causal mechanisms might be different; therefore, the resulting
outcomes could be very different. For instance, in his examination of the
Crime and Disorder Reduction Partnerships mandated by the 1998 Crime
and Disorder Act in England and Wales, Hough (2006) suggested that
mistaking tactics for strategy caused the failure of the local police and their
pariners to produce crime prevention gains.
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As demonstrated in earlier chapters of this book, problem-oriented
interventions may be composed of a package of specific tactics, and it may
be unclear which is the active ingredient(s) among the various measures
implemented. Finally, even if a particular measure has been shown to result
in a strong reduction in crime, offenders may change tactics to overcome
the implemented measure. For example, as ERblom (1997) described, tech-
nological changes in the way safes are designed may be enough to thwart
even the most skillful and well-organized safebreakers at any one time;
however, this capacity to resist penetration may not last indelinitely because
safebreakers are always learning new methods and developing new techno-
logies. For problem-oriented police, the important lessons to be drawn
from successful crime prevention case smdies inhere in the guiding princi-
ples and underlying logic used in developing effective responses, rather
than the specific interventions designed to tackle specific problems in
specific settings.

Solid analvses of the underlying conditions that generated crime prob-
lems were the cornerstones of the successful prevention projects described
in this text. Thus, police departments interested in improving their crime
prevention capacities should work hard to improve their ability to analyze
crime problems. As Nick Tilley (2002) observed, high-quality analysis for
crime prevention is oriented directly to the formulation of preventive strate-
gies. Such analysis identifies single olfenses or concentrations of crime
where there is potential for crime prevention gain; attempis to find the
most efficient, effective, and, hopefully, equitable means of prevention;
and can help forecast likely future crime problems with an eve toward
developing preemptive strategies (Tilley, 2002).

Innovative crime analysis for prevention does not have to be complex
to provide guidance to problem-oriented policing efforts. It simply has to
provide grounded facts (i.e., true information derived from data) necessary
to move the problem-oriented process forward. In the Boston “pulling
levers™ project, for instance, a simple analysis of the criminal histories of
vouth homicide victims and vouth homicide offenders vielded the im-
portant insight that many of these individuals were chronic offenders who
had been or were presently under criminal justice system control when
they killed or were killed (Kennedy et al, 1996a). While many Boston
practitioners knew this fact before the analysis was conducted, the informa-
tion provided a rallving point within the working group assigned to harness
the potential combined powers of the participating law enforcement agen-
cies in preventing fummre acts of violence.
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Clarke and Goldstein (2002) documented the vital role plaved by
innovative crime analysis in a problem-oriented policing project undertaken
by the Charlotte-Mecklenburg Police Depariment to address a sharp in-
crease in the number of kitchen appliances stolen from new houses under
construction. A detailed analysis was conducted of security practices and
theft risks among 25 builders in one police service district. The analysis
led to the recommendation that the installation of appliances should be
delaved until the new owners moved into the residence. Removing the
targets ol theft was found to be an ellective response: appliance theft
declined markedly in the police service district and there was no evidence
of displacement to surrounding district (Clarke and Goldstein, 2002).

A key moment in the analysis of the appliance theft problem in Char-
lotte-Mecklenburg occurred when the crime analyst discovered that a “cer-
tificate of occupancy” had to be issued by the county before a new owner
could move into the residence. Building permits had been used in earlier
iterations of the problem analysis, but the permits recorded only planned
construction. Builders may obtain 100 permits to build houses, but only
actually build a fraction in a given year. That is why building permit data
could not be used to accurately assess the stage when a house was completed
and, thus, at-risk for thelt of newly installed appliances. In contrast, the
certificates of occupancy provided a better measure of when a house was
ready to be occupied and, therefore, a timelier basis for calculating the
risk of thelt

Since most problem description exercises are based on analyses of
official crime data, police departments need o be well aware of the limita-
tions and difficulties of working with such data. The shortcomings of official
data may be ignored. especially when presented through impressive map-
ping technologies, and potentially misleading results may gain an unde-
served “scientific” aura. It is important to remember that official data are
generated by human processes and therefore have inherent limitations.
Harries (1999) covers a range of practical problems in mapping the loca-
tions of crime incidents that arise when working with address information
contained in official records. Ambiguous, incorrect, and missing informa-
ton are certainly found in the records, and not only in the address fields
of official data. Crime analysts should expect to have 1o clean and massage
the information contained in official records to make them useful for
problem analysis.

Bevond data quality concerns, official data have some noteworthy sub-
stantive shoricomings. Arrest and investigation data are subject to both
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underreporiing and enforcement bias (Black, 1970). Enforcement bias
refers to the fact that police can exercise considerable discretion in deciding
whether to arrest an olfender or record a crime event as an official incident.
In the case of measuring the extent of repeat victimization, police incident
data are notoriously limited by underreporting that compounds with each
additional incident generated by a specific address (Farrell and Pease,
1993, 2003):

For example, a household suffers a burglary. A burglary has roughly
a 70% (or 0.7) chanee of featuring as a recorded crime in police
statistics. The household suffers a second burglary. This too has a
roughly 70% chance of featuring in police statistics. This means that
the chance that the chance that they have been both recorded is 0049
or 49% (that is, 0.7 x 0L.7). ... With three burglaries at the same
address, given the chance of being recorded . . | [o]nly 34% will have
all three burglaries recorded. (Farrell and Pease, 1993: 16)

While reports of citizen calls-for-service are not as affected by police
discretion, these data are also subject 1o hoth underreporting (e.g., drug
selling may be so commonplace in a socially disorganized area that no
citizens call to complain} and overreporting {e.g., five separate callers may
actually be identifving the same event rather than five separate events;
Pierce et al., 1988; Sherman et al., 1989). In summary, the validity of the
conclusions generated by analyses of official crime data depends on the
application and on the care that is taken to correct for flaws in the data.

Clarke and Goldstein (2002) suggested that, at least for larger police
departments, crime analysis units should be repositories for the research
skills necessary for successful problem-oriented policing projects. Police
officers charged with addressing particular crime problems may not have
the special analytic and research skills necessary to conduct the fine-grained
analyses needed for effective problem-oriented policing. Problem=solving
and analysis guides have been helpful in providing officers with some basic
understanding of the principles involved in conducting an innovative and
thorough analysis, but such guides do not provide officers with the same
level of expertise as is available from trained and experienced analysts
(Scott, 2000). Clarke and Goldstein (2002) did not imply that linelevel
officers have litile to offer in providing important insights on crime proh-
lems. Indeed, they strongly advocate that all police officers should be chal
lenged to think about their work in terms of the problems they handle
and the effectiveness of their methods o deal with them. However, crime
analysts have the necessary analvtic and technological background o bene-
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fit from training in problem-oriented policing, environmental criminology,
and program evaluation.

Formnately, the amount of guidance available to crime analysts and
problem-oriented police officers has increased dramatically in recent years
(Eck, 2006). There are now several general problem analysis guides avail-
able (e.g.. Boba, 2003; Bynum, 2001). In their monograph Crime Analysis
Jor Problem Solvers in 600 Small Steps, Ronald V. Clarke and John Eck (2005)
presented a multitude of practical ideas and techniques from criminology,
geography, psychology, mathematics, epidemiology, and other disciplines
that can be used to enhance problem analysis. Via the Internet, a wealth
of information is now available on crime problems and effective responses,
With the support of funds from the federal government's Office of Commue-
nity Oriented Policing Services (COPS). the Center for Problem-Oriented
Policing offers printed and web site {(www.popcenter.org) editions of its
froblem-specific guides 1o assist with diagnosing problems and developing
responses (o a wide range ol issues, such as false burglary alarms (Sampson,
2007b), juvenile runaways (Dedel. 2006), prescription frand (Wartell and
La Vigne, 2004), and the robbery of convenience stores (Altizio and York,
2007). The Center also offers response guides that summarize available re-
search on common police responses such as crackdowns (Scott, 2004b)
and closing streets and alleys to reduce crime (Clarke, 2005). And the
Center publishes problem-solving tool guides on general techniques such as
researching crime problems (Clarke and Schultze, 2005) and analyzing
repeat victimization (Lamm Weisel, 200053). The Popcenter web site also
includes on-line problem analysis and response development simulations
and a model problem-oriented policing training curriculum. Training op-
pormunities and problem-oriented policing literature can also be found on
the Police Executive Research Forum (www_policeforum.org) and Police
Foundation {www.policefoundation.org) web sites. In the United Kingdom,
the Jill Dando Institute for Crime Sciences web site {www jdluclacuk)
offers a wide variety of resources lor problem solvers interested in more
effective crime prevention. The Home Office Crime Reduction Unit
(www.crimereduction. homeoflice.gov.uk) and the Australian Institute of
Criminology (www.aic.gov.au) web sites also provide useful information on
effective crime prevention practices.

Bevond training and ongoing exposure to the developing literature
on problem analysis, crime analysis should be brought more directly into
the management of police agencies. Clarke and Goldstein (2002) proposed
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that crime analysis within police departments could function much like

analysts in the business world who report o executives on the quality of
their end product. They suggested (2002: 119%120) thart:

Properly trained erime analysts, engaged in the systematic study of
problems that the police handle, as contemplated in problem-ori-
ented policing, should have direct aceess 1o the wp police administra-
tor; should be involved in management meetings; and should be
routinely consulted for guidance on how to improve the effectiveness
of police efforts. Fully developed, their unigque contribution could
go a long way wward increasing the effectiveness of the police and,
as a consequence, the professional status of the police.

Crime Mapping and Beyond

Geographic mapping applications and their associated statistical tools can
be used in support of problem-oriented policing by providing spatial and
temporal information on: crime incidents, victims, and offenders; commu-
nity and government resources; and community demographics (Weisburd
and McEwen, 1997). Computerized crime mapping technology has spread
significantly among law enforcement agencies in the United States and
abroad, and it is now recognized as a readily accessible tool. There are many
successful cases in which police departiments have used crime mapping to
good effect in dealing with crime and disorder problems {LaVigne and
Wartell, 1995, 2000).

Harries (1999) observed that maps aid in visual thinking = that is, maps
help generate ideas and hypotheses about the problem under investigation.
Maps can help reveal relationships and correlations that may have otherwise
gone unnoticed. Maps also aid in visual communication. A map that pro-
vides information that is germane to the question at hand can be highly
persuasive (Harries, 1999). As MacEachern (1994: 9) suggested, “People
believe maps.” Readers interested in the details of crime mapping should
acquire Harries's (1999) excellent text on the principle and practice of
mapping crime and the recent volume by Eck, Chainey, and Cameron
(2005) on mapping crime hot spots. They might also explore the US.
National Institute of Justice Mapping and Analysis for Public Safety (MAPS)
web site (hitp://www.ojp.usdoj.gov,/ nij/maps /).

As discussed in the chapter on the policing of problem places, a “hot
spot” is a location where crime clusters. Crime mapping is an efficient and
effective way to identify crime hot spots. While there is no standard defini-
tion of a crime hot spot, Lawrence Sherman (1995: 36) suggested that hot
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spots are “small places in which the occurrence of crime is so frequent that
it is highly predictable. at least over a one vear period.” Harries (19949)
observed that hot spot definition can vary considerably across jurisdictions,
and that it is often influenced by scale (city, neighborhood, address, etc.).
Mapping techniques to identify hot spots of crime have progressed greatly
in recent years with software packages — such as the Illinois Criminal Justice
Information Authority’s Spatial and Temporal Analysis of Crime (STAC)
program = that are easily available to law enforcement agencies (Block and
Block, 1993). The CrimeStat 11 spatial statistics program, which can be
downloaded free from the MAPS web site, contains a variety ol analyvtic tools,
including hot spot identification, space-time analysis (for understanding
temporal and spatial interaction in offender behavior), and journey-to-
crime estimation (for estimating the likely residence location of a serial of-
fender).

The funciionality and sophistication of crime mapping is continually
being enhanced and expanded. Recent advances include the use of high
definition or 3D crime mapping to better undersiand the distribution of
crimes across specific buildings, parking lots, and other facilities on a street
block or the location of repeat crimes on specific floors and at specific
units in multilevel buildings (Rengert et al., 2001). Research on repeat
victimization has led to experimentation with “prospective mapping” to
predict the location of future crimes based on the notion that future targets
are likely to be people who live nearby or places with characteristics similar
to the original target (Johnson and Bowers, 2004). A detailed discussion
of defining hot spots and the various ways in which crime mapping technol-
ogy can be deploved to identify hot spots, repeat victim addresses, and
other identifiable risks is beyond the scope of this discussion (see Harries,
1999; Eck et al., 2005; Clarke and Eck, 2005). However, it is important to
recognize that many of the successful place-oriented crime prevention
projects described in Chapter 3 were supported by computerized mapping
technology {e.g.. Weisburd and Green, 1995a; Sherman and Weisburd,
1995; Braga et al.. 1999).

COMPSTAT

One of the best known examples of the use of crime mapping in moving
the problem-oriented policing process forward is the New York Police
Deparmment’s (NYPD) system of regularly scheduled computerized statistics
meetings. This program is known as “Compstat,” which came from a com-
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puter file named “Compare Statistics” that was instituted in 1994 (Silverman,
1999) . Compsiat has been credited as a key ingredient in the NYPDVs attack
on crime in the 1990s (Braton, 1998). It is important o note, however,
that Compsiat's effectiveness as a erime conitrol strategy has not yet been
confirmed (see, e.g. Eck and Maguire, 2000).

Compstat meetings grew [rom the need for a mechanism to ensure
precinct commanders’ accountability and the goal of improving perfor-
mance in crime prevention. These routine strategy meetings require pre-
cinct commanders to discuss erime trends and crime fighting plans with the
upper echelons of the NYPD hierarchy. Crime maps — as well as quantitative
analyses of complaints, arrests, patterns and wends, and qualitative informa-
tion about precinctcommunity relationships in effective crime fighting -
were intensely scrutinized and discussed in the meetings (Silverman, 1999
The crime reduction principles embodied in the Compstat process are
(Ifrom Harries, 1999: 79):

*  Accwrate and Timely Intelligence. This includes information describing how
and where crimes are committed, as well as who criminals are. It must
be available at all levels of policing.

* Effective Tactics. These are tactics designed to respond directly to Facts
discovered during the intelligence-gathering process. Tactics must be
“comprehensive, flexible, and adaptable to the shifting crime trends we
identify and monitor.”

¢ Rapid Deployment of Personnel and Resources. Some problems may involve
only patrol personnel, but “the most effective plans require that person-
nel from several units and enforcement functions work together as
a team.”

*  Relentless Follow U and Assessment. To ensure that appropriate outcomes
occur, rigorous follow up is necessary.

The Compstat meetings are forums where new problem-solving ap-
proaches are presented, reviewed, reexamined, and circulated (Silverman,
1999). In these meetings, crime mapping is an indispensable way for the
NYPD to portray crime data clearly and in a format that can be acted
on quickly,

The Compstat process has rapidly spread across the country. A survey
by Weisburd and his colleagnes (2001) found that nearly 60 percent of
police departments with 500 or more sworn officers have adopted the
program. Compsiat, unlike other recent innovations in American policing,
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does not challenge the raditional quasiemilitary model of police organiza-
tion: it allows departiments to adopt technological innovations while rein-
forcing the traditional hierarchical structure of police agencies (Weishurd
et al., 2003). Indeed, the above-listed “crime reduction principles” make
Compsiat seem like a military operation, and there is nothing in the princi-
ples to encourage going beyond directed patrol and other traditional re-
sponses.

While departments engaging a Compstat process are more likely than
other police forces 1o use data-driven problem identification and assess-
ment, there is some evidence that Compstat, as currently practiced, is far
from an ideal model of problem-oriented policing. Compstat departments,
relative to police departments without a Compstat process, seem to find it
more difficult to implement effective problem=solving tactics and are less
successful in adopiing innovations that demand significant change in the
philosophy and practice of policing (Weisburd et al., 2003). (The impor-
tance of Compstat in driving organizational change is discussed below in
the section on “Measuring Performance.”)

Practitioners and scholars value computerized mapping as a powerful
tool for identifying crime problems and developing crime control and
prevention programs. However, police officers need to remember that
examining the spatial distribution of official crime data is only one way to
look at crime problems. To some observers, crime mapping can stifle
creativity in analyzing problems. As Gloria Laycock suggested (as quoted
in Scotr, 2000: 104):

Mapping, however, is actually a bit of a red herring. It can even be

unhelpful. T worry that people are becoming obsessed with maps and

their prety colors, without thinking much about what information
they contain or what can be learned from them. The technology itself
becomes fascinating, rather than the knowledge gained from it So

technology can at times inhibit the development of problem-oriented
policing because it stops people from thinking.

Additional Crime Mapping Applications

Other types of information can be incorporated in crime maps and mapping
can be combined with other analytic techniques to provide greater insights
on crime problems and develop a wider range of interventions. To date,
mapping has been utilized mostly in support of placesfocused diagnoses

and interventions. The innate geographic character of maps has combined
with interest in hot spots to generate this result. But as Kennedy and
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his colleagues (1997) observed, there is no logical reason that mapping
applications should be limited to geographic phenomena, hot spot analyses,
or hot spot/place-focused intervention sirategies. For example, many cities
have problems with delinquent groups, particularly vouth violence fueled
by conflicts between gangs (Curry et al., 1994). The resulting crime and
disorder problems often exhibit geographic concentration, and mapping
can identify such hot spots of youth viclence. However, such analyses reveal
nothing about the violent youth groups, or their conflict networks, that
exist across the city. Identfying gangs and understanding the nature of
their conflicts could be instrumental in preventing or responding to flare-
ups of violence. As described earlier in this text, interventions focused on
serious offenders, violent groups, patierns of conflict, and weapons all
hold promise for reducing violence, including violence concentrated in
hot spots.

Along with its focus on hot spots and place-focused interventions,
mapping has largely relied on formal police data (Kennedy et al, 1997).
For example, the designers of the Repeat Call Address Policing experiment
in Minneapolis avoided using police officers to identify persistent problem
addresses for three reasons: “(1) the potential criticism as discriminatory
law enforcement: (2) its susceptibility to police officers” pet peeves to the
exclusion of major consumers of police resources or major sources of
bloodshed; (3) the potential for selection bias in evaluations, resulting
from the picking of easier 1o solve problems” (Buerger, 199a: footnote
3). The result has been that mapping techniques have been almost totally
reliant on official police data. However, as described earlier, such data are
known to have important shoricomings. Therefore, mapping technigques
that rely exclusively on the analysis of official data have their own inherent
biases and limits. They also run, to some extent, against the tide of commu-
nity and problem-oriented policing, which seek to manage officer discretion
rather than deny it, and to promote and benefit from line officers’ creativity
and problem=solving capacity (Goldstein, 1990; Sparrow et al., 1990; Ken-
nedy and Moore, 1995). The ease ol crime mapping, as well as other
techniques that make searching and analyzing large volumes of data possi-
ble, often leads problem-oriented police to skip a more detailed analysis
of the written narratives in police reports, which may contain many of the
more useful insights about problems (Scott, 2000).

Mapping analyses have expanded to include data from non-police
sources. The Illinois Criminal Justice Information Authority developed an
extensive geographic database of both community and law enforcement
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data. known as the GeoArchive. The authority suggests that when combined
with a community=oriented policing program, a GeoArchive can become
an information foundation for community policing (Block, 1997). A variety
of data are collected including: street map data, official erime data {calls-for-
service, arrests, offender characteristics, victim characteristics), corrections
data (the addresses of persons released on probation or parcle), landmark
data {parks, schools, public transportation), and population information
(Block, 1997). The Chicago Police Department’s Information Collection
for Automated Mapping (ICAM) was a key part of its community policing
program known as the Chicago Alternative Policing Strategy (CAPS). ICAM
was connected to the city’s mainframe computer and provided police offi-
cers with the locations of abandoned buildings, businesses, and liquor stores
(Rich, 1995). Several multi-agency task forces, such as Denver's Pulling
America’s Communities Together (PACT) program, integrated and
mapped data to identify risk factors for delinquency in crafting broad,
multi<disciplinary solutions to reduce violence (Rich, 1995). The Redlands
(CA) Police Department integrated cutting edge technology to map com-
munity, family, school, and peer group risk and protective factors. This
enabled the department to focus limited community and police resources
on the most problematic areas where the greatest potential for change
existed (Harries, 1999). These types of information-gathering efforts can
be invaluable to police officers and others in analyzing urban crime prob-
lems and developing appropriate interventions at the local, district, or
citywide level.

Some of the richest information for describing public safety problems
and driving problem-oriented policing efforts simply is not available from
any official data systems. (ualitative research methods such as ethnography,
interviews, focus groups. and survey research can supply valuable informa-
tion for problem analysis. As described earlier in this text, interviews with
offenders can provide important insights on the natre of crime problems.
As Scott Decker (2005: 1) suggested:

There is a long tradition in criminal justice research of interviewing
active offenders, but very litde of this research has focused specifically
on police problem solving. This is unfortunate because active offend-
ers provide substantial amounts of information about each of the
elements of the crime trangle: victims, offenders, and places. Such
information should prove useful for strategic problem-solving inter-
ventions, because it vields information about crime patterns in general
that may not be obvious when examining one case at a tme. The
mformation from such interviews may enhance existing problem-
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solving projects or generate new ones. The information can also
improve officer safety.

In addition to qualitative data collection from offenders, the “experien-
tial assets™ of criminal justice practitioners and community members can
also make powerful contributions to identifying and understanding crime
problems (Rennedy et al., 1997).

Crime incident reviews, for example, provide a method of sharing
detailed information on specific tvpes of crime, usually homicides, in the
local criminal justice system, and then using that information to develop
strategic approaches to reduce that crime (Elofas and Hipple, 2006). These
reviews are usually structred as focus group sessions, and they rely on
input from front-line stafl with street-level knowledge of the crimes being
discussed. Representatives from across the eriminal justice system = includ-
ing law enforcement, prosecutors, probation and parole officers, and often
others = participate in the review (Klofas and Hipple, 2006). The process
involves researchers whose task it is to record the qualitative insights on
the events and its participants, analyze these data, and identify patterns or
other issues that may be useful in responding strategically to the crime
problem. The Boston Gun Project used the crime incident review methodol
ogy to move the problem=solving process forward in a direction not possible
by simply analvzing official crime data. Analysis of FBI Supplementary
Homicide Report data, which are notoriously limited in documenting the
circumstances of homicide incidents and the relationships between victims
and offenders, suggested that Boston youth homicide in the 1990s was
largely being committed by strangers against strangers for unknown reasons
{Braga. Piehl, and Kennedy, 19949). Obviously, this picture of youth homi-
cide did not lend itself to the development of strategic interventions. How-
ever, the crime incident review process revealed that Boston youth homicide
was largely driven by retaliatory gang violence; this key insight was used to
frame additional data collection efforis to better understand the namre of
gang violence in Boston (Braga, Piehl, and Kennedy, 1999).

Particularly closely linked to crime mapping and hot spot approaches is
cognitive mapping. Cognitive maps represent perceptions of spatial reality
(see Smith and Panterson, 1980; Gould and White, 1974) by individuals on

such dimensions as sireet gang territories, drug market areas, and other
geographic phenomena. Criminologists have advocated the use of cognitive
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maps hased on the percepiions of law enforcement personnel and commue-
nity members io enhance community problem-solving efforts within neigh-
bhorhoods and specific places (Block, 1997).

A key notion in cognitive mapping is that it is the perception of an
individual (or perceptions of individuals) that is being mapped: the re-
sulting construct may or may not have anything meaningful to say about
reality. New knowledge, however, can be gained from the mapping exercise
itself, and also from important consistencies and discrepancies between
gualitative and official data (Rosenbaum and Lavrakas, 1995). These con-
cepts have been sparsely used in support of crime prevention and problem-
oriented policing exercises. Some notable exceptions have included the
mapping of gang alliances and gang conflicts in Boston (Kennedy et al.,
1997), the mapping of gang turf based on police officer perceptions in
Chicago (Block and Block. 1993) and Los Angeles (Tita et al., 2004), and
the identification of problem locations within buildings and common areas
by housing project residents in Jersey City (Mazerolle and Terrill, 1997).

Neiwork Analyses

Criminal network maps and analyses = which are graphic illustrations of
the relationships among individual criminals, smaller crime groups, and
larger criminal organizations = are obvious alternative applications of map-
ping technology in the problem-oriented policing process. For communities
suffering from violence involving delinquent groups, for example, intelli-
gence on social networks within groups and antagonisms between rival
groups is important for addressing violent crime in affected neighborhoods.
Qualitative methods are appropriate and desirable techniques to collect
the relational data on contacts, ties, connections of groups, and group
attachments of individuals within networks {Scott, 1991).

Applications of criminal network analyses can range from local vouth
gangs to narcotics organizations to terrorist groups. All represent significant
challenges to law enforcement agencies. As Sparrow (1991) describes, there
are a variety of analytic tools and concepts = ranging from simple analyses
of telephone calls among criminals to sophisticated statistical analyses of
relational data linking individuals within extended social networks = avail-
able to examine criminal organizations. These techniques can be potent
tools for combating criminal groups, but are currently used primarily by
federal law enforcement agencies with respect to more or less traditional
organized crime and narcotics trafficking problems. They are underutilized
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by police agencies with regard to other crime problems. Further, the current
state of the art is relatively unsophisticated. Criminal intelligence analysis
can be improved by struciural network analysis. and computerized neitwork
analysis programs hold much promise in identifying vulnerabilities, such
as the identity of central players and weak links within criminal networks
(see Sparrow, 1991).

Metwork analyses developed from practitioner knowledge have been
used in several problem-oriented policing projects to better understand
the relationships among gangs and gang members. In Stockton, California,
qualitative data collection techniques were used to construct a network of
gang conflicts and alliances (Figure 6-1). At the time the problem analysis
work was completed, Stockion gangs had ongoing feuds that fell largely
within particular racial groups: Asian gang conflicts, Hispanic gang con-
flicts, and African-American gang conflicts (Braga, 2005b). Within each
broad set of ethnic antagonisms, particular gangs formed alliances with
other gangs. For example, the Asian Bovs and associates were united in
their fight against the Asian Gangsters, Crazy Brother Clan, Tiny Rascal
Gang. Moon Light Strangers, and associates. Conflicts among Hispanic
gangs mainly involved a very violent rivalry between Norteno gangs (associ-
ated with criminal groups and gangs in Northern California) and Sureno
gangs (associated with criminal groups and gangs in Southern California).
However, while Norteno and Sureno gangs were united in their fight against
their common rivals, they also had ongoing conflicts within their loose
alliances. For instance, Stockion Police officers reported that the Norteno
gangs South Side Stockione and Easi Side Stocktone had a relatively long-
standing fend, but they would help each other in their conflicts with the
Sureno gangs. Alrican-American gangs, such as the Wesiside Bloods and
East Coast Crips, divided along Blood (red gang colors) and Crip (blue
gang colors) lines. Stockton Police gang officers reported an uneasy alliance
among these groups involving street-level drug sales. However, violent dis-
putes occasionally developed among these groups when drug business con-
flicts arose.

In Newark, New Jersey, a network analysis of individual gang members
found that street gangs were loosely organized with pockets of cohesion
(MeGloin, 2005). There was also variation in the “connectedness” of individ-
uals within gangs, with certain members emerging as “cut-poinis™ i.e., the
only connection point among gang members or groups of gang members.
These insights were drawn from data collected from semistruciured inter-
views with law enforcement officials (McoGloin, 2004). The results of this
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analysis suggested that particular groups of gang members might be more
amenable to collective interventions, such as the pulling levers strategy
discussed in Chapter 4, while other groups might become more cohesive
as a consequence of such focused attention (McGloin, 2005). The cut-
points were regarded as particularly worthy of attention for their capacity
to act of communication agents of a deterrence message and for their
vilnerability to a pulling levers strategy (McGloin, 2005).

Data from Practitioners

Both academics and police practitioners have been reluctant to incorporate
the knowledge of [ront-line personnel into easily used mapping approaches
and computer applications. Some argue that the subjective assessments of
practitioners are not accurate. For example, psychiatrists’ ability to predict
“dangerous” persons has been found to be minimal (Monahan, 1981; Ennis
and Litwack, 1974). Mainstream police administrators, and many academics
in police and public safety research, have long discounted the views of line
officers as partial, biased, and of no great utility {Goldstein, 1990; Sparrow
etal., 1990). At the same time, many police feel that their knowledge and
expertise are essentially ineffable = that, in the words of James Fyfe, “It's
Just something vou learn over time, is all” {as quoted in Toch and Grant,
1991: 41). Neither attitude = that police officers know nothing, or that
police knowledge is irredeemably particular and incommunicable = lends
itself to collecting, testing, and analyzing practifioner knowledge {Kennedy
et al., 1997).

Others feel that practitioners, particularly police officers, develop rich
pictures of their environment and can provide accurate assessments of area
characteristics, crime problems, and criminal activity (Bittner, 1970; Braga
etal., 1994). These perceptions sharpen and improve as police mature in
their careers and gain experience (Rubinstein, 1973; Muir, 1977). For
example, a rigorous examination of the assessments of experienced narcot-
ics officers relative o other, more formal, measures of drug activity found
that the officers were highly capable of identifving street drug activity
based on quite brief exposures (Braga et al., 1994). To date, though, most
mapping exercises, geographic/hot spot focused or otherwise, have not
relied heavily on the systematic gathering, analysis, and application of
information from practitioner or community sources. This is an important,
but largely unexplored. frontier {Toch and Grant, 1991).
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This section has described a variety of methods to enrich the quality of
problem analysis in problem-oriented policing projecis. Equally important,
however, is the observation that the process of analyzing crime problems
needs o be better developed. In a recent paper, Deborah Lamm Weisel
(2003) suggested a logical sequence of steps in the analysis of crime prob-
lems that can enhance the quality of work done by analysts and officers
alike (Figure 6-2). The lirst phase involves the docuwmentation of the crime
problem and its major steps include: parsing - reducing the identified
problem to a manageable subset: e.g., reducing commercial burglary to
the theft of appliances from construction sites; enumeration = developing
a baseline count of a specific type of problem during a given time period:
e.g. the number of reported thefis [rom a construction site over six months
or an average nightly count of prostitutes working in a four-block area in
a particular month; and, establishing prevalence - developing a denomina-
tor to determine whether the prevalence of an event constimtes a problem:
e.g. the number of dwellings under construction as a denominator for the
number of thefts).

After the problem has been documented, delimited, and verified, the
analysis process then turns to the data collection and analytic phases (Lamm
Weisel, 2003). It is critical that data collection tasks and protocols be de-
signed for each problem-oriented venture. Conducting a literature review
of research on similar problems and then, based on this review, identifying
kev contextual variables (e.g., security practices at construction sites, or the
placement ol cash registers in convenience stores) will shed important light
on the causal sequencing of the problem being examined. A working, or
provisional, hypothesis that explains the causes of the problem can then
be established {e.g., the width of aisles in grocery stores facilitates pursue
snatching as offenders bump patrons without causing suspicion) and appro-
priate data collection tasks designed. There will, of course, be a sequencing
of data collection and analysis tasks that will start with the acquisition and
analysis of existing data (e.g. spatial and temporal analyses of incident,
arrest, and calls-forservice data), which will inform the collection and
analysis of primary data on the namre of the problem {Lamm Weisel,
2003%). Primary data collection can include unobirusive measures, such as
traffic counters and environmental surveys of [acilities and site features
{e.g.. creating a map of grocery store aisle widths), and intrusive measures
such as surveys, interviews, and focus groups (eg.. interviewing known
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Figure 6-2. The Sequence of Analysis.
Sotree: Lamm Weisel (2003: 120).
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purse snatchers on attractive opportunities and targeis). Afier these data
are analyzed, using the appropriate methods (ranging from simple counts
to more complicated statistical analyses). the working hypothesis can be
tested (is it true that narrow aisles are associated with increase purse
snatching?), and revised il necessary (and the process repeated).

MEASURING PERFORMANCE
IN PROBLEM-ORIENTED POLICING

The historically accepted, and still enshrined, key measures of police perfor-
mance are: reported crime rates, overall arrests, clearance rates, and re-
sponse times (Alpert and Moore, 1993). Examining official data on crime,
particularly data disaggregated from citywide or district-wide figures, re-
mains an imporiant way o measure police effectiveness. However, the
paradigm shift from traditional policing to community and problem-ori-
ented policing expands the police mandate o include a wider range of
community concerns. Dimensions other than crime (e.g.. safe and orderly
neighborhoods, civil behavior, fair play, and prompt response) are im-
portant in recognizing the value that police departments contribute to
cities (Kennedy and Moore, 1995; Wilson, 1993). The production of saler
and more orderly neighborhoods is a primary goal of the new paradigm
of policing, and police officers need ways to assess neighborhood conditions
before and after various interventions (Kelling, 1992; Wilson, 1993).

What to Measure

One of the key issues in using performance measurement for internal
management purposes has been whether the measures should focus on:
(1) the ultimate results of policing, such as reduced crime and enhanced
security (outcontes); or (2) police efforts to produce these results {frocesses) ;
or (3) the investments made in the police (inpuis): for a discussion, see
Moore (2002). Recently, those advising police departments about how to
improve their accountability and performance have emphasized the use of
oulcome measures rather than process measures. Outcomes are direct mea-
sures of the value that the police seek to produce. Unless the value of
police actions can be assessed, citizens cannot be sure that police efforts
are worthwhile. In this respect, ouicomes are closer to a true “bottom line”
for policing {Moore, 2002). In addition. the measurement of outcomes
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also allows police departmenis to test existing operational theories to find
out “what works” in policing. Without outcome measures, it would also be
very difficult to guide police depariments toward the reliable creation of
public value.

However, in policing, there are many important reasons to pay atten-
tion to processes as well as to outcomes. Society as a whole has expectations
about how the police will do their work, as well as what the results of their
work will be. This is particularly true when discussing how the police use
the authority of their office: the powers to stop, to detain, to arrest, and
to use force 1o accomplish these goals. This is also true when discussing
the use of money. As Moore (2002) notes, police departments have long
been reviewed in terms of how complete their policies and procedures
were, what kind of training they provided to officers, how much overtime
they used, and the extent to which they had “civilianized” their work force.
They have also long been evaluated in terms of how efficiently and effec-
tively their staffing patterns matched the times and places where crime was
likely to occur. These processes and activities are things that the police can
measure easily and are well within their control. Moreover, the police
cannot learn much about whether a particular operational approach
worked or not unless the police can measure what they did to ensure that
the operational approach was actually implemented. As such, it is important
to measure process activities as well as outcomes.

Given these observations, police managers should not restrict them-
selves to simply one outcome measure o use as the bottom line for policing.
It probably makes sense for them to take guidance from the idea of a
“balanced scorecard.” and develop a battery of measurements that include:
(1) outcome measures, both as ultimate measures of value created, and as
ways of testing whether innovative programs work or not; (2} process mea-
sures to focus managerial attention on the way they are using authority
and money to accomplish their results; and (3) measures of inputs such as
expenditures and investments to help organizations manage the transition
from traditional styles of policing to the new style more effectively (Moore,
2002). Multi<limensional performance evaluation, from processes to out-
comes to the investments being made in the organization is probably the
best way to conceptualize an effective performance measurement system.
As Moore (2002) observes, this is to be preferred to one that focuses only
on outcomes, or only on processes.
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The Importance of Measurement in Driving

Organizational Change

As police departments evolved from the professional model of policing
towards a strategy of community and problem-oriented policing, it became
clear that the traditional measures of police performance had become
outdated and needed to be changed (Relling. 1992: Langworthy, 1999).
Performance measurement systems based on response times, clearance
rates, and numbers of arrests offer little in the evaluation of police efforts
to address community needs and problems. Measurement systems based
entirely on these indicators offer no way to hold police departments exter-
nally accountable for addressing community concerns and no way to hold
particular officers internally accountable for engaging in community prob-
lem=solving activities (Moore and Braga, 2003). As such, in the absence
of relevant measurement systems, police executives experience difficulty
motivating their managers and line-level officers to change their approach
towards policing.

A number of departments have made considerable progress in devel-
oping performance measurement systems that both address community
concerns and drive their organizations towards a community problems-
solving strategy. The most famous example is the previously mentioned
NYPD Compstat system which holds police managers accountable for pre-
venting crime in their precinects. The Compstat system has become a highly
influential administrative innovation in police departments. Indeed, it
seems to be setting the standard for police management generally, and
particularly for the use of performance measurement in systems of internal
accountability. Moore and Braga (2003) identify some of the features that
make this measurement system behaviorally powerful in driving the NYPD:

* The measurement system aligns with organizational units so that the
managers of those units can be held accountable for their performance.

* The measures are simple, objective, reliably calculated and continuous
so that changes in performance can be observed over time within an
operational unit, and across units that are roughly similar.

* The measures are closely aligned with what external overseers want
and expect [rom the organization, with any important value that the
organization is oying to produce, and with a goal that the organization
itsell wanis to produce.
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* The system holds managers to account frequenily enough o capture
their attention.

* The managers think that their current standing and pay as well as
their fumre promotional opportunities, depend on performing well
with respect to these measures.

* The reviews ol performance are public so that everyone can see how
well a particular manager has done.

*  There are many managers in comparable situations so that comparisons
can be made across managers as well as for a particular manager over
time.

These features combine to give the Compstat system great behavioral
power. The managers in the department work hard, and demand that
others work hard, to produce results that the system will record as favorable.
Given the power of the system, Moore (2002) observes that it is particularly
important that one pay close attention to what the system recognizes as
valuable, what it ignores, and how managers subject to the system are
likely to respond, since that will determine whether the system drives the
organization towards high levels of performance or not.

Each precinct commander is held publicly accountable for levels of
serious crime in his precinct. The precinct commander’s crime statistics
are reviewed in the context of crime rates in immediately adjacent precincts
so that he cannot reduce crime in his precinct simply by driving it to
neighboring precincts. Special attention is also focused on particular crime
problems that seem to be troublesome within the larger overall pattern of
serious crime. If the Compstat system reveals a crime problem that is getting
worse in a precinet, or not improving as much as top management thinks
it should, the precinct commander is questioned about his fplans for dealing
with the problem. He is often peppered with questions about whether he
is or is not making use of particular activities such as the use of warrant
squads, or increased use of fingerprinting, or arrests for weapons offenses
that top management thinks might be helpful in dealing with the problem.
The system seems to hold managers accountable for an ewtcome of policing
as well as frocesses.

As Moore (2002) observes, this part of the sysiem has two important
feamures. First, to some degree, it softens the harsh “strict liabiliny™ aspects
of the system. Precinct commanders are held accountable for reducing
crime. However, they can also get credit if they have a thoughtiful plan for
dealing with crime problems that have not been resolved. A thoughiful
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plan is one that makes sense_ and/or one that takes advantage of processes
and activities that are favored by top management (Moore, 2002). In es-
sence, the Compstat system was construcied to enforce tightly aligned
internal and external accountahility. The system followed the organizational
structure so that individual managers could be called to account for specific
results, and the results they achieved were believed to be important to their
career prospects. Second, because the system focuses some attention on
plans and processes for achieving results as well as the results themselves,
the system has some capacity to support innovation and organizational
learning about what works to produce outcomes as well as the outcomes
themselves (Moore, 2002). If a manager's plan for dealing with a problem
is innovative, and if it works, there is come capacity for the system to capture
that idea for the future. If a manager is faced with a problem that he can't
seem to solve, top management has a chance to suggest ideas, and through
that device, to spread innovations through the department.

Moore (2002) also notes some of the potential weaknesses of Compstat
in driving organizational change. First, even though the system is capturing
one important dimension of value to be produced by the police, it is not
capturing all the relevant valued dimensions. It does not, for instance,
capture levels of fear in the community, or their perceptions of the quality
of service they receive. Second, while the system focuses on resulis, it does
not concentrate much attention on the resources used to produce those
results. In this regard. the system equates the crime reduction effect of
policing with the “profit” earned by policing. The *profitability” of policing
cannot be observed until the value of the resources used in policing is
subtracted from the value of the effects produced (Moore, 2002). Third,
although the system allows precinct commanders to talk about their special
efforts 1o deal with serious crime problems, it provides little room for them
to talk about problem=solving efforts focused on non-crime problems, and
the quality of the engagement between the police and community groups
in identifying and responding to the concerns of the community. No system
can do everything that is valuable, of course. Skilled management often
depends on making choices about what particular things o concentrate
on, and then living with a system that is at best an imperfect reflection of
what one is really rving to achieve (Moore, 2002).

As described earlier, by reinforcing the hierarchical organizational
structure of policing, Compstat may itsell inhibit innovation and creativiry
in the problem-oriented policing process (see Braga and Weishurd, 2006).
In their close examination of Compstat, Willis. Mastrofski. and Weishurd
(2004) found that, while the program holds out the promise of allowing
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police agencies to adopt innovative technologies and problem=solving tech-
niques. it aciually hindered innovative problem solving while sirengthening
the existing hierarchy through the added pressure of increased internal
accountability. Officers were reluctant to brainstorm problem-solving ap-
proaches during Compstat meetings for fear of undermining authority or
the credibility of their colleagues. Moreover, the danger of “looking bad”
in front of superior officers discouraged middle managers from pursuing
more creative crime strategies with a higher risk of failure.

It is also important to recognize that the organizational culture of
policing is resistant to problem-oriented policing ideals. The community
policing movement that emerged in the 1980s stressed greater police recog-
nition of the role of the community and emphasized “deceniralization” and
“debureancratization” to empower rank and file officers to make decisions
about how to better serve the neighborhoods to which they were assigned
(Mastrofski, 1998; Skolnick and Bayley, 1986). Weisburd and his colleagues
(2003) suggest that the popularity and rapid diffusion of Compstat pro-
grams across larger police departments in the United States during the
19905 could be interpreted as an effort to maintain and reinforce traditional
police structures rather than an attempt to truly reform American policing.
The rapid rise of Compstat within police agencies did not enhance their
strategic problem solving capacity at the beat level as Compstat departments
were found to be reluctant to relinguish power that would decentralize
some key elements of decision making such as allowing middle managers
to determine beat houndaries and staffing levels, enhancing operational
flexibility, and risk going bevond the siandard tool kit of police tactics
and strategies {Weisburd et al., 2003). The overall effect of the spread
of Compsiat, whether intended or not, was to reinforce the raditional
bureaucratic model of command and control.

More generally, the type ol in-depth problem solving that Goldstein
and other problem-oriented policing advocates have proposed seems unre-
alistic in the real world of policing, especially at the street level where it is
often envisioned. In the real world of police organizations, community and
problem-oriented police officers rarely have the latitude necessary to assess
and respond to problems creatively. As William Bratton (1998: 199) ob-
served in his assessment of community policing in New York City at the
beginning of his tenure, “street-level police officers were never going to
be empowered to follow through.” Compsiat was offered as a solution to
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this problem, but the ability of the rank and file officer to make decisions
changed little as middle managers were held accountable for achieving
organizational goals of successful crime control (Willis et al.. 2004). Of
course, decentralizing decision making power to line-level oflicers does not
guarantee effective problem solving. In their assessment of problem solving
in Chicago. a police department well known for its efforts to decentralize
their organization to facilitate community policing, Skogan and his col-
leagues (1999) gave a failing grade ranging from “struggling” to “woeful”
for problem solving efforts in 40 percent of the beats they studied (231).
Inadequate management, poor leadership and vision, lack of training, and
weak performance measures were among the operational problems identi-
fied as affecting problem solving in the poorly performing beats (Skogan
et al., 1999).

Measuring the Effects of Crime Prevention Strategies

As described in Chapter 2, it is critically important to conduct both process
and impact evaluations of problem-oriented policing projects. A process
evaluation focuses on the resources that were emploved by the response
{(inputs) and the activities accomplished with these resources (resulis), but
it does not examine whether the response was effective at reducing the
problem (outcomes) (Clarke and Eck, 2005: 90; Moore, 2002). Figure 6-3
presents the relationship between process and impact evaluations. In gen-
eral, it is important to understand whether any observed declines in the
targeted problem can be associated with the response that was imple-
mented. If the response was properly implemented and there was no observ-
able decline in the problem, it would suggest that the problem-oriented
policing project was not effective. Similarly, if the response was imple-
mented as planned and the problem declined, this could be considered
credible evidence that the problem-oriented policing project had preven-
tive value.

Measuring the impact of implemented responses on crime problems
is a key to the problem-oriented policing process. Evaluating programs
designed to influence human behavior in field settings is a very complex
task. Many problem-oriented policing interventions are multifaceted and,
as such, it is complicated to evaluate a single strategy within a varied bundle
of tactics because it is difficult to isolate each response’s effects (Eck. 1997).
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Figure 6-3. Focus of Process and Impact Evaluations.
Sotrce: Clarke and Eck (20035: Step 46).
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In general, the assessment of implemented problem-oriented responses is
rare and, when undertaken, it is usually cursory and limited 1o anecdotal
or impressionistic data (Scott and Clarke, 2000},

Certainly there is ample room for improvement in the current state-
of-the-art in impact evaluations of problem-oriented policing interventions.
However, as Scott (2000) ohserves, there is considerable disagreement over
evaluation methodology and standards of proof in determining what works.
Some scholars, such as Herman Goldstein and Ronald V. Clarke, recoms
mend a flexible, eclectic approach to evaluating problem-oriented re-
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sponses. They suggest that the degree of rigor applied to evaluation should
be commensurate with the consequences of being wrong about whether
something works (Scotr, 2000). Other scholars, primarily Larry Sherman
(1997}, find only rigorous methods, such as randomized controlled experi-
ments, acceptable in determining what works in policing crime. However,
clear conclusions about policy do not always flow [rom rigorous evaluations.
Sherman (1992) himsell found a multitude of policy dilemmas arising
from the replications of his Minneapolis Domestic Violence experiment.
Moreover, Kennedy and Moore (1995) argue that this type of evaluative
framework may hinder the full development of problem-oriented police
departments as learning organizations since police agencies can't always
wait for the results of rigorous evaluations when faced with some new kind
of urgent crime problem, such as carjacking or an epidemic of vouth
gun violence.

In contrast to current practices, the effectiveness of problem-oriented
policing responses should be measured with a more appropriate standard
of proof in mind. Since police officers generally are not trained to apply
program evaluation methods in field settings, academic partners and police
crime analysis units can be helpful. Nick Tilley (1999: 267) observes that
most crime prevention evaluations suffer from “the use of simple before/
after comparisons, use of short and arbitrary before-and-alter periods, ne-
glect of benchmark statistics, failure to consider other (nonintervention)
causes of the changes observed, failure to test for displacement or diffusion
effects, and uncritical promotion of success stories.” Crime prevention
evaluations also rarely use controls {similar groups, places. and individuals
that did not experience the preventive measure) to rule out alternative
explanations for observed decreases (Clarke, 1998). Controls reveal to the
evaluator what would have happened to the target protected by the crime
prevention strategy if it had not received the intervention. For instance, if
crime decreases in the targeted area and remains the same or increases in
the control area, it provides credible evidence that the implemented strat-
egy actually produced the desired elfect.

Not all assessments of problem-solving efforts require consideration
of these evaluation issues. Nonetheless, police departments developing a
knowledge base on effective methods of crime prevention should be aware
of the limits of responses assessed as “effective” and consider whether these
limits are relevant to their performance objectives in handling problems.
The landmark problem-oriented policing project in Newport News, Virginia
(Eck and Spelman, 1987) set forth a set of alternative performance objec-
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tives that provide a reasonable framework for the assessment of problem-
solving responses (Scott, 2000: 80):

1. totally eliminate a problem;
substantially reduce a problem;

reduce the harm created by a problem;

- e o

deal with a problem better (e.g., treat people more humanely, reduce
costs or increase effectiveness): and

Lt

remove the problem from police consideration.

Removing a problem from police consideration does not suggest that
police should work to absolve themselves from responsibility for the han-
dling of a problem; rather it means that, if the problem is shifted to another
entity that handles the problem more effectively, police can claim some
success in dealing with it (Scott, 2000).

Problem-oriented police often target physical and social incivilities in
neighborhoods because they generate fear and canse residents to withdraw
from their communities by adopting avoidance and defensive behaviors
such as staying indoors and not frequenting public spaces In turn, these
withdrawals from community involvement erode the neighborhood’s ability
to exert informal social control {Skogan, 1990; Ferraro, 1995). The diversity
of potential community problems that problem-oriented police may have
to address suggests that a wide array of data must be collected on a number
of different dimensions to detect changes that would otherwise elude police
statistics. The level of fear in a community can be monitored by victimization
surveys and focus groups. While police can easily borrow questions from
the numerous victimization surveys that have developed items about fear
of crime, the costs associated with this form of data collection, on a large
scale, may be prohibitive for many police departments (Langworthy, 1999).
Focus groups, which can range from elaborate well-modulated discussions
to informal meetings with citizens, may be a costelflective way to gain
insight on crime problems, but should be carefully constructed to produce
information appropriate for monitoring programs. Langworthy (1999) also
suggests a number of unobtrusive measures to measure fear, such as moni-
toring sell-protective crime prevention measures like handgun sales, burglar
alarm installations, and calls to the police for prevention tips.

There are also numerous methods available to monitor physical and
social incivilities, such as surveys of perceptions of disorder, systematic
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sorial observation, onssite assessments (physical surveys), and archival data
(Skogan, 1999; Tavlor, 1999). Systematic social observation and onssite
assessmenis involve collecting site-specific information on physical disorder
(e.g.. the numbers of vacant lots, abandoned buildings, and trash on the
streets) and social disorder (e.g., the numbers of people loitering, drinking
in public, and playing loud music). Since these methods can also be costly,
Langworthy (1999) suggests mobilizing area service personnel who rou-
tinely observe communities (such as postal workers and trash collectors)
to document disorder as part of their routine. Finally, archival data, such
as U.S. Bureau of Census statistics and information held by planning/
zoning departments, can provide indicators of decay associated with disor-
der, such as vacancy rates, plumbing, and ownership (Langworthy, 1999),
Several evaluations of place-oriented policing strategies have recog-
nized the need to supplement official crime statistics and have advanced
new technologies to measure disorder at specific places. For example, the
Jersey City Problem-Oriented Policing in Violent Crime Places experiment
used muliiple indicators to assess the effects of the intervention on the
problems of a place (Braga et al., 1999). Multiple indicators are often used
in evaluations where program effectiveness can he complex o measure
(Rossi and Freeman, 1993). These data were collected for the following
purposes (see Braga, 1997 for a full methodological discussion):

1. Emergency calls-for-service and cvime incident data to measure the program’s
impact on levels of violent crime and overall crime in the hot spots.

2. Physical observations to detect changes in physical incivilities at the place,
such as vacant lots, trash, graffiti, and broken windows. The physical
characteristics of the treatment locations were videotaped, coded into
a computerized database and analyzed.

3. Systematic social observations to examine variations of social incivilities
{e.g.. drinking in public, loitering, and the like) in the hot spots via
trained observers recording behaviors during times when these places
were “hot.”

4. Interviews with key community members to gain qualitative insight into the
dynamics of the places before and after the intervention. Key commue-
nity members were selected based on their unique insights on the
problems of targeted places. For example, the resident manager of an
elderly housing complex suffering from robberies of its residents was
interviewed, rather than any one resident since he would be more
aware of the general problems of the property.
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These multiple indicators permitied the effectiveness of the Jersey
City problem-oriented policing program to be assessed in terms of crime
prevention, the abatement of social and physical disorder, reduction of
fear, and citizen satisfaction with the police response.

Finally, in preventing repeat victimization, the “dme-window effect” is
a key issue in measuring the performance of crime prevention measures.
This term is used to describe the proportion of crimes committed against
particular targets within a specified period of observation. The length of
the “time window” directly affects the proportion of repeat victimization
that is captured (Farrell et al, 2002). Repeat victimization smdies with
short time windows will under-count repeat events and over-count single
incident crimes (Farrell and Pease, 1993). For example, Farrell and his
colleagues (2002) analyzed data on residential burglaries in Baltimore,
Dallas, and San Diego for a three-year period, and compared rates of repeat
victimization capiured using different periods of time. They found that a
oneyear window captured 42 percent more repeats than a six-month win-
dow, and a threesvear window captured 57 percent more repeais than a
onewvear window. Farrell and his colleagues (2002) argue that the typical
oneyear time window used by most analyses may measure at least 50 percent
less repeat victimization than actually occurs. The implication of their
research is that, for crime analysts measuring repeat victimization or the
performance of a crime prevention intervention, longer time windows
were better.

SECURING PRODUCTIVE PARTNERSHIPS

Police responses to crime problems can be greatly enhanced by securing
productive partnerships with community members, other government
agencies, other criminal justice agencies, and academic researchers. As
Tilley (1999) ohserved, police are not the only custodians of data on crime
and are not the only agency that can make contributions to understanding
crime patterns or developing ellective responses. Often, without the help
of partners, police are not in the position to implement many potentially
powerful crime prevention measures. Unfortunately, partnerships are often
difficult to establish, and maintaining partnerships requires hard work and
sensitivity. Figure 6-4 presents some key points in maintaining effective part-
nerships.
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Figure 6-4. Keys to Effective Partnerships.

If the rhetoric of partnership is to be converted to reality, and partner-
ships are to deliver the pmm.ised benefits, parmerships need w be
nurtured. For many agencies, ceding :a1.1t|m::~1'1t!r may seem threatening.
Apparent additional claims on already scarce human and financial re-
sources will be unwelcome. In many cases, the time spent on parmership
waork will be viewed as time spent away from the agency’s “real” work.
Practitioners at the sharp end will be apt to ask, "what’s in it for us?”
and unless there is a good answer, their enthusiasm will wane and
subversion will set in. Here are some suggestions for initiating a virmous
circle of increasing reward, trust, achievement, and commitment, drawn
mainly from the early experience of Britain’s Safer Cities Program
(Tilley, 1992). Though they may sound both pious and somewhat obvi-
ous, unsuccessful parmerships are notable for ignoring these simple
strategies.

1. Begin with “quick wins" from which individual workers and agen-
cies benefit.

2. Take opportunities to bestow “gifts” on partners in the form of
funds, recognition, publicity, or expressions of appreciation.

3. Avoid individual agency (mis)appropriation of credit for collec-
tive achievements.

4. Make efforts to understand the circumstances of your potential
pariners = their problems, aims, traditional ways of working, and
the like = and try to adapt them.

L]

Avoid taking umbrage.

i, Take part in joint training.

7. Show up to meetings.
8. Awoid malicious gossip about parimers.
9. Recognize problems when they arise and take advantage of helpful

outsiders to help sort them out.

Souree: Tilley (199 266). Reprinted with permission.
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Community Pariners

Advocates of problem-oriented policing argue that community involvement
can be an important ingredient in success (Goldstein, 1990; Eck and Spel
man, 1987). However, despite its acknowledged importance, community
involvement remains a problem area in the development of these programs.
True police-community partnerships are scarce in community and problem-
oriented policing programs,in part because there are numerous difficulties
in stimulating community involvement (see, e.g., Grinc, 1994; Rosenbaum,
1994; Buerger, 1994b; Weisburd and McElroy, 1988).

Maintaining order within communities is an important outcome of
informal social processes beyond formal social control activities such as
policing (see Bursik and Grasmick, 1993; Byrne and Sampson, 1986); thus,
it is important to simulate community involvement in problem-oriented
activities. Among other benefits, citizen participation in crime prevention
efforts can improve policescommunity relations, increase the legitimacy of
police operations. reduce fear, and decrease crime and disorder (Eck and
Rosenbaum, 1994). More indirectly, community and problem-oriented po-
licing can help rebuild the social and organizational fabric of neighbor-
hoods that previously been given up for lost, enabling residents to
contribute to maintaining order in their community (Sampson, Rauden-
bush and Earls, 1997; Skogan, 2006) . Moreover, residents involved in prob-
lem-oriented policing efforts can increase the level of guardianship in
communities (Cohen and Felson, 1979), discourage crime by properly
managing places (Felson, 1995}, and maintain conditions and crime control
gains once the police have ceased active problem=solving efforts,

Citizen Involvement in POP Programs

Unfortunately, experience has revealed that it is very difficult to get citizens
involved in problem-oriented community efforts. This is especially true
in disadvantaged neighborhoods that could benefit the most from such
partnerships. Sadd and Grine (1994) suggested that a lack of community
involvement in poorer neighborhoods arises from generations of residents
who have faced the brunt of police abuse and past experiences with seem-
ingly endless government programs designed to improve the quality of
their lives. Thus, in their examination of the Community Parrol Officer
Program in New York City, Weisburd and McElroy (1988) noted that come-
munity police officers were often confronted with settings of severe social
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disorganization, and that such disorganization was not easily ransformed
into the kind of community organization envisioned by the community
problemssolving philosophy.

Wesley Skogan (2006). however, reported some encouraging findings
from a 13-year study of community policing in Chicago. After community
policing was implemented in 1993, crime and fear dropped in the city’s
predominately African-American neighborhoods. Skogan (2006) also
found that residents in black-majority communities were very enthusiastic
about community policing and turned out in large numbers for beat meet-
ings, neighborhood problem=olving projects, and supportive rallies. Unfor-
tunately, by most measures, things grew worse for the city’s growing Latino
population. Long-time Latino residents in raciallyintegrated neighbor-
hoods did well, but residents of predominately Spanish=speaking neighbor-
hoods experienced higher levels of crime and disorder problems (Skogan,
2006). Very few residenis of Latino-majority communities participated in
beat meetings and other community problem-solving initiatives.

In many problem-oriented policing projects, community members
serve as an information source rather than as “partners” or “co-producers”
of public salety (see, e.g., Capowich and Roehl, 1994; Sadd and Grine,
1994; Braga, 1997). Buerger (1994b: 271) suggested that the “police estab-
lishment assigns to the community a role that simply enhances the police
response to crime and disorder.” Often, problem-oriented officers gain
extra sets of “eyes and ears” on illegal street activities, while the officers’
authority and sovereignty over service provision remain essentially un-
changed from their traditional role in police-citizen transactions (Braga,
1997). Research, however, suggests that many citizens are comfortable in
these less prominent roles. For example, the evaluators of the eighi-city
Innovative Neighborhood Oriented Policing (INOP) programs collected
data strongly suggesting that community members did not want to become
involved in community problem=solving efforts (Sadd and Grinc, 1994).
Across all eight INOP cities, the most frequently reported explanation for
a lack of citizen involvement in community policing elforts was fear of
retaliation from local drug dealers and gang members. Similarly, at three
violent crime hot spots in the Jersey City experiment, community members
who were perceived by local drug sellers and illicit loiterers as too coopera-
tive with the police had multiple threats made on their lives {Braga, 1997).
As “information sources” rather than “partners.” citizens seem to reap the
benefits of having a mechanism to address their concerns without changing
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their routine activities. In other words, they are able to go about their daily
business without additional tasks or suffering the repercussions of being
perceived as a community activist or working with the police.

In practice, problem-oriented police tackling a particular problem
should strive to develop the level of community involvement that facilitates
the development and implementation of an elfective response. Sometimes,
key community members will not want to participate in police efforts to
control crime. In these situations, police may want to consider the use of
civil remedies to induce some participation. Civil remedies are procedures
and sanctions specified by civil statutes and regulations that can be used
to prevent crime and disorder problems. As Green Mazerolle and Roehl
(1998) described, civil remedies generally aim to persuade or coerce non-
offending third parties to take responsibility and action to prevent or end
criminal or nuisance behavior. Also known as “third party” policing (see
Chapter 3 in this book). such approaches can include using nuisance
and drug abatement stamites to require landlords and property owners to
maintain drug- and nuisance-free properties through repair requirements,
fines, padlocks, securing entries/exits, and property forfeiture {Green Ma-
zerolle and Roehl, 1998).

Fortunately, community members often do want to assist the police
in some capacity. For very serious crime problems that threaten the viability
of a community, organized groups may be quite aggressive in seeking
appropriate police action. For example, the Ten Point Coalition of activist
black clergy played an important role in organizing Boston communities
suffering from gang violence (see Winship and Berrien, 1999; Braga and
Winship, 2006). In 1992, the Ten Point Coalition formed after gang meme-
bers invaded the Mormingstar Bapiist Church, where a slain rival gang
member was being memorialized, and the intruders attacked mourners
with knives and guns. In the wake of that watershed moment, the Ten
Point Coalition decided to respond to violence in their community by
reaching out to drug-involved and gang-involved vouth and by organizing
within Boston’s black community. The Ten Point clergy came to work closely
with the Boston Centers for Youth and Families streetworkers program to
provide atrisk youth with opportunities such as summer and afterschool
Jjobs, job skills training, educational assistance, and substance abuse counsel
ing. Although the Ten Point coalition was initially very critical of Boston
law enforcement, the two groups evenmally forged a strong working rela-
tionship. Ten Point clergy and others involved in this faith-based organiza-
tion accompanied police officers on home visits to the families of roubled
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vouth and also acted as advocates for vouth in the criminal justice system.
These home visits and sireet work by the clergy were later incorporated
into Operation Ceasefire’s portfolio of interventions. Ten Point clergy also
provided a strong moral voice at the gang forums in the presentation of
Operation Ceasefire’s anti-violence message.

Although they were not involved in Operation Ceaselire until after
the strategy had been designed and implemented, the Ten Point Coalition
plaved a crucial role in framing a discussion that made it much easier to
speak directly about the natre of youth violence in Boston. Members of
the Ceaselire Working Group could speak with relative salety about the
painful realities of minority male offending and victimization, “gangs,” and
chronic offenders. The Ten Point clergy also made it possible for Boston’s
minority community to have an ongoing conversation with Boston’s law
enforcement agencies on legitimate and illegitimate means to conirol crime
in the community. The clergy supported Operation Ceasefire's tight focus
on violent vouth. but condemned any indiscriminate, highly aggressive law
enforcement sweeps that put nonviolent minority youth at risk of being
swept into the criminal justice system. Belfore the Ten Point developed its
role as an intermediary, Boston's black community viewed past attempts
of law enforcement agencies to monitor violent vouth as illegitimate. As
Christopher Winship and Jenny Berrien (1999) observed, the Ten Point
Coalition evolved into an institution that provides an umbrella of legitimacy
for the police to work under. With the Ten Point’s approval of and involve-
ment in Operation Ceasefire, the community supported the approach as
a legitimate youth violence prevention campaign.

The Key Role of Police Legitimacy

Legitimacy is a property of legal authorities that, when it exists, leads people
to feel that the actions of the police and courts are appropriate, proper,
and,/or just and cught to be voluntarily deferred to and followed (Tyler,
2006). In contrast to compliance based upon the fear of sanctions or the
promise of rewards, legitimacy-based deference is motivated by people’s
internal values, and occurs irrespective of the immediate presence of legal
authorities (Tyler, 1990). In particular, people are motivated to lollow
“legitimate™ legal rules and decisions even when their behavior is not under
surveillance by legal authorities. Kelman and Hamilton {(198%9) referred to
legitimacy as “anthorization,” in order to emphasize the idea that a person
permits an authority to determine appropriate hehavior within some situa-
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tion and then feels obligated to follow the directives or rules that the
authority establishes. The importance of legitimacy to securing adherence
to rules and deference to the decisions of legal anthorities has been increas-
ingly recognized as the limits of deterrence-based approaches to order
maintenance have become more evident (Meares, 2000: Meares and Sko-
gan, 2004).

Recent discussions of policing acknowledge the important role that
policing strategies have in shaping crime, but argue that attention needs
to be given to a larger framework within which the influence of police
actions on police legitimacy in the eyes of the public is also studied (Skogan
and Frydl, 2004). As described in Chapter 1, such concerns have fueled a
series of reforms in the manner in which the police act, including commue-
nity and problem-oriented policing. Research suggesis that the public does
not evaluate the police only in terms of their ability to fight crime. People
are also sensitive to the manner through which the police exercise their
authority. As a consequence, the procedural justice, or fairness, of police
actions is central to police legitimacy. Practices such as racial profiling,
which are viewed as unjust by many citizens, undermine police legitimacy
and reduce community participation in police crime prevention efforts
(Tvler and Wakslak, 2004). While the work is difficult, long-term community
engagement efforts can pay large dividends in improving the quality of
police-community relationships and collaborative crime prevention efforts,

For instance, in their recent article on the relationship between the
Chicago Police Department and predominately African-American churches
on the West Side of Chicago, Meares and Brown Corkran (2007) noted
the significance of this collaboration in building the community’s capacity
to resist crime. Moreover, the integration of key community instititions
into the partnership with police enabled the combined entities to complete
other community-building goals and urban renewal projects. As in Boston,
the initial relationship between the black community and the police was
tense and characterized by mistrust. However, the ongoing connection
between the police and church leaders led to noteworthy improvements
in West Side residents’ perceptions of the legitimacy of the local police in
particular and local government in general (Meares and Brown Corkran,
2007). While churches plaved key roles in the Boston and Chicago experi-
ences, other community institutions can also be engaged to build public
trust, reduce crime, and support urban renewal.
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Problem-oriented police should keep a broad conception of “community”
in mind when thinking about possible parmers in dealing with crime prob-
lems. In-depth case studies have revealed that. time and again, specific
segments of the private sector have been very helpful in preventing crime
and reducing the load on the police. Productive parinerships with the
private sector have been shown to be effective in controlling a wide range
of problems - from security alarm companies helping to deal with false
burglar alarms in Salt Lake City, Utah (Sampson, 2007b), to contractors
assisting with reducing the theft of kitchen appliances from new homes in
Charlotte-Mecklenburg, North Carolina (Clarke and Goldstein, 2002), to
pub and club owners helping reduce alcohol-related violence in Surfers
Paradise, Queensland, Australia (Homel et al., 1997).

The International Association of Chiefs of Police estimated that there
are some two million private security personnel working for nearly 90,000
individual security companies in the United States (Chamard, 2006). While
private security personnel protect about 85 percent of the nation’s critical
infrastructure, only 5 to 10 percent of police departments are believed to
have parinerships with private security (Chamard, 2006). Through pariner-
ships with private security companies, police can gain new information
about particular crimes and access specialized knowledge and technology.
Police-private security partnerships can provide joint security for business
improvement districts in high-crime areas and undertake joint efforts 1o
prevent business crimes such as check fraud, shoplifting, and robbery (Cha-
mard, 2006).

Finally, private sector advertising agencies can be very helpful in design-
ing and implementing crime prevention publicity campaigns. As part of
their Project Safe Neighborhoods gang violence reduction initiative (see
Chapter 3), the U.S. Attorney’s Office and the Lowell, Massachusetis Police
Department hired a private company to assist in setting up a series of public
service announcements, billboards, and fliers to explain both the harsh
penalties for gun crimes and the social services available to gang members
who wanted to change their lifestyles (Braga et al., 2006). More generally,
when designed properly, crime prevention publicity campaigns can be
a helpful tool in reducing crime. These efforts can help remove crime
opporiunities by teaching and encouraging the public to adopt better
self-protection measures, or they can warn offenders of increased police
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vigilance or improved police practices (see Barthe, 2006 and Figure 65).
For example, in their evaluation of burglary prevention publicity campaigns
in England, Johnson and Bowers (2003) found that the effectiveness of
burglary prevention strategies was significantly enhanced by publicity and
that promoting prevention plans prior to their implementation produced
an anticipatory reduction in burglary before the strategies were actually
in place.

Partnerships with Other Agencies

One of the least discussed and least well-implemented components of
community and problem-oriented policing around the country is inter-
agency involvement. The cooperation of other municipal, state, and federal
agencies is a key to implementing alternative responses to crime and
disorder problems. Local government agencies, such as public works depart-
ments, can be very helpful in implementing problem-oriented interven-
tions. Problem-oriented police departments should develop general
resource books that explain the functions of the different governmental
agencies, describe what services each has to offer, and outline the proper
protocol for making service requests (Braga, 1997). The knowledge devel-
oped by problem-oriented officers in working with these city agencies
should be documented, ideally with participation of the varions agencies,
and disseminated to all officers in the department.

Obtaining many responses from city agencies, such as razing aban-
doned buildings and cleaning vacant lots, takes time. These delays result
from the substantial amount of time it takes to identify and contact property
owners, to handle legalities, to plan the specifics of the job (e.g., rerouting
water lines or electrical systems) . and to allocate the resources. These delays
should be expected, and officers need to develop both shortterm and
longer-term responses to crime problems that require advanced sitational
responses. For example, il the long-term plan to alleviate crime within a
city block is to raze an abandoned building that serves as a magnet for
illicit activity, then the officers should also implement short term responses
such as boarding the doors and windows shut or initating an aggressive
order-maintenance patrol of the property. These actions can provide imme-
diate relief to suffering communities until the longer-term plan is fulfilled.

Criminal justice agencies work largely independently of each other,

often at cross-purposes, often without coordination, and often in an atmo-
sphere of distrust and dislike (Kennedy, 2002b). This is also often true of
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different units operating within agencies. The ability of Boston (as well as
other cities experimenting with the “pulling levers” approach o controlling
violent offenders) to deliver a meaningful violence prevention intervention
was based on convening an interagency working group of line-level person-
nel with decision-making power that could assemble a wide range of incen-
tives and disincentives ( Braga et al., 2002). Since all criminal justice agencies
were represented, the working group could customize its responses to
violent behavior by considering a varied menu of possible interventions,
such as changes in probation and parole conditions, the reopening of
“cold” cases, and the use of intensilied career criminal prosecutions. It was
also important to place a locus of responsibility for reducing violence on
the group. Prior to the creation of the working groups, no one in these
cities was responsible for developing and implementing an overall sirategy
for reducing violence.

In recent years, the prosecutor’s role in the larger enterprise of promoi-
ing public safety has been reconsidered as federal, siate, and local prosecu-
tors’ offices have been experimenting with the “community prosecution”
maodel (Coles and Kelling, 1999; Glazer, 1999). Under this model, prosecu-
tors are assigned to a specific geographic area and have responsibility for
prosecuting all or most of the crimes in that area. Prosecutors are expected
to learn about the crime and disorder concerns of the community in their
areas and are challenged to move beyond simply prosecuting individual
cases by lunctioning as a solver of public safety problems (Goldstock, 1991).
Such an orientation by prosecutors toward larger community concerns
would provide obvious benefits to problem-oriented police. Unfortunately,
this movement is still in its infancy. As Scott (2000: 125) suggested:

Prosecutors” failure to fully engage in a problem-oriented approach
to reducing crime, disorder and fear is unfortunate for two related
reasons. First, without prosecutors, a valuable perspective on crime
problems is missing from many police-led initiatives. Prosecutors are
better aware of how cases are processed through the court system
and, accordingly, are more aware of the effectiveness of existing
means for disposing of cases. Prosecutors also are more aware of the
range of legal responses that might be used o address a particular
problem, as well as some of the risks of altermative approaches. Prose-
cutors have access wo data and judges, and research skills the police
often lack. When prosecutors are open-minded and ake a broad
perspective on their role, they can greatly facilitate problem-oriented
policing. The second reason it is unfortunate that prosecutors are
nol more engaged in problem-oriented policing is that their absence
conveys a powerful signal o the police that problemsolving is not
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valued as highly as criminal investigation. This can discourage the
police from investing more fully in problem solving. Detectives are
especially sensitive 1o prosecutors’ signals. Prosecutors” general disen-
gagement with problem-oriented policing partially explains why so
few police detectives have engaged in the concept, as well.

Partnerships with Academic Researchers

Many of the successful problem-oriented policing projects described in this
book benefited from parterships between police agencies and academic
researchers. Often, parmnerships between academics and police prac-
ttoners have been characterized by role conflicts, such as researchers
reporting the “bad news” that an evaluated program was not effective in
preventing crime. For academic researchers, success or failure matters less
than commitment to the development of knowledge on what does or
doesn’t work in preventing crime (Weisburd, 1994). For the police, this
news could be interpreted as accusing them of personal failure, and the
skepticism of academics may be found irritating (Weisburd, 1994).

In recent years, partnerships between police and academics have be-
come much more collaborative and focused on working together in ad-
dressing crime problems. Academics have much to offer in the advancement
of problem analysis. In addition to providing training in analytic methods
and concepts and developing a body of problem-analysis literature, academ-
ics can conduct problem analyses and high-quality action research evalua-
tions in partnership with criminal justice agencies. While police
departments should position themselves to internally support problem-
oriented efforts with well-functioning crime analysis units, collaborations
with outside researchers can be quite potent and should be encouraged. For
example, in Charlotie-Mecklenburg, North Carolina Clarke and Goldstein
(2002: 118-119) used their experience and knowledge to move the thefi-
reduction project forward by drawing attention to:

I.  having realistic expectations about the results of enforcement efforts;

2. focusing the project on a highly specific problem, or form of crime
(ie., appliance theft);

3. supplementing the most common form of “hot spot™ mapping with
carefully developed information about the environment being mapped
(i.e., the stage of construction reached and the identity of the different
builders operating in the subdivisions);
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4. relating the absolute numbers of appliance thefis o the number of
wvulnerable homes, thereby producing suitable measures of risks before
reaching conclusions about trends or patierns in these thefis;

5. using acquired data to compare security practices and theft risks among
builders, and to engage builders in assuming some responsibility for
solving the problem;

6. assuring that, in the language of routine activity theory, there are
capable guardians of vulnerable targets;

=]

being alert to the possibility of diffusion of benefits, and not being
deterred from preventive action by the threat of displacement;

8. monitoring closely the process of implementation; and,

9. utilizing an evaluation design that would permit definitive conclusions
about the value of the response.

In the Boston “pulling levers” project, the research conducted by Har-
vard University researchers helped support the working group process in
important ways (Kennedy et al., 2001). The activities of the research team
departed from the traditional research and evaluation roles usually plaved
by academics (see, e.g., Sherman, 1991). The integrated research/prac-
titioner parinerships in the working group closely resembled policy analysis
exercises that blend research, policy design, action, and evaluation (Ken-
nedy and Moore, 1995). The Harvard team essentially provided “real-time”
social science aimed at: refining the working group’s understanding of the
problem: creating information products for both strategic and tactical use;
testing - often in very elementary, but nevertheless valid ways — prospective
intervention ideas; and maintaining a focus on clear outcomes and the
evaluation of performance (Braga et al., 2002). None of the research was
terribly sophisticated methodologically. But the ability to pin down key
issues = such as where guns were coming from, what guns gang members
favored, who was killing and being killed, and what role was played by
gangs and gang conflict = kept the working group moving on solid ground,
helped participating agencies understand the logic of the proposed inter-
vention (and the relative illogic of at least some competing interventions),
and helped justify the intervention to the public.

Unfortunately, the number of academics with the experience and
expertise in working with police departments on problem analysis and
response development is relatively small {Boba, 2003). The challenge to
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the field is to increase these collaborations by educating police departments
on the benefits of working with academics and to encourage uninvolved
academics to learn more about and participate in problem analysis and
problem-oriented policing projects. Establishing new and more productive
relationships will require fexibility and openness among both parties. Aca-
demics cannot be condescending in their relationships with the police;
they must demonstrate a genuine interest in helping the police to be more
effective, and must select research methodologies that produce credible
results but are not disproportionately demanding, given the limits of avail-
able data and the nature of the strategy being evaluated (Goldstein, 2003).
The police must recognize that quality research takes time and patience,
that researchers must be objective and that they require facts to support
conclusions, and that evaluations may produce resulis that could be inter-
preted as critical of past and current operations (Goldstein, 20035).
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7. THE PROBLEM OF
DISPLACEMENT

Displacement is the notion that efforts to eliminate crimes at specific places
or that are generated by specific situations will simply cause criminal activity
to move elsewhere, be committed in another way, or even be manifested
as another type of crime, thus negating any crime control gains (Repetto,
1976). This perspective on the crime prevention effectiveness of police
efforts to control erime problems developed from dispositional theories of
criminal motivations, and the views ol these skeptics were supported by
early studies of opportunit-reducing measures (Gabor, 1990; Clarke, 1980).
For instance, although exact fare systems reduced the number of robberies
on New York City buses, a corresponding increase in robberies occurred
in the subways (Chaiken et al, 1974). And Mayhew et al. {1980) found
that reductions in the thefi of newer cars after the implementation of a
new law in England = which required all new domestic and imported cars
o be fitted with sieering column locks = were offset by displacement to
older, unprotected autos. After a successful police crackdown on sireet
crimes in one New York City precinet, Press (1971} found that street crimes
had increased in surrounding precincts. Finally, traditional police efforts
to control street level drug markets have been found to be quite susceptible
to spatial, temporal, and tactical displacement. Offenders have been found
to change the time and place they sell drugs and use different tactics to
sell drugs, such as hiring lookouts 1o detect police surveillance, wearing
disguises, and inventing complex transaction schemes (see Eck, 1993h;
Sherman, 1990; Caulkins, 1992).

These perspectives have been challenged by recent research studies
suggesting that crime displacement is not an inevitable outcome of focused
police efforts to prevent crime problems. Many evaluations have found
crime displacement to be limited or completely absent (Hesseling, 1994).
There is also a growing body of evidence suggesting that these strategies
can actually reduce crime in the areas surrounding the target places: this
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phenomenon is termed “diffusion of crime control benefis™ (Clarke and
Weisburd, 1994)_ This chapter briefly discusses the importance of measur-
ing displacement and diffusion effects when evaluating problem-oriented
policing initiatives and examines the existing research that suggests dis
placement is not an unavoidable outcome of crime prevention strategies.

The Importance of Measuring Displacement
and Diffusion Effects

Displacement can take many different forms (Gabor, 1990), and it is a
complex phenomenon to measure (see Barr and Pease, 1990). Most studies
of crime prevention efforts are designed to measure main effects, so the
measurement of displacement is often neglected uniil it is time to defend
claims of crime control gains. Some researchers suggest that evaluations
should be planned to study both main effects and possible displacement
or diffusion effects (Weishurd and Green, 1995h) . Others argue that antici-
pating and measuring displacement could be an import tool in optimizing
crime prevention gains by maximizing the amount of disruption that poten-
tially displaced offenders experience (Barnes, 1995).
The research literature identifies six types of displacement:

¢ spatial = offenders move away from protected areas to new locations
where crime is easier to commit:

* temporal = offenders perpetrate crimes at time that are less risky;
*  target = difficult targets are given up in favor of those that are easily hir;
* tactical = tactics are changed to get around crime prevention measures;

*  fperpetraior = new offenders take the place of those who move, quit, or
are apprehended; and,

*  type of crime = offenders commit another type of crime if one type
becomes too difficult to commit (Barnes, 1995).

Due to data limits, the current state-of-the-art in assessing displacement
has focused mostly on spatial displacement, which means figuring out
il crime was simply moved elsewhere. However, even measuring spatial
displacement is quite difficult. While it seems very straightforward to estah-
lish an intervention target area and surrounding displacement area, the
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ahility to measure displacement is affected by the impact of the intervention
as well as the size of both the target area and the displacement zone and
their existing crime levels (Harries, 1999). In their examination of spatial
displacement associated with the Minneapolis Hot Spots Patrol Experiment,
Weisburd and Green (1995b: 354) explained:

We decided upon a two-block radius for the "catchment” area because
we felt it a reasonable compromise between competing problems of
washout of displacement impact and a failure 1o provide adequate
distance 1o identify immediate spatial displacement. While we recog-
mized at the outset that we would miss the movement of crime more
than two blocks away from a hot spot, given our measure of crime
as a general rather than specific indicator we did not think it practical
o identify all potential places that might provide opportunity for
displaced offenders.

In their evaluation of the Jersey City Drug Markets Analysis Program,
Weisburd and Green (1995a) pioneered another approach known as mea-
suring “offender movement patterns,” which involved examining the time
sequencing of offender arrest locations to determine whether specific indi-
viduals were arrested for selling drugs in locations outside of the targeted
drug markeis. Weishurd and Green (1994) also found offender movement
analysis to be a robust method of creating boundaries around drug markets
due to the sellers’ high degree of territoriality with respect to drug turf.
While measuring displacement is more complex than one might think, it
is certainly a worthwhile pursuit that analysts should consider on a case-
by-case basis (Harries, 1999). Nonetheless, as Weisburd and Green (1995h:
358) concluded: “one must be extraordinarily cautious in analyzing and
interpreting data on immediate spatial displacement. Statistics that appear
solid on paper may reflect the difficulties of analyzing this process as much
as any real substantive findings.”

Empirical studies also point to the difficulty of detecting displacement
effects because the potential manifestations of displacement are quite di-
verse. As Barr and Pease (1990: 293) suggested:

If, in vtuth, displacement is complete, some displaced erime will
probably fall outside the areas and types of crime being studied or
be so dispersed as to be masked by background variation. In such an
event, the optimist would speculate about why the unmeasured areas
or ypes of crime probably escaped displaced crime, while the pessi-
mist would :'.p:cula.h: why they Prﬁhah]}' did not. No research study,
however massive, is likely 1o resolve the issue. The wider the scope
of the study in erms of wypes of crimes and places, the thinner
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the patina of displaced crime could be spread across them; thus
di-sappeaﬁng into the realm of measurement error.

Different forms of displacement can also occur in combination. As
Hesseling (1994: 198) observed: “. .. a burglar may move to a different
neighborhood, employ new tactics, and offend at a different time of
day. . . . it may be impaossible to confirm empirically the existence or magni-
tude nf displacement.” Hesseling further argued that researchers must be
aware of factors independent of the crime control intervention that could
produce what appears to be a displacement effect, such as changes in
offender populations, oppormnity structures, and overall crime rate trends.
While diffusion effects are likely to be difficult to assess, a failure to examine
diffusion effects may mean that program evaluators are underestimating
the crime control benefits of interventions (Clarke and Weishurd, 1994).
Although measurement of displacement and diffusion effects is very com-
plex, evaluations of crime control strategies must assess the possibility of
displacement and diffusion before any conclusions can be made about the
overall effectiveness of the intervention.

Detecting displacement effects after the implementation of a crime
prevention strategy should not necessarily be viewed as a “failure.” The
elimination of one easy oppormunity and the identification of another can
represent important steps in dealing with multifaceted and complex crime
problems. For instance, Boston's Operation Ceaselire strategy to disnuipi
illegal gun sales to criminals and yvouth resulted in a significant reduction
in the recovery of new handguns in crime (discussed in Chapter 4 on
controlling high-rate offenders). However, the evaluation also found that,
when it became difficult to acquire new handguns, criminals tended to
acquire older handguns to commit their crimes (Braga and Pierce, 2005).
lllegal gun traffickers sought to avoid detection by diverting older, second-
hand guns recently purchased through lessregulated primary and second-
ary market sources. The substitution ellect suggested that the problem-
oriented gun market disruption strategy had a significant impact on one
mode of illegal gun acquisition and law enforcement agencies needed to
shut down other supply lines to reduce the overall prevalence of guns
on Boston streets. As a result of the evaluaton, local, state, federal law
enforcement agencies started analyzing Massachusetts firearms purchase
and sales data to identify illegal diversions of secondhand guns from Massa-
chuseits licensed dealers and private residents (Braga and Pierce, 2005).
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Displacement is Not an Unavoidable Outcome
of Crime Prevention Efforts

Recent studies have indicated that the purported inevitahilitv of displace-
ment was very much overestimated. Several reviews of situational crime
prevention measures have concluded that erime displacement was either
absent or incomplete (Gabor, 1990; Clarke, 1992; Hesseling, 1994). A recent
review of hot spots policing initiatives revealed that, when displacement
was measured, surrounding areas often experienced unintended crime
reductions rather than crime increases (Braga, 2001, 2005a). In another
example, Matthews (1990) reported that prostitutes were not displaced to
other locations in London after the “red-light” district was cleaned up by
police officers. Neither the Jersey City Problem-Oriented Policing in Violent
Places project (Braga etal., 1999), the Lowell Policing Crime and Disorder
Hot Spots project (Braga and Bond, 2007}, nor the Kansas City Gun project
{Sherman and Rogan, 1995h) discussed in Chapter 3, resulted in the signifi-
cant displacement of crime to surrounding areas. Even when displacement
is present, it is rarely complete. For example, in New York City's crackdown
on street crimes, the estimate of displaced crime was less than the reduction
of crime in the targeted precinct (Press, 1971).

Offenders are most likely to displace when other crime targets share
the same “choice-struciuring properties” as the original crime opporiunity
structure (Cornish and Clarke, 1987). But as Clarke (1995) suggested, the
easy and/or profitable criminal opportunities of the targeted offenses may
not be available elsewhere. Moreover, the level of displacement may be
dependent on the offender’s familiarity with alternative tactics, places,
times and targets. As Bennett and Wright's (1984) interview research on
residential burglars revealed, only 40 percent of their respondents would
seek targets elsewhere il their original opportunities were blocked. Simi-
larly, in a study of armed robberies, a lack of displacement from newly
protected banks to alternative targets, such as convenience stores and gas
stations, was atiributed to smaller cash bounties that were not as attractive
to organized robbery gangs (Clarke et al., 1991). Likewise, the reductions
in suicides from the detoxification of domestic gas in England and Wales
were not followed by substantial increases in other suicide techniques
(Clarke and Mavhew, 1988) because the alternative methods were not
as readily available, painless, or lethal. Hesseling's (1994) review of
ethnographic studies of serious offenders (imprisoned robbers, burglars,
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and drug addicis) and blocked criminal opporinities suggested that be-
tween one-hall and mwo-thirds of these offenders were likely 1o displace.
However, he also argued that these commiited offenders were not represen-
tative of general criminal populations; it is very probable that less committed
offenders would be less likely to displace.

Beyond the absence of complete displacement, Barr and Pease (1990)
argued that displacement could be “benign” if it was to lesser crimes, such
as from burglary to shoplifting, or if victimization became more evenly
distributed so that a few victims would not suffer disproportionate amounts
of crime. In support of these assertions, Gabor et al’s (1987) study of
imprisoned inmates found that criminals who desisted from armed robbery
had shifted their focus w lesser forms of criminality such as frand and
drug selling.

Hesseling {1994) reviewed 55 siudies on crime prevention measures
that had examined evidence of displacement. Thirty-three siudies reported
some form of displacement. No study reported complete crime displace-
ment; in fact, most siudies observed that the displacement was very limited
in scope. The forms of displacement that were most likely to occur were
temporal, target, and spatial = the types that required the least amount of
effort on the part of the offender. Hesseling (1994) suggested that the
costs associated with these types of displacement were lower than the costs
associated with changes in offense or tactics. Twenty-two of the studies did
not report any evidence of displacement. and six of the studies reported
unexpected benelicial effects of reducing crime in adjacent areas.

Diffusion of Crime Control Benefits

Several scholars have suggested that crime prevention efforts may result in
the complete opposite of displacement = that anticipated crime control
benefits may be greater than expected and “spill over” into places beyond
the target areas. Generally referred to as “diffusion of benefits” (Clarke
and Weisburd, 1994), these unexpected benefits have been reported by a
number of studies on crime prevention measures. For example, Chaiken
et al. (1974) found that sharp increases in police patrol in the New York
City subway between the hours of 8:00 pm and 4:00 am decreased robbery
rates during both the day and night hours. Poyner’s (1988) evaluation of
the use of closed-circuit television to combat vandalism and graffii in a
fleet of 80 double-deck buses in northern England reported that vandalism
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and graffiti declined for the entire fleet = even though only two buses were
protected by live cameras and three buses had dummy cameras installed.
The Jersey City Dg Market Analysis Experiment revealed that drg-related
calls-forservice declined in two-block bulfer zones constructed around ex-
perimental hot spots as compared to catchment zones surrounding the
control locations (Weisburd and Green. 1995a). Similarly. Green (1996)
found improvements in the physical appearance and reductions in the
number of police contacts in housing units surrounding “nuisance” ad-
dresses targeted by the Oakland Beat Health Program.

Using a rational choice framework, Clarke and Weisburd (1994) classi-
fied diffusion effects into two processes — deterrence and discouragement,
In the deterrent diffusion process, offenders may overestimate the reach
of the crime control measure and believe that they face a greater risk of
arrest than is the case. Sherman (1990) described this effect as the “free
bonus” of deterrence bevond the period that a police crackdown is acially
in force. Poyner's { 19838) evaluation of the use of CCTV on buses to prevent
graffiti and vandalism exemplifies the deterrent diffusion process: “the
children have learned . . . that the cameras will enable mishehaving individ-
uals to be picked out and that action will be taken. However, what they do
not know is how extensive the risk is. They appear to believe that most
buses have cameras, or at least they are uncertain about which buses have
cameras” (Poyner, 1988: 50).

Alternatively, discouragement of offenders may cause crime control
benefits to diffuse o other places. targeis and times. According o the
rational choice perspective, offenders consider effort and reward, in addi-
tion to the risk of apprehension. Offenders may become discouraged from
crime il the amount of effort is not commensurate with the reward. Thus,
the replacement of coin-fed gas and electricity meters with ordinary billed
meters in residences that suffered repeat victimization caused a reduction
in burglary in the protected homes as well as other homes across the
Kirkholt estate (Pease, 1991). The burglars were uncertain which homes
in the estate still had the profitable coinded meters; the increased amount
of effort necessary to locate a residence that sill had the coin-fed version
outweighed the rewards of finding the device. Similarly, Decker's (1972)
evaluation of slug-rejecter devices on parking meters found a decline in
shug use in control areas where the devices had not been installed on the
meters. This effect was presumably explained by the inability of prospective
offenders to distinguish easily between parking meters that had the device
and those that did not.
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A recent controlled study of displacement and diffusion effects gener-
ated by intensive police interventions in two hot spots areas in Jersey Ciry
found that the most likely outcome of focused crime prevention efforts was
a dilfusion of crime control benefits to the surrounding areas (Weisburd,
Wyckoff, Ready, Eck, Hinkle, and Gajewski, 2006). Qualitative data collected
by Weisburd and his colleagues suggested that spatial movement from
the targeted crime sites involved substantial effort and risk by offenders.
Offenders interviewed in the study described factors that inhibited spatial
displacement, including a) the importance to offenders of operating in
familiar territory, and b) the social organization ol illicit activities at hot
spots, which often precluded easy movement to other areas that offer crime
opportunities. Prostitutes, for example, were found to work near to their
homes, and they were described as being uncomfortable moving 1o other
areas where different types of people worked and different tvpes of clients
were found. Prostitutes and drug dealers in the study said it was important
that a place be familiar to their clients, and some offenders also talked of
the dangers of encrouching on the territories of offenders in other hot
spots. Eck (1993a) described this phenomenon as “familiarity decay,” ar-
guing that offenders will avoid areas that they are unfamiliar with. According
to a dealer arrested at a drug crime place, it was difficult to move because
“the money won't be the same,” he “would have to start from scrawh,”
and it “takes time to build up customers” (Weisburd et al., 2006: 578).
Commenting on the importance of having regular customers in main-
taining personal safety and the difficulty of changing locations, a prostitute
interviewed at the high-activity prostitution area stated:

If they aren’t regulars, 1 oy to feel them out. 1 use precautions. 1
never will get into a car with two men. I alwavs check the doors w
make sure that I can get out if I need o, like if an emergency arises,
like a guy trving to hurt me. I will always go into an area [ know. This
way, if I need help, I know that somehow 1 can find someone or get
somenne’s attention. But, in the same way, [ don’t go into an area
that would give away what I am doing and get me arrested. [ basically
don’t let guvs ke me where they want to go. If they insist on this,
then I make them pay me up front, before the zipper goes down.

I walked over to the cemetery and I didn’t think I'd make money. It
was unfamiliar tome . . . [ didn’t know the guys (clients). On Comeli-
son you recognize the guyvs. T know from being out there everyday
{on Cornelison), the cars, the faces. It's different. In my area, 1 know
the people. Up on “the hill” - T don’t really know the people at that
end of town (Weisburd et al., 2006: 578-579).
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These perspectives suggest why offenders may not simply move around
the corner, or possibly to other areas, in response to a police intervention.

Summary. Research reveals that problem-oriented policing interven-
tions at places do not inevitably lead to the displacement of crime problems
to other places, times, or crime commission techniques. In fact. unintended
crime prevention benelits may be extended to unprotected targets. Police
officers designing crime prevention strategies should measure displacement
and diffusion effects to determine the true crime prevention effects ol their
initiatives. In the planning of the problem-oriented interventions, officers
should also consider and anticipate the likely avenues for displacement to
occur. For instance, when dealing with crime hot spots, nearby places
with criminal opportunities similar to that of the targeted place should be
monitored closelv and received focused police attention if crime prob-
lems develop.
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8. FINAL THOUGHTS

The substance and implementation of many problem-oriented policing
projects are limited due to shortcomings in the linkages between analysis
and response. Environmental criminology and other selected perspectives
on offending and eriminal opportunities (see Chapters 1 and 3) have alot to
offer the police in thinking about crime problems and developing effective
responses. It is important to recognize, however, that the problem-oriented
policing approach does not depend on any one crime prevention theory
for its viability. The practice of problem-oriented policing is essentially
about insight, imagination, and creativity. Assembling crime theories, re-
search evidence, and practical case studies in a transparent way is one
method of moving the problem-oriented process closer to the original
concept as envisioned by Herman Goldstein (1979). Unformunately, crimi-
nological research is usually conducted outside police agencies and is often
inaccessible to the police.

This book represents one attempt to bring this knowledge to problem-
oriented police personnel. While it breaks some new ground in the depth
of coverage of theoretical concepts, it certainly isn’t the first volume o try
to connect crime prevention research to the practice of policing. Problem-
oriented policing advocates such as Ronald Clarke, John Eck, Herman
Goldstein, Peter Homel, David Kennedy, Johannes Knutsson, Gloria Lay-
cock, Rana Sampson, Michael Scott, Nick Tilley, and Deborah Lamm
Weisel, have made a concerted effort to disseminate research methodolo-
gies, theoretical insights, and research findings to the police and the com-
munities they serve. Much has changed since the publication of the first
edition of this book. As described in Chapter 6, through Internet searches,
crime prevention scholars and police practitioners can now easily access
insightful research that provides evidence-based guidance in identifving
and analyzing problems, developing and implementing responses, and
evaluating crime prevention strategies.

The research evidence presented in this book underscores the promise
that problem-oriented policing holds as a fundamentally sound approach
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to controlling crime and disorder problems. Indeed, the pioneers of this
voung and evolving field have accomplished much since Herman Goldstein
first presented the concept in 1979, Yer, it is important to recognize that
problem-oriented policing is still in its formative stages and much work
still needs to be done. Our knowledge about the most effective and economi-
cal ways in which to address problems is very limited. and often primitive.
We are still only at the beginning in testing the value of specific strategies
for dealing with specific crime problems. The problem-oriented policing
movement is at a stage where, through greater involvement of the police
and those working closer with them, its practice can be further honed and
developed by improved conceptualization of crime and disorder problems
and greater creativity in the search for effective responses.

While our knowledge ahout the effects of problem-oriented interven-
tions on specific crime problems is still developing, there is much reason
for optimism about the fumre of problem-oriented policing. The last two
decades represented a period of innovation which demonstrated that police
can prevent crime and can improve their relationships with the communi-
ties they serve. In the near future, we shouldn't anticipate the dramatic
strategic innovations that characterized the 1980s and 1990s. Rather, we
should expect further refinement of our knowledge of “what works” in
policing, under what circumstances particular strategies may work, and
why these strategies are eflective in improving police performance. The
challenge for the future of problem-oriented policing is to continue making
progress in further developing and implementing promising crime preven-
tion strategies, while simultaneously addressing the new problems of public
safety that have been created by the posi9/11 threat of terrorism and the
need for police commitment to homeland security.
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158, 139, 160, 180, 195

Diffusion (of benefits), 32, 40, G9,
153, 168, 171, 186, 190, 192,
194, 195, 196, 197

Directed patrol, 1, 20, 24, 56, 58,
153

Disorder, 9, 33, 40, 45, 46, 49, 52,
55, 54, 5b, b6, 57, b8, 60, 61,

= 236 =




Subject Index

64, 65, 69, 70, 71, 1530, 150,
154, 172, 175, 174, 176, 177,
178, 182, 184, 200 (see also
Incivilities)

Displacement, 32, 147, 186,
189=197

Domestic violence, 121, 122, 125,
125, 134, 135, 136, 138, 159,
140, 144 {see also Mandatory
arrest; Repeat victimization;
Violent crimes)

Dirugs, 71, 72, 77, 82, 99, 106, 116,
189, 191

Drug abuse, 116

Dirug dealers, 39, 45, 49, 55, 59,
72, 107, 116, 177, 196

Dirug Markets Analysis Program
(Jersey City), 57=58, 191

Dirug selling, 42, 45, 148, 194

Drunk driving, 45, 65, 76, 101,
102, 103

Drunk driving prevention, 100-103

East Los Angeles, 96

Edmonton (Canada), 121

Effective partnerships, 63, 115, 174

Environmental criminology, 21, 46,
50, 149

ERASOR (problem-solving
process), 114, 115, 116

Evaluation(s), 9, 15, 29, 30, 32, 38,
36, b4, 57, 58, 61, 64, 66, T8,
a0, &1, 83, 90, 91, 96, 95, 102,
109, 110, 113, 122, 149, 154,
164, 165, 169, 170, 171, 175,
182, 185, 186, 187, 189, 190,
191, 192, 194, 195

Facilitating problem-oriented
policing, 145=187

Fear (of crime), 9, 24, 52, 168,
172, 174, 176, 177, 179, 184

Firearms, 95, 105, 106, 108, 109,
110, 111, 118, 115, 139, 192
{ see alio Guns)

Fraud, 66, 104, 123, 142, 143, 149,
181, 194

Gangs, 72, 73, 74, 85, 89, 89_93,
94, 96, 97, 98, 108, 154, 158,
179, 186, 193

Gang violence, 4, 30, 73, 74, 89,
90, 92, 98, 95, 96, 97, 99, 118,
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