International Journal of Police Science & Management Volume 5 Number 4

Community-oriented policing in a
multicultural milieu: the case of loitering
and disorderly conduct in East Arlington,

Texas

Raymond A. Eve, Daniel G. Rodeheaver, Susan Brown Eve, Maureen
Hockenberger, Ramona Perez, Ken Burton, Larry Boyd, Sue Phillips

and Sharon L. Walker

Box 19599, University of Texas at Arlington (UTA), Arlington, Texas 76091; Tel:

817-272-3764; email: eve@uta.edu

Received: 20 September 2002; revised and accepted 25 July 2003

Raymond A. Eve PhD is Professor of Sociology
at the University of Texas at Arlington where he
teaches sociology and in the Honors Program.
He received his PhD from the University of North
Carolina at Chapel Hill in 1976. Since then he
has published widely on the topics of the
sociology of science and technology, chaos and
complexity theory, and crime, deviance, and
delinquency. Daniel G. Rodeheaver PhD is an
Associate Professor of Sociology at the
University of North Texas. He received his PhD
from the University of Georgia. Most recently, his
research interests include the recent socio-
political transformations of Eastern Europe and
the former Soviet Union. Also, Dr Rodeheaver
has published in the areas of socioeconomic
development, inequality, environmental soci-
ology, comparative criminology and criminal just-
ice, and race and ethnicity. rodeheaver@
untedu Susan Brown Eve PhD is a sociologist
at the University of North Texas. She is Professor
in the Department of Applied Gerontology and
the Assistant Director of the University Honors
Program. Her major research interests are in
access to healthcare services among vuinerable
Populations, including older adults, children, vic-
tims of domestic violence, the poor, and the
uninsured in the United States. She is the editor
of a collected volume of original research on the

health care systems of The United States, Great
Britain, and Canada, entitled The Canadian
Health Care System: Lessons for the United
States, Lanham, MD: University Press of
America (1995). eves@unt.edu Maureen L.
Hockenberger is an Instructor of Sociology at
Tarrant County College — South Campus. She
holds a Master’s Degree in Sociology from the
University of North Texas. Her previous publica-
tions include Assessment of the Need for Relief
Services by Rural Texas Family Physicians, Texas
Journal of Rural Health (7995) and Religious
Identity and Psychological Well-Being Among
Newly Orthodox Jewish Women, Sociological
Practice (1999). maureenhocken@tccad.edu
Ramona L. Pérez PhD is an applied and political
anthropologist at San Diego State University. Her
work has focused on the issues of education and
access, community development, negotiations in
gender roles, traditional notions of drinking and
gender, and identity representation among
Mexican peoples in Oaxaca, Mexico and the
southwestern United States. Her most recent
publications include Practicing Theory through
Women’s Bodies: Public Violence and Women's
Strategies of Power and Place. In S. Saunders
(Ed) Feminist Post-development Thought:
Rethinking Modernity, Post-Colonialism and
Representation. New York: Zed Books, an

Page 245

Internadional Journal of Police
Science and Management,

Vol. 5 No. 4, 2003, pp. 245-264.
© Vathek Publishing,

1461-3557



Page 246 .

Community-oriented policing in a multicultural milieu

imprint of Palgrave Macmillan. Her current
research in the United States includes a project
with a policing agency in Oregon as well as a
longer term project on community politics and
tourism in Qaxaca. chicana40@msn.com
Larry Boyd has been with the Ariington Police
Department for twenty years. He is an Assistant
Chief and in charge of the Department’s Opera-
tions Bureau. He holds a Bachelor’s degree in
Business Management and a Master’s degree in
Public Administration. boydl@ci.arlington.tx.us
Ken Burton is Chief of Police in Haltom City,
Texas. Previous positions included Chief of
Police in Bryan, Texas, and Deputy Chief of
Police, East Sector, Arlington, Texas. kburton@
haltomcitytx.com Sue Phillips, Chair, East
Arlington, TX Leadership Committee and a com-
munity activist in Arlington. She was Chair of the
East Arlington Leadership Committee during this
project, as well as President of East Arlington
Renewal. In 1999 she was recognised for her
contributions to the community by being chosen
as the Woman of the Year from Arlington by the
Fort Worth Star Telegram. Sharon L. Walker
holds a Master’s degree in Economics: Labor
and Industrial Relations, a Master's degree in
Public Health and a PhD in Sociology from the
University of North Texas. She is the Unit
Manager of the Victim Intervention Program at
Parkland Health and Hospital System in Dallas,
Texas. She is also a certified mediator. Her cur-
rent research interests focus on issues of
domestic violence. S1TWALK®@parknet.pmh.org

ABSTRACT

For the past several decades, an innovation in
policing, often controversial, has been emerging in
the US. Specifically, community-oriented policing
has been used to supplement more traditional
forms of police work in preventing and reducing
crime. This paper examines a community-
oriented policing programme implemented in
Arlington, Texas. A national demonstration grant
was awarded by the U.S. Department of Justice,
Office of Community Oriented Policing Services
(COPS). The purpose of the COPS project

reported here was to assess a policing problem
that, rather than actual crime, was ultimately
about (1) multicultural conflict, (2) fear of crime
and (3) the effectiveness of this community polic-
ing programme in combating both actual incid-
ences and perceptions of crime. We draw several
conclusions about the ability to utilise and apply
the community policing model and our research
findings in other locations. Furthermore, the
findings of this paper should have broad utility of

international scope.

INTRODUCTION

Community-oriented policing (COPS) has
been evolving over the past 30 years (Siegel,
2000). In part, the impetus for community-
oriented policing arose from what some
have considered a failure of police-
community relations, a crisis that peaked in
the US during the 1960s. For example, Parks
(1976) documents conflicts between many
immigrant groups and police within the US,
conflicts in which the police essentially saw
their role as protecting white, Anglo-Saxon,
Protestants (WASPS) from members of the
lower socioeconomic and ethnically diverse
immigrant populations. The problem
remained largely unresolved until the 1960s
when events such as the 1968 Democratic
Convention riots, the Attica Prison riot, and
the shooting of students at Kent State during
anti-Vietnam War protests all added middle-
class pressures to the discontents of the urban
lower classes with regard to dominant forms
of policing and peacekeeping.

By the 1960s in the US, sociologists and
criminologists began to conduct research on
police work from a critical stance (see
Skolnick, 1966). It was during this time in
US history that the civil rights movement
was under way, while violent crime was
rising sharply. Skolnick’s research addressed a
need in a climate that wished to know how
to eliminate racial bias from law enforce-
ment and more effectively keep order for all
Americans. In 1967, then US President



.i,yhdon B. Johnson had ordered a nation-
wide study of civil disorder, policing, and
efforts to make the police more responsive to
the needs of minority populations (Winslow,
1968). This commission report demanded
improvements in policing and community
empowerment to help reduce crime
(Winslow).

‘While progress has been made since the

1960s, it is easy to see that a perfect solution
has not yet been found. For example,
Skolnick and Fyfe (1993) indicted some
police on matters of police deception,
brutality, and what the authors called the
“‘blue wall of silence’. The beating of Rodney
King in 1991 by officers of the Los Angeles
Police Department led to a major riot and
further demands that the police find a way to
repair mistrust by minorities. Community-
oriented policing has been a major strategy
increasingly widely adopted in the US to try
to meet. the demands of these types of
situations.
-+ Community policing is defined as ‘a
philosophy, management style, and organ-
izational strategy that promotes pro-active
problem solving and police-community
partnerships to deal with crime and fear, as
well as other community issues’ (CAGCP,
2003, p. 1).! Trojanowicz (1994) lists a
number of the primary features of commun-
ity policing, including the following. First,
community policing must reassess who is
responsible for public safety. Ultimately, it
-redefines the roles and relationships between
the police and the community.

Secondly, community policing requires
cooperation in solving community problems
that should involve a close partnership
between the police and the community.
Both must . also participate in decision-
making - and - accountability. Community
policing establishes new public expectations
and measurement standards for police
effectiveness. These measures range from
emergency response times and arrest/crime
statistics to more non-traditional assessment

of quality of service, customer (community)
satisfaction, responsiveness to community
defined issues, and cultural sensitivity.

Thirdly, community policing shifts the
focus of police work from responding to
individual incidents to addressing specific
problems identified by the community in
addition to those noted by the police. It
emphasises the use of problem-solving
policing (POP) to supplement traditional
law-enforcement methods. It requires con-
stant flexibility to respond to all emerging
issues and is proactive in style. In essence, the
community policing strategy attempts to
address the underlying conditions that cause
community problems in order to prevent
crime. As such, community policing strategy
requires knowledge of available community
resources and how to access and mobilise
these resources. Also, the police must some-
times actually develop new resources within
the community.

Finallyy, community policing often
decentralises police services, operations, and
management. It relaxes the traditional chain
of command and often requires commit-
ment to developing new skills through train-
ing. Examples of such skills would include
problem-solving, networking, mediation,
facilitation, conflict resolution, and
increased cultural competency and literacy.

Trojanowicz (1994, pp. 14-17) also added
a spatial element to the definition of com-
munity policing: ‘Community policing is a
philosophy of . . . policing where the same
officer patrols and works in the same area on
a permanent basis, from a decentralized
place, working in a proactive partnership
with citizens to identify and solve problems.
Trojanowicz’s definition suggests why com-
munity policing seems often to be
accompanied by an organisational shift
towards geographic policing.? Additionally,
community policing practices rely relatively
less on arresting offenders and more on
developing long-term ways to divert
offenders, protect likely victims, and make
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the premises, overflowing trash dumpsters,
and rodent and insect infestations.

As a result of the problems in East
Arlington, a new police substation was built
there. The police had also implemented a
new geographic policing programme.
Officers were assigned to specific geo-
graphic areas within the community. The
officers were responsible for getting to
know the citizens in their respective geo-
graphic areas and learning about their com-
munity concerns. The City Manager’s
Office believed that the COPS grant would
be helpful for increasing the community
skills of the officer assigned to that station,
and therefore sanctioned the COPS grant.
The plan was highly publicised in the com-
munity in a series of newspaper articles
about the sector plan in September of 1997
(Autrey 1997a, 1997b, 1997c, 19974,
1997e, 1997f). As a part of the new com-
munity policing efforts, the new police sub-
station included a ‘community room’ that
was available to citizens for community
meetings.

East Sector Leadership Committee

In 1996, the Arlington City Manager’s
Office approached Ms Sue Phillips, a long-
time resident of East Arlington and a com-
munity activist, for assistance in forming the
East Sector Leadership Committee (ESLC).
To facilitate this, the City Manager’s Office
implemented Community Partner Teams
(CPT). Each CPT consisted of approxim-
ately 10 members who were composed of
(1) residents of a particular sector of the city,
(2) relevant city employees, and (3) at least
one city employee who lived in the target
neighbourhood. The CPTs were appointed
by the City Manager’s Office. In East
Arlington, the original CPT at the start of
the project consisted of a community resid-
ent as chair of the team, three other com-
munity leaders active in the Citizens on
Patrol programme, one apartment manager,
one local small businessman, three
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representatives of the Arlington Police
Department East Arlington division, one
representative of the city’s code enforce-
ment department, and one representative of
the City Manager’s Office who resided in
East Arlington.

The community leaders were selected
from those community residents who were
a part of the existing ‘Citizens on Patrol’
groups already in existence. Citizens on
Patrol represented-a number of city resid-
ents who had attended some training by the
police department, and assisted them in
certain ways. Most particularly they
watched for suspicious activity and then
contacted the police dispatcher via hand-
held radio to come to the scene.

The purpose of the East Sector Leader-
ship Committee was to help assess the prob-
lems and the resources of that sector. Ms
Phillips was already a founding member and
president of the group known as the East
Arlington Renewal Committee that had
been formed in 1992 in order to address
community problems. Ms Phillips helped to
recruit other community activists to the
ESLC. Many of the most vocal and active of
these members were already members of
Crime Watch and Citizens on Patrol groups
in East Arlington. In all, a group of 23
community residents and city employees
were recruited to serve on the ESLC.

By 1997, the ESLC, working in
cooperation with the City Manager’s Office
and other city services, had identified 31
major objectives that needed to be
addressed in East Arlington. These needs
had been identified by use of surveys and
focus groups. One of the objectives was to
target apartments and rental properties to
reduce code violations and crime. A sub-
objective was to explore mandatory crime
prevention activities at apartment com-
plexes through registration programmes.

The ESLC had already implemented a
very proactive programme of renewal by



;mplementmg a strong city code enforce-
‘ment programme in East Arlington. This
’anc was intended to encourage the man-
Tagers ‘and owners of the low-income apart-
‘ment complexes to clean up and maintain a
‘Ininimal level of service in their properties.

COPS PROJECT

The US Department of Justice’s ‘Call for
Proposals’ had specified that community
‘problems had to fit into one of four pre-
:spec1ﬁed areas. The problem area that fitted
the Arlington project best was ‘loitering and
5d.1$6rderly conduct’. This problem had been
identified because a high percentage of calls
ffor service for the whole city originated
from the East Arlington apartment com-
-'plexes Grantees were required to have a
‘community partner, a condition the ESLC
fulfilled. Granteés were also required to
‘have external evaluators to assess the impact
iof the project. To meet this condition of the
‘grant; the APD partnered with local uni-
versity faculty members with experience in
:evaluatlon research and community service
' ro_]ects

The grantees were requued to use a

faddress cmmnal behaviours. Consequently,
-pohce dcpartments were encouraged to use
‘-nonjtrad.monal methods of reducing the
:ﬁ.rgeted crimes; that is, doing something
;other t.han increasing the number of police
v;oﬁcers in an area and making more arrests.
Instead, police were encouraged to identify
and address the root causes of crime prob-
flems The grantees were also required to use
‘the: ‘SARA model’ (Scanning, Analysis,
'Response and Assessment). Each of the four
‘phases of this project is discussed below.

Scanning phase

Sca.nmng involves a process whereby police
officers, working with community resid-
ents,” identify and select the problem or
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problems to be addressed. The grant pro-
posal, submitted by the APD to the COPS
program, indicated that the problems of
‘loitering and disorderly conduct’ in the
nine target apartment complexes were
identified as problems based primarily on
repeated calls for service at the apartments,
and by officer observations of the problem.
Three major sources of information con-
firmed that ‘loitering and disorderly con-
duct’ in these apartments were also
perceived as a priority for the community.
These three sources were: (1) calls for serv-
ice from citizens for problems in the target
apartments; (2) increased requests from the
apartment managers for police storefront
offices located in the complexes; and (3)
‘consistent complaints’ from the surround-
ing neighbourhoods (Arlington Police
Department, 1997).

After the grant funds were received, the
evaluators on the projects toured the nine
target apartment complexes, as well as the
general East Arlington neighbourhood,
with the police. The evaluators noted that
the majority of the homeowners in the area
were white, while most of the apartment
residents were Hispanic or African
American. It thus seemed to the evaluators
that at least a part of the problem might
involve a conflict of cultures between these
three groups, especially the whites and the
other two groups. This perception was
reinforced when the evaluators had the first
meeting with the ESLC. During this meet-
ing, the members of the ESLC repeatedly
referred to the fact that:

® crimes were most frequently committed
by the minority residents in the apart-
ments; and

® Hispanic language and cultural barriers
created problems in the apartments.

As a result, the evaluators added two
anthropology. faculty members to the
research team — a male and female — with
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expertise and experience in working with
the Hispanic communities. Both of the new
team members were fluent in Spanish. A
graduate student in sociology at one of the
local universities assisted with observations
with the African American residents.

A second task to be accomplished during
the scanning phase was to identify the
relevant stakeholders. At the first meeting of
the ESLC, all the community residents at
the meeting were white (non-Hispanic
people of European descent). They were
also primarily homeowners. No apartment
residents were members of the ESLC. The
members present did include one apartment
manager. The apartment complex she man-
aged was reputed to be the best managed of
the nine target complexes. She had a good
relationship with the police at the East
Arlington substation. Other members of the
ESLC included a local businessman, police
officers, a representative from the City
Manager’s Office, and a representative from
the City Code Enforcement office.

During the scanning phase, the ESLC
was concerned with how to incorporate
apartment residents into the problem-
solving process. Barriers that were identi-
fied to participation by the apartment
residents included: (1) apathy on the part of
the apartment residents, (2) lack of time to
attend meetings in the evenings because of
other work and family obligations, (3) lan-
guage barriers for the Spanish-speaking
apartment residents, and (4) fear of the
police and/or fear of deportation by the
Immigration and Naturalization Service
(INS) for the undocumented Hispanic
apartment residents.

Fear of the INS was not unrealistic.
During the project, the INS implemented a
retroactive programme to identify immig-
rants — including those who were legal
permanent residents of the US — who had
three or more arrests for driving under the
influence of alcohol and deport them.
These convictions could have been as long
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ago as 10 years. Many of the 400 immig-
rants in the state who were identified in the
first week of the initiative had dependent
wives and children who were left in the US
after the offenders were deported (Trejo,
1998). Given the difficulty of getting apart-
ment dwellers involved in the project at the
outset, a major goal of the project was to
find a way to involve this population in the
planning, a goal that the project eventually
was able to achieve, although not in the way
the project leaders could have anticipated.

At the end of the scanning phase, the
COPS programme held a national-level
training session near Washington, DC. The
purpose of this meeting was for the police/
evaluator partners to help coordinate the
evaluation of the projects across the 15 sites
that had by then been chosen to be evalu-
ated in depth. During that meeting, a major
task was to develop a common definition of
the problem to be evaluated; in this case,
loitering and disorderly conduct. According
to Curtis (1998), the following common
definition was developed:

® Loitering and disorderly conduct include
general disruptive behaviour in public
places or behaviour not in public that
affects public places or is perceived to
affect public safety or public order.

® Loitering and disorderly conduct include
behaviour that is disturbing, annoying, or
alarming to the public and may include
activities outside of criminal behaviour.

After lengthy discussion in this national
COPS training session, an overall definition
of loitering and disorderly conduct included
a list of 22 specific ‘core behaviours’. These
behaviours included: drug use and/or evid-
ence of drug wuse, graffiti, indecent
exposure, loud and/or offensive behaviours,
lower level street assaults, nuisance behavi-
ours, obstructing the flow of vehicular



traffic, offensive or provocative behaviour,
aggressive panhandling (begging), public
‘congregation, public drug sales, public
intoxication and or/consumption of alco-
hol, public urination or defecation, solicita-
tion, suspicious persons and/or behaviour,
trespassing, vandalism, verbal harassment
and/or gestures, and weapon display.

Analysis phase

During the analysis phase of the project, the
ESLC task was to attempt to analyse the
loitering and disorderly conduct problem so
that interventions could be tailored to fit
‘the problem.

Methodology

The ESLC members, including APD
officers and the evaluators, worked together
to develop a three-pronged methodological
9pproéch to gathering information during
the analysis phase, and again during the
assessment phase. The three methodologies
‘included: (1) collection of police data on
‘calls for service, (2) collecting data from
‘commuriity  stakeholders using focus
groups, and (3) collecting information from
the ‘apartment residents using participant
observation. Data were collected from all
three sources during the analysis phase, and
again in the assessment phase. It was hoped
this. would allow the ESLC to determine if
_the responses to the problems of loitering
-and. dlsorderly ‘conduct had produced any
effects. i

A sxmultaneous major new initiative for
the. ;APD funded by the grant, was the
'purchase of a GIS (Geographical Informa-
‘ion: System) software package. The GIS
:softwarc was able to record and analyse calls
_for service. based: on the type of ‘crime’

.;_'reported and the geographical location of
“the:crime.” These ~data could then be
__imapped to show patterns in time and space.

A tg:chmcal assistant was hired and trained
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in the use of this system. Police data were
coded using the 22 specific categories
developed at the COPS workshop in Crystal
City, Virginia.

Focus groups were then conducted with
stakeholders who were known to perceive
loitering and disorderly conduct as a prob-
lem in the apartments. These stakeholder
groups included homeowners in the neigh-
bourhoods, businesses near the apartment
complexes, the police, and apartment man-
agers. Two focus groups were conducted
with homeowners (n =3, n =>5), and one
focus group was conducted with each of the
other three groups — police officers
(n=7), apartment managers (#=75), and
business managers (n=3). The ESLC
members assisted the evaluators in the focus
group process by developing questions,
recruiting participants, and by participating
in finding sites and interpreting the results.

Two of the evaluators who were familiar
with Hispanic cultures from Mexico and
Central America conducted participant/
observation studies of the Hispanic apart-
ment residents. A male was recruited to
observe the Hispanic males and a female to
work with the Hispanic women. An African
American male conducted observations
with the African American apartment
residents.

Loitering and disorderly conduct

Table 1 contains a summary of the major
problems as defined by each of the three
methods. In the police calls for service, the
major cause of calls for service was loud
and/or offensive behaviour. Such problems
had generated almost three times as many
calls for service (159) in the six months
before the grant began as did the second
most common complaint. The second most
common call for service was for suspicious
persons and/or behaviour (59), with twice
as many calls for this reason as for the third
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Table 1: Major Loitering and Disorderly Conducy Activities as Defined by Each of the
Three Methods, 1 October 1997-31 March 1998

APD Calls for Service

Focus Groups

Participant Observation

Loud/offensive behaviour (159 calls)

Suspicious persons/behaviour (59 calls)
groups)

Vandalism (30 calls)

Lower level street assaults (25 calls)

Public intoxication/consumption of

alcohol (20 calls)

Drug use/evidence of drug use (15 call)

Trespassing (11 calls)

Weapon display (10 calls)

Verbal harassment/gestures (8 calls)

Nuisance behaviour (8 calls)

Public congregation (7 calls)

Offensive or provocative contact (7 calls)

Public drug sales (6 calls)

Noise/music (5 groups)
Criminal mischief/vandalism/graffiti (5

Litter (5 groups)
Confrontational behaviour (4 groups)
Alcohol (4 groups)

Alcohol abuse
Property destruction

Trash

Offensive language (3 groups)
Drugs (2 groups)

most common reason. The next most com-
mon reasons for calls were vandalism (30),
lower level street assaults (25), and public
intoxication or consumption of alcohol
(20).

In the focus groups, participants
developed their own definitions of what
was meant by ‘loitering’ and ‘disorderly
conduct’. Loitering was ultimately defined
to mean ‘hanging around, being in an area
for no specific purpose or reason’. Dis-
orderly conduct was defined as ‘a disruption
of the peace and tranquility of the
neighbourhood that interfered with others’
enjoyment of their neighbourhood’. It was
also perceived to be ‘a lack of respect and
consideration for community and neigh-
bours, a type of behaviour that leads to
other crime, and creates a sense of
uneasiness in others’.

The focus group participants reported
that the three most common loitering and
disorderly conduct (hereafter ‘L/DC’) prob-
lems with the residents of the apartment
complexes were (1) noise and loud music,
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(2) criminal mischief (including vandalism),
and (3) graffiti and litter. The next most
commonly mentioned problems to emerge
from the focus groups were: (1) confronta-
tional behaviour and (2) public use and
abuse of alcohol. Drug use and offensive
language used by the apartment residents
were also mentioned. The two groups of
apartment residents that emerged as the
predominant participants in loitering and
disorderly conduct were: (1) adult Hispanic
males, and (2) teenagers, especially boys, of
all racial and ethnic groups.

The Hispanic males were reported to
engage in loitering and disorderly conduct
behaviours after 5 pm during the week as
well as at the weekends. The teenagers were
reported to engage in these behaviours
before and after school hours. Both groups
were reported to increase their rates of L/
CD behaviours during warm weather. The
Hispanic males were reportedly observed in
parking lots and on apartment balconies, or,
in the case of rental houses, in the front
yards. The teenagers, by contrast, were



more transient. They often moved between
fgpanmcnt complexes, sometimes through
fences that made it hard for patrol cars to
follow. They also congregated around tele-
phone booths, convenience stores, shop-
ping centres, and car washes. The focus
group participants reported that they
believed that the reason for the L/CD con-
duct of the Hispanic males was that the
patterns are a part of ‘Hispanic culture’. The
teenage behaviours were attributed to bore-
dom, lack of parental supervision, insuffi-
cient parks, no public transportation, cost of
recreational activities, and no teenage
curfew in the city.

The observations by the participant
observer researchers of the Hispanics in the
apartment complexes revealed that alcohol
abuse, property destruction and improper
disposal of trash and litter were the major
problems observed. The evaluator/observers
reported that everyday use of alcohol and
alcohol abuse are not normative behaviours
in Mexico (where most of the Hispanic
immigrants originated), and that such
behaviour is considered offensive in Mexico
as well as in the US.
 The evaluators described the cultural
patterns that are normative in a Mexican
village and suggested that some of the
behaviours that the Anglo homeowners and
the police observed were being mis-
interpreted. For example, it is common in
Mexican villages for men to gather after
‘work in public areas of the village to social-
ise, to discuss events, and to solve commun-
ity problems, such as helping the men find
new or. better-paying jobs (Rodeheaver,
1999). Drinking during these gatherings is
usually reserved for holidays and weekends
and typically occurs in public places rather
than - ‘within - the home. The home is
reserved “for cooking activities of the
‘women, ‘who often prepare food in a com-
munal kitchen for consumption by a group
of families. Lack of communal space in the
}ap.agun*c'nt. complexes, as well as in the city
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in general, is frustrating for the Mexican
Immigrants.

Arlington is a large city of more than
250,000 people, located within a larger
metropolitan area of nearly six million peo-
ple, but it has traditionally rejected attempts
to implement mass transit systems. The
result is that residents are often not readily
able to leave their apartment complexes.
They use the public parking areas as a
substitute for the communal space in the
village square that they would have used if
still in Mexico. The observers also pointed
out that in Mexico, there are two kinds of
public parks, one for families to use for
picnics and children’s activities, and a sec-
ond park for male sports activities. The men
find it frustrating that they do not have
similar separate parks in the US and do not
consider it appropriate to use school play-
grounds for sports activities.

Finally, language creates a serious barrier
for the immigrants. The men are not able to
participate in city-organised sports because
they only speak Spanish. Because they do
not speak English well or at all, the women
have difficulty getting jobs and shopping, as
well as helping their children with school
activities.

The observers also noted a circular
migration pattern in some of the apart-
ments, associated with a return to Mexico
in December and January for religious holi-
days, and in the summer months for agri-
cultural work at home. This creates seasonal
periods of high and low occupancy in some
of the apartment complexes. Stereotypes of
the Mexicans in the apartment complexes
held that they were transient. The
researchers found that to a great degree this
was untrue. Instead, each apartment com-
plex tended to correspond to a separate
village in Mexico. Many residents in each
complex had lived in that complex with
stable neighbours for many years. Some
might return to Mexico seasonally, and take
a new apartment when they returned, but
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even then they typically returned to the
same apartment complex they had been
living in beforehand.

Fear of crime

Focus group participants were asked about
their fear of crime as a result of loitering
and disorderly conduct. There was con-
sensus that the residents and staff of the
apartments, as well as the homeowners in
the neighbourhood, were afraid to report
offenders because of a fear of retaliation.
There was a general concern for the safety
of children playing outside both within the
apartment complexes and in the neighbour-
hoods. People reported that they were
afraid to use public parks, that they rou-
tinely locked their doors when at home,
and that they stayed home at night because
of their fear of crime.

Quality of life

Focus group participants were asked about
their quality of life in East Arlington as a
result of the loitering and disorderly con-
duct. They reported that they believed that
it made living and working in the com-
munity less pleasant. They believed that it
had resulted in a decline of the reputation
of the community. They emphasised that it
limited the freedom of the community
residents.

Financial costs of loitering and disorderly
conduct

The focus groups participants were asked to
identify the costs associated with the L/CD
behaviours in East Arlington. Costs men-
toned included decreases in property
values, lower rental rates for rental property,
cost to clean up trash and graffiti in affected
neighbourhoods, loss of tax revenues to
businesses, and expenditures of tax funds for
police to respond to calls for service in the
area.
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Response phase

Data collected using the three methodo-
logies were shared with the ESLC. Particip-
ants reviewed the data on the perceptions of
the problem, and brain-stormed possible
solutions to the problems they had defined.
As a result of their analysis, the ESLC
identified six problems and developed spe-
cific responses tailored to those problems.

Insufficient police coverage

Insufficient police coverage in the apart-
ment complexes was identified as the first
problem to be addressed. The Arlington
Police Department began to use two-
person patrols.

Lack of responsibility by apartment
owners

While several of the apartment managers
attended the ESLC meetings over the
course of the project, the owners never did
take an.active part. Most of the apartment
complexes were owned by absentee land-
lords or corporations. Many owners were
disinclined to make improvements in their
complexes. They seemed aware that the
immigrant population was fearful of the
police and INS and they, therefore, could
largely ignore their dissatisfaction with poor
housing conditions. The major imple-
mented solution was for the ESLC to send
letters to the apartment owners, explaining
the project to them and inviting them to
participate. The ESLC also began a ‘secret
shopper’ programme, wherein members
would anonymously go through a complex
as if looking over the property to live there.
They would make lists of inadequacies they
identified. These lists were eventually shared
with the managers. It was hoped that man-
agers would then pressure the owners to
make improvements. However, it was
important to reassure the managers that it
was the owners whom the police and code
enforcement officials sought to pressure.
Otherwise, managers would become



gly fearful of the police and the
ole’: notion of community policing
uld be subverted

Poor Ilghtlng and poor visibility of
ga dresses within the complexes

Pohce officers and others often commented
on'the d.lﬁculty of finding the right address
in” response to calls for service from the
'apartments In response to these problems,
‘the ESLC recommended that the apartment
‘managers improve the lighting around the
complexes and improve the visibility of the
‘addresses within the complexes. The apart-
ment ‘manager who served on the ESLC
‘was“instrumental in preparing written
documentauon that installing new lighting
or upgrading ageing systems is often cost
ﬁefﬁc1ent and can save owners considerable
moncy

I_nsuffl_'cient parks, youth activities and
transportation

‘The ESLC members discussed the need for
more parks in East Arlington, especially
parks for children and parks with soccer
fields that the Hispanic men could use.
They also noted that it was difficult for
'.teenagers in East Arlington to get to other
parts of Arlington to participate in recre-
ation activities because Arlington has no
‘public transportation. The Arlington Youth
‘Services' programme was approached to
provide more transportation from the apart-
ment complexes for the young people.

Lack of parental involvement

The ESLC noted that parents, particularly
Hispanic parents seemed not to be very
involved with their children’s school activ-
ities. Some solutions that were discussed
included fining the parents when the chil-
dren got into trouble or calling Child Pro-
tective Services (sometimes called ‘the
welfare department’) and having the chil-
dren removed from neglectful parents.
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Another suggestion was to develop parent-
ing classes. Also mentioned was the idea of
educating parents about the needs of their
children, particularly the Hispanic immig-
rant parents who were unfamiliar with the
norms and values of the larger community.
The solutions that the ESLC actually
implemented included development of a
school programme to increase parental
awareness of the problems of loitering and
disorderly conduct among teenagers. They
also suggested increased family activities in
the community in general. However, the
real breakthrough in the entire project
occurred serendipitously at this point in the
project.

Amigos en Azul

Officer Henry Hernandez, a bilingual ser-
geant of Mexican American heritage, had
been assigned to the police storefront office
for the apartments. The storefront was
located in one of the apartment complexes.
‘Storefronts’ seek to place one or two
officers in the community in spots other
than police stations or patrol cars. Some-
times a vacant apartment was used.

The APD leadership believed that it
would be helpful to have an officer with a
Hispanic heritage to occupy this position,
especially an officer who spoke Spanish.
Officer Hernandez was asked to take on the
assignment, but he had never been com-
fortable with his role in the storefront. He
often commented in the ESLC meetings
that he became a police officer so that he
‘could fight crime, not be a babysitter’. As a
part of his duties as a storefront officer, he
was expected to work the evening shift, and
to attend community meetings related to
the daily lives of the residents of the apart-
ment complexes. This involved attending
Parent-Teacher Association (PTA) meetings
at the local schools.

In the course of attending his first PTA
meeting, Officer Hernandez discovered that
the Mexican mothers in attendance could
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not understand the presentations that were
being given in English. To help them, he
gathered them around him and he began
translating for them. When they discovered
he was bilingual, they began to ask him
questions that they had not been able to ask
anyone else. Officer Hernandez was
touched by their genuine concern for their
children and by the difficulties they had
adjusting to life in this new country. As a
result of that meeting, Officer Hernandez
organised a group of more than 40 Mexican
American officers. They created a volunteer
organization known as Amigos en Azul
(‘Friends in Blue’).

These officers began to volunteer their
time to work with the young Mexican
children and teenagers, to help them learn
about the culture of the US, to get them
organised into sports, to help provide
them with Christmas gifts, and to help
them appreciate the value of getting an
education, especially a college education.
Since its inception, this initiative has
expanded to include faculty and students at
one of the local area universities who are
now volunteering to help the organisation

and to provide mentoring and financial aid
to promising members of the immigrant
community.

Impact Assessment

Impact was assessed using measures that
were parallel to measures used in the scan-
ning and analysis phases of the project.
These included data from the police calls
for service, focus groups, and participant
observation reports from apartment
residents.

Calls for service

Overall, calls for service for specific behavi-
ours defined as loitering and disorderly
conduct increased from 373 calls in the
baseline period to 444 calls in the impact
assessment period, as ‘shown in Table 2.
However, if one looks at the specific
behaviours targeted by the Arlington com-
munity, the picture is more positive. Calls
for service for loud and/or “offensive
behaviour, the most common call for ser-
vice during the baseline period, decreased
by 21.4 per cent from the baseline to the
impact assessment period.

Table 2: Arlington Police Department Calls for Service

Baseline Measures Impact Assessment

1 Oa. 1997-31 Mar. 1998 1 Oct. 1998-31 Mar. 1999  Per cent
Behaviour N N Change
Loud/offensive behaviour 159 125 214
Suspicious persons/behaviour 59 80 35.6
Vandalism 30 57 90.0
Lower level street assaults 25 63 152.0
Public intoxicaton/consumption of

alcohol 20 3 -85.0

Drug use/evidence of drug use 15 22 46.7
Trespassing 1 5 -54.5
Weapon display 10 9 ~-10.0
Verbal harassment/gestures 8 18 125.0
Nuisance behaviour 8 23 187.5
Public congregation 7 10 429
Offensive or provocative contact 7 6 -14.3
Public drug sales 6 1 -83.3
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Another of the top five specific reasons
for calls for service in the baseline period
‘was ‘public intoxication and consumption
of alcohol’. Inappropriate use of alcohol
had been one of the top five complaints
from the community stakeholders’ focus
groups, and had been the major offence
observed among the Hispanic male apart-
ment residents by the participant observers.
Calls for service for alcohol related behavi-
‘ours were reduced by 85 per cent from the
‘baseline to the impact assessment period.
Other calls for service that decreased from
the baseline to the impact assessment period
‘were trespassing, weapon displays, offensive
or provocative behaviour, and public drug
sales. Calls that showed increases were sus-
picious persons and/or behaviour, vandal-
‘ism, lower level street assaults, drug use or
evidence of drug use, verbal harassment
and/or gestures, nuisance behaviours, and
pubhc congregation.

" Discussions with police officers indicated
that they believed that the COPS model
and increased police presence in the apart-
ment complexes had made some residents
“feel more comfortable calling the police to
__;report loud and disorderly conduct behavi-
ours, thus increasing calls for service overall.
‘This suggestion is consistent with many
_‘studJes that show when relations with the
'_:pohce ‘1mprove official statistics increase due
'_,;to a. ater wﬂ]mgness to report (Siegel,

grodps .of stakeholders as in the base-
enod Pa.mapams in the focus groups
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Perceptions of loitering and disorderly
conduct

Most perceptions concerning loitering and
disorderly conduct remained constant from
the baseline to the impact assessment meas-
ures. During the baseline period, the pre-
dominant groups perceived to be engaged
in L/DC behaviours were Hispanic adult
males and teenagers. In the impact assess-
ment period, three of the five groups
(homeowners, police, and apartment man-
agers) mentioned a new group — a white,
transient adult male homeless population —
as a significant part of the L/DC problem.
Loitering by this group was centered on
businesses, particularly businesses that sell
alcohol, and temporary employment
agencies.

Police officers involved in the project
confirmed that there has been a very
noticeable increase in homeless males in
East Arlington due to the expansion of
services to the homeless, and to the open-
ing of temporary day labour offices associ-
ated with a religious charitable organisation
in that sector. Day labour centers are places
where men wait to meet employers who
hire them by the day, so the men looking
for work would be hanging around that
office from early in the morning until eve-
ning. The police report that the residents
affected by this problem were outraged and
very vocal, more so than was ever the case
with the L/DC problems in the target
apartment complexes. They say that this is
because the homeless population is much
closer to the area in which the focus group
participants themselves live, and therefore
affects their daily lives much more than the
behaviour in the apartment complexes.

Fear of crime

71 per cent of the focus group participants
thought that their neighbourhood was safer
as a result of the COPS project. Reasons
cited by participants for the increased safety
included added security, additional lighting
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in apartments, apartment managers ‘walk-
ing’ their properties to-check on residents
and behaviour, community involvement in
solving the problem, increased community
awareness of the problems of L/DC,
increased communication with the police,
and consistent responses to problems from
the police.

Quality of life

For all five focus groups, there was the
perception that there has been some
improvement in the quality of life. Use of
two-person police patrols in the apartments
was evaluated very positively. The police
officers said that the two-person patrols
resulted in increased arrests because the
officers were more willing to approach and
arrest offenders in two-person patrols as
compared with single-officer patrols. The
police officers also said that the project had
encouraged some of the least responsible
apartment owners to sell their property to
new owners. Officer Henry Hernandez’s
efforts to establish a police volunteer organ-
isation to work with the Mexican youth
was evaluated particularly positively by all
the participants.

Participant observations

Apartment residents

The observers found that the residents in
the apartments in East Arlington continue
to reside in what may be described as
‘ethnic enclaves’; groupings of residents,
based on kinship and on communities of
origin in Mexico. They state that 90 per
cent of the residents of apartments in East
Arlington are Hispanic. The observers
found that the Hispanic apartment residents
were never aware of the COPS project. In
spite of frequent suggestions by the evalu-
ators that this would be a desirable strategy,
apartment residents were never brought
into the community problem-solving pro-
cess and never attended meetings of the
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ESLC related to COPS.> The inability of
the apartment residents to correlate the
COPS programme culturally with anything
within their cultural knowledge base,
coupled with the fear or retribution over
their participation, remained strong despite
the presence of Latino police officers,
improved services within their apartment
complexes, and conversations with the
anthropologists on the project. This is not
an uncommon problem in urban areas
where a distinct cultural neighbourhood is
not visible and Mexican immigrants remain
on the periphery culturally, linguistically,
and politically. The general consensus of the
residents of the apartments who were inter-
viewed is that there had been no change in
crime or in the quality of their lives over
the 18 months of the project. Some resi-
dents noted that there seemed to be more of
a police presence than before, although the
apartment managers and custodial staff were
more aware of this change than the resi-
dents. In general, the apartment residents
stated that they were most concerned with
making a decent living and ‘getting by’.
When there were specific complaints, they
tended to draw more attention to problems
associated with housing conditions.

Arlington Police Department

The observers believe that the police have
developed a deeper appreciation of the
complexity of the issues of cultural diversity
in East Arlington. The observers made three
major observations about the effect of the
COPS project on the APD. First, there was
an increased police presence in the neigh-
bourhoods and this presence was perceived
by many residents to be less hostile. Sec-
ondly, the project created and established
new links and opportunities between the
APD and the concerned neighbourhood
residents and apartment managers. Thirdly,
the project provided the opportunity for the
foundation of the ‘Friends in Blue’ organisa-
tion initiated by Officer Henry Hernandez



leamng towards the creation of
cial control from within the

,East ector Leadershlp Committee

. rvers noted that the ESLC was not
successful in bringing the Hispanic apart-
‘ment feudents into the community build-
'vmg ptocess The observers believed that this
"was because the apartment residents were
different culturally and ethnically from the
ESLC members, and that the Hispanics
were predommantly Spanish-speaking. The
observers- did note a certain amount of
hosuhty toward the immigrants from some
.of the ESLC members. As pointed out by
."diié' of the anthropologists on the research
‘team, ‘the dominant culture in any situation
ialmost always tries either to expel or isolate
a populauon that is different, and failing this
‘they - try to absorb them through cultural
;_assmlllatlon "The response of the stake-
"holder groups as represented by the focus
vgroups is’ entirely consistent with this
'yobservanon There was little recognition
fthat: the Hispanic population group would
_-soon become the most numerous ethnic
‘group in Texas and that this may require
-accommodauon rather than assimilation in
the long run.

_CONCLUSlONS

;.‘,:The ‘COPS project in East Arlington was
:successful in a.number of ways. First, the
'.project was largely successful in developing
“a_community problem solving model that
included community residents, the police,
_'_and other civil servants, working together
vto try t0 solve community problems at their
_'source, using non-traditional solutions.
§'-_i:“:"'lSecond.l}r, the project was successful in
getting the changing race and ethnic com-
‘position of East Arlington on the public
;agenda For example, one Anglo home-
owner who had been particularly intolerant
“of Hispanic immigrants at the beginning of
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the project was subsequenty overheard
lecturing other community homeowners
on Mexican culture and their (the home-
owners’) need for cultural tolerance.

Thirdly, at least one successful volunteer
organisation has been formed by the
Hispanic police officers, showing promise
of bridging the cultural barriers between
the Anglos and Mexican Americans on the
one hand, and the new Mexican immig-
rants on the other. Organisations like
‘Amigos en Azul’ can help young immigrants
and their parents in the process of adapta-
tion and assimilation. The ‘Amigos en Azul’
project is reaching out to other partners that
can potentially increase its success, includ-
ing a local university with a strong commit-
ment to increasing the educational
attainment of the Hispanic population in
the local area. This university has recently
opened a Centre for Mexican American
Studies and the new Director has taken a
genuine interest in Officer Hernandez’s
work.

As noted above, a major strength of this
project is that it occurred within the con-
text of a larger effort at urban renewal in
the city of Arlington that has broad-based
political and community support. Because
of that support, this project did not end
when the COPS grant ended, but con-
tinues to affect the planning process in East
Arlington.

Many police departments in the US are
not yet involved in community-oriented
and problem-oriented policing. The current
study suggests that COP/POP approaches
are valuable additions to the traditional set
of tools available to the police. Traditional
law enforcement is not well designed to
address many of today’s peacekeeping dif-
ficulties. This is especially true of those
difficulties that arise because of rapid social
change and pervasive increases in social
diversity. While traditional policing models
cannot, and should not, be abandoned
in preference solely for COP/POP
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approaches, police administrators and polit-
ical officials ignore these new tools at the
peril of their overall success.

However, in spite of certain successes,
there were limitations. First, only one
officer was involved in the programme. No
additional police resources were used in the
programme, nor could more resources be
brought to bear for fiscal reasons. Secondly,
the ‘homeowner’ residents (ie, stakeholders)
in the ESLC were predominantly white,
while the ‘apartment’ residents were mostly
Latino. None of the apartment residents
was included as a member of the ESLC.
These Anglo homeowners/‘stakeholders’
made the decisions in concert with the
police, with no input from the apartment
residents. Thirdly, the methodology was dif-
ferent for the stakeholders who participated
in focus groups; whereas the Latino apart-
ment residents were ‘observed’ and, when-
ever possible, questioned by researchers.

‘While the current study is geographically
narrow in scope, the findings should none-
theless be highly meaningful in many
locations around the globe. The pace and
magnitude of global migration is increasing
rapidly around the world. Police in many
places will be increasingly confronted with
problems that do not grow out of deviant or
inadequate personal socialisation, mental
disorder, or individual greed. Instead they
will confront more and more public order
and peacekeeping issues arising out of new
confrontations between long-established
cultural traditions that will clash in new and
unexpected ways. The use of COP/POP
methods has the potential to identify such
cultural discomfitures and plan interven-
tions to deal with them early. Surely this is
better than waiting until after the worst has
happened and the only choice is to respond
with the traditional, and less desirable
policing methods.

END NOTES

(1) The origins of community-oriented
policing may be traced to the work of
criminologists, Herman  Goldstein
(1990) and Robert C. Trojanowicz
(1994). For example, in 1983,
Trojanowicz founded the National
Center for Community Policing at
Michigan State University and served as
its director until his death in 1994.
Trojanowicz wrote several textbooks
outlining community policing, culmi-
nating in his 1994 book.

(2) Geographic policing refers to the use of
crime mapping and analysis of data
from these maps. This is combined with
assigning officers to areas on a geo-
graphic basis (‘natural areas’ in the
Chicago School urban sociology). For a
detailed online description of geo-
graphic policing, see Burton (2002).

(3) Much of the following discussion is
based on earlier reports which may be
found in Eve et al. (1998), Eve, Burton,
et al. (1999) and Eve, Eve, et al.
(1999).

(4) SARA is an acronym standing for the
four stages of problem-solving projects:
Scanning, Analysis, Response and
Assessment (US Department of Justice,
1996).

(5) We suggest that this may be a major
flaw in this project’s design. The ‘home-
owner’ residents (ie, stakeholders) in the
ESLC were predominantly white, while
the ‘apartment’ residents were primarily
Latino. No apartment residents were
included as members of the ESLC.
These stakeholders made the decisions
in concert with the police. The stake-
holders were surveyed as part of focus
groups. The Latino apartment residents
were ‘observed’ and, when possible,
questioned by researchers.
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