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Preface

Community policing is, in essence, a collaboration between the police and
the community that identifies and solves community problems. With the
police no longer the sole guardians of law and order, all members of the
community become active allies in the effort to enhance the safety and
quality of neighborhoods. Community policing has far-reaching implica-
tions. The expanded outlook on crime control and prevention, the new em-
phasis on making community members active participants in the process of
problem solving, and the patrol officers’ pivotal role in community policing
require profound changes within the police organization. The neighbor-
hood patrol officer, backed by the police organization, helps community
members mobilize support and resources to solve problems and enhance
their quality of life. Community members voice their concerns, contribute
advice, and take action to address these concerns. Creating a constructive
partnership will require the energy, creativity, understanding, and patience
of all involved.

Reinvigorating communities is essential if we are to deter crime and create
more vital neighborhoods. In some communities, it will take time to break
down barriers of apathy and mistrust so that meaningful partnerships can
be forged. Trust is the value that underlies and links the components of
community partnership and problem solving. A foundation of trust will
allow police to form close relationships with the community that will
produce solid achievements. Without trust between police and citizens,
effective policing is impossible.

This monograph is a product of the Community Policing Consortium,
which is made up of the International Association of Chiefs of Police,

the National Sheriffs’ Association, the Police Executive Research Forum, and
the Police Foundation. Reflecting the Consortium’s perspective, the docu-
ment describes the historical evolution of community policing and its po-
tential for the future, and it will provide the basis for the Consortium’s work
with demonstration sites and law enforcement organizations as they imple-
ment community policing. The knowledge gained from this sitework will
be reflected in future Consortium publications. Some examples of these
publications are—

m Expansion of Understanding Community Policing:
A Framework for Action

This preliminary study will be expanded in the future as the Con-
sortium continues its work with police departments as they imple-

ment community policing. The goal of this work is to share practical
information with the law enforcement profession throughout the country

Vii



Bureau of Justice Assistance

that will help them plan and implement community policing based upon
the experiences of other departments.

A Series of Monographs

The Consortium is planning to publish a series of individual monographs
that will address issues relating to the implementation of community
policing. The topics for these monographs will target critical implemen-
tation issues such as strategic planning, internal and external assessment
measures, and methodologies for conducting successful internal and
external needs assessments.

Case Studies

The Consortium will identify applications of community policing that
improve local crime control and prevention initiatives and will document
these experiences for publication and dissemination to other departments.
This dynamic and ongoing process will allow for the immediate exchange
of practical experiences for the benefit of other communities. This process
will also identify the successes, failures, and frustrations that reflect the
reality of implementing community policing.

The Consortium looks forward to working collaboratively with law enforce-
ment organizations throughout the country as they explore strategies for
effectively implementing community policing. As a resource center and
facilitator, the Consortium will tap into the vast resources of communities at the
national, State, and local levels, and will focus these energies on one goal—to
learn together how to make our communities safer.

Viii
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Introducing Community Policing

he movement toward community policing has gained momentum in

recent years as police and community leaders search for more effective
ways to promote public safety and to enhance the quality of life in their neigh-
borhoods. Chiefs, sheriffs, and other policing officials are currently assessing
what changes in orientation, organization, and operations will allow them to
benefit the communities they serve by improving the quality of the services
they provide.

Community policing encompasses a variety of philosophical and practical
approaches and is still evolving rapidly. Community policing strategies vary
depending on the needs and responses of the communities involved; however,
certain basic principles and considerations are common to all community
policing efforts.

To date, no succinct overview of community policing exists for practitioners
who want to learn to use this wide-ranging approach to address the problems
of crime and disorder in their communities. Understanding Community Polic-
ing, prepared by the Community Policing Consortium, is the beginning of an
effort to bring community policing into focus. The document, while not a final
product, assembles and examines the critical components of community polic-
ing to help foster the learning process and to structure the experimentation and
modification required to make community policing work.

Established and funded by the U.S. Department of Justice, Bureau of Justice
Assistance (BJA), the Community Policing Consortium includes representatives
from the International Association of Chiefs of Police (IACP), the National Sher-
iffs’ Association, the Police Executive Research Forum (PERF), and the Police
Foundation. BJA gave the Consortium the task of developing a conceptual
framework for community policing and assisting agencies in implementing
community policing. The process was designed to be a learning experience,
allowing police, community members, and policymakers to assess the effective-
ness of different implementation procedures and the impact of community po-
licing on local levels of crime, violence, fear, and other public-safety problems.

The development of this community policing framework presented policing
organizations with an opportunity to contribute to the evolution and imple-
mentation of community policing. The sharing of successes, failures, and
frustrations was and will continue to be an inherent part of this process. The
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Community Policing Consortium facilitates this dialog by providing direct
training and technical assistance to the demonstration sites, by serving as a
repository for community policing information, and by acting as a resource
for State, county, and municipal police agencies interested in learning more
about community policing and its implementation.

As the field of community policing evolves, BJA and the Community Policing
Consortium will develop an array of products, including a community polic-
ing implementation guide, which will contain training materials with curricula,
and a selection of case studies and anecdotal experiences to illustrate the
challenges and results of community policing endeavors. Through BJA, the
Consortium will also develop and disseminate a comprehensive resource
directory and bibliography of community policing literature and practices
intended to assist in future design and implementation efforts.

Understanding Community Policing provides a conceptual framework that
will be useful to practitioners interested in implementing or expanding com-
munity policing initiatives. Chapter 2 describes the reasons why police profes-
sionals throughout the United States have been searching for an alternative
policing strategy and traces the roots of community policing. The two defin-
ing elements of community policing—community partnership and problem
solving—are examined in Chapter 3. Chapter 4 presents the basic organiza-
tional and operational elements associated with the implementation of a
community policing strategy. Chapter 5 presents the criteria for assessing the
progress of a community policing initiative.

As the field of community policing develops, this document will be updated
and revised to reflect the transformations taking place at the test sites in this
collaboration between the Bureau of Justice Assistance, the Community
Policing Consortium, and the practitioner community.
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Tracing the Roots
of Community Policing

s defined by the Community Policing Consortium, community

policing consists of two core components, community partnership
and problem solving, which are both outlined in Chapter 3. The movement
toward these two ideas in the United States has been initiated and shaped by
concerned police executives throughout the country.

An ldea for the Times

There are compelling reasons why law enforcement leaders believe the time In this rapidly changing
has come to alter the pohugs and pract.lc.es of their Qrganlzatlons. These environment, .. . the
reasons are rooted in the history of policing and police research during the .
last quarter of a century, in the changing nature of communities, and in the concept of community
shifting characteristics of crime and violence that affect these communities. policing is taking hold.

Policing strategies that worked in the past are not always effective today. The
desired goal, an enhanced sense of safety, security, and well-being, has not
been achieved. Practitioners agree that there is a pressing need for innovation
to curb the crises in many communities. Both the level and nature of crime

in this country and the changing character of American communities are
causing police to seek more effective methods. Many urban communities are
experiencing serious problems with illegal drugs, gang violence, murders,
muggings, and burglaries. Suburban and rural communities have not escaped
unscathed. They are also noting increases in crime and disorder.

In addition, the social fabric of our country has changed radically. The family
unit is not as stable as it once was. Single working parents find it extremely
difficult to spend enough time with their children, and churches and schools
have been unable to fill this void. Immigrants, ethnic groups, and minorities,
while adding to the diverse nature of American communities, often have
different interests and pursue disparate goals.

Governments at all levels are having increased difficulty balancing budgets,
which frequently forces police departments to allocate dwindling resources to
growing problems.

In this rapidly changing environment, where police cope with an epidemic
drug problem, gang activity, and increased levels of violence, the concept of
community policing is taking hold. Police leaders using this commonsense
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Community policing is
democracy in action.

approach to the problems of crime and disorder, an approach that may very
well enhance and maximize performance and resources, have struck a re-
sponsive chord in both national and local governments and in communities
across the Nation.

Government and community leaders are beginning to recognize that they also
must accept responsibility for keeping their neighborhoods safe. Communities
must take a unified stand against crime, violence, and disregard for the law,
and must make a commitment to increasing crime-prevention and interven-
tion activities. Police agencies must help build stronger, more self-sufficient
communities—communities in which crime and disorder will not thrive.

Community policing is democracy in action. It requires the active participation
of local government, civic and business leaders, public and private agencies,
residents, churches, schools, and hospitals. All who share a concern for the
welfare of the neighborhood should bear responsibility for safeguarding that
welfare. Community policing is being advocated by leaders at the highest
levels of government—including President Clinton and Attorney General
Reno, who describes it as the “changing of policing.” In addition, it has been
suggested that community policing can play a primary role in changing the
way all government services are provided at the community level.

The implementation of community policing necessitates fundamental changes
in the structure and management of police organizations. Community policing
differs from traditional policing in how the community is perceived and in its
expanded policing goals. While crime control and prevention remain central
priorities, community policing strategies use a wide variety of methods to
address these goals. The police and the community become partners in
addressing problems of disorder and neglect (e.g., gang activity, abandoned
cars, and broken windows) that, although perhaps not criminal, can eventu-
ally lead to serious crime. As links between the police and the community
are strengthened over time, the ensuing partnership will be better able to
pinpoint and mitigate the underlying causes of crime.

Police are finding that crime-control tactics need to be augmented with
strategies that prevent crime, reduce the fear of crime, and improve the
quality of life in neighborhoods. Fear of crime has become a significant
problem in itself. A highly visible police presence helps reduce fear within
the community, fear which has been found to be “[Ifore closely corre-
lated with disorder than with crime.”* However, because fear of crime can
limit activity, keep residents in their homes, and contribute to empty streets,
this climate of decline can result in even greater numbers of crimes. By
getting the community involved, police will have more resources available
for crime-prevention activities, instead of being forced into an after-the-fact
response to crime.

1. Kelling, George L., and Mark H. Moore. The Evolving Strategy of Policing. Perspectives on
Policing. Washington, D.C.: National Institute of Justice and John F. Kennedy School of
Government, Harvard University. 1988:p.8. Based on The Newark Foot Patrol Experiment.
Washington, D.C.: Police Foundation. 1981.
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Analyses of crime statistics show that the current emphasis on crime fighting

has had a limited effect on reducing crime. In addition, the concept of cen-

tralized management of most police organizations has often served to isolate

police from the communities they serve. This isolation hampers crime-fighting

efforts. Statistics on unreported crime suggest that in many cases police are

not aware of existing problems. Without strong ties to the community, police

may not have access to pertinent information from citizens that could help . .

solve or deter crime. ... Itis essential that
Helpful information will be forthcoming from community members when th_e police work closely
police have established a relationship of trust with the community they serve.  With all facets of the
Establishing this trust will take time, particularly in communities where community to identify
internal conflicts exist or where relations with the police have been severely
strained. Community policing offers a way for the police and the community
to work together to resolve the serious problems that exist in these neighbor- the most effective

concerns and to find

hoods. On!y when community mgmbers believe the pplice are ge_nuinely solutions. This is the

interested in community perspectives and problems will they begin to view .

the police as a part of that community. essence of community
policing.

Experience and research reveal that “community institutions are the first line
of defense against disorder and crimelf 2 Thus, it is essential that the
police work closely with all facets of the community to identify concerns
and to find the most effective solutions. This is the essence of community
policing.

The Role of the Police: A Historical Perspective

When Sir Robert Peel established the London Metropolitan Police, he set
forth a number of principles, one of which could be considered the seed of
community policing: “.[fhe police are the public and the public are the
police.” For a number of reasons, the police lost sight of this relationship as
the central organizing concept for police service. Researchers have suggested
that the reform era in government, which began in the early 1900’s, coupled
with a nationwide move toward professionalization, resulted in the separation
of the police from the community.* Police managers assigned officers to
rotating shifts and moved them frequently from one geographical location

to another to eliminate corruption. Management also instituted a policy of
centralized control, designed to ensure compliance with standard operating
procedures and to encourage a professional aura of impartiality.

2. As quoted in Kelling, George L. Police and Communities: the Quiet Revolution. Perspectives
on Policing. Washington, D.C.: National Institute of Justice and John F. Kennedy School of
Government, Harvard University. 1988:p.2.

3. Braiden, Chris. “Enriching Traditional Police Roles.” Police Management: Issues and
Perspectives. Washington, D.C.: Police Executive Research Forum. 1992:p.108.

4. Kelling, George L., and Mark H. Moore. The Evolving Strategy of Policing. Perspectives on
Policing. Washington, D.C.: National Institute of Justice and John F. Kennedy School of
Government, Harvard University. 1988:pp.4-5.
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The police and the
public had become so
separated from one
another that in some
communities an atti-
tude of “us versus
them” prevailed
between the police and
community members.

This social distancing was also reinforced by technological developments.
The expanding role of automobiles replaced the era of the friendly foot patrol
officer. By the 1970’s, rapid telephone contact with police through 911 sys-
tems allowed them to respond quickly to crimes. Answering the overwhelm-
ing number of calls for service, however, left police little time to prevent
crimes from occurring. As increasingly sophisticated communications technol-
ogy made it possible for calls to be transmitted almost instantaneously, offic-
ers had to respond to demands for assistance regardless of the urgency of the
situation. Answering calls severely limited a broad police interaction with the
community. The advent of the computer also contributed to the decrease in
police contact with the community. Statistics, rather than the type of service
provided or the service recipients, became the focus for officers and manag-
ers. As computers generated data on crime patterns and trends, counted the
incidence of crimes, increased the efficiency of dispatch, and calculated the
rapidity and outcome of police response, rapid response became an end in
itself.

Random patrolling also served to further break the link between communities
and police. Police were instructed to change routes constantly, in an effort to

thwart criminals. However, community members also lost the ability to predict
when they might be able to interact with their local police.

The height of police isolation came in an era of growing professionalization,
when the prevailing ideology was that the professional knew best and when
community involvement in crime control was seen by almost everyone as
unnecessary.

The movement to end police corruption, the emphasis on professionalization,
and the development of new technology occurred in an era of growing crime
and massive social change. Police had trouble communicating with all mem-
bers of the socially and culturally diverse communities they served. The
police and the public had become so separated from one another that in
some communities an attitude of “us versus them” prevailed between the
police and community members. One observer of the urban scene character-
ized the deteriorating police-community relationship this way: “For the urban
poor the police are those who arrest you.™

A Social and Professional Awakening

The burst of ideas, arguments, and protests during the 1960's and 1970’s
mushroomed into a full-scale social movement. Antiwar protestors, civil rights
activists, and other groups began to demonstrate in order to be heard. Over-
burdened and poorly prepared police came to symbolize what these groups
sought to change in their government and society. Focusing attention on
police policies and practices became an effective way to draw attention to the

5. Harrington, Michael. The Other America: Poverty in the United States. New York: Macmillan.
1981:p.16.
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need for wider change. Police became the targets of hostility, which
ultimately led police leaders to concerned reflection and analysis.

In this era of protest, citizens began to take a stronger hand in the develop-
ment of policies and practices that affected their lives. The police force’s
inability to handle urban unrest in an effective and appropriate manner
brought demands by civic leaders and politicians for a reexamination of
police practices. Between 1968 and 1973, three Presidential Commissions
made numerous recommendations for changes in policing—recommenda-
tions that were initially responded to by outside organizations. Agencies of
the U.S. Department of Justice, in collaboration with countless police depart-
ments throughout the country who were open to research and innovation,
played a major role in stimulating, supporting, and disseminating research
and technical assistance. Millions of dollars were spent to foster and support
criminal justice education. In addition, these Federal agencies supported a
wide variety of police training, conferences, research, and technology
upgrading.

A number of organizations within the policing field also became committed
to improving policing methods in the 1970’s. Among those on the forefront
of this movement for constructive change were the Police Foundation, the
Police Executive Research Forum, the National Organization of Black Law
Enforcement Executives, the Urban Sheriffs’ Group of the National Sheriffs’
Association, and the International Association of Chiefs of Police. These
organizations conducted much of the basic research that led police to re-
evaluate traditional policing methods.

The Role of Research in Policing

Increases in Federal funding and the growth of criminal justice education
resulted in the rapid development of research on policing. Many of the
research findings challenged prevailing police practices and beliefs.

Federally funded victimization surveys documented the existence of unre-
ported crime. Practitioners had to acknowledge that only a fraction of crimes
were being reported, and, therefore, began seeking ways to improve their
image and to interact more effectively with the communities they served.

An early research study was the Kansas City Preventive Patrol Experiment.
This field experiment found that randomized patrolling had a limited impact
on crime or citizens’ attitudes and caused police leaders to begin thinking
about alternative ways to use their patrol personnel.® Another study by the
Kansas City Police Department assessed the value of rapid response by police
and concluded that in most cases rapid response did not help solve crimes.”

6. Kelling, George L., Antony Pate, Duane Dieckman, and Charles E. Brown. The Kansas City
Preventive Patrol Experiment: A Technical Report. Washington, D.C.: Police Foundation.
1974:pp.iii, 533-5.

7. Kansas City Police Department. Response Time Analysis: Volume II, Part I—Crime Analysis.
Washington, D.C.: U.S. Government Printing Office. 1980:p.iii.
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... alarge portion of
serious crimes are not
deterred by rapid
response.

The study revealed that a large portion of serious crimes are not deterred by
rapid response. The crime sample that was analyzed indicated that almost
two-thirds of these crimes were not reported quickly enough for rapid re-
sponse to be effective. While a prompt police response can increase the
chance of making an onscene arrest, the time it takes a citizen to report a
crime largely predetermines the effect that police response time will have on
the outcome. This study revealed a need for formal call-screening procedures
to differentiate between emergency and nonemergency calls. More efficient
dispatching of calls could make additional time available for patrol officers to
interact with the community.

This study led to further research that also demonstrated the value of re-
sponse strategies that ensured that the most urgent calls received the highest
priority and the most expeditious dispatch. Studies of alternative responses
to calls for service found that community residents would accept responses
other than the presence of police immediately on the scene if they were well
informed about the types of alternatives used.?

Differential police response strategies were also examined by the Birming-
ham, Alabama, Police Department.® The objectives of the project were to
increase the efficiency with which calls for service were managed and to
improve citizen satisfaction with police service. The study included the use of
call-prioritization codes, call-stacking procedures, both police and nonpolice
delayed-response strategies, and teleservice. The alternate strategies were
found to be successful in diverting calls from mobilized field units without a
loss in citizen satisfaction.

The Directed Patrol study assessed how to use most effectively the time
made available by more efficient call-response measures.’® The study sug-
gested that, rather than performing randomized patrols when not handling
calls, the officers’ time could be more profitably spent addressing specific
criminal activities. To direct officers’ attention and to help them secure time,
the department instituted support steps that included crime analysis,
teleservice, and walk-in report-handling capabilities.

The San Diego Police Department conducted several significant research
studies during the 1970’s. These included an evaluation of one-officer

versus two-officer patrol cars, an assessment of the relationship between
field interrogations of suspicious persons and criminal deterrence, and a

8. Eck, John E., and William Spelman. “A Problem-Oriented Approach to Police Service
Delivery.” Police and Policing: Contemporary Issues, ed. Dennis Jay Kenney. New York:
Praeger. 1989:p.101.

9. Farmer, Michael T., ed. Differential Police Response Strategies. Washington, D.C.: Police
Executive Research Forum. 1981:p.3.

10. Kansas City Police Department. Directed Patrol: A Concept in Community-Specific,
Crime-Specific, and Service-Specific Policing. Kansas City, Missouri: Kansas City Police
Department. 1974:p.465.
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community-oriented policing (COP) project,** which was the first empirical
study of community policing.

The COP project required patrol officers to become knowledgeable about
their beats through “beat-profiling” activities, in which officers studied the
topographics, demographics, and call histories of their beats. Officers were
also expected to develop “tailored patrol” strategies to address the types of
crime and citizen concerns revealed by their profiling activities.

Officers participating in the COP project concluded that random patrolling
was not as important as previously thought. They also concluded that devel-
oping stronger ties with members of the community was more important than
once believed. In addition, the project demonstrated that interaction with the
community could improve the attitudes of officers toward their jobs and
toward the communities they served and could encourage the officers to
develop creative solutions to complex problems.

Many of the findings from this study have a direct bearing on contemporary
community policing efforts. First, by getting to know members of the commu-
nity, the officers were able to obtain valuable information about criminal
activity and perpetrators. They were also able to obtain realistic assessments
of the needs of community members and their expectations of police serv-
ices. The study also exposed the need to reevaluate the issue of shift rotation.
Officers must be assigned to permanent shifts and beats if they are to partici-
pate in community activities. Finally, the COP project demonstrated the
critical role that shift lieutenants and sergeants play in program planning and
implementation. The exclusion of supervisors in training and development
efforts ultimately led to the demise of the COP program in San Diego.

In 1979, Herman Goldstein developed and advanced the concept of “prob-
lem-oriented policing” (POP), which encouraged police to begin thinking
differently about their purpose.’? Goldstein suggested that problem resolution
constituted the true, substantive work of policing and advocated that police
identify and address root causes of problems that lead to repeat calls for
service. POP required a move from a reactive, incident-oriented stance to one
that actively addressed the problems that continually drained police re-
sources. In a study of POP implementation in Newport News, Virginia, POP
was found to be an effective approach to addressing many community
problems, and important data about POP design and implementation was
gathered.?® Other research indicated that police could identify the “hot spots”

11. Boydstun, John E., and Michael E. Sherry. San Diego Community Profile: Final Report.
Washington, D.C.: Police Foundation. 1975:p.83.

12. Goldstein, Herman. “Improving Policing: A Problem-Oriented Approach.” Crime and
Delinquency 25(1979):pp.241-3.

13. Eck, John E., and William Spelman. Problem Solving: Problem-Oriented Policing in Newport
News. Washington, D.C.: Police Executive Research Forum. 1987:pp.81,99.
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community can improve
the attitudes of officers
toward their jobs and
toward the communities
they serve. . ..
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of repeat calls in a community and thereby devise strategies to reduce the
number of calls.*

While much of the policing research conducted in the 1970’s dealt with patrol
issues, the Rand Corporation examined the role of detectives.’® This study
concluded that detectives solved only a small percentage of the crimes ana-
lyzed and that the bulk of the cases solved hinged on information obtained
by patrol officers. This dramatically challenged traditional thinking about the
roles of detectives and patrol officers in the handling of investigative func-
tions. The implication was that patrol officers should become more actively
involved in criminal investigations. The implementation of appropriate train-
ing would allow patrol officers to perform some early investigating that could
help in obtaining timely case closures, thereby reducing the tremendous case
loads of detectives and allowing them to devote more time to complex
investigations.

The Newark Foot Patrol Experiment suggested that police could develop
more positive attitudes toward community members and could promote
positive attitudes toward police if they spent time on foot in their neighbor-
hoods.*® Foot patrol also eased citizen fear of crime, “.0Ifkersons living in
areas where foot patrol was created perceived a notable decrease in the
severity of crime-related problems.”” Experimental foot patrols in Flint,
Michigan, also elicited citizen approval. Residents said foot patrols made them
feel safer and residents “.[fBIt especially safe when the foot patrol officer
was well known and highly visible.”® In addition, it is worth noting that in
both cities the use of foot patrols increased officer satisfaction with police
work.

The fear reduction studies provided empirical data on the effectiveness of
key community policing tactics (e.g., community organizing, door-to-door
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Process. Lexington: DC Heath. 1977.
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tion. 1981:pp.94-96.
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Police Science and Administration 11(1983):pp.410-419.

18. Trojanowicz, Robert C. An Evaluation of the Neighborhood Foot Patrol Program in Flint,
Michigan. East Lansing: Michigan State University. 1982:p.86. See also Trojanowicz, Robert
C. “An Evaluation of a Neighborhood Foot Patrol 