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PARTNERSHIPS FOR PREVENTION?
SOME OBSTACLES TO POLICE-COMMUNITY COOPERATION

This paper examines one aspect of the crime prevention equation, the ability
of the police and community members to develop cooperative relationships that
focus on problem solving. The data are drawn from an on-going study of the
adoption of a community policing model by the City of Chicago (Skogan, et al, 1994).
While the new model of policing that is being crafted by the Chicago Police
Department (CPD) is multi-faceted, at its core lies the (anticipated) formation of
police-community partnerships focused on problem identification and problem
solving at the neighborhood level. The agency's mission statement notes, "... the
Department and the rest of the community must establish new ways of actually
working together. New methods must be put in place to jointly identify problems,
propose solutions, and implement changes. The Department's ultimate goal should
be community empowerment" (Chicago Police Department, 1994: 16). To further
this, the CPD has made important structural changes designed to encourage the
formation of those partnerships, and has launched a massive training effort to
ensure that officers and their immediate supervisors understand the new roles and
responsibilities that they are being called upon to adopt.

Beginning in May, 1993, the program (dubbed "CAPS," for Chicago's
Alternative Policing Strategy) has been field tested in five diverse prototype districts.
Working empirically, commanders in those districts, senior executives, and
planners and troubleshooters have been formulating and reformulating the policies
and procedures necessary to make community policing a workable concept in
Chicago. Rather than forming special units, the CPD is committed to changing its
entire organization. In the districts, patrol officers are to be divided on a rotating
basis into Beat Teams and Rapid Response Teams. Tasks are assigned using
formulae which should free up sufficient time for beat officers to work with
community members. Other units are being decentralized, so that local
commanders have control over various plain-cloths detectives and youth officers
and can integrate their efforts with plans being developed at the grassroots level.
Representatives of police and civilian employee unions have been included in
making many important decisions. Each of the city's police districts are forming
civilian advisory committees. Beat meetings — regular gatherings of small groups
of residents and beat teams in church basements and school rooms all over the city
— are to be the forum for the development of joint police-citizen plans to tackle
neighborhood issues. In recognition that problem-solving policing needs the
support of a wide range of agencies, an effort is being made to rationalize the
delivery of city services by linking them to service requests generated via beat teams.
The overall implementation process is being driven by a Policy & Planning



Committee which involves citizens and police planning together to identify
challenges they anticipate facing over a 5-10 year horizon.

There has been a great deal of progress in the prototype districts. Thus far, the
coordination of city services seems to work; beat officers appear to have the time
they need to begin to focus on identifying local problems and resources and to work
with neighborhood residents; after first-round testing with nearly 1,600 officers
serving in the prototypes, a full set of curriculum materials has been developed for
retraining the entire force; district advisory committees are at work in all five areas,
and hundreds of meetings have been held in the prototypes' 54 beats; the program
has avoided becoming an object of labor-management controversy, and most
officers are taking a wait-and-see stance as the program expands to encompass the
entire city.

However, in practice the kinds of cultural and behavioral changes that the
department’'s community policing model calls for have been slow to emerge.
Officers still often remain on the sidelines at public meetings, not certain of how to
deal with citizens except as victims or trouble-makers. Both police and citizens still
tend to define both problems and preferred responses in traditional enforcement
terms. Beat meetings often break down into horror-story-telling sessions. Officers
still most relish dealing with "serious crimes," and the old reward system that is still
in place gives more automatic recognition to writing traffic citations than to doing
effective problem solving. Beat team members chafe at having been sidelined from
the action, and often intentionally leave their beat to be present at "in progress" calls
in nearby areas. This paper examines some of the obstacles that have impeded
organizational change in Chicago and stand in the way of the development of joint
problem-solving efforts.

Partnerships and the Police

From the police side, one significant obstacle to the formation of partnerships
around crime prevention has been the wary skepticism of police officers about their
new mission. At the beginning, community policing is a battle for the hearts and
minds of the patrol force. It requires that officers do many of their old jobs in new
ways, and that they take on tasks that they never imagined would come their way.
They are asked to identify and solve a broader range of problems, reach out to
elements of the community that previously fell outside their orbit, and put their
careers at risk by taking on unfamiliar and challenging responsibilities. Too often
they are asked to do so without enough clarity about how their performance will be
evaluated. A battle it often is, for police frequently are resistant to change. From
their point of view pessimism is justified. They are cynical about programs
invented at police headquarters, especially by civilians. They are resentful if
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community members were consulted about the development of new police
responsibilities for prevention, but they were not. They are cynical about the role of
politics in selecting their leaders and shaping their missions. Police are particularly
cynical about notions like "empowerment,” the devolution of responsibility, and
other modern shopfloor buzzwords, for most typically agencies are managed by
punishment and fear.

Many of these obstacles to change are operative in Chicago. The department'’s
new community policing program was imposed from the outside. It is visibly being
planned and partly managed by civilians. It was put in place without a change in
performance evaluation procedures. And it calls for a dramatic increase in citizen
input into the setting of priorities for police.

In order to monitor police views on these and related topics we conducted a
survey that examined the views of officers before the program began.
Questionnaires were completed by virtually all of the officers and supervisors that
would be serving in the five prototype areas during the first half hour of a series of
initial day-long orientation training sessions. These sessions were held before
members of the organization knew much about the new program. The survey
probed their perceptions of their jobs, their supervisors, and the communities they
served. There were 1,410 respondents; in addition, senior managers of the
department completed the same questionnaire about two months later, at a high-
level staff briefing on the program.

Attitudes toward their job. The survey indicates that, to a certain extent,
officers were ready for a change. They were unhappy about key aspects of their jobs
that might be improved by a well-implemented community policing program. The
survey found that officers were looking for a stimulating and challenging job (86
percent) that allowed them to exercise independent thought and action (87 percent);
to be creative and imaginative (86 percent); and to learn new things (89 percent).
However, less than half of those surveyed felt they had deep personal involvement
in their current jobs. Their responses were divided down the middle over whether
their jobs actually gave them opportunities for independence and control over how
they did their work. Less than one-third thought that the current structure of their
job enabled them to actually see their work through to completion — something
they sought. Only about one-quarter agreed that they had any influence over their
job, or that their supervisors sought out their opinions. Only about a third felt their
supervisors let them know how well they were performing, and one quarter
believed that they could easily communicate their ideas to management.

In addition, the survey found some pre-existing support for the kind of
consultative, problem-solving relationship that is supposed to develop under
4



Chicago's new community policing strategy. Figure 1 documents responses to a
series of questions probing officer's orientations toward consultation and problem
solving. It presents the percentage of officers who either "agreed" or "agreed very
much" with each statement. A majority of officers surveyed thought that citizens
had important information to share about their beat, and that police should be
concerned about a range of neighborhood problems. Larger majorities (67 percent)
endorsed making frequent informal contacts with police, assisting citizens (71
percent), and working with citizens to solve local problems (74 percent).

Attitudes toward community policing. However, responses to other
guestions revealed that officers were not very keen on tactics like foot patrol, or in
"marketing" their new services to the public. At the outset, there was not
widespread enthusiasm for involving themselves in "solving noncrime problems."
As Figure 1 indicated, only about 30 percent thought that was an appropriate role for
police. Of course, this runs directly counter to the broad problem-solving stance that
the department is encouraging them to adopt, and to the important role they play in
identifying neighborhood needs that can be addressed by other municipal agencies.
Officers were willing to (hypothetically) devote department resources to community
policing, but only in moderate amounts. Most importantly, they also did not think
that the new program would have any marked impact on the community. Figure 2
illustrates the extent of their pessimism about the potential impact of community
policing on the community, which was considerable. Officers were asked whether
each of a list of possible outcomes would be "more likely" or "less likely" to occur
because of the new program, or if things would "remain the same." In Figure 2,
both less likely and neutral responses are treated as pessimistic. For example, half of
those questioned thought that the program would not contribute to the resolution
of neighborhood problems, and an almost equal proportion did not think it would
lead to the more effective use of crime information. Even more officers (56 percent)
were skeptical that community policing would contribute to a greater willingness of
citizens to cooperate with the police. Only about one-third were pessimistic about
the impact of community policing on police-community relations, but almost 70
percent thought it would not improve their relationship with racial minorities in
the community.

These rather pessimistic views take on added significance in light of the fact
that police were also not very sanguine about the current state of police community
relations. Four questions probing their beliefs about what the public thinks of them
are presented in Figure 3. They split evenly on the issue of whether they are
respected by the public, 57 percent thought the relationships between the police and
the people of Chicago were "not good." Many officers thought they were
unappreciated and the difficulty of their work underestimated.

5



The survey suggests that one concrete reason for their skepticism about
community policing was its anticipated impact on "business as usual” in the
Chicago Police Department. The agency traditionally has excluded outsiders from
influencing day-to-day operations, and has pursued a reactive, rapid-response
strategy that defines battling "serious crime" as its central goal. Officers were clearly
concerned about the impact of adopting community policing on the department's
autonomy, and on the nature and volume of work that would come their way as a
result. In Figure 4, pessimism was indicated if officers thought things were more
likely to happen as a result of community policing. As it indicates, fully 72 percent
of the officers scheduled to work in the new prototype areas were pessimistic about
"unreasonable demands on police by community groups,” and 51 percent about
"blurred boundaries between police and citizen authority.” Substantial percentages
also thought it likely that their workload rise up as a result of citizen's demands that
they solve problems.

Finally, the survey found that officers were not very sanguine about the
ability of the department to manage change. One-quarter thought that management
treated its employees well, and even fewer felt that the department was open to
change. Only 6 percent had confidence that the command staff picks the most
qgualified candidates for jobs, a view in line with the pervasive role of politics in the
department's operations.

Figure 5

Division within the force. Police were not unanimous in their views about
these matters. In fact, they were deeply divided about many of them, along many
cleavage lines that divide opinion about the police in the general population. By-
and-large, optimism and support for community policing was more widespread
within management ranks than within the patrol force; older officers were much
more likely than younger ones to be ready for change; and women were somewhat
more supportive of community policing than were men. The deepest divisions,
however, were along racial and ethnic lines. White officers were far more satisfied
with things the way they are. Whites were more pessimistic about the potential for
community policing and the adverse consequences of the effort on their work load
and organizational autonomy. They were less likely to think they were personally
gualified to identify problems and devise solutions to them, and they were less
willing than others to support diverting department resources toward the program.

Figures 5 and 6 illustrate the magnitude of some of these divisions. Figure 5
charts levels of pessimism about the impact of community policing on the
community according to the race of the officers. It depicts the percentage of officers
who thought that the new program would lead to no change or would make less
likely the effective use of crime information, the resolution of neighborhood
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problems, the willingness of citizens to cooperate with the police, and improved
relations between police and racial minorities (the exact wording of these questions
was presented above in Figure 2). In each case white officers were much more
pessimistic than African-American officers, while Hispanic officers fell in the
middle. Fully 77 percent of white officers were dubious that community policing
would improve their relations with minorities.

Figure 6

Figure 6 presents responses to the same questions by police of various ranks.
The "supervisor"” category includes sergeants and lieutenants, and a few captains.
The senior staff category includes survey responses by 68 of the department's most
senior managers, including the Superintendent. The senior managers were
overwhelmingly positive about the official direction that the department was
taking, but there was a vast gulf between them and the front-line supervisors that
they must rely on to make the program really work. Supervisors were in turn less
pessimistic than members of the patrol force, a majority of whom were skeptical in
each instance.

Table 1 presents a regression analysis examining the joint influence of the
factors examined here on multiple-item scales measuring five clusters of police
opinion. Regression analysis is useful because many of those factors are related to
one another as well as to attitudes toward community policing. Women officers
tend to be younger; supervisors and senior staff members are older, and more likely
to be white; and older officers have less education and are less likely to be Hispanic.
Regression analysis enables us to identify the relative importance of each of these
factors, controlling for their overlap with the others.

Most of the concepts examined in Table 1 have been described above. The
components of the first column (oriented toward community consultation) were
presented in Figure 1. The components of the second (optimistic about community
impact) were presented in Figure 2, and the third (optimistic about impact on
autonomy) in Figure 3. Officers perceptions of how capable they were of carrying
out community policing tasks (column 4) were measured by asking them "how
gualified" they felt they were to identify community problems, analyze them,
develop solutions, and evaluate if the solutions worked. Their willingness to
devote resources to community policing (column 5) was assessed by responses to
nine questions about foot patrol, crime prevention, working with community
groups, etc. In each case officers indicated "how much of the department'’s
resources” should be committed to the activity, in four categories ranging from
"none" to "large amount.” The measures examined in Table 1 were created by
adding together responses to their component questions. The components of each
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measure were single factored, and each scale had a Cronbach's Alpha reliability
exceeding .60.

The analysis summarized in Table 1 documents the persistence of race, age,
and rank differences in police views of community policing. The strongest effects
(which can be judged by comparing the significant standardized regression
coefficients within each column) were reserved for ethnicity. In almost every
instance, minority officers were more supportive than whites of community
policing. Being an African-American counted the most, while differences in the
views of Hispanics were less pronounced. Rank was also consistently influential,
and support was highest at the top of the organization. Women were more
supportive of community policing on only two dimensions: its anticipated impact
on the community, and their willingness to devote department resources to the
effort. Education does not appear to have much of an effect on attitudes.
Interestingly, in each case the coefficients associated with age were positive — older
officers were more optimistic and willing to support the enterprise. This finding
surprised many observers, who assumed that young officers would favor current
trends toward broader community participation in governance and would be more
amenable to change. Others noted that older officers are generally less aggressive in
their policing style, and many have acquired a more modest view of the long run
effectiveness of what they have been doing in the past or are simply "burned out.”

Tackling police culture. While the battle for the hearts and minds of the
patrol force is a difficult one, it might be winnable. There are certainly instances in
which a combination of training and on-the-job experience has turned around the
views of tradition-laden departments. Research in other cities indicates that officers
doing community policing typically think their work is more important, interesting
and rewarding, and less frustrating. They feel they have more independence and
control over their jobs, which are important determinants of job satisfaction.
Finally, they tend to take a more benign and trusting view of the public (Lurigio &
Rosenbaum, 1994). In New York City, community officers reportedly found they
were more exposed to "the good people” of the community, and that in walking
their beats they got to know residents as individuals, and did not just deal with
them in crisis situations (McElroy, Cosgrove and Sadd, 1993). In Madison,
Wisconsin, officers in an experimental community policing district grew to see
themselves working as a team, believed that their efforts were being supported by
their supervisors and the department, supported change, and thought that the
department was really reforming itself. They were more satisfied with their job and
more strongly committed to the organization than officers serving in other parts of
the city. They also were more customer oriented, believed more firmly in the
principles of problem solving and community policing, and felt that they had a
better relationship with the community (Wycoff and Skogan, 1994).
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Chicago's program managers have mounted a three-pronged attack on the
problem of capturing the support of rank-and-file officers. One is to change their
jobs, on the assumption that their views will come to conform with the reality of
their day-to-day tasks. Another is to focus on supervision; in Chicago's scheme
sergeants are the key management layer, and attention has been paid to their new
roles. Finally, the department has invested heavily in training.

Their jobs were changed by dividing the officers serving each district into beat
teams and rapid response teams. Beat officers spend a large majority of their time
within their assigned geographical area. There they are to work with schools,
merchants, and residents to identify and solve problems, and to serve as conduits
for expedited requests for services by other city agencies. An important part of their
job is to attend neighborhood meetings and work with existing community
organizations on a broad range of issues. Public beat meetings are held in every beat
on a monthly or quarterly basis to facilitate communication between residents and
beat officers. These, plus district-level advisory committee meetings and
consultations with representatives of other municipal service providers, provide a
structure which forces them to confront their expanded role definition. Beat teams
are beginning to complete Beat Planners which force them to inventory problems in
their area and the community resources that are available to assist them in solving
them. Over time, officers alternate between beat work and responding to 911 calls as
rapid response officers, to ensure that community policing is not confined to special
units within the organization.

While the structural elements of this plan are in place, at this writing little
autonomous problem identification and problem solving is going on, and there are
few signs of the formation of police-community partnerships around crime
prevention. The police have become noticeably more responsive to citizen's
concerns through the mechanism of the beat meeting, but everyone's definition of
appropriate problems and the terms of that responsiveness has thus far been largely
traditional and calls mainly for enforcement efforts.

It is clear that the program will not become a reality until officers believe that
their immediate superiors really expect them to carry it out, so reshaping and
strengthening the supervisory role of sergeants has taken on new urgency. Sector
sergeants oversee beat officers covering three beats, and are responsible for how they
spend their tour of duty. As the program unfolded, it became clear that the role of
sector sergeant was not defined clearly, and they often felt unsure about what was
expected of them. Confusion over their new roles included their responsibility for
maintaining officers' beat integrity, coordination of city services, the continuing
demand by other parts of the department for success on traditional performance
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measures (for example, issuing traffic citations), problems that have arisen in
separately dispatching beat and rapid response cars, and their responsibility for rapid
response officers in their sectors. Sergeants had repeatedly been told that their job
was to coach officers in their new community roles, but in truth they knew as little
as the front line force about exactly what that really entailed. They were disgruntled
and felt overworked. Many of these issues, particularly role confusion, were
addressed in special supervisor training that was conducted in the spring of 1994, but
it is too soon to report on how effective that training has been.

Another route to attitude change is training. Once organizational change
processes are set in motion, training is one of the most important ways in which
officers can be "brought on board" and change actually implemented. Even if their
hearts have been won over, in the absence of a comprehensive training program,
officers will be forced in their minds to fall back on what they already know.
Problem solving will inevitably focus on old, familiar problems, and the strategies
that officers choose to deal with them will be those they always have employed:
conducting visible patrol, issuing summonses, and making arrests. Officers will be
particularly frustrated if they are told by their superiors to do things they do not
understand, so the practical information content of training is important. But in
addition, community policing calls for autonomous, creative action on the part of
officers, so it is also important that they be thoroughly conversant with the
underlying values and principles that should guide their action in particular
circumstances. Both their minds and their hearts are important.

Partnerships and the Public

At the other side of the partnership equation lies the public. While in 1994
crime appears to be the number one item on the public's agenda, it turns out that
the enthusiasm of many community members for community policing is muted.
While many Chicagoans support their efforts but wish they did a better job, for a
large number the police are another of life's problems rather than a solution to
them. To gauge public opinion on the eve of the new program, survey interviews
were conducted with 2,573 residents of the five prototype districts and matched
neighborhoods that serve as comparison areas for the evaluation. Between them,
these program and control areas include about 60 percent of the city. The interviews
were conducted by telephone, using a combination of listed directory and randomly
generated telephone numbers. The survey covered a wide range of issues, ranging
from satisfaction with the community to criminal victimization. It included
gquestions about the quality of police service in the area and contacts that
respondents had with police during the year before the interview. The survey
found that race, victimization and personal experience with the police all formed
cleavage lines across which opinions about police service were divided. Some of the
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most negative opinions were held by those who were the closest constituents of the
police, victims and those who had called them for assistance. These cleavages make
it particularly difficult for police to form an alliance with community members.

Racial division in attitudes. Perhaps the most significant obstacle to the
formation of police-community partnerships in Chicago is the depth of racial
division around policing issues. This cleavage is not new. Surveys conducted by the
US Census Bureau during the mid-1970s found that differences between white's and
African-American's opinions about the police were greater in Chicago than in any
other of 26 major US cities. Our survey conducted in advance of the city's 1993
community policing initiative indicates that those differences were still profound.

Figure 7

Figure 7 presents a few illustrative examples. It depicts res-ponses to four
questions probing perceptions of the quality of police service in the respondent's
communities. They were asked how polite, helpful, and fair police were "... when
dealing with people in your ne-ighborhood," and how concerned the police were
"when dealing with people's problems.” Figure 7 charts by ethnic background the
percentage who felt police were "not very" or "not at all" polite, concerned, helpful,
or fair.1 As it indicates, Hispanics and African Americans were almost three times
as likely as whites to feel that police were typically impolite. Ethnic differences on
other dimensions were only somewhat less extreme. About 35 percent of Hispanics
felt police were not concerned about the problems facing people in their
neighborhoods; 25 percent of African-Americans, but only 15 percent of whites, also
felt this way. Police came off best on the "fairness” dimension, but even on that
dimension Hispanics and African-Americans were more than twice as dissatisfied.

We have seen above that police were most skeptical about the possible impact
of community policing on their relationship with minority residents, and that their
own racial background was the biggest source of division over this issue. The
situation is no different in the community; as a multivariate analysis presented
below documents, race is the largest divide among citizens as well.

Negative impact of contact. A second obstacle to the formation of police-
community partnerships in Chicago is that residents who had direct contact with
police were more dissatisfied than those who did not. Not surprisingly, survey
respondents who were stopped by police while they were driving or on foot were
unhappy about police. Figure 8 separates out whites, African-Americans, and
Hispanics who were the targets of proactive policing efforts during the year before

1 Respondents characterized as "Hispanic" are predominately of Mexican origin.
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the survey, and compares their views with those who were not the targets of police
action. Figure 8 is based on average responses to a ten-question scale assessing the
perceived quality of police service. This measure includes responses to the four
items examined in Figure 7, plus questions about how good a job police were doing
at a number of specific tasks, how responsive they were to community concerns, and
how well they worked with neighborhood residents and focused on problems that
concerned them (the ten survey questions are presented in an Appendix). Figure 8
indicates where respondents who were on average "neutral” about the police on
would fall (at 2.5 in a 1-4 range), and the average opinion scores of those who were
stopped or not during the past year. There were differences associated with police
contact among all three ethnic groups, but only African-Americans and Hispanics
who were stopped fell in the negative range.

Figure 8

Interestingly, there were no large differences between these groups in the rate
at which they reported being stopped by police. Hispanics and AfricanAmericans
were stopped somewhat more often (29 percent of each group, as compared to 24
percent for whites). This is about twice the comparable rates for whites and Afro-
Caribbeans in England and Wales (Skogan, 1994 & 1990). However, almost all of the
police-initiated encounters analyzed in Figure 8 involved traffic stops, an experience
that was overwhelmingly concentrated among young males. When age is taken into
account there were no significant differences in the rate of proactive policing across
ethnic groups. (This is unlike England and Wales, where race is more persistently
related to police-initiated encounters.)

In addition, respondents who themselves had contacted the police also were
unhappy about the quality of police service in their community. The contact
measure is based on questions about nine typical occasions on which respondents
might call police or stop an officer, including to report a crime, suspicious person, or
an emergency, or to request or offer various kinds of information. Overall, 52
percent of those interviewed recalled initiating one or more of those encounters
during the previous year. This figure is very close to that for inner city and
metropolitan areas of England and Wales. Figure 8 depicts differences in
assessments of policing associated with having contacted the police. As before,
among all three ethnic groups those who contacted the police during the previous
year were more dissatisfied than those who did not have an occasion to do so. In
Figure 8, differences in average scores associated with citizeninitiated contact appear
to be virtually the same as differences associated with police-initiated contact. This
is confirmed in a multivariate analysis to presented below, which finds virtually the
same, negative, effects of citizen and police-initiated contacts.
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As in England and Wales, the frequency of contacts with police that were
initiated by the public were unrelated to race. Fifty-three percent of whites, 52
percent of African-Americans, and 50 percent of Hispanics recalled contacting police
during the previous year. Why these groups contacted the police varied only
slightly. Hispanics were less likely than others to contact them to ask for
information or advice, but more likely to call about suspicious circumstances.
However, whites were most likely to contact police to report a crime. Statistically,
contacting them to report a crime had a large negative impact on attitudes toward
police, so this fact tended to drive down aggregate white opinion about policing.

Figure 9

Negative views of victims. As this suggests, some of the dissatisfaction
associated with contacting the police is related to being a crime victim. Based on
their experience, there did not appear to be any particular reason for crime victims
in Chicago to be supportive of the police or their efforts. Net of other factors,
victims were more dissatisfied than non-victims with the quality of police service in
their neighborhood. This was true both of personal and property crime victims, and
as Figure 9 depicts, it was true among the city's major ethnic groups. Nonvictims,
including respondents of all races, were as a group positive about the police, but the
negative effects of victimization on assessments of police service were substantial.

Of course, all of the factors examined here affect one another as well as
opinions of policing. Contacting the police was related to being a crime victim;
almost all respondents who had been stopped by the police had also called them
about some matter; types of citizen-initiated contacts were related to race; race was
slightly related to being stopped by police, through the differential age distribution of
various ethnic groups. To clarify the independent impact of these factors, Table 2
reports the results of a regression analysis of the correlates of the ten-
item scale measuring popular assessments of the quality of police service. It divides
the explanatory variables into the categories reviewed above: race (contrasting the
views of AfricanAmericans and Hispanics against those of whites), victimization by
personal and property crime, citizen and police-initiated contacts with the police,
and a list of potentially confounding factors that might account for the apparent link
of any of those to attitudes toward police.

As Table 2 indicates, race, victimization, and contact with police were all
independently related to assessments of the quality of police service. This was true
even when the influence of a number of other important demographic factors were
accounted for, including home ownership, age, income, education, length of
residence in the neighborhood, and marital and labor force status. Comparisons of
the magnitude of the regression coefficients can be made down the column of Table
2. They indicate that being African-American or Hispanic, a property or personal
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crime victim, and having either a police-initiated or self-initiated contact with the
police were all separately influential in shaping attitudes in a negative direction.
Together, ethnicity was the most important set of factors, and the relative
dissatisfaction of African-Americans with the quality of police service in their
community was manifest.

Table 2
Regression Analysis of Public Attitudes Toward Police
Standardized Signifi-cance

Variable Reg. Coeff.
police-initiated

contact -.042 .05
self-initiated

contact -.043 .05
personal crime victim -.120 .00
property crime victim -.204 .00
Hispanic -.108 .00
African-American -.257 .00
control factors

home owner .051 .03

have a job -.016 A7

married/cohabiting .033 12

female 012 57

high school graduate -.027 24

years in residence income -.022 .38
over $20,000 -.030 21

age (years) .206 .00
Number of cases 1965
R-squared .23

NOTE: standardized regression coefficients and their signifi-cance.
Significant coefficients presented in bold.

Tackling mass opinion. None of these findings are surprising. The British
Crime Survey (BCS) has documented the seeming negative effects of both
victimization and encounters with police on attitudes toward the quality of police
service. People with direct, personal experience with both crime and the police are
more dissatisfied with police service than those who rely on the media for their
information about policing (Skogan, 1994 & 1990). Surveys that document the
disaffection of racial minorities from the institutions of justice are legion.

Chicago's strategy for dealing with public opinion has naturally focused on
improving the quality of police service. The prototype areas that were chosen as test
sites were diverse and challenging, including some of the highest-crime parts of the
city. Two of the areas are overwhelmingly African-American, a third is 60 percent
Hispanic and 40 percent African-American, one houses working and middle-class
white and African-American home owners, and one is diverse across numerous
race and class categories. The prototyping strategy is to find tactics that will work —
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perhaps differently — in these diverse environments. Likewise, the expanded role
of police in identifying problems and coordinating intensified municipal services in
the prototype areas apparently had paid first-year dividends. Agency statistics on
clean-ups, abandoned vehicle tows, graffiti removal, and other priority targets are
impressive, and our pre-program survey indicated that residents rated these
problems as serious ones in their neighborhoods.

On the other hand, the CPD has not put any particular emphasis on the
quality of what happens during "traditional” citizen and police-initiated encounters,
and in particular they have paid no attention to the distinctive dissatisfaction of
crime victims. This analysis indicates that these are important sources of
dissatisfaction, and unlike many other matters they are directly in the hands of the
department itself. More effective handling of victim's problems might ameliorate
some of the cleavages revealed in Figure 9. Likewise, police demeanor on the scene
doubtless accounts for some of the general dissatisfaction expressed by those stopped
by the police (Skogan, 1990). As for contacts with police, reports by evaluation
observers at beat meetings (we have attended about 150 meetings at this writing)
attest that complaints about the speed and quality of police response to 911 calls
dominate the agenda on many occasions.

On the other hand, efforts are being extended to involve community
residents in police policy making. Local organizations, merchants, churches, and
community activists are represented on district advisory committees; citizens have
the opportunity to make their voices heard at beat meetings; and civilians
representing citywide organizations have been involved in high level planning
efforts. Of course, hosting or attending community meetings does not directly
address the deepest pockets of dissatisfaction with policing. Participation is
inevitably self-selecting. Our survey found that at the outset, before the program
began, about 16 percent of Chicagoans had attended a meeting during the past year
that had featured crime problems or crime prevention. However, those who
attended such meetings were more affluent and educated home owners, older, and
white. They felt safer and were already more involved in crime prevention than
those who did not attend. They were also more favorable in their views of the
police, and they were more likely to think that policing in Chicago was going to
improve in the near future. The challenge is to use similar mechanisms to reach
out to new members of the community.

Finally, the CPD has engaged in some limited marketing efforts. The Mayor
and other city officials speak often about the program and appear at CAPS-related
events. A municipal cable television channel features the program frequently. The
CPD generates newsletters explaining the program to the public and the force. Our
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evaluation will document the extent to which these messages reach officers and the
general public.

Conclusion

Chicago's new community policing program provides an opportunity to
examine the reality of a fledgling joint police-citizen crime prevention effort. The
program calls for police to become proactive problem seekers, along with their
civilian partners. They are to work together to prevent crime, rather than just
continuing to respond to an endless stream of seemingly disconnected incidents
(Goldstein, 1990). Structural changes have been made in their task organization that
were designed to encourage the adoption of this new mode of policing. Parallel
efforts have been made to devise a new training program informing officers about
their new duties, and sergeants are being encouraged to adopt new supervisory
roles. The program has been successfully linked to the improved management of a
broad range of city services, and has made a visible impact on blight in the city's five
prototype areas during the first year of the experiment. Finally, district-level
advisory committees and beat-level public meetings provide police and citizens an
opportunity to identify and discuss both individual problems and general
neighborhood conditions.

This paper examined some of the obstacles that have stood in the way of the
development of joint problem-solving efforts within this framework. It does not
appear that the anticipated partnerships for prevention have occurred. On the
police side, the cultural and behavioral changes that the department's new policing
model calls for have been slow to emerge. Officers are pessimistic about their public
image, skeptical about the program, and worried about its impact on their workload.
There is substantial dissatisfaction with the police from the point of view of the
public, and two of their key constituencies — crime victims and those who have
contacted the police for service — are among the most disaffected. The program's
managers recognize these problems (in part because of our data collection), and
continue to press their agenda. Many people on both sides have adopted a position
of "watchful waiting,"” and the second year of our evaluation should determine
which directions they eventually move.
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Appendix
Ten-Item Scale Assessing Police Service

Q34. Now, let's talk about the police in your neighborhood. How responsive are the police in your
neighborhood to community concerns? Do you think they are . ..

VEry responsive,. . ........... 4
somewhat responsive,........... 3
somewhat unresponsive, or........ 2
Very unresponsive?. ........... 1
UNCERTAIN ................ 9

Q35. How good a job are the police doing in dealing with the problems that really concern people in
your neighborhood? Would you say they are doinga. ..

verygoodjob,.............. 4
goodjob,................ 3
fairjob,or............... 2
poorjob?................ 1
UNCERTAIN ................ 9

Q36. How good a job are the police doing in working together with residents in your neighborhood to
solve local problems? Would you say they are doing a.. . .

verygoodjob,.............. 4
goodjob,................ 3
fairjob,or............... 2
poorjob?................ 1
UNCERTAIN ................ 9

Q37. How good a job do you think the police in your neighborhood are doing in helping people out
after they have been victims of crime? (Would you say they are doinga. . .)

verygoodjob,.............. 4
goodjob,................ 3
fairjob,or............... 2
poorjob?................ 1
UNCERTAIN ................ 9

Q38. How good a job do you think they are doing to prevent crime in your neighborhood? (Would you
say they are doinga...)

verygoodjob,.............. 4
goodjob,................ 3
fairjob,or............... 2
poorjob?................ 1
UNCERTAIN ................ 9
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Q39. How good a job are the police in your neighborhood doing in keeping order on the streets and
sidewalks? (Would you say they are doing a. .

verygoodjob,.............. 4
goodjob,................ 3
fairjob,or............... 2
poorjob?................ 1
UNCERTAIN ................ 9

Q40. In general, how polite are the police when dealing with people in your neighborhood? Are
they. .

very polite,. .............. 4

somewhat polite,. . ........... 3

somewhat impolite,or.......... 2

very impolite?.............. 1

SOME ARE/SOME AREN'T [VOLUNTEERED]....5
UNCERTAIN ................ 9

Q41. When dealing with people's problems in your neighborhood, are the police generally . . .
very concerned, . ............ 4
somewhat concerned, . .......... 3
not very concerned, or. ......... 2
not concerned at all about
their problems?............. 1
SOME ARE/SOME AREN'T [VOLUNTEERED]....5
UNCERTAIN ................ 9

Q42. In general, how helpful are the police when dealing with people in your neighborhood? Are
they. .

very helpful,.............. 4

somewhat helpful,............ 3

not very helpful,or........... 2

not helpful atall?........... 1

SOME ARE/SOME AREN'T [VOLUNTEERED]....5
UNCERTAIN ................ 9

Q43. In general, how fair are the police when dealing with people in your neighborhood? Are they.

veryfair,. ............... 4

somewhat fair,.............. 3

somewhat unfair,or........... 2
veryunfair?............... 1

SOME ARE/SOME AREN'T [VOLUNTEERED]....5
UNCERTAIN ................ 9
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Table 1
Regression Analysis of Police Attitudes Toward Community Policing

(1) (2) (3)
oriented towar{d comunity corspdiatistic about commayptityistipatiout impagieradmat
Gender (female) .01 (.76) .05 (.05) .05 (.06)
Black .39 (.00) .29 (.00) .25 (.00)
Hispanic .09 (.00) .10 (.00) .04 (.18)
Rank .08 (.00) .08 (.01) .06 (.07)
Age .18 (.00) .15 (.00) -.01 (.81)
Education .01 (.81) -.02 (.41) .07 (.01)
Number of cases 1229 1214 1214
R-squared .19 A1 .07 _
NOTE: standardized regression coefficients and their significance (in parentheses). Significant coefficients are pres

The coefficients can be compared in magnitude down the columns.
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