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In this paper we examine the factors involved in changes in police 

department planning for civil disturbances. 

well as the internal and external organizational conditions affecting them 

are discussed on the basis of intensive fBeld studies we have conducted around 

the caan&ry. But why we became interested in this problems requires an 

understanding of the range of responses to civil disorders by municipal 

police agencies, and how they historically have responded to criticisms of 

their behavior Ln actual and potential riot situations. 

Ihe nature of these changes as 

Civil disturbances have been rather comon occurrences since the formation 

As such, local la'$? agencies for some time have had as one of the United States, 

of their major functions,'%be keeping of the peace." 

order, however, can be carried out in various ways. 

to the contrary, there are not just two possibilities. 

simply and legally enforce the law against public disturbances, or deal as they 

sometimes claim with "bad, lawless , and deceitful troublemakers" in perfectly 

just ways (Campbell, Sahid and Stan=; 1970:296), Likewise, the police do not 

always act: illegally and violently against crowds or rioters, nor is it true as 

one title of a recemtly published academic article put it, I' protest 4- police = 
rlotDP (Stark, 1969). The actual picture is far more mixed and complex. 

The maintenance of public 

Despite widespread polemics 

Tlie police do not always 

Police have played roles in the initiation of.disturbances ranging from 

attempts to prevent the outbreak of trouble to the actual instigation, either 

intentional or unintentional, of major violence. Within actual riot situations, 

police have been passive spectators,1' quasi-rioters, as well as peacemakers and 

enforcers of the Tat?, 

unnecessary and indiscriminate force as vel1 as through the use of very impartial 

and non-violent means. 

Public order has been restored by the police using 



Examples of suck different behavior patterns can be cited from the past as 

well as, recent history. 

To assess the police role in tine initial prevention of disorders and 

violence is difficult because of the simple fact that one can never 

determine the exact reintionship befoem &e ~7ay a potential situation is 

handled and the "ay in ~7hich the actual situation finfilly is resolved. 

Nevertheless, there are enough cases oE palice forces standing becween 

groups or cravds o€ oppostng demonstrators, as during many of tb.g sit-ins 

and freedom marches in Eke early 19GO's, to suggest that they were respon- 

sible for the lack of overt clashes between the contending groups. Lohrnan 

(2947) and Westley (1956) both document a number of cases where police 

actions seemed instmmenzal in preventing the emergence of mob and r5ot 

action expecially in white-black clashes and strike situations prior to 

Morld War 11. 

gathering of motorcycle club gangs had all the potentials of a riot vhich 

did not materialize, in part because of er"forts by law enforcement agencies 

in the area. 

Shellow and Roemer (196C) also detail a case where a 

On the ot3er hand, police actions have at: times been directly 

associated with the later outbreak of civil disturbances. 

National Advisory Commission on Civil Disorders (1968: 6) asserts that 

police actions were the "final." incident before the outbreak of violence 

in half of the riots =hey studied intensively (see also, Fogelson, 1963). 

OE course, there is little doubt that in Che vast majority of these cases, 

the ins tigation of the ensuing riots rras unintencional, although intentional 

provocation of public disorders is not totally unknown. In some recent 

In fact, t5e 

- 2- 



Y ri 

causes of campus disixxbances the allegation has been made that they w e x  

provoked by unidentified plain clothes agents mingling with students, and 

there is evidence that labor disorders of the pasc were sometimes deliberately 

instigated by underground police provacteurs (Misuer, 1969:lll). 

Onoe a riot is undemay, police action may taks many forms. In 

some cases, as during the 1917 East St. Louis racial disturbance, police 

officers passively watched as white men assaulted blacks (Rudwick, 1966). 

More recently, on thy 2, 1970, when construction workers beat up anti-var 

demonstrators around Lhe New Yorlc City Hall, many of the police present were 

very slow to make azttempts to intervene, In these cases, it ia possi5le 

some of t:,e police ?7ere sympathetic to the ageressors in. the situuatLon. 

In other instances, police appear to be passive spectators because they arc 

so badly outnumbered t5at no effort to main"iairr the peace and enforce 2-e 

la-? would seem a reasonable action. This ~oulcl seem to have been fhe case 

during vhite attacks on blacks during tke Springfield riot of 1908 

(Crouthamel, 1960) and during the black looting of stores in the 1967 

Detroit (Locke, 1969) and 1968 FJashZngton disorders (Gilbert, 1%;;). 

In relatively rare instances, police offccers themselves join tioters 

or engage in actions q7hich if mdertaken by civilians would be defined as 

~iotous behavior. Some of the police actions during the 1968 Democratic 

Convention in Chicago ~7ere of this nature, enough in fact €or the Valker 

report on the incidenfs to characterize it: as a "police riot" (Vallcer, 194C). 

On the other hand, and seemingly in ehe majority of cases, police 

during riots attempt to act as peacemakers and enr'orcers OS the law. In 
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certain incidents, theLr behavior is so exemplary tIlat they win %he praise of all 

sides, 

during many clashes between blacks and whitas of such a nature as to ~7in 

general approval by 211 parties concerned (Veckler and W a X 1 ~ 9 4 7  :4-5 ;, 8Grimshac.r, 

1953:272). 

and Prevention of Viohecce notcd the praiseworthy behavior 0% thc F!ashFngton 

police force during the countcsinaugural protest aceivietcs on January 11-20: 1969. 

The report: observes tF:.az dcspiee 119 arrests and many confrontations vith high 

potential for violence: '''Re reaction from all sides was complimentary to fik 

'i3ashington polfcc . . . On ::he whole they pcrforrned thetr 5ifficult job 

sp1endid1y9' (Sahid, 19?8:119-120). Similarly, although often forgotten because o€ 

whmt happened in the counterpart situation four years later; the police actions 

during the 1944 Republican National Convention have been praised (Misner:1967). 

A classic case of this kind 57785 the 1943 Harlem riot, where police actions 

Similarly a special task force of irhe Mntional Cormnissior! on the Causes 

Vhile it is difficult to separate police actions during riots and their 

efforts to bring disturbances to an end, a zoupk dietinctfan can be made in terms 

o f  the tactics used, some of which seem more designed eo srop a disorder than to 

apprehend disordcl-ly individuals. 

unneccssarily violent and discriminatory in ehci.r activities . As long ago as during 

tho Civil F3ar dra€f: r-lora in New York City, police officers heaved ~7hite rioters oE€ 

buildings (Headley, 137&r:19&):, in the Chicago racial riot of 1919 61:c police rrere 

late-<% condcmnrd for disproportionately and violently apprehending black as opposcd 

to vh'-te riocecrr; (%icago Cormission on R a e  Relations, 1972}e %%ere is also the 

Sarnous %emorial Day Ffassacrc" of 1337 when thc police attacked parading marchers 

including women and children oueside of the Zepublic Steel plant in South Chicago 

and killed ten of then (§argent and TJilhiatxvm, E358:48fi). 'Police behavtor in 

teriainating the 1948 ZoEunbia Univercity student sit-in appeared unnecessarily 

violent (Cox Cotmission, 19f;C). 

In certain instances the police have been 
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On the other hand, law enforcement agencies in many disorders !lave used 

impartial and non-violent mean$ to bring distuxbances to an end. Thus, recent 

college campus disorders, dhen all of them are Iraken into account, appear to have 

been terminated in the majority of cases withour the use of force. tear gas, or 

even arrests, TLts more dramatic instances of violent clashes between s rudents 

and poltcemen often obscure this point (Peterson, 1$70:59-20). En fact, as most 

students of collective behavior can attest, most crowds of all kinds dtssolve 

upon the appearance of large groups of policemen, wit'r their very presence rather 

Zhan any aggressive action on their part dissolving i3e crowd. 

The previous examples and many more that could be cited illustrate the fact 

t3ae police behavior in actual and potential rtot situations, both in the past and 

recently, bas been quite varied. Some of the behavior which deviates Erom 

expected standards in keeping the peace has consistently evoked strong cricfclsms 

of rhe police (Skolnick, 1959:240-292). Hovevet, tfere is a difference in the 

current as contrasted with most: past ~-7;raves of incidents. They have evoked a 

different general reaction on the part of the police themselves. 

Yade (1353: 22) in a F-istorical examination of reactions to public distur- 

bances in America from those in Cotton Na,tlze~'s Boston of 1721 to the present, 

remarks that it is typical in postmortems after riots "to blame the focal police 

for incompetence. for prejudice, for intervening too soon or too late, OK not at 

all." 

almost certainly be a discussion of police ref0-m. 

l?e also obserwes :hat in the past "after quiet was restored there vouId 

I=ustomarily little came of it." 

There have been some exceptions. ?&us, one earlier wave of 1 3 ~ h  century 

urban turmoil led to rFe evolution of the major agency of formal social control 

in 2he local American comumity: the modern police force. 

(1969:792) state it: "?he professional city police system replaced the inadequate 

As Craham and ?urr 
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constabulary arid watch-and-ward in response to the rioting of the 1840's and l85Oqs, 

lar,eqely in the 

to organizational change, 

Concern in this particular instance did lead eventually 

If our subaequent analysis is valid, we can suspect we are in the middle of 

anotkr major transformation of American police departments. 

documentation, there is considerable criticism about the performance of the police 

in recent civil disturbances (although socfoPogist~ do not always observe that the 

public at large is far more favorable to the police than the social erltics, thus, 

for example, according to national polls, police actions during the 1953 Democratic 

National GonventFon were videly approved), We shall try to show that a resection to 

the criticism at the departmental level to a considerable extent: is taking the form 

of plannins. 

behavior oE police departnents, is being translated into internal planning for both 

the prevention and suppression of civil disorders. 

different ways, American police planning for potentPal and actual civil disturb- 

ances has markedly increased over the last few years. 

As needs no 

The Organizational concern evoked by vocal criticism about the 

In varying degrees and in 

Study and Data 

The rest of this article is primarily focused on the nature of that planning. 

We will first discuss the current stace of civil disturbance planning on the part 

of 18 large police departmnts in the United States. Some observations will be 

made about actual police operations during civil disorders, but the major focus 

will be an police plans for large-scale disturbances. This primarily descriptive 

account is Eollovcd by an analysis 52 the brganizatibnal factors infkuenclnz the 

planning itself. Undoubtedly many factors are involved in the present concex'n Of 

police about their own behaviors in maintainins public order. However, our major 

interest is in what is affecting, at the organizational level primarily, the 

implementation of thie concern into planning and actual operations. Hopefully, 
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this kind of analysis will not only suggest some trends fn police planning for 

disturbances but will also indicate some Senera1 factors that may be operative in 

bringtng about changes in these kinds of organizations, 

Our data are from a study underway at rihe Disaster Research Center (DRC) at 

The Ohio State University. 

focuses on victims, individual participants, or objects 0% social control 

attention, the Center has tended instead to look at the operation of organizations 

and groups involved in community emergencies, and this study folloi;?s this pattern. 

FJe have thus looked at eighteen major police departments around the country as part 

of our coatinuing study into the nature of community and organizational prepara-, 

tions for and response to both natural disasters and civil disturbances. 

level personnel (includinz in almost all cases the chiefs and operational deputies) 

have been interviewed extensively reprdin:: the emersency plans of their depart- 

ments. In addition, documents of %any kinds, including copies of plans for 

community emerqencies, have been obtained. While a few departments did not want to 

release copies of their specific riot plans, they nevertheless were willing to 

discuss thim in detail, 

basis, none of the departments in this particular study are identified,but it can 

be said that all but two of the cities involved have over 100,000 population, are 

located'in all parts of the country, and have had a range of past experiences with 

community emer:;encies -- especially civil disturbances. 

Unlike most research in this area which typically 

High 

Because the plans in part were obtained on a confidential 

In dealing aith the views of police as to their tasks during civil disorders, 

it is well to be aware of hov? they view their job during routine everyday oper- 

ations. Niederhoffer, a former police officer turned socLologist, in his book 

(1967:ll) listls six official functions performed by any police organization. 

are: (1) the prorection of life and property; (2) the presema@ion of the peace; 

These 
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(3) the prevention of crime, (!<) the detection and arrest 13f violators of tEc law; 

(5) enforcement of Laws and o~dinances* and (6) safeguarding of the rights of 

individuals. 

Qne police officer in an fnterviev, however, put it m.ore simply by stating 

that police functions cevolvc around the prevention of crime of al.1 ki.nds before 

it happens and the s u p p ~ ~ s i o n  of crime aftex it occurs. Ho went O ~ Z  to note that 

the emphasis was probably more on the latter than the former-- a cor::ect obser- 

vation according to most students of the police. The general suppression emphasis 

is the resulks of many factors: not the least of which is budgetary. ?or examp?.e, 

it is obviously easier keo obfain money for suppression activities because it is 

relatrively simple to provide statistical darn such as arrest recorc!~ and crime. 

rates to support departmental claims. On the other hand, it is more difficult to 

get resources fore pacevar..ntion activities due to tbe difficulty in documenting that 

such activities are (or ~f.11' be) effective in preventing crime 

It was not suprising, therefore, vhen :?e started our stiidy of police depart- 

ments to find t?iat tZ!ey were stress?-ng suppression of civil dFsturbances both in 

heis planning and actual stregt operations. Supprcssjon as uscd here refars to 

the actual implcmentatLon of varfous means 05 social conerol such as t?c use of 

~easoning or physical force in an attempt to end an in-progress disturbance. In 

terms of suppress ioiz, almos t all departments contacted viewed. thernscl-ves as the 

primary agent 0' social coaerol in the event of a disturbance. Yley feel "c'r?ey 

have the major responsibility for handling cLmnmnity disorders and ~4:he-c ayncies 

suck as the National Cuard are 20 be employed only if local F O S O U ~ C ~ C  are exhausted. 

Only Q-m of the dcparcments - ~ e  etudics, because of special local circumstances 

plannell co dalegage the actual task oE qucilliag any dlstusbance ro the Nateonal 

-'ua.rd. Both police departments, among t5c smallest-- of those we studied, took the 

position that they were not adequately equipped or manned to handle any but very 
I, - 0- 



winor civil diso~ders. Ira bi-lth cities involved, in Eac'e, the National Tuard was 

quickly called in when racial dCsrtrde-cc occurred althou$i the police departnonts 

still continued to see thenselves as having the overall responstbility and being 

prirnak-y agent of formal social control in their comunitien. 

In the course of the fkvc years of our strxdy, ho-clcver, we found that even 

thou& there was and is an emphasis on suppression, a shift in basic orientation 

occurr@d in =any police departments. In terns of ttic strategies to be used in 

~uclling a disturbance &3o basic approaches (subject, of course, to much tactial 

variation within each caresol-y) stand out, m e r e  is 17P,at nigha: be called the 

I! i. s.mv 05 forceFs strategy and the "containnent" strategy. The I' show of foo,ce" 

strategy prevailed several years ago but today slnost nll the departments we studied 

have shifted to a "containment" strategy, 

Historically, the "show of fo :ce*' strategy has been thr! tmditional o m .  

It i ~ ~ o l ~ e s  imnediately sealing off an area so no one can get in OF out. 

sti'ects aye clearcd of all civilinns by sassed units of heavily armd police 

officers and large scalc arrests arc made. 

lagally requircd, e,€.> reading of the loco1  dot act. Use of mssive firepower is 

not ruled oue: (and in sevcral of the cities we studied sot12 indiscrininate shooting 

by s o m  police officers during earlier disorders had occurred). In this appzoach 

the basic goal s e e m  to be to c o ~ a i t  n naximm number of men and eqnipnent to the 

"battletP in a ninimn amount of time. 

ossunption t h ~ t  a11 crowd v%ctIence is bear controlled and S U b d ~ e d  by tho rapid 

presence of a gre3fir. anouazt of nrlssive Eozce, thc presence tn be turnccl F n ~ o  

actuality if any resistance is net. The iipproach strzases vtsible force and speed 

The 

Only such warnings are ~iven as are 

Underlying the approach appears to be the 

of response but is sonewhat inflexible in ~OTIZ~S of quickly adaptine to situational 

contingencies during or after the initial sweep, and in the maintenance a% adequate 
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back-up reserves. 

f9sEr~~.~ of 3s n vicble strategy, however, has lost almost conplete 

official favor in most dcpartmcnts ~ 

052iicers in particillar uere often dubious aboct ies effectiveness, In part, the 

reasoning was pragnatic. As one recent survey establisbed, neaxly 75 percent of 

a11 cities of over 100,$100 population have less than 5?0 policenen in their whole 

police force (Sariipbell, SalriJ and Stxng, 19J":31?), thus indicating thzt not too 

m n y  departments can gather together many nen fox: a naxisi-sie "show of force". Other 

early objections voiced tad to do with humlnitarian concerns. Vhamveu the -masons, 

today e!;e "containment$1 approach is generally the official position in the 

depnrtaentc we studied. 

the disturbance area is sealed off. Curfe~~79, and the closing of licpor stores, 

bars and g3oolEne stations arc also pare of this .strategy. However, instead of a 

nnsoive and rapid dtsplay of Zorce, a gradual aad discriminating approach to 

res toration of order is k ~ p l ~ c - h t  in the ugr,ontaimcnt:Pi strategy. Specific tactics 

vary from one police dcpastnent to another, bat it is generally expected that 

ample warning %?ill bc given tharr the police vi11 cone into an area, that only 

selective arrests will be nadc, and that physic:ai force or even thc use of tear 

gas -sill be only n last resvrir tacetc, Also, instead of assuming that. massive 

firepower r.iight have to be enployed, special sniper squads have been trained Eo 

harxlle such shooting as nay occur. In most places, too., I.t is anticTpated that 

coniunity leaders and kcy nembers of neighloorhood grocps m y  be allo\Jed to nove 

t:i:roq$ an area and ~ a k e  pleas for order an3 for people to disperse. 

Even several years ago, higher echelon police 

 his approach is sinilzzr to thc "s'mo.;,~ of forcei' in tbnt 

,The "containnent" strategy minimizes t5e r5sk of either injury or death to 

both polFce and civilians ~7hile allowing a great deal of flexibility on the part of 

&he police end in the use nf P~SOUFCBS. A guiding assumption is that tltc nodesate 

use of selective force nigbt avoid the necessity of having to enploy mssive and - 10- 
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indiscrininaee forceful tact-ics that nay only encalace an already exis tine 

disturbance. 

amy of the officers tn key operational positions are now cornitted to a strategy 

of "cxitiiinrxnt," even though it does not appear that there is a tom1 across-the- 

board acceptance of the official position in all departments, particularly at the 

yatrolnan level. 

departnent plans but has actually been generally j.rApkenented in a number of 

incidents, in disorders in inner cities and around cnnpus areas. 

It seen:: clear tkae most !migher echelons of police departments and 

1 Thus, the FxContai,ment'D strategy exists not only in police 

To sumarize police departments aee themelves as having the pine rcspon- 

sibility for the maintenance or' order and they plan to achieve this ti_lrou& 

suppressive activities However, in the last few years, the eriphasis in suppressicm 

has changed fron a "show of to sPcontafnrnent.FP 'fils shows up not only in the 

plans of tbe poltce departments we have studied, but to an extent has manifested 

itself also -irn the police actions taken in actual disturbance situations, 

In addition, anorhcr trend in police planning, probably narc inpartnnir. than 

those just discusscd, has appeared pronincntly. 

devoted toward t1-e preventfon of civil disturbances, sather than jus& t2ei.r 

suppression. An inte-cesc Fa this, as indicate3 earlier, is ir? line with the 

~encrnl police function or' preventing crine rather than just responding to 511egal 

acCs when 'chey occur. But rqiilc police departuents m y  not be engaging in nany 

preventive accivitics in :;encra1, there is a definite rmve in this dimction insofar 

as civil dfsfxrbanccs are concerned. Prevention as used here means the eovaitnent 

of resources La various 1ang-run program or policies designed to forestall th9 

possible outbreak oE disturbances and/or alleviate conditions thought 20 Lead to 

civil disorders 

fr is an interest in and activities 

Not all the police departments we studied kad planned or were engaging in 

-11- 



prevention progrranr;. ?so, in fact, were not only failing to take active roles in 

attempts to prevent disturbanccs, but also they exprcssed alraost no interest in 

such activities. 

relatively s m l l  urban centers. 

Enforcenent Assistance Admi-nistration (L"rlAA) noney but had used it all for the 

purchase of such khingc as automatic shotguns and "instant banana pec1." Tfie 

other small departnent had done nothing at all of ei~her a suppressive or preven- 

tive nature, the only one of our eighteen police organizations falling into such a 

category. 

They were el-c two smallest departments we looket 86: and served 

One of Che departments had availed itsclf OS L ~ J  

In depnrtnents with soac preventive enphasis there 'cs7as considerable variation 

both in what was planned and vhat was actually undertaken. 

Ctrntunfium, involving the snallcr number of organizations, were those departnents 

x3ith certain elementary program but where  he guiding assunption seeraed to be 

that prevention is better handled by other agencies whereas suppxcssion is the more 

proper jurisdiction of the police. These departments therefore engage in only 3 

ninimml anount of prevention planning and activities? sonetines at the pronpting 

of outside groups. One dcpnlrtnient which falls into this category fs proraotinp 

such activities as police lecciures at schooh and clubs and is setting up conplaint 

centers in various neighborhoods where trouble is likely, In additio1i, special 

training courscs on human relations have been developed for police officers, and 

special courses for patrolma are being developed with a local university. However, 

each of these programs is raclier miniraal in cerm of ehe personnel involvcd and the 

resources cormittd, and nowhere near the nagnitude of the program sone higher 

echelon officcxs gel: were necessary. Nevertheless in this city as vcll as others 

.c~itl;a sfnilar kinds and levels of preventive propans, chis is n substxintial increasc 

in effort over a few years ago when nothing a~ a11 of this nature T J ~ S  even thought 

0 2 ,  r-iuch less atteuptad. 

At one end of eke 
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The largest grou.p of the police departments we studied fall into a third 

category of preventive planning and activittes. 

proparns involving policemen of all Talks and dllrected at both intra-depart:mental 

as ~ ~ ~ 3 1 1  as community factors !:hat might bear on the outbreak of civil disturbances. 

In some cases, considerable yesourees as we31 as extensive planndng has been 

committed to prevenelve activities. In OFE city, for e;Karnp3.e, as reported by 

ICceps (1971:132) %n a separate DRC study related to oc~rs, ?-he followtng occurred. 

Detailed civil dis tuzbance planning was formally instituted in the police depart- 

They have a great varfety of 

ment in 1966 and all plans arc revised annually. 

aspect of both recruit arrd in-service training; in addition, forty-three hours of 

community relations training is required of all recruits and sixteen hours 02 

comunafty relations workshops exist at the in-ser~ice level. A new specialized 

subunit for cowmunity relations established within the department is staffed by 

seven full-time and numerous part-time level personnel carrying out more than 

twenty community oriented prop-ams with tmmty nore programs in the plann-ing 

stage. 

Crord control. is a r'ormlized 

In another city, the following exists chiefly as a restilt of police depart- 

ment initiative. Every seek, the chief of police along wish the myor and other 

high ranking city officials meet in City Hall. 

polirical philoeopfry, m y  come and voice complaints about any matter over 53hich the 

ciCy has jurisdiction. In many cases, verified by DRCJ interviews vith interested 

parties,the complaints are not only heard but accecl iipon by the police cw vhocver 

has responsibility in t3e area of complaint. In addition, t h e m  are a series of 

other program in the city ranging from tfie sponsoring of talent shows to the 

establishment of a police ccmmranity relations group within the departmen" 

Anyone, no matter v&at his 

In Eact, the developmcne of a community OF human relattons unit .within the 

police organization ieself is often a good indicator of a strong preventive 
-13- 



As might be el-pecized, fhe deve1op:xnZ oE a high level 05 prevenCive 

planning and action is associated wfrh an incrensing enphasis on a i9~~ni~t!S_nnent!' 

s Crcttegy of sugp-cession. P x t  of this s trczegy involves establishing rapport 

with neighborhood leaders and also assu.r?.es chat a potential ox actual r h t  

situation is nore 02 a synpton rather than &e base root of the pzobken in 

itself. However, e2 bo obse-m-ation rzises clze question of what is involve6 in 

t h s e  recent changes in police plannins ~ O T  civhl 6i.s eu.rbances c consdderation 



Fa c Eo -:s A f f cc ti ng Po 1 ice Plnnni ng 

All eke police depar'crients ve studied are conpfex, buteaucraticnlly organized 

social entities. Elis %s LI fact .c7hich poses linigs to the plans thit c?.n be 

developed. On the other E,i?n?, there are certain aspects of suc5 kinds of organ- 

i--. ;i.tions that nig3-t ncr as sources of chilnge. example, it ni9c be supposed 

chat police departnents v7"t:i nore and greater el;perience with civi-1 disorders night 

be nore inclined to develop ckvif disturbance plnns. 

.r~?n-nlt'r;_ of an organizecion cov.Ld clearly also ogfect izs planning efforts. Finally, 

...- pzofessionalizntion is an index: of rn:ionnl adaptation to prolleris, it skotild be 

rnticipated that phns Eo.- c"_if disorders nfg>t be n5re readily developed in more 

pro2essionalized police departillents . %ile "txese m e  certainly not the only 

interm1 factors t h e  izigbt rsf.:ect plannin;, they aze surely rrnong those that night 

be particularly relevarit and ;:ere xiong those  re exarined in sone detzil. 

Thp_ anount 0.2 resources, the 

2 K  

In addition to in'ce-snal 2~?ctors, there are external. factors th~: could influ- 

eizce planning. 

particularly of o thes cornunity organizations 2nd thz populations which tazy are 

supposed to service. %-xis social environnenc, as in the ccse of intra-org<?nlzn* 

tional aspects, limits but CE;P also facilitate any pcssible planning for civil 

disturbances. Thus ii: could. be supposed that extensive linkages wit:> other police 

Xnch police department is part 01 a grersrer social nilieu coxposed 

c!epartnents and intensive ties to other cornunity agencies night increase the 

probability of civil diaor4ex- planning. Also, i: night be thought that planning 

nig2-t be accelerated if Jeparcaents thought chat identifinbfe, local segments of 

t3.e population were t5e nain SOUL"C~S for pnrticipacion in disturbances. IZere again 

%his does not: include all external factors thaC night be operative, but does involve 

t'- i - ~ e e  I tbat seea especially relevant and were 'looked 3~ intensively in our study. 

Thus for expository and analytical purposes ve will divide the foLlowtng 
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discussion into najor ~-n~~a-or~~nizat~onnl factors 2nd extra-organizational fnctors 

thae night-. influence police ckpartnent planning about civil disturbances. 

In'sra-0 rganiza tiona 1 Pac tors 

Logically iC niz* be aneicipated that prior cormunity e::periencc vith 

disturbances would be very 11 j-ghly correlated tqis:;: police planning for disorders 

"his is not the case ~.Ithoug,E. there often is r? link Setween the tb70. Civil dis- 

Zurbcnces in tt cornunity Lenerally raise concern a b o u ~  the police response but in 

the departments ve scudied did not n l ~ a y s  lead directly to planning eilkzer of a 

suppressive or preventive nature. 'fhe converse is also mue. Sone police depart- 

mencs in localities t~it.hou% a prior his tory of m y  nafor disturbance aevertkelsss 

laurnched lazge scale planning efforts. 

be-Teen experience and planning;, but tkere is not zlvnys n close and. direc: link. 

mere con and aften is an association 

This c2.n also be seen in the previously mentioned DRC study done by 3 m p s  

(1571:123-125). Overall, Chere vas a correlation or' .GO in his rank order study 

bemeen organizatiorml change in police depnP?xents and objstive exis ilcnce of 

civil disturbances. (In passing, lge miy nore the sane approxir~ate pcttern appeared 

for fire departments.) But in his fourteen city study 'he found that onc clty vhich 

rnn?ced fifth insofar as distuybances T7ere coacermed, ranked only fourteenkk in 

organizational change in ils police depnrtnen'r. Altho~@~ the slifly had underzone 

three civil dizturbances hseing c, total of nine days, there xq7as iiao 2orna2 civil 

diso-sder planning of any !-,!-c.i 2nd a comnunity relations unit 

lishel was disbnnde?. aftez only three r;nonths. R.ceps srntes (1971 : 137) "the 

orz3nizazion e;7per%enced licizle change, both zelc72Fvcly mid absoluteEj7 .vg Still 
another city in his sZt2y rnnkod ~ n f y  exevenfx :.n civil disturbances bue Eifth in 

police departnent changes. 

that hcd been estnb- 
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i"kat we have here ob course is an old "inding in sociology. That acZuallY 

exists in LI situation at best only partly determines if and what kind of resposdse 

there will be by the liunrzn beings and social ~roups involved. The actual 

experience of disturbances, OX- the absence of disorders is only at tines partly 

related to the presence or absence of police departnent planning for those kinds 

of cormunity energencies. 

becone a way of life in sone inner city areas and on college and high school 

canpuses does not gutomtically lead to imjor planning for suck events by polFc@ 

departments. Another inplicntion here is that ineffectiveness in handling a 

civil disturbance ~~-3.1 not necessarily brtng about police efforts at organizational 

improvenent for sinilnr future events. 

Thus, the fact that civil disturbances have alBoost 

Seemingly, samewhat aore important than experience are the resources D 

If YTe treat size ( in terns of budget, police department can bring to bear. 

manpower and extent of domain) as an index o€ resources, r ~ e  find something of 3 

correlation with police planning. Ttae larger the size of the department the more 

likely there is extensive planning. The bigger a deparcnent is, the more nen it 

can allocate not only for overall planning but for preventive activities per se, 

the more money it cnn put into those operations, and the more likely it is to 

have a large and therefore nore troublesome donain to cover. (This last point is 

related to the probabflity 2s defined by police, that if their jurisdiction 

encor?lpasses a very large area, the nore likely '8disturbance prone" groups vi11 

be located in videly scattered pockets and clusters within the police jurisdiction 

roEher than being concentrated in one more easily handled compact area.) 

The influence of one oE chese factors, the size of the budget,is illustrated 

in the following exnnple of cz department wishing to ezrpnnd its prevention activ- 

ities. The plan T ~ S  Eo raise the salaries of oEficers along wfth the quallty of 

training given each recruit. Also, it: was plnnned to expand community related 
-17- 



activ5ties such as %he spmoriug of cl- a& prograas in high schoobs. 

intentions, however, were dependent in large pari?. on the passage by local voters 

or a rather s m l l  hnise in the fncome tax rate. 

department vas unable to expand its program and inprove its quality. 

n e s e  

Bet: the levy failed and thus the 

However, while size (and thus resources) of a department is a factor in the 

devdoptlment of police planning for civil disturbances, it is not the only major 

factor. In fact, it would be pzrticularly misleading if the ZnplicaQion were 

lefr that resources are to be equated with money, and that availability of noney 

is tke prime €actor. Actually, nost important of all internal factors affecting 

the development of police planning €or civil disturbances appears to be khe degree 

of proEessionalization in a department.. To the extent that the availability of 

funds is the najor factor, it is probable that such planning as is undertaken mill 

be of a suppressive nature. bbereas :?hen resources in general are combined with 

a professional orientation the greater the likelbkood of preventive planning for 

civil. disturbances, and that is now the modal pattern. 

2 

:,%at is happening insofar as professianalicacion of police department is 

concerned, seems to be paralleling in pare ehsrnges in the nilitary. 3anov1itz 

(1950) notes the new and changing military technology altering the stmct.tlre of 

the armd forces and 17haL k-,.inC:s of persons get into authority positions. 

in police departments theL-e is a new technology in the broad sense 02 the tern. 

That Is, net7 technical advzneements such as computer data banks as well as the 

increasing social carnplexity of police work reqtiiring, for instance, skilled 

adninistzators mans fhere is a necessity for berter trained officers and more 

specialized training. Thus, as n result of technological changes, the professional 

standards of nost police departments are risinz. Associated with t5i.s is thet 

promotions to authoricy positions also cone to be increasingly based on competence 

and knowledge in addizfon to seniority. 

Similarly 
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?he recent vave or" civif disturbances in 8mr.Lean society occurred at a tine 

t.7hen strongly professionally oriented officers had taken over nost of the 

specialized staff positions and i? fair number of cbe second echelon line positions 

in mcny police departments. 

that ve studied, that the disorders provided such officers not only an opportunity 

20 move in with new ideas cbout police work, but enabled then to USE their 

processional ski-lls and attitudes to press for tkeir views against the nore 

traditional orientation. Departments vith a greai: number of niddle echelon 

professionally oriented police o€ficers or vhere such officers occupy key 

adninistrative positions, clearly have moved toward preventive police planning 

in particular. In one major department \re studied, a new, non-traditional police 

chief coming in from the outside was able to place a handful of very professkonzl 

:unior officers in key positions, and tn a two-year period brought about major 

c!%anE;es in police planning for civil disturbances especially, almost total-fy 

rwersing khe previous traditional posture of the organization, (Other supportive 

con4itions nust of course be present for in anozhez depc?rtrnent we studied, L? 

some%&ilt sinilar effort is currently the basis of ;z very intense struggle ?or 

control between "traditionzlists" and "'professianals". 1 

IC is clear from our interview in L e  departments 

-.c c,,tra-Qrganfza tional Pac tors 

As indicated earlier, any organization is to a greater or lesser degree 

dependent on its surrounding environnent and 5s therefore forced to adapt its 

planning and activities somewhat to demnds s LemFng from suck relationships. 

such category of relationships which is affecting police planning is ;ghat Evan 

One 
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(19553176) calls the “ok’~;OnizaiSion-s~t~~. %,is concept is derived from that of 

“role-set” but where the unit of analysis is an organization instead 02 a social 

status . Analysis proceeds by tracing she relaeionsbips of n given organization 

vi:h other organizations and e‘lenents in its set. 

In terns of the police, tYLree crucial relationships would n p p e a ~  Co be the 

population interacted vikh by the organization, other coLlnunity agencies, and 

otL% police departxxnts. 

planning increases in the stated order. That is, che relationship to ;he pop- 

ulation interacted appears to be relatively lecst important, the ocher cornunity 

agencies =ore inportant, and other police departments most important of all in 

affeceing police planning for civll disturbances. 

inporilant but they are not of equivalent importance. 

Our study indicates their importance in civil. disorder 

All the relationships are 

Police departnents in any conmcnity stand in varying degrees of friendliness 

and hostility toward different segments of the population in their jurisdiction. 

lhiPe there is sone evidence s!iowing that the degree of ennity 3etxeen the police 

and -- to take two currently sclient categories -- “sb?acks” and “students“ m y  not 

be as sharp as cornnonfy believed, there is litkle reason to question a generally 

s txained relationship these days between police departnents and these segnents 

02 Che population. In che departments 676 studied, these categories of persons 

are typically seen as the porential sources of participants in eisturbancss. This 

./rould suggest t h t  considerable police planning mighr be developed wtth such local 

segmencs of the population in nind. Rowever, the actual picture is sonewhat nore 

conplicaeed than that just implied. Sone Local segnents of the population have 

bccome very saliene in tLe intelligence activities of nost Zf not all departments, 

but that kind of organizationa 1 response is something different from the kind of 

3 



planninz ne hcvz been Gbscur;sFn~. 

depqztnents still g%ve considerable sredence to tile role af "outside azifators 'I 

b civil disturbances (alr!wu$ in many czses in a Car nore sophisticated 233 

non-pa-nnoid fashion than the phrase typically connotes). frm n sense, this 

distracts artention a m y  from loccl groupings. Pinably, as nlready indicated 

several tines in this paper, concern is not alvays translated into accion, 01 

even just planning activities. 

Furthernore, even the most professional oC 

On balance it can be said that the relationsbip of the police PZD local 

segments of the cornunity population is clearly a sactot in police planning for 

civil disturbances. 

the possible participation in disorders by local resiciznts. 

for rhe reasons indicated, this relationship is less of a factor in 5nEluencing 

planning than the relakionshj-p of the policz with ohcher cornunity groups. 

In fact, nu& Freventive p1r;nning is developed 'io neutralize 

However9 in part 

Inportant in ~ffecting police planning is t;:e rebtionsbip of khe police 

departrzent with other comimity agencies and officials, although the egfect is 

seldon direct or sinple. 

of autonorny police depaarcnents in different cities have vith regard i:o tbe nayor's 

office especially. ~hn, range is fron virtuel autonorxy to almost complete politi- 

cal domination with most departments in our study Ealling in wfinr 'Jilson (1?563: 

227-277) considers the POSC conmop, pattern, that is theq7 hove relative autoonony. 

Ln Zeuerai 

in part: beccuse such departnents tend to take tx2eir nodels from visible police 

departrlents vho ther-iselves are likely to be pyeventive oriented. On L,-e .-'- other 

hand, we do have at leas,: one case among the depnrtnents ve studied, ~here changes 

in police disturbance plannhg in parr stem~ed. L'roin a ne.7 m y o r  ins call in^ a 

new police chief vith bock vo-iring to chanze the traditional posture of the 

Pnzt of the conplexity stem ffon the varying +egzees 

autonomy seemingly leads to the developnent of preventive planning, 
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department. In most casea I f.iowever, tkc ~ O T P  eke dFrect Cnnfluence of the 

mayor's office and/or city council over the police department, the more Likely it 

appears the police department will have a suppressive emphasis and generally less 

concern with ovcrall civil disturbance planning. Given the political pressures 

mayors and councilmen ate subjected to, this is &at could be expected. In any 

case, tlze nature of tke relationship between Ehc? police dcparement and the mayor's 

office does neem to have an eEfect on planning one way or another. 

In addition, vi's~ualXy ail departments have formal or inforwl mzltual. aid 

pacts with other law enfurcernent agencies in their area, and also often wit? the 

UaCFonal Guard. This is almosr always in terms of suppressive rather than 

preventive activities. 

groups in a few cases seems to have consciously reinforced the disturbance 

planning on the part of nome of the depastmsnes we studied. general, coctact 

of almost any kind with other police ~ K O U ~ S  that necessitates sorite kind os' coop- 

erative or joint efforc almost inherently pv.shcc a department to develop Cts plans 

further. 

Ikc. initiative and planning of other law enforcement 

Rut clearly most important of all in influencing planning for civil 

disturbances are the key reference organizations 2or most departments -- other 
police groups elscuhere. In our earlier field studies (around 1966) of police 

departments, one observation stood out above all others: that many police 

organizations, whether they thcrnselves had experienced a racial dis turbanec or not, 

wcre sending observers 59 ot1:ler cities frequently :juring the actual tine such 

ot5er localities were eqeriencing disorders. 'JClae objecrive in moat cases was to 

learn the problems assaciated with the new wave of large-scale civil disturbances 

ai16 r;o see what lessons, particularly of an operatkonal nature, could be 1.2az-ned. 

This vas at: a tin15 when not too many departments ha6 elaborate plans for w -" Lsorders 

and Then the basic strategy emphasized was %how of ~OFCB.'' - 22- 
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In the next several years a distinctively more elaborate and substantively 

somewhat different pattern emerged that might be considered the development of 

a planning information network. Faat is various ahos t institutionalized, means 

came i-nto being by which planning and related information could be exchanged. 

For example, in one of the police departments w e  studied, fairly continuous 

contact is maintained with at least s e v m  other cities, most of which had 

undergone civil disorders. 

made at least six site visits to riot events and attended six conferences and 

During a four year period, members of this department 

seminars on clivi1 disorder problems. 

b o ~ m w e d  from departmen'zs and carefully examined, and a series of relevant 

Half a dozen civil disturbance plans were 

publications on the topic V J C ~ C ~  subscribed to on a regular basis. 

Associated with all these activities--visiting, meeting, reading, etc.-- 

is the fact that some police departments bccame important focal points in the 

information network. 

with many and extensive civil disturbances maintains fairly continuous contact 

with thirty-two other departments outside of the state with the specific goal of 

exchanging Information about mutual problems. 

For instance, one police department we studied in a city 

Tke focal police orgsP:iizations 

tend Lo be highly professional and strongly oriented coward preventive planning. 

In one such department wc looked at, twelve oiifferernt subunits are directly 

involved in the development of organizational change, and another twenty-eigh>t 

persons participate in or evaluate the process. The general organizational model 

presented to other departments is one of much pjrofcss ionalima, the importance 

of planning, and the r~eccssity BO go beyond suppression activities to prevention 

insofar as civil disturbances are concerned. 

It is noticeable chat the smaller departments we studied were those that 

Lagged in developing plans and shifting to a preventive orientation, and also 

have been Last in dropping the "show of force'B strategy. mas. seems to be - 23- 
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involved is that smaller departments tend to have fe.l;rcr resources and tend to be 

less professional, and thus tend to remain outside of the police informational 

netnork chat has emerged in the last Eew years, In a sense, these departments 

are not 3s aware of the nc~7er organizational model being presented by the focal. 

police departments. 

Undoubtedly there arc other factors besides thorst! discussed that influence 

We do not pretend to have examined them all. polfce planning for emergencies. 

However, other factors that are sometimes suggested as possibly being important 

were nut directly salicne i-n the data of OUT study. We have in mind such factors 

as the availability or" EEAA funds, governmental commission reports condemning the 

police, direct intervention of community power figures especially outside the 

political realm, police unionization, regional differences in law enforcement, and 

spotlighting of police actions by mass media groups. Either they did not show up 

xs Inportant in our observations, or they are mediated ~hrough the €actors v~e did 

~ ~ S C U S S ,  or they are very important in police operations but not: wit5 regard to 

organizational planning activities the focus of OUT study. 

Sone Gonclrrding Observations 

We have p~imrily discussed police department planning although at different 

points .;;le did make reference to the actuc?l inplenentation of plans. Our 

overall impression is chat nose: plans will be generally inplenentcd in most 

departments? We night;: not have said this several years ,ago, but currently the 

various policies Ins timeed ,the general orientation of higher echelon officers , 
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and specific alterations 02 recruitment, training, and field procedures almost 

assure that the projected disturbance planning of most police departments will 

become manifest to a considcrnble degree in their actual structure and functioning. 

In skior%,, we do believe that American police departments as a whole are under- 

going ma j or orgoni za t ion trans f o r m  tion. 

' 

However, even Lf this happens as we project., it does nok mean that all 

police problems in relation to civil disturbances will be solved OF that everyone 

will be satisfied wit5 the end rcsult. There ~ji3.1 be overall organizasional 

change, of that we are fairly certain. 

insofar as thc intended goal is concerned is far more problematical. And 

whether this organizational chnnge will muile the criticism of the police is even 

more dubious. 

$ut t.&etker the change will be effective 

For one, it is hardly to be cxpected that all poltce departments will 

change so chae such organizations will be homogeneous. Currently specific 

departments differ widcly in their degree of profess ionalization, their" planning 

e€fort:s, their training of recruits, their operational policies, and so on. 

There is no reason to think there will not contFnuc to be a range of structural 

and functional dffferences in the future. It might be possiblc to say chat 

American police departments as a whole will gearrally undertake preveneivc 

disturbance planning and be more professional in the futurs, but this vi11 not 

pTeC1ude any number of specific departments deviating considerably from the 

modal pattern. 

&re important, there is little evidence at present to allow us to state 

that if all Che planned changes W ~ K C ~  instituted, that they would improve either 
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the prevention or suppression of civil disturbances, or makc police departments 

better, whatever better might mean. The question is not whether they might, for 

they might achieve those ends. Rather the issue we are raising is whether there 

is much evidence that the planned changes, do or can have such intended conse- 

quences. The current answer is clear; wc have little hard evidence. On general 

grounds, furthermore doubts can be raised ~ for example, whether the psychotherapy 

involved in the current fad for group encounters and sensitivity training will 

contribute to the solution of organizational and social problems. Possibly, but 

one would be hard pressed to point to concrete data supporting on affirmative 

answer. Many othzr planned aspects could also be sFmihrly questioned. A 

"containmenti' strategy seems intuitiveLy a more '%humaneP' response than a "show of 

force" strategy, but whae evidence do we have that it changes the character of 

disturbances or the likelihood of their recurrence? 

we have no hard data In support of such a strategy, OK the opposite one for that 

matter. We can conclusively say it may or may not, 

Again the ansmr is that 

What w e  are trying to indicate, outside of the need €or obtaining some 

systematic evidence, is that there is little empirical ground at present for 

asserting or implying that ehe projected planning changes in police departments 

will have desired conscquances. Social philosophers and social critics might 

be justified in polemically arguing for their biases but social scientists at 

least should indicate when rheir statements rest on som2 evidence and when they 

do not. Ve can assert in this paper, on the basis of some evidence we have 

obtained, that a ce-rfaiirn kind of organizational chnngc is likely in American 

police departments as a whole. Wc can not make a statement at present about 

w'hefihzr &:he planning involved will have either the intended result-- the 

prevention or suppression of civil disturbances-- or some other consequences that 

might also be viewed pocitfvely . 



Finally, nnd relate? to thc last point, it s c e m  clear that even i? all the 

projected plans vere i,nstitu~erf and had their intcndcj recult, some groups F J O U ~ ~  

still be highly dissatisfied with thc! police. 

could say that the planning merely deals ~ i t h  surface issues and involves minor 

tinkering wiik7h an institutional conplex thst needs to be basically reworkcc!. 

Rndicals calling fop. com~nity control of the policc, or militants advocating 

police dicarmamcnt are hardly likely to look Favorably upon. police departrncnt 

improvements in disturbance planning. At best this cnn be seen as mcrcly a 

pallarive for a minor matter, at vorst it can bc pcrceiveci as strengthening an 

organizaeioa that should be scbvertcd. The point here is n fundamental one and 

of course 802s far beyond izhe topic 05 this paper, btic is is necessary to note 

lest the implication be left that everyonc would agree witk the desirability of 

the change we forsee in American police departments 

In h c t ,  in some cases such groups 

Ve have indicaeed the nature of the change and the factors affecting it. 

History and further sEiudp  ill O ~ O W  whether ~ 7 e  are right in our prediction. 

rest of the issues--even though we may note them-- will have $0 be scrtled 

elsevhere. 

will remain as basic questions about the groper rclasionship between hdiviclual 

rights and group con:rol. 

The 

They too may be settled by history and study, but more 1ikely c5ey 



3. W c  systematic data are primarily from higher echehn police officers 

rather than from the rank and file, and thus we can noL: full37 2eneralize 

to the latter. 

officials as well as some general observations of field operations suzzest 

that some lower rankin; police officers are not always willin3 to adhere to 

the 9'@~nta;knmenti' strategy, even thouzh that may be the official position 

of their department. 

Tr:owever, remarks in interviews with top rank police 

2. For different definitions and views about p ~ l f c e  psofessionalization, see 

Niederhoffer (1967 : 19) ani! lfilson (1953 :29-36)). 

alization has reference to such features iis high admission standards and 

Penzthg7 trainin2 periods for recruits, a specialized body of kr,owled.ge and 

theory, a service ideal and membership or;anizations with conceriis beyond 

job conditions 

Another DRC study of the mutual pereeptioa of police and college students 

shoi~s less polarization than is C O I X ~ I I Q ~ ~ ~  believed and an absence of the 

extreme hostility that is supposed to characterize the relationship. A 

report on this study is in preparation by the last named audslzor of this 

article. 

To what extent planxiin2 itself gets implemented into actual field operations 

especially durin; an emergency situation is ai1 open question. 

factors affecting the possible gap bemeen orzanizatianal plans and policies 

and the actions of individual police officers are reviewed in detail in 

Galliher (1971), 

In general profession- 
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