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ABSTRACf 

) 
TIlis report presents the findings of a year-and-a-half study of drug 

law enforcement in six n~l'cc;tics tmits across the United States. The 

research "Jas designed to identify the perceived dnlg problems of the urban 

area narcotics units studied.; to determine the goals and objectives of 'the 

units with respect to that defined enforcement problem; and to gather fran 

official records, interviews, and observations, the sped fic means and 

strategies used to achieve these goals. Once this model of the enforcement 

process was articulated, the researchers sought to see how the organizational 

structure maintained control over key operational areas such as evidence, 

money, infonnants, agent recruitment, and agent training. 

The researchers found that, in general, narcotics enforcement activities 

are investigator-centered rather than organization-centered. lhe implicatior~ 

for narcotics enforcement of the organization-centered mode of control 

versus the investigator-centered mode are e~plored with reference to such 

activities as goal setting; monitoring and measuring enforcement impacts; 

budgeting; recordkeepi.ng; targeting strategies; personnel recruitment and 

training; inter-organizational and intra-organizational relations; and the 

use and control of informants. 

The researchers assert that the organizational capaci~y to control the 

actions of investigators is an important feature of ef£e(:tive narcotics 

enforcement. While organizational control reduces the freedom of the 

investigator to choose, work, and close his cases within his own frame of 

reference, it also results in an increased capacity to achieve organizational 

purposes and goals. 

The report concludes with a set of selected recormnendations for the 

organization and operation of narcotics enforcement. 
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PREFACE 

It 1s hoped that this report will have a wide audien~e, ranging from 

persons actively involved in narcotics enforcement to those who need to 

know about the problf..'ITls and issues in narcotics enforcement. This latter 

group will no doubt include policy-makers and those allocating resources 

for enforcement pl'ograms. In an effort to make this document useful to a 

wide spectrum of readers, a detailed table of contents has been developed. 

This is intended to facilitate the rapid identification of specific 

topics of interest within the report so that they may be selectively 

read. Of course, we would hope that the report is read in its entirety 

by interested persons. However, we realize that busy administrators 

and decisianmakers often have limited time and, by necessity, specially 

focused concerns. We hope that this report will also serve the interests 

of such persons. 

Chapter VI of the report contains selected recommendations for the 

organization, activities, and enforcement strategil\~s of a narcotics 

mit. The recanmendations are keyed to the report sections in whidl 

the issues to which the recomnendations refer are discussed. This 

chapter also serves as a quick review of many salient features of the 

report. 
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I • RESEARCH SE'ITING 

A. Introduction 

Although the near public hysteria that surrounded the drug problem in 

the late 1960's and the early 1970's has now somewhat subsided, the drug 

problem in many ways remains with us. There is evidence, for example, that 

the use of mnny drugs is increasing among the young, and that -::he use of 

heroin is no longer restricted to large urban areas (Hearing of the Sub­

committee, 1975). The professionals active in the field of drug education, 

treatment, and enforcement continue to encounter problems associated with 

widespread drug use an.d abuse. The potential that law enforcement has for 

impacting upon and regulating the illicit market in drugs continues to be 

problematic in spite of the recent infusion of Federal, State and local 

money into the enforcement effort. The Federal budget for 1977 showed more 

than 780 million dollars devoted to enforcement at the Federal level alone. 

This report summarizes the findings of a year and a half study of drug 

law enforcement in six units across the United States. The research was 

designed to identify the perceived drug problems in the local areas; to 

determine the go~ls and objectives of the department with respect to that 

defined enforcement problem; and to gather from official records, interviews 

and observations, the specific means or strategies used to achieve these 

goals. Once this model of the enforcement process was articulated, we 

sought to see how the organizational structure maintained control over key 

operational areas such as evidence, money, informants, recruitment, and 

training. From this we sought to develop policy to guide enforcement. One 

goal of this research was to see what, if any, were the gaps between the 

stated and official aims of the mits with regard to the enfoJicement 

1 
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.problem and the actual operating practices, and to explain any discrep-

ancies discovered. We were also attuned to identifying various practical 

problems in each of the six units, and to making suggestions of alternatives 

where possible. We sought, then, the intentions, strategies and the contraints 

on these strategies of enforcement as they were defined by local units. In 

addition~ we made some attempt to generalize these problems across the six 

sites and to identify common factors, be they problems or solutions. 

It is appar~nt from our review of the literature that the field of 

drug law enforcement is full of proscriptive manuals that layout "ideal" 

. practices, brief descriptions of particular enforcement programs, and many 
" sf,mi-autobiographical works, but very €mq empirical studies of the problems 

and practices of the police in this problematic area (see bibliography for 

the studies of McDonald, 1973, and DeFleur, 1975). We have attempted in 

this report to stay close to the ongoing process and to report what happens 

as best we understood it, and to provide both details of operations and 

general logical points about the process that would appear to be general 

and analytically useful in future research and operations. 

As we argue below, we believe the study has implications for other 

regulatory problems a5signed to the police such as those that are typically 

tJle responsibility of the vice units, as well as for other investigative 

work (such as intelligence, the detective division, and internal affairs, 

all units who attempt to gather intelligence about potential or actual 

crime where a complaint may not yet be evident). This study, then, intends 

to provide some iJ~ights into and understanding of the problems and solutions 

to drug enforcement specifically, and, more generally, for police investi­

gative techniques and organizational patterns. 
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B. gatement of the Problem 

There are important differences to be found between the attempt to 

regulate a market by sanctions and the attempt to eradicate it completely. 

When one tries to regulate, political negotiation is nermitted, lobbying 

flourishes, agents of control and agents of the market-producers aDA 

distributors can, in theory at least, exchange positions (and they often 

do), and pressures upon the regulatory agents are focused throughout the 

structure of the agency from top to bottom. When, on the i-;ther hand, the 

attempt is made to eradicate a market, political negotiation is not per­

mitted because the regulated groups are discredited or are already denied 

such access to political power because of their class position, lobbying is 

not allowed, and interchange between agents of cmltrol and the controllers 

is prohibited by law. Pressures tend to Rccumulate at the bottom of the 

regulatory/eradiction structure or agency because the other options for 

influence are denied. It is the agents themselves, the lower participants 

in the agency, against whom the greatest pressure is placed, and where the 

"invitational edge" is most tempting. The attempt to regulate/eradicate a 

market has a series of predictable consequences which can be understood as 

i'elevant to this six city study of policy narcotics enforceme-nt. * 
Since the early part of this century, the use, distribution and 

possession of opiates has been illegal, and the attempt has been 

made to eradicate the market principally, although not exclusively t by 

* This argument is developed by P. K. Manning and L. J. Redlinger, . 
1976, and by the same authors, ''Working bases for corruption: Sane 
consequences of narcotic law enforcement," in Trebach (ed.),1978. 
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* means of the criminal law and law enforcement agencies. This control 

** approach can be contrasted with other modes of control such as therapy 

and international political-economic control of tJ:te market flow of the 

goods. t In effect, the thlited States has chosen to eradicate or make 

crlininal the opiate business, tt and a number of linportant social patterns, 

anticipated and unanticipated, have thereby been produced. 

These anticipated and unanticipated consequences are direct and 

indirect results of attempting to eradicate an economic activity with 

criminal sanctions. # In the following research report we are eJl..-ploring 

enforcement patterns to determine the most effective way for policy agencies 

to operate, given their historical commitment to eradiction, given the 

present drug problem in the United States, and given the decision that the 

control of opiat(~s is to be mando.Lted by law to law enforcement agencies. 

Following is a list of the central constraints and problems facing police 

* For the history of this movement to make opiates an illicit commodity, 
see D. Mlsto, 1973; R. King, 1974; A. Lindesmith, 1965; and T. Duster, 
1970. 

** The English therapeutic approach is outlined in H. F. Judson, 1975; 
P. Bean, 1974; and E. Schur, 1962. 

tSee the discussion on international control over drugs in :Musto and 
King~ 9E. cit.; J. D. Heller, 1973b; Manning, 1976; Bruun, Pan and Rexed, 
1975. , 

ttThe evidence that dealing in opiates is a business which seems to 
follow the marketing, distribution, costs, and profit, patterns associated 
with '.:>ther illicit markets can be found in Heller, 1973b; and the 
empir:,cal studies of E. Preble and J. Casey, March 1969; J. Koch and S. 
Grupp, 1973; L. J. Redlinger, 1970; and Redlinger, 1975 and 1975a. See 
also M. Moore, 1970 and 19;6. F. Ianni, 1974; E. M. Brecher et al., 1972; 
Rottenberg, 1968; Fernandes, 1969; and Erickson, 1969. 

# H. Packe~, 1968; Kadish, 1967; Kaplan, 1971; Hellman, 1975; Ball and 
Friedman, 1965; Stigler, 1970; and Becker, 1976. 

4 



~---_'Vi'~ 

agencies in their enforcement of drug laws. 

1. The potential for police corruption is high because the high 

profits and risks of illicit business, and the limited access to other 

forms of influence, make dealers and users focus their attention on the 

police agencies wham they attempt to bribe, influence, or control directly 

* or indirectly. 

2. The control of d~Jgs is very expensive, relative to other police 

functions, because public assistance in the fonn of infonnation is more 

difficult and expensive to acquire (infonnants and special employees 

must be paid); rewards are paid; drugs are bought; and larger and larger 

. ** numbers of officers are being hired to enforce drug laws in large cities. 

3. Control over the discretion of officers is very difficult because 

of the nature of victimless crimes, the problems of setting and effecting 

policy, and the unpredictable occurrence of the elements of the crime such 

that an arrest can be made. t 

4. Enforcing vice crimes, because the laws against th .... m are rare­

ly a product of total consensus in the community or differentially sup­

ported by community segments, is always potentially th~ source of an 

adversary relationship between the police and community groups with whom 

:I< 
See P. K. Manning and L. J. Redlinger, op. cit., as well as E. 

Schur, 1962; The KnaI] Conunission ~~ort, 1972; P. Maas, 1974; N. Pileggi, 
November 19, 1973, an September 19 ,i. 

** Tne components of such costs are discussed further bel~i. See also 
P. K. Manning, November 1975. 

tSome of the problems of unpredictability in police work are con­
sidered in P. K. Minning, 1977c. Narcotics as problematic police work is 
considered by J. Skolnick, 1975, .and P. Maas, 1974.. See Redlinger, Appendix 
B to this report. 
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* they might otherwise enjoy nonconflicting interchanges. The problem of 

substance control is then made more ccmp1ex by public disag'reements. 

5. Legal control over agents is problematic, and the circumstances 

of arrest are often such that there is great temptation to perjury, vio­

lation of the exclusionary rule, misuse of infonnants, discretionary dropping, 

overlooking and altering charges, and other violations of procedural 

** and/or legal rules, 

C. Policy Issues 

Drug law enforcement represents a difficult and complex area for 

policing and for police policy for the reasQP~ presented above: it is 

crime which grows from the application of cr:iminal sanctions to eradicate 

a market. Such enforcement is exp~nsive, corrupting, creates conflicts 

between police and the public, and involves difficult~to-control discretion 

by officers. Finally, as further pointed out, the crime itself is difficult 

to police for substantive and procedural reasons. It is likely that the 

s~ae facts that make it difficult as an area for policing activities also 

make it a difficult area in which to set policy. 

1. Policy Setting and Victimless CrDne! 

One can argue that it is possibl~ to develop guidel~e$ for the 

effective policing of substance cont'rol and by analogy, gUld~lines for 

setting policy for policing other ''vict:imles. crimes, tt e. g. , prostitution 

'/( 

On the adversary consequences of enforcing vice crime, see J .Q. 
Wilson, 1968, and J. Rubinstein, 1973~ Chapter 9, concerning the serious· 
ness of the use of drugs in generalr and the division of public opinion 
over the effects and danger of vwdous types of drugs. The diffeTences 
in positive attitudes between heroin, tranquilizers, and marijuana use 
is suggestive of other attitude differences within the publi~, cf. N. 
Zinburg and J. Robertson~ 1972, Chapter 2; P. Rossi, et a1 •• April 1974. 

** See Hellman (1975) and'Marx (1974) faT excellent overviews~ 
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and gambling. TIle following points, although they are drawn from 

narcotics control, have paTallels in victimless crimes. 

a. It is a 'Victimless" crime :in the sense that users and sellers 
of heroin do not file ".complaints". to 'tlie po\lice •. That is, 
what 1S subsequently labelled a cr1me occurs only when there 
is both a tacit and explicit agreemen.t·between parties on 
the nature of the transaction. 

b. Infonnation is needed to enforce narcotics laws, and in most 
instances a ents do not relvon Volunta information for 
en orcement. e way, o ,course, t. t users an ealers ecome 
kriown to police is through third party' informing (a neighbor 
becomes suspicious of the activities next door). Still another 
way of obtaining information is through inadvertant observation; 
for example, a traffic officer stops a vehicle in Which drugs are 
discov~red (a great number of arrests for drugs and particularly 
for marijuana occur in this manner). Finally,. and crucially, / 
narcotics agents actively seek information. They can obtain 
infGnn~ .. ~;ion through the use ofwtdercover officers, or they can 
obtain iiit<>'nrultion from an "infonnant" '''ho is most often actively 
if1;volved in using ~roin. In some instances, infonnants will 
make ''buys'' from dealers under surveillance in exchange for a 
reduction or modification of criminal charges pending against 
them. 

c. Narcotics agents make crime happen. Even with (onfidential 
information, the police have only allegations oi~ crime, and their 
presence often greatly reduces the visibility of the crime they 
are legally required to regulate. Agents have ao legally sub­
stantial evidence until they can be positive that a dealer is 
actively ''holding'' drugs, search the dealer I s premises, and 
obtain "contraband." To acquire enough to obtain a· search 
warrant, agents ''lill have in£onnants, or undercover officers, 
make buys and thereby encourage poten.tial criminals to connnit 
crimes. 

d. One of the maj or reasons that the ~J.1:cearede endent on inform­
ants is the separation betw'eev.tn&m an t e crimes" t at are 
OCCi.lrF:irii.." 'In a simple .mara1er ,We" can see this separation as one 
tllat is social, in the sense that the action is not within their 
sphere of interaction, but they lnustmake it so, by seeking out 
the elements that make crime. Ecologically - spatially· - the 
of£i~ers are removed fromtfie crime and the criminal, and thus t 

theytnust retroactively act UPOI'L the criminal,; they cannot stop 
the crime. But in order to stop the criminal t they must have 
infoi.1IJ:;l.tion. Since they are ecologically and socially removed, 
theYIIRlSt have some "cont.act" to the situaticn. Ina ·phenome .. 
nological sense they are,socially removed.in that ~hey,are not. 
present at the action Wh1ch would be a cr~e. (fh1S argument 1S 
relevant ,.:iltlyto non-buy-bust situations, or where observations .. 
transactions-;arrest occurs simultaneously). 
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2. E2]:icx for Narcotics Enforcemen! 

It has long been noted tha~ the police have not developed well~ 
I ~ 

stated~ written, public policiest~guide their actions in problematic 

situat:L..;llS, and that they hesitate to m~e public their policies, Written 
N '0 

or unwritten, even if. they have'made an effort to develop them. The 

President's Crime Commission wrote! 

There are two alternative ways in 'Which police can respond to 
the difficult problems currently confronting them: 0(1) The first is 
to continue, as has been true in the past, with police making important 
decisions, but doing so by a process which can fairly be described as 
"unarticulated improvisation." This is a comfortable approach, re­
quiring neither the police nor the corrmnmity to face squarely the 
difficult social issues which are involved, at least until a crisis 
like the current "social revolutionf' ~ necessitat~s drastic change. 
(2) The second alternative is to recognize the irr~ortance of the 
administrative policymaking function of police and to take appro­
priate"steps to make this"a;pl'Oc;:-:S$l'lhich is systematic, intelligent, 
articulate, and resPQf$ive to external controls appropriate in a 
democratic society; a process which anticipates social problems 
and adapts to meet them before a crisis situation arises. 

Of the two, the latter is not only pr0ferable; it is essential 
.i;f:maj{)1"ccprogress in policing is to b,~ made, particularly in the 
large, congested urban areas. (1967:18) 

This sentiment is echoed in important articles by G. Caplan, l~le Case for Rule-

Making by Law Enforcement Agencies," pp. 56-70 and by G. Alprin and J.V. 

Wilson, "Controlling Police Conduct: Alternatives to the Exclusionary 

Rule," pp. 44-55, both in J. Weistart (ed.) , Police Practices, (Dobbs 

Ferry, N. Y ~: Oceana Publications) . 

,',-:; 

** . . . M. Rebell, 1972. 

t"J1.ldicialControl of Secret Agents;" 1961. 
oft:.hl:se issues; see J. D. HellGl' , 197'3a. 
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Because there is such public dissensus and public ignorance a'66ut the 

actual operation of narcotics:' enforcement mi ts, police have been mder no 

pressure to fortn policy OT/'to make any extant policy public. It would 
, ," 

appear that this is not 'altogether a matter of a desire for insulation from" 

public criticism. It is cle~,that narcotics enforcement depends upon and 

indeed requires a degree of secrecy in respect to the targets of enforce­

ment, the strategies of enforcement, the deployraent of officers, and most 

certainly, in the serving of searcJi and arrest warrants. It is possible 

that relevation of these facets of narcotics enfl)rcement would diminish and 

perhaps neutralize the slight advantage now available to officers through 

the use of secrecy, surprise, and skill in interpersonal relations with 

informants and suspects. 

Triera is yet another ~eason that polier regarding narcotic~ 

enforcement ImlSt be developed. As Redlinger points out (Appendix C) , 

law enforcement is in varying degrees selective and discretionary. In 

part, this is "because there are not enough resources to investigate all 

complaints, to undertake every investigation tha"i:. might be initiated, 

and to allocate officers to every problem. This is no less true in the 

vice-narcotics area: It is clearly impossible to ,investigate all infor­

mation that comes to the attention of the lmi t; not all investigations 

can be carried out to the logical end (money and time do not permit 
-.. - .. 

this even where other leads may still be available for further investi-

gation); and not all invest:igations can be done completely. With the 

shrinking tax base in ,~ost cities and the fact that police budgets 

, sl.l.ff~r 'from inflation and reduction in abSOlute levels, these resource 

limitations will continue to have an important effect on enforcement. 

Narcotics crime investigations, as we have pointed cut, 8-..re fi'eTa often 
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than not initiated by the officer, and there are always cases to be made. 

It was thought in the units studied that there were always more than 

enough cases to do, although one may not always be able to undertake 

precisely the kind and level of case one wished. There was a sense then 

of abtmdant cases, if not an "overload." An important implication of these 

limited resources and the perception of more than abundant case possibilities 

is the need, from an administrative standpoint, to set some sort of policy 

or guidelines for investigation. In short, some sort of priorities will 

be needed to direct officers' attention to targets, drugs and persons. 

Narcotics enforcement policy has for the most part been unwritten ~,d 

unexplicated, even though it may be well understood by officers and police 

administrators involved in narcotics control. The absence of written 

policy may not be an obvious detriment in day-to-day, crisis-oriented 

policing, but it most certainly has a number of consequences. Absence of 

policy may have some positive effects in protecting police agencies from 

criticism if they should fail to meet their own expectations or goals, and 

in protecting their operations from exposure to criminals, but it has a 

nwnber of negative or dysfunctional consequ~nces as well. Some of the 

consequences are: (1) Resources are allocated for investigations without a 

measure of success or failure against which to measure results. (2) There 

are typically no clear guidelines concerning the initiation and termination 

of any given investigations. (3) Departmental and individual goals are 

left undefined, and can be in conflict within a department. (For example, 

sonle investigators may be engaged in short~term investigations while others 

are working on long-tenn investigations. If one is to be effective, the 

other may be ineffective since arrests have a negative impact on long-term 

10 



investigations prior to a closing operation, while arrests are a necessity 

in short-term street work.) (4) Goals, strategies and tactics are not made 

clear. As a result, equipment and training relevant to them are not system­

atically acquired. Consequently, even if money is available for equipment, 

e.g., cameras, electronic equipment, it might not be widely used because 

training has not been undertaken. (5) Money is expended at the discretion 

of investigators and sergeants, and no measures of cost-effectiveness are 

developed or applied. Hopefully, then, this report on the activities of 

six narcotics units will provide ir~ights into these policy issues and 

suggest modifications for salient areas of conc~rn. 

3. The Interrelationships of Market, Regulatory Mechanicisms and 

Administrations 

In the previous section, we have noted that historical decisions 

in this country to regulate the use of drugs by criminal sanctions (in 

largbr part, although other options are also employed from time to time, 

cf. Hughes, 1972), and to build up procedural protections through the law 

have led to a number of dilemmas for policing. It is clear, for example, 

that the notion of ''victimless crime" is very misleading for not only are 

there victims of drug use \'lithin the community itself and in terms of the 

loss of nroductivity of citizens, there are other victims in the legitimate 

sector of the comrm.lllity (see, for example, Schelling, 1967). This combi­

nation has placed the police in a difficult operational position (see 

below, and Manning and Redlinger, 1976; Trebach, 1978) for they must regu­

late a market about which they have limited information, Le., any organi­

zation in a market will employ secrecy to protect its interests in making a 

profit and maximizing control over the market, but an illegal organization 
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will not only employ secrecy, but cannot be made to provide information 

regularly because of its status under license (see Manning and Red1inger~ 

1976; Redlinger, 1977; and Moore, 1976). This means further that police 

organizations must construct an imagerY of the markets they wish to 

control based upon relatively less data than will organizations regulating 

licit markets. The classic arguments advanced by organizational theorists 

and others thus hold for the police, artd are perhaps particularly for 

the police to the extent that they not only perce~ve themselves to be 

operating in a turbulent, changing, dynamic tmcertain envitoulIlent,. but. that 

they have little capacity to actually monitor the environment itself. The 

administrative problem discussed be1m'l can be seen as a politica1-

economic probl~m of administration of regulations under low information 

conditions, political sensitivity to the outputs of the regulatory 

process, and limited resources. In order to examine the six cities in 

which we have studied this law-enforcement process, we need to see the 

problem within an organizational and political context. This is the 

focus of the following section. 

Under certain conditions, people act in line with canons of formal 

rationality, attempting to align their actions by formal stated or written 

rules in order to achiev:e designated ends (Weber, 1947:l84M 186). However, 

as Weber implied and as organizational theorists such as Thompson (1967), 

Kaufman (1960), Silverman (1971), and Wildavsky (1974) have shown, organi­

zations with an ambiguous technology operating in an unpredictable environ­

ment will be characterized by substantive rationalitr" behavior "which 

reveals intelligent insight into the inter-relations of events i!!. ! given 

12 
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situation" ~eim, 1949:53; Weber, 1947:184 ff.). In order to assess 

substantive rationality, one must have notions of the standards by which 

behavior is judged, and of the context or understanding of cause and effects 

that obtain within the organizational setting. 

Thompson argues persuasively that organizations can be arrayed by the 

extent to which the standards of des1rability are either ambiguOl$ or 

crystallized and the degree to which their knowledge of cause and effect 

relationships in the environment is either complete or incomplete trhompson, 

1967). The classic example of crystallized standards is found in the case 

of an auto. plant where levels of production are set and performance is 

judged against profits. With a given number of workers, working a given 

number of hours with the required equipment and materials, a predictable 

output can be expected. Knowledge of cause and effects is relatively 

completer and minute adjustments in input are revealed in altered output 

figures. On the other hand, ambiguous standards may exist as is often the 

casle in people -process ing organizations (J. Q. Wilson; 1968; Goffman, 1961; 

~msenfeld and English (eds.), 1974) and they certainly maintain incomplete, 

contradictory, or unarticulated notions of cause and effect (cf., Lemert, 

1972; Stoll, 1968; Strauss et al., 1964). 

Narcotics law enforcement units do not operate with tmequivocal standards 

of desirability. Differences exist in the perception of the danger to 

society involved in victnnless crimes; drugs are perceived as having differing 

effects meanings, danger-criminogenic potential and as being of different 

concern to their significant public audiences (for example, marijuana 

versus heroin); it is not clear whether dealers, users or both should be 

the target of enforcement, given that users may be dissuaded fran further 
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I use if deterred early (Green and DuPont, 1974; Hughes et al., 1972), and 

sane dealers supply large ntDnbers of users; public awareness and levels of 

concern about t~Ae drug problem shift temporally and volatile1y (DeFleur, 

1975); and costs and time constraints must be weighed against the ethics of 

absolutism surrotUlding drug use (Gus field, 1975). Internally, indices of 

success, competent work and failure vary (cf., below, and Skolnick, 1975; 

Manning, 1977c). Cause and effect notions are equally tnlc1ear. Does 

arresting persons deter them from recidivism, or should e.rrests be used as 

"harassment?" (Heller, 1973b). Can information receivlad from infonnants 

on dealing-using activities be trusted; is it legally actionable (i.e., can 

a case be made worthy of arrest)? To what extent do arrests, seizures and 

cases brought to court indicate measures of impact on the dealing-using 

system (see Hearing of the Subcommittee, 1975; Mandel, 1969; Lindesmith, 1965)? 

Narcotics law enforcement units face tmcertain enviromnents. In part 

because the use of a number of categories of drugs has been made illegal, 

we have no accurate figures, nationally or locally, on the number of users, 

their location, patterns of consumption, preferences, and on the market 

system of use. (For a rare exception, see Redlinger, 1975). In part again 

as a result of the illegality, but also because of the means-oriented 

nature of police work itself (cf., J. Q. Wilson, 1968), the systemic relations 

between the actions of enforcement (and treatment) and the dynamics of the 

using-dealing system are not well understood~ and certainly are not ade­

quately empirically monitored. It is difficult, in other words, to deter­

mine in advance on the basis of fonna1 rules; guidelines, the law, the 

targets, tactics and potential pay-off of any given case or bit of infor­

mation received. Following Thompson's perspective, organizations such as 

14 
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narcotics enforcement tUlits, faced with tUlcertain, shifting environments 

(where demands and pressures change) will have flexible, contradictory, 

tacit or lUlwri tten rules. 

This ccmbination of aIi ambiguous environment ~ shifting internal rules 

and definitions of goal attainment (standards of desirability) creates 

uncertainty for actors responding to concrete rewards (Roy, 1953; Skolnick, 

1975). Other organizational theorists have suggested that actors faced 

with uncertainty while attempting to succeed, or produce, will develop 

"educated guesses" (Wi1davsky, 1974), "strategies" (Si1vennan, 1971; Crozier, 

1964) and ru1es-of-thumb-good-for-a11-practica1 purposes (Sudnow, 1965). 

These accommodations, or e'working bases" (Trebach, 1978) for dealing with 

uncertainty or ambiguity, may differ from public statements of goals and 

intentions, thus creating a public E~o forma description of activities and 

* a privately sanctioned set of working rules. MJdes developed for the 

resolutions of uncertainties may account for the often-mentioned gap between 

the publicly-stated goals of narcotics enforcement and their operational or 

de facto goals and procedures (see Hearing of the Subconmittee, 1975, 

especially pp. 16; 46-55; Skolnick, 1975; Hellman, 1975). 

Narcotics officers confront the problem discussed in Knight's essay 

"Risk, Uncertainty and Profit," in which he argues that for kno'W1edge to 

envision the future, one must make an assunption that the world is made up 

of things which under the same circwnstances behave in the same way. 

* ", Parallels may be found in Gof£man's distinctions between front and 
back stage (1959); Sykes' description of the accommodations made between 
prison guards and inmates (1958); and Douglas' (1971) discussion of American 
social order as based on sharp public/private distinctions in expectations 
for conduct. 
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The practical problem of inference or prediction in a particular 
situation centers around ••. what things are we dealing with, and 
what are the circumstances which condition their actiot~'? From 
kn~~ledge of these ~wo sets of facts it must be possible to say 
\",hat behavior is expected. The chief logical problem •.• lies in 
the conception of a 'thing,' for it is obvious that the 'cir­
cumstances' which condition the behavior of any particular thing 
are composed of other things and their behavior ••• But workable 
knowledge of the world requires much more than the assumption 
that the world is made up of units which maintain an unvarying 
identity over time (Knight, 1965:205 [originally published, 
1921J) • 

Thus, wh~:m events are classifiable as similar and in some sense ''unchanging,'' 

one can estimate the risk associated with their appearance or nonappearance. 

On the other hand, when thle estimates of their appearance are subjective 

and "unmeasureab1e" they a're uncertain. The main argument of Knight's work 

is that social life is cha'racterized by unce:ttainties with which we deal by 

practical, intuitive, or socially validated judgments. Uncertainty in the 

classic sense used by Knight is the fact of life for narcotics officers. 

Uncertainty permeates the ambience because one must rely on others' infor­

mation; because even if the information is generally accurate 0< deals in 

heroin) it can be situationally wrong (when a search warrant raid is mounted, 

X is not holding dope); substrulces may not be seized, those seized may not 

be controlled substances or may be of insufficient quantity or quality to 

sustain a charge; evidence may be excluded in court; prosecutors may refuse 

to prosecute; other agents may take a case (information may not be shared 

across squads or even with partners, and rarely with other loca1"State or 

Federal Ullits); informants may not be able to deliver what they promise 

(buys, names, introductions, etc.); informants lie, etc. The apparent 

,information often provided the public may be either wrong, unverifiab1~, an 

"educated guess," or more importantly may not be legally actionable information: 
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that is, court-relevant information which will be credible with prose­

cutors, juries and judges and which will lead to convicticrl. 

4. Uncertaintr and the Enforcement of Narcotics Laws 

We have noted above that vice crimes, and narcotics crimes in 

particular, possess features which differentiate them in terms of their 

investigative potential from other fo~ of crime (cf., Wilson and MCLaren, 

1972: Ch. 17; J.Q. Wilson, 1968: Ch. 1; Dix, 1975; Hellman, 1975; Kaplan, 

1971; Heller, 1973b; Oaks, 1970). These features are arrayed in 

Figure I-I, and same of the organizational modes by which police attempt to 

monitor and control investigators are listed below these generic features. 

The generic features of the crime itself make these, at best, only partial 

solutions to the problem of guidance and direction o~ the enforcement 

effort in the units studied. 

Note that because narcotics agents must 'work forwardH from information 

on a potential violator, rather than ''backward'' from alleged or established 

facts of crime (e.g., in murder, a body must exist; a crime must be estab­

lished or "founded" prior to investigation, etc.), the selection of targets 

is highly discretionary, the scope of a case is infinitely e~andable 

(every buyer has a seller, etc., on up or down the dealing hierarchy) and 

uncertainty results between the effort and time expended and the "payoff" it 

might yield. Furthermore, clearance is problematic since cases are typically 

not assigned to officers, but built by them with their partners or on their 

own from information they alone possess. It should be noted, however, that 

within organizations characterized as investigator-centered (see Figure I-I), 

there are still some assignments made, especially to schools and diversion 

or pharmacy squads (who investigate the diversion of licit drugs into 
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Figure I-I 
Features of Narcotics Enforcement ~d MOdes of Organizational Control 

Narcotics Crimes in General 
1. Crimes are private transactions, usually not evident (no compla:inants). 
2. Agents are often ecologically distant from crime; must ''make cr:ime happen." 
3. Agents do not rely wholly on voltmtary infonnation, but must obtain it 

through infonnants. Conditions for working off cases not put in writing 
a priori nor its approval required before a "deal" is made between an in­
vestigator and an infonnant. 

4. Selection of targets is discretionary and cases are infinitely expandable. 
5. Calls to narcotics units not tape recorded (i.e~, cannot be independently 

monitored). 
6. Sergeants are usually not aware of the precise number of infoTImlnts or cases 

of any investigator. 
7. Relationships beu'leen time, effort, money and arrests are unknown; activity 

sheets are only a partial record of time/effort. 

1. 

2. 

3. 

4. 

5. 

6. 

7. 

Investigator-Centereda 

No initial information can be verified 1. 
independently - nothing in l'lTiting 
required upon receipt of information. 
Few cases are assigned (thesE' are 2. 
"special assignments"). 
No cases are officially "opened" or 3. 
"closed." 
Number, type, promise, and estimated 4. 
"pay-off" of cases known almost exclu­
sively by an investigator (or partners). 

Arrests, charges, seizures, search 5. 
warrants served and buys mdicate in­
vestigators' activities only after 
the fact. -
No clearance rate C~L be calculated o. 
smce: 
A. Crimes are not Hfounded" independently 

investigated after an allegation. 
B. Cases are in effect self-initiated, 

self-defined and self-closed. 
Informants are known only by investiga- 7. 
tors, not evaluated by supervisor.s, and 
may not be placed in official files nor 
given an official number. 

2!ganization-Centered 
Some information (clues) is 
recorded on special investi­
gative fonns. 
Cases are routinely assigned. 

Assigr~d cases must be closed 
within a specified time. 
Frequent check is made on the 
mnnber, type, and promise of 
cases (e.g.~ squad or section 
meetings) • 
Prior approval by supervisors 
of buys and raids required. 

Partial clearance rate Call be 
calculated (for assigned cases). 

Informants require Sergeants 
approval, and Sergeants meet 
informants. Performance of in­
formants is evaluated and a 
central file is kept with records 
of payments and perfonnance. 

aSome squads may vary from this model e.g., diversion; schools or squads on 
special !thig case" assignments. 

18 



illicit markets). Even where assignments are made~ calls are not recorded, 

making it impossible to independently verify the clues officers receive. 

Much activity is not reported if it does not lead to an arrest, buy, or 

long-term surveillance, and in general sergearlts are ignorant of tile precise 

number of cases (potential or othenri!;e), i.."lft.tnJ".ants and "clues" (leads to 

potential cases) being presently worked by investigators under their super­

vision. (See Greenwood, Petersi1ia and Chaiken, 1977, for similar findings 

in detective work in general.) 

Columns under "investigator-centered" and "org2rnization-centered" 

contain attributes of degrees of supervision possible in different organ.i­

zations. Thus, although 1n the large city pOlice dl~partment files are 

maintained on dealers and users, on previously arrested users/ dealers, on 

informants (a category which overlaps with the firs.t two), nicknames, motor 

vehicle data, etc., and officers in some cases keep detailed personal 

notebooks, activity reports and case files, the information problem is not 

so much one of the amount of available information, but of legally actionable 

information. 

Because of these uncertainties which are seen and defined as features 

of the socially validated moral envirQn~ent Li which the narcotics officer 

works, the narcotics units studied are ~aced with operational dilemmas. 

Because they are under pressure to produce, i. e., to demonstrate to their 

relevant audiences that they are achieving, yet see their environment as 

uncertain, they are forced to make decisions in the context of uncertainty 

(see in addition to Knight, 1965; Goffman, 1967). Every decislon made by 

an investigator concerning the pursuit of an investigation involves a 

calculus of uncertainty. It is necessary to initiate investigations on the 
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basis of often rather limited knowledge; officers must make decisions 

concerning the possible ''payoff'' of a given bit of infonnation with 

reference to th~ significance of apprehending the violator (the user, 

possessor or distributor of narcotics). The transmission of organi-

zational policy, or canons of desirability or the attempt to brirl~ 

order to the situationally nuanced strategic action of discrete police 

units (squads of 5-7 men under a sergeant, or the individual officer), 

is least problematic ,men com:nunication flows both up and do~m the line, 

and where the understandings of the fringe meanings of axial policy­

related tenus are shared.* Supervisory guidance, however, is not 

* . . This unwritten guidance is camplemented structurally by several other 
aspects.of' narcotics investigation which make it very difficult to control 
eith0)7 through police rulemaking or judicial controls:' 

1. The freedom to choose targets is rationalized in the law by the 
interpretation of the courts of the entrapment defense that the 
burden is on the defense to prove that the participant in the 
crime lV-as not predisposed to participate regardless of the agents' 
actions (Hampton and Russell, 411 U.S. 423, 1973 ruld the review 
by Dix, 1975). That is, ''police methods however improper cannot 
alone establish the defense of entrapment." (Judicial control of 
secret agents, Yale Law Review, 1967:995). 

2. Warrants do not require the identification of the infonnant who 
provided the infonna\:ion unless this ;infonnation is necessary for 
the deflsndent to prep;\re his defense (U.S. v. Rovario 353 US 53) 
nor do they require the condit:i;~ns which attest to his reliability 
and credibility. 1hest: dt:e 1'lonnally established within police 
departments, and subjer:t to no judicial review" .•• law enforcement 
agents zealously guard the anonymity of their 'professional 
informants,· making it impossible for courts or magistrates to 
judgf3 infonner credibility first-hand." (Heller,l973a:875). 

3. Legalistic ignor~\ce of the scope of the problem of guidance 
contributes to the absence of guidelines. Why, for example, 
assume as does Dix (1975) that surveillance is not "random" or 
essentially random in the sense that results cannot be predicted 
at!d one's knowledge a priori is not believed to be superior? He 
assumes that surveillance is not random, and that therefore 
tesistance to guidelines comes from a fear of inflexible appli­
/Cation of the guidelines by the courts, or a belief in the superior 
wisdom of the "ad hoc" judgments of the command personnel. Since 
command personnel do not guide investigation-targeting, and 
surveillance is substantially random, Dix is very wrong. He may 

:' be very right about resistance to guidelines, however. 
, ~' 
, 20 



written, but provided by infonnal interaction based on unrevea1ed or 

Uinvisible" meanings: key domains are unexplicated by written rules. * 
A1 though to an outside observer the day-toD-day operations of any narcotics 

tmit appeal" to be rather unstructured (especially one ,~o might assume that 

critical decision points and domains would (and should) be fully bureaucrat-
,-..... 

ized), in fact) they are not:"" 

Torn from the context of certain assumptions, behavioral routines, and 

taken-for-granted matters that competent narcotics officers should be 

expected to know and practice (key guiding terms and rules become ambiguous. 

From the occupational perspective of the officer they are not. The most 

critical decisions concerning the pursuit of narcotics cases are not based 

on explicit written policy and specific, substantively and factually based 

administrative direction. Rather, they result from indekendentdiscre­

tionary actions taken by investigators in line with their tacit understandings 

and interpretations (MaIming, 1977c). Implicit in this fonnulation is the 

assumption that such understandings are context-botuld, Le. ~ specific. to 

the given organizational situation in w4,ich they were nurtured and became 

* , 

, ,~. < 

By key doma~J\S in narcotics enforcement, we refer to. the following areas 
in which deciliions must be made and where such decisions will rattem the 04t .. 
comes that tne l.U1its produce: level of enforcement; targets (either givlJrt'drugs 
or level"of the market); allocation of personnel, autanobiles, monies, or other 
eq~,pment; choice of investigative teclmiques; number, and types of warrants 
USed; the extent of a search; the allocation of individuals to categories of 
charge (associated with both federal, state and local ordinances in most cases); 
the conditions under which an arrest and/or charge will Qrr."ulSt' t'ii: made; J'I..e­
gotiations with informants. General orders, depa:rtnlental procedures, ad hoc 
advisors, and oral directives are given in all departments, but they are 
of less directive significance thsn the informal face-to-face interactions that 
occur betw('en sergeants and their squads. I t is . through that charmer that 
fO!'l'nal {)utlines of the possible are verbally articulated. 

**Another irterpretation of this situation is that the written rules, 
where present (in procedural manuals), are not referred to, except to 
punish judgment errot'S after the fact. 
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JOOartmgfu11y organized. An analysis of these tmderstandings and assump­

tions requires a detailed description of activities within the organizations. 
/ . 

The report is organized into chapters. The remaining sections of this 

chapter deal wit}l the site selection and characteristics, some aspects gf. 

the command structure of the six units, tesearch entre'e and,:acti'\Tities on 

site (details of the r.esearch methods and practices are found in Appendix: ... 
. --.::~,' /-- . , 

A) .. The Qrganization of thel"eport<re£lects our view that the ol':Janization t s 

structure .is the basis for its str~:tegie~ " and conversely·;along with the 

.nztuie "f the laws they enforce and the nature (if the environment, that 

certain organizational capacities patterned by personnel, resources and 

infonnation, limit or constrain the enforcement effort. Chapter II. dis­

cusses written and unwritten goals and objectives as well as the principal 

sources of goals. Budgets are tpe subject of Chapter III, and the data 

provided therein suggest some of the dimensions along which units c.£' ,$iliii-

l~r size and function vary. Chapter IV discusses):he:wfrtis~rganizational 
::.-

characteristics, structure and f~ti(1!r,''L1Iider the headings of: l1erceived 
~ .. ~ 

problems, targets,.~!'t1tegi~~and practice5~ personnel (recruitmen.t, tram· 
~'.~ . . . 

~ .-'~: "',:::;l, 

_ .,:ing/J;,·e;wlw,tion and rotation), inter- and intra-org,anizational relations, 
,,~ ,:.': ,,,,' 1 •. - , _,A' , -

. equipment, record~ and recordkeeping and e~idem::e processing. These are 

. :. 

means by ''lhich an organi~~J'01'i. attempts to, 2.chieve a set of goals, and are 

variable across the units. Thus, we are ~ble to show that their c~EN7itr 

to impact upon various se~'1Jlen.~s of *::.w.u-ketis di:fferential. Information 

,w!d!;h iSp1'obably the most important of all the elements required for 
:r" '." 

enforcement, is discussed in Chapter V. Information is something Which 

changes the ~fJ1l.ing of the world ,for the organization or the individual. 

who possesses it. The extent that it is shared, it is a more general or­

ganizational resource, 'aru.i to that degree, it increases the capacityo£ 
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the organization to collectively achieve any ends. The chapte~~n infonnants, 

therefQrej> is critical because in large part it is not possible to enforce 

drug laws without them. c'fo'use them well is 't;t)'increase the probabilities 

of regulating th~.Iilii:rket effectively. ~'Fftik11y, in Chapter VI, the elements 
I ... ~ : 

of a narcotics unit are reviewed and sarne policy recommendations are made • 

. Appendix A details the research methodology used :in t11,~ ,$;tuttY;'Appendix ]3 

discusses the planning and implemen,tation,,9.f.:·~]~"~;'~;ty buy programs;" 

~\ppendix C is a pap~Ton polic;edis~tet:i.on; and Appendices D and E contain 
,0.,' ':.. 

,./,' 

a literature review' and a bib~j.6gt~l.lphy ~ 

D. TIle Case Studz..,~PT&iCh 

Th~t"~5eaTch 'WaS designed to be an exploration of drug enforcement 

. patterns in several selected sites. The previous research done in this 

area had been single department studies (e.g., the work of Skolnick, 1975; 

MCDonald, 1973; DeFleur, 1975), and these descriptions do not answer the 

question of the generality of the practices across departments, and ate 

restricted to data on one or two strategies of enforcement. We'were 

interested in discovering any distinctive features of thE} sites and organi­

zations chosen that might qualify or make less than gertel'~l our rotal)l'$,~;,'i!s 
1;"-. " .", ' ...... ,. .. '~'. 

well as features that were universal and patterns that could .be f01J11d in 
- .:..- -

'/ many ,if not all, \ID.its. We were not (jnly interested in the stated goals 

and targets of drug enforcement, but also those conditions that made it 

possible to achieve these stated goals$ When goals were not being achieved, 

we were interested in accounting for the discrepancy between stated and 

actual achievements. Of prinCipal interest was identifying factors or 

groups of variables which might account faT the inability o£:·the organization 

to achieve its stated goals. To the extent that these factors weTe found 
,! 

in al1 units, for ex;amp1e) one could infer that they might be representative 
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kinds of problems of this mode of enforcenent as a type. 

Given the limited amount of previous research available at the time 

the research was initiated, we concluded that a pilot study should be 

mobilized to explore the feasibility of a larger study using addition21 

sites. On the basis of criteria (see research methodology section), we 

selected a site and later constructed a data-gathering guide. This guide 

included observational data, official records and manuals, and interviews 

with key personnel inside (command personnel as well as agents) and outside 

(Chief and/or Deputy Chief and attorneys in the Prosecutor's Office) of 

the drug unit itself. 

We considered a variety of methods and decided upon a fieldwork case 

study which would closely analyze a few selected cases in depth. We did 

not feel, on the other hand, that survey methods (Le., questionnaires) 

would gather the data we needed, given our theoretical framework. We wanted 

to contrast stated and actual behavior, rather than gather only attitudirtal 

reports of behavior; we did not feel that this kind of police work, which 

is inherently secretive, deceptive and often carried out in undercover 

Toles, could be studied adequately without close observation of actual 

practices in the field and office. We were not certain of the precise 

types of questions that could be asked of officers and felt than an explora­

tion of the pennissible limits was needed. In addition, we felt that a 

close analysis of the organization as a functioning whole was needed. 

Individual questionnaire data does not get at organizational functioning 

as well as individual reports of these activities. 

The fieldwork approa~h using case study methods is well known in the 

social sciences especially in sociology and anthropology. Matilda Riley 

in ~iological Research: A Case Approach argues that a case approach 
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permits greater detail and allows observations of actors :in a wide variety 

of roles (not exclusively :in organizational roles); that it facilitates 

gathering data on latent patterns of behavior (or contradictions between 

various thoughts and actions) that those observed may not be aWarl,e of 

themselves; that it allows analysis of processes and patterns of behavior 

(such as raids, investigations, or meetings) as they unfold; and finally, 

that the case approach allows the researchers to fit together the facts of 

the organization and to see it as a functioning whole (Riley, 1963: 69-70). 

These advantages of the case study method tend to increa.se its validity. 

The multiple data gathering teclmiques used (e.g., historical analysis, 

interviews, document analysis, and field observations) also assist in 

establishing the reliability of findings because we are able as a result 

to triangulate a findlllg from several kinds of data, gathered at different 

points in tIme by three different researchers. 

Other advantages of utilizing case studies of six tmits came :in part 

from the capacity it has for illuminating concomitant variation. We,:in 

effect, held constant the selective criteria while examining other vari­

ables--e.g., personnel, expense money (for buys and informant payments, 

etc.); vehicles and other resources, informant use and development; person­

nel recruitment and training; and strategies and evaluation of enforcement. 

One can look at differences across sites using the case materials and 

attempt to account for them. Similarities can also be found in the unit 

characteristics. By close examinati.:m of both behaviors and reported 

behavior (stated aims and intentions), discrepancies can be identified 

and explained. Different levels of knowledge about different units was 

obtained, in part, because of the differing size of the units, the number 
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of organizations 1.."1 the area about which data had to be gathered, and the 

available comparable data maintained in the unit itself. There were wide 

variations in the extent to which £Ol~ll records were kept on past cases, 

on ongomg investigations, on expenses ~ and on evidence and buys made. The 

data-gathermg guide developed assisted in Toutinizing and systematizing 

the material sought across the sites and the researchers. 

As Riley has pointed out however, there are limitations to our approach 

as well (1963:70-75). These are more serious when one is studying only 

a single case, as she discusses, but are relevant to evaluation of our 

findings. First, we played a role ourselves in the settings when we were 

there: we participated in activities, such as raids, surveillances, testing 

equipment and planning meetings. It is difficult to assess to what extent 

we produced effects in the setting, but it is likely that they were some­

what proportional to the number of researchers on scene expressed as a 

ratio to the total number of agents in the unit. Second, there can be 

problems with reliability in a single case study done by a single person. 

However, the us~ of several observers at more than one time reduces this 

effect. Third, because of the small m.nnber of cases involved, generality 

is affected. The selective systematic sampling of units using a sampling 

frame governed by the theoretic questions we had posed meant that we were 

able to look closely at some types of organizations. 

One of the questions often asked a:bout case studies is the extent of 

the generality of the fmdings to other sites. Several points should be 

made here concerning this matter. The units selected were chosen to 

reflect certain types of units, rather than to reflect narcotics enforce­

ment in general. In the United States, the mean size of the municipal 

police department is quite small (about ten officers), and most deparunents 
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do not have a specialized drug unit, but may only assign such investiga­

tions to detectives or patrol officers. The units selected are among 

the larger departments in the nation. We had, of course, made this size 

one of our criteria for selection. Large police departments in cities of 

a quarter of a million persons or more are the locales in which most 

specialized narcotics work takes place at the local level and where the 

administrative and operational problems we had targeted for investigation 

are both extant and salient. Thus, the pattern of our findings should 

have relevance for other large police departments, although the strength 

of the logical links we have portrayed may vary. In addition, the centra! 

problems of managing agent discretion, targeting, resource allocation, 

recruitment, evaluation and training, and informant recruitment, use and 

evaluation must be effectively dealt with by a drug unit of any size. By 

treating the units as integrated and functional wholes having determinant 

relations between interconnected parts, we were able to analyze the relativ~ 

salience of these problems within and across the six sites. By inference, 

these problems, in king, if not in degree, are found in all units, and the 

attempts that have been made to solve or deal with these problerr~ are 

likely to be generic as well. 

E. Research Setting 

1. Site Selection 

While a discussion of site selection may be found in Appendix A 

(Research Methodology for Study), the selection criteria will be briefly 

discussed here. Four criteria were utilized in the site selections. They 

were the size of the city, the involvement of the city in narcotics 

trafficking, size of the narcotics unit and the geographic distribution 
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of the cities. Cities with populations of 150,000 to 900,000 were con­

* sidered for study. Related to the size of the city is the size of the 

police force (that is, number of sworn officers), which is ii1 tum roughly 

** related to the size of the narcotics squad. In these moderate to large 

sized cities one could expect to find narcotics units ranging in size from 

ten to thirty people. Given that, at least two of the three researchers 

planned to ''lork in each unit and it was felt that this unit manpower range was 

optimal for a two man field team. In addition to the size of the city the 

role of the city in narcotics trafficking was important. Cities which were 

primary entry points, I~order cities," and/or major transit centers or 

distribution points for opiate drugs were of interest. Hopefully such 

cities would display a reasonably stable pattern of trafficking and enforce­

ment. Finally, we were interested in having the sample cities geographically 

distributed throughout the United States so as to represent major regions 

of the country which also met the above mentioned criteria. 

2. Site Characteristics 

Following is a brief desl .. ription of each study site. t Dollar­

ville is a large city located in the southwest United States. While it is 

* OUr six cities ranged in population from 180,000 to 870,000 according 
to the 1976 estimated census population for the central city. One city was 
180,000; two cities were 300,000, one city was 400,000; one city was 
500,000; and one city was 870,000. 

** 'fhe size of the city was grossly related to the number of narcotics 
agents that city had. In general, the larger the city, the more agents 
there were and the smaller the city, the fewer agents there were. The 
proportion of narcotics agents to sworn officers was not related to size of 
city. M:>st units had manpower constituting approximately 2% of the sworn 
officers for that city although this varied from a high of 3.5% to a low of 
1.3% (this low occurred in the largest city). 

tAlthough there are many factual matters included in these portraits, 
we are reporting in large part the perceived situation or problem with drugs 
in the sites as it was told to us by members of the six drug units. 
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not exceptionally close to any border~ its international airport puts it in 

the drug trafficking pattern from foreign as well as domestic sources. 

Apparently, however, much of the drug traffic canes into Dol1arville by 

autanobile. This is facilitated because Dollarville lies at the inter­

section of major east-west and north-south interstate highways. 

Desert City lies to the west of Dollarville in the southwest United 

States. DE.\sert City lies close the Mexican border and mue.;' of the drug 

trafficking in Desert City is distribution activity. That is to say, drugs 

are brought in from Mexico to Desert City and distributed throughout the 

Uniteu 6tates from there. While Desert City has an airport, apparently 

muCh of the air trafficking in drugs takes place at a larger and busier 

airport a hundred miles or so northwest of Desert City. Desert City lies 

in the Sun Belt, an area into which mr..ny persons fran the northeastern 

United States are settling. With a rapidly growing population new connections 

for drug trafficking are increasingly developed and maintained with other 

parts of the United States, particularly the major urban areas of the 

midwest and northeast. 

Gotham Minor is a moderately large city in the northeastern United 

States. It is situated near the Canadian border and lies at the crossroads 

of major east-west and north-south interstate highways. In terms of 

narcotics distribution channels, the Gotham N.Unor narcotics unit reports 

that there are major narcotics networks emanating to and from Canada and to 

and fran a large metropolitan east coast city. Since this network works in 

an east-west and north-south fashion, Gotham Minor has become a focal point 

for narcotics being shipped and distributed from other "import" areas. Tht;} 

Gotham Manor narcotics unit reports that the major drug dealers operate 
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from the larger nearby metropolitan areas where they deal to lesser dealers 

who return to Gothf.lffi Minor for distribution in the city itself. Most of 

Gotham Minor's nB:rcotics problems are transportation!jmport-export problems 

rather than local major dealer problems. 

Columbia is a large ci:ty in the northwestern United States. It has 

both a major airport and a shipping port. The location of Columbia makes it 

a convenient center for drug trafficking from Mexico as well as from 

southeast Asia. Drugs can be brought in by air, ship, or automobile. 

While Columbia does not app~ar to be a major primary importation center 

(drugs brought in by air more than likely would be brought in to airports 

of larger cities to the north and south of Columbia; drugs brought :in by 

ship would more than likely come into the larger port city several hundred 

miles north of Columbia; and drugs brought by car have passed through 

several major metropolitan areas south of Columbia an their trip north fram 

Mexico) it is a secondary point in the drug trafficking network. Apparently 

many of the drugs reaching Columbia are moved on to distribution throughout 

the United States - mainly to large urban areas in the midwest and eel.st. 

Bay City lies on the west coast of the United States between Columbia 

and the Mexican border (there are several hundred miles between Bay City 

and Columbia as well as between Bay City and Mexico). Bay City has a large 

black population which provides a significant part of the market for drugs. 

Black drug dealers in Bay City seem to have very good drug trafficking 

connections in the large west coast cities as well as in the major urban 

areas of the midwest and east. The area is densely populated and satellite 

to several other densely populated urban areas. It is not uncommon for Bay 

City narcotics enforcement to drive out major dealers as well as users to 
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surrounding areas only to have them return when the efforts of nearby 

narcotics enforcement units in turn drive out the drug action and displace 

it back into Bay City. 

Southern City is a large city in the southeastern United States which 

serves as a transportation hub for the south. Major roadways running north 

and south as well as east and west intersect in Southern City. The city's 

major airport connects Southern City with large metropolitan areas through­

out the United States. In addition, one can fly directly to the Caribbean 

from Southern City. Southern City's central role as a transportation 

center for the southern region makes it an ideal distribution point for 

narcotics trafficking. Police intelligence sources indicate that a larger 

proportion of narcotics pass through Southern City than stay in the city 

for eventual sales. Despite those indications, Southern City, like most 

large metropolitan areas, has a large amaunt of local drug trafficking. 

Therefore, Southern City has a double narcotics problem of local trafficking 

ruld of being a distribution point for nationwide traffickulg. 
,II 

/3. Narcotics Units' Characteristics Command Structure 

While each narc~tics unit had a slightly different place in the 

configuration of its police department's organizational chart, they all 

shared some corrmon features. All the units were part of a larger tmit 

called a section or division which was most commonly called the vice or 

vice control section or division. Officers or investigators working narcotics 

or prostitution/gambling, had the same commander. Often the units worked 

closely together sharing manpower, infonnation, and other resources" 

Al though the organizational chart's chain of connnand often did not 

reflect it, the chief of police was more often than not in direct communication 
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with the conunander of the vice section (which includes narcotics). In 

Dollarville, Desert City, Gotham Minor, and Colwnbia the head of the vice 

section periodically reported directly to the police chief. In Gotham 

Minor the vice section head was required to report to the chief an a daily 

basis. In Bay City, the head of the vice section reported to a bureau 

chief who in turn reported to the police chief. In Southern City the vice 

section head reported to the deputy director heading the division who in 

turn reported to the police chief equivalent. One salient reason for a 

chief maintaining close contact with a vice group is a concern for reducing 

the risk of corruption. Vice enforcement is, as we argue above, vulnerable 

to corruptive practices. 

4. Division of LaboT 

Figure 1-2 shows how the units studied allocate their personnel. 

None of the watches officially extend beyond 3 a.m. The hours noted in the 

figure do not represent the hours actually worked by the officers. The 

tmits are flexible in their work hours. Although most of the time the 

tmi ts will follow the "normal If shift hours, often they begin earlier or 

work later on special cases. The agents in a narcotics unit are practically 

always "on call" (whether they receive overtime payor not) for duty tii1le. 

Where there are two or more shifts, the first shift is an office shift 

which processes records and other papers and works drug diversion activities 

while the second shift does "street work" (tmdercover buys and the like). 

The exception to this is in City F where the morning and evening s~ifts 

both work the streets. The paperwork and recordkeeping not routinely done' 
" 

by the agents is handled by the unit's secretary, lieutenant and day sergeant 

(these two split their time between the office and the street with the 

sergeant spending proportionately more time on the street than the lieutenant). 

32 



~-------.-; --------------------------~----------~~--~~-~-~~~ . &i 4"""" .... 

w 
w 

Figure I~2 

Units' Division of labor 

Centrnl City Number Number of 
City Size Popula- of Agents and Number of Agents Nt.mtber of 

tion Range Watches Sergeants Per Watch Sergeants 
Number of Speciality 
Shifts Groups 

A 1 4 26 5 and 6 4 3 Diversiona 
5 and 6 8am-4pm 

4pn-12am 
6pn-2am 

B 5 2 2 18 6 and 10 2 Conspiracyb 
8am-4pn 
123l1\-8pn 

C 6 1 8 7 1 I Dilrersionc 
9am-Spn 

D 3 2 17 5 and 11 1 2 Diversiond 

8am-4pn 
7pm-3am 

E 4 2 12 2 and 9 1 2 Diversioo.e 
8am-4pn 
IOam-6pm 

F 2 2 20 8 2 None 
8am-4pm 
4pm-l2pn 

~e diversion mit checks on the diversion of lega~ prescription drugs fran the legal market. 
Such things are involved as users stealing script pads from physicians, forging prescriptions, and 
illegal activities of pharmacists and physicians. I 

bThe day watch ran the conspiracy cases while the second watch did the street buying. 

c.nu.s diversion unit was a one agent operation. 
d.rhe day watch wa.c; involved in the diversion activities as well as general recordkeeping. The 

night watch did the street work. 
~e diversion program was run the 8am-4pm shift~ Two agents on the lOam-6p11l shift were 

responsible for the buy program. 
fThree of the sergeants shared the evening watch, two sergeants at a time. 
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The number of agents working together as field agents at one time 

varies from 6 to 10 depending on the sit~,., At lea~t one sergeant is 

responsible for this working group. The sergeant in turn is resp~ible to 

a lieutenant or a captain for the activities of unit shift. Usually the 

number of agents working a shift is an even number (not countL~g the shift 

sergeant) so that agents will work with partners. Working partners varies 

from site to site. In some sites partners are officially assigned, in 

other sites partners are informally formed, and in other sites partners are 

neither formally or informally encouraged or discouraged. In the latter 

type of.·si te informal partners usually develop since agents often need 

someone to back them, up and be a witness for buys, meeting with infonnants, 

and other activities. 

The specialty groups within a unit, in particl,. . .iar the drug diversion 

investigators, normally only have one, two, or three agents assigned to an 

activity. Working diversion is usually done during the .daytime when 

pharmacies and physicians' offices are open and the agent can contact them. 

Conspiracy units also usually work the day shift since they are corroborating 

information from various legitimate and illegitimate persons and organizations 

and sifting through new information to ,build their ca.se(s). One conspiracy 

unit that we observed had approximately six agents working conspiracy cases 

which represented a major connnitment on the pal't of the unit. One large 

buy program we observed had two agents responsible for coordinating information 

on who was selling drugs, the m..unber of buys made from that person 1 and 

responsibility for estimating the level of the market at which the particular 

drug dealer was operating (ascertaining the dealer's market level allowed 

priorities to be set for making buys and c: case on the dealer with the goal 

of ascending in the market structure as far as was practicable). 
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s. Racial, Ethnic, Sex Compgsi tion 

,;- The race and sex cc:>.illPQsition of each unit visited was predominately 

white andm.ale. '!here was recognition by each unit that minority group 

agents (blacks,Chicanos, etc.) could in most cases best penetrate the drug 

markets of that minority and that female agents facilitat~rl narcotics 

tmdercover activities £O'i'male agents in any drug market as well as being 

able to make buys on their own. Despite the ad;"antages of havmg agents 

with particular race and sex characteristics, the units in the sites we 

studied did not or were unable to recruit many officers with these particular 

characteristics. One site, with a predominately black population, had six 

black agents in its unit three of whom were :~ command level positions as 

working sergeants. However, this unit, at the time of the study, did not 

have a female agent, although a few years prior the unit had had a female agent. 

Since that time they had found it difficult to recruit qualified females 

for narcotics work. Another site which also had a large black and Mexican 

American population had two black male agents'and one black female 

agent, but no Mexican American agents. The unit was, at the t:ime 

of the study, making a concerted e£f01'tto recruit mor~; 'female, black 

and Mexican American agents. Two sites had two male Hexican American 

agents:'i11?iece. Both sites had a large Mexican Americc':Ul population as well 

as sig~i£icant black populations. While nei ther site had black agents, one 
\ 

site h~da white female agent. Corranand personnel in both sites stated that 
I, 

they hOI?ed to recruit more Mexican American and black agents. In particular 

both sites were trying to recruit ferna~e officers of any ethnic background, 

but especially Mexican American or black agents 'were sought. Another site 

had one f1lll-time white female agent and one part-tin1e female agent borrowed 
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from uniformed patrol. This unit had one male Indian agent but no black 

agents. Finally, a site with a high black population but no Mexican Americans 

had no black or female agents. This narcotics unit was constituted exclusively 

of white males. Very often they found their lack of black agents a hindrance 

in that making buys and surveillance work in the black community was somewhat 

difficult. (This unit had had a white female agent some years prior to the 

study but had not replaced her at the time of the study). 

Matching agents to undercover assignments by race appears to maximize 

the success of the undercover activity particularly in cases where black 

dealers will only deal witn other blacks. In cases of this sort the 

narcotics mit may '!\Jorrow" a black unifonned patrolman to go tmdercover 

and work the deal with a white narcotics agent or the borrowing may come 

from another narcotics unit staffed with black agents. While white agents 

can and do m~\e cases on blacks it is highly likely that their ability to 

penetrate the black drug market in any depth is made somewhat difficult if 

not impossible by the fact that they are white and therefore perhaps the 

'man. ' 

Female agents appear to be able to move with apparent ease in the drug 

scene. A female is typically viewed with less suspicion than are her male 

counterparts. Teaming a female agen.t with a male agent gives the male 

entree to a variety of situations in which suspicion is TPduced by the 

presence of the female partner. Perhaps the success of female agents can 

be, in large part, attributed to the fact that there are very' few female 

agents and therefore the person trafficking in drugs may not suspect that . 
a female is a police·officer. 

Whatever explains the success of blacks dealing with blacks, Mexican 

Americans dealing with Mexican Americans, and the role of women in enforcement, 
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these agents are difficult to recruit in part because Pf,lice forces have 

very fel'l persons in these ''minority'' categories from wrdch to choose. This 

is compounded by the fact that not all these officers have the interest and 

potential to work narcotics. Many will simply not apply. One salient 

reason that is often given for the reluctance to work narcotics is that 

they are frequently known by the minority community as police officers. 

The risks and hazards of working undercover in such a comnunity are obvious 

to the minority agent. 

6. Entree and Cooperation 

How entree was gamed to each site is discussed .On detail in 

Appendix A. However, it is worth noting that :in two of the six sites there 

were no prior personnel relationships between the department and the 

researchers and no sponsorship was involved. Access to the other four sites 

was based on a preestablished relativJl~hip between one of the researchers 

and a member of the police department involved. Despite the varied 

entry modes, no differences were noted from site to site with regard to the 

level of cooperation. All sites were fully cooperative and supportive of 

the study both at the administrative level and, after a period of ''wannmg 

up~" at the narcotics unit level itself. 

7. Researcher Division of Labor on Site 

Three researchers were involved in the project to do onsite 

interviel'ling, observation, and collecting relevant documents and records. 

One researcher was responsible for making contact with a particular unit 

and arranging a four to six week period which could be spent with the mit 

for data gathering purposes (this responsibility was shared across the six 

sites by the three r~searchers). Typically, at least two researchers 
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worked a site at one time. At sane point the third researcher appeared at 

the site for a brief period of time. en two occasions, only one researcher 

was on the site with the second researcher briefly overlapping the effort. 

Additional information ahout the researchers' activities on-site is found 

in Appendix A. 
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I I. GOALS AND OBJECfIVFS 

A. Introduction 

In this section we identify and discuss the goals and objectives of 

the six units, try to show how they are arrived at and defined, and to 

detennine which drugs were defined as being of primary importance :in the 

units. It appears that the proces~ of goal-setting is primarily one of 

"reading" public opinion, media, and jury results, as well as refining and 

understanding infonnation gained in the enforcement process itself. These 

sources of infonnation and opinion become part of the perceived pressure to 

produce, and these production pressures are then translated in turn by 

investigators into "outputs" (usually defined in tenns of arrests), and 

subsequently rationalized by administrators using rhetorical fornrulations. 

Because the goals and objectives of the units are not linked clearly into 

perfonnance indicators and investigators are not closely supervised to 

achieve them, stated or formal goals are displaced or converted, and 

operative goals become dominant. The means of enforcement--arrests s 

seizures, and search warrants --are often converted into ends. In this 

chapter we outline the stated goals of the units so that in the following 

cha.pter we can show through budgetary analyses some of the constraints on 

the attainment of the stated goals. 

In Chapter IV we proceed to analyze the structure and characteristics 

of each of the organizations to further explicate the constraints that 

exist as a result of the structure of enforcement --personnel training 

and evaluation 1 eqv.iPm.~¥,i.,~~f9r4s'}}Ad:,?,;"!tGQ!d.;..\e~:e~il~y,~· hlifcp:tudessing 
I _ •• " _ ,,- • 

of evidence. These factors, along with the use and control of informants, 

constitute the principle sources of gaps between stated and operative 
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goals. Put another way, if these constraints were reduced, one could 

expect a higher probability of achieving the stated goals, and likewise 

fewer discrepa~cies between the stated and achieved goals. 

B. Goals and Object~ 

The research proposed to identify goals and to describe or explain 

reasons to account for any gap between these statements and the operative 

goals of the unit. We define goals as being any long-range end which an 

interviewee specified as being essential to narcotics enforcement in the 

unit. Objectives are defined as apprv .. ltimate or short-range goals. It was 

difficult to identify these goals and objectives in spite of the fact that 

every interview covered that subject. Perhaps the difficulty in obtaining 

these precise statements arose because: (1) goals, even when written, are 

not available in a form that is easily accessible to investigators; (2) the 

word "goals" is not one cormnonly used in narcotics units; and (3) differences 

exist between investigators' perceptions of the operations of the unit and 

the administrator's views of its operations. 

It appears that the stated goals of the unit are a formal or symbolic 

statement of the idealized ends that are hoped for by administrators of the 

units. In this sectioIl,we attempt to define these goals, and to trace out 

their sOurces. In subsequent sections (under targeting, strategies and 

practices), we show how organizational structure and division of labor 

makes possible to varying degrees the actual achievement of these symbolic 

ends. Budget, in addition, is the basis from which these probabilities 

ultimately derive. All of the units had goals, in that administrators 

assumed that their unit had a purpose, a rationale, and an overall place 

within the structure of the police department. In this sense all the units had 

a ''mission,'' whether the goals were written or not. Further, throughout this 
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report, we assert that the organizational capacitr to. control the actions 

of investigators is an important feature of eifectivenarcotics enforce-

1OOl1t. Organizational control reduces the. freedom of the investigator 

to choose, work, and close his targets within his own frame of reference. 

If he do.es so, he need not consider any collective organizational purpq~. 

In addition, when officers are left to resolve the uncertaintiesL~ the 

work through the maximization of their own. advantage (}Vhich may mean 

worldng or avoiding working), they will build up practices which tend to 

be practical resolutions to the perceived pressures to produce. These 

become the ways in which they deal with the gaps between the stated goals~­

which are often abstract, unstated, or irrelevant in their eyes--and the 

view that they have which is to do a "good job" wi thin the limits of the law. 

In the most direct sense, they hope "to lock up the bad guy and take away 

his dope." Since this can be a rewarding way of operating, it has great 

appeal. However, if one is attempting, for example, to maximize the \<[orth 

of seizures, then somewhat longer investigations may be desired, and 

patience may become more valuable than the number of arrests. 
, r~ 

1. Written Objectives and Programs: Columbia, Bay City and 

Southern City 
... (. 

Columbia, Bay City and Southern City had written objectives for 

at least some aspects of their programs • ColUmbia had a formal statement 

of objectives, accompanied by a list of performance indicators Which 

became a part of the Chief's management and budgeting plan for the Depart­

ment for the year (see~Exhibit II-I). In addition, the unit received 

quarterly a copy of data on the performance indicators so that pr9gress 

could be measured :in each of the areas (for example, public appearances, 

search warrants served» arrests, and value of drugs seized) for which data 
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Exhibit II-I. 
Columbia's Mission Statement 

The mission statement is a format for the writing of yearly objectives 
and attaching performance indicators to them. Once these are established 
for the year by conference between the Chief and the Heads of Divisions 
in the Department, they become the basis for a quarterly review. Each 
quarter, the Division receives a quarterly performance report which 
compares the performance to date (through that quarter) with the projected 
levels for each of the objectives. This is done through the department. 
An example of this quarterly report is also attached. Also included in 
this attachment is a page from the Departmental Annual Report which 
lists accomplishments of the Division for 1976. 

Mission Statement 
1976 - 1977 

The mission of the Special Investigations Division is promotion of 
tJle livability and safety of the City's citizens through the enforcement 
of l~ws and provision of educational programs relating to prostitution, 
gambling, obscenity, pornography, and illegal drug use, possession 
and/or sale. 

Objective Statement 
I. Administrative Objective Statement 

The Administration of the Special Investigation Division will 
provide accountability and inel"eased efficiency by modifying 
authority structures and utilizing objective satisfying methods. 

II. Programs of the Administration 
A. Enhance coordination by fonnalizing objective statements and 

coordinating standard operational procedUres to meet those 
goals. 
Performance Indicator: Redo S. O. P. by May 1, 1977, 
Distribute June. 

B. Improve recordkeeping by updating files consistent with actual 
management and operational needs. . 

Performance Indicator: Formalize records methods. 
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EXhibit 11-1 (con.) 

Objective Statement 

I. Narcotics Division Statement 
The Narcotics Division, through enforcement of the laws and education 
of the public, will lower the amount of illegal drug use in the 
Columbia area. . 

II. Programs of Narcotics Division 

a 

A. Decrease availability of drugs by arresting sellers 
during FY 76/77 --
Performance Andicator: Number of arrests for sale (Gen'l 
CAID & CAID) 

B. Decrease availability of drugs by seizure of # of 
illegal drugs during FY 76/77. 
Performance 1nd~cator: Amount of seizure in street dollars 
CAID possession , 

C. Decrease availability and compromise drug transactions by 
service of warrants during FY 76/77. 
Performance Indicator: Number of warrants served. 

D. Attempt long term intervention and limiting of illegal drug 
use by educating public and legislature through __ 
public or media ~ppearances. 
Performance Indicator: Number of appearance audience numbers 

Crimingl Activity In Drugs. 
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were gathered. In addition, the Captain in charge roughly assessed his 

success by comparing the ratio between dollars that were not recovered 

(money that was allowed to "ride" or "walk" in order to pursue an investi­

gation further or which was used to make an informant reliable) and the 

seized value of drugs. In Bay City, a series of buy programs wer~ developed 

and implemented and were guided by firm objectives (see Appendix B for dis­

cussion of the details of these operations). 'Ibese provided important guidance 

for the unit's activities in that domain. Southern City had also developed 

a set of objectives for its programs under the control of a newly appointed 

~~jor in charge of the division. 

2. Unwritten Objectives: Gotham Minor, Desert City and Dollarville 

In these three units, although they a~re different in many other 

ways, they were similar in that there were no lr.ritten objectives in the 

uni t. In Desert City, a newly appointed Lieutenant was in the process of 

forming a new set of objectives and policies which were largely the codi­

fication of unit activities. In Gotham Minor, the size of the unit was 

small, and much direction came in the fOlin of face-to-face discussions 

between the officers and the Captain and Sergeant in charge. Dollarville 

also operated with tacit goals, although recent rapid turnovers in adminis­

trative and operative personnel ~ade any formal policy difficult to 

construct and enforce. 

It shOuld be emphasized, as we do when discussing the actual structure 

of the units, that these written goals are only a partial indication of 

what the unit can and does do. There are two important aspects to this, 

whether the unit has written goals or not. The first is the organizational 

structure and the division of labor within them. This is an important 

basis for achieving any set of goals. For example, if an organization states 
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that it attempts to control the flow' of licit drugs in the illicit market, 

and has no investigators. assigned to that work, it cannot have much. impact 

in this area. A second constraint is. what the tmit commanders perceive to 

be the pressures of the environment, the perceived demands of the Chief, 

the media, public opinion, and the like. As we have discussed, since 

goals are often not set in writing, and because of the limited knowledge 

about the actual shape of the market, the number of users, and the level 

and kind of flow-through and use traffic ~ much of what is done must be 

based on partial knowledge and educated guesses. This does not mean that 

without accurate knowle:dge, nothing should be or can be done, given the 

established uncertainty of the work. However, policy is based on these 

perceptions and the practices of enforcement that have been built up, not 

on extensive and accurate knCMledge of the environment. This fact makes the 

unit quite vulnerable to changing public pressures and the like, but it is 

the more individually centered organizations without written policies that 

are more subj ect to changes in public demands and pressures. Let us now 

examine the sources of these perceptions and goals. 

C. Two Princ1pal Sources of Goals: AsstnpPtions in Narcotic Law Enforce­

ment and External Influe."~ 

Whether goals are \'lTi tten or not, determining the actual level 

of drug use in the city) the problem areas, and the impact: of enforce-

ment is problematic. Whether or not the heroin problem is actually growing 

in any city is most difficult to discern; even more difficult is the docu­

mentation concerning cocaine. We discovered early that when we asked 

about the problem of drugs in the city, that command personnel would say 

that they were just "holding back the tide." They felt that regardless 

of the actual problem, as measured by whatever means, budget, persormel, 
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and legal l:iJr..itations made it tmlikely that they would directly and 

significantly reduce the market OIl any long-tenn basis. We found in 

interviews that pel: ,\:)ptions and overall tmderstandings of the drug market 

were crucial in the ways that the administrators outlined their operational 

efforts. These perceptions colored rationales both for doing the work of 

enforcement, and for organizing particular styles of enforcement within the 

constraints of manpower, budget, and legality. These perceptions of corrnnand 

and investigative staff provide one indication for acting upon the jllicit 

trade. The organization's role structure or division of labor, and its 

actual enforcement practice provide UvO additional measures. 

L The Implicit Propositions of ~arcotics Lmv Enforcement 

In noting contrasts be~veen the stated and formal goals of the units 

studied and their practic~s, we are working from a constructed model of the 

effects of narcotics enforcement that is derived from interviews with cOImland 

personnel (see Figures 11-1 and 11-2). It is the model or abstraction that 

might fit the data that researchers have gathered, although only some of the 

kinds of data (those in Figtlre II-I) are actually acquired by the departments 

studied. Police departments studied did not have information on the following 

items whicll would be essential if such a model were used to assess the effects 

of enforcement: closely monitored, ongoing measures of the demand andlor 

supply of focal drugs; changes in the number, location, use levels, and drugs 

of choice of "addict" populations; associations bet\veen crime and drugs 

ei ther in the sense of how many criminals use various sorts of drugs, or 

how many drug users commit crimes (of 'vhat kind?) as a result of their use; 

the impact of arrests on use, crime, demand or supply; and the dealing 

structure in the area. 
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Figure· II~l. Implicit ProP9sitions Underlying_ 
Narcotics Law Enforcementa 

A. The Drug System 

1. Heroin is highly addictive and morally reprehensible (although some 
dealers are both smart and good businessmen). 

2. The demand for heroin is inelastic. The user consumes at a relatively 
constant level from day to day and will pay more to maintain a ''high.'' 

3. The drug use system is closed and based upon opiates as a model of use, 
effects, !"pread and marketing and distribution patterns. Therefore, a 
decrease in the amount of heroin available will yield: 

a. an increase in demand for heroin. 
b. An increase in price ("retail") of heroin on the street. Indices 

for 3a and 3b: police buys (number, modes, purity, S1 ze) 
estimated value, quality and size of seizures 
addicts' reports of drugs used; cost of habit; 
availability of drug; dealers"reports and 
health of users (e.g. ,hepatitis) 

c. decrease in quality (purity) of heroin. 
d. reduction in the active addict population ("users" or "jwldes"). 

Indices of 30: seizure data 
police bt.y data 
addict reports 

B. Consequences and Correlates of Enforcement and Use 

Indices of 3d: overdose deaths 
(Baden~Letteri formulae; 
see Josephson and 
Carroll '(eds.) 1974 
addicts' reports (either 
in j ail or in treatment, 
DuPont ~ 1972) ; 
surveys of self-rep9rted 
use (Chambers, 197'); 
extrapolations from in­
treatment popul~tion 
(Greerle and DuPont, 1974) 
Redlinger method (1975a). 

1. Heroin users conmit crimes, especially property crimes. They account 
for a variable but a large (varies from city to city) estimated propor~ 
tion of crime known to the police. 

Indices: NalUne tests on jailed populations 
Addict reports of ways they support their habits 
Surveys of users with criminal records 
Police experience and interviews with arrested users 

2. More police personnel, money and equipment (e.g., automobiles, elec­
tronic apparatus, cameras) will increase arrests. 
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Figure II-1. (con. ) 

3. Arrests reduce crime in general and particularly effect crime associ­
ated with or caused by heroin use. 

4. Arrests and associated seizures disrupt the dealing system and thus 
decrease the amount of heroin available on the street (follows logic 
of a 3a - 3d cycle). 

5. Decreased availability of heroin reduces the addict population. 

Indices: increased size of treatment population 
addicts move from "copping" areas (Hughes, 1977) 
increased "cold turkey" pattern of cessation of use 

6. Police control action in the form of buys, arrests and seizures have 
no stimulative effects on the drug use/dealing system, nor do they 
induce use, maintain the system, or infuse significant amounts of 
money into drug markets. 

aDrawn from interviews with command personnel and agents in two narcotics 
enforcement units; reviews of historic literature (King, 1974; Musto, 1973; 
Lindesmith, 1965); enforcement agencies'documents (DEA literature; Drug Abuse 
Task Force, 1975); public testimony (Hearing of the Subcommittee, 1975); 
scientific literature on drug control (writings of Levin et al., 1975; 
MOore, 1977) and sociological analyses of drug enforcement practices 
(Skolnick, 1975; DeFleur, 1975; Manning and Redlinger, 1976b, 1978). 
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Figure II-2. Causal (or Path) Model of the Impact of Police Action on the 
Dealing-Using SIstem Based on the Implicit Assumptions Listed 
in Figure II -1. 

Property 
Crime Rate 

+t 
Price of + and Purity of 

+ Hero;~r 
Availabili t'f of 

Hero:in ~ + 

Police Resources + and Arrest + I and . Seizures 
(persormel. equipmentv--------t.. Rat I t 
money) (OpiateS)~ 

-! -
NUmber of Heroin 
Addicts on the 
Street 

Number of Addicts 
on Trea1J11ent 

Number of Addicts 
in Prison 

clModified from Levin, Roberts and Hirsch, 1975: 58. 



Perhaps the reason that these are not gathered and monitored closely 

is that a system of implicit propositions '~es sense" of the activities of 

narcotics units. This model is not a formally written, shared, articulated 

plan--it is a tacit, and invisible organizing agenda for enforcement. The 

data, if gathered, are not used to test the model or individual aspects of 

it, but rather to affirm it ritualistically. These "hidden assumptions" 

should be borne in mind in the ensuing discussion of targets, strategies, 

and practices, because they organize narcotics enforcer .. c::nt. The model 

serves to nwke sense of the work, and explains in large part why officers 

are able to continue to enforce the laws in spite of their personal reser­

vations, the criticisms they receive from the public} and the unending 

nature of the strL~ggle against the flow of drugs. 

It is possible, it should be pointed out, that such an articulated model 

is not needed in order to disTIlPt markets, make arrests, or control drug­

related crimes. There may not be need to evaluate the performance of units 

against such a rational model, given the costs of so doing, the immense 

recordkeeping that would have to accompany it, and the remaining problems 

of evaluation of the performance of individual officers. The value of 

written plans lies in the routine nature of the action that can be antici­

pated when all parties share knowledge, goals, and aims, and work toward them. 

But such routinization depends on an environment t~Jlt can be understood 

and anticipated, and assumes that a high degree of uncertainty does not make 

unwritten policy (shared, but unstated) more desirable. Thus, it is clear 

that there are some advantages to unwritten policies and to working with a 

fairly simple and proximal notion of the environment. On the other hand, 

one cannot know to what degree these unstated assumptions are empirical 

fact (as it is now believed) unless some monitoring is undertaken. Th.e 
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advantage of written goals and objectives is that one can assess accom­

plishments against them and change strategies and tactics accordingly. 

2. Perceived Flows of Influence From the External Environment 

pt 

In our interviews with the command personnel, we also attempted 

to extract a mOdel of their perceptions of how the media, public pressures, 

and key events in the community altered, shaped, or otherwise determined 

the enforcement policies or practices in their units. Refined, and 

logically abstracted, the flows of influence are at least tentatively 

possible explanations for the ways in which the tmits respond to and reflect 

"public opinion." Since in the area of vice, it was thought that public 

opinion is an important influence, it is worthwhile to explore models in 

connection with the discussion of goals. 

Figure II-3 shows some of the flows of influence and behavior which 

can be associated with the identified outcomes (alTests, seizures, buys 

of drugs, and payments for information) of narcotics law enforcement. The 

chart is a logical system, and one can enter at any point and exit at any 

other. For purposes for exposition:1 we will COITDnence with the perceived 

pressures (A) acting upon any narcotics tmit. The rhetorical formulations 

of the tmit itself (D): especially in terms of press releases to the media 

(e.g., "big bl,lSts," large sized sei.zures, coordinated raids, shoot-outs) 

will tend to produce a self-defined miliE1u in which the public expects 

such results, assesses the control of drugs on the bases of these dramatic 

actions, and blurs the distinctions between arrest, charge, conviction, 

types of drugs, and the various modalities of control utili.zed. The media, 

in turn, have independent effects in that they make events public, thus 

giving those aspects publicized the semblance of reality, and reifying the 

activities of the drug tmit. The tmit may in addition take into accotmt 
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Figure 11-3. Flows of Influence and Behavior Associated 
with Outcomes of Narcotics Enforcement. 

1 
A. Perceived pressures .... 

internal/external 

B. Internal problematics 
1. resources: dollars 

equipment 
cars 

2. personnel 
3. goal dari ty 
4. praxeological 

solutions 

+ C. Outcomes 
(consequences) 

+ D. Rhetorical formulations 

t 
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the willingness of prosecutors to prosecute or charge certain types of 

cases (e.g., marijuana only :in sizes below one ounce), or of juries to 

convict (marijuana or pills cases are not likely to yield as many con­

victions as are hero:in cases, for example). Other external pressures may 

originate from ad hoc community groups demanding a level or kind of enforce­

ment. Grand jury pressures, bribes, and competition and cooperation between 

agencies all affect the method of enforcement. External sources of funding 

which may have implicit expectations for :increases :in numbers of arrests, 

size of seizures, or better "quality cases" provide an additional form of 

subtle pressure. These externally generated sources are complemented, as 

it were, by internally created pressures inherent :in the systematic pursuit 

of drug violators. These pressures result from the need to cultivate, 

maintain, protect, and ''work'' informants. S:ince they are the pine 

qua !!2!!. of narcotics enforcement, infonnants may be protected from arrest, 

given payments and consideration, paid in drugs, and may be the cause of 

obstruction of justice or violations of the law by agents in the interest 
!' 

of making cases. Evaluation modes, if they become an aspect of the 

self-evaluation system of the individual, can be a source of internal 

pressure: aspirants for raises and promotions may produce, expecting 

such rewards. Moral and ideological conmiitments to eradicate drugs, 

as well as administratively conceived "dope drives" can produce pressures 

as can individually based motivations to "do a good job." The inter­

action effects of internal and external pressures are complex and 

vary among the units studied, but they can be traced out in terms of 

the use and allocation of available resource~ (B) such as money, equip­

ment, cars, personnel, and clarification and articulation of goals and in 
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the praxeological resolutions evidenced within the unit (i.e., how the 

problematics of the environment are made manageable and are resolved through 

action choices). Patte~ns of outcome (C) hinge directly on these forms 

of resolution, but further are the bases on which certain sy~~olic or 

rhetorical formulations (D) are rationalized or made legitimate. 

We have tried to show in this argument that the perceived external 

and internal pressures and assumptions about the effects of enforcement 

have important consequences on drtlg law enforcement. It is clear, further­

more, that the internal processing of infonnation is very critical when 

a type of vice crime, especially drug lm'l violations, does not become a 

public issue. When this is not the case, the capacity of the organization 

to control the discretionary actions of agents becomes critical. In line 

with this position, we now outline the drugs targeted, as a secondary 

fonn of control (after large public issues and externally sourced 

pressures for enforcement). 

D. Targeted Drugs 

The tem "targets" is taken from military language and connotes 

systematic planning, identification, rationalization of choice, and some 

estimate of the consequences of eliminating or neutralizing a target for 

the capacity of the enemy to persist. There are other meanings of targets, 

e.g., that which is the operational focus of the unit or of an individual 

investigator; a stated target that is nonetheless not an operational 

target; a target chosen in order to ease public concern or demands 

(short··tenn alleviation of pressure); a case assigned on this basis for 

investigation, either as a result of public outcry or concern, or private 

demand (e.g., phone calls asking police to "do something" about activity 

in a neighborhood or location). 
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All units face political pressures, and the concern of all narcotics 

units is with reducing public concern and outcry which might be embarr~s­

sing to the tIDit or to the department. The operating rule in all tmits 

was to respond to demands, public or private, which might lead to 

* embarrassing incidents should they become more public. Thus, all the 

tIDit commanders pointed out when discussing goals of the units and the 

process of targeting that the unit had to deal with the public's concerns 

and to respond to citizens' requests even though they rarely led to what 

they considered a "good case." In two of the units, Dollarvi1le 

and Bay City, there was particular sensitivity to the demands of the 

public, and to being responsive to the public's concerns. This position 

was publicly taken by the Chief in Bay City and reiterated in our inter­

views with him. In Dollarville and Coltnnbia there were, at the time of 

the research, ongoing political law enforcement issues that involved 

the units studied, even though they were strictly speaking 'vice and 

prostitution issues." Details of the issues aside (one involved cleaning 

up prostitutes in one part of the city, and the other involved allegations 

of child pornography and puqlic concern about pornography and sex in 

massage parlors and "reading rooms"); these were responded to with personnel 

and equipment over a several-month period in order to reduce public concern. 

The point is, however, that short-term crises are not easily resisted in 

any of these units; they are vulnerable to public and to political out­

cries, e.g., city council, citizens groups, and the like. 

* The problem is of course being able to identify these kinds of 
events and to preplan modes of response to them. 
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:t should be noted that heroin is consensually defined as being a 

corrummity threat, and thus enforcement : .. a this area is always viewed as a 

source of community support (see Table II-I). Arrests for the less con­

denmed drugs, especially marijuana, were least likely to generate public 

support; enforcement or investigations related to these drugs were viewed 

unofficially by all units as something that one did if one had to, but 

preferred to only if it was thought to be a lead to a "big seizure." Vice 

crimes, since they were enforced by the same unit in three of the sites, 

,~cre likely to pull personnel from the drug unit when the commander decided 

he needed personnel (e.g., for a gambling raid or a series of arrests for 

prostitutioTl). This political context always makes targeting particular 

drugs a problematic exercise. 

The cities are ranke~ in Tablp 11-1 by their size. This is a very 

crude indicator of the size of the drug market in the city, and it may well 

be misleading because of the different positions that the cities have in 

the: c'! tins of drug flow throughout the country. Recall also (c.f., Figure 

1-2) that the relationship between the size of the city and the size of the 

tU1it is not a pure linear relationship (although in general, as the city 

* size increases, so does the size of the unit). This at least suggests 

that public concern, tax base of the city, and variables other than city 

size pe,!' se may detennine the size of the unit and drug priority. All 

conunand personnel did state that heroin was the prima.ry drug of concern, 

and that they felt obligated to emphasize heroin control in their activities 

'Ie 
Essentially, one city accounts for ~he ncnlinearity of tho city size 

and drug unit relationship. This city has, for its size, a higher 
proportion of agents and other resources for na!'cotJ.CS enforcement, perhaps 
due to the heavy trafficking of drugs in and through the area in which 
the city is located. 
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Table II-I 

City Size, Targeted Drugs, and Stated Level of Attack 

Rank Size Target Stated 
of City Drug -- Level of 
(as index of market) 1st Priority Attack 

Dollarville Heroin Low 

Southern C1ty Heroin Mixed, High 

Colwnbia Heroin fvlixed t High 

Bay City Heroin Mixed 

Desert City Heroin High 

Gotham Hinor Heroin Low 
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and public statements. Cocaine, marijuana and PCP were mentioned as 

secondary drugs of concern . 

. \1so note in Table 11-1 that in addition to the first-priority drug 

being heroin hl all six units, there were different stated levels of 

a ttack upon the problem of heroin in the cities studied. In Dollarville 

and Gotham Minor, the administrators did not feel that with their personnel 

and budgetary support they could do other than arrest and disrupt dealing 

at the lowest or street level. To do otheT\~ise would have required additional 

funds and equipment, and they did not have it and did not expect to obtain 

it in the near future. 11'l.ree units attempted to move into higher levels of 

the market as they defined it in their cities. Southern City had two other 

units working in the area with personnel from the City Department, and they 

had decided rather consciously to primarily work the street and to leave 

higher level investigations to the M4.NS units and the DBA unit. They did 

work some larger cases, however, and were in a budgetarY' position to expend 

more funds than either Gotham Minor or Dollarville to work up the market. 

Columbia, in addition, was able to mount a mixed attack both because of the 

division of labor within the unit and its budget. Bay City also mounted a 

mixed level of attack and utilized buy programs extensively. Desert City, 

among all the units, was most directed toward the higher levels in the 

market. This was i'h part duc.. to the public concern in the area with the 

large-scale movement of marijuana and heroin across the nearby ~wxican 

border. In many respects, all units maintained some flexibility in the 

cases they mounted, but all were constrained in a variety of ways from 

"w'orking uplt and consistently making larger cases. 
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r I I. BUDGET: CONSTRAINTS AND PROBLEMS 

A. Incremental Budgeting 

All of the units studied utilized a system of incremental budgeting. 

That is, expenditures for the past year were used as a base for the calcu­

lation of current fiscal year expenditures and, in general, there was 

little examination of the assumptions behind variou~ budget expenditures. 

When assumptions were examined, they always involved a new acquisition 

which needed justification before it would be ftmded. However, since 

narcotics units and their budgeting process exist within a larger framework, 

it is unfair to ask of them what their department and municipality does not 

do! examine budget allocations from the standpoint of goals and objectives 

that are clearly explicated. Under these conditions, where the goals and 

the operations necessary to reach the goals are "understood" tacitly but 

not explicated, it is often the case that they are not realistic in light 

of the final amount of money allocated. Stated in another manner, narcotics 

units and the departments within which they reside (as well as most of the 

mtmicipalities) establish their budgets first and then determine what they 

can accomplish on that budget, what goals and objectives can be attained. 

This process almost always leaves a gap between publicly stated goals and 

objectives and the achievements tllat result because of the solutions to the 

resource allocation problem. That is, while tmits would like to enforce 

a11 the drug laws, they do not have the resources to do so, and they must 

engage in selective enforcement. The decisions about selective enforcement 

become a unit decision within the budgetary constraints, and if not made 

explicitly by command and supervisory personnel, the decisions are made by 

investigators working in the field. 
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This is in contrast to a budgeting system that is tlzero basel I and 

forces examination of operative goals in light of expenditures. Rather 

than evaluating workloads, responsibilities and-goals after budgets are 

set, "zero-base" concepts aim at establishing such evaluation as an integral 

aspect of the budgeting process itself. Commanders, city officials, and 

others involved are thus required 1:.0 justify the entire budget not just the 

incremental aspects of it. The question is not "why should we spend more 

money on ,this," but "why should we spend any money at all?" This process 

forces examination of the various ways in which objectives can be rea.sonably 

reached within the fiscal framework provided. Different allocations of 

resources result in different activity levels and achievements, and each 

level is specified as a way to do enforcement. Each mode or way of enforce­

ment has a variable cost, and can be seen as a total "decision package" 

(see Phyrr, 1973). Thus, while enforcement is most likely to be selective, 

the selection is based on a. management decision rather than a result of the 

budgeting process; rather tl1an being implied, decisions are explicit and 

lead to more precise uses of resources. That is not to say that all zero­

base systems are the best ways to allocate resources, nor are all incremental 

systems deficient. It is to point out that even incremental systems l~ed 

periodic evaluation to examine the underlying rationales for activities. 

In this chapter, it is our purpose to examine some of the problems and 

constraints the all~_ation of resources f.laces on narcotics units. As 

noted above, these restraints on activity result from budgetary restrictions 

rather than from being a part of them, and thus sometimes lead to unintended 

consequences while formally demanding an unachievable level of performance. 

The problem is compounded by accounting procedures, and procedures for unit 

activity. 'Thus, for example, expenditures can be totally evaluated in terms 
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of the ntnnber of arrests, the fUllOtm1tS; of narcotics seized, etc.) but not in 

tenns of specific enforcement efforts;, and the costs for different types of 

case making. Furthennore, enforcemeI1lt activity cannot be viewed in light 

of overall departmental strategie;s to control and prevent crime. FL.ally 1 

such pressures for unachievable perfonnances given available resources, 

leads to morale problems because it is at the enforcement level where 

pressures are felt most acutely. 

B. Declining Resource Base 

As MCPheters and Strange (1974) point out, per capita police expendi­

tures are significantly and positively related to the perceived need for 

such services, the overall budget constraints facing policy makers, and the 

community's demand for law enforcement services. Related to this last 

variable is the community's tolerance for particular types of crime. In 

general, the community is taken to mean the municipality over which the 

police have jurisdiction; hm'lever, when examining particular types of 

crime, particular areas within the immicipality are often the "concerned 

* areas" of the community and demand the most services from law enforcement. 

Frequently, the community's "taste" for law enforcement is translated to 

the police through the political process. That is, the local political 

process becomes a most potent force in accounting for the particular tas~es 

of the municipality for law enforcement and alternatively particular types 

of crime. 

In any event, however, corrnmmity tastes affect the degree to which 

there are budgetary constraints, and the effects are most often negative. 

*Stated :in another manner, crime and thus the need for police services 
occurs most often in areas which provide the least revenue so that these 
areas get more services than they pay for, wh1le other areas get less 
(see Weichel', 1971). 
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Because of the financing of municipal services in general and policing in 

particular by taxes, any decrease in the tax base almost ah/ays results in 

a decreas~~ in the municipal services provided. As Weicher (1971) notes, 

those who do not wish to increasingly subsidize police efforts to contain 

crime, will move and alter the tax base. Most often this represents the 

'middle classes" who have a low tolerance for,crime, in general, who subsidize 

police services through taxes, but who also do not wish to have such a tax 

burden placed upon them. Thus, they move, the tax base falters, and as 

revenue decreases, the "taste" for en.forcement services also decreases and 

by fiat an increase in community tolerance for particular types of offenses. 

It should be pointed out that people may move from a community for other 

"quality of life" reasons than crime, but once they move they affect the 

tax base and the result is similar to the one briefly outlined above. 

Decreasing police budgets can be seen as an indication of inc.t.'eased 

community tolerance for crime and a decreased 1emand for services. The 

question that must be solved by police administrators is not whether to cut 

back, but what to cut back. Administrators caught with declining budgetary 

bases need to reduce or :shift services, and narcotics enforcement :;'S one 

area which suffers. In some cities, narcotics enforcement suffers propor­

tional1y to al1 other units, while in others it is reduced more severely. 

Indeed $ in some cities such as Dollarville, which is not experiencing a 

declining tax base, allocations for police services may increase, but 

allocation for narcotics enforcement proportionally decreases as adminis­

traturs respond to perceived needs for services and set enforcement priorities. 

Often the "pfJrceived need for services" is measured by an incremental rise 

of the current crime rate over the rate. for the previous year; however, in 

a few instances shifting 'priori ties wi thin the department determines 
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allocation outcomes. In any event, ~ecreasing allocations for narcotics 

enforcement represents an increased tolerance for drug law violations. 

Nowhere are the differing perception~ of the relative importance of 

narcotic enforcement between the narcoties personnel and the administration 

more apnarent than with regard to the budget. In general, narcotics 

officers and their supervisors and commanders perceive a greater need for 

police services in this area than do higher level police administrators. 

Of course~ even when police administrators agree, they are limited by the 

resources they have to allocate. Narcotics officers come to "see" what 

resources "it will take" to do the job correctly and what they "see" is 

almost always greater than what administrators have to allocate or desire 

to allocate. In addition, narcotics investigators often do not have unit­

wide or department-wide goals in mind when they view their resource problem, 

and as a result fail to understand how thei!" personal problem is related 

generically. Even when they do n()t understand, however, declining resources 

* have a dampening effect on enforcement activities. 

Since salaries constitute the primary expenditure in narcotics units 

and cannot be reduced without significant problems, four ways arise that 

administrators can reduce enforcement effort. First, they can freeze 

salaries (Gotham Minor). Second, they can "freeze" positions as they 

become open (Desert City). Third, they can reduce or cut out altogether 

the amount of overtime paid to officers (Desert City, Southern City, Gotham 

Minor), and fourth, they can reduce the amounts of money provided for 

professional services (informant and buy money, officer expenses) and 

* In general, too, investi.gators and some a.dministrators believe that 
specialist enforcement activities like narcotics are the best way to go about 
providing services without any substantial comparative base reflecting 
alternative modes, their costs and their effects. 
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equipment (Dollarville, Bay City). In the units studied, all of these 

techniques have been used by administrators. In effect, then, local depart­

ments are "losing the war on narcotics" through shrinking resources and 

forces. The frustration is maximized by the interaction of incremental 

type budgeting and declining resources. As each unit asks for more, there 

is less to give. However, before discussing each of these constraints, we 

will examine the budgets of the sL~ units studied. 

C. Computing Unit Budgets 

Computing annual budgets for the units studied proved to be a most 

difficult task. Not only'do the units use ~ifferent categories for eA~endi­

tures but, in addition, budgeting was dissimilar across departments. Some 

expenses such as telephone, power, light were specifically budgeted to the 

unit (e.g., Dollarville) while in others they were part of common departmental 

costs (e.g., Gotham Minor) and could not be broken out. While one unit's 

fiscal year ran from July to June, another began and ended in October. 

Thus, the "yearly" budgets are in effect for different periods of time. In 

addition, the narcotics unit budgets could not be figured precisely because 

they were all administratively combined with vice under the administrative 

umbrella of the ''Vice Control Division, II or "Organized Crime Division." * 
Table III-I represents the annual estimated budgets for the units 

studied. While the categories appear comparable, they are not and this 

* The combination of administrative and budgetary functions of narcotics 
units with Vice and other units results from historical organization of the 
units as one administrative entity. l~ile there are departments that have 
separate units, it is virtually impossible to compare their activities to 
those where units are administratively combined. Thus, there is a paucity 
of data and analysis on whether this type of organizational difference 
causes any variation in services to the community, the efficiency of 
those services to the community, and the efficiency of those services and 
their effectiveness. 
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Table· III-I 
Comparison of Annual Budgets for the Six Units 

Gotnam Minor SOuthern City Categorr Desert City Bay City Dollarville Columbia . 
Salaries: u 246,239& 114,47rf1 287,562t 488,746cC dollar value 460,213 365,172 

t of total 83.0 83.2 91.8 89.3 91.6 72.1 
OVertime 

11,9l0b 27,514h 2,101n Ou dd dollar value 1.8,386 56.731 
% of total 2.2 9.3 1.7 ° 3.5 11.2 

Office and miscellaneous ,.. 
OV supplies 1,750'" 1,316 297 3,096 3,072 

dollar value • 3 . .2 0 .6 .6 .q 

t of total 
Telephone, power, 
light, travel 

750d 2,663i 1,723° OW 8,284 dollar value 
t of t(}t.al .1 .9 1.4 0 1.6 

Professional services 
:S7,980e 12,788j 2,581P 24, 796x 12, 32lee&ff l dollar value 50,4Q7 t.~ 

t of total 6.8 4.3 2.1 7.7 2.3 10.0 
Membership dues and 
registration 

dollar value 0 25 0 Or 15 
% of total 0 .01 0 0 .00 

P~tty cash 
0 oq OZ 

" dollal' value 0 500 
" % of t()tal 0 0 0 0 .1 

Colll\lUl1ications equip. 
photographic, prot~ctive <'< 

:/ audiovisual, misc. equip. 
9,777 2,703k I' Oaa dollar value 0 2,156 693 

% of total 1.8 .9 0 0 .4 .Jl 
Undercover cars 

32,088f 2,8501 3,5465 9, 787bb dollar value 0 30,635 
% of total 5.8 1.0 2.8 3.0 0 6.0 

Total 
dollar value 554,468 296,098 ... 124,727 322, 145 533,504 506,710 
t of total 100.0 ' 100.01 Ji.00.0 100.0 100.0 100.0 
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FOOTNOTES TO TABLE III·l 

a. Includes ~ salaTY for Captain over Division in which ~S is housed; 
includes longevity, extra time, fringe benefits. 

b. Includes departmental overtime and estiJpated overtime for the sheriff's 
deputies. Does not include court overtime. 

c. Includes monies for purchases of h?oks and periodicals. 

d. Power, light and telephone paid by Departmental General Fund and not 
included. Telephone ~xpenditures for "cool phones" part of Professional 
Services. 

e. Includes expel~di tures for maintenance of "pad," cool phones, investigator 
expenses, buy money, in£C'nnant payments. However, does not include any 
cooperative funds available to the unit from Strike Force for buys, 
expenses for payments. 

f. Does not include vehicle maintenance charges for nonundercover cars. 

g. Includes ~ VCD Conmander's salary; salaries of one clerk/typist ,and one 
Administrative officer in addit ion to Na" ,otics Section officers. 
Included in salaries are regular salary, noliday pay, educational 
incentive pay, on-duty injury payments, and uniform allowance. 

h. Includes only departmental overtime a."ld nGt court overtime. Includes 
civilian overtime. 

i. Power and light charged to Departmental General Services fund. 
Telephone, while also charged t~ the General Services Fund, is 
included here as rul estimated portion used by Narcotics Section. 

j • Includes investigattor expenses, buy money, infonnant payments. 
Estimated here as .75 of total VCD monies allocated for this category. 

k. Charged to General Services, but estimated portion used by Narcotics 
Section included here. 

1. Technically, VCD has no undercover vehicles. However, a couple of 
vehicles resemble undercover vehicles. Cars used are plain police 
cars. Vehicles used as undercover cars are rented by need. Included 
here are the monies apportioned for rental vehicles. Plain car costs 
not included. 

m. Includes ~ salaries for the Captain and the secretary of the Organized 
Crime Divi!:;ior. (Vice and Narcotics). Salaries fOT six agents and one 
Sergeant. Salary figures include longevity pay, uniform allowance, 
and holiday pay. 

n. Includes court time as well as overtime. 
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o. Includes lighting and heating. Telephone is charged to Police Depart-
ment's general fund. No travel was charged for 1976. 

p. Includes investigators' expenses, buy money, and infonnant payments. 

q. Petty cash is drawn fram investigation expense fund. 

r. No equipment was purchased by Nl1rcotL:s :in 1976. 

s. Includes gas, oil, tires, and maintenance for cal'S in 1976. 

t. Includes 1/4 of the salary of the director of the Vice Control Section, 
1/3 of the salary of the head of the Vice Control Unit, and the sa1fi.ry 
of the secretary of the City Narcotics Squad. The salaries (plus $125 
annual tmiforrn pay) fur the lieutenant, four sergeants, and 15 investi­
gators in the City Narcotics Squad. form the bulk of the category. 

u. OVertime is not reimbursed With pay. Comp time is allowed to acc.~rue 
up to ten days (or 80 hours). 

v. These are charged to the General Fund through requisitions whose 
summary was unavailable. 

w. These are charged to the General Ftmd for the entire police headquarters 
building. This budget item is not broken down. The squad had no travel 
charged to it in 1976. 

x. Based on data taken from 1976 sales cases, $19,625 was used for buy 
money (which "walked" or "rode") and the remaining $5,171 was used 
for informant payments. The 1977 budget is vastly different in this 
category. The city has provided $38,000 and DBA has made $42,000 
available for a total of $(;0,000. As of October approximately 
$50,000 had been spent. 

y. Membership dues are not reimbursed. 

z. Equipment is charged to the General Fund. All equipment (with the 
exception of two shotguns) is kept by the Property Divisions and must 
be checked out by Narcotics. 

aa. This is charged to the General Fund. Miscellaneous small items (e. g. , 
keys) are reimbursed fram personal purchases. 

bb. There are seven tmdercover cars operativ~ for the 1976 budget year. 

cc. Includes ~ of the salaries of the di?ector of the ven, the ven 
Admi2istrative Sergeant and the clerk/typist pool as well as the 
salaries (plus incentive pay) for the lieutenant, 4 sergeants, and 
23 investigators. At the time of the data gathering, however, 
there were only 22 investigators on board. 

dd. Includes court time as well as simple overtime pay for work after 
one's shift time has e~ired. 
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ee. Includes investigator expenses, sergeants expenses (i:f. any), money 
used to make buys, and infonnant fees. 

ff. The Adrninistra~ive Sergeant indicated that the sum spellt may be low 
"because they are all new '1-. ere. " However, it is alsc) low hecause of 
an administrative policy a...med at reducing the mlmbelrs of paid i.TJ.for­
mants; although not official policy, the unit did not during the 
year (partially a function of the newness of the investigators) 
engage in any in-depth undercover work that involved. significarLt 
expenditures for money. The amotmts of money to be spent in making 
buys is administratively set to as little as possible to make a 
fileable felony case. 

+ Does not add up to 100 percent due to rotmding. 
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fact is testified to by the inordinate number of footnotes to the individual 

categories. Thus, any analysis of the data must be an individual case 

analysis. However, as win be seen, most of the major issues, and con­

straints arising from budgetary problems have arisen in all of the six 

units, and their individual responses provide us with valuable information 

on the effects of budgetart problems and solutions. 

D. Budget Appropriations and QPerative Enforcement Priorities 

Narcotics units, as we have noted previously, must set enforcement 

priorities in light of shrinking resources and dwindling manpower. Five of 

the units studied had problems with their manpower and/or fiscal allocations. 

For example, even though Desert City allocates the lnDst money of all the 

departments studied to narcotic enforcement, the unit has experienced a 

reduction in manpower over the last few years. The cutback in manpower 

resulted directly fron1 budgetary problems city-wide as a past commander of 

the unit explains: 

R: Is there any other way the budget affected your administration? 

D: Y~a, the fact that there was a drastic cutback that is still 
occun'ing throughout the city in available funds. The point I'm 
talking to you about now is manpower. Like in any business your 
biggest expense is salary, there f s manpower. Okay, as an agent 
was lost for any reason from the unit, there was a policy from 
the tower, that said in essence, no positions will be refilled. 
In short, a position that opens up is frozen. 

R: That's why you've got a hole over there, right now. 

D: Yea, and that's why we're down from what we were. At one point 
that was counting South Desert personnel, Desert City PD and SO, 
Adirlas County Sheriff personnel, we were authorized 24 .I:J~ople. 
Okay p South Desert experienced the same kind of problem. Their 
positions were frozen. And when people resigned, when people 
retired, whatever, if they lost a officer, that slot was frozen 
and they could not bring another officer into the department. So 
we had two people from South Desert, they first pulled one back 
and as I recall it was only like 3 months later, they pulled the 
second man back. So I lost 2 people out of the unit, that I 
never got back from South Desert, because of budget problems. 
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Not our budget problems, not Desert City budget problems, but 
South Desert budget problems • 

. R: Which is not a very big place anyway? 

D: True, okay but Desert City is experiencing the same problem. 
So I lost Reynolds out of the mit. And couldl'lot replace him. 
l~o else? There was another and I can't think of his name right 
now, that I lost. That position is frozen. 

R: That's two. 

D: So manpow.erwise and then the three, correction two dog trainers 
were sent down to mifonn. So really my authorization dropped 
from 24 to 22 legally. 

R: Right, with the two dog trainers. 

D: ~.t>ved out of the section. 

R: And then two other people. 

D: Yea, at least two others. We start with all 22 ••• We ended up 
with 17. 

R: I see, Okay, so that's just sort of a general budget effect 
problem. 

D: Right. 

R: That's hit this whole area, as r understand it. 

D: Yea, it didn't hit just the unit. It hit the police department, 
it hit the parks department, it hit the entire city government. 

Both Bay City and Dollarvi11e also were under authorized strength, and 

while Bay City "laS experiencing an overall reduction depa.rtmentally, Dollar M 

ville was not experienc:ing fiscal cutbacks. In fact, in Dollarvi11e there 

has been over the past several years an increase :in the departmental budget. 

However, at the same time there has been a proportional decrease in the 

allocations to the Vice Control Division indicating a shift in administra.tion 

policy. As Table IIIM2 indicates, the proportional share of the VCD of the 

annual budget has been dec1in:ing since 1974. The most striking shift 

occurs between fiscal yeal's 1975-76 and 1976·· 77: while the overall depart·· 

ment budget was increased approximately 44%, the VCD budget was increased 
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Fiscal Year 

1974-75 

1975-76 

1976-77 

Tabl~ iII-Z 

Proportion of Dol1arvi11e Budget Allocated 
to Vice COntrol Division 

ven Budget 

$ 800,808 

8·32,136 

1,098,669 

% of Total 

2.5 

2.4 

2.2 

79 

Do11arvi11e Budget % Salaries 

32,315,314 94.2 

34,806,355 94.2 

50,166,333 86.1 



only 32%. Thus, overall the VCO (and the narcotics section within it) has 

less resources to work with than in prior years. 

The Dollarville narcotics ~it's estimated share of the VCD budget 

constitutes fifty~eight percent (58%) of the total budget. Even so, the 

enforcement practices that this allocation' a1lows are, by thei.r very 

nature, restrictive on the overall narcotic unit's attempt to disrupt the 

illicit market(s) and imprison dealers. For the fiscal year of 197'5-76, 

the estimated dollar total for the narcotics units ,.,as $534,014.29 of which 

$488,746.08 were salaries. Only 2.3 percent of the yearly budget was 

utilized for "special services." There were sev(~ral reasons for this 

minimal amount,. each of which affects the manner in which enforcement can be 

carried out. First, an unwritt(,m but bindh'tg administrative policy is that, 

given the budget allocations, a minimum amount of money should be spent to 

make a "buy" from a dealer. The Lieutenant in. charge of the tmit describes 

the relationship between enforcement level and budget in the following way: 

Well, budget influences our delivery cases in that when 'we initiate 
an undercover operation where I've got undercover officers on the 
streets, we're restricted on the amotmt of drugs ''Ie can buy •.. Const~­
quently, we~ --- our efforts are aimed at the street dealers and if 
we can get to the second and third level dealer where we are having 
to buy a half-piece or half-ounce or a spoon, we stretch our budget 
to do this. We have to begin to utilize DEA money and State money. 
We've worked out arl arrangement with them where if our undercover 
officers can penetrate a major dealer where we're buying pieces or 
an omce, we1l, you know, if we go out and spend $1,500 for an omce 
of herOin, he's not going to get any more time in State Court than if 
we buy I capsule, and we've proved this in all the juries. If he 
deals dope, he's a dope dealer. So the budget does playa major 
role in our priorities. 

For Dollarville's narcotics unit, there is,a second related effect. 

Since cost-effective enforcement can, be taken to mean that a limited expen­

diture should produce a felony conviction, then because of this inter­

pretation, enforcement of the marijuana laws is not as cost-effective as 
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heroin enforcement. That is, in the State, possession of less than two 

O1.mces of marijuana is a misdemeanor, and since juries and judges frequently 

give probation to small-time marijuana dealers f to get a felony conviction 

on a marijuana dealer, one must buy more than one or two ounces and to do 

so must spend more than $20 (see Table III-3). But a herom sale case can 

be made for as little as $121 and since it is a "better" case, more cost-

effective, removes a more "serious" offender, there is more of a press 

towards enforCing the herom laws than the marijuana law'S. 

Similarly, but for opposite reasons, cocaine enforcement is difficult 

because of budgetary concerns. Even though cocaine cases are "goodll cases, 

a standard buy of cocame is a "gram" which can run from $55-$95. Even if 

~ buy can be made for half that amount, the outlay of cash must be 

greater than for a heroin buy. Addmg, of course, to the difficulty of 

'making c,ocaine c~ses are the lack of viable mfonnants. Regarding ISD, 

and other "pill" forms, buys for single tabs are not too conmon, but can. be 

arranged. From a purely cost effective point of view, buys of LSD!) amphet-

amines, and selected barbiturates are the "cheapest" felony cases; yet, 
" , 

these drugs are not the highest priority drugs. However, amphetamines are 

higher priority than LSD. A third effect of the budgetary problem focuses 

'undercover work at the lower market levels because lettmg money ''walk'' at 

the higher levels would be prohibitive; when such penetration is achieved, 

however, Federal or State money must ;e utilized. In such~ases, the case 

is still made m State court but the State or Federal laboratories do the 

analysis of the drugs seized. Thus, in fact, the budgetary problem focuses 

intervention toward the lower marl~et levels. Some of the effects on the 

Dollarville unit are listed in Table 1II-4. 
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Table III-3 

Quantity Drug Price 

1 capsule (ItS) a Heroin $12.00e 

1 "lid"b :Marijuana 10.00 

1 tlgramtlC Cocaine 70.00 

1 "hit"d LSD 5.00 

1 tab Amphetamine 2.00 
(Preludin) 

~-.-... ~~&. 

acne #5 capsule holds approximately one gram of heroin, · .. ;hfdl is usually 
2-4% heroh~ and the remainder is adulterants. 

bA "lid" varies in composition from 20 to 28 grdlTlS. Simn.:~T.ly, when the 
quality of marijuana varies such as "Coltunbiann the price increa!:;es. 

cA gram of cocaine may be ''weight'" but usually is "short" from 1/10 as, 
much as 1/2 of a gram. 

dA hit contains anywhere from 0 micrograms to 250 microgran~ of LSD with 
a reasonable average being about 110 micrograms. 

~y vary up to 10% for a unit, e.g., 1 cap heroin may vary from $10.130 
to $13.20. 
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Table 1II-4 

I~lementation Effelcts of Budgetary Problems 
DOllarville Narcotics unit -

It! 

-,1--
I Written Unwritten Implementation I 

\ 

Budget Category Policy. PoU:::y Effects 

Salarie'z + Yes No 1. no sal~ry differences 

I Incentive pay w1th rest of investiga-
tive officers; only difA 
ferences in incentive 
pay. 

Overt:ime Yes Yes 1- informal policy takes 
precedence; 

2. tight budget leads to 
experimentation in shift 
arrangements to lessen 
amounts paid out. 

3. infannal P91icy is that 
under usual working con-
ditions, officers chose 
compensatory time rather 
than overtime. 

4. no control available on, 
court time, but attempts 
are made to limit the 
number of officers need-

" . ed to testify. ::.:.--; 

,Dfftce to Miscel- Yes Yes 1- indirect efforts on type 
cellaneous Supplies of support services 

available. 

Telephone, Power, Yes Yes 1- a partial determinant of 
Light & Travel no special telephone 

services for infor.r~ts, 
all city numbers into 
narcotics unit. 

Miscellaneous Yes Yes 1. minimal use of paid in-
Special Sen/ices formants; thus, generally 

m;st concentrate on lower 
levels 

2. greater lateral market 
penetration as result a 

3. buys made at low level 
and very little funds 
can be left to "walk" 

4. use of controlled buy 
tactics; search warrant 

5. use of jailed arrestees 
as "flipped" informant 
pool 

6. officers use their own 
money and equipment 
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Budget Category 

Membership Dues 

Petty Cash 

Communications 
Equipment, Audio­
visual, Photo­
graphic Protective 
Equipment, etc. 

Written 
Policy 

Unknown 

Yes 

Table III-4 

(Continued) 

Unwritten 
Policy 

Unknown 

Yes 

Yes 

Unknown 

Unknown 

Implementation 
Effects 

1. limited number of binOff­
ulars for surveillance 

2 • lirni ted number of body 
mikes 

-------------------.--------
aLateral market penetration results from· the mability to I'buy!! up the 

market to the next highest deal:ing chain. While the mit members can move 
from the street peddler who buys grams and sells capsules, to the small gram 
dealer cmd, In some lrtstances, to the piece buyer and seller, most of the 
de fact'D enforcement is focused laterally at the low level dealer/user. When 
tliey can move above this level, usually as a result of und(~rcover work, they 
must gain State or Federal assistance. The vast majority of seizures made by 
the unit are of smarl quantities of opiates (based on our analysis of seizures 
over a one-year period). The effects of lateral penetration at this level 
have never been adequately explained (for a partial view see Redlinger, 1975). 

b1bere were two pairs of binvculars available to the VCD, althougr. one 
pair was 'broken. Officers have been known to use their own equipment. 

J 
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For Southern City, there is some relationship bet)Ween th~ goals wad 

objectives (see Chapter IV) and budgetary a.llocations~: yet they too have 

experienced probll':JIUS. Since the focus of the lUlit is::at the lower levels 

of the narcotics market, they have few needs for equiPment of a specialized 

nature. Moreover, there is a MANS unit working the h:igher levels. The 
. , 

unit pursues cases at the posseSSion and small sales levels and as noted 

later, ther-e is pressure to produce a large ntnnber of cases. Due to the. 

budgetary squeeze, no overtime is paid at all--unless ordered by the Mayor 

or Commissioner for emergency work. MOreover, no compensation is given for 

court time whether the agent is on or off-duty. The overall impact of such 

policies has been to raise the level of cynicism among't:ge agents. While 

the agents utilize paid informants moreso than other types (see Chapter vy 

~d have in gen~r?J. mO't'e'fuformairt funds availabl,fj 'than some of the other 
. ~ . :. " ,. 

units studied, the department has enforced ai*>licy thatall-''Wbrk t'o b.~' 
'., 

paid for must be done during working hours. 

There are other ways utilized to reduce the amount.of ov~rtime paid to 

officers. One way is to not do enforcement outside nonnal hours, or to t'ry 

to minimize such enforcement (Southern City, Desert City). The s~cond is 

to experiment with shift changes~.cying to match r'Jglllar duty work to the 

activity in the narcotics market (Bay City, Desert City), and the third is 

to have variable 9.ccOunting systems for overtime so/that overtime is paid 

for in time, not money (Desert City, Gotham Minor). All of these have been 

used extensively by Desert City. 

The Desert City narcotics unit has expel'ienced 'cf.severe reduction in 

the amount of overtime money available.: ,This coupled with the expectation 

by some of the unit's members fOX""Qvertime pay for time worked, has lead to 

some dissillusionment. The reduction in ftmds resulted from city ta."<; base 
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problems, a reorganization of the department and the loss of Federal funds. 

A previous connnanc1er of the t:nit describes the events: 

c: When I first went into the unit and the unit was part of the 
detective division, there was a bloekof overtime money available 
for that division. Okay, the detectives as SUcl'l., ~"ere not uti­
lizing that overtime money, they did not have a need to utilize 
it. 111e money lvas there for, available to anyone under 2031, 
which is the account number for the detective division. Since 
the unit was part of that division under the same account number, 
we could work a lot more cases because we had the overtDne money 
available. If a case was going good and it was quitting time you 
didn't worry about quitting time. You continued on with the case, 
brought the case dmm. Even if it went into) you know, 12, 13 
hours for everybody in the unit, you had the funds available to 
do it. In addition to that, we were under a Federal grant at 
that time, which provided us \1i th a large block of buy- infonnant 
money. Bu}' money and infonnant people money. Since we had that 
block of money it was very easy to pay informants, it was very 
easy to go out and buy drugs. 

Then the Federal grant was not renewed (the unit had had it for thl'ce years) 

and there was a reorganization of units 1dthin the department. The unit was 

moved out of the Detective division and intu a newly created division which 

resulted in the disappearance of the majority of overtime funds: 

C: All of a sudden the overtime funds are not available. Since the 
overtDne funds are not available a cutback had to b€.\ made. Okay, 
since there was a problem identifying what will we cut back on, 
what will we dO$ what won't we do, etc. As the corronander I put 
out a policy, I guess you \vould call j t. That in essence stated, 
anytime you got a deal coming down, I have to be thoroughly 
briefed on it. If it's going to go into overtime I will make the 
decision, on whether it will continue and how long it will continue 
into overtime. Therefore, on almost every deal of any magnitude 
I was out there with them, on it. And one of the main. reasons, I 
would go out there was to say okay, this is enough, Wi!' re not 
gonna expend .any more overtime money. However, the impression 
thc.t you first get is okay, you know, we're gonna lose all kinds 
of cases, however ''Ie fotmd that that's not necessarily true. 
Mau)' times when the doper was citing, you know, we got to meet at. 
10 o'clo~k at such and such a bar. If you just tell him out­
r.ight, you know, hey I've got the bucks and I'm not gonna meet 
you at 10 o'clock. Now tomorrow morning at 10 a.m. I'll meet 
you, but not tonight at 10 p.m. And frequently, in fact most of 
the time, instead, of blowing us off and telling us to get lost, 
they didn't want to deal with us, they would come around and meet 
us at the time we wanted. Anna lot of it we were able to bring 
down on, on duty time. The hassle with the problem, though, is 
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that if you do the flash at 10 a.m. then they're gomg to say, 
okay at 2 this afternoon we'll show you the load. Okay, then you 
go to meet them at 2 and they don't show and then you get m 
touch with them again and here it is 6 otc10ck and all of a 
sudden, it I s off and it IS nmning and they lead you to where the 
load is, by the time you get to where the load is you're one hour 
into overtime. And it's now 7 o'clock, you arrest them, you 
seize the load, you bring it to the station. By the time you get 
them booked into jail and all the paperwork done on them, you're 
nO\V' at 8 o'clock and you've got 1000 pOlmds of grass that youfve 
got to mark and box up. By the time you're finished it's 10 p.m. 
So you still have some overtime problem, however, you can mmimize 
some of it. A good portion of it you can minimize. 

Desert City attempted to further minimize overtime paid by matching regular 

work activities with the perceived activities of dealers. The pattern of 

cases was analyzed and it was detennined '<1hen "peak hours II were, then 

shifts were aJ.tered to "fit" the pattern: 

R: Let me ask you two questions. Was the shift organization the 
same? In other words) you ha:ve guys that work 8 to 4 and you 
have guys who work 12 to 8, technically, on paper. Did you 
create that? 

C: No, we changed it several times. When I first went in we had 
the office crew which was, like I say about 4 people, working 
the 8 to 4 shift. And we had the tmdercover officers, which 
was the bulk of the manpower, working from 10 a.m. to 6 p.m. 
Okay then we ran into overtime problems, etc., I identified that 
there is very little if anything that ever occurs between 10 a.m. 
and noon. The first two hours, then everybody goes out to ltmch, 
so nothing~occurg there. And it appeared that we were running 
into overtime too often and ]lad people on duty when we didn't 
need them. I discussed it with the sergeants) one sergeant 
somewhat concurred, the other sergeant felt no we shouldn't stand 
the 10 to 6. At which point to be perfectly honest, I mandated 
no, I cannot justify utilizing the personnel this way and we will 
go to a different shift and the shift for the undercover 
agents then was changed. from 2 p.m. to 10 p.m. They had been on 
a 10 a.m. to 6 p.m. they then, the new shift was 2 p.m. to 10 
p.m. This functioned extremely well fOT the better part of a 
year. And then all of a sudden things changed, all of a sudden 
the people we were dealing with were no longer attempting to set 
up meetings, etc., in the evening. All of a sudden we were 
having to bring the guys in earlier in the day to accomplish what 
we h~d been accomplishing be~ween 6 and 10. We then readjusted 
this, before I left, again. And moved most of the l.Dldercover 
people back to & 10 a.m. to 6 p.t.~. because that's when the action 
was occurring. They wanted to meet tte people in the morning, do 
the flashes in the morning, show the ~~gs at like 2 in the 
afternoon and actually be ready in 2 ~. the afternoon to do it. 
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R: Was this a change in the dealers or a change in the men? 

C: No, a change in the dealers. The deals started coming down more 
in the daytime. And what was happening, although we had them on 
allegedly a 2 p,~ to lOp.m. shift, two, three days a week we 
were having them come in at 10 a.m. and work a 10 to 6. And 
since most of the time we were asking them to change their hours 
and come in earlier it got to the point that it was more reasonable 
to put them back on that shift. It was a case of, you know, 
reacting to the situation. Now none Qf these shifts were firm. 
Like the 2 p.m. to 10 p.m. shift we had situations where the 
subject worked. at the mine, for instance, the subject we're 
investigating or interacting with. This particular subject by 
the time he would get home from the m:ines it would be 7: 30, 8 
o'clock at night. This is the very first opportunity we'd have 
to contact him. Okay, on a deal like that we would then change 
the guy's hours again. Have them come in at like 8 p.m. and work 
through till 4 a.m. That's how we brought down that particular 
deaL 

R: When you said change those hours you meant reassign him so that 
he wasn't working on overtime? 

C: Yea, right. We would reassign the hours as the case would 
dictate. If we need the men from ~ p.m. till 4 in the morning 
then everybody ' .... ould work from 8 p.m. till 4 in the morning for a 
couple of days till that case is over. And then they revert back 
to the "standard" shift they were on which was the 2 to 10 shift. 

R: But all of this organization was due, really due to the fact that 
the overtime was cut back. 

C: Yea. 

R: It was a major participat:ing factor. 

C: Yea, that's true. If we had had excessive amounts of money 
available to us for overtime we'd probably would have always 
stayed on the 10 to 6 shift, for the undercover agents, even 
though every night we would have been out there burning up 
overtime money. We needed something to jar us a little bit, to 
wake us up to the fact that, i'o1B.ybe it can be done differently. 
The fact that we ran out of money is the impetus that jarred us 
and said okay maybe it can be done some other way without such 
massive expenditures of overtime money. 

Finally, Desert City has a system of "camp time," or we should say two 

systems of compensatory time. The first of these is "city camp" time which 

after a certain period of time, one must either take or lose. In addition, 

the department, and the unit have "unit camp time" which is a uni t- kept 
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record of time worked, but not paid in overtime. It is a double accounting 

system designed in the main to alleviate the problems of losing compensatory 

time. However, when the narcotics l.mit lost its overtime money, they be~an 

to rely heavily on unit compensatory time. The commander would tell the 

agents beforehand that a particular deal was going to be done on "unit 

comp time" and no overt1me would be paid: "once we hit this point we've 

got to go on comp time or we drop the case." During the period when the 

study team researched Desert City, there were members of the unit that had 

built up enonnous amounts of compensatory time. They were resigned to the 

fact that they would never take it because it was so much atld because to do 

so would eliminate their contacts with the drug world. Thus, the unit was 

working many more hours than it was bemg paid for, and there is 1i ttle 

doubt that this had negative effects on some of the unit members. 

Gotham Minor also utilized a system of comp time in light of their 

overtime pay problems. In general, Gotham Minor has an "austerity budget." 

Salaries for 1977 were frozen at 1976 levels and very little monies are 

provided for investigative work. Like Desert City, Gotham Minor keeps two 

sets of compensatory times: official and 11K" time. When emergency con­

ditions occur, such as bemg called in to work Sunday, the tmit Commander 

will request overtime payor official compensatory time. In other instances, 

the investigator earns "K" time (calculated at time and a half). Each 

investigator is allowed to take one week of "K" time off with the Captain~s 

approval. l.vhile this amounts to a one-week paid vacation, it also is much 

less compensation for the time actually worked. In this way, the "austerity 

budget" is bolstered and any potential abuses in overtime pay are controlled. 

In Bay City, the overtime pay constituted 9.3 percent of their budge~ 

tary outlay, and this did not lllclude court overtime which is paid out of a 
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separate fund. lVhile this outlay was seen as a problem, it was virtually 

necessitated by the lack of manpol'ler. The mit ''las under strength and in 

oider to adequately perform, officers worked long hours. A Sergeant com-

ment!3: 

S: Although the overtime is, is killing the division. But that's 
because we don I t have the manpower, and we do have a volume of 
cases. 

R: Do you get any flack about that? 

S: No, as long as it's justifiable overtime, where the guys are 
working ane if, if we can change hours because we've got some­
thing going at night we'll do it but if you got so lauch going 
throughout the,day, that day that you can't change hours, then 
we'll have to work it on O\rert:im~. But we try to keep it down 
•.• necessary for safety and control. 

The unit has very little equipment, but it has more now than it had previ­

ously. The Vice Control Division of Bay City (within which the narcotic 

unit is housed) has just recently placed greater emphasis on narcotics 

enforcement. With the arrival of the present Commander, the priorities were 

reversed such that narcotics enfo'rcement takes precedence. Thus, narcotics 

is receiving a greater share of the resources even though resources are 

declining. During the research team's visit, the unit got approval for the 

acquisition of lIDdercover cars since until then, they had only an old van 

and one other vehicle. 

E. ConcluJjng Observations 

Given the overall declining fiscal base with which narcotics units 

have to operate, they must reexamine the goals and the strategies they use 

to achieve those goals. The essential policy question to be asked is, 

"what do we want narcotics enforcement to accomplish ann how many resources 

must be invested to achieve those ends?" For example, where there appears 

to be a connection between street dealers and heroin addicts and property 
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offenses (e.g., Bay City), one of the goals of narcotics enforcement is 

aimed at this level of the market structure. However, resource use should 

be monitored to detennine the optimal amOlmts of resource input for return, 

for it must be presumed that at some point additional activity reaps only 

marginal returns. Administrators of narcotics units must look at the 

implications of their fiscal affairs for their operative enforcement 

policies~ Where the goals are out of line with resources available, 

adjustments should be made. This is done at a tmit level, or managerial 

level, rather than by individual investigatclrs. In addition, units need to 

examine why they have adopted the enforcement strategies they use, how 

these relate to their stated goals, and alert themselves to the possibility 

of more cost effective strategies given overall departmental goals. 
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IV. UNIT ORGANlZATICNAL CHARACTERISTICS AND ACfIVITIES 

A. Targeting as a PrimaEY Organizational Constraint 

In Chapter II we described the goals and objectives of the six units, 

showing that sane had written obj actives while others did not. We also 

argued that the sources of goals and the targeted or focal drugs in the 

units were established in large part by "reading Ii the political climate 

of the city and responding to various citizen demands for service. In this 

section we intend to show how these goals are translated into action. Our 

view is that no matter what are said to be the stated goals, a more accurate 

measure is policy in action. As we have previously noted, the relationships 

between the stated goals and the actual operative goals is likely to be 

problematic. TheTe is always some gap between stated and operative goals, 

and these gaps are made reasonable by practices that smooth out and make 

acceptable what is done in the tmi t • .An everyday routine emerges. Thus , 

we use a metaphor that places praxis between stated goals and targets, and 

between targets and strategies. As the diagram below shows, practice 

bridges formal statements and the achievement of those formal statements. 

Our view of the relationships between goals, targets, strategies and 

practices is as follows: 

* - * ........... 
(1) Goals----.,.. (2) Targets ---.,..)0-(3) Strategy p. (4) Outcomes 

(Targeting) Strategy Outcomes 
Stragety ~----- Out~omes 
Strategy Q~tomces 

* Areas determined by practice. 
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In examining the statements of goals, these practices are critical in 

tmderstanding what occurs in the tu1its. On the other hand, there are 

organizational constraints on the achievement of any stated goal: practice 

cannot attain a goal £or which the organization is not organized. For 

example, the degree to which each of the organizations is able to monitor 

and process information is quite variable, given their widely discrepant 

levels of clerical staffing. There must be an interplay, as we try to show 

below in our discussion of modes of targeting, between strategy and structure. 

1. Strategies or Modes of Targeting 

There are four modes of targeting discovered in our research. 

The first is the proactive, or militaristic mode where targets are assigned 

on the basis of information gathered systematically on expected problems, 

persons or areas. It is anticipated action, or concentration on the basis 

of !! priori information characterizing the group of interest. This is a 

parallel to the Drug Fnforcement Agency's use of the tem 'Major Violator" 

to target (e. g., persons who deal in an otu1ce or more of heroin). The 

sec·::md mode is that of agent/infonnant targeting, where the agent in con .. 

junction with the infonnant, sets the priorities) targets, and mode of 

investigation and then proceeds to arrest persons. A third mode is the 

citizen-targeting mode where basically the organization responds to calls 

for assistance, albeit in terms of the organization's capacities and interests 

an.d their understandings of the potential of such an investigation. 

A fourth mode is the pat~"'.rl-targeting strategy. In all the units 

studied, patrol officers made drug arrests routinely, so this is an organi­

zational strategy~ Since we do not discuss the patrol~targeting strategy 

in detail for each of the six Wlits, sane general remarks about its uses 
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can be made here. In all organizations, patrol officers make the vast 

majority of all drug arrests, usually incident to routine traffic stops. 

TIlere are a number of functions which patrol units served with regard to 

llarcotics enforcement in all the six sites, and some functions that were 

l'estricted to one or two sites. 

These general functions can be briefly listed. To greater or lesser 

degrees, all units used patrol officers for assistance on search warrant 

raids, for transporting prisoners, for security on the raid site, and for 

some surveillance. Patrol officers may be asked to check a suspect in a 

bar or in a neighborhood because police bE!lieve that drug dealers do not 

fear or suspect patrol cars as much as undercover agents or tmmarked cars 

in their areas. In Bay City, where there is a State law allowing arrest of 

persmlS who are under the influence of opiates (and a gO-day detention), 

there is more frequent interaction than in other places ootween patrol 

officers and the drug unit. As is mentioned in the section on recruitment, 

these contacts can be a means by which officers are identified as possible 

~andidates for working narcotics. 

The degree of cooperation between the drug unit and patrol is variable 

and somewhat ambivalent for the following reasons, which tend to reduce 

cooperation. Drug officers are protective of their special domain of 

enforcement and their freedom to explore cases. They do not always welcome 

"go-getters" in patrol who seek to make cases routinely in narcotics and in 

effect to "steal" cases from the drug unit. They do not want to see a 

developed capacity for drug investigation spring up in intelligence, in 

juvenile, or in patrol. This would mean a countervailing organizational 

location of drug knowledge and capacity, which could be threatening to the 
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resources and opportunities of the drug agents and their unit. This 

distrust is somewhat reciprocated by patrQl. Routine arrest reports are 

not read systematically in the units and checked out witl1 patrol officers, 

nor are intelligence reports. This means that patrol and narcotics 

units do not routinely cooperate on programs, functions, or objectives, 

but only on an ad hoc, case-by-case basis. In this sense, then, we 

argue that patrol is essentially an independent mode of enforcement not 

controlled to any appreciable degree by the command of the drug unit. 

This is ironic in light of the proportion of the arrests that they make, 

and the resources, for enforcement located in the patrol division of "rLY 

department. This empirical finding does not mean that in art organizationally 

centered agency, cooperation could not be developed and ~~tual programs 

and strategies could not be articulated and implemented. Such programs 

could only increase the overall arrest output of the department, and the 

informational input to both organizational segments. 

As Table IV-I shows, these modes are arrayed fronl the highest degree 

of organizational control over agent-discretion down to the least (the 

patrol mode). One can argue that at one end there are predetermined tarsets 

arotmdwhich mobilization of resources occurs, and decisions regarding the 

type, length, promise and outcomes desired can be made by administrators, 

and at the other, if one assumes that patrol is essentially a random hunt 

with regard to the probability of uncovering drugs in a citizen's vehicle 

or on his/her person, the organizational control is very small indeed. 

Let us now discuss these four modes with examples from the units studied. 

Mlde A is proactive targeting. It resembles more closely the military 

conception of operation: the targets are chosen ~priori on the basis of 
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Mode A 

Predetermined 

Mode B 
, 

Agent/Informant­
Detennined 

MJde C 

Citizen-Determined 

Mode D 

Patrol-Detennined 

;'i. 

Table IV-I 

Modes of Targetlllg and Specialization of Units 

Rarely 

Very 
Frequent 

Dese:r~ 
City-

Very Frequent 
(Conspiracy 
Squad) 

Very Frequent 
(UndercoV'e-r ' 
Shift) 

Frequent (Day 
Work) 

Cities 
Gotham 
Minorc Columbiad 

Rarely Infrequent 

Bay' 
City 

Frequent 

Very 
Frequent 

Very Frequent Very 
(Night Frequent, 

Frequent 

Shift) 

Frequent 
(Day Work) 

USED IN ALL DEPAR1MENTS 

Very 
Frequent 

*4F ); 

SOuthern 
City 

Rarely 

Very 
Frequent 

Rarely 

-------------------------------------------------------.---------------------------------~~~---

~iversion is rotated responsibility carried out by officers in one squad (2). One squad (5-7) 
officers processes cases on days on a rotated basis. 

bDa,y work squad does conspiracies 7 papel1~ork (case processing, intelligence, post office, airport 
and customs liaison.) 

ccne off~cer,.{l) specialized by choice in diversion-'pharmacies. 

aDay work (5) does phpne calls, sciJG'ols, pharmacies-diversion, and court liaision. 

eUsually handled by unifonn ,d;t~sion • 
. :>." 
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intelligence, information received in the course of other investigations, 

or from reliable sources in the community (e.g., physicians, dentists, 

pharmacies). An example that is detailed in part in our discussion below 

of Bay City, and in the note on Bay City's buy program, is instructive of 

the kinds of proactive targeting that can be done. In 1976~77, Bay City 

had a series of goals and targets that were specifically linked to the 

expenditure of ftmds: 

a. Street heroin Dealer Buy Programs: Goals -- to reduce the m.unber 

of street dealers, increase price and affect rates of other 

* crimes to arrests. 

b. Major Dealer Apprehension Grant: Goals -- to an'est as many 

large dealers as possible and to identify major dealing 
. . ** organlZat~ons. 

c. The 11550 Program: Goals --.to use the health and safety codes 

to remove any a.'1.d all "addicts under the influence" from the 

streets, and thereby reduce the addicts and related crime problems. 

In Dollarville, Columbia, and Gotham Minor there were developed 

pharmacy or diversion squads, and although they largely worked on a reactive 

basis (on the basis of complaints brought to them by citizens), they also 

kept files of suspects and pictures, and developed systems of warning when 

* While after the program it appeared that heroin was still readily avail-
able, the price was higher, and the "level of paI.:anoia" was greater, meaning 
that connections were harder to find, harder to deal with. What must be 
kept in mind is that one of the main reasons the bL.; program L; initiated 
is to affect other crimes (burglaries, etc.). 

'II'll 
The largest seizure made was from a major organization and yielded 

4.6 pounds of heroin. 
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prescription blanks had been stolen, and in effect had a set of possible 

perpetrators and locations to which they directed their attention prospectively. 

111e narcotics units in Desert City and Bay City had conspiracy squads which 

tried to identify dealing orga':tizations i'1 their areas, name and obtain 

pictures of tbem and develop intelligence on their activities through 

infonnants, pen registers, surveillance, pictures and records (phone, 

utility bills, trips). This was the responsibility of several members of 

the Day Work Unit. In Coltnnbia another approach to targeting was taken on 

two occasions in the last three years: an area of the city was identified 

as a "hot spot," and a testifying infonnant was set up with a supel'Vising 

agent in a buy program. Two programs yielded 78 and 36 indictments and 

convictions respectively. The third program was terminated after a few 

weeks' operation because it was decided that it was not working or producing 

enough buys to warrant continuation of the salary of the informant. On the 

other hand, as Table IV-I indicates, other officers in these targeting 

units operat~ on the basis of inforn~t guidance to targets (for example, 

undercover officers in Columbia). All units, in fact, work through informants 

for guidance to targets. The rr~jority of all the arrests made in all the 

units came from informant-based work rather than from intelligence, pro-

active targeting, or diversion-pharmacy. 

~de B is the agent/informant-detenninant mode where the investigator 

works whatever an informant develops, i.e., he leaves it to the infonnant to 

choose a target, develop the situation, and then the investigator makes the 

final decision about hmi the case will be closed (by arrest warrant, 

buy/bust, or by se~rch warrant-raid). To some degree; even this option may be 
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denied the officer because if he trusts the informant, he will accept his 

word for the best way to close the case. This pattern was the dominant one 

in Columbia, Southern City, Gotham Minor, and Dollarville, although in each 

city other modes of proceeding were also found (see Table IV-I). 1he 

operational procedure of allowing the informant to pick the target means 

that to a considerable degree the informant has also set the priorities and 

the goals of the unit in sequential, or in aggregate effect. To an impcrtant 

degree, a competent officer C~L control and +~~trict the actions and 

choices of an informant by careful interviewing and interrogat:ing to ''pick 

the brain" of the informant and make him reveal information on targets or 

areas that an officer wishes to work; by control of the money given for 

buys, for information, or miscellaneous services; by careful choice of. the 

informants worl(edj by selection of the cases worked once information is 

obtained; and by checking information and ideas with partners, other members 

of the unit, or supervisors. In effect, then, the working of infonnants is 

a kind of intervening variable in any scheme of targeting, for regardless 

of resources (independent variables in this scheme), the outcomes (dependent 

variables such as seizures, arrests, and the quality of cases made) will be 

importantly patterned by the quality of information elicted from informants 

and how it is subsequently utilized~ For this and other reasons, any 

simple equation of resources and outcomes is not likely tc be vel~ accurate. 

A third mod~ of targeting, Mod~, is the citizen -detennined or politi­

cally determined mode.. Although it is possible that a department or unit 

can develop a policy of responding to all citizen calls, and to serving 

the public in this way in a serious and responsible fashion, more often the 

handling of citizen calls tends to be ad hoc, and are handled on a case-by· 
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case basis. Since these calls are not uniform but are unpredictable in their 

content, meaning, arrival times, and promise, it is very difficult for any 

unit to set a policy about them internally and to implement that policy. 

Sane tmits, such as in Bay City, have all such calls routinely handled by the 

patrol division. Others attempt to make assignment of the known calls (see 

Table IV-2). Certainly, in all the units, cases are assigned to investi­

gators, sometimes from higher command personnel outside the unit, but these 

are exceptions to the routine even in departments where it occurs (see 

Table IV-2). The perception in the unit is that very little can be done in 

such citizen-call cases because the information is rarely legally actionable, 

or the callers may not be Imown or are thought to be tmtnlstworthy as inform­

ants in these matters. On the other hand, because of their sense of obli­

gation to the public, or the feeling that something of benefit may come from 

such a call (it does happen frequently enough to make it a known possibility), 

or because of wlit policy, units do attempt to allocate investigators to 

these calls. This mode can be briefly described as one in which the tmit 

identifies targets on the basis of citizen complaints. These are usually 

calls made to the unit, although they can be made in person, in letters, or 

all three. There are three kinds of these calls. 'rypically these calls are 

dealt with in an ad hoc fashion and are seen by investigators in the unit as 

usually unimportant in ter;ms of their enforcement goals and objectives. At 

some sites, howe\rer, this perception was not shared by administrative personnel. 

The first is the politically "risky," or important call, such as when a 

city council member asks that the unit investigate a house where "a lot of 

activity has been going on." This may have been reported to the city 

cotttlcilman by one of his constituents who lives next door. The second type 

is also one that must be responded to because of the potential embarrassment 
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Table IV-2 

Indices of ~anizational CaEacitr to ~bnitor Information Received 

Southern Gotham Bay Colum- Desert Dollar-
City Minor City bia City ville 

A. Clerical Staff 

1. Persons avail- 8-4b 9-Sb S-4b~l) 7-3b(1) 9-SbCl) 9-Sb(1.S)a 
able by time (1) (.S)a 4-12 (.5)a 7:30 - 4-l2C(1) 
periods 3:30bCl) 

t-I 8-4bCl) 
0 
N 4-l2C(1) 

B. Calls Recorded Sometimes Routinely, Routinely, Routinely, No Sanetimes 
on Paper given to given to given to 

Sergeant Sergeant Sergeant 

C. Cases Assigned Rarely Regularly Regularly Sometimes Not at all Rarely 
to Investigation 

D. Closure time No Yes (2 weeks) Yes (2 to 3 No No No 
given weeks) 

a. S indicates a person whose duties were divided between vice and narcotics. 

bT" . d lffie perlO runs a.m. to p.m. 

~Dne period is p.m. only. 



of public outcry that might attend not having~ done sanething. These are 

the complaints of important businesspersons in town about ·~kids smoking 

'dope' in front of their businesses, II or ''whores solicting people in 'nice' 

parts of town," or influential citizens who call to canplnin about "dirty" 

movies or the like. Since in large part there is very little that can be 

done, but something must be done, units do send out in\testigators or have 

them "look into this" and make a report to the head of the \mit. Although 

this takes great arnotmts of time, and energy, and is rarely productive of 

even an arrest, the unit feels that this must be done. 

A third an~ the most frequent type of citizen targeting occurs when a 

citizen calls in to complain about a possible dealer on a street corner, a 

son or daughter who is smoking dope, or marijuana plants in the window of a 

neighbor's house. These citizen calls are the most frequent and common of 

the three types, and are handled quite differently from unit to mit. In 

fact, the extent to which units actually attend to these citizen calls is 

quite different, even though there is concern expressed about them by all 

lmi t corrrnanders. 

111e capacity to monitor these calls is one indicator of an organizaN 

tion-centered operation. Three variables bear on this, as Table IV-2 as well 

as Tables IV-3 and IV-4 show. The first is whether or not there are clerk­

typists or phone answerers employed on the mit. This was true in all 

units, with the range being fran one to four. fuwever, ''lith the exception 

of two units, they worked a regular 9:00 - 5:00 pattern (or the equivalent). 

The second variable is the extent to which the flow of information was 

standardized. Although all mits had mailboxes for officers (for court 

subpoenas, etc.), only two had a formal procedure for allocating phone 

messages (Gotham Minor and Columbia). This brings us to the third variable: 
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Search warrant/ 
infonnant/raid 

Undercover 
"light" 

Undercoverb "deep" 

Buy programC 

Diversion 

Conspiracy 

Airport/Post 
Office/Customs 
School 

Civilian 
Clerical/ 
Administratione 

Sworn 
Administratione 

Table IV-3 

TYPes of Specialized Functions 
and Squadsa Within Units Studied 

Dollarville 

yes 

yes 

no 

no 

yes 

no 

no 
no 

Desert 
City 

yes 

yes 

no 

yes 

no 

yes 

yes 
no 

(2)yes 

(1)yes 

Bay 
City 

yes 

yes 

no 

yes 

no 

yes 

no 
no 

(2)yes 

(l)yes 

Southern 
City 

yes 

yes 

no 

yes 

no 

no 

yes 
no 

(l)yes 

(2)yes 

Gotham 
Minor 

yes 

yes 

no 

no 

yes 

no 

no 
yes 

C.5)ye5 

(2)yes 

CollDI1bia 

yes 

yes 

no 

yes 

yes 

no 

day 
shiftd 

yes 

(2)yes 

(1.5)yes 

a "Squad" in this context means two or more people who perfonn these activities, 
not necessarily as a group~ more as a grouping or team gathered for a set of tasks, 
oper1Jtion, or prog-ram. 

This involves setting up an agent in a domicile with a false identity. He or 
she may not appear at the station, and will stay in this role for at least three 
months. The difference between deep cover and a buy program is the more permanent 
narare of the assignment of the people to narcotics in the case of a buy program. 

c A buy program is defined here a,s two or more people engaging dealers on a 
daily basis and attempting to purchase the targeted drug. In addition, buy 
programs are targeted at a specific ecological area. For example, bt~ progrruns 
often aim at parks, or at sections of cities that involved citizen complaints. 
In some cases, it is aimed at reducing other kinds of crime through arresting or 
''putting the heat" on persons or groups within the drug market who are asswned 
to co~it other crimes!1 ' 

While not specifically designated to perfonn these duties, the day shift of 
CollDI1bia would be assigned responsibility for investigating these matters should 
they come to the attention of the unit. 

eNumbers in parentheses indicate the number of persons assigned these duties. 
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Table IV-4 

Shifts and Rotations in Six Cities 

Southern 
Shift Pattern City 

Dayw:>rk - Monday - Friday: 

9:00 a.m. - 5:00 p.m. 1 Sgt., 
or 1 Lt. 

8:00 a.m. - 4:00 p.m. 8 Officers 

Afternoons - Monday-Friday: 

4:00 p.m. - 12:00 p.m. 2":3 Sgts. 
S Officers 

Ni.ghts - Sunday-T'nursday Nights: 

7:00 p.m. - 3:00 a.m. 

Rotation of squads 
(days/afternoons/nights) 

Yes 

Bay Gotham 
City Minor 

1 Sgt. 1 Sgt. 
1 Lt. 1 Cpt. 
9 Officers 6 Officers 

No No 

Do11ar-
ville 

3 Sgts. 
1 Lt. 
Officers 

1 Sgt. 
Officers 

Yes 

r; .. v 

Columbia 

1 sgt. 
1 Cpt. 
Officers 

1 Sgt. 
Officers 

No 

Desert 
City 

1 S,8:t. 
1 Lt. 
Officers 

1 Sgt. 
Officers 

No 



1"" • 

.. 
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the extent to which there is control over the flow of information and the 

capacity to track it through the system. In the two tmits where there was a 

routine collection procedure, they were given to the Sergeant (i.e., calls 

that did not come to a particular investigator). In Gotham Minor the 

Sergeant assigned these cases t~ certain officers using Inter-Deparanental 

Memos (IU4's), and they were required to respond in writing within a few 

weeks to the Sergeant concerning the disposition of this investigation. In 

Columbia, on the other hand, the day Sergeant would take these calls if no 

membel: of the day crew was in the office. The S~l'geant 'WDuid jot down relevant 

facts p if any, on any convenient piece or paper, would write the notes up, 'and 

then neatly paste them into a book at the front of the office where officers 

were supposed to read. They were expected to investigate these cases, but 

ill general few looked at the book, so rarely were any actually investigated. 

On the other hand) if the call came directly to the Captain of the unit .... l}l' . 

the comparable head of any unit, they would take the call nntltry to explain 

to the caller the constraints on the po.u~C€, the fact that more evidence 

was net~ded, etc. Th~e "dispositions" ,,,ere never written down or recorded. 

}Jcrhaps another way of approaching the issue of targets and targeting 

is to examine the stated tmit priorities by terms of (a) the drugs of focus 

and (b) the level of the market to which attention will b,~ given (see Table 

IV-S). Several qualifications must be made initially, even in this respect. 

Firstly, wlder the Mode B approach desc~ibed above as being dominant in four 

units (Columbia, Gotham Minor, Dollarvi1le and SQuthern City and the Wldercover 

squad in Desert City), where the infonnant detennines what is worked, then 

the concept of "drugs of focus" and level of the market is only a retrospective 

characterization based upon statistical profiles. That is, rates of arrest 

for marijuana can be seen as an index not of marijuana as a stated drug 
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Table IV-S 

YlOdes of Targeting, Level, ?COP7 and 80iiact on Marke~ 
and Degree of OrganlZat~onal ontrol 

.--------.----~ ........... ---------------~,.~~. -----------------------------------~----
Mo!J.es of Targeting 

A. Mili taristic/ 
Intelligence 

B. Agent/lnfonnant 

C. Citizen-Determined 

1. "BigISsu\:l'~~' 

2. Citizen Response 

D. Patrol 

Le~f~lr . Scope and 
Impact on Market 

High, Wide, Great 
(dealer focus) 

LOW t Narrow, Little 

Variable, Narrow 
Variable 
Low, Narrow, Little 

,.'-' 
, ,," 

Low, Narrow, Negligible 
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Degree of Organizational 
Control of Choice of Targets 

.. ' .tIigh 

Low 

Meditun-High 

None 

Low 

None 

., .... ' ".-, .... 
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focus, but as what drug the infonnant is able to buy, or introduce the 

officer into. Secondly, under the Mode B apprc.'ach, the extent to wrtich 

goals are actually set is problematic, since regardless of What higher 

command staff say are stated goals, the operative or de facto goals are 

detennined by "what the snitch can do. fI 'Thirdly, the degree to which the 

organization is specialized with regard to tasks and roles and special 

training used, then there will be greater likelihood of focused drug 

dealers, targets and higher levels. On these grounds alone, Dollarville, 

Coltunbia, Bay City and Desert City are more likely to have differential 

goals and expectations for perfonnance. Fourthly, the use of particular 

strategies to achieve these goals changes temporarily, and their use 

can vary. For example, deep undercover work is used :in Dollarville 

and Columbia infrequently. Thl1;S, a strategy can vary from ongoing to 

never-used. Fifthly, as we have repeatedly emphasized, the capacj,ty' of 

the organization to achieve its stated goals is a function not only of 

intentions but of the organizational capacity to achieve or implement these 

goqls. Policy is created or enacted at the lowest level of the organization; 

until that happens, all else is intention. 

It should be pointed out in this context also that there is always a 

temporal dimension tl=> the use of these strategies, and they virtually 

a!\olays involve an informant at one point or another. The reasons for this 

are a part of the character of narcotics crimes - they involve market 

transaction between parties who must be either observed in the act, proven 

to have bought or sold drugs, or actually have sold them to an informant or 

officer" Thus, the degree to which one relies on infonnants depends on the 

point in the investigation one wants to examine; even the most preplanned 

targeting,' e.g., of a well-known dealer in town, will still require the 
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acquisition of an infonnant to "get nextU to him. This was done successfully 

on several occasions in Columbia, but the opportl.Dlity for example in one 

case came from the careful interrogation of an infOl'111BIlt, a chance arrest 

and lIflipping" of one of the associates of the dealer and his subsequent 

betrayal of his friend and employer. Very rarely are arrests made by long 

investigations, planned targets and infiltration; on the other hand, many 

do result from luck or chance. Some chance ca.ses are large seizures. For 

example in Columbia, a nine-pound seizure of heroin was made on the basis 

of a lead given by a person arrested on another charge who agreed to help 

the investigators. In effect, a series of fortuitous events which were 

well capitalized upon by competent officers produced the seizure. These 

kinds of very satisfying outcomes tend to reinforce the belief that one can 

never tell when a good case will come along, that drug enforcement is a 

matter of luck in many cases, and that in effect, you have to attribute 

much success to luck or chance. 

As Table IV-I shows, all three modes can coexist and do in the six 

sites studied. This difference in mode of work, in kinds of cases received 

and investigated, is correlated, as mentioned in the section on evaluation, 

with such things as age, race or ethnicity, and years or time in the unit. 

In general, where office crews are permanent, they tend to be older, white, 

males (there were two exceptions to this -- in Desert City, a Latin and a 

young deputy were in the conspiracy group and in Columbia a woman worked the 

day shift). This creates not only friction about different targets and priori-

ties, r~wards, ~d styles of investig~tion (e.g., conspiTacy vs. street work), 

but morale problems as well. Older officers, although they have accumulated 

a great deal of knowledge and ability, are not always deferred to by the 

younger ones who sometimes see them as ''burned out" and "paper-pushers." 
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2 • Practices of the Units 

Since the organization of targeting in the six wits was 

outlined analytically in tenus of the modalities of targeting, and the 

relationships between those modes and the degree of specialization obtained 

in the units was described, it is perhaps useful to describe the 

actual practices of four of the units. Dol1arville and Southern City are 

both units in which the informant d(:!termined mode is dominant (Mode B, 

Table IV-I). Bay City, on the other hand, is a unit in which specialization 

of function leads to the use of several different kinds of targeting processes. 

Gotham Minor operates on a citizen-responsiveness targeting mode more than 

other units studied. Let us briefly describe the operations of each of 

these four units. 

Dollarville 

The vice connnander was asked about targeting and how he 

established targets. He said that targeting is based almost entirely on 

intelligence. "A person may tell us that this guy is a maj or dealer -­

one, two, three ounces - - or whatever. We may also ask what does he do, 

where does he go, who does he associate with? We might use the IRS reports 

to check out whether he has made out any tax returns. We'll ask about his 

car, we III look into his car payments, we'll look into his furnishings in 

* his house, hO\'/ many Cadillacs he has and whether he throws money around." 

* The connnander gave in an interviet'/ an example of how one could infer 
from a lifestyle certain action implications that lnight be the basis for 
an investigation. He described the lifestyle of. a man who runs a small 
grocery store: 

When we looked at his living styl.e, he had a Cadillac, a $150,000 
house on a lake, he had a boat, he also had a house in town. And we 
looked at the traffic in and out of his grocery store. He claimed 
that he had worked in security in grocery stores and he knew that if 
you had $20,000 turnover a l'leek and you had a 33 percent markup and 
you were getting about $6,000 plus from that you had to pay salaries 
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However, targets may be set in response to perceptions of public and 

support for the activities of the unit, not on any !!. priori basis of danger 

to the community, seriousness of addiction, level of traffic, or relation­

ship of drug use to crime. Nor are the objectives measured in a systematic 

fashion, compared against previo~~ years, any absolu~e criteria, or against 

other units (for example). The meanings and uses of the gl:>als, objectives 

and targets shift situationally and is based on certain practical constraints 

within which the unit must operate. Thus, the conunander discussed the 

actual use of the targets list: 

We developed a long-range plan, you might even call it a 5-year 
plan, where we try to mark off a target if we can get them--that 
is, if we put them in the peni tentir-try • We fotmd we just can't 
label a person and then keep him on the list; it is a matter of 
time, money and manpower. It took a long time to try to persuade 
the squad not to pursue a particular person in this town that I 
didn't think was a major dealer and they did. But basically, it 
was a personality thing. They wanted to get him. They really 
wanted to go after him. It had very little to do with the level 
at which he dealt. So we pissed away all that time and energy on 
him, and I think I finally convinced them to stop. 

Interviews with the lieutenant of the tmit revealed that a targeting exercise 

took place in late 1975 or early 1976, and that it was done with the expertise 

of the previous group of investigators in mind. The present group is 

rather inexperienced, with the senior investigator having been on the unit 

of people, then you may take out about $1,000-$1,200 yourself. So, if 
this grocery store had about that kind of turnover, and maybe $10,000 
worth of goods on the shelf, then he couldn't live the lifestyle that 
he lived as such. But on the other hand, if you found out that the 
same guy had $150,000 trust that came in every 6 months as a result of 
having a wealthy father, then scratch him--he's no longer a target. 
In general, you might want to have a look at his house-whether or not 
he is selling to people who are buying and selling in otmces, ';lho ~re 
his lieutenants, or whether or not you got 20-30 street-level jllnkies 
going in and out. 

In the first case, you have a dealer Wl10 is dealing to others--his principal 
aim is dealing to others, whereas in the second case you have someone who 
is dealing primarily to street jtmkies. 
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less than one year. (Two of the sl~rgedIlts and the lieutenant had previous 

narcotics experience.) In effect, then, the present group is not pursuing 

these targeted individuals. As the lieutenant stated, the mit now ''works 

on maj or dealers and ones they can possibly \vork on with other 'lUli ts • " 

In other words, the actual choices of targets are made by sergeants 

and investigators. The extent to which sergeants are able to constrain 

their squads to work on a given target, either collectively or individually, 

is the most importrult single variable in narcotics enforcement. Further, 

most sergeants do not make such attempts, rather they allow officers some 

freedom in the choice of cases, because individual rationales and justifications 

for the l'v'ork become impol'tant for the maintenance of morale and for group 

cohesion. 

In summary, the objectives of the mit are mwritten and are vague re­

sponses to police (the Commander in this case) perceptions of the public 

concern with types of drJgs and types of violators. 1his sense of objectives 

is communicated indirectly to the officers by the Lieutenant who has developed 

an operational list of targets. However, these targets and the rational~ 

for pursuing them change. Sergeants are not constrained to work only on 

these targets; agents continue to do what works for them, and the situational 

rationales for action vary from unit to mit and from officer to officer. 

Southern City 

While the recent draft of the department's Standard Operating 

Procedures (S.O.P.) Manual lists goals and objectives for the city narcotics 

unit, they are fairly nonspecific. Until the formal draft of the S.O.P. 

was written, there were no stated formal g~als for the unit. 
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Perhaps the goals of the city narcotics unit were a rg£lection of the 

division of labor that developed between the three enforcement units in the 

area: the city, MANS and DBA tmi ts • 

• • • we do not as a rule, target any particular organization or 
individual; we work the streets; we try to make a buy ••• we 
don't try to work up the organization that much. 

We do have a definite goal. We work more on the street level ••• 
the Metro Unit (MANS) is supposed to work on the buying 
level a little more than we do ••• DFJl is supposed to take 
the upper level, levels one and two (major dealers and distri­
butors) • The Metro Unit does more in the arep. of buying and 
less than the city unit in the area of possession. 

In many ways the city tmit is left with the residual d:rug enforcement task of 

policing the streets. In response to that situation each agent has the 

goal of "getting the dope and the people off the stt'f-et that are doing the 

drug dealing." They "try to control the use and sale of drugs on the 

street, recognizing that it can never be totally stopped." 

Essentially, then, the city tmit pursues a denmnd reduction policy of 

making possession cases • 

••• in reality we try to emphasize that they have got to do a 
pretty good number of possession cases also, because nobody 
else is doing them. 

The focus of their enforcement is on the street level. Their preference 

for enforcement is, a supply reduction policy in which sales cases are made 

and there is an attempt to work up the drug distribution system to the big 

traffickers and dealers • 

••• 1 agree, I'd rather have a sales case than a possession case 
since the ,defendant can get more time on a sale case. The dis­
advantage to this approa~n is that the unit makes a lot less 
cases since sales cases take more time. 

Since the chain of command, it is claimed, puts some pressure on (perhaps 

indirectly) for making a lot of arrests and since they are interested in 

the quality of the arrests, the unit must turn to possession cases to keep 

their unit performance numbers balanced. 
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The unit recognizes its tole as handling complaints from citizens, 

assisting uniform officers i and the like. 

A city narcotics squad has to be different than a Metro 
squad. The city squad is not meant to attack narcotics 
at its highest level. The mission of the city squad is 
(for cynical emphasis) "to deal '\'Jith every crank that's 
on the telephone. II Their job is to appease citizens, poli­
ticians, and do their job at that level for community safety. 

The notion of narcotics enforcement for ccmmrunity safety touches on another 

reason for and goal of that enforcement, to reduce crime, specifically burg­

lary and robbery. The unit is certain that narcotics enforcement reduces 

other cr:imes. It is Hkeiy that the crimes, that they are concerned about., 

outside of the tautological crime of drug trafficking, involve users attempt­

ing to get money to buy drugs. Therefore, the activity of the city unit in 

making possession cases against users and user/dealers (the demand reduction 

policy) is intended to directly impact on the street level. 'this is con­

sistent with their concern with the relationship between drugs and crime. 

The enforcement priorities of the unit appear to be set by the drugs 

that are "heavy" or a "problem" in to\m at a given time. One unit member 

stated that heroin at present was not one of the '~eavies." Cocaine, 

Quaaludes, and Valium were f~eaviesff at that time however. The Lieutenallt 

sets the enforcement priorities and annually writes a memorandum stating 

the unit goals for the next fiscal year. The memorandum is posted for the 

entire unit to see. The 1977 goals for the unit are listed below. 

1. (To achieve) a fifteen percent increase in enforcement in 
possession cases. 

2. To maintain the same effectiveness in enforcement surrounding 
sales cases, placing the emphasis on the dealers. 

3. To put into effect a program of in-service tl"aining in order to 
upgrade all personnel. 

4. To show a further increase in convictions in narcotics cases, 
thus putting emphasis on convictions and not arrests. 
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S. To put together a program of training to familiarize and teach 
the Field Operations personnel to identify and prosecute narcotics 
cases. 

Due to the perceived hazards of doing search warrants and making pos-

session cases (i.e., complaints from those arrested and a subsequent investi­

gation by internal affairs), the unit appeared to emphasize sales cases for 

this period. The hand-to-hand sale cases tend to produce better quality 

cases (as measured by convictions) than do possession cases. Thus, the 

emphasis on sales cases reinforced the goal of putting emphasis on convictions 

and not arrests. During that same period an in-servh:e training program 

was carried out by the unit. 

The current enforcement strategy for the city unit focuses 011 specific 

types of drugs rather than on individual dealers. Cocaine and heroin are 

the two biggest priorities with phencyclidine (PCP) fast becoming a 'problem" 

drug. Those in the unit estimated that within a year the priorities will 

become: (1) heroin; (2) PCP; and (3) cocaine. 

Gotham Minor 

Historically, the goals of the unit were seemingly to carry 

out a regular police function of reducing crime. In the early 1960's the 

drug unit was developed in Gotham Minor in response to dramatic increases 

in bUrglaries, robberies, shoplifting, and check forgery which were all 

thought to be related to an increased incidence of drug use. In Gotham 

Minor, the sharp increase in these crimes dre,., attention to the drug problem. 

Today, there are no fonnal goals or objectives for the narcotics unit 

other than the highly general mission of "arresting drug violato~s." The 

unit Sergeant is not certain who, if anyone, sets enforcement priorities on 

drugs. 
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I think the guys set their own priorities off the top of 
their head. Each man has an individual priority to ••• 

My policy is that if a complaint comes in or information 
comes in, that we should do an investigation. 

The Sergeant's comment on being responsive to complaints implies that the 

* unit would pursue cases involving small amounts of marijuana. While this 

was sometimes the case, th{1' priorities were said to be heroin and cocaine. 

The bulk of narcotics arrests for the narcotics unit in 1976 were for 

marijuana. Perhaps this was due to the restrictive budget of the unit 

which was a severe limiting factor in their ability to make buy cases 

against the larger dealers of more expensive drugs, such as heroin and 

cocaine. An investigator reported the following: 

We're not buying pot unless it's absolutely necessary to make a case 
on somebody. 

The County f the D.A., and the Chief consider marijuana to be a low 
priority. They don't want us wasting time with pot, when there's 
heroin and cocaine out there. 

In addition, as was mentioned above, cases are assigned to officers to deal 

with or clear within a set time period. These cases are monitored by the 

Sergeant, and he keeps a book on his desk in ,~hich the cases opened and 

closed for a given time are entered, along with who had been given the 

assignment, what the nature of the infonnation or complaint was, and the 

contact person to c.all. There was also a section for "conunents" in which 

the Sergeant could make suggestions concerning the approach to take to the 

case. These cases were not considered very productive by the officers, but 

* In fact, this occurred when the Sergeant assigned two investigators 
to follow up a complaint that marijuana plants were growing in the front 
yard of a particular house. A researcher accompanied the two investigators 
,~ho pulled four marijuana plants out of the front yard. No one knew who 
they belonged to so the investigator had to bag the plants, submit them to 
the police lab, and do the paperwork. Being responsive to such complaints 
is time consuming, but it is good for police public relations. 
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the system of allocation and control, associated with an organization­

centered operation, did insure that most of them were disposed of within 

the set time period (see Table r/-2). 

The Chief must give pennission for search warrants to be served. The 

major purpose of this requirement is to allow the Chief to make a decision 

about the search warrant's potential for igniting a race riot in the black 

areas of town. While the researchers were working with the unit the Chief 

stopped a search warrant, which had been signed by a judge, from being 

served. He felt that given the time of year and the location of the 

dwelling to be entered, the risk of a race riot was too great. The extent 

of control the Chief exercised over 'the narcotics and vice units was exten­

si ve. The control the Chief exercised was, if anything, an :inconvenience 

at times rather than a deterrent to narcotics investigation. 

Control of diversion of prescription drugs into illegal channels had 

two major foci--the theft of prescription pads from a doctor's office and 

the forging of prescriptions from the stolen prescription sheets. The 

second emphasis was on physicians who for their own profit and based on non­

medical considerations knowingly supplied narcotics users with large supplies 

of prescription drugs. The Gotham Minor mit has arranged a way of dealing 

with stolen and forged prescriptions. The success of the program rests 

primarily with the phannacists and their willingness to cooperate with the 

narcotics unit. When it is known that a physician's prescription pad has 

been stolen or that particular types of prescription forgeries are occurring, 

the phannacists are alerted. A list of phannacists has been drawn up 

which, once the message to them is set in motion, acts like a chain 

letter whereby a single pharmacist calls two or three of his fellow 

pharmacists who in turn call two or three other pharmacists Wltil the 
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geometric progression of calls alerts all the pharmacists in the Gothanl 

Minor area. The narcotics unit has developed a sign which is placed in 

each pharmacy wllich indicates that all controlled substance prescriptions 

"lill be verified by phone before being filled. In reality, the phone call 

to the physician is left to the pharmacist's discretion. However, when he 

is given a prescription that is on the stolen or forged list or if he 

suspects the prescription is not legitimate, he may call the physician 

involved or he can call the police at a special number set up by the narcotics 

Wlit with the ClOtham Minor Police Headquarters. Soon a tmifonn patrol car 

appears at the pharmacy and the suspect is taken into custody. Later the 

narcotics unit does a follow-up investigation on the case. 

In the case of a physician indiscriminately writing prescriptions for 

drug users, the only current weapon the narcotics unit has is moral suasion. 

They contact the physician (the fel'! physicians who do this in the Gotham 

Minor area are well known by the phal1nacists and the narcotics tmit) and 

indicate ~o llim that he is writing excessive prescriptions and that he is 

writing th~n for known drug users. He is requested to discontinue doing 

this and it is further suggested that if he continues, he is running the risk of 

having the privilege of prescribing drugs and perhaps practicing medicine 

revoked (there is little actual chance of that happening). Typically, the 

physician does not heed the warning and no sanctions are brought against 

him by his professional colleagues (medical societies argue for the right 

to self-regulate and claim to be self-regulating), or by the law (which is, 

based on current law, helpless to do so). 

Bay City 

The three cases earlier, plus the case of Bay City, point to 

som~ of the p~rsistent problems units have in setting goals and producing 
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from these goals specific targets. For goals to be mot--no matter how 

evaluated- -thel'e must be a steady supply of intelligence about new targets. 

Unless the goal is quite specific, or conversely quite vague, intelligence 

is needed. Yet, it is in this area where narcotics units have problems. 

In Bay City, this problem is well recognized, and one of the changes the 

ccmmander would like to make is to establish one or two full-time intelli-

gence officers. While currently an intelligence file eXists, the mlit's 

manpower problems a:""e so acute that intelligence officers are a "luxury." 

In Bay City there i~, in embryo, an adequate conception of coordinate intelli-

* gence function. The unit is moving toward this, but is hamper.ed by 

manpm~er problems which are reflective, as are their equipment problems, of 

their departmental budgetary problem. 

Regarding goals and targeting, there is a coordinated effort by 

the department as a whole and .by the unit to aim at varying levels of the 

local market. In addition, the unit participates in a regionwide effort to 

attack the market. According to the VCD commander, and the Sergeant in 

charge of the Narcotics section, the top focal priority is heroin, followed 

by cocaine, amphetamines, other Schedule II drugs, such as LSD, Schedule 

III drugs (various barbiturates), and marijuana. 

While at one time there was a formal division in the section between 

the agents working major dealers and those working street dealers, manpower 

problems have necessitated a more coop~rative effort. While the agents 

working major dealers continue to do so, they are also available for other 

assigrnnents. 

* . The intelligence officers, if they existed, would be responsible for 
maintaining intelligence files, debriefing agents about their cases and other 
information, correlating inf'onnation~ developing learls, setting targets, ;md 
in general for turning information and intelligence into a coordinate unit 
effort. 
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R: Sergea.t1t, what do you see as the goals of the narcotics unit or 
the vice control division ~n terms of drugs~ the priorities? 

S : Ali, I think wet re more closely ot'lenft"d to try tQsuppl'ess the 
maj or traffickers than we are the street dealers, .al though the 
two go hand in hand. You have to stay on top of your street 
dealer to maintain infonnants) to keep cases going. 'To, to get 
to th~ guys tr A~ are actually supplying the stuff on somewhat a 
wholesale basis. 

R: There's sane sort of divisioo in a narcotics section between guys 
\vho do maj or dealers and street level? 

S: There was at one time. They had a street crew and a major crew. 
But ah, there weren't enough people to do both. So everybody did, 
we'd do everything we just kind of prioritize on a daily basis. 
You've got a major violators you can work, and you can expend the 
manpower and -fund on, you do~ and when thLllgs slack off then you 
got out and just' go wild on. the street dealers, although we've 
run several buy programs, whidl works out nicely. You get an 
officer on loan that's l~own to the people on the street. And 
assign a cotrple of narcotics officers to work with him and ah., 
he'll go out and make as many buys as he can, they'll direct him 
to the area, try to direct h:im to certain people. He'll make the 
buy then he'll come back you know, make a photo identification 
then the ah, the buy team guys will write up the paper and process 
everything. So it keeps everything, .kind of a expertise in the 
chain of evidence. That worked good, they, I think the last buy 
program had 70 some odd buys involved. And the grand jury handled 
about 45 of 'em. And they brought back the true bills on all, 
all that went to the jury. The cases in m1.micipal court were 
very successful too, so it, it worked. 

While the study team was there, there wasn't a program operating but 

the unit was planning to initiate one within the next month or so. The 

Sergeant's description of how the unit operated daily was, during the t:ime 

the research te?Jn was there, quite accurate. When there was a search 

warrant raid to be TUn, those officers working on major dealers would 

contribute their manpower to the raid, and then when all the processing 

work was done, they would go back and continue their own work on "maj or 

dealers." A major dealer was defined in the unit as anyone who could do 

(distribute) multi-ounces. During the course of the research, there was 

one officer assigned by the commander of the VCD to work exclusively on one 

targeted dealer who had been causing the unit and the department a considerable 
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amount of trouble. The dealer was utilizing public housing projects as 

places to deal, and within the_context of wr~t is legally a1lmvable, the 

unit c0tlld not effectively stop this operation. The agent was told to 

"drop everything" and concentrate on developing intelligence, evidence 

and cases on this dealer. 

The Bay City unit and the Department htwe a set of coordinated programs 

to attack val)'ing levels of the narcotics market. Couplgdwith a county­

wide, newly formed, £ederaliY funded task force that will principally con­

centrate its efforts on areas outside of Bay City, and with 'Federal efforts 

in the area, the unit hopes to be able to increase the pressure on the 

narcotics market. While not expressly articulated in \vriting as a mified 

effort, it is clear that the Chief and the Commander of the VCD think of 

the various programs as a unified effort. HOl'leVer, one Drust keep in mind 

that the unit is hampered by the lack of equipment, manpower and money. 

As noted previously, there is a perceived need for intelligence officers 

who would gather, analyze arid disseminate information about the narcotics 

* organizations, their linkages and their perceived weak spots. The 

following programs regularly comprise the mitts and the department's 

efforts to reduce supply and inhibit demand snd keep pressure on the market. 

* While there are officers in the intelligence section of the depart-
Jnent who have as part of their duties the task of developing some narcotics 
related information, the unit does not appear to profit from their activity 
in cost-effective terms. First, there appeared to be a liriri.ted amount of 
information gathered; second,the target groups of the tmit did not appear 
to be the focus of the intelligence officers; third, there appeared to be 
little information transfer, and what was transferred asmi~~t be inferred 
was not necess.arily valuable to the unit. Clearly this is an area the 
department should examine in light of the unit's needs for intelligence. 
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(1) The "11550 program": The substance of Section 11550 of 

the Health and Safety Code (H&S) is as follows: 

No Person shall use, or be under the influence of any controlled 
substance •• or •• narcotic drug •• excepting when administered by or under 
the direction of a person licensed by the state to dispense, prescribe, 
or administer controlled sUbstances. It shall be the burden of the 
defense to show that it comes within the exception. Any person con­
victed of violating any provision of this section is guilty of a 
misdemeanor and shall be sentenced to serve a term of not less than 90 
days nor more than one year in the county jail. The court may place a 
person convicted hereunder on probation for a period not to exceed 
five years and shall in all cases in which probation is granted require 
as a condition thereof that such person be confied in the county jail 
for at least 90 days. In no event does the court have the power to 
absolve a person who violates this section from the obligation of 
spending at least 90 days in confinement in the county j ail. Opium 
and opium derivatives (including heroin) are among the controlled 
substances and narcotic drugs prescribed by the Section.* 

All patrolmen in the department are trai.ned to detect 11550 violations. 

The department and the unit see a need for this type of pressure on the user 

because of the relationships first of the user to the market itself and 

* Other statutes that can be applied are listed in the department's 
training manual and include: 

647(f) PC Under the influence of intoxicating liquor, any drug, 
toluene, any poison or combination of above in a public 
Elace (M) 

11364 H&S Possession of narcotic paraphernalia (M) 

11453 H&S Provides for required examination by physician of addict/ 
habitual user of controlled substances in Schedule I, II, 
III (M) 

4143(a) B&P Possession of hypodermic needle/syringe (M) 

4390 B&P Forgery, altering, issuing, uttering and possession of 
any drugs by prescription. (M) 

4390.5 B&P False representation as prescriber to obtain drugs (M or F) 
23101 VC Driving under the influence of intoxicating liquor or 

combination of liquor and any drug, with injury (F) 
23102 VC Similar drunk driving, no injury (M) 

23105 VC Similar driving under the influence of a drug, no injury 00 
23106 VC Similar driving while wlder the influence, causing injury (F) 
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second the relationship of the user to other criminal activity. In 1976, 

the Bay City department analyzed a random sample of 11550 violators. Using 

records provided by an online system, the study revealed that 87 percent of 

the study subjects had recorded cr~inal activity other than the 11550 

violation (209 of 241 violators). Of the 241 violators, 179 or 74.3 percent 

had records for: robbery, burglary, larceny, weapons, and other drug 

offenses. Arrests per violator per violation are presented in Table IV-6. 

The Bay City program is not unique in that \'1ithin the State, there are 

other departments that have initiated such a program J and each has reported 

some success with reductions of property crimes. 

While patrolmen usually make the most of the 11550 arrests, narcotics 

agents (and sometimes vice ag~nts) account for some cases. 

(2) Street Heroin Dealer Buy Programs: These programs have 

a two-fOld objective. Part of their effect is to raise the price of heroin, 

reduce the quality, and make "connecting" a bit more difficult. In other 

words, they \-ush to raise the overall (utility) difficulty of securing 

heroin lion the street." 'Ihe "street" does not mean just dealers who stand 

on the street per se, but in general dealers who seek in amounts below one 

ounce, or below multiple grams lots. The second effect, which is coupled 

with the enforcement of the 11550 Health an.d Safety code and related 

offenses, is to reduce the levels of othey' types of crime in the Bay City 

area. 

In the past 18 months, the unit has initiated and completed six buy 

programs (see Appendix B). While the study team was at the site, howeve:-, 

the unit was between buy programs and was gearing up for one near the end 

of the year. For the six buy programs, there were over 400 arrests of 

street dealers. Arrangements with the District Attorney allow all cases 
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Table IV-6 

Anal!sis of co~us Records for 179 Violators of 
Rea tli and Sa ety CZde 11550: other Arrests 

Type of Offense Arrests per Suspect Total Arrests 

Robbery .41 73 

Burglary .93 166 

Larceny 2.90 51!:) 

Weapons .78 139 

Other Drugs 2.98 534 

TOTAlS 8.00 1,431 

SOURCE: Bay City Training Bulletin, 1977. 

124 



to be heard before the COWlty Grand Jury which fa.cili tates trial dates 

being set and, in additl~, saves the unit some overtime costs. The 

majority of the cases are indicted in Superior Court while the remainder 

are tried in MUnicipal Court. The Wlit will continue this program and 

will be aided in supporting it through the help of the newly-formed, 

federally-funded, COWlty task force. In another section, a general 

overview of the organization of a buy program is presented. 

Both the above programs have lead to a reduction in the property 

crimes rate (7~ percent drop) and a,42 percent reduction in the "overdose" 

rate. 

(3) Major Dealer Apprehensit,n Program: This program origi­

nally started Wlder a grant, but is now part of the ongoing activity of the 

unit. There are three officers (out of ten) currently working on ''major 

dealers" (those who buy and sell at least multiple ounces). This activity 

has lead to the identification of major heroin dealers ,~o are targeted. 

Information about their dealings is then systematically collected and en­

forcement efforts are directed specifically at them. At the beginning of 

the grant there were five major dealing organizations known to the wlit, 

During the life of the grant, each of these organizations 
has been affected monetarily by seizures or disrupted by 
arrests. The result appears to be a dissolution of the five 
organizations into a loosely knit organization of many main 
characters (yearly Summary 1976). 

Currently, the Wlit targets dealers and develops infonnation on them. Be­

cause of the manpower problems alluded to earlier, the officers working on 

these cases often aid in running search warrants, making buys, etc. 

This is, for example, in direct contrast to the "conspiracy unit" at Desert 

City ~o were specifically involved in making conspiracy cases against major 
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traffickers. However, it should be noted that the State conspiracy laws in 

Desert City's State are considerably stronger than those governing Bay City 

and as a result, other types of the cases must virtually be made at a State 

level. 

(4) Informant-Based Activity: This activity undertaken by 

the officers is a "usual" part of the narcotics effort. This effort has a 

two-fold purpose. First, to locate informants who can provide information 

on some of the targeted major dealers, and second, to develop warrants of 

dealers; preferably major dealers. On the average, the unit initiated and 

ran 7.25 warrants per month (or .80 warrants per agent per month). In 

addition, the unit routinely provides assistance to other narcotics agencies 

in the area, makes buys for the task force, does surveillance, serves 

warrants, etc. 

(5) Responses to Complainants: One of the programmatic 

objectives of the unit is to provide timely response to citizen complain­

ants of narcotics activity. Thus, not only does the unit have a system for 

processing and accounting for these complaints, but additionally, they 

desire to make quick responses to the most serious ones. lVhile securing an 

arrest is one objective,the main goal is to demonstrate a positive concern 

by the unit for the citizens and their worries. 

(6) Bay City Street Buy Programs: The Bay City program 

involves the placement of a buy officer in semideep undercover work for a 

period of time ranging from 60-120 days. Usually the buy officer works 

wi th an info'nnant or informants who provide introductions :into the dealing 

scene, but on some occasions the officer is able to work alone. The follow .. 

ing is an account of one of the buy programs provided to us by two of the 

agents who participated in the program. It should be noted that most of 
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the buy programs involved one or two buy officers and the officers nmning 

the programs are seasoned agents of the unit who provide the back-up assist­

ance, paperuork, care and custody of the evidence, etc., for the buy officer 

(who usually is chosen for the temporary assignment out of the department). 

The following account involves a larger project which serves as a prototype 

for the buy program. 

The project was a joint effort by members of the Bay City Police 

Department's Vice Control Division, Criminal Investigation Division and 

Patrol Division. Participants during the street heroin buy program included 

members of all three divisions. A follow-up program l~as also initiated 

with pressure being put on heroin addicts by members of the Narcotic Detail. 

The project purpose was implementation of a narcotic enforcement 

program aimed at the street level heroin dealer and user. The strent level 

enforcement program was implemented on September 22, 1975, and expired 

on November 30, 1975. The length of the program was short,due to manvower 

and budget considerations and the time span needed to evaluate the results 

of the program. A three-week heroin buy program began on September 22, 

1975. This program included the use of several undercover officers whose sole 

purpose, for a three-week period, was to make purchases of heroin fl'om street 

dealers in Bay City. The street dealers sell their product on a daily 

basis from various street locations in the city. The proposal submitted to 

the Commander of the Vice Division by narcotic officers involved in the 

project called for a buy program lasting for a period of sixty days. The 

Chief of Police limited the program to a three-week period due to the 

aforementioned budget limitations and to have the greatest impact in a 

short period of time. A target of one hundred heroin purchases from as 

many dealers was set for the three-week period. The target was reached at 
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the end of the period with many of the dealers having sold on two or more 

occasions to the undercover officers. It was decided that as many of the 

dealers as possible would be taken into custody on.,the same day to obtain 

the greatest impact from the program. The arrests were made on October 10, 

1975, and resulted in the arrests of 1I5 persons, with approxllnately 35 

arrest warrants remaining to be served. The majority of the remaining 

suspects were arrested during the follm.,ing three-\"eek period. In addition to 

the buy program the narcotic detail,during the remainder of October 1975 

and throughout November applied constant pressure on street level heroin 

dealers and users. This effort resulted in the arrests of 53 persons for 

possession of heroin and addicts under the influence of heroin. 

B. Personnel Organization: Recruitment, Training, Production, 

Failure, Evaluation and Rotation 

In this section, we discuss seven aspects of personnel organization or 

development that are perSistently problematic in all large organizations: 

rules of entry or recruitment, modes of training, continuing education, 

production and activity, failure, format evaluation and rotational policies. 

The discussion is based on a stage or life-cycle model which attempts to 

capture the salient features of each step of a movement into, through, and 

out of the organization. The first step is obviously entry, while the 

final stage is exit. Clearly, a person could cycle through one or more of 

the steps more than once, could exit prior to the final stage, etc. There 

are also characteristics found in each unit, probably the result of the 

running adjustments they have made to concrete historical problems and 

events. We attempt to discuss these as well as the more generalizable 

features we discovered. Analytic distinctions, such as the stages of this 

model, facilitate generalization based on data from all six sites. It is 
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productive, we argue, to search for both similarities and differences, and 

this can be best accomplished by using the stage model. Perhaps the 

most important distinctions we discovered, and note below, are those between 

organizations that use a chronological system of taking persons who apply 

as openings are available; Bay City that uses a test-system for competitive 

entry;and those that recruit for special programs and activities such as 

buy programs. The chronological system often uses personalistic (the 

person chosen is known to the officers making the choice ~,d the choice is 

based on the personal relationship) or individualistic (based on the personal 

qualities of the person rather than what the officer knows or has done in 

the past) criteria for choosing new recruits. As one can see most apparently 

in Bay City, the rules change governing entry~ and the organization reflects 

differing rules of entry in its composition. These are officers in the 

unit who have been recruited under quite different rules, and as a result 

are evaluated and considered for rotation out under different rules as well. 

Finally, the overall impact of the poliCies, their interrelationships and 

relative costs are highlighted by such an approach. The data for this 

a~alysis are based upon the six sites; in addition, we make comparisons 

with other units we have observed. 

1. !tules of Entry: Recrui tment Modes 

Bay City 

Varying entry rules with competitive entry at present. The old 

system involved the use of a waiting list. Historically, there has always 

been a greater demand for positions in V.C.D. than positions available. 

This condition resulted in the establishment of a !llistll c;,f applicants. 

Equity was determined through chronology: i.e., the person whose application 

was in the longest was at the top of the list and was ~iven the first 
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vacancy. This was in spite of the desires of the Commander, the 

marginality of the applicants records, etc. It was not uncommon for 

unit members to report that they had made their applications two or three 

years prior to being "accepted." This situation was deemed totally 

inadequate by the current Commander who viewed it as (among other things) 

inefficient and organizationally as a lass of control over entry. As 

a result, and as a result of some pressures from minority officers, the 

system was altered. The pressure from the minority officers occurred 

prior to the current Conunander's judgment. There was no turnover policy, 

thus, officers were entrenched m V.C.D. and the applicants were waitmg 

. inordinately long unt.il turnover resulted. Smce nearly all the officers 

m V.C.D. were of the 'majority" race, criticism arose. It was argued 

that "select spots" m the department were bemg denied to the officers. 

Mbreover, several of the older officers who were there had not been per­

fonning, had not performed well for several years. The result was a small 

purge of some of the older officers, bringmg on some change -- change that 

was somewhat comcident with the new chief. A new system was introduced 

and kept a chronology, but set up two groups. One group was the 

core officer group and consisted of approximately 4-5 officers. These 

officers were considered the best narcs; producers, knowledgeable and 

hard working. They were -- as long as they continued to produce -­

virtually assured of staying in V.C.D. The other group were those being 

routed in for one year. These officers (about 6 per yea.r in the narcot-

ics section) were from the chronological list, but in addition the chronology 

had been somewhat altered to include some black officers. The system was 

to work as follows: the core members would be paired with the rotaters, 

and the rotaters would be evaluated critically over the year. In theory 
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most would be rotated out at the end of the year, but the one(s) who met 

the core criteria would be retained and added to the core. Also any core 

officer who was not producing,ll in theory, would be removed. One of the 

core officers during this time moved from narc work to being a filing 

officer because he was "burned out" thus creating a position (one of 

the filing officers has disappeared). How long this system was in opera-

tion is not clear. There were written formal communications on it etc., 

but at the time of the fieldwork, a new policy was being worked out that 

was considered superior to both of the previous ones. It was to establish 

greater control over recruitment, retain the producers, and allow for phase­

outs. 

By creating the system which required prior knowledge of narcotics 

law, proczdure and practice, Bay City made a step toward the rat ional i -

zation of its recruitment rules, and moved further away from the chrono­

logic.al system (which attempts to create equity by treating all applicants 

equally in terms of skill, knowledge and background - the civil service 

model). The previous rotational and chronological rules were used primarily 

in recruitment for temporary duty assignments. The three entry systems are 

outlined below. 

Comparisons of three systems of entry criteria, Bay City: 

I. Chronological - Minimum production rules and standards 
in prior career. 

II. Rotational/Chronological/Minority - Minimum previous 
acceptable performance in prior career, constant evalu­
ation in temporary aSSignment. 

III. Test Basis/Competitive - High previous perfo~cerecord; 
e\."id~nc~, . .?~~, . c~peg~ ,Q'f, <):t't;~:r .. c9W$e.~H~~1:"_;;in .a~'rt:~st 
evidence 011- 'krf6w1eagi.=r o£lavl (constant evaluation of 
temporary person). 
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What should be understood is that even under the new system some of the 

core (II) system remains. The best veterans continue to "teach" new 

recrui ts. However., because of the work of one sergeant, the materials used 

to teach the recruits are now more systematic. The older veterans and the 

Sergeant both evaluate the recruits. 

Also, over the past years, the systematization and schooling has 

become increasingly prevalent: 

1. The old veterans l'Tere given a desk and told to make cases, but 

were given no instruction. 

2. Then some training of new recruits was undertaken by vete1'ans. 

3. Then they began to send new officers to schools as those schools 

became available. 

4. Finally, they adopted a prestudy mode of recruitment. 1hat is, 

they moved the focus of learning about vice work from pos:trecrui tment 

to prerecruitment. That was an attempt to establish higher 

standards. The result of prerecruitment learning was to grar1t 

greater V.C.D. control over its personnel and the quality of 

their knowledge. 

All new agents are now recruited as positions open. There is a 

single serial type recruitment pattern throughout all three systems. The 

exception was the rotational system which allowed for greatc; turno,·er. 

The foregoing description and analysis does not concern the recruit­

ment of buy officers for the buy program. This is a different type of 

assigrnnent and the requirements applied are quite different. It was not 

the case in Bay City while we were there that buy officers who performed 

well were immediately transferred into the regular unit (as in Dollarville). 
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Buy officers were selected for their "credibility factors.1t This is 

a way of saying that they are selected by sex/race, degree to which they 

are not known as police officers, and one additional factor, their trainability. 

The latter factor refers to the capacity of the buy program coordinators 

(regular narcs) to train them. The buy program coordinators, the Sergeant 

and the VCD'Cornmrolder all are involved in the selection process. This includes: 

1. file reviehr , 

2. contacts with current and previous supervisors or training officers 

if buy officers come out of the academy, 

3. race, 

4. sex, 

5. knowledge of area and area's knowledge of them, 

6. interview with officer. 

Buy officers do not go into "deep" undercover" but the buy program 

coordinators do perform the majority of the paperwork functions for them. 

They must buy and hand over the dope to the coordinators who also back them 

up. After approximately a three-month period, the round-up occurs, the 

officers testify, and they return to their previous duties. The Bay City 

buy programs are aimed at street and lower level dealers and addicts, based 

on the perceived effect of these programs on property crimes rates as well 

as disruption of the lower levels of the market. 

Desert City 

Personalistic, with organizational review. When a vacancy 

occurs (for whatever reasolls), the Sergeants and Lieutenants as well as the 

Captain over the division discuss the needs of the unit, and then begin 

making a search. l~ile there is a file of applicants or persons who have 
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requested transfers into the mit there is no formal rule which indicates 

that they must be accepted. However, there are a series of justifications 

which must be performed when some officers are passed over for others. 

That is, it must be demonstrated that the person(s) selected are the best. 

This was best pointed out by the rotation of the female officer out of 

narcotics and the problems of selecting a replacement. When the final 

selection by the Lieutenant was not the most senior applicant (in terms of 

chronology of applications and years on the force) the division Commander 

requested for the Chief a detailed justification for why the other officer 

was desired. In the ma.le ca:;es, the typical pattern involved the potential 

recruit corning to the attention of the sergeants, or current agents who 

recommend him. Then there is a ''background check" which involves looking 

at the file and talking with current and previous supenrisors. Finally, the 

ufficer is approached about working narcotics. He is verbally "stressed" 

in an interview to indicate his ability to keep cool in stressful st-reet 

and mdercover situations. His wife is also interviewed to assess the 

strength of the potential agent's family relations and to assess he"r acceptance 

of his role as a narcotics agent. Based on these data a dfecision is made 

to offer him a position in the narcotics mit. In addi tVDn to thfe officer's 

immediate superior, the Chief also must sign off on the trrulsfer to the 

narcotics unit. Another mode which has occurred is that officers are slinply 

transferred in without their personal knowledge of the selection sequence. 

There (lire no standard requirements, rules of entry, special skills or rank 

associated with the position in the mit, and there is no tenure or security' 

. from virtually immediate transfer out. This typical pattenl for the recruits 

is for the agents who corne from the Desert City P9lice d.epartment to the 

MJ\.1\)'S unit to work in the "undercover squad:t and not for the sheriff deputies 
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nor for the floffice or conspiracy" squad. The deputies are assigned 

partially on the basis of their desire to be a narcotics officer, and also 

(presumably) some other criteria. The office people are all veterans or 

core people who in the past had been undercover (mostly) but now work 

conspiracies, airports, and the like. 

Gotham Minor 

Persc~:.alistic, individualistic, and time-sequenced. Gotham 

Minor is a small unit (around seven officers), supervised by a Sergeant who 

was the "original" narcotics officer in the city. He is highly respected 

by the Chief, and has an important hand in choosing the officers for the 

unit. There are no written rules or policies about recruitment into the 

unit, and most of the choices seem to be made within the unit, but are then 

approved in every case by the Chief, who takes a special interest III 

the officers hired for this unit. The ways in which officers come to the 

attention of the Sergeant or the Captain who heads the unit are parallel to 

those described in Columbia. From the perspective of individual officers, 

the choice made to transfer them into narcotics often comes as a surprise·-­

they receive an order to report. In cases described to us in interviews, 

the officers were speculating about how they were chosen, and there 

was no single pattern except that they felt that they were "aggressive" or 

''hardworking'' and that they could "put up with the weird hours ••• " In the 

Chief's view, the person's family life is important~ and he looks for 

officers who are good family men. This is apparently an attempt to find 

families who can endure the strain created by the hours, temptations and 

stresses of the job. The potential agent is interviewed to see how he can 

handle the work - - for example, he is asked to act out a buy, etc. He is 

then told to go home and discuss this whole thing with his wife. 
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Columbia 

Personalistic, individualistic, and time-sequenced with 

organizational review. In Coltmlbia, there are no written rules concerning 

entry qualifications. Openings occur periodically, e.g., when officers are 

transferred out (at the discretion of thp, Sergeant or the Captain). Since 

there is a policy of rotation of officers to the various tasks and substations 

when they join the force, there is a fair opportunity for officers to be 

known to each other. Some officers work vice or narcotics during this 

rotation period, and some come directly into narcotics because of special 

attributes (e.g., young, female, blonde). When the time comes for recruiting 

officers, supervisors may sit down informally and trade names of persons, 

or the Sergeant may begin to ask. around am.ong sergeants in the three precincts, 

looking for people who are "go-!;...:tters," Itself-starters," "highly motivated," 

and the like. This could be considered a semiformal mode of recruitment 

since it starts at the top and proceeds as a search at the same level and 

then down. In other cases, individuals in the unit bring names to the 

attention of supervisors, or sergeants; or meet officers in the course of· 

their duties whom they remember as being competent and interested. Another 

genp.l'al mode is that of happenstance: officers making a uniform-patrol 

arrest may come to the unit for help in writing up the charge, disposing of 

the eVidence, questioning the arre3tee~. and so on. These officers may 

catch the attention of the narcotics unit's members. In the department, 

therr ~re always at least a few people who are known to want to join the 

unit, and who try to or do make drug arrests frequently, or initiate investi­

gations. These persons may be referred to the narcotic sergeants, or they may 

try to talk with the sergeants themselves. This is recruitment by self­

~ec,tion and is often complemented by the attention received on the Wlit, or 
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a serleant's or command personnel's interest. Once a name is selected, 

the person's present Sergeant is consulted, anu then his Lieutenant or 

the conmand of the Precinct. If it is approved at this level (and the 

officer himself approves), then the name will go forward from the Captain 

to the Deputy Chief, through the Precinct and the transfer is requested. 

Southern City 

Multiple criteria, individualistic. In Southern City, there 

are really three systems of recruitment for city officers: the City 

Squad, the DBA Task Force and the MANS unit. The city unit provides both the 

DBA Task Fo:rce and a multi-coJ..Ulty N'JANS unit with narcotics officers and a 

sergeant. The assigrunent to DBA and MANS is temporary duty away from the city 

unit. This "loanll of agents greatly facilitates interagency cooperation and 

enforcement activities. The DBA Task Force is considered a verI desirable 

position because it means Federal benefits, including a personal car (for 

on the job use) as well as a $250.00 a month raise and the opportunity for 

overtime pay. In addition, DBA officers have sepa.rate quarters, offices tn 

a modern office building, secretarial and clerical assistance, and sub­

stantially more funds to support their operations. The criteria for transfer 

to this unit, which were set by the Sergeant in charge who was ionnerly with 

the city unit, utilizes a patrimonial mode of recruitment. He picks the 

persons, with"the agreement of the city department, and. maintains control 

over selection and thus has the power of reward for officers he likes. 

There are no written rules or criteria for transfer in or out of the DBA 

unit, and thus the Sergeant has, for practical purposes, complete control. 

The MANS force is run similarly to the DBA unit vis-~-vis the city 

unit. The city unit works on the parallels noted in Columbia, with 

special emphasis attached to the officers who were friends or previously 
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worked under the present Lieutenant on his other assignments. There are 

no written criteria for hiring; officers 'are frequently transferred in 

after having made a request, and there is an understanding that they 

can be dismissed on the same basis. In the sense that Desert City has 

separate routes and sources of officers, so does Southern City, and thus the 

unit utilizes a multiple criteria, but has an individualistically-oriente~ 

system of recruitment. 

2. MJdes of Training 

In a case study of Dollarville we posited u~o types of training 

models and indicated thp.ir implications (Figure IV-I). In the following 

section, we elaborate these modes, indicate the training patterns for 

each of the six sites, and compare them to the model. Finally, we 

suggest some of the cost and decision factors involved in formulating 

a training policy. 

Dollarville 

In this unit a strictly apprenticeship mode was replaced by 

a fonnal training mode. Resulting from two related "corruption" scandals, 

there was almost a total turnover in the unit. 1heCommander of the unit 

had, with his sergeants, the task of training a whole class of neophytes. 

As a result, Dollarville went to a formalized training model. The school 

was such a success that it was "institutionalized" and repeated for area 

narcotics agents from smaller departments. However, the Dollarvi1le formal 

school exists "on top of" an apprentice model that still functions. Because 

the formal model depends upon a known quantity of agents being tramed, a 

l~~ered rate of turnover results in the formalized training being cost 

ineffective. The Dollarville school run for area narcotics agents included 

some of their own newer agents. However, in tenns of day-to-day workings m 
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Figure IV-I. Selected Characteristics of Training Models 

AEErentice MOdel "Pormal" Model 

1- Dyadic in nature; neophyte 1. Pormal in nature;a neophytes 
individually taught in infonnal are batched and taught in 
"on the job" settings; formal classroom type setting; 
instructor "tutorial" instructor ''professional'' 

2. Particularistic understanding 2. General understanding based upon 
upon tutor's perceptions and a course of instruction and 
actions usually a series of teachers who 

are specialists in their areas 

3. Particularistic understandings of 3. General knowledge about unit 
who to arrest, where to arrest, procedure enforcement targets; 
\.,rays to question, etc. in general, group cohesion on 

procedure 

4. Particularistic interpretations of 4. Official position presen~ed and 
official positions on strategy sanctioned by class 

5. "Examination" based upon tutor's 5. Examination given to whole class 
perception enabling a ranking of class 

6. Overall, a low rate of turnover 6. Higher rates of turnover possible 
among pupils which necessitates allowing greater induction of 
a lower rate of induction into pupils into learning 
learning 

7. Pupils learn infonnal nonns and 7. Minimizes learning of informal 
"system" as well as particular- syst\~m, but creates the cohort 
ized fonnal view basis for the generation of an 

infonnal system 

8. Reduces the potential for unit- 8. Increases the potential for rniit-
wide standardization; regional- wide standardization; creates 
wide standardization potential for regional standardi-

zation so that units can share 
knowledge 

9. Lower efficiency in the use of 9. Greater efficiency in the use of 
manpower; more labor intensive manpower 

10. Requires a lower rate of turnover 10. Requires a higher rate of turnover 
in Wlit as a whole; single for training to be efficient 
investigators can be replaced 

apormal training demands a coherent presentation of department goals, objectives 
and strategies; whereas, the apprenticeship model need not make such demands. 
In addition, formal training demands that procedures be more formally written 
out, be codified; whereas, a more informal procedure can be used in the 
apprenticeship model. The type of training has an effect on the types of 
arrests made, the procedures used, the level of cohesion in the unit, and 
whether the targets of enforcement are unit-detennined or partner-determined. 
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"tactics" the apprenticeship system was fmctional. This is not to say 

that the attempts of Dollarville to institute a formalized mode are not 

successful. It is to point out that the contingencies surrounding the use 

of such a mode make it unlikely that many departments unable or unwilling 

to change their rotation policies will be able to institute this mode. The 

mode indeed may be best suited to a real instruction in terms of strategies, 

and perhaps CQuld lead to the coordination of metropolitan and areal goals 

for enforcement. 

Bay City 

In the last several years, Bay City experienced a movement 

from a highly individualistic mode of operation to a greater systematization 

of operations. This movement is reflected in their training modes. Only a 

few years ago, new recruits were "given a desk and told to make cases" 

without any training wrrntsoever. If they wished help, the best mode was to 

attach themselves to some veterans and learn by watching ruld asking questions. 

The veterans had their own systems and m~ans. Thus, at this stage, the 

uni t was, practically speaking, without a formal training mode. 

The movement from this ''patternll to a more formalized training pattern 

was the result of personnel changes. Re(;ruits were paired with older more 

experienced officers who trained by the apprenticeship method. However, 

with the result of the "core" system, some of the training materials were 

formalized, and a few of the core office:rs and a sergeant became primarily 

responsible for "training." Still this training was not of a formalized 

school model; however, and then as now the unit relies on outside training 

courses given by Bay State or Federal programs. Agents who have not yet 

"gone to school" are sent to these training schools often after being in 

the unit for several months. This is in contrast to the Dol1arvi1le school 
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which was given to officers prior to entering as full-time agents. The result 

of this practice (which is for Bay City still more cost effecti.ve than conduct­

ing its own school) is that officers often learn very little new lRaterial at 

the school since they have been functioning under a modified apprenticeship 

mode for several months. 

OVerall, th~ current movement in veo is toward a more organiza­

tional approach regarding training; however, currently the apprenticeship 

model is predominant. The future movement of knowledge about vice and 

narcotics work as a requirement for transfer places some of the institu­

tional burden on officers wishing to become agents, rather than plaCing 

tnis cost on the applicant and perhaps indirectly on the department as 

a whole (insofar as the applicant studies the material on duty, which 

he/she isn't supposed to do). That is, the "cost" of that part of the 

training is moved to being an entry requirement and placed on the officer. 

Thus, the tmit is "saved" the training time in those areas thus resulting 

in agents who can more rapidly assume full-time duties. Ideally then, 

this is organizationally more cost effective. 

Desert City 

Because of the split between the undercover squad and the 

Itoffice," "day, It "conspiracy" squad, serial continuity in apprenticeship 

training was historically lacking. However, the general pattern amongst 

the unit as a whole is the senior-junior apprenticeship model. New undercover 

officers are brought into the unit and "trained" by being placed with a 

more experienced officer. They attend meetings with them, learn to "jive," 

and in general pursue the informal modes of learning. Some of the more 

experienced officers do teach at the police academy and thus their abilities 

. to instruct younger officers are somewhat formalized; however, they do not 
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engage in formalized training. The conspiracy unit or day crew or office 

crel'l are all older agents who have been around and in narcotics work off 

and and on for years. Their work, because it is segmentalized from the 

undercover creh', does not get passed on to the younger undercover officers. 

Some of these officers have been to continuing education classes in enforce­

ment, but overall there is a lack of ~rganizational transfer between the two 

groups. When such transfer does occur, it is informal and much more random 

than appears desirable. 

Coltmlbia 

The pattern in this unit is'also an "assigned to senior 

officer' mode. New officers learn in the apprenticeship mode from a more 

senior officer.* 

Gotham Hinor 

No formal training is given, and although the senior officer 

on the unit is the sergeant (who was the "first narc" in the city -- who began 

the investigation of narcotics) and he supervises all officers, the remaindef 

of the officers are young, and none had been in the unit more than two 

years. This meant that new officers were informally placed with partners, 

but since there \<Jere no set partners (with one exception), and no senior or 

older officers (all officers were in their twenties), the entire unit 

socialized new members. In some cases, officers were heavily socialized by 

informants (under the watchful eye of their senior partne~. 

* It should be noted that the partnership -- junior/senior officer mode 
is a generally adopted one in policing and occurs in many departments as a 
training modality from post academy beyond. The lack of group cohort mobility 
between assignments makes formal training modalities appear less cost 
effective than apprenticeship training modalities which are better suited 
to single serial replacements. 
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Southern City 

In the two smaller units (MANS and DPA), socialization occurs 

by unit, and by partners. Fonnal schools are attended by DBA. officers, 

but there are not fonnal requirements for training in the City Unit. The 

assignments are to a partner, but partnerships vary in their closeness, and 

there are a m.nnber of officers who do not work with partners. The yOtlTlg 

officer is thus in many ways "on his own" to pick up ideas from other 

officers, from a partner if he has one, and from infonnants and others in 

the "drug scene." Since higher level supervisors and sergeants have never 

worked narcotics themselves as officers, they cannot provide ''role models," 

nor can they give much substantive guidance (see Greenwood, Petersilia, 

Chaiken, 1977: on the same point in detective work). 

3. CcntL~uing Education 

In units with systematic continuing education of officers, there 

also appears to be a reduced rate of turnover. Put in another manner, 

those officers in which the organization "invests" additional funds to 

acquire increments in expertise are less likely to be in insecure spots 

within the units. Indeed, in units where there are finn fixed rotations 

for officers, it is less likely that continuing educational slots will be 

utilized. 

Frequent educational endeavors center mostly on either DBA schools 

(which cover a variety of subjects) or advanced management and adminis­

tration schools for sergeants and cormnand staff. In any case, f1'om an 

organizational point of view the additional investments appear to be 

justified to the extent that the officers so educated are placed in relatively 

stable. and permanent niches. 
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4. Activity, Production and Infonnal Evaluation 

Any discussion of activity and production must inevitably overlap 

with the evaluation of performance. It is almost a clich~, based upon the 

data available, to say that those who produce the most stay the longest, 

and those that are the most active are the most secure on their jobs. The 

questions that arise, however, are just what it means to be "active" and 

"productive." 

Although one could use strictly "economic" definitions of productivity 

and activity, we found that the definitions of activity and productivity 

varied from site to site. However they did have some common elements. The 

successful education of a narcotics officer involves learning the specific 

and general demands of production. In the following section, we examine 

the types of definitions and production/activities officers performed. 

The analysis is based not only on officers who were identified as IIproductive," 

active and successful; but in addition, on those who were failures. 

Obviously, the definitions of production and activity when contextualized 

form the basis for performance evaluations which we discuss in a separate 

section. 

Activity, in the context of narcotics work, means to be engaged in 

specific goal-oriented, functional "duties." Productivity, as a form of 

activity, means to be developing infonnation, informants, making cases, 

assisting other officers, and handling complainant calls for inquiries 

into suspicious activities. However, both activity in general and pro­

ductivity specifically are contextualized by the unit's overall view and 

organizational environment. Context in the interpretation of the meanings 

of officers' actions is crucially important. MOreover, the officers' 

activity may be seen differently by different sergeants. The degree to 
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which this individualization of standa.rds occurs can be quite large, and 

when this occurs squads may develop particularistic styles of action. In 

general, if one's activity is not visible and conspicuous, then one's 

productivity (as an end product of activity) must be so (for a related point 

see Roth, 19~6*). 

Dollarville 

While the most obvious measures of productivity are search 

wal~ants and arrests, there are other measures used within the unit. While. 

no formal unit-wide arrest quota exists, one sergeant informally communicated 

to his officers that to be considered productive they should initiate at 

least two felony cases a month: 

R: How do you go about evaluating them (your men)? 

W: I evaluate my men in the area of case productivity, informant 
developments and the developments of informants, their intel­
ligence gathering. I evaluate them in report writing that they 
turn in to me and generally jJl those areas right there (where) 
you can tell whether or not a man's worth it. 

R: Do you have a notion ·of what would be a minimal acceptable 
performance? 

W: There is no way a man can -- unless he's just laying out on the 
job, not doing his job at all - - a minimum of acti vi ty would be 
the initiation of at least, of an average of two cases a month. 

R: Felony cases or any cases? 

W: Felony cases ,,,here two separate incidents -- you lmow it may be 
that three or four persons are resting on this particular search 
warrant raid or something and maybe later in the month he might 
not get but one fellow coming in from Pipeline City with a load 
of dope. But still that is two separate instances. I am not 
talking about arresting two people per month. 

* Roth (1956: 56) is examining ''what is an 'activity'" in a tuberculosis 
hospital argues that "those things tend to be treated as activities which are 
conspicuous and call attention to the patient and his behavior, and which 
are relatively easy to define or quantify." 
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A fileable case consists of a good arrest in which the warrant, or 

buy/bust, etc., is done with sufficient procedural correctness, the evidence 

gathered is sufficiently strong, and the prosecuting attorney is most likely 

to move forward on the case. 

This same sergeant indicates that informant development is another 

critical area of activity. He discusses with the officers their r~lations 

with their informants, periodically checks the informant log (in this 

uni t all informants are logged into the informant log, and very few paid 

informants are utilized), and checks the quality of the infonnation that 

results: 

W: If a guy goes three months without making any new informants that 
is not necessarily bad, but if a man goes six months without 
making any informant, he's not doing his job. Normally you can 
turn an informant within a three-month period without very much 
problem because you're hitting on everybody -- everybody really 
is a snitch to you. And you don't, there's no set number, but 
normally a fellow can work about two or three informants; that's 
about all one man can handle. If a person has nine or ten infor­
mants, he can't ... he can't possibly do everything that's required 
to corroborate their information, and if he's out there running 
around on their blind information, he's crazy ••.• 

R: You mean it's physically impossible? 

W: Well, I've seen people try, but just because they are activity 
minded, but the quality of production is restricted; they're 
playing a numbers game just running out here arresting anybody 
that's in any kind of violation of any type of narcotic law, and 
many times they just run day and night on cases and they don't 
make that many good cases -- as far as good seizures. What I 
mean by a good seizure, I'm talking about an ounce of heroin is a 
good seizure to us. 

He also checks on the intelligence data they gather and their reporting, form 

the third central area of "activity." While the Sergeant does not encourage 

daily report writing, he does expect intelligence information to be written 

down and filed so that other members of the unit can utilize it. All such 

reports are submitted to the Sergeant and he checks them, asks questions 

about them, and in general assesses them: 
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R: 

W: 

So, if someone goes a month without entering an intelligence ••• 

r talk with him, you know, and r ask him what the problem is. 
Why I'm not seeing any intelligence reports. Sometimes it's a 
situation where his partner is turning in the reports and actually 
they were both present at the same time, but just one of them 
took credit for it. 

However, this may not be the case and in instances where the officer 

is either not gathering or not reporting the i~lformation he is warned about 

the deficient nature of his ''perfonnance.'' 

However, the standards used by one Sergeant are not mit-wide, and 

officers on other squads, or transfers to other squads quickly learn that 

other Sergeants in the unit have different standards: 

R: ••• What kinds of, do you have any kind of quotas for your men? 

A: No. •• we don't, r mean they may go out and they may, uh, this 
week might you know, just everything falls into place and like, 
uh, seven or eight or nine, ten people, this week, and they may 
go two or three weeks without arresting anyone. 

R: You have four men in your squad, how do you evaluate them? 

A: Kel1, of course job performance is only one, uh, there's lots ••• 
their appearance, if they corne in every other day half shaven and 
their hair is getting long over their ears, and uh, when they 
call in sick quite frequeIltly like you know, their days off are 
Saturday and Sunday and they either call in Friday or Monday or 
something like that with their two days off; if they're late 
comin' in; if they just got a bad attitude about their job or 
there're so many different ways. ' 

R: Yeah, well I just wondered. 

A: Performance doesn't necessal'i1y mean how much, how many they put 
in jail ••• that's just one part of it, but it's just not the 
whole, the whole ball game. 

R: Yeah, but which are the most critical elements. r mean, let's 
say a man is clean shaven, shows up on time, does all of that but 
just sits around. 

A: Course now, if he just sits on his ass, one thing he's not gonna 
be productive, he's not gonna be placing anybody in jail; if he 
sits on his ass, he's not gonna have a good attitude, and he's 
more or less not gonna get along with his fellow workers, and 
such as that, ru1d you can't say everything is perfect except one 
little deal, 'cause it all ties in together, and it's gonna rub 
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off on the other men, and uh, usually if he's not doing anythinl, 
just sittin' on his ass killin' time, he's goin' to be takin ' 
sick days too, and such as that, so you know it more or less 
works together. 

As can be seen from the foregoing, ''productivity'' and "activitylt must 

have some accountable component even if it is not arrests, cases made, or 

assists to other officers. The Commander of the unit describes the varying 

ways he has at his disposal to assess officer activity: 

I have the activity reports, the search warrant book, intelli­
gence reports, just the comings and goings for example, say (n~o 
officers) were handling an undercover operator for three months. 
During that span of time they did not make any arrests. None 
whatsoever. But I can account for their time. And then there's 
the people who work on surveillance. They may work two weeks on 
one individual and not turn a peg on anyone else, but if they are 
successful on that case, I evaluate them based on the quality of 
the person they successfuly made the case against as opposed to 
say (evaluating them) against any set or squad of officers. 

A portion of the variation in informal evaluation standards of produc­

tivity arises from the task differentiation of the various squads in the 

unit; however, even when the supervisors are themselves rotated off to 

another task, the variation remains. Clearly, the officers working the 

diversion unit are operating in a different milieu than those working 

either the jail/day shift and those working afternoons and evenings. In 

general, the case productivity of the four groups varies. The jail/day 

sqtuld always has a lower productivity of cases because they are engaged 

elsmifhere, whereas it is expected that case productivity should increase 

for the afternoon and night shifts. The diversion \m~t is expected to be 

visibly making the rounds of pharmacies, checking the schedule rosters, and 

ensuring pharmacists' cooperation in addition to making "script" cases and 

gathering intelligence on physicians who sell prescriptions. 
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Gotham Minor 

There were no formal task delineations on the unit; i. e., no 

special squad or group devoted to partiollar types of cases such as pharmacies, 

conspiracies, etc. Thus J the performance standards were particularistic 

and contextual. It would appear that since seizures are small, arrests are 

the main focus of assessment of the unit. The principal .focus of concern 

was arrests made; however, occasional seizures of a large magnitude were 

commended by letters from the Chief. Since b~ere was no overtime paid, the 

unit worked principally a day shift (9 a.m. - 5 p.m.) and they worked most 

seaTCh~.rrant raids as a unit, there were few differentiating mechanisms, 

and relatively little concern about 'production." Same cases were formally 

assigned by the Sergeant, and a time limit was set for a report on their 

disposition, a record kept of them. 

Southern Ci tr. 

There were no formal task delineations in the unit and thus 

no special squads were designated specific tasks or areas. There was no 

diversion unit (pharmacies and doctors), and no specialized groups who 

worked, for example, the street, or did undercover work, or conspiracies. 

This meant rotating shifts as well as rotating days off. Thus, responsi-

bility for areas of investigation were not set. No cases were formally assigned 

to be worked. 

Production was defined in terms of "making cases," and of being a se1f- . 

starter wtlO did not need supervision: 

R: ... anything written on what you are supposed to do? 

A: No. 

R: Okay, how do you know what you're supposed to do? 
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A: Well by being a good police detective, aggressive, not needing 
supervision, not needing somebody breathing down your neck, you 
know, needing to, you know, do. You know, that type of person 
doesn t t ;1eed to be in Narcotics, where he needs somebody to know 
where he's going to be to make sure he isn't goofing off, you 
know, to make sure he's not goLlg to take advantage of the freedan 
that you have with Narcotics. That person --that's why there 
should be a six-month probationary period, maybe longer. 

R: Uh, huh. How do you evaluate a man? 

A: Well, I think a good sergeant would be able to evaluate a man. 

R: Uh huh. Uh huh. 

A: •.• You can pretty 'well tell whether a man is going to need very 
much supervision just by the questions he asks or how he goes 
about something, whethel or not he's got to be told every move to 
make or how to go about s~~ething •. If he needs to be ... 

R: Would yeu say that the people in Narcotics who are really getting 
by and doing what they sho""ld be doing ~,re pretty --they have a 
lot of initiative, a lot of drive, a lot of ~el£-propelling 
behavior? 

A: Exactly. That's what it takes. 

R= That is -- that is . that's what it takes. And therefore these 
are people who are (.' J:ing to resent being told what to do? 

A: Not really resent being tcld what to do, but they dontt need it. 
They're not going to need to be told what to do. 

In the final reports, arrests and seizures are presented, as are 

weapons confiscat~d, filld the dollar value of seizures. Operationally, the 

concern ''las '\lith arrests and seizures. Court time was the only source of 

overtime pay, although this was small and considered insignificant by 

investigators. Since 't1.0 records are kept on convictions, dispositions, or 

walTants, these were not meaningful bases of assessing production, although 

they could be sePll as "activity." 

Columbia 

There are two basic areas of responsibility, and these are 

related to the shift pattern in the unit. Day ''1ork is carried out by five 
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officers who are responsible for pharmacies and the medical professions, 

schools and court liaisons. Tlle day Sergeant is also responsible for all 

adrninistratj ~ matters not handled by the night Sergeant or the Captain. 

Principally, this means the .money, the overtime, and the records and files 

(other than seizures and arrests which are compiled by another officer). 

Overtime is an important source of income in this unit, amounting to over 

$56,000 a year (see analysis of budget, Chapter III) and is controlled 

loosely by the night Sergeant (who has the authority to control the unit) 

and de facto by the day Sergeant. So, overtime requests are used by the 

Captain after the fact to assess the production value of the person, e.g., 

"has he made 50 percent of all our arrests?" (After observing that one 

officer had applied for 50 percent of the overtime that month) • The 

unit's objectives are set in terms of arrests, seizures, value of seizures, 

commwlity appearan~es and inspections made (relevant only to vice). But 

these are assessed with respect to the unit, rather than particular squads 

or persons. Further, since no cases are assigned, and all cases are only 

open or closed after the fact of a buy and/or arrest, it is not possible to 

monitor individual behavior or p~~formance. Thus, informal peer criteria, 

as well as arrests and overtime, become the primary interests or bases for 

self-esteem in the lmit. 

Bay City 

While the formal evaluations are made yearly, informal 

evaluations are made constantly. Since the section has a "cadre" of 

veteran agents and a group of relatively new agents, the modes for informal 

assessment appear to differ. On one hand the new agents are assessed in 

terms of their progress, while on tIle other hand, the old agents are assessed 
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in tenns of their activity, case making, training of new officers, and 

handling of intelligence. In both cases "transmittals" provide a check 

on the activity of the agents. Transmittals are a form of complainant 

information that is received by telephone, from other agencies, or from 

other units within the department. Tbe transmittals are logged in a 

file (the "tickler file") and assigned by the Sergeant to agents. In 

general, the agent has two weeks to act on a transmittal, make an investi­

gations. and fill out a report which makes a reconmendation for either 

continuing the case, closing it, etc. While not watched closely, 

delinquency on transmittals by officers is taken as an indication of 

poor production. This is especially true for officers whose activity is 

contextualized by having a low caseload. Put in general form, the more 

"cases" one has going, or the greater the m.nnber of investigations one 

is involved in, the lower the m.unber of transmittals one is assigned. 

Thus, for officers with small caseloads, transmittal delinquency appears 

more serious than for those who are "actively involved" in several case-

making activities. The current Sergeant in charge of the veo narcotics 

section describes his activity and productivity evaluation practices in 

the following: 

R: Besides transmittals, ah, what other ways do you use to evaluate 
them? 

T: Transmittals, the quality of the cases they're working, the 
effective use of informants. 

R: How do you go about measuring the quality of a case? 
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T~ Yeah, when I say the quality of a case, I'm not saying ~!lat it 
has to be the biggest case in town. But how effective the 
officer was in handling that case. Was everything done? That 
could've been done to bring that case to a, you now, a successful 
conc.lusion. 

R: For example? 

T: Did the guy exhaust all the resources for information? Both 
within the department and outside the department. Ah, did he 
get all the players identified? Did he prior to handling the 
search warrant, did he surveil the place sufficiently to know 
that there's gonna be dope inside, if that's what he's going 
after? Ah, if it's a buy situation, did the officer control 
the guy, did he set up for a post-buy surveillance, to find 
out where the guy's tripping to? Did he know, did he work on 
the big thing, did he work as a team over the unit? You know, 
rather than two guys working at different angles on the same 
guy, you know, is this officer able to communicate with the 
other guys in the division, you know? Can he take the pressure? 
It's a very big thing down here. You know, there's a guy 
gnnnpier ,n hell when things don't go right or can he roll 
with the punches, you know. Cause we're looking for longevity 
in the man. If a guy can't handle the pressure, he's gonna 
alienate himself from his workers and screw situations pretty 
badly. Basically our, you know our, our performance evaluation 
system is not too good. And they're taking steps no\~, or they 
have in the past year or so to correct it. The biggest fault 
is that there is no unity between leaders. I might think 
you're an 80, you know say, percentage ~core you're about an 
80. The next supervisor you have (and you may not change your 
working situation one bit) might think you're a 70, there 
doesn't seem to be any definition of terms or any set standards 
between supervisors. \~e're the ones that are not trained 
properly in performance rating. We're the big weak spot. 
It's not the guys. 

R: Yeah, right I understand that. I'm just sorta trying to get the 
elements down. So one is like, quality of the case, which me~lS, 
to you at least, it means like of all the possible things about it 
are covered. 

T: Quality of the investigation. 

R: Yeah, right, quality of the investigation. Alright then, you said 
how they handle their informants? 
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T: 

R: 

'f: 

R: 

T: 

R: 

T: 

R: 

T: 

R: 

'f: 

R: 

T: 

R: 

Is the officer controlling his informant? You now, is he getting 
the most mileage out of him. All) ''>'hen a case comes up at a later 
date and you get this information on a guy dealing dope and a loca­
tion, is the guy going back to his info~ants and shooting people 
in there to get buys and get that information for him. Or is he 
just out there spinning his wheels: Or maybe using one informant 
and neglecting the other informants. 

OK, how do you know that? I mean, hO\'/ would I as a supervisor know 
loJhether a guy's using h1 s informants properly? 

You get to talk to 'em. 

I mean you do that? 

Yeah. 

What kinds of things do you ask 'em? 

Yeah, yeah, I'm trying to, I'm trying to think, it's ah, it's a very 
informal, you know, process. More or less just sitting down and, if 
a guy gets a neloJ case going up, 1'11 say, hey listen, have you sent 
anyone in on it? Yeah, I sent someone, well I pretty much know who 
most of the informants are cause I control the money on several of 
I em.. How about this guy, can he get in there? No, he can, or he .. 
can't, and why, what's the reason, you know. And I'll find out, hey 
have you talked to anyone else, have they got an informant that 
maybe can do a little, it's trying to put together a team situation. 
And, you know. 

So, really the team thing is what you're Gtriving for? 

I have to. 
• : mean, when you say team, you mean all nine guys? 

That's it. Like on Jim's deal for a while there, ah, when he was 
working that one major violator, everybody was on it. Everybody in 
the office. 

That was "Chips?" 

Yeah, everybody was working. 

Yeah , that makes sense. So that's, \.,hat other kinds of things would, 
l.,ould you use to evaluate your officers? No, do you use. Cause I 'm 
sure you're doing it, you have to do it. 
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T: Sure. The basic things, you mow. If, if a guy you know, is the guy 
doing something that's, as simple as when he leaves the office, as he 
walks out, you know where in the hell he is if you have to get ahold 
of him. Is he on the air when you need him? Does he take care of 
your equipment? Does he put it back in when he's done, does he sign 
it out? Or does he figure, "tuck, if somebody else is paying for it 
I'm not going to worry about it," you knOl'l. Does a guy live in the 
backseat of a police car and never clean it out, so the next guys 
have to do it? Is he here on time? You know, if, if not why, you 
know. Does he think enough in advance to call and say, hey I' 11 be 
in court tomorrow, or something like that. \~ich all, all you know, 
kind of aligns itself to that team situation. Cause if you haven't 
got guys you can't do it. If one guy's out there on his own, you 
mmq, just all for him and none for the rest of the group he's screw­
ing up the system. 

R: Yeah 1 right. 

T: And you do play, you know, you do play the, in your own mind, gam~, 
comparing one guy against the other, you know. You got one guy that 
is like, you mow, kind of an example of an ace narc, you know. And 
most guys want ~u get to that point, you know. He, he documents all 
his information, if a little piece of information comes in on a case, 
man, he pulls that case folder out and there's the entry in that 
case. If would die tomorrow, theoretically anybody could 
pick up his case and take it from then to the end. Because every­
thing is listed there, you know. And that's a big safety factor for 
a cop, a lot of 'em don't realize it and when you sit down and tell 
'em about it they, you mow, that's the best cover you've got is 
that the people you're working with know that you're documenting 
everything and getting rid of you ain't gonna change things one bit. 

R: Yeah, really. That makes sense. 

T: We have a unique situation, too. We're not dealing with rookie cops. 
Every guy's supposed to be a decen~ policeman by the time he gets 
down here. And 1± he 1sn't, an, ne's not gonna oe nere very long. 
I , I think probably the key factor for a guy working down here is 
the man has to be able to conununicate. You know with the public, 
with his fellow workers, with the supervisors. You can see we're 
very low-keyed in supervision, you know. The supervisor down here 
to me is a working position. 

R: Yeah, right. 

1': 1 don I t handle the case load but 11m an extra pair of hands whenever 
they're needed. 

R: Right, but you're, you know, you also, both you and the two Lieu­
tenants have to evaluate these guys? 
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T: Oh~ yeah. 

R: Ohm, and I'm just really interested in, it's a difficult thing to 
do anyway, but it seems tu me that it's even more difficult in 
narcotics. 

T: Sure. The guys are on their own a lot. That's the reason. It's 
not like you're on the district then you've got a guy at the end 
of a radio every minute you need him. And you can follow him 
around on every call. You can't do that down here. You have to 
go with them and ••• A good indication is how well a guy controls 
a search warrant. TImt'll let you know where a guy's coming 
from. Does he have safety in mind? Has he planned for it? 

R: When you say controlled search warrant you mean, control a raid? 

T: Yeah, that's his baby, you know, he, he's the man, You know, 
he'll, he has as much leaway in assigning to me to a position on 
that raid as any' other officer. Ypu know it's like a case agent 
profile. He is it. And how effectively he does that is a good 
indication if th~ guy's got his head on straight. Cause there's 
a lot of things to take into consideration. And everytime you 
make a mistake you can figure somebody's gonna get hurt or the 
case is going to get screwed up. So that's a real good indicator. 

R: Anything else? 

T: Yeah, there's a guy, ah, try to plan for, you know, for his time. 
There's only so many hours in a day. Or does everything have to 
go on overtime? How effectively that man can use his time. To 
his best advantage. Is he able to prioritize his cases, cause he 
may have several going at once? And you can't do 'em all. 
They're abuut the biggest indicators I can think of. 

R: Yeah, and those are the ones that you routinely use? 

T: Yeah. 

Interviews with the Commander of the VCD also indicate that case 

quali ty, informant use and control, participation in the "teamwork" of the 

unit are all crucially important. In addition, for the newer officers 

technical improvement in tl1eir work is a necessity if they are to continue 

as agents. During the period of the fieldwork a·t VCD one of the new 

agents was removed from the narcotics section and another was shifted to 
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the vice section. Both had shown repeated evidence of not adequately 

meeting the activity and productivity standards. In one case, the 

officer was not 'progressingll in the sense that he was not making cases and 

informants even after being there seven months; in the case of the dismissal, 

the officer had a cluster of "inadequacies" that included events not directly 

connected to VCD; for example, over $100.00 in traffic tickets which the 

officer had ignored. But even with VCD, the officer's performance was 

considered inadequate. As we shall see in a later section, often such 

dismissals or transfers are not seen as tlfailurestl by the organization, 

but they are cast in another light. 

Desert City 

The MANS squad has two sections within it that are viewed 

differently in terms of their activities and production. The day/office/ 

conspiracy crew work in areas that are distinctly different from the night/ 

street/undercover crew. While the personnel on both crews are technically 

subdivided into pairs, the teamwork necessary on the undercover crew makes 

a different type of organization result. The day/conspiracy crew did not, 

as a rule, participate in running warrants or going on raids, with the exception 

of the filing officer who occupied a curious place in the working division 

of the squad. 'The filing officer had once been on the undercover crew, 

still drove an undercover vehicle, and continued when possible to participate 

in running warrants and the like. His partner had been killed prior to the 

inception of this field study, and he had moved into the filing officer's 

assignment. Tnus, he too was subject to a perfonnance evaluation that 

differed from those applied to the other lnen. The officers on the conspiracyl 

day crew were for the most part the ''veterans'' of the squad. (he of the 

veterans describes the crew as fOllows: . 
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Ed, Fred, myself and Joe -- Fred has probably the least amount 
of time in the department. I think he has got twelve years. 
Joe has got twelve years, Ed 16-1/2 years, I've got 17-1/2 
years on. I've worked narcotics for roughly 13 years, 13 or 
14 years. Ed has worked here since 1967, Fred since '68 or 
, 69 . Joe came in here somewhere about '72. We're the old 
heads. We're, I like to say, the n'l:1cleus of the unit. We 
haven't been rotated out on this 18-month rotation because 
we're not working the undercover pressure type job and there 
is an awful lot sitt.ing in the back of our minds that has 
never been put down on paper.. 

Besides the veterans, one Deputy from the Sheriff's department is 

assigned to the day crew; although he is new, he is evaluated along the 

lines they are. The Sergeant who supervises the day/conspiracy crew was 

previously the superior for the undercover crew, but switched with the 

current undercover Sergeant approximately a year and a half ago. 

R: You did that up until a year and a half ago? 

H: About a year. 

R: How come you changed? 

H: I got tired of it. 

R: Did it affect your home at all? 

H: Yes. 

R: Your \'life? 

H: Yes. It affected everything. 

R: In what way? 

H: The pressures of it. I think you can only do that effectively 
for only so long. I don't think there's too many people 
around that can withstand the pressures of the decisions and 
etc. that you're subjected to on a day-to-day basis. 

P: What do you mean? 

H: Well, your constant worry is of course, getting your flash 
roll ripp~d off, getting somebody shot, getting somebody 
killed. 

R: Getting y~ur ass shot and killed too? 
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H: Well, I don't mow. It's the old story that you think that it'll 
never happen to me. But you hate to see one of your ~/s get into 
it and get hutto You make the decisions as the undercover super­
visor, that you want to mow enough, you ''Iant to have enought experi­
ence behind you that you can make the right decisions that they don't 
get into the position that they do get hurt. And that's sometimes 
hard to do. Of course, you, live with, I got to the point, to where 

R: 

I was having a nervous stomach. And it was simply because everytime 
we'd go into a dope cieal, I would try to consider every possible 
avenue and I would always, the narc's paranoia finally got to me I 
think, where I finally got', look I'd rattler not do this deal. And 
I'd back off at things. And I'd pull my guys back because I didn't 
want to get anybody hurt. It just wasn't worth it to me to do a 
big grass deal. I just don't feel like it's worth it to do some­
thing that none of the rest of the citizens give a danm about. It 
just got to where it worried me. 

When you said a nervous stomach you had ? .... 
H: An almost ulcer. 

R: Were you eating Maalox? 

H: Y~s I was, heavily. 

R: Why don't you give me an idea of what you do now? 

H: My prime function now is just direction of the office crew. And 
what I refer to as the office crew, is not ••• we call it the office 
cre ... l but it really is composed of the people who are actively engaged 
in the conspiracy investigations. The people who are engaged in the 
shipment investigations. And of course we have a filing officer who 
does all our filing. 

R: What kinds of things do you do in terms of the supervision of con­
spiracy, shipment and filing? 

H: To be perfectly honest with you, I've got one of the easiest jobs 
around now. Because I've got well qualified people doing these 
things. I've got people that mow what they're doing. And as far 
as any supervision in the lines of legal supervision, telling these 
guys .•. , I don't have to let them mow what they can and cannot do, 
They know how to complete a11 the papelWork. So I don't have any 
problems that way. As far as the conspiracy group goes, I keep a 
track of where both the conspiracies are going. Where they're at, 
at any given time. I make suggestions, which we all do. I talk 
to other agencies. 

The difficulties of establishlng & unified syste:,l for evaluation of the 

activities of the two crews appears, then, to result from a totally different 

task orientation of those groups: 
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H: Their (the two crews) activities are totally different. And their 
activities are not based on arrests. To be perfectly honest at 
this point in the, the conspiracy group primarily is based on hope. 
Because it is hope that we're putting into these conspiracies will 
in the end prove more beneficial than going out and making a lot of 
dime buys and taking off people that we're really not really affect­
ing anybody big by doing it. Hopefully, by the conspiracy route we 
will be able to affect ••• 

R: If at the end of this year, you and I, we're going to say was the 
conspiracy team doing it's job, it would be that they made one or 
two big cases or were involved with it or participated? 

H: I don't even think it's going to be based on whether or not they 
have made a case this year. You now as far as an arrest. I think 
what it's going to be based on is how much intelligence that we 
have acctnTIulated. Of course, being how 1'1e're going to prosecute 
these things federally, we're going to ~ or I will be able to know 
how far along we are in these cases. I will be able to know whether 
or not these guys are getting the type of information that they 
should be getting for successful prosecution. And I'll be able to 
get this from the U.S. Attorney that's assigned to the case. Or 
from the DEA agents who are much more familiar with federal con­
spiracy than of course we are. I can tell if a guy is ''1orking or 
not. As far as results, this is something else. Because none of 
us know whether or not \ve're going to have results at this time. 
But to us that is not importc-mt at this time. Because there's got 
to be a better way. To be perfectly honest with you, \\1(;'re seeking 
that better way. 

R: In terms of doing enforcement? 

H: That's right. 

Thus, for the day/conspiracy crew thel'e are multiple and individualized evalu­

ations. The filing officer is ''producing'' by handling the filing, advocating 

cases to the D.A.; the conspiracy investigators (who actually "pulled downll 

(arrested) one of the major heroin importer/distributors in the Ilation by 

their efforts shortly thereafter) by their intelligence files; and the air­

port/officer crew on the basis of their multiple contributions to the unit. 

This latter partnership works the airports with the postal service and 

did bookkeeping and auto maintenance chores. However, toward the end of 

the fieldwork period there was some indication that the new Commander 

of the ~S unit wanted greater interaction between the day and night 
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crews. In addition, there were other changes that appeared to be in the 

process of being implemented that might alter the manner of the evaluatioll 

and accounting processes. 

The productivity of the tmdercover crew, as noted previously, was 

based to a greater extent on team effort. While the case-making of the 

officers was based on partnerships, the actual running of warrants, and 

raids, as well as the provision of cover for buy officers, necessitated 

te~ efforts. Thus, one of the key factors in activity was being available 

and willing to go even when there was no overtime available and when the 

comp time accumulated '<lould obviously never be used. In addition, because 

* of the necessity for being able to produce credible fronts several of the 

officers who did not make as many cases as the others were still thought to 

be necessary and productive. 

Of course, other variables are most unproductive in the evaluation of 

the activities of the undercover crew. The current Sergeant describes the 

processes he goes through: 

W: I evaluate them every six months. there's a standard aluation 
sheet. I wish you hadn't talked about that, I'm overd: i: . 

R:· What I was told is that it doesn't happen. Like ___ told me, 
he hasn't been evaluated in a long time. 

W: We're supposed to every six months. 

* The tenn Iffront" is taken from Goffman (1959) and refers to that part 
of a team IS perfonnance which "regularly fmctions in a general and fixed 
fashion to define the situation for those who observe the perfonnance." 
While the actors on the team may have in each situation a slightly different 
perfonnance in narcotics work, overall they contributed to drrunas that are 
supposed to have similar endings (arrest, and seizure of drugs), The 
duplicity of undercover work demands tha~.team members each be able to 
"front" credible performances. In the case of the Desert City undercover 
mit, several officers symbolically, represented credible characters (e.g., 
tough Chicano heroin addict types, hippie paddy dudes with money, etc.). 
Overall in any situation, these types could be called upon to render assistance 
in maintenance of the bonus front by those involved primarily in the deal. 
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R: That's really the only evaluation you do. Do you even evaluate 
these guys informally in your own mind? 

W: Yes, constantly. 

R: You've been undercover, now for three or four years? 

W: Probably two years. 

R: Have you ever gotten rid of anybody? 

W: Yes. 

R: Could you tell me about it? I'm interested in what made you 
decide. 

W: They were getting ... they were developing tunnel vision. .Just 
could see one thing, couldn't see the overall. Dopers are a bad 
guy, and when you arrest them you've got to chastise them. I 
don't believe in it and I got rid of them. 

R: But it wasn't because they were not perfonning? 

W: Well yeah, a couple of them on top, they were just not 
they'd be put with a partner and the partner would do everything. 
The guy would be standing around, he just couldn't rap. They guy 
was a good cop, nothing wrong with him as a cop, excellent cop, 
good backup man. But he just wasn't sui ted for this job. There 
are two of them one from the SO and one from our department. 

R: You've got to have real facility. 

W: You've got to be able to sit down and rap with the people. 
You've got to thil1k like they do, unfortunately sane of our 
people think too much like they do. 

R: You mean the guys you have now? 

W: No, not the guys I have now. 

Thus informally the evaluation procedures tend to be individualized. 

While some officers are not actually making any cases, they are considered 

productive; \'lhile others who ~ making cases are thought to be "hyper." 

Other factors, such as their abllity to buy dope, or to "get along" with 

others are also cOI"sidered in informal evaluations. 
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S. The Fate of "Failures" 

In the vast majority of cases where agents are dismissed, trans­

ferred or reassigned the judgment that is made is that "they are not cut 

out for the work." The predominant explanation focuses not on their personal 

inability to perfonn the role as much as the poor organizational fit between 

the unique requirements of the position and the person. For example, the 

Conunander in charge of the Dollarville unit explained that while the unit's 

personnel was pretty stable, there were some chmlges to be made: 

'R: So the tmit's pretty stable. 

s: It's pretty stable. I told 'em give me a year, those that I 
drafted over here, give us a year and do the best job possible 
and then if they want to transfer. 

R: So this February, you! re going to give evervone the option or 
j u<:1- some of them? 

S: Well, some of 'em if they Wfu~t it, and then I've got some people 
here that probably need to go somewhere else, you know, it's not 
a disgrace not to be able to w'ork drug enforcement, not everybody's 
cut - "t. 

R: You mean, there are people who aren't pl'oducin'? 

S: Well, I I ve got some that arel! I t prC'''(lucing as well as I feel they 
should. 

R: Viliat woUld that ~ •• what' 5 the discrepancy here? 

S: Well, I want a self-starter, someone that can initiate his own 
investigations and not sit back and wait to be told or be directed, 
uh, this particular activity differs from other enforcement or 
investigative activity, in that we're not responding to offenses 
that have occurred. 

R: Uh-hum. 

S: That, uh, we J we initiate our own investigations that cases that 
are made, are made by the originating, officer on his own initiative 
on activities and the be:i't way to do this is thru infonnants, and 
it's not an 8-hour-a-day job. 
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R: No, un-uh. 

S: Uh, and if a man wants to work S hours and go home, fine, I'll 
find him a place where he can do this, but, uh, it's not unusual 
for me to have to hold 'em over, call 'em back, and, uh, it's not 
unusual for the man to do it on his own, you know. 

The ven Commander states the explanation in a similar fashion: 

When they first came down hete they go to the first available school. 
This year the first available one will be the state narcotics school, 
next September I think~ We will be hosting a DBA narcotics schocl 
here in November and we will pick up a lot of guys then. Ah, 1'11 
give them training to.o, 1'11 give them the personal field training 
that we do here in the unit, on-the-job training with experienced 
officers, but then It 11 expect them to start producing something. And 
if they can't, and, you know r dontt even look at it as, as any kind 
of stigma because they can't cause some guys just simply cannot do 
this kind of work. They may be great patrolmen, but they can't do 
this work. We need guys who are self-starters, who have initiative, 
we can't afford someone who is going to be a follower, or someone who 
can't get out there and develop cases. Ah, this doesn't mean they 
aren't fine officers, it is just that the work isn It ,mat they do 
best. 

These types of responses were obtained at each site. \V:hile there were 

a minority of officers who committed intolerable actions and were dismissed, 

or who did not produce at all, the vast majority of officl'rs, even when 

they committed untoward actions or did not produce were explained as being 

''not cut outlt for the job or "a good cop in other circumstances." Questions. 

arise about a good person job fit, the rotation of officers, and the need 

for means to continue to maintain high motivation of current staff. The 

last question is directly affected by the outcomes of case$, i.e., the court 

decisions and the cooperation of judges and attorneys. In JOOst units, the 

transfer policies of. the department can be seen as mitigating against the 

creation of an ideal unit. It is for this reason, that the units seek to 

create transfer policies either officially or unofficially that allow them 

more control over the recruitment process. Similarly, as discussed below s 

organizations seek to have unofficial and/or official rules which allow 
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them to control their rotation or rates of turnover amongst staff. When 

official 111les do not allow for such control, ,they frequently become eroded 

by infonnalrules. Moreover, in some units the use of "temporary assignment" 

policies allows the personnel so assigned to s~rve at the whim of the 

Commander; as long as they produce they stay around. 

6. Fonnal Evaluation 

The problem of evaluation of the performance of police officers 

continues to be problematic whether it occurs in patrol, detective work, or 

narcotics (c.f. Greertwood, Petersilia and Chaiken, 1977; Manning, 1977c). 

As Skolnick (1975) has written, thfJ police comment often upon their concenl 

for upgrading their standards, but it is never clear what those standards 

are. Typically, the arrests made, or vice stops (c.f. Rubinstein, 19'i'3), 

have been used in pa.tro1 at the operational level, while the clearance rate 

is the dominant concern of detective work (Skolnick, 1975: 167ff).. In 

narcotics work, as Manning has argued (1977a), the criteria of performance 

(a) vary from unit to unit at the formal level, e.g., some units emphasize 

seizures, others arrests, while others use general terms like ·'making 

cases;tI (b) vary from unit to unit at the infoI'll'.al or operational level; 

(e) are highly contextual in the sense that key terms such as ''major violator" 

mean different things to different people in different circumstances; 

(d) are not written; (e) are less important than informal evaluations of 

peers, sergeants and partners; (f) are known in Significant cases where 

their absen\~ is noted, e.g., where a person is transferred out for a foul­

up, or violation of some procedure. MOre specifically, it should be noted 

that the message of most transfers is that they are not made on the basis 

of "failure to produce" which is said to be the abiding concern of supervisors, 

but because the officer "couldnt t get along ••• ,tt ''made trouble," or for 
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violation of a departmental regulation or public embarrasS;)lent. There is 

no apparent connection in operational terms between formal evaluation and 

exit from the unit; ~J.ther, those who stay are said to be ''producing.'' 

Training modes and the evaluation systems are linked in the sense that 

units with more formalized training also routinely employ more formalized 

means of evaluation. In general, however, one must distinguish the f01'111a1 

criteria and the operational criteria of evaluation, and recognize that the 

latter are invariably contextually applied (see below). A second general 

point about evaluation is that formal evaluation is seen as irrelevant in 

the narcotics units studied: (a) It is usually based on fonns used through­

out the police department, fonus designed primarily for the evaluation of 

patrol officers. (b) Narcotics units are ba.sed on face-to-face interaction, 

on the similarity of function between sergeants and officers, and on daily 

contact concerning the work. (This is, in general) not the case in patrol 

where more distant relations are maintained, where sergeants do not interact 

on an informal basis with officers extensively while on duty (Tifft, 1975)). 

(c) Evaluation in most police departments is less trusted than the word of 

peers, of immediate supervisors, and especially of officers who have worked 

with the person closely or frrquently (~.g., a partner). (d) Promotion is 

not based on evaluation, nor are raises, tenure (there is no official 

tenure in any of the units studied), or reputation as a competent officer. 

In other words, no formal rewards flow from evaluations. If the 

evaluations are very low, supervisors are asked to justify them 

in writing, and the reasons then advanced are the: "real reasons" 

considered, rather than the formal ev~.luation scores themselves. 

(e) Officers do not take evaluations seriously, but do strain to do a "good 

job" and are concerned ahout the evaluat:i"ons of their work by sergeants and . . . 
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peers. Cf) The patrimonial nature of entry and exit, that is the cont~ol 

of these matters excercised by the unit head and/or his most trusted 

sergeantCs) means that these ongoing paper exercises are rarely revealing 

of what the important evaluator thinks. (g) In general, ratings are high 

for most officers, according to supervisors, because it is said that "if 

they Weren't producing, they'd be out of the unit." There are failures and 

there are those who are rated low on paper~ but the "real reasons" for these 

~atings are not often captured in the categories used in formal evaluation 

(see Mroming, 1977: Chapter 6). 

Columbia 

In Columbia, formal evaluations are done biannually, and the 

officer and the supervisor must sign their agreement to the evaluations 

given. Discussions wi~~ the night shift Sergeant in the unit revealed that 

fonnal evaluations were neither considered important, nor actually done: 

R: Do you have fonnal evaluations that you carry out? 

A: Yeah, we have an evaluation ••• We have an evaluation forn that we 
are supposed to do o~ice a year. OHands the evaluation sheets to 
the interviewer.) 

R: Oh, here they are. 

A: Just worthless. It's a piece of garbage. I haven't done one in 
over a. year. Somebody is going to get on my case pretty soon and 
then I tm going to have to fill them out. 

R: Yeah. 

A: ••• 1 don't like them. I think in order to do a proper evaluation 
form it is going to require more work on my part and I don't mind 
that if it's meaningful ••• But to fill out u form because somebody 
says you have to fill out a form twice a year and then just file 
it away for nothing is a waste of time. 

R: So, ••• there is an evaluation but it must be of a different kind. 
I mean you ••• 

A: I evaluate my people in my own mind. 
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R: I see. 

A: Then, when the time comes to do something ahdUt it, I do it. 

R: So it I S face to face, or you have them come in and chat with you 
or ••• 

A: Yeah. I can't say that I evaluate them daily, or even weekly, or 
monthly for that matter ... But over a period of time, you can see 
what is happening. 

From the perspective of the officers, it was important that they felt 

they were not doing a bad job, but they did not refer to the evaluations as 

a source of this kind of infonnation. They viewed the wbrk in much the 

same way the Sergeant on the night shift did: if there was something 

wrong, he would be told by the Sergeant. The day shift crew, officers 

who worked with the phar.maci~s, courts mld prosecutors' office, and the 

handling of citizen complaints (phone calls, etc.), were eS$entially on 

their own (with one exception, they were nk~n of 15+ years experience). 

Goth&m Minor 

Fonnal evaluations are done 3l1U1ually. Since the unit is 

small and the Sergeant is the operational head of the unit, little weight 

is given to the fonnal evalU2Ltion, and much importance is given to "keeping 

busy." CUlring the time we spent in the mit, the Sergeant instructed the 

officers to stay out of the office as nuch as pc'ssible and to look busy). 

In addition, the almost daily conversations betwe,len the captain in charge of 

the Organized Crime Division (narcotics, gambling and prostitution) and 

the Chief, and between the Captain and the Sel'geant, established fairly 

close monitoring of the unit through personal cODmxnication channels. 

Southern City 

Fonnal evaluations are carried out ,annually. Hpwever, most of 

the opetational decisions (e.g., the paying of infonnants, maintaining the 
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files, making decisions on buy money allocated, and raids) are handled by 

the Lieutenant, rather than the sergeants in the unit. This means that the 

Lieutenant is the operational head of the unit, as well as the administrative 

hlead. Further; the logic of confidence operates such that the Maj or in 

charge of the Narcotics Unit (and the vice unit and several other subunits) 

gives his Lieutenant complete control over the day-to~day nmning of the 

unit. He believes that the Lieutenant will infonn him if anything demands 

the 'Major's attention. The Lieutenant, in tum, believes that he only 1 1S 

to report or make requests about major problems. In addition, all of the 

files, records, money and other clerical activities are done from the 

office of the Lieutenant by the unit secretary-d.erk. She draws up the 

monthly r,eports so that the officers, unless they t'ead the monthly :report 

sent to the Major and the Director, do not actually know in detail what 

they have dlone for the month. In effect then, evaluation at a fonnal level 

is not a significant factol' in the operation of the unit, and day-to-day 

eValuation is left to the Lieutenant. His assessment is at all times the 

critical one in evaluating the performance of "his men." 

.Desert City 

There is a formal evaluation tr~t is carried out supposedly 

once every six n;~onths. However, both the Com:r.ander of the mit, the sergeants, 

and the men wer~; overdue in their fonnalevaluations. The evaluation 

system is partially standardized and allows for a wd.tten paragraph or two 

on the men's performance. One supervisory officer allows that "this evalua­

tion system we got .stinks. It' 5, been a thorn in everybody's side for 

years... It's a very subjective system. It's not as objective as it could 

be. 1t 
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Bay Citl 

There 'is a fannal evaluation based on a rat:ing fonn that 

must be utilized once a year for veteran officers. For new officers, 

evaluations are often done more frequently -- every nit'"lety days. These a~e 

aimed at aiding the officer in improving his technical competence. Overall, 

however, it appears that £ennal ratings playa small role in the removal of 

an officer from the VCD. 

Dollarville 

Fonnal evaluat;..ons are done annually. Since there are 

rotations of the men from sergeant to sergeant, from task to taSK, and from 

shift to shift, at the end of a six month period the Sergeant in charge 

does an evaluation. However, just recently the department instituted a new 

multiple criteria evaluation system that includes a variety of perfonnance 

characteristics that previously were not factors. In fact, some of these 

place the outcome of the formal evaluation outside the locus of the unit in 

that five to ten percent of the final score is based upon gunnery perfonnances 

on the range. 

7. Rotational Policies 

'fhe units studied had wide variation in their modes of rotation; 

indeed, if we were to include the units previously studied by Redlinger 

(1974) during 1974 and 1975 and by Manning in 1975, we would still find 

very little overlap in policy. While· the following analysis focuses on the 

six uni~s; it is correct to say that the most conunon rational policy concerns 

"promotional rotation." That is, when an officer, Sergeant, Lieutenant, 

Captain, etc., is promoted, he is rotated out of his current cmnmand. 

In many units the officer who ''makes'' sergeant is "returned" to patrol. 
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However ~ the policies concerning promotion themselves vary from tmit to 

mit. In sf1lveral, one's score on the Sergeant exam constitutes only a portion 

of the overall promotional procedur~~ and there are "waitin,g lists" of people 

who will be promoted when a "slot" occurs. In one mit studied, there was 

even a "rank" called Vftemporary Sergeant" or !!ftemporary Lieutenant" whereby 

one had some of the distinction of the rank and knew that one was to become 

penn:ment when in fact a slot occurred. Thus, from the point of view of 

narcotics units, rotation by promotion is somewhat of an wlcontrollable 

event. Moreover, when such rotation occurs, especially when there are 

promotions and retirements, it can cause rotations in all ranks even though 

persons in some of the ranks have not been promoted. 

There are two types of departmeIlt-wide rotation policies that can 

affect drug enforcement units. The first, administrat~ve rotation, 

appears to occur more often than the second, E..0litical rotation. A.rlminis­

trative rotation occurred in one unit observed during the current study, 

and occurred in a unit previously studied by Redlinger. Redlinger, in an 

unpublished study in 1974 of a large metropolitan narcotics division, 

defined administrative rotation as "a policy geared toward creating higher 

level command staff who have knowledge of, and a familiarity with a variety of 

specialized police flmctions." The policy when extant is usually applied only 

to personnel the rank Lieutenant and above. It consists of rotating staff on 

a predesignec1. plan so that they will have command knowledge of several units; 

typically such rotations are every 18-24 JOOnths. As noted in the section 

below, rotations ofte::n l'esul t in the units' power being centered in 

Sergeants (who, of course, are on a different rotation system). 
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ttPolitical rotation" systems are often crisis oriented, and only in 

one instance did we observe, during the current study, such a rotation 

policy being used. A working definition of political rotation (Redlinger, 

1974) is "the removal and/or transfer of staff for governing reasons not 

necessarily related to improper performance of duties, but usually related 

to sortIe social characteristics of the role occupant." Political rotation 

sometimes occurs when high level command staff \.dsh to have a ''more visibletl 
' 

cOl111llfU1der tor a drug unit, and wish to dramatize that they are "doing 

something" about the drug problem -- as symbolized by the rotation in ofl~ 

new connnander who will make changes. Or, a political rotation may OCCtti 

because of internal political troubles between cO:i1W.Hnd staff. Tnis last 

rationale often accompanies some act by the cOIDr;Tnd strrf to b3 rotated 

that is considered untoward; however, it may n0t '1 ~:;u1t in d(;;motion. In 

the case we observed, however, the transfer and demo1;ion of a ven coIlmtaIlder 

was based·upon a series of improper acts. 

In the following, we describe the policies, or lack thereof, found in 

the six units. It should be noted that the absence of a policy usually 

means that ad hoc crisis maintenance rules are utilized, or that there is a 

control of rotation by commanders who can with a minimum of documentation 

rotate staff. However, when unions are strong or Givil service regulations 

are specific, this may not be the case, and it may be almost impossible to 

rotate an officer. 

Dollarville 

In recent years, the unit had experienced various types of rota­

ions. However, when not in crisis situations, it appears that promotion rota­

tion, and the use of "temporary assigrunents" are the major modes for personnel 

change. The latter category has several variants and in this unit they were 
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applied to both officers regularly assigned and to "buy officers. if For 

regular officers, there was an understood one year connni tment to the narcotics 

unit. Most of the officers had come into the unit after two scandals and 

were specifically chosen either by the Conmnder or by the Canmander, his 

Lieutenant~ and the newly appointed sergeants. Same of them did not wish 

to be assigned to narcotics while others had volunteered. Even though 

there was a one year commitment, at least one officer had been rotated out 

of the unit prior to completing a year's service. Buy officers were typically 

utilized by the unit only until the buy program ended; however, at least 

one officer who was on "temporary assignment" as a buy officer was rotated 

iuto a regular spot because of perceived "profi.ciency," because she was a. 

"she" and was black. That is, the unit has a great demand for a proficient 

female, black officer who would enable them to penetrate ir,co certain illicit 

area,-5, heretofore unpenetrable. When such needs arise, the Canmander of 

the unit frequently must make ! ~ for the trrimSfer to the Chief,. Sergeants 

of the unit, all virtually hand-picked by the ref om Lieutenant, were also 

included in the "give me on.e year" policy; however, it appeared that they 

would be on another system after the year. The Lieutenant himself was 

hand-picked by the Chief to refonn the unit. Thus, all the offiJcers and 

Sergeants had.been rotated in as a result of a political rotation. Further­

more, th~ Director of the VCDwas rotated out for politi~al reasons. 

Bay City 

Higher command sta,ff of the ven (one Lieutenant) had 

been rotated 'in prior to our visit. While we,were there" the unit 

was in the evolutionary process of moving from an investigator centered 

mode to a more organizationally centered mode. Different rotational 

policies existed for the "new men" and for the "core" as well as 

173 

? 



1/' 

, __ ~. '.::-J.T 

""'"---'"'-----~------.:-~:---'.~-~~. ~---., 

for the IIsergeants." The new men were rotated into the unit for approx:imately 

one year during which time their perfonnance was scrutinized ($ee previous 

section). !f they met certain implicit and explicit standards (;.'ee prev.ious 

section) they might be allowed to stay. On the other hand, the ",:ore" 

narcotics officers had been in the unit for several years and we'J;"e proven 

producers.. As nated previously, the types of production had w:lried, but 

all were cOPJSidered valuable ~~d productive -- it is to be assumed that 

unless promoted, and unle3s they were to uloaf" they would remain in the 

unit. The sergeants were rotated into narcotics through the vice squad. 

That is, when the Sergeant in narcotics was rotated out (for wllatever 

reason) the traditional procedure was to switch the Sergeant from vice to 

narcotics and put the new Sergeant into the vice squad (which was believed 

to be a less tough assigrunent). Finally, tbe use of a "politictll type" of 

rotation occurred in Bay city when Olae officer was removed for non-production 

as well as a. series of untoward acts and another who was marginally producing 

was moved to Vice. 

Desert Ci.!r. 

This'lmit had a core set of officers or the t'office crew" 

that appeared to be imnnme from the otherwise established IS-month rotational 

policy. The rationale for such immunity was that, in addition to producing, . 

they were not subject to the same stresses that undercover officers were. 

However, several of the tmdercover officers had been undercover for periods 

up to three years.l' and in general, it was clear that there was a certam 

administrative laxity concerning the enforcement of the rotational policies. 

This is illustrated not only by the undercover officers who had been assigned 

twice as long as they were supposed to J . but in addition, by a temporarily 

assigned of'£icer who was supposed to be there far six months, and who had 
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teen there (at the time of the fielc.iiork') seven months. In th5:s case, sh~ 

was replaced by a permanent "temporary" ass.ignment~ and the rQ~::'a:tion rule 

was formally envoked as the rationale for moving her out. In fact, the nelv 

Lieutenant was in the process of checking the performances of,~ll the 

personnel under his corranand and subsequently he restored the rotational 

policy. The sergeants were rotated, by tlrequest," usually in the department%. 

That is, they normally were left in their current positions unless they wanted 

transfers. The exception to this rule wa.s \'1hen a commander wanted a sergeant 

removed which usually neCl.9ssitated some documentation. 

Command staff {liet.ltenants "and up} appear to be rotated based upon an 

adminhtrative model. That is, the oorcotics unit has had a different lieu-
i 

tenant at approximately two year intervals. Besides allmvil1g the pOlllE1r to 

slip to the Sergeants) this poUqr resulted 'in a large mlmber of policy 

changes and absence of formal policy largely because ~~ch lieutenant would 
#' ~. 

either make new policies or not make p::>licy at all. Policy that was maAe·: 

frequently had a crisis air to it -- when a rul~ was broken {an L~licit rule) 

or when some perceived breakdowns occurred, new rules were made. What should 

be kept in mind is that Administrative Rotation, wIlen coupled with Promotional 

Rotation, can result in department-wide turnovers that effectively allow the 

power of policy decision to accrue tv sergeants. 

Gotham Minor 

The present unit was headed by a captain. The department 

was in many ways a "community-oriented" department. There had been a 

series of crises in the city before the appointment of this ,Chief, and he 

was appointed during a crisis in the city (a riot was taking place in the 

city at the time). His sensitivity to GQtn:ntinity relations was therefore 

profound. The Chief was noti:fied and had to approve (or his deputy 
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chief had to approve) all seal'ch warrants served in the city. The focal 

point of this review "'-.is the timing of the ,,,,arrant serving rather than wheth~r 

the warrant was propf.'1" (the judge signing the warrant made this legal 

decision). The Chief was concerned that serving certain wa.rrants at certain 

times (e.g., in the black section of town on a hot summer day) might lead to 

racial strife ia the community. He therefore, maintained tight control over 

these and all other Wlit matters. The Sergeant who was the operational head of 

the narcotics unit was highly thought of by the Chief cmd ~I{as put in 

charge at the Chiof's requrast. The transfer of men into the mit was done 

on a variety of bases (some were transferred in on the :reconnnendation of 

their ~ergeants in patrol, some requested entry), and transfer out was not 

governed by any firm set of rules. There were no specialized tasks or subunits, 

and all the filing was done either by the individual investigator, or by 

the clerk-typist, who worked in the Organized Crime Division (all the 

processing of arrests was done at the City-County Building). 

Southern City 

The lUli t was headed by a Haj or whose interest wa.s rlesearch 

and p1arming; the unit was run by the Lieutenant. The Lieutenant, in tum, 

had risen very quickly throv.gh the ranks to the position of Lieutenant, 

lV'ith, it was said, the firm support of the Chief. TIle present Chief, 

however, lost the battle for power with the Deputy Chief and is in fact 

secondary in control to the police commissioner. The entire department has 

been under a hiring freeze because it is being sued in racial and sex 

discrimination case5~ and at the present has several positions open. The 

present set of sergeants were promoted to sergeant when it was strictly an 

appointed post. Thus, the present administrative positions are held by 

people appointed tmder a political regime which is now tmder fire. 'The 
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sergeants can be rotated out at a.ny time, as can the officers. All the 

principal clerical jobs such as typing search warrants, filing cases, 

making out monthly and annual reports, hancl.1ing correspondence, etc., were 

har~led by a civilian clerk. Thus, no police officers were so occt~ied, 

and this was not the basis on \'lhich they could be given "infol1nal tenure." 

Nor was there any specialization, e.g., diversion, schools, or the like 

which could be a basis for informal tenure. As \'las noted in the section on 

recruitment in Southern City, the two units hnuseJ 'Outside the headquarters, 

but partially staffed by the city 04ANS and the DBA unit), had agents Who 

were promoted, evaluated, ~id terminated at the discretion of the sergeants 

of those respective units. The minimum ongoing administrative control of 

narcotics office'ls in this respect was that every six months they had to 

write the Chief for permission to continue to violate the uniform rule, 

i. e., to wear plain clothes on the job. 'This permission could have been 

denied. 

Columbia ..:;..;..;;;;..;....;,;.,;:.-

The senior officer, a captain, commands both the vice control 

and narcotics unit, and serves at the pleasure of the Chief. The sergeant 

in the narcotics (night shift) has virtually full control of the unit. 

T11ere is a day shift whose personnel and the daytime administrative 

sergeant are responsible for schools, diversion and court liaison. The 

officers in this shift, with one exception, have served more than 15 years 

. .and are in effect senior and permanent staff for the tuli t • They also work 

closely with the four clerks (two of Whom work 4:00 p.m.-17.:00 a.m.). There 

is inforn~l tenure for these older officers, as well as for the older 

officers in the night shift who have se'r~./~d since narcotics enforcement 

began in the Columbia narcotics unit. The yotmger officers serve under 
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tacit rules of staying. Of the recent transfers (in the last two years) 

they were for "emotional instability," and "excessive overtimeu (there was 

concern that the officer may be"living beyond his means and therefore be 

vulnerable to corruption). Eight officers were lost from the unit because 

the Metro Drug unit was disbanded. One officer was working in the unit on 

temporary assignment ror a special drug-buying operation utilizing a testifying 

informant (an informant who would make drug buys and testify in court that 

he had bought from the person charged). 

8. Organizational Implications of Rates of Turnover 

A.c; noted in the discussion of rotation policles in Desert City, 

certain types of policies result in a "slippage" of effective power. TIlis, 

of course, is not the only result, nor are other policy alternatives 

without their own effects and implications. The forced rotation of first 

line supervisors (sergeants) and higher cOllunand staff does appear to allow 

for the growtl1 of the policymaking power of members of the lower echelons. 

In units that are highly investigator centered, rotation can result in 

policy being made effectively at the individual investigator level. TIl at 

is, each investigator, as long as she or he produces, is left to his o~n 

devices. Similarly, when sergeants become the locus of policy power within 

a l~it, they can have their squads pursuing divergent aims, or aims which 

they, and not the unit as a whole, wish pursued. When two sergeants are 

pursuing divergent aims, or when one has a po1:i.cy orientation that is 

different from the other, and especially when the command is either not 

aware, unwilling, or unable to resolve this divergency, certain orgartizational 

tensions inevitably result which effect unit performance. 

TIlere is another, more general, \'1ay of stating the effects of rotation 
. 

policies, and this is in terms of rates of turnover. In general, where 
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I there are differential rates of turnover, those whose rate is lowest can be 

said to have an "advantageH in terms of knowledge of the rules, cOl1U11itrnents 

to informal structure, etc. (Redlinger, 1970; Wheeler ond Brim, 1966). This 

principle can have several results depending upon the context of the organization 

within which it is found. For example, if those who produce are promoted, 

and if they are rotated out, those who are left produce the least. If 

these people form one organizational class with1,n the unit, then their 

level of production becomes, infcrma1ly, at least normatively binding. 

Moreover, they are more likely than not able to establish and maintain an 

informal structure that can evade and replace official policy, goals, and 

objectives (see Trebach, 1978). It is for these Toasons tllat some rotation 

of personnel, some turnover, is desirable especially where those being 

rotated are not those who are productive and compliant. 

One way in which personnel ensure their positions is by becoming the 

sole sources for valued infonnation. By controlling information, they also 

can maintain some control over their positional fates. n~o examples of 

this were fOtmd in our study. In Desert City, several of the older veterans 

had careers in narcotics work of up to a decade and showed every indication 

of remaining there until retirement. This was possible, in part, because 

they possessed a trr;mendous amount of tmdocwnentecl information about the 

Desert City drug market and its principals. Similarly, in Bay City t'wo of 

the core officers who were veterans were said to possess complete mental files 

of the scene, a..nd we).'e valued because they could provide longitudinal knowledge 

of the market. In one case, however, the agent \~ote most of what he knew 

down in file folders and in both instances, the agents continued to be highly 

productive. 
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~11ere ~ steady rate of turnover of personnel is desired, narcotics 

organizations must also develop a structure that allows for continued 

infomution transfer« 'Dds means that it must be collected., and stored 

wi thin the ot'ganization rather than individuals. An example of what can 

result when thi~ is not the case is contained within the Dollarvillc 

experience. Because of a wholesale dismissal and transfer of almost all of 

the units' officers and sergeants, it became necessary to reorganize the 

basis for collecting and storing information. In fact, of course, the 

dismissals were occasioned by two scandals and the new I.ieutenant was 

mandated to reorganize the unit so it ,,;,,ould :t'e scandal free. From an 

informational point of vi~w, this also meant reorganization of the recruit­

ment, use and retention of informants as well as chains of evidence, 

relocation of narcotic property section, manner in rnaking cases, etc. The 

instructivb pOint to be made is tllat informants become organi~ational 

property not individual property. Intelligence infonnation, rather than 

being filed in personal files, §hould be organizationally filed. In 

fact, all case data must become available unit-wide so that the loss of the 

officer making tho case does not necessitate the loss of the investigation. 

In the Dollarville ctl.se, there ,,,,as a grievous loss of infonnation, but this 

was the cost of change. Within the ne\'l system at Dollarville officers 

moved from one squad to another are staggered for this very reason! veterans 

of the task-spedfic squads always remai.n to ai.d the netqcomer who becomes 

the veteran and the older veteran is transferred, etc. Still within this 

system, it should be made clear that intelligence need be organizationally 

kept to allow for minimum loss thl'ough turnover. 

Turnover rates for the various ranys need to be examined in light of 

their organizational effects. Where unit goals and policies are directly 
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related to key staff, their rotation may rr.~an significant changes in direc­

tion; where they are organizationally grounded the change may not be as 

great. It appears from this study that turnover rates for first line 

supervisors are based less on pragmatic planning than on either request 

and/or promotion. When based upon request, significant sedimentation can 

occur and this can have unintended results. ~~Neil and Thompson (1971) 

considered the organization to have regeneration problems if there was a 

greater than SO percent turnover rate per five yE.1ars; however, it is not 

c1i~ar that such rates are applicable to narcotics units. The rotational 

policy at Desert City for undercover officers allows a ffiaX5muffi of 18 months 

on the job based upon psychological assessments. (At this point, we are 

not yet ready to recommend specific rates of turnover). Units must keep in 

mind the overall organizational features they desire when establishing 

tUl~over; otherwise, they will be unsuccessful in achieving their goals. 

C. Inte!-Orgonizational and Intra-Or~anizational Relations 

1. Intor-Organizational Relation~ 

One of the most common problems in narcotics enforcement is that 

of coordination of enforcement activities within the local department, with 

other departments, in the local area (county, State> special unitn of each) 

and Federal organizations (e.g., ATF, DEAt FBI, IRS). The problems, as 

noted in our interviews with officers and command personnel were (sited 

specific details are provided below)~ Ca) Competition for informants, 

e. g., Federal agents could pay more to informants than local units, and 

sometimes local units lost cases and informants in this manner. (b) 

Competition when joint cases could be worked, e.g., where both DBA and a 

local department knew they were working on the same persons, but where 
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cooperative arrangements were nevertheless not mrule. (c) Lack of shared 

infonnation on persons, dealing networks, the like, le.g., DBA would not 

tell local units about suspects dealing in the city that they :lad learned 

about from thei!· intelligence~ units, and vice versa. Of course, it should 

be remembered that as discussed previously in the infonnation section, some 

organizations do not llave a collective capacity to store and retrieve 

information since virtually all of the relevant information is kept in the 

minds and notebooks or on sheets of paper kept by individual investigators. 

(d) Envy of the equipment of Federal agents and their working conditions, 

which tended to reduce willingness to share information or cases with them. 

(e) Past histories of feuds either between the local mit and the Federal 

unit, 01" be~~een the heads of the units. This made cooperation difficult 

and in one case, the head of the local mit ordered his officers not to 

speak to the 10C'.l.1 Federal agents. (£) Legal questions surrounding the 

charges and the courts in which the cases will be prosecuted. (g) Actual 

jurisdictional disputes ari sing in ch:tses, raids, or investigations where 

one unit intrudes on the other's territory (they mayor may not have legal 

jurisdiction, but are viewed as intruders). These are typically between 

city and county officers, or city and State officers, or between task force 

officers and county or State officers. (h) J~ck of IDlY formalized means of 

sharing cases, information, money, equipment, personnel or the like: in 

other words, in every unit studied, these were based on personal relations, 

especially those maintained by the heads of the units and the relevant 

sergeants or superviso!;). So far as l'le could discover, there were not 

formal rules to cover any of the above matters. The only exceptions were 

actual shared operations, e. g., task forces or units as in Southern City 

and Desert City. (i) Disagreements about the ways in which publicity, 
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seizures, and prisoners would be handled should an arrest result from a 

joint operation. (j) Competing or conflicting agendas, e.g., an officer 

would be attempting to buy up and follow leads on gun dealers in hopes of 

developing a drug-dealing case, but ATF officers would arrest the people on 

gun sales cases. (k) Cases were dropped by the courts without feedback or 

notification, either befor~ a plea bargaining arrangement was made, or 

before a charge had been made. (J.) Prosecutor's offices would set preferred 

criteria for cases that they would try, e.g., two ~uys from a person prior 

to arrest, but exigent circumstances would arise, the person would be 

arrested on one buy a~d the case would be dropped. Prosecutors t}~ically 

found the paperwork of the narcotics officers to be lacking arid often 

requested supplementary reports to be submitted to insure better court 

cases. The paperwork to be forwarded to the prosecutor's office was a 

nuisance to narcotics officers and seemed to seldom suit the needs of the 

prosecutor. Prosecutors, in an attempt to expedite prosecutions would plea 

bargain cases which the narcotics officers felt should be given more severe 

sanctions. Plea bargaining and {('TOpping charges were often interpreted as 

an affront to the enforcement efforts of the narcotics unit. 

2. Intra-Organizational Relations 

There are three principal intra-organizational relations that are 

important in any narcotics unit: relations with investigative units, 

especially burglary, robbery, checks and frauds and to a lesser degree, 

auto theft; relationships with patrol division; and relati.Qllships with 

vice, gambling, prostitution, p'ornography (or equivalent units). Several 

general points can be made about these relationships. First, they are 

invariably informal rather than formal, and are based on a variety of 

per.sonal ties and experiences, e.g., one officer knows another one because 
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they went through the academy together; another relationship is based on 

expurience in the same patrol precinct; another is based on il"lformal ties 

such as playing on the departmental softball team, working together in the 

union, or by kinship. Second, a corrollary of the above is that no fornal 

policies are observed on the sharing of information beyond as l'las true in 

some (not all) units of having posted all unifonn unit arrests from the 

previous (night and afternoon) shifts in the office. Third, the relationships 

are often effected by ecology. Where the patrol division is close by, or 

housed in the same building, interpersonal contacts result in the cafeteria, 

in the halls, and in the offices of the narcotics unit. Where the unit is 

housed next to or with the vice unit, a double-edged closeness results. 

That is, although information is traded, and assistance rendered in booking, 

interrogation, phone messages, and sometimes more involved matters, e.g., 

raids and operations in gambling and vice, there are demands made on time 

and personnel that are based upon informal agreements that are not con­

trolled by the connnand personnl,~1. Detective units, where such personnel 

demands are less likely to happen, generally mean more shared information 

on "villains, lie. g., one officer will stick his head in the door of the 

burglary squad office and ask the name of the suspect that was arrested a 

few nights ago for stolen v'I'operty in an area where a narcotics case is 

developing. In one of the units a special building was used which created 

problems in booking, interrogation, processing evidence and the like, but 

meant that on bookinglj", th(~ detective area, informal contacts with investi" 

gators resulted. The isolation from other units results in some improved 

sense of security, but loss of contact with other units. Fourth, items a, 

b, c, d, e, and f above under inter-organ~zational problems are also true 

for intra-organizational problems. The most profound of these is the 
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simple absence of any systematic sharing of records, information, case 

folders, investigations or the like. These result from and are maintained 

on a personal basis, as mentioned above because: (a) Cases made and 

activity are important to the success of individual officers. They do not 

share information unless they "have to" with other than their sergeant 

(sometimes) and their partners. (b) There are great psychological pressures 

(fear, paranoia) to keep one I s \~ork secret, as we11 as the actual problems 

that might result should informants or drug dealers find out about the 

investigative activities of the narcotics unit. (c) There are few, if any, 

rewards, formal or informal, for sharing a case with others, or sharing 

information with others. In all the units but two, it was impossible to 

create a case file unless an arrest had been n4~de. A case number nlight be 

conferr·ed for purposes of charging a buy against it, but there was in fact 

no file. (d) Even should individual officers want to place their information 

in a central file of informants, for example, in three of the six cities, 

there was in fact no operational informant file. One cannot file information 

in nonexistent files. (e) Computerization of certain files was accomplished 

with positive effect in four tInits, three of which had the terminal(s) in 

the rooms in which they were housed. Typically, these gave access to NCIC, 

State records, motor vehicle information and outstanding warrants. Infor­

mation from city hall, such as payment for utilities (used to establish 

control over the property) usually required a special call, sometilnes to a 

desib~ated person by another designated person to protect confidentiality 

of the information. This arrangement was wade with the telephone COmpWly 

in three of the units, but was ad hoc in the others. 

Fifth, these relationships because they are infonnal, are not easily 

contrOlled by command personnel. Policies and the like are often vel~ 

difficult to implement because no substantive knowledge of particular 
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cases is possessed by supervisors. Unless help is requested in obtaining 

particular information, no one knows help is required. Further, in five 

of the units specialized information was possessed only by the day Sergeant, 

or his clerks, or senior officers on the day crew. Thus, the night 

shifts, other officers, especially the younger undercover officers, did 

not have it, nor did they often even know how to get it, e.g., many 

officers did not knOl., how to work the computer -- it was a joke or a 

mystery to them and they avoided using it or asking for help in learning 

to use it. Sixth, because there is little sharing of information across 

units or within the unit, there is no single perception of what the tmit 

does, should do, or can do with the information. It is not, on the whole, 

shared information. 

3. Inter- and Intra-Organizational Relations in the Six Units 

Given this general outline of problems of inter- and intra­

organizational relations, each of the six units can be discussed. 

Southern City 

Inter-organizational (Redera1). The DBA Task Force, staffed 

from the city unit, is autonomous in every respect except that personnel 

are drawn from the city unit with their approval, and returned there. 

There are no rules for entry or exit. Occasional cases are worked because 

a former partner of one of the present task force members remains in the 

city unit. There is little evidence of exchange of infonnation, cases, 

informants, or other relevant materials for successful, corporative work. 

The MANS unit is equally autonomous, and like the DBA unit is housed 

separately. There appears to be a constant sharing of information, a few 

joint cases, and little working friction. 
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4 n 11 

On the State and local level, the Southern City area is compo5~d of at 

least six different highly active narcotics units each with its own agenda, 

poli tical source of funding, accountability and authority. The surrounding 

local units interact frequently with the city unit and the sharing of manpower, 

resources, and information is accomplished with apparent ease. 

Intra -organiz,ational. Occasionally, officers from narcotics will 

assist burglary detectives (and vice versa), and vice officers. The ecolog-

ical arrangement increases infomal interaction. But the fact that the narcotics 

unit can only be entered through a smaller clerical office, and that it is 

closed off for phone calls, meetings and interrogations means that it is 

not an ideal site for lnfonnal conversation with persons from outside the unit. 

Q~~crt ~J ty '-"' 

Inter-OJiganizational ,(Federal). In many ways, the relation­

ships between DBA, the MANS unit, mId the local Strike Force were exception­

al: there were shared cases, shared monies used for flashing and :making buys 

(where cases were shared), shared raids, and frequent formal and informal 

contacts among the agents of both organizations. The general tenor of re­

lationships was one of ready cooperation. Even surveillances were shared. 

The records show all j oint investig~tions, arrests and seizures for DBA, 

the Task Force, and the local unit (which is in itself composed of three 

sheriff's deputies from the county, and the city officers). Joint support 

of the unit is from the county and the city. This support includes the 

sharing of personnel, equipment, involves joint funding", and office space. 

In addition, the five-county task force, housed in the local cotmty sheriff's 

office also participated in joint raids, planning, flash roll production, 

cases, and shared equipment and:trres 1:/ seizure credit ,d th the local unit. 

The transactions between these county ~d fivewc~unty units and the local 
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people were frequent, fonnal and informal, and cordial. During the obser·· 

vation period, at least five joint operations involving large numbers of 

personnel, helicopters, automobiles, and money were motmted ,vi th apparent 

ease and good humor. This was a striking contrast to the volatile and 

changeable relations observed elsewhere. 

'rhe relationships with the DBA and Strike Force were a partial result 

of th~ mobility of agents from the ~V\NS unit to the other units. Originally, 

the Strike Force agents had been with MANS and in addition, several of the 

DBA agents ''1ere previously narcotics agents with the local department. 

Finally, the relationships among the units were strengthened by the similarity 

of tasks that they were engaged in. The State has a strong conspiracy law 

and as a result the ~~S unit was engaged in working conspiracies in conjunc-

tion with DBA. OVerall, we fOUTl.d that DBA and U.S. Customs for example, 

thought very highly of the MANS unit, and thought that this was the way 

enforcement should be done. TIle cooperation even extended to supporting 

trips by MANS per.sermel to other States where the conspiracy investigations 

\'lere being pursued (and in fact the investigations were fruitful). 

Intra-Organizational. Ironically, the relationships between 

the MANS unit and Sheriff's Office and Desert City Police Department units were 

not as consistent nor as productive as those with outside organizations. Even 

though the MANS un~t was organizationally housed within a division that 

included "Special Investigations" (viCe, organized crime, etc.) and was 

located on the same :floor, there '11~~re no systematized relations. What 

relations occurred were personal and included officer~who now served in 

one unit but in the past had served in the other. There was no interchang~~D~~ 

use of personnel~ which stands in contrast to the cooperation between MANS 
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and Federal agencies. Relations with burglary and other units were quite 

similar in pattern -- personalistic and irregular. 

Columbia 

I!1ter-Organizational (Federal). Relationships with the 

local DEA are strained because of conflict over a recent case in which both 

participated, but all credit for an enormous seizure (nine and one-half 

pounds of heroin) went to the local officers. For a time, there were no 

co~~ications. At the time of the research, relations were informally 

fairly close because an officer who had formerly been with the Columbia 

department had joined DBA, and was working from the local Columbia office. 

He continued to see the local people at the police club and on other social 

occasions, was often seen in the local narcotics office, and was normally 

called for information when it was thought to "be needed from the Fedel'al 

agency. Records are not kept of joint operations, seizures or arrests. 

Tn~re was, until about a~ai'" ago:; 9. county metro narcotics force that waG 

housen in the Columbia headquarters. When this was disbanded, it meant a 

reduction of some eight officers from the force. This reduced the unit to 

less than one-half its previous level of personnel. Now, the separate 

cQunties involved work independently, and there are no formal or informal 

rules about cooperation between units. The most frequent contact is with 

the local "county narcsp and officer,!) have been loaned to them for investi ~ 

gations from time to time. In generRl,the county narcotics officers work 

the county outside thE~ city limits, and the city narcs work the city although 

each has authority in the other's territory. 

Intra-Organizational relations. Patrol division is not noti~ 

fied on raids, but they are called on to make arrest warrant arrests. Thel'e 

is little formal or informal interchange with uniformed officers unless they 
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are called to take away prisnnors from a raid or a buy/bust. Notice of 
, 

previous night's drug arrests are posted in the office, but are not read 

routinely. Detective division personnel are seen primarily on an informal 

basis. Several glms have been recovered in stolen property cases which 

have been worked with the task force in burglary (because two of the narcotics 

officers know one of the officers there and they followed joint leads). 

Finally, since th,:) vice officers share the same physical office, there are 

many joint operations (generally, narcs help out vice with interrogation 

and sLlrveillance hut vice people are not asked to lvork narcotics cases 

except to provide additional manpower on search warrantG). 

Gotham Minor 

Inter~Organizational. They had few contacts, if any, with 

local DBA and limited contact with the State police narcotics tmi t . Several 

officers had been detailed recently to work in other counties where there 

were no narcotics officers, or to assist on investigations. These were 

responses to calls for assistance made from the ~ocal county to tIle Chief. 

TIlere were few shared investigations undertaken recently (all were with 

county or State police), nor were records kept to reflect this. 

Intra-Organizational. The bookings for narcotics arrests were 

made in the city-county building, and there often was informal interaction that 

took place with detectives while counting evidence, buoking prisoners, 

interrogating them, etc. Since vice and gambling are housed in the same 

buildi ng, which is a mile or two from the ci ty- COl..n1ty building for the 

purpose of secrecy, there l'laS frequent info1T!1a.t. and formal contact (the 

same captain headed both units) and narcotics officers frequently assisted 

on gambling investigations, raids, and surveillances. However, vice officers 

rarely assisted narcotics officers on cases and search warrants. 
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Dollanrille 

Inter-Organizational. During the time of the field'l'lork, the 

relations between the unit and DEAwere nonexistent. In the recent past 

there has been some tension ben-'3en the mit and the Federal office and as 

a result, very little contact existed. While the current Gommander-and the 

new DEA. agent in charge were making overtures to the study team about reestab­

lishing relations, it is not clear that anything has yet happened. 

Intra-Organizational. The narcotics unit was contiguously 

housed with the vice unit under the organizational umbrella of the Vice 

Control Division. There was frequent contact between officers of the two 

units, and in .a few inst8I1CeS the actual sharing of personnel. Relations 

with other units within the police department were not as intense and 

depended upon perscnal interactions. Since, however, the unit attempted 

to use "twis ted" irlfonnants, some interaction was fostered with other units 

within the department. Furthermore, since the raid procedure stipulated that 

two uniformed patrol officers should accompany the raid teams, some inter­

action with patrol was established but this was on an "ad hoc" basis and 

frequently with little or no advance warning. 

Bay City 

Inter-Organizational. TIle vcn narcotics section had ongoing 

relations with DBA, other local units and with the newly organized Task 

Force. In fact, the section's agents appear to be extremely active given 

their number (and the number that are veteran agents). Agents at Bay City 

are involved in the Desert City conspiracy cases and there has been inter­

change between them and DBA; in addition, DEA agents frequently visit the 

section and discuss some of their doings. Agents from other areawide nar­

cotics agen~ies have been combined together into a Task Force the commander 
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of which was drawn from the vcn. In fact, the Conunander, a newly appointed 

Lieutenant, was the Sergeant in charge of the ven prior to his appointment. 

Thus, relations are good and ven agents are active in making buys and 

participating in the Task Force. 

Intra-Organizational. Like Dollarville, the vice section 

(as well as the gambling and ABC agents) are contiguously housed with the 

narcotics unit. However, during the period of the fieldwork, the vice agents 

did not participate in'varrants of the section. In Qll~ instance some of them 

were ready to do so, but the raid did not occur. The Intelligence section 

has two officers who among' other things are pupposed to work narcotics, but 

contact between these officer~ and the vcn is minimal. 

n. Equipment 

The three basic interdependent strategies or activities in narcotics 

enforcement are surveillance activities, buys, and raids (search warrants). 

Surveillance can be visual ("eyeball") or electronic; buys can be buy/walks 

or buy/busts; and raids which can be knock or no-knock (depending on local 

laws). Each of these tactics or strategies depends heavily on the proper 

utilization of manpower, money, and equipment. The focus of this discussion 

will be on the equipment that narcotics units use or would like to use for 

the above activities. 

There are five broad categories into which equipment for narcotics 

enforcement fall. They are undercover cars, communications equipment, 

surveillance equipment, office equipment, and raid equipment. Each of 

these categories of equipment will be discussed below. In addition, the 

relationship between the enforeement strategy or strategies and the equip­

ment will also be noted. The success of any enforcement strategies are 

strongly intertwined with sufficient manpower and good investigative work, 
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an adequate budget 11 proper equipment, and knowledgeable use of that 

equipment. 

1. Undercover Cars. Autcmobiles are essential for narcotics et;> T _ 

\<lork. For thog(, agents who are f'working the street" the automobile gets 

them to tht' places wiwre they can me~t ''lith infonnants, set up buys, or 

tio sUl'\·eillant:c. '111!.' car is the primary vehicle for giving the agent 

t}H,' mohility he or she needs to keep up with the often rapidly shifting 

drug scc.:nc:. For the agtJats working in the office, automobil~s are 

needed for investigative work ami for giving the "street" agents support 

on moving surveillances or on raids. 'The automobiles, whether seized, 

tuunarked police type vehicles, or specially obtained by purchase or 

rental, are indispensible in narcotics enforcement. 

Agents in all sites agreed that they needed mora and better undercover 

cars. Ideally each agent would like to have his own undercover car so 

that a car would always be available when he needed it and so that he 

could switch cars from time to time with other agents in order not to be 

reco&qlized in neighborhoods he had frequented with his assi~ed car. 

For units where agents work in teams, it would seem reasonable to have 

half as many cars available as there are agents since two agents would 

be using the same car. On occasion, however, when one of the agents 

would be making a buy alone his partner nk~y need an additional car to 

back him up. For a given unit then it would seem optimal to have under­

cover cars that equal from 70 percent to 80 percent of the agents who 

use them. 

Acquiring and maintaining a large number of cars is expensive. On 

the acquisition side, this cost can be reduced where cars confiscated in 

narcotics cases are turned over to the custody of the narcotics mit. 
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In discussing the acquisition and utilization of confiscated cars with 

unit administrative personnel in each of the six sites, ,."e found that 

the availability of confiscated vehicles varied widely ,."ith local laws, 

the cooperation of the courts, and resources of the department (e.g., 

the ability of the deparonent to handle the lien on a confiscated car). 

If the car is not paid for, for example, the unit finds them.(,H~lv<bs 

paying off the balance of the loan to take possession of the car so 

there i~ a cost to acquiring the car. Cal's bought by the police in 

fleet purchases =educes the acquisition cost but the Clrs, although 

"Plain Janes, YI are similar to or like detective cars and become quickly 

identified by the drug people on the street. The need for different 

undercover cars is attested to in several sites when the researchers 

were riding ,,,i th narcotics agents. Small children in neighborhoods 

where drug dealing was known to occur would yell ~ "Hello, police" as the 

car went by and adults hanging on street corners or porches would sneer, 

curse, gesture, or shout at the car and its occupants. TIlis was more 

the caso for the police fleet "Plain Jane" detective cars tha1: were 

assigned the narcotics unit than for the confiscated cars. Unforttmately, 

the plain fleet detective car is rather easy to spot. It is usually a 

four door sedan, often a pastel color , with blackwall tit"es, inhabited 

by one or two males. In one site the inspection stickel' is put on the 

undercover cars by the city garage and there is a city identification 

number under the hood of the cars. The ultimate givea',olay, however, 

occurred in a site where a replacement tire ,,,as disc01I'ered to have 

"Polic~ Special" impriI1lted on it (fortunately for the agent using the 

car to make buys, he was the first to notice the unusual tire). However, 

even in situations where confiscated cars are used by the agents, there 
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is a tendency for these cars to be quickly "burned" (identified) in the 

areas in which the agents operate. There is a need then for tmdercover 

cars that do not look like 'police cars" and for these cars to be periodi­

cally changed so that they do not get recognized on the street and get 

"burned. It 

TIlree types of autos are needed for narcotics work - old cars, new 

cars, and vans or panel trucks. Certain neighborhoods and certain types 

of narcotics deals are better worked with older model cars (say six to 

eight years old). This type of car is consonant with the appearance of the 

agent (i.e., grubby) and the expectations of the drug users and dealers 

that the agent will be contacting. In other cases, as one agent puts it, 

"TIle dirt look is out when you are trying to get to higher level dealers." 

Another agent supported this view in the following cOJIlllent: 

A: Well, you know, it's kind of unbelievable, when you 
got to buy a half an ounce of heroin and yem got a 
t 69 Dodge that's rust'ed out and just being held 
together by bits and pieces. It's kind of tmbelievab1e. 

R: Yeah. 

A: Where you gonna cane up with the money (for the heroin)? 
So there's a lot of times I've taken my own personal 
car on buys, just for the simple reason that the buy 
required a halfway decent looking car, you know. You 
can't really pretend to be something when you're in a 
shitty car, you know. It just don't work. 

Other urdts also report that .Ln large heroin deals they borrowed new cars 

such as Cadillacs from oth(!r units which had them rather than to try to do 

the deal with an older, less credible car (however, in Columbia and Desert 

City the units had their own "flash" cars). For units having new cars, 

their ability to be responsive to rapidly developing deals was significantly 

increased. 
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The van, in particular, is a highly versatile vehicle for narcotics 

enforcement. Vans or panel trucks arc most useful for length:; surveillances. 

They allow one or several agents to "sit on" a place inconspicuously for 

several hours. Several agents can literally hide themselves in a van or 

panel truck while that ability is totally lost in a passenger car. Vans 

and panel trucks are highly useful and deceptive because very few persons 

involved if" narcotics trafficking expect narcotics agents to have such 

v~hicles. 

Given the prcl,lems of needing newer cars on a regular rotational 

basis~ it was suggested by several units that car rentals would be the most 

satisfactory solution to having new cars periodically and thereby reducing 

the opporttmity to be "burned. tI 1he rental cars could be supplemented by 

appropriate types of confiscated cars or vans which would be used in ways 

that would reduce their chances of being burned (e.g. ~ surveillances). Car 

rentals would have the added advantage of getting rid of a car which developed 

chronic mechanical difficulties. Since these cars are usually driven hard 

by the agents, any mechanical problems show up quickly and tend to recur. 

It was not uncommon to find that twenty percent of the available undercover 

vehicles at a site were in the garage for repairs at any given time. 

Some additional car related problems relating to identifying agents 

as police were noted by several sites. In several sites t!:~ only .)lace 

that cars could be taken for refueling was the police garage or fuel 

pumps in the police parking lot. The agents preferred to have a credit 

card that would permit them to refuel their cars an}'\'1here and thus to take 

on a more normal appearance. In addition to the refueling problem there was a 

concern about parking the vehicles. At one site all vehicles were parked 

in a special lot behind the police station. It would have been a very 
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simple matter for a narcotics dealer to sit across the street and note who 

was driving which caTS. Although it is rarely done (by most reports) one 

could monitor the activities ~f the narcotics unit at their parking lot. 

Persons and vehi.cles could be readily identified by narcotics dealers or 

their henchmen which could eventually result Dl the neutralization of most 

narcotics ep.forcement activities (especially attempted buys by narcotics 

agents), With periodic changes in cars (as with rental cars) the exposure 

that the cars get in open police parking lots would somewhat offset the 

probability that the car might get burned either in the police parking lot 

or on the street. 

2. Communications Equipment. In narcotics work as in other police 

work, the work i.s more efficient and effective if the efforts of individualized 

agents are coordinated. Such coordination is best effected by planning and 

by good. communications in the field. In narcotics cases, a minimal amount 

of basic planning can take place and after that, due to ~he fluidity of 

events in the field, agents must react to changing circumstances based on 

the best information that they have and as they see fit. Radio communications 

allow the individual agents to act as a team rather than as a series of 

individuals. The agents in a unit need small, compact, and inconspicuous 

radio units to take into the field with them in order to keep in touch with 

their base and with each other (all units observed had radios although the 

frequency with which they took them into the field varied from site to 

site). Ideally, the radios would be able to contact the unit's base radio 

on their own channel which is not shared with other police officers. The 

radios would have a scrambling device 50 that the conversations between 

agents could not be monitored by civilians (specifically narcotics dealers). 

In addition, the radio would have a medium~ to long~range capability so 
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that contact could be maintained even when the signal was weakened by 

distance or various obstructions such as high buildings. Such ''walkie­

talkie" type radios are said to exist but either they are not available to 

police units or they are so expensive that their purchase is prohibitive. 

The problem with current communications equipment most mentioned by 

agents at all the sites other than equipment malfunctioning was the problem 

of being monitored by the drug dealers. Crystals allOl'ling one to monitor 

the police band are available to the public and the drug dealers have, on 

many raids been discovered monitoring the narcotics unit's activiti~s. 

The units counter such monitoring by talking Pl code over their radios 

prior to a raid or by contacting each other by telephone when possible 

(this is rarely possible t'lhen agents are in the field prior to serving a 

searc.~ i<{arrant). All the agents feel, quite correctly, that their activities 

could be more effective if their communications were not being Ynonitored by 

the persons they are planning to arrest. 

When the narcotics agents share a communications channel with another 

unit such as a detective unit they sometimes find it difficult to transmit 

due to the heavy voluwle of transmissions by the other gr~Jp. In most cases 

this is more of a frustration than a serious problem since after a short 

period of time the channel usually opens up for use. However, in the field 

every event takes on an aura of immediacy in \'lhich the agent wants to 

transmit his message~, or wants to get through traffic now, or wants the 

drug deal to go down now. In reality, there is seldom a need for such 

rush, particularly in the case of drug deals which are notoriously slow to 

take place. Nevertheless, when things begin to happen in the field they 

occur with unusual rapidit1"and the necessity for instant and clear communi­

cations is paramount. 
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The desire for a base radio is posited on being able to marshal as 

many agents as possible from a central location to deal with a spontaneous 

crisis. Also the base radio can increase the transmitting capability of 

equipment by acting as a relay for one radio to another in the field. 

Again, the emphasis is on the ability of the unit to act as a team and to 

provide needed support for each other in the field situation when needed. 

3. ~tronic Surveillance Equipment. There are several electronic 

devices or methods employed in narcotics work to obtain infonnation and 

evidence. They are body mikes, a variety of electronic "bugs," transponders 

(bumper beeper), tape recorders, telephone taps, and pen registers (offi­

cially called dialed number recorders). The body mikes are used mostly for 

the protection of the agents in the field. If the agent must go into a 

situation where he cannot be visually observed by his backup agents, a body 

mike will be used to allow his activities to be monitored when he is out'of 

sight. On a prearranged signal the backup agents could raid the house or 

place where the agent is doing business and "arrest" the agent along ltli th 

the narcotics traffickers thereby maintaining the cover of the agent (at 

least until he has to appear in court which may not occur because the case 

has been plea bargained out or appearance in court may not matter because 

the investigation has been completed). If the agent is wired and the drug 

dealer decides to change locations for the deal as a precautionary measure, 

the backup team can follow and cover him based on the information they 

receive through the body mike. 

Another use of the body mike is to give protection to an infonnant, 

who like the agent discussed above, will g(~t out of visual contact with his 

control agents during a buy. Wiring an informant also allows the agents to 

monitor the informant's behavior in order to better ascertain his reliability. 
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A third use of the body mike is in conjunction with a tape recorder whereby a 

conversation between the agent and a drug dealer is used later in court as 

evidence. 

A common problem was experienced with body mikes across all the sites 

t.hat used them. 'The quality of voice transmission was rather poor and in 

one crucial case when the agent was inside a building during a thunderstolID, 

the transmission was nonexistent. It is obvious that these electronic aids 

(radios included) are valuable adjuncts to narcotics enforcement activities 

but can not be counted on without reservation in every situation. 

Electronic "bugstl are small transmitters which can be easily concealed 

in rooms, car$, or wherever needed for the agents to eavesdrop on conver­

satio~~. TIlese devices require that the agents be able to conceal them on 

location some time prior to a conversation they want to mmlitor. In our 

experience with the six narcotics unit, this equipment was rarely used. In 

most cases such equipment was installed in the unit itself in interrogation 

rooms so that conversations between agents and informants or agents and 

prisoners could be monitored. Even this latter use was very rare and done 

under special circumstances. 

Transponders emit an electronic signal which can be monitored at a 

distance to tell the agents the location of the t'ransponder and hence the 

location of the vehicle or the item to which the transponder is attached. 

The transponder is valuabl~ for providing a backup for the agent's body mike 

when the agent is involved in a big deal and requires a great deal of 

support, but at a,distance. The transponder is also a valuable adjunct to 

a moving surveillance if it can unobtrusively be attached to the vehicle to 

be followed. The transponder allows the support or surveillance teams to 
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give the suspects ''breath:ing roan" and thereby creates less suspicion that 

narcotics agents might be nearby. 

Telephone taps or monitors always require a court order and pen 

registers usually require a court order. In order to use a telephone tap 

the agents must demonstrat~ to the court's satisfaction that every other 

investigative mode has been exhausted in the case and that the telephone 

tap is highly likely to provide the evidence needed (the tape transcripts 

of the tap are periodically rev~,ewed by the court to determine if the tap 

should continue). The pen register device simply records the phone numbers 

dialed from a specified phone. This infonnation is largely used to trace 

connections made by dealers on the telephone. The rules on the use of pen 

registers are less stringent than for telephone taps (for example, court 

orders are not required but are usually obtained to assuage the sense of 

responsibility the phone company may feel for the privacy of its customers). 

An adjunct to the pen register information is to request from the phone 

company phone bills for a given period of time for a given number. Aga:in, 

as with the pen registe~, the connections made by a drug dealer by phone 

with other dealers often can be established. 

The equipment for the telephone tap and the pen rt~gister is most often 

borrmved or rented from the telephone company. Costs to the mit for the 

telephone tap are for tape recorders, persons to monitor the equipment, and 

persons to trar~cribe the tapes. 

Tape recorders are used for a variety of things. They are used, as 

mentioned above, in conjunction with body mikes, bugs, and telephone taps. 

They may also be used to take statements fl'om informants and arrestees. 

One primary use for tape recorders noted in many units was dictating arrest 

reports and the like for transcription and placement in the unit's file. 
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In the few places where this was done, it was claimed that this procedure 

reduced the agent's papenqork and allowed them more time for investigative 

work. 

Control of electronic surveillance devices was normally maintained 

outside the narcotics unit. Typically the agent would have to subm~t a 

request to his sergeant, lieutenant, or captain who would channel it to the 

Chief or someone in the Chief's of.fice. When approval from the Chief was 

received, the equipmoilt often had to be b~rro-wed from the Intelligence 

Division along with an officer to work it. ntis procedure was often found 

ponderous and too slow to be responsive to the immediate needs of the 

unit. This does not necessarily reflect poor planning on the part of the, 

unit. Often drug deals will "go dmoJtl" when and where you least expect 

them. If this happens in the late eval1:ing then the Chief will have to be 

contacted at home and the agents are often reluctant to do this particularly" 

if the hour is late. In many cases where the agent would hav'e:feit better 

with a body mike, he opted tc not us,e it based on the hassle and difficulties 

nonnally encounte~ed iq getting official permission to use such equipment. 

In some units radios as well as other electronic;: e<"!,uipment were kept 

by the radio room and/or by the property room. Const~tly checking out 

equipment bothered the agents a:n¢in some cases thoy opted to use their own 

eqUipment (such as binoculars). They also complained that the equipment ,', 

was not well maintained and tended to malf@J::.~1:on in the field. For this 

reascn'they preferred to have control over their own equipment and be 

responsible for its maintenance. However, in units where they' had control 

over their radios, tape recorders, transponders, body mikes, cameras, 

binoculars and the like, maintenance problems still cropped up. , When one 
. 

or two persons were not made responsible for the equipment it was not cared 
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for properly and tended to malfunction. The resolution of this problem was 

suggested by an agent '-\Tho did have control over his unit I s equipment. He 

suggested that everyone be made familiar with the operation of all the 

electronic equipment (it wasn't unusual to se.~M agent trying to figure 

out how to operate some piece of little used electronic equipment in the 

field), that one or two persons be made responsible for keeping track.of 
" .. '. 

and maintaining the equipment, and that the equipl11e.nt;b~ l<~Pt' ~der lock 

and key by the unit. 

4. Other Surveillance EquipmeE!. Other equipment used for surveillance 

activities includes binocular~, cameras (35mm still and movie cameras), 

night scopes" helicopters and small planes. Binoculars and night scopes 

alloW the agents to augment their 5eeing ability on a visual surveillance. 

In most cases agents preidr to maintain "eyeball" contact in a surveillance 
. + 

rather t.lJ.an to rely on electronic devices. They often use their radios as 

a combination eyeball/electronic surveillance technique where in a serial 

fashion they keep the suspect(s) in sight and report to each other by 

radio. The use of helicopters or small planes adds another powerful dimension 

to maintaining a moving surveillance without being spotted. The helicopter 
.. . --. ~ 

or small plane can usually follow a suspect's car during' d&Ylight·· hours .' 

'without being detected whereas a car-to~car surveillance may make the 

suspect ''hinkey.'' The helicopter or small plane is not typically purchased 

by the unit but belongs to the police department and is loaned (along with 

a pilot) to the unit. The use of helicopters and small planes in drug work 

is useful but often limited by the slowness with which dnlg deals develop. 

A helicopter or small plane can get in position and by the time the deal 

"goes down" the helicopter or small plane may be low on fuel or natural 

Ught may be limited. The cost of operating and ml'1intaining these machines 
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may be prohibitive for some departments. Nevertheless, the helicopter or 

small plane is and will continue to be a valuable but expensive tool for 

narcotics enforcement. 

Cameras are used to take photographs to be used as evidence and to 

enable the narcotics agents to put names and faces together. Photographs 

also aid in the identification of heretofore unknown drug dealers. The 

photograph carl be enlarged and shown to several informants in order to 

establish the identity of the new faces in the picture. The procedures and 

uses are the same whether the format is still or motion photography. 

Cameras in some units 'have yet another function. Polaroid cameras (or 

35rrun cameras) may be used to photograph the scene of a search warrant. 

This may be done for seve'ral reasons. The unit may have a policy. of photo­

graphing the premises before and after the search in order to protect 

themselves against charges of wmecessary destructiveness. The photographs 

may be taken to go in the case file to establish in court where various 

drugs were discovered on the premises being searched. And persons found on 

the premises may be photographed to sholv how they looked at the time of the 

* search '\Tarrant. 

5. Office Equipment. Office equipment here is not being used in the 

conventional sense of typewriters and desks although obviously these are items 

* In at least one instance that the researchers know about, this proved 
useful in court. A photograph was taken on a raid of a female who was 
generally dissheveled and dressed in unusual garments. When she showed up 
in court she was iJlb11a(.."Ulately coiffed and attired.. Evidently prompting 
from her attorney produced the sudden change. The agents shm\Ted the judge 
the photographs taken at the scene of the raid thereby effectively cotmtering 
one of her ploys for more lenient treatment from the court. 

204 



needed by a narcotics unit or any organization that functions as a record­

keeping organization. Office equipment will refer here to teleFhones used 

in narcotics work and the location and layout of the narcotics office. 

Connnunications with infonnants are maintained minimally by telephone. 

While the agents meet the informants they are '''~rking'' on a fa.irly regular 

basis, however, the informant sometimes needs to be able to get in touch with 

the agent by phone to report in, to give information, or to set up a meeting. 

In order not to compromise the informant it would be best to have an unlisted 

phone numer for the unit which did not have the first three digits of a11 the 

city office numbers or the unique first three digits of the police headquarters. 

In several sites we visited there were no special lines for informants to call 

in on. The number of the unit COUld, with sOme thought, be identified as a 

police number. In some cases the phones were routinely answered by identifying 

the unit (narcotics) and the agent (agent's real name). While this is proper 

procedure for phones when John Q. Citizen calls, it could seriously compromise 
• an informant W110 is perllaps being tested by a dealer in the field. 

\~len an agent arranges a buy and has to give a phone number for the dealer 

to contact him, it is best if the unit has a "cool line" or a special telephone 

that is only used for SUd1 purposes. Typically a cool line is in an isolated 

spot in the unit so that extraneous noise will not interfere with the call. 

Next to the phone is a blackboard or writing surface on which is printed 

instructions to whomever may answer the phone (e.g., '~;.:f Rocky calls tell him 

Joe is out and will return tomorrow"). The cool line .1LS a convenient and 

valuable piece of equipment for narcotics enforcement. It prevents the agent 

from having to use his home phone number which could be dangerous or from finding 
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another phone which may not be easily accessible thereby running the risk 

of missing the dealer's call and perhaps the drug deal itself,' 

Of the six sites visited, one unit was housed in a public buiJding about 

one mile from police headquarters and another unit had been housed several 

miles from their station house but had recently moved back into the station 

offices. There lvas almost unanimous agreement among the agents in all sites 

that the unit should be located away from the police headquarters. Being 

housed in the police headquarters made their infonnants, they felt, more 

reluctant to drop by to meet with them which necessitated their going out 

somewhere to meet with the informant. Being housed in the police head­

quarters made them run the risk of running into persons going to court (where 

the court was located in the police headquarters which \'las the case in four 

out of six sites) who they may be buying from undercover, or who might 

* otherwise identify them and "blow their cover." Being housed in the police 

headquarters allows other police persormel to recognize and get to know the 

narcotics agents. This scmetimes results in officers saying hello to the 

agpnts on the street at inopportune times. The agents felt that being in the 

police headquarters marle it more difficult for them to maintain their under­

cover status. Depending on how open the police building was, persons might 

wander around and, by chance, see an undercover agent. Parking the tmder­

cover cars in the police lot and coming and going to and from the police 

building was also thought to be potentially destructive of their undercover 

* On one site the probability of this was heightened by the rule that 
every officer had to wear an identification tag prominantly on their chest 
while in the building. Compounding the problem was that the elevator to 
the narcotics offices was the same elevator to the court rooms one floor 
away. A key operated back elevator off of the parking lot did, however, 
provide the agents with an optional private entry mode although they seldom 
used it. 
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status. Practically all the agents felt that being housed in the police 

headquarters building had far more disadvantages than advantages. 

The fe\V' argt.m!ents that \'lere raised for being housed in police head­

quarters pointed to the convenience of processing prisoners nearby, of being 

near court, and of being more attractive to infonnants as a meeting place 

because they could claim they were there to attend court.* These latter 

arguments '"ere viewed by most as mixed blessings, at best. The vast 

majority of sentiment on this issue of unit location \'las to be away from the 

police headquarters. 

'l11e final concenl under this rubric is the spatial layout of the unit. 

111e most important concern here is to protect the agents from informants who 

might identify them as undercover agents later on the street. When infonn­

ants are brought into a unit they should see as little as possible and hear 

as little as possible. '!here is no reason to believe that an informant won't 

work both sides of the fence and provide infonnation to the narcotics dealers 

as we11 as to the police. To best control the infonnant who visits the unit 

a special area should be specified for infonnant meetings. This area should 

be isolated from the rest of the unit and not give the informant any oppor­

tunities to see or hear things not meant for llim. In several units visited the 

quarters were crowded and the informants (or arrestees) became part of the 

crowd. They were free to observe who was ''lorking in the unit and in some 

*The counterargument is that the court docket is publicly displayed and 
such an excuse could be quickly checked. 111e argument given for infonnants 
not coming to a public building away from police headquarters is that if 
they were seen they would really have no excuse for being there ~ The counter­
argument being that the infonnant could claim to be availing hirnself of 
services contained in the building such as a dentist, an insurance company 
and the like. The argument appears to be moot since it was observed that 
under both conditions (i.e., in headquarters and out) the infonnants were 
most often met somewhere on the street. 
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cases , ... ere seen reading reports left lyin~ on desks. While most agents were 

not super secretive they did tend to become somffi ... hat concerned, particularly 

if they were currently working an tmdercover buy, about being in the same 

office space with informants or arrestees. The unIt should be laid out so 

that the entrance to the unit is essentially isolated from the main part of 

the unit space. Special interrogation rooms or a separate office should be 

available for talking to infonnants and arrestees. A signal of some type 

should be devised so that agents coming into the area will be aware that 

infonnants or arrestees are around. Finally, paperwork, particularly d.ealing 

with current cases, should not be lying around in any areas where inform­

ants or arrestees might pass through or he detained. If informants or 

arrestees learn anything about a narcotics mit, that knowledge should be 

contrived for the benefit of the info!mant and arrestee and delivered with 

complete innocence so as to make it appear to be the real thing. 

6. Raid Equipment. This category is subdivided into several sections -

protection equipment, identifi~~tion attire, raid/arrest/evidence kit, and 

a miscellaneous category. The protection equipment is to protect the life 

of an agent which can be in jeopardy when serving a search warrant (whether 

knock or no-knock). The basic equipment is a bulletproof vest or flack jacket. 

While most units had this equipment available to them they tend not to use 

it. The vests or jackets are bulky, hot, and generally uncomfortable. If they 

, ... ere more comfortable it is likely they would be used more often.. It was 

noted that after a shootout or some other close call (e.g. ~ a suspect is 

caught going for a gun as the agents entered the house) many aglsnts wore some 

protection for a few times but then disgarded this equipmeJilt. One agent who 

had been shot in the stomach on a raid a y~ar earlier always wo-re a bullet­

proof vest on search warrants while his fellow agents normally did not bother. 
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In an instance where agents 'l'lere expecting some gunplay) they all donned 

bulletproof vests under \'lindbreaker j ~t;kets clearly marked police. Normally 

when the informant indicates that the suspects are 'lbau actors" and arc 

armed, the units will take precautions and wear such protective devices. In 

most cases however, no particular trouble is anticipated and the protection 

is not used. 

Shotguns aTe taken along if there is an expectation that there l~ill be 

trouble. In the event that the people inside a house or apartment challenge 

the police with weapons, a lZ-gauge shotgun will hit just about anyone 

anywhere in a room (including officers who may be in the room). The 

appearance of the gun itself seems to act as a deterrent for most persons. 

In the event of a firefight, the shotgtm is a good weapon to use in order to 

keep the heads of the opponents down so that everyone can establish proper 

and safe positions until help arrives. The shotgun is a good weapon to have 

available wllen trouble is anticipated; however, the use of the weapon requires 

an officer with good judgment and training. 

It is important for the narcotics police to serve the warrant to the 

correct address and to establlsh their identity as police. Often when there 

is a gunfight beb/een narcotics agents and drug dealers 1 the dealer's defense 

in court will be that he did not knot., the agents ''lere the police. Since 

dealers are not above "ripping each other off" (stealing from each other) 

this defense is plausible. Therefore, the police must clearly establish 

their identity. One way to do this is to have a uniform mode of dress such 

as jumpsuits, armbands, jackets, baseball caps and the like that boldly declare 

in large letters that the wearer is a policeman. In addition, the agents can 

ask for backup 11elp from a uniformed patrol car or two. The uniformed officers 

should add instant credibility to the identification of the agents as policemen. 
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To cap the identification process, the utilization of a megaphone to announce 

that the police are going into the premises is helpful. If neighbors can 

testify in court that they heard the police rumounce themselves it is 

difficult for the actual residents 1..,here the search warrant is being served 

to deny that they kneh' the police 'were coming in. 

Since very few narcotics dealers rush to the door to allow the narcotics 

agents in, a forced entry is required after the police have identified them­

selves. The quickness of the entry is essential since the people inside are 

rushing to destroy the drugs (this obv';'ously depends on the type of drug -

it is most important in the case of heroin whi~h can be easily secreted or 

destroyed). Often the entry process is best described as "a footrace to 

the john" (the agent is trying to prevent the drugs from being flushed) .. 

In order to expedite rapid entry a battering rani is useful (often called the 

"key to the city" by the agents). The ram should be light enough to be hauled 

to the doer and to be used by Olle agent if necessary, yet heavy enough to do 

the job ''''hen it connects with the <.loor. In some cases a crowba.r is a 

necessary a<.ljtm.ct to the battering ram. These devices are used when a swift 

kick to the door will not force it open. In most cases the door can be forced 

by two agents kicking it or putting their shoulders to the door. The inform­

ant usually is quizzed ahead of time about the kind of door and locks that 

are being used in order for the agents to be adequately prepared for a rapid 

entry. 

F\nally a raid/arrest/evidence kit can facilitate the paperlVork and 

activities that take place during the search warrant. Mlile the unit sergeant 

may be required to attend all raids, the affiant is in charge. The affiant will 

do the paper work on the arrestees and will handle the evidence, noting from 

the finder (he may be the finder) where the evidence was found and by whom. 
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Evidence bags with labels will help preserve the chain of evidence by 

being processed on the scene and then passed on to the police laboratory 

when the agents return from the warrant. Report foms can be filled out on 

the scene thereby saving time for such paperwork when the agents return to 

their office. If the foms are not completed they can at least be started. 

When the agents are ready to leave the premises they should try to restore 

the broken door or door frame to a closed position in order to bar entry 

to unauthorized persons until the door can be fully repaired. In order to 

do this a hammer and nails are often very useful. Hence, a useful kit would 

include such items as a crowbar, a small battering ram, a hammer, nails, 

report form.c;, evidence bags, polaroid camera, film, and so forth. The kit 

contents should be thought out in tems of what the unit intends to accom­

plish at the site of the warrant (some agents may prefer, for example, to do 

their paperwork in their office) and include everything that intentions and 

experience dictate would be useful. 

The many and varied tools for narcotics enforcement are expensive and 

complex because of the secretive nature of the crime. The use of these tools 

and the skills required for their use set narcotic J officers apart from other 

police officers. The agents must ferret out the clandestine activities of the 

drug dealer. Such activity takes great resources, hard work, and clever 

investigative techniques. The necessity of the enforcers to keep their 

identity secret from persons who are striving to keep their own activities 

secret calls for some extreme and expensive enforcement techniclues supple­

mented by equipment such as that reviewed here. The best job can be done by 

energetic and knowledgeable agents using the right equipment. 
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E. R~cords and Recordkeeping 

The discussion of records and recordkeeping in the six units must be 

considered in the context of three general patterns of recordkeeping found 

in policing in general and in drug policing in particular. First, there is 

a general mistrust of paper and paperwork in police work. This is discussed 

in the next section. 1he second general point is that because of the 

clinical view of the ''lork that police officers share (the notion that real 

police work is on the streets, dealing with immediate, face-to-face problems 

which must be shaped, solved and disposed of (c.r., Manning, 1977: Ch. 

6), the competition within drug units for cases, and the general belief in 

secrecy and deception as a necessary component of drug law enforcement, 

case files tend not to be written up except under special conditions. lVhen 

written, they tend not to be referred to routinely, and in effect, the 

operational "files" are kept by individual investigators as they pursue a 

case. Even a definition of a "case" is problematic because of this --

there are no necessary written records kept except where Sergeants have 

independent knowledge of cases worked (Gotham Minor, and to some degree, 

diversion units and day squads in all units since they are under closer 

supervision). A third point is that in Columbia, Southern City, and Desert 

City there were capable personnel available for typing warrants and case 

files. There was a person available in Gotham for this purpose also. In 

Dollarville, clerks were rarely used for this purpose, in part because most 

of the enforcement activity took place after the clerks had gone home. 

There are major and ongoing practical constraints on the creation, use and 

maintenance of files in all the units. Let us now examine these three 

areas of the mistrust of paper, the unwillingness to create case and inform­

ant files, and the practical constra.ints on recordkeeping in the six 

units. 
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1. Paperwork as "Dirty Work" 

MOst police officers (but not command staff) view paperwork as 

"dirty" or undesirable work. Police officers define their real ''lork as 

clinical, tactical, face-to-face interaction with people in need of help 

or control. It tends to be botmded by and limited to "the street," concretely 

defined in terms of persons and events, and imaged as human conduct only 

converted by administrative fiat into "paper" after the social significance 

has been drained off by disposition by officer decision. Paperwork in the 

six tmits studied had a particularly dramatic character because it was 

defined as ;something other than action. It is not "red tape" in the sense 

that Gou1dner (1952) has used the term (paper that i.s excessive, or when 

definitions of real and ritualized action are in conflict) because paper is 

vicM'ed as being of secondary importance. The concept used here di.rects 

attention not only to some administrative actions that are seen as relevant 

and necessary, but to the fact tilat all administrative decisionmaking, 

responslbility, and ftmction are discredited as 'nonpolice functions." If 

the reality is "on the street" (the term used to accotmt for someone's 

being absent from the office when a caller or other officer wants to 

locate him), then all other forms of reality assume a lesser significance. 

Further, this means that the pr~nary code into which all other events will 

be transformed will be the code of the street. 

Several of the crolsequences of such a view of paper are significant 

for the lack of relevance of paper control and symbolization means that 

other modes of control, planning, evaluation, assessment of tmit effec­

tiveness, and quality control are salient in narcotics units. That is, 

paper does not become the defining characteristic of operations; it becomes 

the negative, or contrast conception, against which "real work" is measured. 
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Consequences of this concept of papen~ork are most salient in this context. 

a. The negative view of papen~ork means that complaints received by 
phone will remain actionable if they do not becom~ paper after 
the investigator receives the information (they m1y become non­
official paper such as notes in an officer's file or in his 
personal notebook, but no official forms are used to record the 
incoming data). If it is not recorded informally or registered 
"in the head of the investigator," it either dies, or remains 
actionable on~y if other facts corne to the attention of the 
investigator e.g-:-, if he hears from a snitch that he can buy 
from a house that had been previously identified by an anonymous 
caller). Once a call becomes paper, i.e., it is recorded on an 
official form (the names' differ in the six units), it then must 
be acted upon in the sense that once a record is made, adminis­
trative rules make disposition within a specified time period 
mandatol,Y. As paper, such complaints go to a clerk. They are in 
Gotham reassigned to officers for investigation and report. In 
the other units they are merely filed except in rare cases. 'The 
clerk, because he deals with paper, is discredited as well as a 
"paper pusherIY: handling of paper to the exclusion of real 
police work is polluting; it defames all those close to it. On 
the other hand, since all seriously damaging plmitive actions 
corne in the form of lorritten reports from lieutenants or from 
Internal Affairs, papt:r can be a kind of taboo; it has power to 
destroy as well as to defame mld pollute. 

b. Paper, since it is viewed as being negative and "lU1real," cannot 
serve as a meaningful locus of planning. More specifically, long­
range planning is systematically esche\~ed since it \'lould involve 
written ideas, plans, shared conceptions of action and priorities, 
and a set of limitations on individual discretion that would be 
both anticlinical or tactical. Because it would involve paper, 
sharing ideas 0~hich might give some officers advantage over 
others), and would implicitly relinquish control of street action 
to others (at least logically, if not in fact), planning and 
paper assessments o-f future options is viewed as suspicious, 
hostile, and irrelevant to the job. 

c. If paperwork is viewed negatively and as an ex post facto recon­
struction of previously meaningful events, tnen action that is 
represented for the officer only in terms of paper will be viewed 
as suspicious; hostile, and as being only obliquely related to 
the reality of the events captured, described or fOlmd on paper. 
A microcosmic example of this is the arrest and charge situation. 
Built into the processing of police paper is the fact that the 
decisions made on the street by the officer are reviewed, discussed, 
recast, argued about and reformulated in tho office or unit. The 
arresting officer mayor may not have a pa7,{'t in this negotiation 
(but often does, either with a partner or]! sergeant) • Thus, the 
paper reality stands apart from the street reality -- the issue 
is precisely 110W the, rules and procedures of the organization can 
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recast or describe or rationalize decisions taken in complex, 
chaotic~ sometimes rapidly occurring events. 

d. Statistics, case files ~tnless they are one's own informal records), 
and evaluations are a special case of the above point. This is 
true because first they a.re created quite literally from the 
stuff of experience in the investigators' offices. ~conditions 
under which the charge is made are different from those under 
whicll the arrest is maiie. For example, charges are discussed 
with other officers in order to frighten the arrestee into confes­
sion (i.e., officers lie to them about what they will be charged 
with, thus making the relationships bet\'leen the arrest~ evidence 
anli charge tenuous). Because large numbers of people may be 
arrested with no intention of charging them, arrest and the paper 
are not isomorphic. E-vidence may tum out to be non -narcotic 
(face powder; dextrose; stridmine; aspirin; cocoa). Thus, the 
case as \vritten, based on the presumption of having legally 
admissable narcotic evidence, is only tentative (Chemical tests 
on the scene may be inconclusive, ot the wrong test may have been 
used). Arrests and charges may be made to harrass a person 
regardless of the actual evidence against him; they may be thrown 
out at any level above the investigator: sergeant, lieutenant, 
the prosecutor's office, etc. The paper and the reasons lie 
behind the same written record, but because the written record 
has variable relationships to any given reason offered as an 
account for the publication of that paper. 

e. Paper centers, or offices in narcotics mits, become places 
defined as where one does trivial things, personal business, and 
makes short-term arrangements: (1) Trivia: complaints must be 
processed; evidence must be wrapped and shipped to the drug 
analysis labs; incidental expense forms must be filled in (expense 
reports, vouchers for money for payment); arrest fOI1ItS must be 
typed; search warrants ruld affidavits must be processed. (The 
latter is perhaps the lnost important of the work. done tilan the 
arrest form typing done 'tvhen prisoners are sitting ''1aiting to be 
processed). (2) Personal business: calling wives, friends and 
lovers; dealing in real estate; doing favors in the department 
for non-police friends (checking on the disposition of cars that 
had been impotmded, licenses revoked); eating, reading newspapers, 
and gossiping (some of which is case-related). (3) Short-term 
deals: calls are made to investigators concerning deals that are 
to go down, surveillances in progress, arrangements are made to 
meet informants and/or other officers by phone. 

f. People habituate the office in units only when they have "nothing 
else to do" with the exception of: typing up arrest papers, 
search warrants, raid plans and reports, affidavits, requests for 
money needed immediately (only the case if their sergeant does 
not have money in his "kitty" for immediate use), or awaiting a 
phone call from an informant. It should be emphasized that these 
are brief tasks, limited to around 15-20 minutes eacn except in 
the case of ''waiting,'' an arrest and the processing of relevan.t 
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evidence. The office becomes defined as a place for accomplishing 
lion-serious and/or minor paperwork related to the job. The 
serious business that is transacted.-!n the office, l~ited in 
amount, may well be serious per$onal business. If a person hangs 
around the office too much, he will be questioned by his sergeant 
(usually in th~ fonn of a joking question). As a result, from 
around 8: 30 or until 2: 30 or so during the moming shift, only 
one or two people (other than clerks) will be in the .office. The 
units were quiet and deserted during the day, and for most of the.,,) 
evening as well. 

g. The absence of systematic files kept on cases (officers kept this 
information on loose slips of paper, in notebooks, in their 
heads, or on the backs of napkins or other convenience paper 
until they made an arrest or did something that required paper J 

e.g., J1W!.le a buy from the target, bought an infonnant a drink, 
etc.)" meant that' the general notions about intelligence did not 
generally apply.' As Table IV -7 shows, the flow in infonnation is 

, problematic: for each of the two types of infonnation shown 
, (attracted and actively sought), content can be differentially 
coded, it can issue from a quite different source within the 
department. .As a general rule, comnnmications (infonnation in 
this case) that are actively sought (the most important kind 
of information for vice enforcement), and is crime-related. will 
be gathered at the bottom of the organizational hierarchy, will 
come frem the activity of individual officers, or will be generated 
internally, and will be immediately used and reposited in the 
individual agent r s working papers. Further, this information 
will normally only flow onto paper if required to show activity, 
it comes as a result of an arrest, raid~ or surveillance, and 
will thus only possibly flow up the line under these conditions 
as well. Conversely, information that is attracted, that is 
order relevant, and' comes' externally, is likely to be coded in 
generally available files, easily retrievable, ruld potentially 
fluid, i.e., it could flow both up and down the line. Various 
patterns of this kind can be shown to increase or decrease the 
likelihood that the information will be shared, available to 
other officers on request, non-available, or in a sense idio-
syncratic in form (what is in someone's head). . 

h. Essential aspects of narcotics poliCing concern the making of 
cases. Case reports come under the general heading of ''paper.'' 
'The ways in which cases are "opened, It "investigated" and Ifclosed" 
is variable in the units. Both organizations must attempt to 
order the behavior of their investigators with an understanding 
of the problematics of drug crimes in general. The capacity of 
the organizations to track the flow of infonnation received, 
location in cases, and tfie number, kind, potential, and possible 
outcomes of these cases are different. 
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Fonn 

Attracted infor- 1) 
matian (e.g., 
ci tizen calls, 
observation on 
routine patrol) 

Actively sought 2) 
infonnatian 

Strategically 
generated (a pro-

I\,) gram or campaign, 
f-I 
...J e.g., "sting" 

operations of LEAA) 

Individually (agent) 
elicited (e.g., 
gathered from paid 
informants or non-
paid informants of 
various kinds) 

3) 

Table IV-7 

Characteristics of In-fonnation Within Police Departments: 
Fonn, Content, SOurce and LOcation 

Characteristics of Infonnatian 
Content Source 

Crime-related (e.g., 
defined as having 
relevance to future, 
alleged or founded 
crime) 

Order-related (e.g., 
traffic, domestic 
disturbance, noise in 
a neighborhood) 

Other (e.g" political 
intelligence, internal 
affairs information on 
officers' behavior): 

a. Passive, intelligence 
used onc.e, suspects 
are identified. 

b. Active intelligence­
used to establish 
suspects or targets 

1) Internal Divisions: 
detective units; vice/ 
narcotics; patrol; 
intelligence; internal 
affairs; patrol 

2) External 
a. Federal agencies 

(FBI, Customs, 
Treasury, DBA, 
etc.) ; 

b. State and Local 
Agencies; and 

c. Individuals, anony­
mous or named 

Organizational Location 

1) Immediate use (e.g., 
dispatch) 

2) Files: 
a. Individual agent; 
b. Unit files (case, 

investigative, etc.); 
and 

c. Departmental 

3) Computerized files: 
a. Departments, city or 

Federal law enforce­
ments agencies 

b. Other public agencies 
c. Private agencies, 

businesses or organi­
zation 
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These conceptions of papen~ork can be further traced out. They intro­

duce a patterned complexity in the operations of the units. To the uncer­

tainty perceived in the environment, they add the uncertainties that result 

because virtually all the significant enforcement decisions are made infor­

mally and rarely are formalized in writing. It is clear also that those 

segments of the organization that do not ''believe in paperwork," namely the 

lower participants (but not exclusively so), believe that planning and the 

like is not expected of the police by the public f nor do they themselves 

view their work as one of executing paper plans articulated in detail a 

* priori. 

2. Paperwork and Files in Drug Law Enforcement 

Files and records in drug work bear some similarity in conception 

to those in detective work, but since only officers in Gotham Minor receive 

some cases on an officially assigned basis, there remains large latitude in 

what is converted into official paper in all six units. Given this latitude, 

there are a series of other pressures which lead drug officers in the units 

to conceal their information, to keep it to themselves or to share it only 

with a partner, and to generally privately consider the developments, 

prospects and outcomes of most of the clues they possess (c.f. Bittner, 

1.970; Greenwood, Petersilia and Chaiken, 1977). 

The following are reasons why case files are not written down and/or 

not filed: 

* Wilson has \~i tten in Varieties of Police Behavior (1968), that the 
police do not vi(;:N this mode of thought ana action as the legitimating basis 
of their mandate. Thus, the language of bureaucracy and the formal adminis­
trative rhetoric that often issues from police administrators is a means 
of appealing to certain segments outside the unit or department (Manning, 
1977c). This behavior builds in a degree of segmentation and segregation 
of audiences that is conducive to deception and duplicity. 
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a. Competition between individual officers and/or squads means that 
"open files" would give others the chance to have access to the 
same information and make the arrest first. 

b. 

c. 

d. 

e. 

f. 

g. 

h. 

j • 

(1) Cases can be closed with arrest at almost any time, no 
clear co~~traints as in other crbnes by singular or 
particular felon(s) being sought. 

(2) If arrest is salient + credit 
If court time is salient ~>- court time 

If squads differentially specialize, other officers could spread, 
change or alt~~re of the investigation, e.g., from a str~et 
case to a consplracy case. 

Could make files available to other units, other agencies which 
may be perceived as being in competition with the focal agency. 

Files could be used to check s~!.a~it7 of an investigation, key 
decision points, evidence avalla Ie gathered, \..,rit'ilesses or the 
like regarding agent resistence. 

General fear of others having this information which is defined 
as personal property, information gathered through personal 
skill, persistence or luck, open to others. This would be a 
snnbolic transfonnation from one code to another. 

Protects informant from being subpoenaed to court by defense 
attorneys, thus exposing other ongoing investigations, infor­
mants. 

HRelevant infonnation" defined as that needed to make a case 
acceptable for prosecution. Some aspects of this definition ~y 
obscure or make invisible certain legally relevant facts, e.g., 
informants and their reliability; strength of facts documenting 
the choice of the target; other methods or strategies utilized. 
These facts are also those needed by other investigators to 
"branch-o£flt and pursue related cases. 

"Paper," :In general, is thought of as an after-the",fact gloss on 
work, not as a necessary element of police work. 

If there are no organizational controls on opening or closing a 
case, pr,actical, "closing out" attitude operates: in a sense, 
all cases are "opened!? and "closed" with the creation of the file 
at the time of arrest. TI1at is, they have official life or 
status (iLt that point. 

Each case in the file is seen as a "closed" or "dead" item, not 
closely connected to other cases. From this view, drug "system" 
is not seen as a system or network of transactions; but as a 
discrete ~et of vulnerable petsons. 
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This list suggests, then, in concert with the outline on the meanings 

of paper in police in general, that making up a file, with full details and 

actions taken in connection with the investigation, is the exception in the 

units studied. The rule is that officers keep their "cases" in the form of 

scrawled notes on the backs of napkins (we had once outlined a set of 

features of a narcotics unit on a place mat from a restaurant ,yhiJe waiting 

to be served. The outline was seen by a Lieutenant who told the outliner 

that he "was becoming a narc, writing up notes on things that ,yay. "), bits 

of paper torn from notebooks, telephone message forms, and other handy bits 

of paper. They tend to keep the working conception of the case and what 

it's about "in their heads"~ or in their desks, and rarely keep completed 

files in their desks in the sense of using them as an onging respository of 

information categorized and placed in some meaningful order that is tmder­

standable by others. A case may be limited to a few telephone numbers, a 

name or two, and an a.ddress. Sometimes a few descriptors such as "deals 

from his apartment," or "Slick I s sister" or 1'worked for J. before" may 

accompany the names and numbers, but they are idiosyncratic marks, standing 

outside a clearly shared paradigm or format that is universally understood 

by other investigators and supervisors. The absence of paper is an amplifi­

cation effect upon the structure of polidng outlined above, and underlines 

the continued existence of a conception of the environment, or an enacted 

environment, that contains neither a clear notion of cause and effect, nor 

clear standards by which to judge the impact of the action of enforcement 

upon the enacted environment. In effect, circular reasoning is at work: 

the environment that is posited is maintained by the belief that it is so, 

and the fact that is so is indicated organizationally by the continued 

action of the organization. At the heart of the work of all drug units is 

~olo&y". 
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3. Practical Constraints on Recordkeeping 

Follm~ing are descriptions of the recordkeeping procedures in 

tl'!O mits, Southern City and Gotham Minor. There are some files which 

are fotmd in all six Wlits: the name files, case files (with varying 

degrees of detail, and for various periods of tllne), and records of 

seizures, arrests, and buys (may be kept in terms of money control sys-

tems discussed below under modes of control over money). A wide variety 

of other files were found in the research such as nickname files, address 

files, computerized record~ on outstanding warrants, vehicle ownet~hips, 

licenses and liens (used in Columbia, DollarVille and Desert City where 

computer terminals were located in the unit and frequently used), search 

warrants applied for and served, informant files (not kept by all units 

see section on informants), pictures (kept more commonly by vice or 

prostitution units than by drug tmits, although the Dollarville diversion 

unit, and Gotham Minor and Columbia did keep pictures in the Wlit which were 

for any vice, including drug, arrest), and case file books (kept in 

Gotham Minor). In short, outside of the case files, seizures and a name 

file, no other files are kept in all mits, and kept in a uniform fashion. 

This variability can be understood in terms of the previous points 

about conception of paper and paperwork within policing, and the resis­

tance to the use of files that characterizes the drug enforcement units 

studied. However, there are a number of E,ractical constramts that also 

add to this problem of pa1?enlOrk. In order to understand how the file 

systems worked in several units, we will examine them in detail, with 
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respect to the control of money, and then make several general comments on 

practical constraints. 

Gotham Minor 

Files and Records. The filing system has two maj or purposes. 

The first is to keep records and details of ongoing investigations through 

their completion. 'Ihe second major purpose is for intelligence. Often 

information from a prior case will aid the investigation of a current case. 

The central file is an Alpha card file of 3 x 5 index cards. These 

cards are keyed to all the other files and cross-:indexed by name of the 

drug user or dealer and his/her AKA ("also known as," an alias). Arrests 

made by other units which are reported to the Gotham ~finor's narcotics unit 

are also in this file. 

The IDM (Interdepartmental !'-femo) file contains tips, complaints, and 

information generated by other police in Gotham ~linor's department and by 

citizens. When the information is received, the Sergeant makes a decision 

whether to assign the particular IIDI to an investigator for further investi­

gation. If he assigns it, the IDM becomes an open case and is given an NF 

(narcotics file) number. If it is decided not to investigate further, the 

IDM is placed in the IJ1.1 file. 

The NF file is the case file for an ongoing or closed case. It 

contains all relevant case materials in triplicate. Upon arrest and 

closing of the active investigation, the arrest foms alIld a copy of the nrug 

shot goes in the file. One copy of the file is sent to the Distr:i.ct 

Attorney's office and one copy is sent to the Records Division of the 

Department. The originals are kept in the narcotics unit NF case file. 
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After an arrest, pertinent information is placed in the unit's aTrest 

book. The book form requires the date of arrest, the name of the arrestee, 

the age of the arrestee, the charge, the DR (Departmental Record) number 

and the NF number, the final disposition of the case, when known, and the 

amount and type of drug confiscated. Monthly status reports take the 

amount and type of drug seized and calculate its value according to current 

street prices for the drug. The arrest book information is a condensed 

form of information from the case file. 

The photo file or picture gallery contains photographs of persons 

arrested either by the Gotham Minor narcotics unit or by other police 

agencies which have provided photographs. It is not uncommon for the 

Gotham ~1inor narcotics unit to work with the State Police na.rcotics unit. 

When a joint case is made, but the State Police take primary credit for 

it, the Gotham Minor unit places information about the case in their files 

as if it were their case. The only difference is that the case is not 

assigned a DR number and the information is not sent to the Records 

Division of the Department or the District Attorney's office. 111e 

photographs are filed alphabetically by the last name of the person 

arrested. 

Informant files are also maintained by the narcotics unit. The name 

of the informant ruld his/her aliases are recorded along with the infor~ 

mant's address, telephone number, birth date, race, height, and weight. 

Information about the informant's police record and relevant background 

information are also recorded. A photograph of the informant is attached 

to the confidential informant record. An identification ntnnber is assigned 
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to the informant record and that number becomes the sole referent to 

the informant in all other lUlrcotics files and documents. In addition 

to the basic informant information, a record of contacts with the 

informant is kept on file. The date of the contact is recorded, the 

amount of money paid (if any), the nature of the information received, 

and verification of the information received is noted. \~ile these 

records are kept under lock and key, they are readily accessible to all 

investigators in the unit. The informant file is useful to the narcotics 

unit to keep track of the informant's performance and reliability. Docu­

mentation, in general terms, of the informant's reliability is useful in 

preparing a search warrant. The file is also useful in reporting to 

other police agencies that may inquire about the informant's reliability. 

Finally, the file is valuable in the event that an informant "sets up" 

the narcotics investigator that 11e is working with. The informant file 

is essential to dealing with and effectively controlling the informants 

working with the unit. 

License plate data are kept in a file on 3 x 5 cards which are filed 

nLunerically by the license plate number and alphabetically by the last 

name of the license plate owner. Often surveillance of known dealers' 

homes will turn up license plate numbers that clarify who is doing busi­

ness with the dealer. Such information often gives the narcotics unit 

insight into the pattern of drug trafficking and the persons involved. 

In addition to the above case files and working files, internal 

files are kept on personnel and correspondence with outside agencies. The 

Captain or Sergeant of the unit determines what information is kept in the 
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personnel files. Any letter sent to an outside agency has to be approved 

by the Captain or Sergeant and a copy of that letter placed in the outside 

agency file. 

One final record is kept by the Captain. The money for informants, 

buys, and investigation expenses comes to the tmit from the Chief's office 

to the Captain who is solely responsible for its distribution. The Captain 

notes in a ledger the amount of money received from the Chief's office and 

the amOtmts of money released by him for informant payments, various types 

of drug buys, and investigation expenses. A running balance of ftmds is 

kept by type of expenditures so that the distribution of these ftmds may be 

documented and defended. 

Southern City 

Files and Records. In some cases, information about narcotics 

dealers and their modus operandi is informally kept in the private notebook 

of an agent or in his memory. If the unit turnover is not rapid, and it 

appears not to be in Southern City, this informal method of keeping track 

of the drug scene is reasonable, provided the agents will share their 

information. Useful record torms particularly for case files have been 

developed and these files and records are efficiently handled by the tmit 

* secretary. Not all information or investigations are put in the files. 

The agent will collect the information he deems necessary while developing 

a case. 

* This tmit secretary's knowledge about the files and h~-l"-;dil1-gellce in. 
keeping them ltp-to-d~t:= :4fl:~,q~~n. _~f,:J<p.cw:.ledgffl,it .b.1::.t~~·,~i-e -wtwrt :~t'riey smilingly 
note that she may well-pUll the un~t. As "'Was noted earlier, she is a vital 
cog in the Lieutenant,Day Sergeant, and secretarial administrative trio. 
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When and if the case comes to court the agent will destroy all his case 

notes except for what has been transferred to the case files. This 

action is to prevent the defense attorney from obtaining every scrap of 

information from the agent's files through a motion for discovery. The 

release of such information could jeopardize an ongoing investigation 

which resulted from information received in the process of the case now 

in court. Furthermore, confidential informants and other persons who 

were helpful on the case might be compromised by the release of full 

information on the case kept by the agent throughout the investigation. 

The need for informal recordkeeping and using formal files and records, 

and the notion of agents sharing information, is facilitated by agents 

being around the unit to learn a perspective on the compilation of such 

information. 

In the past, the Southern City narcotics unit had each officer keep 

his own case files. In part, this tradition has survived in the context 

discussed above. Ifowever, now there is a central filing system from 

which the agents may work. The major file is the case file which is set 

up for each case in which an arrest is made. There is a checklist of 

. * documents that must be entered 1nto the case file. A special form has 

been developed in conjllllction with the District Attorney's office which 

gives in detail the elements of the case that will aid the prosecutor in 

prosecuting the case in a report form entitled "Narcotics and Drug 

* When an investigation entails something out of the ordinary such as a 
shooting or an unusually large amount of evidence, photographs are taken 
and added to the case file. 
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Supplementary Report. tI A copy of the ooi t 's case file is made and 

forw~rded to the District Attorney's office. The origlnal case file is 

filed in the narcotics office. The case file does not contain a record 

of the infonnant payments made on the case. Receipts for :informant 

payments are kept in the locked safe with the buy and infonnant foods .. 

The case files do contain infonnation concerning the buy money (drugs 

bought) expended for a case. 

No infonnant files are maintained. Infonnant files serve a number 

of useful purposes, one of which is to give protection to the agents in 

dealing with informants and to maintain an accurate record of the infor­

mant's perfonnance for continuity across time within a mit. However, 

as the older agents rotate out of the unit or retire from police work, 

the need for good infonnant files will no doubt increase. At the moment, 

the collective memory of the unit informally constitutes the working 

infonnant files. The only record kept on informants is the receipt they 

sign for infonnant payments~ 

Infonnation or intelligence files are also kept. A few years ago, 

these files were more actively kept, but they no longer are. The wlit 

used to have two agents solely assigned to do intelligence work. There 

would be meetings every two to four weeks to discuss what people in the 

unit were hearing about various dealers. The two narcotics intelligence 

agents would coordinate the collection of this information and be 

responsible for disseminating the infonnation to agents working on 

related cases. Although the current intelligence files are not fonnally 

maintained, there is an informal interchange of information between the 

unit agents. 
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There is an alias or P¥.A (also known as) file which is alphabeti.cally 

filed by nicknames. '!his file is used for the identification of persons 

who are being investigated or who are somehow identified during an 

investigation. 

There is also a file on major offenders in the Southern City area. 

A major offender is someone who deals in quantity, e.g., a multiounce 

narcotic dealer. This file parallels. the intelligence file in content 

but contains information on a specific type of narcotics offender. 

4. Modes of Control Over MJnex 

The importance of the control of funds in the enforcement pro-

cess cannot be overemphasized. The rationale for this position is as 

follows: the principal problem of narcotics administration is the. 

sele-:tion; guidance to, and immobilization, arrest, or regulation! 

eradication of offenders. These offenders may be chos~n -- as argued in 

the section on targeting, in at least four modes. When the predominant 

mode is informant-guidance 9 then the associated pr.oblems of administration 

are less those of choosing targets, than they are questions of the 

payoff of pursuing a particular line of action, the amounts of money 

that should be allocated for informant payments, rewards and salaries 

Cif given), buys, and miscellaneous expenses associated with the invest­

igation. Finally, the question of when and how to clost- (! case. especially 

since they are not opened in any systematic fashion in M:>de A, and often 

not in the other three modes, is problematic from an organizational standpoint. 

It cannot be overemphasized, however, that what we call "problematic". 
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, is not probleJl'latic from the perspElctive of the investigators, nor the 

sergeants in the wits. They are able to operate in a day-to-day fashion 

because they have worked out a variety of resolutions to these problems, do 

them routinely, and within the implicit set of propositions outlined in 

Figure II-I. It is only when one contrasts these procedures~ and practices 

with a rational organizational model drawing on Weber and others, that one 

sees ''problems'' in this aspect of the work. If the targets are those set 

by public complaints, the costs in terms of investigative dollars expended 

outside the normal salaries, and overhead costs, are likely to be small. 

That is, investigation of pharmacies and doctors may involve more setting 

up an arrest situation after a buy has been made with a forged "script" 

(pr6scription)~ destroying plants in a field, or trying to assemble wit­

nesses and gather statements to bring a case against a physician who has 

been freely dispenSing controlled substances. These are costly in terms of 

time and effort, but are less likely to involve informant payments, buys 

and rewards than are cases of other types. , As was pointed out, the munber 

of possibilities for investigation are often numerous at a given time for 

an L~vestigator, and choices will have to be made concerning the possible 

"payoffs" of a case. If these cases are formalized in files, opened on 

paper so that sergeants are aware of their existence, and if there is 

paperwork on the ease in the files, e.g., in buy books, or in the expense 

record by the case inVOlved, it will be more clearly known how the 

investigators pursue it, how much money will be expended in that way, and 

what sort of strategy should be employed.* As is shown in the following 

*A drawb~ck to such recordkeeping, it is claimed, lies with the Freedom 
of Infonnatioti Act, which allows a person to r.eview his file. Obviously this 
could seriously jeopardize informants and cases being developed off the case 
reviewed. 
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section, sergeants rarely have this information, and rarely are able to 

areful1y monitor the course of any case. This is, of course, even more 

accurate as a description of the information held by the members of higher 

ranks in the unit (Lieutenant, Captain or Major), since they lack the face~ 

to-face informal interactions that the sergeants have; to give them a rough 

idea of "what's going down." 

The general pcrsl)ective that \'1e bring to this problem is the position 

that the uegree to \lJhich the organization can control and monitor decisions 

in the allocation of resources is an index of their efficiency. We have 

called the organizations with more capacity to monitor organization­

centered., and those with less capacity investigat0l2.-centered (see Figure 

I -1) • 

Do llarv i 111" 

In Dollarville there are four types of bookkeeping controls 

on the allocation of monl(Js. The first is that every month, the investi­

gators must submit a report of their expenses for the month to the Sergeant 

in the unit who makes up the monthly reEOrt. of expenses. This is done on a 

t onn and includes: petsonal expenses associated with the investigation 

(c.g •• drinks \lJhile interviewing an informant; mileage for personal car if 

used in the investigation.), payments to informants for information in 

connection with an investigation (this mayor may not be· tied to a specific 

case munber); or buys of drugs. The officer must show a total and a balance 

(which may be either positive -- the unit owes the officer money -- or 

negative -- he may be holding unit money). This balance should check with 

the second administrative control, the running balance kept in the safe in 

which all withdrm-Jals and to whom are entered. A third form of control is 

the drug buy book in which all substances bought are recorded. A fourth 
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mode of control is the evidence chain and the feedback from the lab on the 

cases analyzed by drug, purity (where . "levant) and weight. 

In addition, since the unit does not use overall goals or objective 

statements to theoretically guide enforcement, these practical decisions 

are the cumulative, actionable policy. They are the reality of the enforce­

ment effo~t, not the stated procedures mId verbal statements of the command 

personnel. This does not imply that the command personnel are mistaken in 

their intentions, or that they are unaware of the actual operation of the 

unit. Rather, the point is that there is a substantial gap between the 

stated and de facto goals, in part because of the degree of freedom individ­

ual investigators have, the inability to monitor their decislons and actions 

in c~Ulection with given cases, and budget limitations themselves. It 

should be further noted, however, that even if the budget were doubled or 

tripled, there is no guarantee, given these administrative arrangements, 

that the pattern of arrests, seizures, or focus and practices of the unit 

would change. 

Columbia 

In Columbia, there are three types of controls on expendi­

ture of funds. The first is that all officers must tum in a monthly 

report stating all of their expenses. These may include miscellaneous 

expenses entailed in the course of an investigation (d.rinks, food, small 

t...; '.15 paid for informants), buys made (by whom, for what) and rewards or 

other payments. Any money given an infonnant must be accompanied by a 

signed receipt indicating that the informant received the money. The 

informant is not required to sign his real name, but must sign !!. name. The 

purpose of this is to insure that officers do not convert payment to their 

personal use by forging a name. It should be noted that sinee the informant 
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files are basically nonoperative , that a signature could not be checked 

against an original in any file, that the unit rests on trust, that there 

is such an informant, that he did what is therein described, and that he 

received the money in the runount indicated. A second mode of control is 

the safe in which two sets of books are kept for the narcotics unit. The 

first is a running balance of the total amount in the safe (monies are 

drawn from the business office in amounts of about $1,000 a month) and 

divided between vice, day crew and night crew. The monies are kept in 

packets, but a total is kept in the book. MOnies are often allocated by 

the day sergeant to one of the 'night people" and flexibility and good 

sense is used in maintaining a capacity to fund where needed. It should be 

noted that the day sergeant never asks what it is for except in the most 

general tenns: UfoI' a buy ••• ?" and does not receive a detailed answer when 

he does ask. There is a second set of books kept in the safe with each 

investigator's running total. The investigator signs off when receiving or 

redepositing money, as well as the sergeant allocating the money. l~en, at 

night sergeant al~Jcates money, he does so on the basis of truncated descrip~ 

tions -- 'we're going to need 95 'bucks' to buy a gram of cocaine (i.e., 80 

dollars for the gram, 15 dollars to an infonnant who will be making the 

buy)." The refusal to give amounts under 100 dollars only occurs when, at 

the end of the month and/or fiscal year, the unit is out of money. (There 

is an additional fund controlled by the District Attorney's office from 

which funds were drawn in the slUTll11er of 1977. This was given on the basis 

of a special request approved by the Deputy Prosecutor.) Finally, at the 

end of the month, clerks in the unit, or one of the senior officers on the 

day shift, will prepare a ?etaile~ monthly report reporting the arrests, 

charges made; the runount of drugs seized or bought, and the amounts of 
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drugs that have been l..ought but are ''nonprosecutable.'' These are generally 

drugs bought: to make an informant reliable, to try to build the trust of 

a dealer in the purchaser so that a larger amount can be bought under 

buy/bust conditions; cases that "dry up" and do not ''pan out." Thus, 

although they are bought, they do not lead to prosecution. The Captain is 

particularly careful about observing the ratio between the prosecutable and 

nonprosecutable drugs from month to month, and urges officers to control it 

and keep it down. Thus, the arrests and charges, when keyed to drugs 

bought, provide a kind of monitor on the efficiency of the unit. 

s. Some Further Comments on Practical Constraints 

TIlere are some general constraints that result from practical 

limitations in the units. First, one can look at the limits that come 

of the day-to-day operations of the units with respect to their notion of 

what their goals are. As noted under the goals and objectives section (the 

implicit propositions of narcotics enforcement), units do not monitor their 

actions against the environment, do not gather this data, and do not assess 

their actions against some abstract standard. In part, as we argued, this 

is because there are no good, practical reasons for doing so: no one holds 

them accountable for changes in the environmemt or for effectiveness; 

perhaps it would be too expensive to develop the monitoring systems needed 

to do so. In part, this is true because there are not enough clerical 

staff to engage in this sort of recordkeeplllg in any of the units (with the 

possible exception of Columbia). Second, there are limits because with 

the exception of Desert City and Columbia, officers did not use equipment 

and personnel available to them, e.g., typewriters, secretaries, dictaphones 

(for dictating search warrants), and preferred to hand type, often for an 

hour or more, affidavits. In other words, they are not trained to use and/or 
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do not use these machines. This resistance must be seen in light of the 

wish for secrecy as well as the wish to "get it right" and make sure that 

there are no errors in the documents produced. Third, officer~ are not 

trained in processing paperwork in general. When officers are drawn from 

patrol for undercover work, as they were in Dolla1rville and Desert City, 

and given inadequate introduction to the iw.portance of paperwork, they tend 

to let it slide (because of the view of real police work that they operate 

with), and because others will do it for them (the "office crew"). TIlis 

adds to the burden of the office crew, and to their resentment of the 

undercove~ officers. Fourth, often the files are not organized so that 

they can be cross-indexed. One ca~ot work from files to informant payments 

to conviction or disposition because these are not cross-indexed, and 

people have to remember the appropriate date of the arrest, the circumstances, 

etc. This is easy if there are frequent conversations between members of 

the units, and there is a low turnover, and the case has taken, place within 

the last year or so, but if any of these conditions do not hold, then the 

information is lost. It is irretrievable. Fifth, in every case, the 

arrests and charges rr~de by other units are kept elsewhere in the department. 

If one wishes to look at a past file~ one must go to the main records 

office, or make a request for these records. Officers do not keep their 

own files at all in many cases, or may keep some of their past cases at 

home, and do not keep other files at hand. Pe'X'haps this is an inevitable 

consequence of specialization and the division of labor especially when it 

is accompanied by computerization. Sixth, because of the ecological 

location of vice and narcotics units in Southern City (they were both on 

the same floor of the police building) officers in vice generally were seen 

regularly and shared in some case discussion. In Dollarville, Columbia, 

234 



Bay City, and Gotham J'.unor, vice units shared the same office space and this 

led to good natured kidding, shared raids and ope,;,~:ons (often informally 

arranged), and case discussion. As a general rule, ecological proximity 

substi tutes for formal channels of connnunication, or reduces the need for 

formal communication. Where organizational units are both ecologically 

isolated and formal modes of information sharing are not well developed, 

they tend to be organizationally very autonomous and potentially isolated 

from informal and formal information flow. Seventh, the prosecutor's 

office maintains quite different "feedback" systems in each of the cities 

studied. In Columbia, officers were informed of the disposition of their 

case, whether it was refused early on, or in subsequent processing. There 

were also forms, as there were in Southern City, that guided the preparation 

of the case file for fonvarding. But in both units, clerical staff and/or 

office crew actually checked on the completeness of the file, and the 

individual officer was not required to attend to all the details. Commonly, 

officers make an arrest, send it forward for charging and never again Ilear 

about it. Thus, much of the sense of being isolated fTCln the courts and 

complaints about the courts are based on lack of information and feedback, 

rather than frustration about what is actually going on in courts. 

F. Processing of Evidence 

Narcotics units, and investigative units in general, concern themselves 

l'li th evidence and the procedures surrounding its gathering, analysis and 

* use in court. It is covered in formal and informal training. The reasons 

*rn Dollarville, the formal coursework given in their narcotics school 
places emphasis on the proper care of the evidence so that its integrity 
is maintained. A considerable number of reports, forms, and procedures 
surrotmd the proper mamtenance of evidence integrity. 
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for this concern are manifest: drug evidence can be the basis for various 

corrupt practices (e.g., using the dope, selling it, giving it to info:rmants 

as partial payment, "planting" evidence on persons suspected of crimes, 

etc.) • These are not examples from our fieldwork, but examples of the 

kinds of corruption that ha'Je been discovered in previous research (see 

Manning and Redlinger, 1976); it can be mishandled, leading to political 

scandals (e.g., thl' "French Connection" heroin that was stolen from the 

property room of th<: NYPD); it can be lost, misidentified, and the like, 

and any and all of these factors can play a role in the disposition of the 

case. It is likely that mishandling of evidence is one of the major reasons 

for cases being refust'd for prosecution. Thus, clearly, maintaining the 

integrity of evidence is innnensely important in illicit drug cases. The 

evidence must be procured, identified, preserved until needed, processed, 

secured, subjected to qualitative or quantitative laboratory analysis, 

prepared for introduction into cases, and finally destroyed. We discovered 

a great many similarities and some differences in the ways in which evid~nce 

was handled in the units studied. Prior to a detailed discussion of procedures 

and the flow charts which depict the movement through the control chain, we 

very briefly review some of the legal conditions under which evidence can 

be procured. 

The procurement of evidence can legally occur under at least five 

basic conditions: warranted searches, consent searches; plain~view search, 

search for officer protection, and searches incidental to a lawful arrest. 

Preferably in all of these cases, the officer who finds the evidence has 

his testimony corroborated by another officer. In some departments, on 

each and every warrant search, there is an officer designated as "finder" 

(usually the search warrant affiant) who takes custody of the evidence. 
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For narcotics units in general, the officer initiating the investigation is 

responsible for the collection of evidence for the case; all evidence is 

released to his/her custody. Ideally, in 11arcotics searches, found evidence 

* is not moved until another officer \·;itnesses the location. .;\t that time, 

the officer making the find and the',,: j: :lessing officer date . ~ld initial the 

evidence in order to identify it. A Cl'; lete inventory of t 'seized 

** evidence is normally made by the officer, itiating the invc~ igation. 

In some units (e.g., Dollarville), if he or ~ ~ is ahsent, a enior officer 

usually assumes the responsibility for custody. 

It is the responsibility of the initiating o£~ : cer to de all of the 

necessary papernork and to see that the officers othel than 1 :nself who 

made the find (or seizure) have completed their papernorL 'ter the 

papenmrk is done, and the evidence has been properly dated, the officer 

who initiated the investigation 'vi 11 , in the presence of ano her officer, 

place the evidence in the locked evidence box or take the e\ .dence directly 

to the crime laboratory for analysis. 

Nhen suspected drug evidence is found on a search wan mt or is brought 

back to the .i1arcotics unit, officers "field test" the drug in the presence 

*In searches witnessed by the study team this procedlre was not always 
follOtved "to the letter," but the finding officer picked JP the evidence, 
examined it, and then replaced it. 

** Thus, often, the seizure is seen as "his" seizure, the officer ,ees 
the evidence as IIhis" and cases officers make are evaluated by themseLves 
in terms of what is seized. Informants are also conside"ed in light of how 
"good" the information was - that is, whether or not it t.ed to a gOJd 
seizure of, for example, capsules or baggies of heroin lather thap an ounce 
of marijuana. 

tOn raids conducted by the Dollarville mit, the:e is a T olicy that 
even though two officers formally hold·the same rank the serlor officer. 
or the one with the most experience, is responsible. 
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of the officer having custody of the evidence. The rationale for this is 

that 1'11" L"ustody officer must maintain the integrity of the evidence by 

1 l~ present when the field test is done. In this manner the cJ1ain of 

vustody over the evidence is never broken. The officer conducting the test 

(if other than the custody officer) gives his name and identification 

number to the custody officer and that officer places it on the arrest and 

prosecuting reports. 

In instances 'vhere the drug evidence results from an tmdercover buy, 

the officer making the buy will meet with his backup as soon as possible 

and initial and date the evidence in their presence. In cases where buys 

are made without backup or surveillance, the tmdercover officer releases 

the evidence to his supervisor. At that time, bJth the undercover officer 

and the supervisor initial and date the evidence. It is then the supervisor's 

responsibility as custody officer to take the evidence to the locked evidence 

box, lab, etc., and deposit it, accompanied by a witnessing officer. The 

supervisor is responsible for all the reporting required that is relevant 

to the buy. 

In Dollarville, prior to mid-August 1976, drug evidence deposited in 

the locked evidence box continued to be the ''property'' of the narcotics 

unit. The narcotics tmit desk office has the responsibility of examining 

all dnlgs submitted within the preceeding 24 hours, and this procedure was 

normally done each morning when the desk officer arrived at work. Only 

during the weekend break was this procedure violated, and weekend evidence 

was processed early MOnday morning. The desk officer examined each sample 

or evidence specimen in the presence of one of the narcotics tmit evidence 

clerks. At that time the evidence came tmder the control of the evidence 

clerk. 
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In mid-Augt~t, the procedures for depositing evidence, the auspices of 

the locked evidence box, and the chain of command over evidence were changed. 

Largely because of an administrative change desired by the Lieutenant in 

charge of narcotics unit, the locked evidence box and the evidence cl~rks 

\vere moved out of narcotics unit and into the property division. According 

to the Lieutenant the rationale for the changes: was "to maintain the integrity 

of both the evidence and the section," and ther'e is little doubt that the 

change is a result of the last unit reorganization. Now the locked evidence 

box is located outside of narcotics unit in thE! Identification Division, 

Physical Evidence Section, and the evidence clerks are administratively 

part of that division. When evidence is placed into the locked evidence 

box, it now is no longer the '~roperty" of narcotics unit. Thus, the 

integrity of the evidence is the Property Division's and the Physical 

Evidence Section, Identification Division's problem. Moreover, the integ­

rity of tl1e narcotics unit is maintained as no one individual (either 

internal or external to the section) can accuse investigators of being able 

to tamper with the evidence. lWlereas previously, evidence clerks possessing 

keys to the box were 110used in the same office space and were associates of 

narcotics unit investigators, they are now administratively and physically 

separate. It is believed that this change lessens the probability that 

evidence will be tampered with. 

Each narcotics unit visited by the study tea~ expressed concern over 

the chain of evidence. The basis for the concern is to avoid charges of 

tampering with the evidence.* Figures IV-2 through IV-S show chains of 

* "Tampering" includes theft of part or all of the evidence, substitu-
tion of drugs and adulteration of drugs. If tampering can be demonstrated a 
short chain of evidence will clearly indicate who is responsible whereas 
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(1) Seizure by 
"finder" 

(Search warrant 
affiant) 

or investigator 

Figure IV-2. Gotham ~~nor Chain of Evidence for Narcotics: 
Care, Custody, and Control of Drug Evidence 

----------7 (2) Field test a ---;>(3) Paperwork listing substances -----> 
seized and marking evidence" 
bags 

(4) Evidence b 
checked into 
the crime 
laboratory 

(5) Evidence taken to 
-----------.------~-------> court trial 

or c 
destroyed 

a Substances are field tested when the narcotics agents are uncertain about the identity of the drug. 
"All the field tests are, is kind of a screen for us to put the correct charge dow.'} to the best of 
our ability, but the lab does turn them over quick." The field test can be done in the field or 
back at the headquarters office where the papen'i'ork and arrest processing is done. 

b The evidence is checked in by the crime laboratory staff person (someone is available 24 hours a day) 
and heat sealed in plastic bags which are initialed by the lab person and the investigator. The 
investigator places the evidence in a locker which he locks himself. 

cDestruction of the drug evidence is witnc~~ed by the Sergeant or Captain from the narcotics unit, a 
representative from the crime laboratory, and a representative from tIle District Attorney's Office. 



Figure IV-3. Southern City Chain of Evidence for Narcotjcs: 
Care, Custody, and Control of Drug Evidence 

(1) ------------;> (2) Field test b Seizure bya 
"finder" 

(Search warrant 
affiant) 

~ (3) Paperwork listing substances ----­
seized and marking evidence 

or investigator 

(4) Evidence placed 
in locked box in 
Property Room 

(5) 
--------------~~ 

Evidence taken 
to State Crime --­
LaboratoryC 

bags 

(6) 
;> 

Evidence taken to 
court trial or 
destroyed 

aIn a search warrant seizure the agent l~ho finds the drug(s) and the designated "finder" must both 
testify in court. 

b Heroin and cocaine are the only drugs field tested. The test is done in the field or in the tmit 
office where the paperwork is done. In making buys, field testing (in the field or office) is 
done to detennine if the bag is "turkey" (a drug other than the one purchased) • . 

cTwo superior officers from the narcotics tmit make this transfer on a weekly basis tl~less there is 
-nP,cific nved for more frequent transfers. 
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Figure IV-4. Desert City Chain of Evidence for Narcotics: 
Care, Custody. and Control of Druv, Evidence 

(1) Seizure by "£indera,-------~(Z) MaTqpis Field ----.:~(3) Paperwork listing 
or investigator 1estD substances seized 

and marking evidence 
bags 

;>(4) Evidence brought -> 
to Evidence and 
Supply Section 
(Property) 

(5) Evidenco checked out 
to Crir'..:: Laboratory 
for 9:'lalysis 

~ (6) Evidence carried back ~(7) Evidence released to 
----,. to Evidence (Property) ---------'" court for trial 

and held or 
destroyed'C 

----------------------------------------------------------------------------------------------------~ aen all seizures, one officer is designated as "finder" and becomes the evidence custody officer. 
t') 

ben1y in cases where a Marquis is available inlnediately is a field test perfoxmed. Obviously, 
in marijuana cases the test is ru,t utilized. In same instances investigators perform tho 
field test, not in the field ~ se, but at the office. All.tests are done with another 
officer as witness. "-

cThe evidence transferred from "Property" to the custody of a Destruct Board composed of usually 
3 to 4 peogle (a patrolman, a sergeant, a Lieutenant) who transport the property to the destruct 
area some miles from 1;he Police Headquarters and supervise destruction. 

--~----------~!'----~.----------- " 



Figure IV - 5. Dollarville Chain of Evidence for Narcotics: 
Care t Custody, and CQ!ltrol of Drug Evidence 

(1) Seizure 
by narcotics unit investigator 

~ (2) Evidence Custody Officer a 
--------------- (narcotics unit investigator) ----

(3) Evidence brought to narcotics mit ___ -'~(3a) Marquis Field __ :;:..(4) Paperwork listing substances 
squad room Central Division "TostP seized and mal'king evidence bags 

-----~(6) (5) Evidence carried to 
basement of Central 
Division where locked 
evidence box located 
in Physical Evidence 
Section, Identification 
Division 

or 

to Property Section Drug 

Civilian evidence clerks ~7) 
under Property Division 1.\1 
jurisdiction, carry evi-
dence to Property Section 
Drug Evidence Unit 

Evidence Unit, Property ------------------"' 
Divisiorf 

Evidence sent to lab for analysis; 

Evidence released to owner 
or 

Evidence destroyed. 

aVery often, the officer whose "case" the seizure has resulted from, becomes the custody officer; however 
this is not always the rule. The "case" is the officer's because his informant has given him the pro-
per information and it is "his warrant." .. 

bObviously, in instances where the evidence cannot tie tested by the Marquis, the case must be written 
"pending analysis." This happens in the case of marijuana where visual inspection might yield enough 
evidence for aTTesting officers, but will not satisfy legal criteria. 

crn cases '\!Ihereche evidence will not fit into the locked e'..ridence box because of bulk, or in cases where 
the evidence is thought to be very important, it is carried to the Property Division directly rather 
than placed in the locked evidence box •. 
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evidence for four sites that vary i~l the number of people involved and in 

complexity. In general it is to be presumed that the shorter the chain, 

and the fewer the number of people involved, the greater the integrity of 

the evidence and the greater the security. 

Gotham Minor's chain of evidence procedure (like Bay City's) is the 

shortest and most secure chain found at any of the sites. After the drug 

evidence is listed, bagged, and marked, it is taken directly to the crime 

laboratory (which has a locked buzzer controlled entrance) l\'here the bagged 

* evidence is placed in plastiC bags from the laboratory and heat sealed. 

The investigator delivering the evidence and the laboratory person on duty 

both initial the evidence bags. Each evidence bag is entered into a log 

book in the laboratory. The investigator then takes the evidence, places 

it in a locker and locks it. The next person to touch the evidence will be 

the chemist doing the drug analysis. The drugs are stored in the crime 

laboratory until the court authorizes their destruction. In this chain of 

evidence the responsible investigator has possession of the evidence for a 

very short period of time. The major responsibility for the drugs lie with 

the crime laboratory which is located in a secure place. 

Southern City's chain of evidence is slightly more complex than Gotham 

Manor's. Instead of taking tIle drug evidence directly to the laboratory an 

intermediate storage step is introduced. In Southern City drug evidence is 

a long chain of evidence will diffuse responsibility to the p0int where no 
one will be responsible in effect. Hence, a short chain of evidence acts 
as a deterrent to tampering with the evidence. 

* In Bay City, the evidence is placed by the investigator in a locked 
envelope and taken directly to the Criminal is tics Section where it is 
turned over to the lab. \Vhen the Section is closed, it is placed in a 
locked evidence box in the S~ction. 
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listed, bagged, and marked and taken to the property room where it is 

placed in a locked box the size, shape, and construction of a mail box. 

The narcotics agent signs an evidence record book which indicates that he 

has placed the drugs in the box and references the evidence by case file 

notations made during the earlier listing of the evidence. With the addi~ 

tional step in the chain the possibility of tampering is increased. If 

drugs were tampered with in the locked box storage phase, it would be 

somewhat difficult to specify the culprit since every police officer on the 

force could have arranged t~ get into the property room at some time with 

special plarming. The position of the box is' somewhat vulnerable and 

thereby weakens the chain of evidence. Weakness in the chain may be the 

result of a vu~lerable spot in the chain or simply as a function of the 

length of the chain. 

Desert City adds another step to the chain of evidence that does not 

exist in Southern City. Essentially the two chains of evidence are alike. 

The exception comes with the return of the evidence to the property room 

after it has been to the crime laboratory. The chain is lengthened and the 

property room is, so to speak, put in double jeopardy by handling the drugs 

twice during the chain of evidence. The security and recordkeeping of the 

property room is vital to protecting the chain of evidence. The property 

room in IK~sert City essentially has a divided function. One portion of the 

property room is for evidence while the other portion is for police equipment. 

The same staff serves both portions of the property room. Security on both 

sections of the pToperty room appears to be reasonably good with the evidence 

portion having the tighter security. The property in Southern City is 

ftUlctional1y divided in the same way between evidence and police equipment. 

However, the security is somewhat equally lax for both sections. In the 
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Southern City instance since the drug evidence is not returned for storage 

the security issue was less crucial than in Desert City. 

Dollarville, by comparison, has the most complex chain of evidence. 

The evidence may be stored temporarily in a locked evidence box whi:h is 

emptied daily. Civilian employees trar!sport the evidence from the locked 

box to a property room which is severa:. miles from the police headquarters 

* and tIl(' narcotics unit. After the evidence is taken to the laboratory for 

:malysi:, it is returned to the property room until the court authorizes its 

destruction. '111e measures taken to protect the integrity of the narcotics 

unit in thv chain of evidence have conceivably compromised the chain of 

('vidence by making it somewhat more complex than it needs to be. 

'The rul(' for a noncompromis ing chain of evidence then app('~' ... 0 be 

dear. '111e chain should be simple and as short as possihl daborate 

procedures to ensure the integrity of the chain morc :.'11 than not compro-

mist' it. 111e preceding figures are representatiY ;1' the complexity that 

can develop in processing evidence. 1bey prcd from a simple chain of 

('vidence and work through to a more comple .hain. As the chains grow more 

l'(l'IlP 1 ex, mort' instances, places, and c i :,llS tances arise where the chain 

Clln hL' hreached hy person or person~i )se goal is to tamper with the dnlg 

l'V i denee for whatl·ver reaSOIl. It interesting to note that prior to a 

:;is of dn1gs, there is little effective 1{11ant i tat i ve ~Uld qual itat in· 

* 'D1C civilian employt'( . 
evidence from the pul iCt' h·, 
away. Later they will agai. 
repeated handling and tram~; 
from the narcotics unit and 
the evidence, serves to leng 
steps taken to strengthen th 

l"e not anned as they transport '\.he drug 
luarters to the property room s(!veral miles 
ransport the evidence to the laboratory. The 
'tatiorl While designed to keer the drugs away 
lereby not compromising them 1vith possessing 
lon and weaken the chain of evidence. The 
Ghain may have in fact weaknned it. 
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way to have documentatior Jf dnH' tampering. Prior to such analysis the 

integrity of individp' ~ l<l.hin the structure of handling the evidence is a 

pivotal ,concern. If' w'":l'j short chain of evidence in the Gotham Minor 

model; vptllnal sin~C' the crime laboratory almost inunediately establishes 

... l1e characteristics of the drug evidence C~11antitative and qualitative 

characteristics) which should, by reasonable expecl.~tions, set a measurable 

standard for tracking the evidence and serve as a deterrent to tampering 

with the evidence. 
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V. INFORMt"l1\lTS 

The need for infol1nation is crucial to the narcotics enforcement 

enterprise, and the gathering of information is primarily the duty of" the 

investigators. In order to effectively and efficiently enforce the narcotics 

laws agents must have reliable information about what is going on in the 

drug marketplace. The prime source for such information is from informants. 

In actuality, the development of informants is a vital investigator duty 

and oftentimes is performe~d without any type of written administrative 

control. Clearly, however, good informants .are essential to the continued 

successful operation of narcotics lUlits. 

Harney and Cross (1960) in their beok, The Informer in Law Enforce­

ment, call informants the "institutions through which the truth is attained." 

(p. 11). Their material is impressionistic, quite out of date, and yields 

no systematic and specific rules for the control of or processing of the 

information so gained. In our research we discovered widely divergent 

means for handling informants, and in the section below we present 

some examples. Following that we present some of the more organized systems. 

Table V-I indicates that only one lU1it kept no confidential informant 

fUes. In Southern City, receipts for informant payments are kept in 

the locked safe with the buy and informant funds. No informant files are 

maintained. This is somewhat remarkable given the size of the lU1it and the 

level of its enforcement activity. The lU1it with its relative stability of 

agents within the unit, and with an investigator-centered model of informant 

"ownersh~p" does not a.ppear to desire such a file. Thus, currently the 

individual memories of the lU1it informally constitute what informant files 

there are with the exception of the receipts for funds which informants 
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Table V-I 

Status of Informant Files 

Desert Dollar- Southern Gotham 
Bay City City ville City Minor Columbia 

Existence of Yes Yes Yes No Yes Yes 
Active File 

Status of New Old New None Old New' 
File system system system system system 

incomplete complete 

252 

l 



-r .. --........ - .......... __ ......... ·~m..,..,......".~ ___ --.-~~-

I 

i 
I 
! 



~~~_,~.7---;'~' ________ ' __ ~ ___________________ ~ _______ =~ _____________ W ____ -----

,'.' 

sign. In Columbia, an informant file once existed, but the old file was 

not in use when the research team was there. (The new filing system was 

not shown to the researchers but was identified later by the unit Cormnander 

in reviewing a preliminary report on Columbia.) Set up under the old Metro 

:;,quad (Regional Narcotics Drug Control Unit), which was funded by LEAA, the 

unit was required to keep informant files. The system, following a "Federal 

model" was described in the RNDCU document (found in the front of the 

defunct file) as follows: 

In£ormants 

Federal guidelines concerning the purchase of information from 
informants require a detailed and somewhat cumbersome procedure. 
The two (2) primary deviations from existing Bureau proc1edures: 

1) informant identification, and 
2) the receipting of payments for illfonnation rf'~ceive~ .• 

Any informant recei ViI1g funds from the RNDCU "buy fund" must 
have identifying information entered into the informant file 
of the Unit. The cards in this file will contain: 

1) true name of the informant 
2) assumed nam~~(s) of the informant 
3) signature example of all assumed names 
4) the informant's local number, if applicable 
5) the infol11umt' s photo if pl'actical 
6) fingerprints if practical. 

'NOTE: The info:r.mant file will be sect'red as a confidential file 
under the centrol of the Division. Commander •. Access to this 
file will be restricted to the Division COmmander and those 
whom he d.esignates as "Officer(s) in Charge. n It will be 
utilized by the "Officer(s) in Charge" to authenticate the 
assumed name signature on the informant's receipt. This file 
will not be subj ect to auditor inspection except as authorized 
by thelProject Director. 

A receipt of payment will be completed for any transaction 
involving the purchase of infolwation from an informant. 

This receipt .will be retained by the Officer paying for the 
information and will be attached to the Officer's monthly 
voucher for evidence of ftmd expenditure. 
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NOTE: If the in£o~nt is confidential, he or she will sign 
the receipt with their assumed name only. This assumed name 
must be one that iG entered into the infonnant file with 
example signature, for later comparison by the Project Director. 
Any Officer witnessing the transaction will affix his signature 
in the space provided on the form. Federal requirements call 
for 25 percent of the transactions to be witnessed by a second 
Officer, with an additional 10 percent of the contacts to be made 
in the presence of the Officer(s) in Charge so that he may witness 
and verify the payment to the informant. 

This receipt will also be used for any other transa~tions 
involving the payment of RNDCU to any individual for the 
purchase of evidentiary material whenever practicable. All 
purchased property for use as evidence will be accounted for 
on. the Bureau Property/Evidence Receipt. 

While no active iile on informants was thought to exist in Columbia, the 

officers maintain a log located in the safe, of informant expenditures with 

receipts for the payments. 

In contrast, the ~ther four units were known to have some sort of 

infonmmt files. While two systems are relatively new, two other have been 

in operation for some time. The system in Desert City while in theory a 

valuable and administratively correct one had some gaps in the collection 

of ~nfonnant data. Several of the informant forms were incomplete and 

hurriedly filled out. Forms did not exist for informants who although 

recruited by the unit were refered to DFJ\, Customs, or the area Strike 

Force. Some informant:s forms ''lere simply missing. 

In Gotham Minor, informant files a.re maintained by the narcotics unit. 

The name of the informant, his or her aliases, the informant's address, 

telephone nuwber, birth date, race, height, and weight are recorded. 

Information about the informant's police record and relevant background 

infol'Jl1ation are also recorded. A 1?hotograph of the :informant is attached 

to the confidential infonnant record. An identification ntnnber is assigned 

the infol~ant record and that number becomes the sale referent to the 
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informant in all other narcotics files and documents. In addition to the 

basic informant information a record of contacts with the informant is kept 

on file. The date of the contact is recorded, the amount of money paid 

(if any), the nature of the information received, and verification of the 

information received is noted. lVhile these records are kept under lock and 

key they are readily accessible to all investigators in the unit. The 

~lformant file is seen as useful to the narcotics unit to keep track of the 

infonnant t s perfonnance and reliability, and documentation of the informant f s 

reliability (in general terms) is useful in preparing a search warrant. 

The Bay City system was modeled after the Los Angeles Narcotics 

Informant File System and was almost brand new while the fullarville system 

had been in operation for approximately a year. 

The forms provided in Exhibit V-I indicate the types of information 

utili7.ed as minimum in a narcotics informant file. It must be kept in 

mind that such a file must be checked by firstline supervisors to make 

sure it is complf.)te. Informant fUes serve a number of useful purposes, one 

of which is to give protection to the agents when dealing, with infonnants 

by providing an accurate record of contact, payments, etc. In addition, 

the files can provide an accurate record of informant performance that can 

be utilized by the unit. This is valuable because of the rotation of the 

agents within the unit. When agents are gone, there still remaills a record 

of the informant actions. In addition, the record is available i.E and when 

other narcotics agencies desire some information about the informant 

performance. On the other hand" it is sometimes argued that not keeping 

informant files reduces markedly the chance that they would be subpoenaed 

and that somehow unauthorized persons could know the identities of infonnants. 

Effective administrative control through informant files allows for more 
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Exhibit V-l 

Informant Data Sheet 

C.I. Humb,ra 

232~H~~~'-------------------------------------

Firsc ... tllaale 
i ... 

...... 
PERSONAL DATA SHE!! AgIllU: 

Allu/Ha.: 
P.r~n.nt A~c~dr~e~s~,~:----------------·---------------j--------------------P~hO~N~e~:--------------------------

Present Addr ... : _:::::::::::'::::::::::::::::::::'::::::::::::::::::'-. Phone: -----------~----

SIiC: IlIc.: --------::-lr"-;or. Ag.~ ______ D.O.'. -~:=::~~r."!=='!':"'----------P.O.II. u.i:-ertlzellr" ii,rlt,1 S~.tus: 
tt'19ht: w4Ilght: · ... _~:"ilr.::r~t-------- Eyes: -----------
GIUSilII 'blld: fOlftplliCrcn: 
Dlstlr.gulshl"g MlrklnC.,.: -----------,---- -------------.-----
Socia' SecurIty Ho.: Orjv.ra Lie. N~. , Stne: ___________________ ""'" 
~mplover:.~~~~----____ --________ --________ __ 
Previous Emplov,r: OccupatIon: ____________________ _ 

Addtjiss: 
Addrell: -------------------------------------Lcnlltl1 Lalt Eltiplt:l'fNllt: _______________ _ 

Chlldren--H.mll ____________________________ Agel 

H~~'l ___________ ~ _________________ ~ __ ~~~~------------... Ag.: ______ ---------------------~---Spouse: ____________________ Adlt,..u: .... ________________ Phone: ____ _ 
r{Qtha~: Addre,,: Phon.:' _____ _ 
Fathe?,: ------------~------- Address: PhonllJ: 
Sister: Address: - Phelne: -----3rother:'--------------------- Addr.u: Phone: 
Glrl/30V Trlend: _. __ • _______ ---_____ Addrel5l: ... ,"'- Phone: -----

Vehl~le: 'I'ur: --:-,.,... ____ Hake: _______ ......... fiod.1: _____ ColQr: _________ _ 
Lh;enSl No., _____________ _ 

Chug. Acc;'U/Credlt Clrdl: ___________________________________ • ___ _ 

FIll I: 
Educ'tl~o~nl~-------------

Kuil: __ --.;'!':::-:~~_-- CHIIt I: Rip Shll;'~: _________ •• ..,,"",.,..C..,C"".""'ra.,.,--------
R~rk.: ________________ ~ _____ ~ ________ ~ ________________________________________ ... 

Cr'Mln.1 H'st0rY 

l,;ldll':~ed: Drug U',ch FIrat Used: __________ _ 
.. 'bltuat.cl·-'---------. Drug UII'O:------------- FIrst Used: __________ _ 
'fear. Used: ____________ HOW scartid: ______________________ _ 
50urce~ of D~ru~g~I~:-_:~~ ______________________ ... __ • ______________ ~ ________ • ________________ ~ __ 
)rugA,.ocl,tes: __________________ .... _____________ ~~-----~~~~~~ ___ ------__ ------------______ ... 
~r.vIOul Arrelt; Yllrl DI.poll~jon: 
~r.vlou5 Arrest: ----------------ye.r: -. --_- DisposItion, ---------------
~t::N on "roblcron: • "'*"* P.O.: 
?.::Irol,: P.O.: ------------------------:ures AutmpUdl __________ F'ogriHIl ______ .• ___ _ 

;:treulI~lv on "r09~r.~IIi~I:-"'---------· ",ogt.lII: ____ ". __ ..r. __ _ 
Result: 
R.sult: --... --~,~ •. ---------------... -

I. & .. 

C'I~I".I ~tlvl~ Och,r T~" Drugl. _.~~~~~~~~~~~~~~~~~~~~~~~~~~~~_.~~ 

---------------------------.... --------.... ------------------------------------------~.--.------
'''hy Is h' Inforlll'ng for 1111 

Working 0" b,.'t Working for monllv:·--~----------·--------~--------------
G~d cItIzen: -----------... --------------~--__ ... __ _n ____________________________ ___ Other: __________________________ .... ___________ .... ____________ • _____________________ .... _____ .... --

, I 

----~---------------.... -----------~--------~-----------------------------------------------... -
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Th~hibit V-I (con.) Informant Interview 

Thi5 dotument Is to be re~d to subJ~tt. e~th qU~3tlon expl~ln.d, ~n .. wered ~nd recorded by the ~gant. 
This IntervIew will ba tapa recordlbd end tha tapa preserved with this dl~cument. 

NAME ________________ ;..... ______ AGE ___ DA""il OF .,RTH ____ _ 

I. 00 you und.l11and thlt you er. out prlvllegod to ur.lk lilY lawa during ill. 
cou, .. D' your _Iallon with thl O ... rt CitY Ntrcotlc:l Unit? 

2. 00 you Und""lnd thl' you .r. not In II'IIPIQVIM of thl O_t CItY N,rcotk:t Unit? 

3. 00 you understand thmt you er. not to dlsclos1 your assocl~tlon Wilh this Unit to 
enyone ex~ept In an,wlr to a subpoena Issued In a court of lawl 

4. Do you understand that you are not to r.laas. any funis entrusted to you until 
you hay,. first recelYed the drugs for which you are negotlatln;7 

S. Do you underst~nd th~t you are n~t to purcha.e drugs 'r~ anyona thlt you cannot 
fdentlfy? 

6. Do you understand thlt you are not to purchase drugs frOM thl sa .. pc"on twice 
unless authorized to do 50 In adv.nee7 

7. Do you understand that you ar~ not to carry any documents or equipment that 
connote the law enforCeMent 'Ieid? 

8. Do you understand that you are not .~ .ffGet arrests of any type? 

9. Do you understand the I~w as It rel.tes to entrapment? 

10. Do you understand that you .ro not a PolIce Offlter1 

II. Do you understand that you .re not to US8 your association with the UnIt to resolVe 
personal matt.r~1 

12. 00 vou understand that you are to confine your activity to seekIng out drug 
vlola~or~ only unl~ss prl~r authorization to do otherwise 1$ oLtalned1 

13. Art you now on County Prob;tlon1 

14. Are you now on StaCe Par~le7 

IS. Have you ever been on County Probation or State Parol.? I' .nswer Is Ves, 
~Iease e"plaln. 

16. In the event It. should become necessny for you to testify In II na,',:ot!.::s 
InvestIgation, would you do 501 

17. Do you understand that you are not to begin negotl.tlons for any drugs Without 
fIrst adylslng the Unit and receiving plr.Isslon to pro~8ed7 

. 
[GENT TAKING !>fA'=·T""EI1""f.:':'N~T-------......,DA,.,.".TE--

WITNESS OATE 
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Exhibit V-I (con.) Confidential Informant File Card 

C.l. It 

Name: 

AKA: roB: 

Address: OCcupatJron--:----------------------------------------------------------------------
Driveris License R: 
s. s. n,: 
Car: 

Hei@t: 
'Hair: 

Weight: Eyes: 
-. 
Scars & Marks: 

Left Index 

____________________ ~ .. Jit" •. ________ _ 

Sigygttures: 

--------------.----------------------------------.------------------
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organizational control over infonnants and their information. TIAe existence 

,of such files is indicative of a more organizationally centered lmit. (see 

Figure V-l)~ In one model, there exist:s no higher order administrative 

controls over the cultivation of info~mts and the evaluation of their 

performance, while in the other there is at least some supervisor contact 

with the informant, and there may be administrative rules concerning the 

evaluation of informant perfonnance. 

A. Recruitment 

Informants can be developed in a variety of ways an~Table V-2 charts 

out the primary, secondary and tertia:ry modes for the units studied. Thos~e 

units utilizing paid infonnants as thteir primary mode are also the units with 

the JOOst money to spend for infol1llation. 

Desert City has in their yearly budget $37,980 to spend em buying " 

evidencfi\ and infonnation and investigator expenses. In addition, they have 

Str:ike Force cooperative foods available: traditionally the Strike Force 

will pay half of the infonnant :fee on a cooperative effort. Columbia 

investigators have $50,407 annually to spend on professional services ~nich 

comprised 9.9 percent of their total budget. This is in contrast to Gotham 

Minor where the unit has only $2,581 annually. Stated in another manner, 

the per investigator expenditures avai1:;1.ble annually for a Coltnnbia agent 

f()l' professional services is $3,150. For a Desert City agent it is $2,532 

pel' investigato~ per annum. For Desert City, when one controls for the 

lagetnts working "the office ," the per annum expenditures available per agent 

is $3,165. These can be contrasted with Dollarvi1le ($560 annum/per investi ~ 

gator) Gotham Minor ($516 annum/per investigator), Bay City ($1,420), and 

SOllthem City ($1,653). This is not to say that all foods are equally 
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1. 
2. 
3. 

4. 
5. 

6. 

7. 

1. 

2. 

3. 

4. 

5. 

Figure V-I 

F.~.a:tures of Narcotics Enforcement and Modes of Organizational,Control 

Narcotics Crimes in General 
Crimes are private transactions, usually not evident (no complainants). 
Agents are often ecologically distant from crime; must ''make crime happen." 
Agents do not rely wholly on voluntary infonnation, but must obtain it through 
informants. Conditions for working off cases not put in writing a priori nor 
its approval required before a "deal" is made between an investigator and an 
informant. 
Selection of targets is discretionary and cases are infinitely expandable. 
Calls to narcotics tmi ts not tape recorded (i.e., cannotoe independently 
monitored). 
Sergeants are usually not aware of the precise number qf informants or cases 
of any investigator. /' 
Relationships between time, effort, money and a-rrest~are unknown; activity 
sheets are only a partial record of time/effort. .'; 

Investigator-Centered B 

No initial infonnation can be verined 
independently - nothing in writing 
r~qu.% ~~d upon receipt of infonnatil.':m. 
Few cases are assigned (these are 
"special assignments"). 
No cases are officially "opened" or 
"closed." 
Number, type, promise, and estima1;.ed 
"pay-off" of cases known almost exclu­
sively by an investigator (or partners). 

Arrests, charges, seizures, search 
warrants served and buys indicate in­
vestigators' activities only after 
the fact. 

., ... 
3. 

4. 

5. 

Q!ganization-Centered 
S0me information (clues) is 
t'ecorded on special investi­
gative forms. 
Cases are routinely assigned • 

Assigned cases must be closed 
within a specified time. 
Frequent check is made on the 
number ,. type, and promise of 
cases (e.g., squad or section 
meetings). 
Prior approval by supervisors 
of buys and raids required. 

6. No clearance rate can be calculated since: 6. Partial clearanc~ rate can be 
calculated (for assigned \-~ses). A. Crimes are not "founded" independently 

investigated after an allegation. 
B. Cases are in effect self-initiated, 

self-defined and self-closed. 
1. Informants are known only by investiga­

tors, not evaluated by supervisors, and 
may not be placed in official files nor 
given an official number. 

7. Infonnants require Sergeants 
approval, and Sergeants meet 
infonnants. Perfonnance of in­
formants is evaluated and a 
central file is kept with records 
of payment and perfonnance,. 

a Some squads may vary from this model, e.g., diversion, schools or squads on 
special "big case" assignments. 
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Table V··2 

Infonnant Recnli~entModes _Utilized by Units 

-,Desert Dollar- Southern Gotham 
Bay City City ville City Minor Columbia 

.... 

Paid Secondary Primary Tertiary Secondary, Secondary Primary ,} 
Mode MJde Mode ~bde .M:>de Mode c.:. 

Flip or Primary Secondary Pr:imary Primary Prima.ry Secondary 
1\l}'ist On :Mode' Mode Mode Mode Mode Mode 
Ponnal 
Charge >~ 

Flip or Tertiary Tertiary Tertiary Te:l."tiary Hode lOOde 
Twist but Mode Mode Mode ~tlde not not 
Also Paid Utilized Utilized .-

Flip or Tertiary Mode Primary Mode Tertiary lYbde 
Twist from Mode not }Jbde not MJde not 
Jail Utilized Utilized. Utilized / 

'J 

Population 
Non-narcotics 

! Initiated • c. -"': 

~~;~' 
Cases 

~ . ; 
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apportioned to investigators, nor that all apportiol1ed funds are used to 

purchase infonnation. It is to say that in the mits where paid infonnants 

are preferred and used primarily, there is more money available.* 

Based upon irlfonnant files that listed rll"easons for infonning," l'le can 

estimate that 67.3 percent of the Desert City informants are paid, 6.7 
.--:;" 

percent are both paid and twisted, and 26 percent aiX'e worki.ng off cases. ** 
./ Estimates made by the Sergeants and by the officers 'I'lould mdicate these 

percen.tage,s to be accurate. The estimates ranged from "SO-50" (SO percent 

paid arid 50 ,percent twisted) to tlalmost all my informants are paid, ah, 90 

percent are paid." The overall belief of the mit is typified by the 

following characterization: 

A paid informant gets out there and hustles to make the 
bucks. The guy you have a, twist on generally speaking, 
is constantly negotiating with you or attempting to 
negotiate, "now I fm not sure I can really do three, 
how about me doing this roll dealer over here and two 
ounce dealers, instead of three ounce dealers." At 

* There is one intervening variable in the abstract and that is the 
capacity of the unit to bargain cases with the District Attorney. While 
we have witnessed this variable affecting the types of trade-offs units 
have in other instances, this variable did not affect the six units 
mder study. Thus, neither Desert City nor Columbia were forced by a 
lack of alternative forms of payment, to pay infonnrults. M. Moore , 
(1977) notes that money to purchase evidence and infol1fiation is critical to 
the functioning of the narcotics cO'ntrol apparatus, and Hin sp~t~.!,lf·the 
importance of this kind of money, the supply to the p()).~ce has been venl 
tightly constrained. Indeed, only the Fe.:leral.5;;lDfol'cemell.t agencies have 
had enough PE/PI money routinely available to· them j.n large quantities." 
(1977: 176~177)' 

**This is based on 'an analysis of 104 cases: 70 infoul1ants claimed 
that they were working for money; 7 indicated they were working for money 
and working off cases; and 27 indicated they were wo:rking off cases. 
Addi tionally, 25 informant forms did not give a reason for working, and 
this brought the total mnnber of forms 011 informants in the files, to 129. 
Of the active informants utilized during the researCh teams' onsite activity 
(8), 5 or 6245 percent were paid. 
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which time we'd sPy ''well you can dO,that 1'011 : dealer , 
of cour!:»e, if; YOUI want to, but it a~' t gOP1}a cvtm.t, --­
you still g6t to do the three otmce {~~~rsfor us. 
And they would tend not to get motivited, not be 
motivated tmtil it was gettir~ very~lose to their 
trial date. Then all of a sudden th~y'd call up in 
a panic, "I'm going to trial next Tti,esday and I've. 
still got these three deals to do. -And I think r 
can do this guy right now, can you guys -come out and 
do it." Well, that's the hassle tb.ait you have with 
the people under a twist. 1hey rea~ly don't want to 
do anyone, but they want to skate oui: fran under the 
charges. They don t t want to stand trial and they 
don't want to go to jail ... So its all negative 
pressure on the guy there's no positive reinforcement 
any place. 

In units wher~ no informant files are maintained, estimates are 

o 

based upon officer;s and command staff perceptions (Colwnbia). It should be 

noted that the uSe of paid informants most likely increases the number of 

cases made by a single infonnant. Whel'e~; t\dsted infonnantsare likely to 

" m~k~ th~ mi1i!inuritiiumJjer' of cases, "good" paid infonnants may Ulf.!¥..e we.11 }:>y~:r_ .. 
a hundred ca\ses in a period of a..iear or twQ.. Ht;l1'lever, t~~re is. some 

movement from the twisted toj?9,id categories (and.. back again) such that 

twisted informants sometimes later on imonn fol' payments; the exact percent .. 

ages of this occurring are tmknown. 

In Th;>llarville, the naI'~{jtics tUlit has set up several types of procedures 

to organize recruitment, and ip. this respect, the unit has an organizational 

approach to the problem of infonnation. The tUli\ utilizes two particularly 

salient S-trategies to recruit infonnan;1;'5, based upon both budgetary: and 

ideOlogical concerns. On the one hand, recruitment is made from th,e al'teacJ:y 

jailed population of offenders; while on the other, concerted efforts are 

made to "flip" arrestees in narcotics CS$'l~S. 
>: 

The day shift of the narcotics unit is required to ''work th~ jail,H 

which involves a pr~esswhereby cases made by patrol are ch(,)cked for their 
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I!£ileability,it and, in addition, each person arrested in a fileable case is 

supposed to be questioned. The key to this process, of working the j ail is 

that information can be developed frorrl an already gathered pool of potential 

informants. In fact, not every person arrested by patrol on a drug charge 

is questioned because usually there is not enough time in the investigator's 

day to do so. In order to interrogate an arrestee, the individual must be 

released to the custody of ~he narcotics unit investigator, brought to the 

narcotics unit squad interrogation room, questioned, and then returned to 

the jail. This process takes an average of one to two hours. In addition, 

the time to check the cases must be added~ and so any given investigator 

can talk with at most three arrestees per day. lVhenever the supply of 

arrestees exceeds the time available, s.ome rule must be applied by the 

investigator as to the probable value of the person as a potential informant 

(see Table V-3). Thus, heroin cases made by patrol are most often checked, 

and the least often checked cases are marijuana cases in which the amOtn1t 

of the drug seized is small. In this manner, the drug enforcement priorities 

become utilized as "decisi('m rules" in cultivati.1'J.g infonnants from the 

jaiL 

Bay City is the only other unit to work the j ail for informants. 

However, their procedure does not involve the amount of m.anpower of Dollar'" 

ville. This is due to the relative lack of manpower as well as the use of 

two formal administrative officers as opposed to having rotat~ng crews 

handle the checking of cases. The administrative officers for Bay City 

dic~k all the cases and make decisions about the people involved. The 

process is not as formalized as in Dollarville and is described by the BiiY" 

Ci ty Narcotics Serge€ll1t as follows: 

264 

i I 

I 



Table V-3 

Ex~les of Procedural Discretion Rationales Used by 
nvestigators or the ~llarville Narcotics Unit 

Stated Procedure 

Work all patrol-made cases; 
question all arrestees in cases 
that are now jailed 

Worked all patrol-made cases; 
question all now jailed 
arrestees from those cases 

·Work all patrol-made cases; 
question all now jailed 
arrestees from those cases 

Attempt to flip arrestees 
in narcotics unit-initiated 
cases 

Praxeological 
Discretion Rationales 

There is an enforcement pdority: 
heroin and cocaine are top 
enforcement priorities 

First-time low level possession 
offenders yield little or no 
valued information especially 
in marijuana cases; second-time 
offenders having more to lose are 
more likely to flip, are generally 
more likely to have good information 
than first-time offenders 

''Bad bets" made :in the past influence 
~election of present prisoners; 
''bad bets" are of two types: 
a. those who made contact and 

did not perform obligations 
b. those who are !mown as 

not being flippable 

"Bad bets" less likely to be given 
a thorough chance to become a 
flipped informant 

De Facto Procedure 

Heroin cases most often worked; 
marijuana cases least often 
worked 

Heroin cases focused on; 
second time and third time 
offenders singled out; second­
and third time offenders must 
work harder for their 
consideration 

''Bad bets" less likely to be 
selected; when selected, they 
just work harder to receive 
consideration; the consideration 
they receive may be less than 
others charged with the same 
offense would receive 

"Bad bets" more likely to be 
charged with full charge and 
less likely to have points of 
consideration 

I 



T: Ail, Fred basicall}f although Fred's on va.cation right 
now, who is the charge-in offi,:er~ he'll kinda check 
the log, det:inue, everybody in custody and see if 
there's anyone there that he recognizes that is 
an informant. Or if there's anybody there for,; 
because of the type of their offense would 
possibly plug into a narcotics type situation. 

R: He checks the log? 

T: They detinue everyone in custody. He'll either 
interview 'em or if he I s tied up we t 11 have whoever 
is available in the section or if necessary come 
to me and I'll just flat ass assign somebody to go 
over and talk to that clown and see if he's you 
know, worth, worthwhile, something we can use. 
Once they talk to the guy if it sounds like he 
can do something the officer that spoke to him 
will do a back;$round work up on him, to find out 
if in fact he'~; SOlJl(:one we do want to use. 

R: Okay, how often or, are informants like TeCM ted 
this way? 

T: You mean the frequency that it happens? 

R: Yea. 

T: Not as often as it should be. But I couldn't give 
ya any exact numbers? We're not getting as many 
informants that way as we should. 

The informants cultivated from the jail population are offered 

consideration in their cases in exchange for information. While there 

is no written narcotics unit policy in either unit on the number of 

cases that an infol'llUint must make to receive consideration, each 

investigator appears to have some standards that are applicable. In 

general, there is liever a single charge traded off against a single new 

case; however, if the case to be made is '~ig enough" a single charge 

trade might be contemplated. MOre likely is a three-to-one or five-to-

one rule. For every five cases made against "dcalerstt there is consideration 

made in one's p~ding case. The types of consideration made are disc~sed 

below in the section on payments. 
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Bay City, Do llarvi. lIe , Southern City, and Gotham MinoT all utilized 

twisted or flipped inf~rmants as their primary mode. This practice, 

like recruitment fran the jail is, from a superficial budgetary point of 

view, cost effective in that the infonnation appears to cost nothing per 

se and leads vertically to higher levels of ths dealing chain. 

The usual procedure is to question arrestees alone and to try to 

extract ,I first, information about their connections without making any 

payment or agreement for con~ideration whatsoever. Since arrestees usually 

will not make such an exchange, some type of consideration is of£ered. 

There are, however, variations on the manner of the arrangements, how much 

consideration can be offered, and how quickly the i"lformant must produce 

credible information. In addition, there are differences in terms of 

whether the unit wishes the ir.formant to make buys fran dealers and/or just 

provide credible inf.ormation concerning dealers who are currently dealing. 

In the Gotham Minor case, the first attempt to tum an informant is at the 

point where the paperwork is being done for the arrest at the police station 

and the arrestee is waiting in an interrogation romn. One or sometimes two 

of the investigators will talk with the arrestee and suggest that he cir she 

cooperate with them and then explain how it might be to their advantage. 

When the person decides to "turn" (flip, twist) the investigator(s) recom­

mends that he talk with his attorney. The attorney does not have to be 

present for them to decide to become an infomer, and, in fact, most often 

when an attorney is present the arrestee either decides not to infonn or if 

he had decided, changes his mind. Unlike other units, the Gotham Minor 

unit does not get caught up in the details of how many cases the infonnant 

will have to produce to satisfy the conditions of the barga.in he or she has 

struck. These details are worked out between the District Attorney, the 
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informant's attorney, and the judge presiding over the case. The narcotics 

unit in working with the informant verifies for the District Attorney and 

the court what the informant has actually done in making cases. The goal 

of working as an infonnant is to get one level up from where the informant 

has been operating in the drug market. The District Attorney and the judge 

are aware of the unit's goals and attempt to structure the tenns of 'working 

off the case" in this way. In other units, it is less corranon for the court 

to be directly involved. 

In Southern City where approximately 70 percent of the inforw~ts are 

working for consideration, the District Attorney wi1l not drop charges 

against an arrestee because they have turned informant. Indeed, the infor­

mant is not actually working on the case, but working for leniency in the 

form of a lighter sentence or a reduced charge. The agents in developing 

infor.mants do not typically tell the arrestee anything that could be 

construed as a promise to drop the charges. The agent indicates that the 

District Attorney will be ~~e aware of the informant's cooperation and 

work, and that this will aid the informant when he or she comes before the 

judge. 1hey indicate that past experience has shown that cooperation and 

work will help the informant's case in court. 

In a few instances, investigators will pay a twisted informant. This 

procedure is reasoned as l'lise in cases where the informant has provided 

exceptional information and appear~ to be able to continue to provide 

information, or indicates that he or she would like to continue working. 

In any case, it is not uncommon for paid, flipped, and paid and flipped 

informants to attempt to '~it on" the agents for carfare, cigarette money 

and other forms of expense money. 
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Bt Complainant Information 

Anonymous tips and/or complainant information are sometimes followed 

up, however, these usually occur in instances involving citizen calls. In 

these instances, adnrlnistrators feel that they must respond PVen though the 

cases that result (when they result) are most often quite inconsequential, 

such as the confiscation of two growing marjhuana plants. However, the 

organization of the response to such infonnation varies considerably among 

the six units. For example, in Southern City, information from complainants 

(callers in) was taken. by whomever answered the telephone, scribbled down 

on a piece of paper and either passed on to other agents or stuffed into 

one's l')ocket. There was no log book, no system of tracking, and no indication 

whether or not these demands for iJivestigative and enforcement services 

were met. Only if the infonnation resulted in some sort of arrest was it 

officially logged as a "case. H In Columbia, while such incoming calls were 

logged, there was no system of accountability. That is, there was no 

assignment of the calls to officers, or to a team of officers. Thus, 

whether or not f.llY '!Jarticular call was followed up was largely left up to 

the agent receiving the call or an agent who reviewed the log book: 

R: Do you pay attention to those kinds of calls? In other words, 
if you got a call and it says, 'well, rtm Mrs. Smith looking 
out in my backyard and I see the people in the backyard of the 
other' house are, something is going on over there, I think 
they are dealing dope." 

H: Sometimes, yes, but sometimes no. A lot of times we will just 
log it in the book that we llave~ an Intelligence Log~ trying 
to keep track of these anonymous ~hone calls that we've had. 
Lot of times people are Just crazy you know they call the 
police on a regular basis and a lot of times they don't know 
. 'what they are talking about. But a lot of time$ they do, so 
you've just got to sift through the bad to find the good. 
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A more responsive system, yet one which still allowed same discretion 

was used by Desert City. In addition to their other duties, two officers 

from the Hoffice crew" in the narcotics unit, who were not part of the 

undercover squad, were responsible for handling all such infonnation complain­

ants or demands for service. liOwever, the calls were not centrally logged 

nor were there standarized administrative means for following up on the 

officer's attention to the calls. Only those calls whicl1 resulted iT}. the 

confiscation of illegal substances or·' in arrests, resulted in "paperwork." 

In contrast, Gotham Minor and Bay City had organizational procedures 

for dealing with such Hfortuitoustl information. Response to such infonnation 

is seen as important wi th:in these units, perhaps, not so nruch because of 

its infonnational value but because such a response is mandated as Ifproper 

police work" in light of citizen complaints or demands for service. Figure 

V~2 illustrates the system utilized by the Bay City Unit. 

C.. Considerations in the Choice of DevelOPment Modes for Infonnants 

The major budgetary and ideological concerns that promote the use of 

flipped versus paid informants are the following: (1) it is more economical 

to use flipped infonnants for the unit since the form of payment is not 

monetary; thus, the budget for special services call be adequately maintained 

for use when needed, or can actually be reduced given budget conLtraints; 

(2) it is believed by the administration in some units that agents have 

more effective control over informants who have criminal sanctions hanging 

over them thlID those who are paid and that infol'JTl .. a:nts who are paid are less 

trustworthy. While there i~ little argument that from the unit t s point of 
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Figure V~Z. Transmittal Procedm'es in'Bay Citl" 

1. TrarLsmi tta1s are phoned into the unit by 
informers or canplainants. 

2. The secretary. types up most of th,?, .trans­
mi ttalg •.... ;S~e are ha.'1ch«i tten by' the Lt. 
or someone 'elSe.::, . 

-' .. _------,----------_.--------------------.--------
3. Each transmittal is given a due date; usually 

21 days. The officer should act upon it 
wi thin this period. 

5. It is up to the supervisol' to see that the 
transmittal is acted upon within the specified 
period of t:ime. 

7. Tral1smittalscome back to the Lt. by way of 
the Sgt. Each transmittal is evaluated in 

. ,. tenns of an investigative process. The worth 
of each transmittal is detel'11lined by the 
written report the officer makes an each one. 

4. A transmittal is assigned to anof·ficel' by 
the Sgt. and logged. 

6. The Lt. and/or Sgt. reads every transmittal. 
They know what is assigned to whom and if the 
transmittal is acted upon. 

8. Some transmittals are terminated after the 
Lt. has read them. These do not need further 
investigation. They are considered as 
sources of information. 

------------------------------~-----------------------------------------~.,--~~~-'~-
9. Some transmittals are returned to the officer 

by the Lt. for further investigation. These 
may lead to arrests. 

10. When each transmi tt!H is compl~tedand the 
Lt. 0.k.1S it, they are ~eturned to the 
secretary to be filed. 

----------------~--------------------------------~----------------~------------~----------
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view it is less costly to use twisted informants*, there exists consi­

derable disagre~nent over whether paid or flipped informants are more 

trustworthy and over which type the agent has the better control. For 

example, the investigators in Gotham Minor had mixed preferences regarding 

paid versus twisteJ informants. .As one investigator indicates: 

The informants that stay with us the longest are paid 
informants .•. whe~ you come down to the nitty gritty, 
too informant that you are really-looking for, your 
best informants, are those that are paid informants. 
It used to be your good informants were informants 
that were working off charges. 

Other investigators felt that informants working off cases made the 

most effective information sources, and ov~rall claims for the efficiency 

of one mode over the other ran equally high. In Southern City,. the agents 

generally agree that paid informants develop more and better cases than 

those who are flipped, but they also claim to distrust paid informants more 

than twists. Paid iuf9nnants, it is reasoned, since they inform for money 

would not hesitate to set agents up and thus, "work both sides of t.he . 

fence. tI** 

* 'There is of course a cost to reducing or dropping charges algainst 
arrestees who have a felony charge hanging over their heads. The cost is 
passed on to some other areas of the criminal justice network, or onto the 
public at large. In addition, it costs something to make the case against. 
the person in the first place. Similarly since flipped infannants have, irt 
general, a shorter "lifetime" as active informants, the mit II1U$t constantly 
be working for new sources of infonnation. In contrast, paid infonnants 
usually work more cases and overall less mit labor must be invested in the 
development of information. 

** d' In spite of this, agents in Southern City allm'le some paid informants 
unusual freedom. Once an informant had lItorked a case or two with the unit 
they>could become very familiar with the unit's strategies and tactics. 
Despite ;;these concerns, the unit does not hesitate to allow and bring infor-

, mants into the uni~ office. Somtt:;:'f}ititi" infonnants are given a ~at deal of 
freedom to hang around the office in which time they can see" agents and 
overhear conversations about cases and perhaps'learn abo:t:rt.,6ther informants • 

. ~ ,,--:/'. 
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In only two of the units studied was a clear ad.1linistrative 

policy made concerning the development of infonnants. In one other, a 
/: 

policy was emerging at the time of the research. In others, infOl'J1lal1t 

polic~fis were virtually residuals of unit organization, or effe'.:ts of 

.forces outside the unit's direct control. For example, in Gotham Minor 

during t~ research, the total number of infOl'mallts was quite low. The 

lack of paid informants was mostly attributable to the lack of funds to pay 

for infonnation. lhe lack of twisted infonnants, according to the agents, 

was due to the lenient sentencing gjyen in drug cases. Thus, 'not that 

many people are going to jail anymore. 1hey're not too worried about their 

charges like they used to be years ago." 

Policies concerning the mode of development of informants are critical 

to the effective ftmct.i~~ing ()'f~arcotj,cs lmitS. Ellen when auste:dtf 

budgets force the units into one mode, or Federal grants allow another, 

. tmit-widepolic:y planning continues to be :iJJIportant»'., In. thE!' absence of 
. ~. ", '.' 'I,:.' ~ ,: 

tm.it policy, there !:1:re often individual investigator policies which inevit­

ably result in investigators "owning" single informants and making oper­

ational policies as to their development. 

Arrangements between informants and agents become is()morpnic. Cases 

whi<:;h may I'l0t be on' the investi.gators "list of priorities III may go undone. 

Agen.'ts with more informants than they can ''handle'' may not, pass on cases 

tLat could be done unit-wide. The number (quantity) of cases fo'r consider-
' .. 

ation anl~ or the quality of cases can vary from :investigator to investigator 

without ~\upervisory apprclfal or control. Finally without a clear policy, 

theP'1l is Ii ttle way of telling if the infonnant is actually t:ontrollmg the 

investigation and if, because of this, the goals of the mit are subverted 

and replaced with not ''who should be arrested" but who the infonrumt can "do." 
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With regar.d to twisted informants, there ought to be unit-wide policy 

concerning the types of cases th~lt are "considerable" ami those which are 

not. In several of the unit's studied, supervisory staff, and individual 

officers differed in what types of cases they thought should not receive 

consideration. The only real agreement was on cases involving violence 

against a police officer. While such rules are guidelines, there can, of 

course arise unique situations in which the unit can decide to make exceptions. 

The point is that the locus of the decision is moved to a unit deCision 

rather than being fragmented and individualized. If the lmit-wide policy 

is simply that there is no policy, then informant files, checks on funds, 

expenditures, types of cases granted consideration, types of drugs foolsed 

on, etc., are all moot. Investiga.tors are free to do as they choose. 

For those units desiring to set up an organization policy on the 

development of informants, infonnant files are most valuable. Forms provided 

in a previous section indicate the type of files that serve as a minimum. 

In addition, one might wish to obtain any and all names of previous depart­

ments or units the informant has worked for. Then the informant is th~roughly 

checked out as to his/her criminal history. Periodically, these files must 

be updated. Supervisors must check that the data required are being entered, 

not so much for recordkeeping purposes per se, but to make sure that the 

agents themselves have taken the time to do the checking. Finally, the use 

of such files as a base for policy allows for an information transfer 

within the unit, such that previous histories of informants are available 

to officers. 

D. Legal Considerations and Informants 

1111'ee critical issues in narcotics la!" enforcement arise from the use 

of information provided by infonnants as a basis for search warrants. 
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Because of procedural limitations, agents can only search property, vehicles 

and/or individuals under specific circumstances.*. One of the most frequent 

ways in which searches are accomplished is through the use of search ,,,,arrants 

predicated on ''probable causell** and most often ''probable cause" is based 

upon informatiun source, and finally thb' am01,Dlt and type of corroboration 

available to support the infonnational claims. The strength of any ,,,,arrant 

application (or in some instances testimony at suppression hearings in 

cases where there were no warrants issued) has a great deal to do with the 

informant, the information provided, and the infonnation corroborating the 

informant's testimony to the agent. If probable cause is predicated solely 

on information from a single informant then the warrant application should 

show the data that leads the agent to conclude that (1) the informant is a 

credible person and/or the information is reliable and (2) the underlying 

circumstances showing the basis of the conclusions reached by the informant 

(Israel and Lafave, 1975: 101-102). 

* Other ways in which searches can be executed on illdi viduals, premises 
and/or vehicles are (1) incident to lawful arrests without a warrant and 
(2) a very limited "stop and frisk" that allows officers to ''pat domlt the 
person being stopped, but technically they cannot enter the clothlllg of the 
person unless there is good cause to believe that he/she is carrying a 
dangerous weapon. 

**The Fourth Amendment to the Constitution states that: tlThat right of 
the people to be secure on their persons, houses, papers, and effects, 
against Wlreasonable searches and seizures, shall not be violated, and no 
Warrants shall issue, but upon probable cause, supported by Oath or affir­
mation, and particularly describing the place to be searched, anCl the 
persons or things to be seized." Three aspects inmediately stand out: the 
Warrant must be issued by impartial judicial officials; it must specify the 
place to be searched in detail; and it must specify items or people that 
are to be seized. In some instances where positive identification is not 
available, but a~ description (e.g., tall; thin, blue eyes and curly hair 
who lives at Suchandsuch Apartments) the warrant is issued as a "John Doe" 
warrant. A fourth element not in the Amendment but always present is a 
specific time limit in which the warrant can be legally served (see Inbau, 
Thompson, and Zagel, 1974: 495-498). 
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These two conditions have been referred to as '~ilar's two-pronged test" 

(see Spinelli v. United States, 393 U.S. 410 (1969)) and are based upon require­

ments handed down by the Supreme Court in Aguilar v. Texas (378 U.S. 108 

(1964)) • 

First then, the agent petitioning for the warrant needs to demonstrate 

that the i.'"lfonnant is credible and/or the information reliable, and this can be 

done in several ways. l'llien the informant is a "first-time" infonnant, either 

paid or "twisted", he or she can be "made reliable" through controlled buys. ". ,." 

Sometimes the officer might back up the controiled buy with corroborating 

infonnation; however, a controlled buy is tho' beginning point for becoming a 

reliable infonnant: 

You try and check him out as closely as you can. You know what 
he has been convicted for, if he has worked for someone else. 
The guy will usually tell you if he's reliable to someone. 
l'llien you'll go to that person and find out about his reliability. 
Is he what he says he was? And if you don't have that then 
you'll try to make the guy reliable on the street. Working 
from that point up. • .•• You corroborate the information 
he gives you and then that leads to an arrest and a con~ 
viction. (How?) You make a controlled buy, that's 
corroborating his information. If he says there's dope 
in such and such a place you strip him down, send him in, 
he comes out with the dope. At least that bit of infor-
mation was good, but you'd like to get more than that if 
possible. That's you, that's your bottom line base. 

It is possible, however, after developing an informant's reliability that 

the officer might want further corroboration. In this instance, the officer 

can, when possible, utilize two infonnants on the same case: 

I ask him what was in the pad, you know, not just John's 
there and dealing. I ask him what kjnd of car does he 
drive? What color is the living room? Where does he 
keep the dope? What does he wear? Who else lives there? 
Where is the couch? Where is the bathro~ bedroom? 
Where is, you :know, everything. (Yeah) 'men I send in 
my other informant, and buddy all that shit better be 
exactly where he (the first informant) says it was, and 
it better be the same color and everything. (That's 
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corroboration). You better believe it, and it makes for 
a stronger warrant, and it makes for a better informant 
because he knows you're checking his ass. 

Although this latter practice is not followed often, it does occur. A 

second way of establishing an informant's credibility and subsequently the 

reliability of the provided information is through the "good reputation" of the 

informant. 'this occurs in the case of a first-time informant who usually 

voltmteel's infoxmation but who is not paid for the information nor is under 

arrest or charged. St:!Qc:llled "citizc'.ltl informants fnU into this category. In 

order to firmly establish the credibility of the informant the agent should 

relate facts about the infonnant concerning: the length of residence in city; 

good character and employment record; the results of the agent's investigation 

of the informant especially the infonrtant f s lack of criminal record and pro­

pensity for telling the truth. Sometimes the name of the informant is also 

provided. In narcotics investigations, this type of informant is rare, although 

does occur. Often the informant is considered a "complainant" and the infor­

mation arrives via the telephone; in other instances, citizens show up at the 

narcotics section and indicate that they believe ''X'' is selling drugs. As 

indicated in another section, the units studied do not treat telephone infor­

mation systematically and certainly do not explore the credibility of the 

informant/complainant. In many instances the name of the informant is not 

provided. The units that do systematically check out telephone information end 

up closing many of the "suspicious complaints" without any further action than a 

preliminary investigation which concludes that the complainant's information was 

unfounded. In those instances where the complainant's information appears to be 

founded, however, it is often impossible to ascertain the credibility of the 

original informant and tIle officer must then develop a new credible informant on 

the case. When walk-ins do occur, however, they are handled differently than 
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telephoned informati.on. Their stories are listened to, and often an agent 

will check out the activ~ty described before checking out the credibility 

of the person providin5 the infonnation. If the activity observed by the 

agent is deemed "suspicious" he may then check the credibility of the walk­

in in the manner outlined above. It should be noted, however, that walk­

ins account for an extremely small number of narcotics informants. 

A third way in which the informantrs credibility is established is 

through prior dealings with the infonnant by the agent or by other agents. 

If the informant has worked for another agent or agency, his record, when 

available, can be checked. Any discrepancies between what the infonnant 

says he/she did and what the agent says he/she did can be taken as indications 

of unreliability. Of course, when the infonnant has had pri~r dealings 

with the agent and has furnished reliable infonnation in the past, the 

belief is that the present information is likely to be reliable in the 

present. The most common way in which this is presented in a warrant 

application is to: 

(1) state the nature of the prior relationship; 

(2) state the length of time the agent has known and worked with the 

informant; and 

(3) state the character and accuracy of previous infonnation provided 

by the infonnant. 

This manner of meethlg the Aguilar requirement of credibility is most 

frequent in narcotics work. Agents like to have inforwqnts available to 

them who have demonstrated credibility in the' past, and upon whom they are 

able to "depend." Even so, as indicated earlier some agents attempt to 

corroborate the information given by informants so as to strengthen their affi­

davits and, in addition, check upon the present reliability of the infonnant. 
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Indeed) the infonnant t s infonnation can be supported and strengthened by 

corroboration especially by the agent. This is one way to meet the requirement . 
set by Aguilar, and one wnich is frequently used (the otiler less frequently 

used and reported previously is the corroboration of one informant's infor­

mation by information from another informant). The agent can either have 

or obtain information t~t indicates that the informant's information does 

not appear to be fabricated or the agent can Imve other information that 

jndicates the suspicious nature of the alleged dealer's ac:tivitie$~ In 

either case, the reliability of the informant t s infonnation is strengthened 

and so is, then, probable cause. Both of these are usually accomplished by 

surveillance by the agent. For example, if the infonnant indicates a lot 

of foot traffic from a particular residence in which heroin is being sold, 

the officer can surveil the residence and record the amount of foot traffic, 

the identities of those mov:ing in and out, etc. 

Bven after the agent demonstrates the data. that leads to the agent's 

conclusion that the informant is credible and/or the information is reliable, 

th~ warrant application must indicate the underlying circumstances showing 

the basis of the conclusions reached by the informant. That is, the requirement 

of Aguilar is that a warrant application or affidavit set forth the underlying 

facts in sufficient detail upon \vhicn the informant bases his or her belief 

that the drugs to be seized are where- he/she cla:ims they are. Even a 

reliable informant in the past can be mistaken or unreliable in the present. 

Thus, a warrant application based solely on informant infornmtion must 

specify if the informant has personal knowledge of the drug dealing or 

merely possesses hearsar knowledge. In the latter instance, tIle warrant 

application or affidavit need show via corroboration of one sort or another 

why there is good reason (probable cause) for believing the informantts 
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hearsay information. In the case of a controlled buy, the infoxmant f 5 

information is corroborated by the purchase of heroin or other drugs. The 

infonnant c.1a~s to have seen the drugs, he has proof of purchase, and the 

officer can swear that the informant prior to entering the premises had no 

drugs on his/her person and had only ''x'' amolUlt of dollars. Thus, the 

informant possesses personal infonnation. In the case of an already reliable 

informant) the infonnation provided must contain the element of personal 

observation within the recent past. That is, the informant has been present 

at the dealers operation, within the last 12-24 hours and saw the drugs. 

'rhe affidavit then states that a reliable informant has personally observed 

drugs at the dealer t shouse i"l the last 12 hours. The keys to personal 

knowledge by the infonnant in meeting the requirement are: 

(1) a description of the manner in Which the informant acquired the 

personal knowledge, and 

(2) specification as to the tlme and place where the informant 

acquired the knowledge. 

In the instance of hearsay information, good cause for belief must be 

demonstrated. For example, the informant might witness the purchase of~ 

or himseit purchase some drugs from a dealer who indicates to the informant 

that there is a greater supply of the drugs available and in stash at his 

apartment. The infonnant calls the agent and indicates that this appears 

to be the case, and that the suspect indicated that the drugs existed. The 

agent needs then to indicate that the informant is familiar with the apartment 

des~ribed, that the dealer has in the past sold drugs from there, and that 

per:l1aps t the informant himself has made purchases at the apartment in the 

p~st. The keys to meet the hearsay requirement of Aguilar are to: 
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(1) show the relationship between the statement by the suspect to the 

informant; 

(2) indicate the relationship between the suspect and the informant; 

(3) demonstrate or explain how the informant is reliable and credible; 

and 

(4) demonstrate and explain why such a statement fram the suspect to 

the informant should be considered reliable. 

Infonnants usually do not understand the requirements of the law 

concerning credible infonnation. ltiJreover, they often do not understand 

the legal requirements of casemaking in general. Both knowledge about the 

requirements of credible information specifically and casemaking in 

general must be transferred to tl:e informant by the officer; that is, the 

officer must "teachH the informant what to·, look for, how to gather infollllation. 

This is not to say that some infonnants do not already know, or that they 

rulve not already mastered the arts of close observation. It is to indicate 

that they learn. these skills along the 'Way, and that they must learn to 

apply them within the pal'ameters of the cr:iminal procedures for gathering 

credible information and making "good cases." It is for this reason perhaps 

that agents prefer paid infotnlallts. Since, on the average, paid informants 

"stayH with agents longer than twists, they are more likely to have a sense 

of what type of information is required, and by what modes the agent desires 

the information be reported. Moreover, they are more likely to come to 

understand the agent's own rules concerning casemaking above and beyond 

the legal procedural limitations. So, with regard to the general issue of 

credibility as it affects probable cause, even ttreliable" informants need 

to be checked. That is ~ while informants that have made a series of past 

cases for an officer can be seen as being "reliable in the past" the strength 
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of the "probable cause" can be increased by corroboration in the present. 

In some jurisdictions this is not necessary, but in general, the strength 

of the warrant application is greater when there exists some corroborating 

information. In addition, the corroboration provides a means by which the 

officer can assess a priori the "relative credibility of the mformant's 

information, and can to some extent control the informant. Somet.imes, 

officers suggest that the nature of the business requires tr~t they move 

quickly to execute a warrant application since the dealer may not be 

dealing at some later date. This appear~ to be an error since any dealer 

that is in business will at some future time Pe selling and or holding the 

drugs, and by quick action the strength of the case overall may be diminished. 

Thus, the three issu.es~ information that prompts probable cause, its 

credible source, and the amount of corroboration provided can all be controlled 

by the officer~ Once the reliability of the information source is legally 

established, the informant must provide complete information concerning 

wh~re the drugs are, who is involved, etc. In general, the more specific 

the information, and the more that can be corroborated, the greater its 

"credibility." For the narcotics agent, the easier it is to solve the 

critical issues concerning informant information, the easier it is to 

obtain warrants, and the easier it is to execute the search and make the 

case. 

E. Court Outcomes and Infonnant Recruitment 

There appears to be an important relatioru5hip between the actions of 

the court and the difficulty of recruitin~g inf:ormants. The relationship is 

established through the amounts of knowleidge about jutiicial outcomes available 

to potentially twisted or flipped informants. The knowledge that they 

receivecM be gleaned on their own, but frequently it is gleaned from 
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! defense 'lttorneys who sometimes specialize only in drug relatc-d cases. By 

being able to gauge the probable outcome of a trial, the informant can 

reduce the IDlcertainty surrounding his or her fate. Moreover the potential 

informant can compare the probable outcome to the outcome that can occur 

through working for the agent. That is, the difference that "consideration" 

makes. Where the courts are lenient, or where statutes do not provide for 

"stiff" sentences, it becomes more difficult for the agents to "twist" an 

informant since the probable difference between the "considered" sentence 

and the nonconsidered is slight. In Gotham Minor, for example, the ntnnber 

of flipped informants ~dS quite low and the result was crerlited to the 

perceived leniency of the courts. The perception of the leniency was not 

only on the part of the officers but in addition on the part of those 

arrested, the arrestees or the potential pool of informants. As one officer 

noted: 

••• not that many people are going to j ail anymore. 
They're not too worried about their charges like 
they used to be years ago. 

This appears to be generally the case, and can be interpreted as a reflection 

of a general change in either legislative and/or judicial attitude. OVerall 1 

if it became impossible to tum informants through "working for consideration" 

then all units would have to utilize paid informants. This situation works 

a severe hardship on the officers engaged in enforc~ent in units where 

informant funds are problematic. Since many departments have adopted 

austerity budgets '''hieh severely limits professional service funds, units 

in these departments must rely heavily on twists. Where the judicial and 

legislative atmospher~ is such that light sentences are characteristic, the 

unit's sources of information can literally dry up. 
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There is an additional factor, however, which affects the enforcement 

of the laws themselves. As information about violation is reduced, the 

amount of work to generate that information WJst increase if there is to be 

a steady supply of information. TImt means that the costs to obtain the 

information increase, and i-Tl general. this means that the types of information 

gleaned are different from those generated by informants since :in£onnantt;·· 

presumably can penetrate into an adversary information net\iork farther than 

officers. Thus, there exists two spirals, one upward and another downward. 

Both C~l eventually lead to a focusing of unit priorities away from certain 

drugs and certain types of cases. 

One spiral is the cost of information either through paid infonnants 

or through increased officer labor toward generating information. It 

moves upward raising the overall cost of enforcement activity. The other 

spiral concerns the quality of the information produced. Since officers 

can generally penetrate only the more vulnerable levels of the market, the 

quality of the information spirals downward and the more vulnerable levels 

of the market become by fiat the focus of activity. Bluntly speaking "you 

do who you can cause you can't do better."* Eventually this can lead to a 

I'::omplete refocusing of unit and agent activity toward the do-able cases, 

and tOl'lard drugs whose Costs, both to buy and to purchase information 

about, are small~r than other drugs. 

Our data indicate that the relationship between legislative leniency 

or judici'1l leniency and "twisted" informants cooperation is not all in the 

* Quote comes from Lawrence J. Redlinger, "Motor City Narcotics," unpub.,. 
lished paper OWashington, D.C.: Drug Abuse Council, 1974). The case of the 
precinct narcotics officer durL"lg austere times is virtually pathetic. In one 
instance, I observed 9fficers who paid informants with their own money that 
they could not get re1mbursed (no funds) and they drove their own cars 
because the cars provided did npt have working heaters •. (It was during. the winter.) 
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officer's attitudes, but becomes, in some instances, a gr:im working fact. 

Making a case on a person faced with a fine, or with a light probationary 

sent@nce costs money and time and will not generate any further information; 

rather than being an opening to deeper infol'Illf1tion and higher market levels 

it is a dead end. 

When ca!5es begin producing dead ends, and when there are other drugs 

that can be focused on, priorities may shift by circumstance rather than by 

admmistrative pl2!'.ning. When this happens, morale sometimes suffers, 

'd * perfonnance declmes, an problems can develop. 

Thus, restructuring of the laws either through legislative action or 

judicial discretion can have important impacts on the shape of enforcement 

that is tUlintended by the actors making those decisions. The police not 

only believe that such actions indicate that such cases are "rut important" 

but in addition, they have more trouble making some of those cases. Moore 

(1977: 162) theorizes a. similar result: "In general, the police capability 

* There is an additional consideration. In situations 'Whex'e m(:)ney for 
informants is scarce and the pressures for enforcement necessitate the 
continued use of informants, there is a strain toward practices which are 
illegal p.nd may lead to corruption. Furthermore, 'When raids produce possible 
resources in the fonn of drugs and money that can be used to pay informants 
and finance additional work, there can develop I':ompromising situations~ 
The lack of resources allocated become a major structural feature placing 
strains upon the officers caught in the sit\la,tion. Asked to do a difficult 
task without proper resources, and then having the task produce resources 
that can be used presents an enormous temptation. At first the temptation 
is to utilize confiscated drugs to pay infonnants, but later can develop 
into much more serious forms of corruption especially when, the agents 
become cynical about the goals of enforcement. Then, agetLts may begin to 
utilize the confiscated evidence for their own purposes; yet f one Jr.I.JSt 
realize that in some such situations, the structural feature beginning the 
process was the lack of resources allocated. 
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to w~tivate cooperation will depend on the magnitude and credibility of the 

threat of imprisonment, and the procedural opportunities to make reductions 

in this threat contjngent on effective cooperation with the police." He 

further argues that other variables held constant, the larger the pr9~rtion' 

of judges issuing strict and stiff sentences and/or the stiffer the legislation 

in tenns of mandatory sentences, the greater the amount of cooperation 

police will be able to get fx~m narcotics defendants a4OQre, 1977: 163). 

F. Igformrolts and Targeting: Considerations 

Previously we noted that there were three overall modes of targeting 

utilized by the units studied. These types of targeting are generall~ used 

by all narcotics units. However, there are important differences in the 

salience of each mode for narcotics units, and prei!ominance of one modality 

over another has important consequences for the operative goals of the unit., :" 

and for the overall "shape" of enforcement. The levels of the·ma·;j!!ket 
.;,., < 

- ... , 
, " 

attacked and the success of operations are related tj- the amount of infonnation 

available and the degree ofp~petratlon attained, and both of these variables 

are contingent Upon 'the development of informants. As Table V-4 indicates, 

the "infonnant-detennined" modality is utilized most often, "citizen­

detennined"is the second mode mus~ utilized and "predetenninedli targeting 

is 1east utiliz.ed. As we indicatoo pr,Niously, informant-detennined targeting 

resu1ts;froJ't('the cultivation.':l:>f infonnants and "dOing" (i.e.:; making cases 

on) who they can make buys from or arrange introductiOtis' to for undercover 

agents" In effect, thc'~ftarget" of the agent activity is located and 

chosen by the inforn~t. In the citizen-determined mode, complainant 

information about alleged nefarious activities is channelled to offil::ets. 

The officers are bound into a system whereby they must investigate the 

information within a reasonable time limit. As Moore (1977) notes, however, 
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N 
00 
'-l 

Dollar-
Jargeting Modes ville 

Infonnant·· Very 
Detennined frequent 

Citizen- Rarely 
Detennined (handled 

outside 
tmit) 

Predetenldned Rarely 0. 

(Agent" Unit or 
Departmental) 

..--.,--.------

Table V-4 

Utilization of ~bdes of Targeting 

Narcotics Units 

Desert Gotham 
Citl Minor Coltunbic. 
Very Very Very 
frequent frequent frequent 
(tmdercover (night-
squad) shift) 

Frequent Frequent Frequent 
(done by (day-shift) 
"office" 
agents) 

Very Rarelyb Infrequent 
frequent 
(conspiracy 
squad) 

» " . 

Southern 
Bal City Citl 
Very Very 
frequent frequent 

Very Rarely 
frequent 

Frequent. Rarely 
(major 
violator 
investiga-
tors; buy 
programs) 

a 'One squad (two men) spec'ifically works "Diversion. II That is, they concentrate on phannaci es , 
prescription forgeries, and nefarious physicians who might be diverting scheduled drugs. 

b One officer specializes by choice in "Diversion." 
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agents regard complainant information as less valued in terms of identifying 

law breakers and making cases on them. Complainant targeting usually 

results from an anonymous or semianonymous complaint, offered for free, and 

is usually a one-time affair. On the other hand, informants are more 

intimately known to the agents, they are usually working for some reward, 

and generally will make more than one case. Thus, overall complainant 

information is regarded as less valuable (Table v-s provides a summal)' 

comparison). However, in four of the units studied, citizen targeting was 

a frequent mode in initiating agent activity. As indicated in the previous 

section on "complainant information", Bay City had a systematized manner of 

handling the information. The reason for devoting effort to such "less 

valuable" information is largely to demonstrate to the citizen that police 

are sensibly responding to their demands for service. In two of the units 

studied, these responses are made specifically by the "day crel'l or squad" 

who are usually older agents who no longer work undercover. In another, 

Dollarvi1le, the complainant information is handled by the uniformed division. 

The third modality, predetermined targeting, is most like a military 

conception of operations. Specific types of targets are chosen on the 

basis of a variety of types of information. There are fundamentally three 

types of targeting exercises that units can engage in: specific dealers 

can be targeted; specific levels of the market can be targeted or specific 

activities can be targeted (i.e., diversion squads); and specific areas of 

a city can be targeted. All of these targeting exercises CIDl be related to 

the development of specific informants, and often are. Area targeting 

occurs infrequently in narcotics operations. However, in Bay City a specific 

housing project was targeted by the Chief of Police for special attention. 
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. Table V-5 

Comparison of Informant and Complainant Characteristics 

Identity Known 
to Agent 

Basis of 
Information 
Exchange 

Nature of 
Agent-Other 
Interaction 

Value Placed 
on Information 

Inf6nnan~t~~r-__________ ~C~omp~~la=i~nan~~ts~ ______ __ 

Almost alwaysa 

Reward 

Repetitive 

High 

Usually notb 

Free 

Nonexistent 
one time only 

Low 

a 
In rare instances, the informant may not be known personally by 

the agent, but the information may come to the agent through another 
agent or agency that does not wish its informant to become known. 

b Tn some instances, the complainant may walk into the unit and 
make a complaint rather than telephone in the information. In these 
instances, the officer can question the complainant. luso in some 
instances, the complainant is a relation or friend of the agent. These 
latter instances are generally acted upon quickly for two apparent 
reasons. First the agent wishes to demonstrate responsiveness to a 
friend's complaint and second, in general the agent places greater 
trust in the reliability of the information. 
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An agent was assigned to work on the proj ect and told to "drop everything" 

Wltil the situation was Wldcr control, but the §l~ targeted was secouda!y 

to the dealer operating in the area. TIlat is, often when area targeting is 

involved in narcotics enforcement it is secondary to the dealers operating 

in those areas. This is not necessarily the case for other types of enforcement 

where the alleged violators are not known; for example, patrol units can 

have a goal of lowering the rate of burglary in a specific area. On the 

other hand, in the six Wlits studied, the most frequent type of targeting 

was to identify a specific dealer or organization. The second most frequent 

was to aim at a particular level of the mal"ket. Both of these modes generally 

require the development of specific informants. 

As ca~ be seen from Table V~4 only two units engage in predetermined 

targeting exercises on a regular basis. Both of these units specifically 

attempt to develop informants that can supply information about the individuals 

targeted. In addition, Bay City has a buy program focused at "street 

dealers" and attempts to develop and maintain informants that can "duke in" 
" undercover buy officers to active dealers. The agents in Bay City who work 

on targeted major dealers have informants that supply them with intelligence 

information as do the agents working conspiracies in Desert City. Informants 

that supply intelligence information differ from informants that supply 

information behind which agents secure search warrants. This is not to say 

that information from an "intelligence informant" would not result in a 

search warrant. It is to indicate that the nature of the target is such 

that he/she frequently does not have narcotics in their possession and 

thus, the occasion to search and seize does not present itself. Curiously, 

in Desert City there is a split of informant recruitment activity between 

the conspiracy agents and the undercover agents. The activities of the 
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undercover agents are predominantly informant-determined, and there is 

little attempt to relate undeT~over operations to conspiracy operations. 

In terms of informant development, it is easier overall for officers to let 

their informants determine targets since this reduces the selectivity 

problem. Any twist will produce cases. When predetennined targeting is 

involved, only certain infonnants will do. From a planning point of view, 

predetermined targeting provides the unit with specific informational 

objectives that when achieved will make a defineable impact on the market. 

Predetermined targeting almost demands some intelligence work by the unit 

~ priori; even so, there are still a quantity of dealers Who are unknown to 

officers. Thus, there is a danger tl-w.t in utilizing only predetermined 

targeting approaches a unit would reduce the likelihood of a fortuitous 

occurrence; that is, of being able to develop a case on a major dealer that 

was, heretofore, unknown to them. This is not a problem when a specific 

level of the market, particularly the lower levels, are focused upon. 

G. Protecting Infol1l1ants 

Since informants play such a crucial role in the narcotic enforcement 

process, it is not surprising the agents expend considerable resources 

protecting them. Protection serves several direct and indirect purposes. 

First as we have noted, the longer the "life" of an infonnant, the greater 

the number of cases that he or she will provide infonnation for an.d the 

better able the agent is to assess the quality of the infolmation provided. 

Warrant applications are n~e stronger by long term, repetitive sources that 

have "track records" of success. Second, the longer the informant works, 

the less resources the unit must spend to cultivate new infonnants. 'These 

resources can then be applied to current casemaking. 'Third, teclmically a 

"protected" infomant wUl appear above suspicion and perhaps .be able to 
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penetrate deeper into the dealing chain. Fourth, a mit that has a stock 

of informants relatively above suspicion might be able to better target 

kno'WJl dealers and utilize the informants to penetrate their deal:ing organi­

z.ations. Fifth, a unit that cannot protect its informants faces not only a 

constant struggle to develop new sources of :information, but :in addition 

loses its overall capability to penetrate the deeper levels of the market. 

Thus, operatively the wlit may constantly face the prospect of casemaking 

against the most vulnerable or lower level, more public dealers. Finally, 

a unit that carmot protect its informants from bei.ng known and thus is subject 

to reprisals is going to have a more difficult time making informants. 

The six units studied operate in six different legal environment~, and 

thus have varying conditions under which they must defend the identities 

their infor.nants. That is, the legal procedures concerning evidence constitute 

one of the primary threats to the units with regard to the exposure of 

their informants. Each of the units have generic and unique ways in which 

they attempt protection. The most common involve the following strategies; 

multiple buys from the dealer that gradually leave out the informant, such 

that the warrant is written on a sale that does not have the informant for 

a witness; single buys that are made while the informant is out of sight 

and hearing distance of the sale; significant time lags between controlled 

buys by an infonnant and the serving of a search warrant; and b';!'and j'l ry 

indictments. One unique and infrequently used mode is to implicate some 

other person in the dealing/information chain. Another is to use "testify:ing 

infonnants." Finally, units can "arrange" for the informant to appear as 

if he/ she has been arrested too, or has been informed upon and thus "take 

the heat" off the informant. The more. of these strategies available to 

the unit the better able it is to protect its informants. 
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Even when multiple buys are made on a dealer, the dealer may be able 

to connect the officer to the informant; this is, of course, more likely in 

situations where a single buy, out of sight of the infonnant is made. In 

both of these cases, as in others, defense attorneys will file discovering 

motions to attempt to learn the identity of the informant, and then try to 

force the infonnant to testify. If the presiding judg~ believes the informant 

can make a material contribution to the case, in terms of deciding g~ilt or 

innocence, he can order disclosure. In order to stymie this defense penetration, 

officers must keep informants from being intimate with the case (accomplished 

by making buys when the infonnant is not present), and/or by having other 

evidence that answers the questions the informant might be able to answer. 

Overall, however, when the case is made by an undercover officer through a 

buy, it is quite possible to trace the identity of the informant--the 

person who introduced the officer into the dealing chain in the first 

place. One unique way in which the informant can be protected :in these 

types of situations is for the officer to "hopH over the first seller to 

one higher and then implicate the fir~t seller rather than the informant. 

That is) the informant makes the introduction, the undercover officer makes 

a series of buys until he secures an introduction to the bigger dealer and 

then takes the bigger dealer off with a buy-bust which :implicates the lower 

level seller and removes the heat from the informant to some degree. 

However, this strategy costs the wit time and money, and unless they are 

working toward the higher dealer and unless they hav~ the fiscal means to 

do so~ the strategy is obviously not optimal. 

In some situations) officers will make buys and innnediately bust the 

dealer without regard to the presence of the informant. This usually 

occurs in situations where the unit ''wants'' to take that particular dealer 
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off the dealing chain and :immobilize him. The fact that they have one 

buy from him is enough to do so, and they are not willing to ''walk'' the 

money and attempt another buy: 

If there's somebody that we want, that for example, is, 
ah, a big dealer but he doesn't keep any large quantities 
of dope and he's one guy wetve got to take off the street. 
Just have to. And I can come up with an informant that'll 
take me in to buy. And, ah, I' 11 tell the informant right 
from the start what's gonna happen. And we'll take him 
off right there. And that1s life. 

Search warrants issued on the basis of informant :information can be 

"run" after a significant period of time elapses between the mformant 

being at the scene and the 'officers arriving, In many States, the time 

period is taken care of by the time it takes to obtain a warrant (from 30 

m:inutes to 3 hours); however, officers might wish to wait even longer. Tne 

waiting has the advantage of interspersing between the dealer and the 

covert informant any number of buyers who could also be informants. Thus, 

the arrested dealer must then engage in a probabilistic estimate of I~ho it 

was." The disadvantage of this strategy is that the dealer could sellout 

of drugs by the time the warrant is served. 

While ideally, informants "duke in" officers to dealers so that the 

officers can make the transactions (thereby removing the informant from the 

sccn~ and protecting to a greater degree his or her identity), there are 

times when this strategy is imiossible. In addition, there are situations 

in which units will utilize "professional informants" who do not object to 

becoming known. Sometimes this type of informant is known as a test~fying 

informant as in the case of Columbia. In general, the frequency of use of 

such informants is much smaller than other modes of informant-agent relation­

ships. However, it is desirable to have some minimum outline of how, 

procedurally, buys by "testifying informants" should be organized. Often, 
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units do not have a written procedure for such activity because either they 

only rarely have the oppm:'tunity (or constraint) to utilize a testifying 

informant, or because of the nature of their organization, investigators 

working with the informant are given the discretion of developing procedures. 

The following steps* are recommended as minimum procedure: 

For situations in which an informant makes a buy and is to testify: 

1. The informant should be thoroughly briefed on ~~e potential 
hazards .. 

2. The informant should sign or initial a form indicating that 
he/she is doing the buy voluntarily and can be involved in 
eventual legal proceedings. The form ensures that the informant 
is Aware and knowledgeable of his/her actions and their implications. 

3. The officers (2) thoroughly search the informant. 

4. The serial numbers of all money given the infor.mant as well as 
all money the informant might otherwise have in his possession 
should be recorded. This allows for possible reclaiming of 
the buy money after the arrest, and makes for a stronger case 
against the dealer. 

5. The informant nrust be kept under the most complete and 
constant surveillance possible. During all transactions the 
activity should be monitored, and a surveillance activity 
log should be completely and carefully kept. This activity 
aids in protection of the informant and in addition helps 
make a stronger case against the dealer. 

6. As soon as possible, the drugs purchased (and any other 
evidence) should be recovered fram the informant. The 
time between entry to a dealer's premises, if indoors, 
and the exit should be noted. The informant should be 
questioned concerning the events that took place and this 
should be recorded. 

7. All evidence should be dated and initialed by the officers 
and the informant. 

8. The evidence is placed in a heat sealed evidence envelope, 
and sent to the cr~inalistics section for analysis. Or is 
secured as per departmental procedures. 

* A similar set of procedures are found in the Dollarville "Drug Inves-
tigator's Manua1." In Dollarville, the unit's officers attend a depart-
mental run narcotics school. --\ 
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9. The informant is thoroughly debriefed for an account of 
what occurred. Descriptions of where the drugs are kept, 
the dress of the dealer, the layout. of the premises, etc. 
should be extracted. In addition, any intelligence that 
might have become available to the informant should be 
obtained (if possible). 

10. The informant should be checked for any signs of drug use 
during the transaction. 

In step five, when it can be successfully accomplished, officers might want 

to place a body mike on the informant and record the conversations. This 

procedure not only protects the informant in that officers can, if he or 

she gets in tl'ouble, back the infonnant, but in addition, the body mike acts 

as an important check on the informant. The conversation gleaned can be a 

valuable source of information about the dealer and others who participate. 

Finding testifying informants who desire to be wired is not that connnon, 

however. 

Al though occurring infrequently, agents will sometimes fake arrests on 

informants to reduce the suspicion by dealers that they are informants. 

In two of the six units studied, this procedure was utilized. In one, the 

informant was arrested with the dealer and treated as if he was a violator. 

Tlle agents did not inform the unifonn officers assisting that he was the 

* informant and consequently, they too treated him as an alleged dealer. 

This same unit later stag~d a search warrant raid on another dealer while 

two undercover officers were inside the dealer's residence. 'they utilized 

the same "trick" in. that the undercover officers were handcuffed, interviewed, / 

processed, etc., and the dealer did not know or did not suspect they were 

* As reported in the methods section, this raid was witnessed firsthand 
and close-up by one of the researchers" The researcher was standing close 
by when a uniformed officer also mistol;~k the researcher (whom he had never 
seen before) to be one of the arresteft,ls while his partner asked one of 
the narcotics agents in private if the researcher was the informant! Mean­
while J the first unifonned officer began reading the Miranda warning to 
the re5~archer. For more details see the section on methods. 
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agents. In the other unit that utilized this approach, their tactics were 

similar. The infonnant had called an agent and said he thought the people 

arcund his area suspected that he was an infonnant. Just about everyone in 

his circle of acquaintrulces who had been dealing drugs had been arrested 

and he was one of the last people left untouched. To remedy this situation 

and reduce suspicion, a mock arrest was arranged. Two agents and a uniform 

patrolman in a patrol car conspicuously drove up to his apartment, barged 

in in e loud fashion, and took him hand-cuffed to the patrol car (the 

uniform patrolman did not know that the arrest was bogus). The patrol car 

and the agents' car stopped several blocks fran the apartment and the 

prisoner was transferred to the narcotics car. Once inside~ the handcuffs 

were taken off and an arrest ticket was made out for the informant to leave 

lying around his apartment the next day. He was taken to a friend's home 

where he stayed for a few hours before heading back home. From all indications 

these mock arrests serve their purpose and the lilfonnants can continue to 

operate unsuspected. However, such tactics make the informant slightly 

more suspect because he now might be viewed as a "twist" working off a 

charge pending against him. 

There is one additional consideration. Because cit the desire to 

protect functioning sources of reliable information, information is sometimes 

not forwarded to other units withul the department, or outside agencies. 

This protection serves two purposes. On one hand, if the receiving officer 

does not use the transferred infonnatioll. in confidence and with caution, 

the informant CQuld become known and consequently "burned. It On the other 

hand, if the informant provides reliable information, there sometimes 

OCCUll'S the threat that better paying agencies, for example, will "steal the 

snitch." While none of the six units studied under this grant complained 
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about snitch stealing, complaints about this pract:ic~ l:ra'lf', ,occurred in 

other tmits previously studied by members of this research team. In Dese:rt 

City, however, the amounts paid for information were not viewed as excessive 

because they matched the Ilgoing rates"~for State and Federal agencies; thus' 

informants did not need to shop arotmd for a better deal: 

D: 

R: 

D: 

That was in existence when I went ii"l the mit. I have nIH idea 
where it came from. It was just standard on grass that they paid 
a dollar a pound. . 

Did you ever think that was excessive? 

No, because the reason for it was it was identical to what 
everybody el?e was paying. This is what the State was 
paying, the State narcs, the r-ederal narcs, this is what 
they were paying. When strike force came along this is 
what they were paying. 

Thus, for these reasons, the protection of the informant from getting ''burned'' 

or the protection of the informant from being "stolen", the total fundamental 

. transfer is reduced, but the agent and tmit protect the information source. 

H. Agent- Informant Relations 

There are five major issues involved in agent-informant relations. 

Each of these is interrelated. Simply put, agents seek to terminate 

relations with info~ts who do not produce, but this simple fonnulation 

belies the complexity of the interactions that take place and influence 

pmduction. The key issues concern.: 

(1) the nature of the relationship of the tmit with the District 

Attorney and the court; 

(2) ''who'' the informant "belongs" to; 

(3) the nature of the "contract" between the infonnant and the agent 

(or tmit); 

(4) how informants and infonnant-agent interactions are controlled.; 

and 
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(5) how informant performance is measured and issues of retention 

decided • 
.. . " . 

1. . P~laticinsiiip With District Attorney 

In general, each of the units studied had a good relationship 

with the District Attorney, HO"Jever, what such a relationship means 

varied across sites~ In Dollarville, for example, no investigators reported 

any problems when "dismissal in the interest of justice" is recommended; in 

contrast, agents in Southern City cannot get dismissals for cooperation. 

Informants attempting to work off charges in Southern City are actually 

working for reductions L~ charges as a result of the District Attorney's 

policy. Thus, Southern City agents cannot necessarily bargain away a 

charge, they can only indicate that the informant· s cooperation will be 

noted to the judge and the District Attorney and they can only indicate 

that in the past this has resulted in leniency. These two sites indicate 

the boundaries in agent discretion. That is, the District Attorney can 

leave the decision about dismissal largely in agent hands, or the D. A. can 

have a policy that defines the boundaries. The policy can be, as :in the 

Southern City case, one of leniency for cooperation, or it can be more 

broadly based. In Bay City, for example, agents rarely attempt to negotiate 

dismissals; not necessarily because of the District Attorney, but in addition 

because they desire "something" on the informant's record. Bay City agents 

can talk to the judge and/or D. A. and get the infonnant' s case "disposed" 

of; that is, they can affect a modification in the charges and/or sentence 

such that the informant achieves a guilty plea on a misdemeanor instead of 

a felony and receives probation rather than hard time. In a later section 

we will briefly consider the implications of possible arrangements for 

defendant-informarits. However, it suffices to say that~ :in any case, the 
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credibility of the agreements between agents and informants rests on the 

relationship between the agents and the District Attorney and judges. 

~Jhere tIle agent has large amounts of discretion, he has, in effect, greater 

bargaining power, but usually he also has fewer organizational guidelines, 

and thus, it is possible, and probable that, individualized agreements can 

develop. 

2. Policies Concerning ''Who'' the Informant "Belongs To" 

The amotmt of discretion the agent has in his relations with 

informants is directly related to the conception the unit has about 'who" 

the informants "belong to." Simply stated,' informants can "belong" to an 

agent, to a group of agents, or to the unit as a whole. Each of these 

arrangements was found at the sites studied and each had implications for 

the measurement of perfoTIruUlce, for the types of payments received, and for 

the kinds of control available. 

Agent discretion is greatly increased when informants "belong" to a 

specific agent and there are no administrative controls over the relation­

ship. In the most extreme case, the Sergeant who supervises the agent does 

not know the identity of the informant, no informant file is kept, and the 

agtmt need only produce receipts for payment signed by the informant. All 

phases of the agent-informant interaction occur at the discretion of the 

agent. If the agent leaves the unit, the informant may be "carried" with 

him or as is sometimes the case "passed on" to a successor chosen by the 

agent. In a less extreme case, the Sergeant lnay meet the informant, but 

then after that have little to do with the :interaction, form of payment, 

and amount of payment as long as the arrangements are not excessive. 

A1terr.~tively, the agent's partner n~y also meet the informant, but may not 

be able to 'work" the informant or use the information. Overall, these 
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particularistic patterns reflect a bygone era of informant utilization when 

sources were carefully guarded, information hoarded, and intelligence 

functions not performed in any systematic manner. These patterns were, 

however, in active use in some of the sites studied. 

Frequently, such practices are found either in units that have overall 

high degrees of agent discretion (investigator-centered units) or in units 

where the overall levels of trust between agents is low. The latter case 

is also sometime extant with the former. That is, investigator-centered 

units typified by particularistic patterns, may involve hoarded information, 

personalized informants, etc., partially because the agents do not trust 

each other. 

Usually when an informant belongs to a group of agents, the "group" 

consists of an agent and his partner. In the initial stages, the administrative 

supervisor may wish to meet the. informant, but thereafter the negotiations 

between the informant and the agents are at their discretion. Administratively, 

the policy applied is that the informant I~elongs" to both agents and both 

are supposed to be able to "work" him/her. In practice, however, there is 

a tendency for one of the agents to be more successful with a particular 

informant than the other agent. The drug section Cbmmander at Dollarville 

describes the rationale behind his chmge to the ''partner'' policy as follows ~ 

R: I was in a department when~ a Lieutenant 
wanted all the officers to study for the 
Sergeants exam and as a result they lost 
all their informants because they were busy 
studying. 

c: Sure this can happen. A man goes on vacation 
for two weeks, he loses contact with his 
informants and to regenerate the informant 
network that he had prior to his vacation, hets 
really got to get out there and hump it. That's 
why l've gone to the squad or partner concept. 
We have men assigned as partners and I hold 
them responsible for the acts of each other. 
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The partner arrangement allows theoretically for less discretion, on the 

part of any single agent, provides a check upon the infonnant, and allows 

for greater continuity in the working relationship. These protective and 

continuity aspects are not overlooked by officers as one Bay City officer 

notes: 

H: n'/O officers always, we try to meet the informant, 
and be there when we talk. Always two meeting 'em 
and .•• 

R: Always two meeting 'em •.• 

H: Right. 

R: What about those informants who want to work with one 
guy; you know, man, lots are like that. 

H: And the way you do that, where an infonnant'll come in, 
90 percent of your informants will only work with one 
man. Okay? So what you do with that :informant is if he 
will only ~urk with one man, is we have bugging devices. 
Like myself and Agent Upside have worked a lot of informants 
together. And for example, if I go on vacation I'll share 
my informants and he works 'em while 1'm on vacation. But 
if we get one that says, "I will absolutely not work with 
anybody but you." Fine. Ta.lk to him. It's taped. 

R: Does he know it? 

H: All no. But it's, it's held as a necessary twist type 
thing on 'em. Like I'll have Upside :in the room here 
listening to it. 

In situations like the one described above, the agent will attempt to 

socialize the informant into a partnership arrangement. One successful 

strategy described by the same Bay City officer involves the fOllowing: 

H: (when the informant calls and says he wants to talk), 
I usually tell the informant that I can't n~ke it in 
the office that day. But if you come in I 'II have my 
partner lay some bread on ya. .And once that partner 
lays some bread on that informant you got him. BecE'luse 
he'll work with either one. 
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As stated policy, the idea that the informant belongs to the unit rather 

than to an agent or agents occurs frequently; however, as an operative 

policy it is n~st common to find it coincident with the second pattern 

discussed above. That is, while it is relatively easy to make a policy 

statement, agents must relate to informants on a personal and professional 

basis. Informants, for their part of the relationship, generally prefer to 

work with a single agent or a small number of agents. Informants who have 

worked with a particular agent in the past might desire to work with that 

agent in the future. Thus, what exists ideally in written policy is de facto 

a single agent or partner-informant pattern. On rare occasions, units 

attempting to make a difference between the informant and the information 

provided stress that the information belongs to the tmit as a whole, while 

the relationship can be viewed in more personalistic terms. There are 

problems with this conception. The tendency overall is for investigators 

to view the relationship between an informant and one of their colleagues 

as a personal one and to understand that relationship as one of "ownership." 

Frequent references are made to "his informant" even in unIts where the 

expressed written policy is that the informant belongs to the unit as a 

whole. So while the info:rmant does not belong to an agent, he "does." One 

way this problem is mitigated is through the team approach to informant 

use; another is through the partnership mode described previously. It 

should be noted, however, that team approaches are more likely to occur in 

units that do not compare individual agents with regard to the number of 

cases made, the amount of dope seized, etc. A supervisor in a unit which . 
has begun implementation of a modified unit-informant policy comments: 
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I haven't seen any friction with it. The guys realize 
that it's more or less J we've kind of got a team type 
situation. Instead of each guy being a separate little 
thing in themselves, trying to run out there and do it, 
we find we get a lot more effective suppression out of, 
if the guy's kind of thinking it's, you know, it's a11 
for the good of the situation rather than for your own 
personal benefit. Plus with the guys on vacation, 
you know, shit, you know, you don't get any mileage out 
of him, you might as well get some mileage out of his 
informant or out of his information. Same thing sorta t 
holds true for our information, we try to centralize 
it into a controlled file that is open to everyone in 
this division. 

In this unit, as in others studied where a unit policy was stated, the 

operative modality was one where partners or a defined set of agents worked 

the informant. Often the locus of discretion for choosing the set of 

agents rested with the individual agent whose infonnant was being shared. 

Sometimes, the locus of discretion rested with tile supervisor who indicated 

who would work with whom. However, we did not witness a single incident of 

an infonnCilit beLig ''passed around. II If an agent working with an informant 

needed another agent because of his characteristics, there was never a 

problem. In one instance observed, this type of contact resulted in continued 

relationships between the informant and the second agent. As can be seen, 

both the partner-informant and unit-informant policies allow for more 

organizational control over infor.mant handling. Both appear to be found 

more frequently in units that have centralized informant files. Unit­

infOl1nant policy is associated with attempts to centralize and integrate 

the information that comes into the unit, with a more standarized schedule 

of payments, and with unit-wide shared conceptions of informant performance 

evaluation. 
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3. Contractual Relations Between Agent (Unit) and Informant 

In the vast number of instances, the "contract" between an 

infonnant and an agent or unit is not l'lritten down; however J there are 

occurrences of more formalized arrangements. In either instance, that of 

verbal or formalized arrangements, certain conditions are made by both 

sides. In Tables V-6, V-7, and V-8 we have charted out all of the "contractual 

arrangements" found for the units studied. Table V-6 summarizes the salient 

aspects of relations between agents and paid informants, while Tables V-7 

and V-8 cnncern agent relations with informally and formally charged defendants. 

While some expense money may be "fronted" to a paid informant in 

advance of the deal/arrest, payment usually occurs ~ ~ facto, and the 

amount of payment is dependent upon either the quality of dope seized, the 

stature of the dealer or both. Only one unit had a unit-wide fixed fee; 

however, all units did have procedures for sanctioning payments. In units 

where there were no formal policies concerning pavrnent, each transaction 

had to be negotiated between the agent and his/her supervisor. Often 

units had policies that allowed the agent discretion up to, for example, 

$25.00. Over $25.00 and the agent needed supervisor approval, and over, 

for example $75.00 the agent and supervisor needed conmand approval. Some 

units paid by the quantity of dope found; however, they would also pay 

handsomely for a big dealer even if the case they could rnake on him did not 

involve large amounts of drugs. 

Paid informants who continue to work for an agent usually end up being 

able to obtain some front money for their "operations." This is viewed by 

the agent as a "cost of doing business," and few agents keep records of 

just how much money they have fronted to informants. Some of the money 

fronted or "expenses" is from their own. pockets, but most often it comes 
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Table V-6. Agent-Informant Contractual Relations for Paid Informants 

Major Actors 
Nature of Contract Involved 

a !l Expectations of ferfon:l:Ulce Reoordkpeping of 

~I l:l4J~4J~ Allowable Time Agent-Informant 
~ .'j:! ·M E ~ S Interaction Period for Minimal Relationship Si1e 
~ j~ 0 0 ~ • 4J.) 0 4J t>O Between Type of Type of Nurber of Acceptnble 
CI) ~ .".., ~P] 
~ ..... ' is --: oS ct: ..., Major Actors Agrccmont Case Cases Performance (MAl') - --
X X Ex post facto pay- Verbal Be~;t possible Not None specified Records of payments 50lltl1<:'111 City 

ment per case hased specified kept in locked safe; 
on type and amolUlt no formal infonTh~t. 
of drugs and imper- files. 
tance of dealer. No 
f011n,11 policy. 

- -_.--
X X X Ex post facto Verbal Agent Not None specified Informant files and Bay City 

payment per case specified specified receipts of tranS-
Paid fee per actions kept. 
case but no 
formal policy. 

X X X Ex post facto Verbal Not specified Not None specified Receipts kept Colunbia 
payment per case specified 
No formal policy 

X X Ex post facto Verbal Vertical, Not None specified Logged in informant Gotham t-linor 
payment per case one step up specified files, receipts 
No fonnal policy kept. 

-
X X X Ex post facto Verbal Above eith£'r Not None specified Logged in informant Desert City 

payment per case single paper specified file; receipts 
Vnlt-wide fixed or small kept 
fee per case. retnilers • 

. - Logged in infonnant Dollarv.ille X X X Ex post facto Verbal Above either Not None specified 
payment per case single paper specified file; recejpts 
Fonnal policy or small kept 
specifies acDnin. retailers 
::hproval of fee 

is is espe-
cially so if fee 
over $25.00 

-- ._ .. - --_._-
a 

This refers to an administrative superior within the narcotics unit such as a sergeant or lieutenant. 



Table V-7. Agent-Informant Contractual Relations for Informal Chargesa 

Major Actors 
Involved Nature of COntract 

III Expectations for Performance Recordkeeping of 
4-' 

fj '"' t"' ~>- Agent- Informant 

U .. ~ .~ a ~ ~ ~ Relationship Site 

j ~ ~t Interaction Allowable Titne 

~~ ~ Between Type of Type of Nlunber of Period 
Iff-< U) i:l « Major Actors Agreement Gase Gases For MAP 

X X Agreement to Verbal Vertical, Usually iingle Inmediate Not logged in informant 1I-:-5C"rt Ci ty 
I«)rk off in- olle step up case production file 
formal charge 

-
X X Agreement to Verbal Vertical, 'Jsually single Il1It1Cdiate No formal 10gginA in B'IY City 

work off in- one step up case or infor- production informant fileR 
fonnal charge mation 
(weak case) 

-----
X X Agreement to Verbal Vertical, Usually a Ill11lediate Logged in informant Gotham 

work off in- one step up single case production files mllor 
formal charge 

X X X X Agreement with Verbal Vertical, Usually one, Within 24 hours Mayor may not be logged [)esert City 
county attorney (big cases) tl«) or three 
not to file 
inrnediately. 
If production 
satisfactory 
no charges 
filed 

a In Southern City, it l'aroly occured that informal charges were used to work informants; however, it did occur. 

~ ,--
., ... ~':: "';"" r¥~t ... , _\ _,.~~". , ... t:-",.;:> -, ,.~~t •. 
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Table V-So Agent-Informant Contractual Relations for Formal Charges 

------------------;T-----------------------------------------------------------Tr--------------~-----------

x 

-
X 

X 

-

X 

Major Actors 
Involved 

Interaction 
Bet~en 

Major Actors 
Type of 

A~r<;!cment 

Nature of Contl'act 

~pectations for Performance 

Type of 
Case 

NlJtIber of 
Cases 

AlloNi,ble Time 
Period 
For MAP 

Recordkeeping of 
Agent -Infonnant 
Relationship Site 

(X) 2./ --,---------------------------------------------------------H~--------------~-----------

X X 

X X 

X X X X 

X X X X 

X X 

a 

Agreement that 
informant can­
not work off 
charge but re-
duce sentence. 

Negotiations 
between agent 
and D.A.; 
cleaced with 
judge. 

Agreement to 
\\'ou: off case 
for considera-
tion. 

All principals 
inVOlved in 
arrangements 
of working off 
case 

Negotiations 
between four 
principals 
concerning nature 
of arrangement. 

Agreement to 
work eff case 
for conse-
cration. 

This actor mayor may not be involved. 

Verbal 

Verbal, 
taped or 
written 
agent 
discretion 

Verbal 

Verbal or 
\~rittell by 
agent in 
infonnnnt 
file 

Verbal and/ 
or written 

Verbal 

Vertical, 
one step up 

Vertical, 
one step up 

Lateral or 
higher 

Vertical, 
one step up 

Laterial or 
higher 

Lateral or 
higher 

3 for I but 
negotible 

1 big case 
or 3 for 1, 
depending 
on quality 

2 for 1 

2 for 1 but 
negotible 

3 for I 

3-5 to 1 

Before trial 

llefore court date 
or at agent's dis-
cretion 

Before grand jury 
or court date 

None specified but 
before court date 

. Usually first case 
very soon after re· 
lease; others 
before trial 

24-48 hours after 
release from jail 

Informal agent notes Southern City 

Logged in informant Bay City 
file. Record kept 
of activities. 

Informal agent notes Columbia 

- -
Inl:'onnant file Gotham Minor 

. r--.------
Infonrtant files Desert City 

._--
Infollnant file Dol1arville 
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* out of the ''professional services" type budgets. 'The money that is reimburs~ 

able is signed for by the informant and the receipts turned into the supervisor. 

Very often, informants who are paid were at one time defendant-informants, 

or informants who worked off charges; only in rare instances are they 

"professional informants." 'The initial recruitment of the informant is 

through twisting the informant; later the informant goes -to work for money. 

It should be noted that some of the arrangements in Table V-8 can include 

payment to defendant informants as well as consideration for their charges • 

Some agents practice this d~l form of payment as an inducement to defendant 

infonnants who, they believe, would make "good sources" to stay around. 

Usually, however, the dollar payment is lower than it would pay if the 

informant were not working off a charge. 

Comparisons between paid and defendant-informants reveal that the 

expectations for performance are almost always more clearly explicated for 

defend,lnt-informants whether they are formally or informally charged. In 

both instances, however, expectations are set initially by the agent handling, 

the informant. These arrangements and expectations may then be checked 

with supervisors when they are-beyond the limits of agent discretion; and 

as we shall see, arrangements for defendant informants who are under formal 

charges can become quite detailed and involved. 'This is in contrast to 

paid informants where details are often only sketched out. Where payment 

is not fixed by wiit policy, agents will often try and be vague by saying 

"I'll see what I can do, and 1111 do the best I call." Where payment is 

* One way in which this can be accomplished is through the "deduction 
method. " That is, the agent will front the money to the informant and then 
after the case is made, the agent will turn in a receipt for payment that 
includes the fronted money. Then the agent will pay the informant the fee 
minus the fronted money which the agent takes as reimbursement. 
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fixed by unit policy this is, of course, not the case; in addition, where 

the agent has a defined policy concerning payment, he often states it, but 

many agents do not have set rules about payment. Where they do have set 

rules, they usually involve a similar calculus to those rules employed 

lmit-wide: the greater the amount of do:t:z seized, the more the case is 

worth, and/or bigger the dealer in the officer's perception, the more the 

deal h', worth. These rules are conditioned by the nonn that a strong case 

is ~ .. \)rth more than a weak one. In a fe, ... instances, agents tape the conver­

sations they have with informants, however, most agreements are verbally 

made and occur away from the unit in the field. At best they are iY'itnessed 

by the agent's partner, or infrequently by a supervisor. Because of the ex 

post facto nature of payment, agents can hedge if the quantity of dope 

seized is small, 'Jut many agreem(;nts involve a "fixed fee" regardless of 

the amounts seized insofar as a felony case can be made. In the case of 

the arrest of a particular dealer, 'the paid infonnant is supposed to "make 

surel! the dealer will be at the search site when the raid "goes down." 

Failure to supply the dealer, although the drugs are found and perhaps some 

of the dealer'S workers are arrested, can modify the agreement. Agents 

11ffildling paid informants will often make targeting decisions both at the 

initiations of relationships or the recruitment phase, and during the 

relationship with the informant. Since payment is ~ post facto there is 

some reduced ri3k in listening to what an informant claims he can do. 

However, initiation of raid procedures on the basis of bogus information is 

costly so agents must corroborate the information before action. If a paid 

informant's claims are not significant enough the unit/agent can opt for 

nonrecruitment. That is~ if the infonnant claims he can do marijuana 

dealers and the unit's enforcement priority is cocaine, the agent can tell 

310 

"--I 



the potential infonnant that they are not interested, but that he/she 

should come back when they can do a coke dealer. In this manner, the 

informant is directed toward what will payoff and is also exposed to the 

unit's enforcement priorities. During continued relations with paid infor­

mants, agents may te11 them after the conclusion of a case that "this is the 

last time" we do a dealer at this level, or that the agent doesn't 'want to 

do more puke street dealers." In effect, by narrowing ,mat kind of target 

is acceptable the informant is directed. In one unit studied, two agents 

had paid informants working almost exclusively on targeted dealing organi­

zations; however, this type of targeting appears to be more of an exception 

than the rule. How much informants are paid varies from unit to tmi t, and 

there are multiple ways in which payment can be handled. Some investigators 

make a single payment after the case; others prefer a more subtle strategy: 

A: I have my own policy. Ah, I give an informant 
money if he needs it, if he's a good informant, 
whether he gives me a case or not. Ah, I, if 
the phone rings and it's, it's a good informant 
of mine, he says hey, I haven't got a danm thing 
for ya today but man I'm flat busted, how about 
a quarter? I'll give him $25.00 for nothing. 

R: Yea that makes sense. I mean I understand that. 

A: If he ca11s me up with a case and it's a light 
weight case, I might give him $25.00 or more. 
If he does you know like one informant gives me 
alot of intelligence information. And he's 
turned, god he's turned pounds of heroin for mc. 
I've never given him big money. I give him $100, 
$200.00. That ain't shit. You know? But before 
that l've been giving him money for information. 

"Good infonnants", or those who make strong cases where there are 

sizeable seizures, and continue to provide information, are often able to 

string out "loans" or expen.se money. III this mrumer the interaction between 

the informant and the agent is ongoing. The agent is able to exert subtle 
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pressure through noms of reciprocity, and the interaction is not fonnalized 

around the deal itself. Many investigators believe ":his is the best 

manner for paying inforw~ts. An alternative way is described by an agent 

in Coltnnbia: 

R: Ok, I would like to know something about the 
rules that you have, the guidelines that you 
have about paying an infonnant? 

A: Well, they are more or less personal guidelines. 
There is no set guideline within the division but 
I pay them according to how many people are 
arrested, who is arrested, priority type person, 
and how much dope is seized. Dope or stolen 
property or whatever, how much material is seized. 

R: Ok, what's the range? 

A: From lowest to highest? 

R: Yeah, or what is the highest and lowest you Ive 
paid somebody? 

A: From 20 bucks to 100 bucks. 

R: Now that's usually paid after the seizure after 
the arrest. 

A: Sometimes I give them a little money beforehand, 
generally an informant is going to spend enough 
of his own time and gas money so I feel that 
reimbursement is appropriate. 

R: So you pay for seizures, good arrests or large 
mnnber of people on the scene at the time. What 
about payment for making a buy for you? 

A: Sometimes I will do that. Throw in a little extra 
money or give them maybe 40 dollars and see if 
he can get the dope for 35 dollars and the five 
dollars is for your time. 

Only in Desert City did there exist a unit-wide policy on payment. 

There the standard was $1.00 per pound on marijuana cases up to $1,000, and 

$100 per ounce on heroin and cocaine up to approximately $1,500. However, 

as one sergeant described it, "we also pay by how bad we want the guy. For 

instance, we got a guy by the name of Eddie. The guy that does Eddie will 
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get a thousand dollars. lf "Getting" Eddie meant to make a case strong 

enough to ensure that Eddie would go to prison. A final form of "payment" 

not involving money concerns informants who work for "future consideration. ll 

\~ile Dol1arville administrators expressly prohibited this form of payment, 

there were other units \lJhere it was practiced. That is, the informant 

works for the agent receiving nothing in the present but, "well say a guy 

that's working for you, somewhere along the line if he picks up a small 

case or something like that, you know, you might owe the guy something, you 

can say, 'Well I'll talk to the investigator that's handling it or I'll 

vouch for ya before the Judge I or whatever. Depending on what the case 

is." Informants often try to get paid in cash and also attempt at the same 

time to build up some future consideration as insurance; however, investi-

gators are almost always unwilling to grant both except in extremely rare 

cases where the infonnant is "excellent." 

Inform~lly charged informants are a particular type of defendant 

informants created by the agent's, unit's, and in some cases the prose­

cutor's discretion. Table V-7 summarizes the types of contractual relations 

found in the units studied. Informally charged infonnants are alm'.1st 

always ltarrestedfll but their cases are never formally filed. One way in 

which this process occurs is described as follows: 

Ok. Say, for example, night before last, a couple o£ guys went 
out and they just saw some guy that they didn't even know 
walking down the street, and he just looked like a doper. 
So they stopped and talked, jived to him. And they bought 
two dimes (heroin) off of him, and they popped their badges 
and said "surprise." And they brought h1m to the station. 
Well, he didn't want to go to jail. And for two dime bags 
it's really not worth the effort anyway. So they called 
over at the County Attorneyt s office. They said "we have 
this guy we've brought from, he'S under arrest. Now hets 
willing to deal. "0£ course, we don't have the authority 
ourselves to deal. (researcher: you mean negotiate). Yea. 
He will set up somebody bi gger than him. So we have to 
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have approval from one of the prosecuting attol~ey's at 
the County Attorney's office, whether we deal or not. 
So on that on a particular case they discuss it and say, 
"O.K. deal with him." So we went back with the guy that 
very night, took him back to the house where h~ said 
he could cop. He went in, first strip, strip search and 
everything, so he wasn't holding, gave him twenty dollars 
to go in the house while our two agents sat out in the 
street, let him buy two more dimes and then he came out 
and left. We all came to the station and got a search 
, ... arrant and went back and hit the house. The house was 
so busy they wouldn't know who they'd sold to, or who'd 
turn them in. 

(researcher: was it a gallery, were people fixing?) 

No, there was just coming and going, you t re in and out in 
a minute. They didn't know who they had sold to, who had 
finked on them. So we went back and we hit the house and 
we got three arrests. Three guys all on parole for narcotics 
violations. All old head dope dealers. We got between 
one~half and three-quarters of an ounce of heroin. 

There are several variations on the above description. In some instances, 

the investigator may not contact the prosecuting attorney. This happens in 

cases where the arrest Lnight be considered a dubious procedure; that is, 

might not be entirely legaL Thus, the investigator knows he does not have 

a valid arrest and Callnot press the charges. He/she then only wishes to 

get some sort of iITnnediate production out of the offender even if that 

production is nothing but information: 

R: How does this work? You, you don't deal with the guy 
direct. Do you have to deal with the Prosecuting' 
Attorney. 

L: Well, you should, sometimes you work with (the Prosecuting 
Attorney), that's something else, if, if you bust somebody say 
you're out on the street, you know, and you get somebody, some 
guy you know~ whose a jtmlde and you stop the guy and you 
frisk him down and you find a couple of papers on him. Okay, 
well, maybe your method of doing it wasn't too legal, you 
know~ like you couldn't prosecute on it. 

R: A stop and frisk thing. 
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L: 

R: 

L: 

R: 

L: 

R: 

L: 

R: 

L: 

R: 

Yea. You wouldn't be able to prosecute on it, so maybe 
you just tell him right there, you know, okay, I got you 
with the goods you know, you've :'~en up to the joint 
before. If you go to court }'OU'l~ gorma go back up 
again. What's it gonna be? You know the game plan. 
ar you gonna work or are you gonna go to jail? And 
usually, or sometimes a guy'll say okay, I'll go ahead 
and work. And you'll just do it right there on the 
spot. You know, with no paperwork made. 

Yea, that means he's not gonna go in the confidential 
infonnant file •••• 

Well, well ••• 

At least, at least, he's not gonna go to the Prosecuting 
Attorney. 

Yea; he's not gonna be over to the Prosecuting Attorney, 
the only paperwork that would be, would be whatever 
narcotics you've got on him, you must make a final 
property type thing. You know, you found this property 
on such and such a corner and you put it into property. 
You, and then you just do it like b~tween you and the 
guy. You say, okay, you know, then whatever you want 
to set, you know. 

But would you, in a case like that you normally wouldn't 
even make out a CI form, or would you make one out? 

You would, would supposed, you're supposed to make one' 
out. All the time, by the daily department's policies 
and everything. Usually in a situation like that I 
probably wouldn't. You know, be is it on something 
like that it wouldn't be like a three for one type 
thing, it'd usually be just a one shot deal. 

You, you would ask him where you· connected OT ~om~thing? 

Yea. You most likely are j\lst trying, you know, on some­
thing like that, is try and get the guy right then. Say 
okay, you know, I got you with these two papers I won't 
charge ya, but I want somebody right now. You know, Pm 
not going to let you go until you, till you do somebody' 
for me. And then you would take· him out right thtm, he 
would do somebody and then you'd let the guy go. You 
don't see him again. 

When you take him out and he's gonna do somebody, like 
you strip search him and do all that shit? 
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L: It would depend on what you're gonna do. You're gonna 
send him into a place to do a warrant, you know, like 
he's gonna go in there and see something and then come 
out, yea, then you have to search him before he went 
in. And in that case if you're gonna do a warrant he 
would have to do additional paperwork on him, because 
then he would have to, you'd have to prove that he was 
reliable. He wouldn't be able to just go in there and 
see it, you would have to give him the money, where 
you'd be able to see it; bring something back to you, 
then you'd be able to prove his reliability, in addition, 
to seeing the stuff in there. But he might be able to 
work it off by introducing into somebody. Well, okay 
I, I introduce you into this guy right now, and you can 
buy an ounce from him. Then, you know, then there'd 
be no reason to search him. You just say, okay you 
know, take me over and introduce me to the guy. 

Another modification concerns the nature of the charge. Where the charge 

is "worth it" (Le.) 'Where the charge is valued enough by the unit and the 

County Attorney to invest resources in prosecuting it), the decision to not 

file at all will be held in abeyance until the defendant has produced. 

This type of arrangement allows the agent and the Prosecuting Attorney to 

file the case if production is not satisfactory: 

A: I just start talking to him. You know, explain the charge 
to him. Explain the penalties, you know what kind of time 
he might be pulling out of it. And after he realizes that 
you know, realizing what he's up against, then I'll say 
okay, nOl'l we might be able to work something out. If you 
want to work your case off, you know, we'd be able to do 
some kind of deal, you know, where you know, you would 
provide the information to us and in return for that 
information you'd get your charges, you know lowered agaiust 
you or dropped or something. And then I would tell him I 
wouldn't do it definitely, I would tell him you know, that, 
that it would depend on the infonnation that he has, you know, 
if the stuff he has is good enough, you know, maybe then I'll 
go over to the County Attorney's Office and see if they'll go 
along with it. And you know, you just try to see with that 
infonnation, you know, who he can do. If he's right there 
he's usually gonna te 11 you, you know, get the hell out of 
here, you know. I don't do that. Or he'll start thinking of 
these that he can do. Well, you know, I can do this guy and 
this guy. Then you would take (stock) and see who he could do 
and say okay Dwell, you know somebody whose really good who 
you want to get, you might go.to the extent of not even booking 
him. You might call up one of the County Attorneys, like ";-, 
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home and say, you know, this guy looks really good. The guy 
that we could do is somebody we want to get and I don't want 
this guy to go to jail. Cause if everyone finds out he's in 
jail and he just got out, you know, people aren't gOlUla talk 
to him. You know, so can we just release this guy right now, 
and withhold charges against him? 

R: You can always file later? 

A: Yea, you can file any time. You know, thatfs happened a few 
times, we've let people out you know, so because they wanted 
to work and we felt that the people that they could do were 
worthwhile. And then after they got out tiley decided they 
didn't want to work, either they didn't want to work or they 
figured well 1'm out now, there's nothing they can do. Well I 
went on ahead and surprise you know, you go pick h:im up the 
next day, and back :in. 

There appear to be five interrelated properties that effect the decision 

about filing formal charges: 

(1) the strength of the arrest; 

(2) the priorities of the prosecuting attorney; 

(3) the significance of the person arrested; 

(4) the amount of drugs seized; and 

(5) ''who'' the arrestee can do. 

In the instance of no legal or a very weak case the officer knows that a 

filed charge will never result in prosecution. Moreover, the officer knows 

that filing the charge results in making his use of the tactics involved 

more public than may be desirable. Thus, this is the first and most Ealient 

factor, in whether charges are filed.. Second, the priorities of thl9 

Prosecuting Attorney weigh heavily. Since the supply of prosecution is 

finite, the County Attorney's office must set some priorities. Ideally, of 

course, the County Attorney would have an ample supply of prosecution and 

thus could meet the demand of cases, thereby prosecuting all cases prose­

cutable. While this occurs in some jurisdictions, in others there is a. 

greater demc1l1d for the services of the attorneys than av ...... able supply. A 
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related factor are the shared conceptions of the police and the attorneys 

about what constitutes a case that is "worth it"; that is, a case that is 

worth expending the resources of the County Attorney's office to prosecute. 

In general, both the police and the County Attorney want to have strong 

cases, with a sizeable seizure of drugs, made on a significant figure in 

the dealing world. Thus, in many jurisdictions, the attorneys and the 

agents come to share "what" this means in tenus of the cases tmder consid­

eration. Infonnally charged defendants are thus "fitted" to this "calculus." 

In jurisdictions where a seizure of a 1/2 ounce of relatively impure heroin 

is viewed as "no big deal'; the person arres~ed may be able to have his case 

dismissed or not even filed if he can deliver a more significant character 

with a larger amount of hero~n. However, the same dealer could, in another 

jurisdiction become a front page story, for the seizure of 1/2 ounce of 

heroin might be one of the larger seizures police have made. 

The linkages between infonnally charged and formally charged defendant 

infonnants center around the five properties. Some infonna1ly charged 

defendants will not adequately meet police production schedules and will 

become formally charged. TIle County Attorney may have a policy that all 

valid arrests result jn filed cases and thus, the amount of discretion is 

reduced. The policy of the attorney's office may go even farther, as we 

noted earlier, in that a1l those arrested will receive some sort of sentence; 

that is, no cases will be dismissed; thus, informants work for consideration 

rather than dismissal. TableV-8 summarizes the typical contractual arrange­

ments between agents and formally charged informants for the units studied. 

One of the major variations concerns whether the informant can work for a 

dismissal of charges or just for some reduction in either the charge or the 
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* sentence to be received. Another major variation concerns the number of 

principals involved in the negotiations of the contractual agreement. In 

both Gotham Minor and Desert City, the "right to counsel" has been extended 

to informant/agent negotiations. This is not to say that in all cases at 

both sites this occurs; some informants do not wish the knowledge of their 

informant status known to anyone including an atto'rney (Le., they may not 

have an attorney or they may not trust the attorney they have to maintain 

silence) • In both units, some agreements may be l'lri tten which further "legalizes" 

the arrangement. However, in other instances in these two units and elsewhere, 

the agent merely discusses the terms of the contract with the County or 

Prosecuting Attorney and extracts a verbal agreement. In Southern City, 

however, the district attorney is usually not consulted largely because 

there is much less room to negotiate a plea and sentence. That is, the 

best a defendant can do is a reduced sentence. 

Even where ~greements are verbally made between the principals involved, 

investigators may be required tOt or may voluntarily keep a record of the 

agreement in the informant file. In Dollarville, for example, the following 

procedures were adhered to: 

1. When an informant is developed he will be given a code number and 
his name will be locked in the desk of the Director. 

2. A listing of cases he has made will be recorded in a file in the 
Director's office. 

3. When an informant has fulfilled his obligations, a report will be 
made to the Director stating what he has done. 

*In this respect, negotiations between the principals involved resembles 
plea bargaining. The State is willing to accept a guilty plea to a reduced 
charge and the informant is willing to pay for the difference between 
charges through work. 'l'here are five types of bargains that can be struck: 
dismissal of charges; reduced charge; reduced sentence; concurrent sentences; 
and in the case of multiple charges, the dropping of all but one charge. 
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4. The Director will write a request to the D.A. I s office requesting 
one of the following: 

a. Small sentence 
b. Probation 
c. Dismissal. 

s. Be sure we do not promise anything to the informant we cannot 
abide by. 

6. Establish first what you can do for 'him and what he has to do to 
earn it. 

7. The relationship between an officer and an informant should be 
strictly professional. 

In units where no active informant file existed, records of agreements were 

often kept by agents infonnally either in their notes or in their heads. 

In all units studied, the informant was supposed to deliver all of the 

agreed upon cases before the investigator upheld his/her side of the bargain. 

This, however, was not always the case. First of all, the infonnant may 

name off dealers he can lido" and then later propose another set of dealers 

or do another set. Second, the informant may be able to "do" a dealer 

larger than he had originally agreed to and see this as satisfying more 

than a single aspect of the bargain. The informant may attempt to do 

dealers smaller than he had agreed to do. In other words, the informant 

oftenttffies attempts to negotiate modifications in the original contract. 

The agent, for his part, can either al:cept or reject attempts 'to 

renegotiate. In a situation 'Where the inflDrmant had agreed to do five 

cases and had done four strong "fileable fiBlony cases" that ''1ere tlquality" 

cases, the agent agreed to a slight modific:ation in the infonnant's contract. 

The rationale was that the fifth dealer originally named had disappeared 

and that the informant only knew (claimed to know) one other dealer of 

smaller proportions. MOreover, his trial date was rapidly approaching. 

The investigator "settled" for the smaller dealer. In another situation, 
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the investigator after doing two small time "puke street dealersH notified 

the infonnant that he could "turn puke all day" if he wanted to, but that 

none of them counted as part of the bargain. As trial dates approach, 

informants often become hyperactive and begin calling their agents indi­

catin~ that such and such has dope and can t'You nul out there now and do 

him?" 

In general, agents do not like to do business in a rushed manner, 

rather they prefer infonnants who begin work quickly, work steadily and 

comp~ete their part of the contract well before trial date. The quicker 

the informant produces, and the more steady the production the more likely 

the informant is to receive maximwn consideration, and the more likely the 

agent is to offer additional perquisites. However, where contractual 

agreements are not written down and are known only to the agent and the 

informant, there is always the possibility that even when successfully 

completed, the contract will not be honored. This occurs rather infrequently 

but there are conditions under which the agent feels justified. For example, 

even though the informant did the three cases he said he would do, he also 

"worked the other side" by informing a dealer about the tmit's investigation 

of him. Finally agents may make some allowances to the prosecuting attorney 

for a partially fulfilled contract by modifying the amount of "consideration" 

shown in accordance with production. 

4" The Control of Inionnants and Infonnant-Agent Interaction 

R: If, if I was in a position of where I had to tell like sara 
set of recruits, what kinds of things to do when dealing 
with an informant, what would be like the three most 
important things. 

SGT.: First thing right off the bat is you control the 
informant. Don tt allow h:bn to control you. 
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R: Okay, what, what does that mean? Do you know, I 
mean it's ••• 

SGT.: He's got to know right off the bat that if he's 
going to work for you, either for money or to work 
off a case, those are the bro biggest exarronples, that 
he does it the way you tell him to do it. You don't 
do it the way he tells you. He works your hours at 
your direction. The only exception would be if I 
got a guy that wants to come in there and wants to do 
something for ya, and doesn't want any money for it, 
then you're gonna have a little less control as 
possible by maybe selling him on the fact that doing 
it your way might save his life somewhere along the 
line. But ah, you should control that informant, 
no ••• 

R: So that's mnnber one, is to control the informants. 
What would be like a second thing? 

SGT.: The whole thing, it just, it all centers on control, 
man. You know, controlling the guy. 

Agents have a limited range of legal social controls available to them in 

their dealings with informants. In the case of defendant informants who 

are formally charged the sanctions available are largely negative ones that 

rest on a set of actors not immediately involved in the agent-informant 

inteiactions (e.g., district attorneys, judges). The power of the agent, 

the control that can be exercised by the agent depends on the degree to 

which he can influence the judicial process. \~ere agent influence is high 

in terms of judicial outcomes, it can be said that agents have more power 

and control. On the other hand, inform~'ts who are represented by their 

attorneys in their "contracts" have some counter power in so far as their 

ad:'v-ocates can make arguments that they fulfilled their part of the bargain. 

If informally charged defendants knew (were aware of) the true context of 

their situations, the legal controls over them would be virtually nonexistent. 

Where the infonnant has some indica.tion that his legal status is not in 

jeopardy, there are quasi-legal and nonlegal "reprisals" that are to be 
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feared. Thus, they too are exposed to largely negative sanctions. In 

contrast, paid infonnants are viewed as working for positive rewards in the 

fom of dollars; informants working for HfTee" but for revenge nrust also be 

supposed to be gaining some positive satisfaction out of elimination of 

their adversaries. Complainants who supply "free" information for no 

reason other than citizen·duty can be seen to derive pleasure from doing 

that duty and having their infonnation acted upon. However, agents have 

almost no control over complainants and have ~ as we have previously noted, 

very little means to determine the credibility of the infonnation received~ . 

It is for the above reasons that many officers prefer paid informants. 

They believe that one has more control over informants who are paid because 

of the positive nature of the sanctions and because of the ease of control. 

A command officer characterizes his perception as follows: 

D: With paid informants you have more control. Because 
the paid informant knows he'S not going to get paid 
unless the deal number one, comes down, the people 
are under arrest and we get the drugs. And he's 
paid on the amount of drugs we get. And we're not 
going to do it his way, he is going to set it up 
and it r s going to be done our way. And if he sets 
u.p something that we don't like, such as, okay this 
guy is cool, I know he's cool, you can take your 
money over to his apartment and show it to him 
there and there'll be no hassle, he's never been 
involved with a rip-off. Okay the paid informant 
wants to bring the case down to get that money. We 
tell him outright, there t s no way that we're going 
to take our bread into that guy's apartment. I 
don't care if he's never been a rip-off before or 
not, there may be six buddies of his that decide 
that it's a good time to 'rip-off. They're hiding in 
the bedroom with guns, and this turkey doesn't even 
knew they're going to tip us off. And we walk ill there. 
I tIs not going to go that way. Now if you want, to 
make the bread, this is the way itt 5 going to go. Now 
you go back and renegotiate it and set it up to occur 
over'here at our time, at our location. If you cantt 
set it up, you just lost your snitCh fee. 'Cause you 
ain't gonna get it tmless we bring it down and it's 
gonna be· our way. So you tend to have a better control, 
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I think, over the paid monnant. The guy you got 
the twist on he'll go the other ~ul. He'll set it up any 
\-Jay he wants. And then you tell him he's got to change 
it and then he starts whinmg, "look you said I got to 
do a deal. I've got the deal all set up for you and 
it's got to go this way. That guy is not going to come 
out front and meet you someplace else." And you got a 
lot more hassles with him and then he goes crying to his 
attorney, look I set up a deal but they don't want to 
do the deal. But I fulfilled my part of the bargain, 
now I set the deal up, they don't want to go with it. 
Do you see where you have less ••• 

R: Then his attorney hassles the County? 

D: The County Attorney's office about, hey this guy was 
suppose to do this deal and this one's got to cOlUlt 
as one cause he had it all set up and all the narcs just 
re£llsed to go. And it's their fault it didn't come down. 
cause they wouldn't go along with it and it was all set 
up. 111at's why you have better control on a paid snitch. 

R: Yea, r "ec. 

D: He's got a positive motL":::.don there to do it your way. 
And your response is, you Imow, the heck with him. 
You just aren't going to make any bread this month if 
you don't do it our way. 

R: ,E you don't do it, yea. So you really have more control 
lNer how the deal gets set up? 

D: Very definitely. 

In contrast, officers and command staf:f in units that do not utilize many 

paicl infonnants usually take a different view. They perceive defendant 

informants to be mOTe controllable because of the impending negatille sanc­

tion. The situation, however, is not a simple one, for the deiencmts' view 

of the potential sanction and the dl110unt of discretion avai.1able to the 

officers are properties which must be taken ~nto consideration. Where 

officers can in fact execute a dismissal of charges, ~lis can be (and 

samet~es is) viewed as a positive reward by informants. Indeed, abstractll 

any reduction in the potential negative sanction is a "step" in the positive 

direction. It can be generally said that officers that possess larger 
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amotmts of discretion have a greater capacity to reward. Moreover, in 

jurisdictions where the State through its functionaries almost always 

achieves a "severe" sentence, it appears to be easier to cultivate and 

control defendant infonnants. Along a similar line, defendant informants 

* ¥lho do not have counsel appear more controllable, that is, the nature 

of the contract between the principals can be influential in the 

amount of control available to the agent. 

One additional variable which appears to influence the perception 

of some agents that paid informants are more controllable is the 

length of the relationship. As we have noted earlier, paid infonnants, 

in general, make more cases, provide more mfonnation, and IIlast 

longer." Rather than dealing with defendant informants who (in 

general) after doing their tltree to five cases disappear, agents can 

deal with paid informants who (in general) will make well over five 

cases. Paid informants become better known to officers, and the 

officers are better able to build up in their reciprocal interactions 

*The tendency, as we p'reviously noted, in jurisdictions where 
defendant informants have ~ounsel privy to the arrangement is to 
transfer the accounting procedures to a more legalistic mode and to 
have the discreet ion of the agent reduced. In effect, the defense 
attorney and the prosecuting attorney must negotiate with each other 
over the term of the agreement. Thus, the addition of the defense 
attorney lowers the "vulnerability" of the defendant-informant to 
police accounting procedures and pressures. It introduces an advocate 
whose purpose is not only to "protect" the client but also transfer 
the locus of the arena. from personal relations between the agent and 
the informant to legal relations between attorneys. 

, 
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a familiarity that ideally allows for them to become dominant and exercise 

* greater control. 

Informant files and records provide for a means of control because 

they allow for a history of the informant's performance to be constructed. 

Not only does the unit then know how the infomant performed in the past, 

but each investigator can track the informant through other officers that 

might have handled him/her. Furthermore, if the informant goes to work for 

other agencies, the unit can provide a detailed record. Rather than a 

single agent ''vouching'' for the informant, the record allows for historical 

construction. TI1US, files provide agents with valuable information that 

can allow for a better assessment of the informant and in addition, provide 

for a control of the informant. 

Lentini (1977) correctly argues that even if the unit does not have a 

policy concerning informant files, "all officers should keep records of 

their informers." Ideally, such records would include '~hotos and finger­

prints of the informer, a copy of his crimInal record or rap sheet, and 

when deemed advisable or required by departmental rules, an official record 

of all contacts the officer has with the informer. The officer should also 

* This is, of course, not always the case. Goffman (1959) lucidly 
points out that frequent interactions breed reciprocal familiarity, and 
Glaser and Strauss (1965, 1967, and 1968) inaicate tEat tEe contact of 
awareness is an important factor in what can be learned from each other. 
Paid informants, can, in fact, learn more about the agents and their oper­
ations than agents about paid informants. In one unit studied a feM 
"trusted" paid informants were allowed backstage into the narcotics office 
area such that they could see what agents were doing and who the agents 
,~ere. In another unit, the ecological features of the space the unit 
occupied forced agents to interview potential informants and actual infor·· 
mants who came to the unit in viel'" of the rest of the agents. Both of 
these situations yielded more information to the informant than is desirable. 
Suffice to say that interactions must be controlled for wlmt kinds of 
information can be gleaned from them, and that agents should always seek to 
glean much more than they give. 
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document all activities in which the infonner is involved" (Lentini, 1977: 

149). In Wlits where there are no unitwide informant files, many officers 

do not keep detailed records, but rather keep the infonnation Hin their 

heads." 

Besides providing a biography of the infarmant, records also provide 

the officer with protection against the informant. In general, the better 

protected the officer is against informant accusations, the less vulnerable 

he is to charges, the less able the informant is to exert control. In the 

following, an agent describes the kind of information he utilizes in 

informant recordkeeping: 

... Name, date of birth, address, second address, third address, 
telephone number where their parents live. Ah, what they say 
they've been arrested for, what kind of cars thf~y drive, the 
license number, whether they've got brothers and sisters. Then, 
ah, information, who they know, what organizations they've been 
affiliated with, have they ever worked for another police depart­
ment? Basically that, and then you kick 'em out and tell 'em to 
call you the next day. Okay? You nm them son of a guns out. 
Everything. You get traffic tickets on 'em, ah, every arrest, 
everything you can find out about them. 

In addition to getting the above information, the agent argues that one 

should ''photograph and fingerprint every danm. one of f em. It One does this 

"for your Ol'.n protection, for your o'Wn danm. protection. Well, there's 

three things I've got to have: a phot()graph, a fingerprint, a signature. 

And my infonnants don't want to do that, then they can go work for sanebody 

else. Because there's nobody ever gonUia cane back on me and say, 'hey 1 

never worked for that dude and I never nave him that infonnationl tit Moreover, 

in ongoing interactions with the infornwmt it is wise to "tape-record eVeljr 

conversation you have with 'em. Itl The tape providr;s a record of what was ~aid 

that can be checked against actual events and be used for control purposes 

'

and it al protects that agent from informant cla:ims ti.llt the agent made 
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up the infonnat.ion. In controll:ing low-level street :informants, one nrust 

also utilize records as a protective device aga:inst accusations. In making 

an arrest of a "street puke jml1de" and seizing small amoWlts of drugs, 

some agents negotiate out an "introduction" on the spot without making a 

formal charge (as we have previously noted). In this situation, one agent 

notes, 

••• you do have some contraband so you have to make sure that you 
dispose of that in a manner in which you can clear yourself later 
if they accuse you of anything. Of course, at some po:int if you 
have, you know, two balloons and all you want is to pop that guy 
and it was an illegal search, and the guy wants to work, he wants 
to turn people for ya', rather than writing up that report, and 
not getti""l.g it charged at all, whatever, you, debrief the guy you 
set up some kind of, if he's gonna' do something or introduce another 
officer or do something under the belief that you're going to take 
care of his case, well instead of throwing thos~ balloons down the 
toilet or something you put 'em in a sealed envelope. Say this, it 
was a legit case (even). Send' em up to the Crime Lab and write on 
the envelope 'destroy, no report.' They say, 'yea, what'd you do 
with them?' I threw them down the toilet. He says, well, the guy 
says 'no, you're dealing tem out yourself or you're doing this or 
that.' And I said, 'I sent 'em to the Crime Lab, and it's up there, 
numbered and everything so you covered your ass.' 

In line with the above considerations, one should note that the inform­

ant's criminal record or lack thereof often provides a basis for differential 

amounts of control and variations in agent laxity concerning informant con­

trol and information assessment. For informants who have criminal records, 

the cost of nonperformance appears to be greater than for the informant who 

has no previous convictions, or who is operating as a paid informant. The 

presumption involved is that with previQus convictions, and with a record 

of broken promises of the agent, the sentence recebred will be greater than 

with kept promises. In the abstract, the more serious the past conviction 

was the greater the potential loss to the jnformant this time around. Even 

in the instance of an informant WhO.~s sev~ral convictions for small, 

petty offenses the cost of an inadeq~te performance could mean "hard tim.;-"" 1 
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* (going to prison). Thus, in both of these cases, agents appeaT to have 

more leverage for controlling informants than in other instances insofar as, , 

of course, the agent can :influence the outcome of the :infonnant t s case. As 

we noted in order to keep small offenses off the record, some :informants 

will attempt to work for Hfuture consideration, It and in this way reduce the 

costs to themselves through "insurance." 

For informants Wl10 have no previous convictions (or one or two minor 

ones) and "spotless" histories as infonnants, officers might become lax in 

their exercise of control over the informant. lVhat i~ worse, they can also 

become lax in their assessment of the infonnant's infonnatjon. After an 

informant has successfully provided '!good infonnation" that has resulted in 

strong cases with sizeable seizures time and time again, officers tend to 

"trust" the infonnant's infonnation without proper corroboration. In the 

following example, officers trusted the informant because he was one of 

their best, had never lied to them, had in fact performed extremely well 

until this episode. As a result, the agents did not carefully check out 

the information and acted on it on the basis of his past record: 

F: See we had one of our best snitches, we had a falling out 
wi th him the other day. f Cause we caught him .lYi!lg to.\.15. 
He didn't lie, he exaggerated. And it really pissed the 
guys off who were working undercover. Because their logic, 
whether right or wrong, their logic was, he told us that he 
had seen 1000 pOtUlds of grass in the ·house. And then when 
we hit the house we got 500 pounds. ~'\nd in going back in 
saying, wl1ere did the other SOD go, he finally says, Well 

*pormulae known to officers, district attorneys, and judges allow for 
some calculation of 'whatlt charges mean. Smce frequently mfonnants, as 
well as others, have bargained their sentence or charge and thereby reduced 
it, there is a problem in discerning what the offender actually did. By 
knowing how to selectively read previous convJctions, one can infer what 
the offender had been originally charged with; however, being able to do so 
means knowing the context of meaning with the jurisdiction. Being able to 
read the offenders record "accurately" grants the officer greater power in 
negotiations with the offender for "work" and allows the officer to figure 
how much he can bargain. 
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you know I saw that right there and if that's what you saw 
and if that's what you got then that's what I saw. And 
they said well didn't you tell us there was this big room 
full. Well you know it wasn't quite a room full. In fact, 
wasn't some just sitting in the corner. Well, yea. Well, 
in fact didn't you know there was no 1000 pounds. Wen yea 
I knew. Well, if you will exaggerate that what will you 
also exaggerate. So we gave him $100 and said get out. 
And if you want to put any deals together you can do them 
but if you ever fuck up or bullshit us or anything else 
on one more deal you'll never work for another cop in any 
agency in anywhere in the State. So go think about it. 
So you know, everything he did, he was reliable and every­
thing legalwise but it was just had we known what lvas 
in thete we would have held off until there was more there. 
And now this is all assumption on our part. And we're 
assuming that he was hurting for some money and he wanted 
us to hurry up apd hit it. 

In other examples, paid informants who have made "over 100 cases" 

begin telling the officers "how the deal has to go down." Since the 

informant has been making cases, officers sometimes go along with the 

informant and thereby lose control of the situation. 

Narcotics officers often judge their colleagues on the basis of how 

they control their infonrulllts ruld their interactions with infonnants. One 

veteran narcotics officer in lnaking observations about younger undercover 

officers indicates, "another thing I would, l'lith the undercover officers 

the~selves~ or any officer, if you can't control your snitch, if we're 

gonna set priorities ~ld all your snitch is doing is weed, you'll either 

get rid of the snitch or I'm gonna' get rid of you." The officer indicated 

that some of the undercov"'r officers "let the snitches dominate" them, and 

that in his opinion the officers should be replaced. In another unit, a 

veteran officer indicated that whether he worked with another officer, gave • 

him information, etc., was dependent upon the officer's behavior with 

informants. Where the officer was trying to impress the informant, or 

when the officer talked too much about wha. t he was doing, the veteran 

would not work with him because of the consequences: 
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H: But there are guys that talk too much. Arrl, I'm not talking 
about crook, crooked policemen, I'm talking about guys with 
big mouths. 

R: Yea, just talk. 

H: And ah~ there are narcotics officers that love to get in with 
an informant and the informant never gets a word in edgewise . 

. The policeman tells him everything he knows, everything that r s 
going on. .And then you start coming vp dry on your search 
warrants and what's happening is the mformant' s playing both 
sides of the streets. And we've had that happen many times. 

R: Yea because you1re giving him information. 

H: That.' s true. But we've also had informants come dOlm here 
and say, hey I want to work. I know this guy, and this guy. 
And he's sent by the head of an organization to come down 
and work for us. 'That's happened to me twice. 

R: .And ah, then he gets rid of his competition or.". 

H: Well he gets rid of his competition plus he lea'ms a lot about 
what we!re working on with him. If he works with the wrong 
cop. I never volunteer anything to an infonn~nt. I ask 'em 
what they know and that's it. 

When narcotics officers are unable to maintain adequate control over 

their informants, very often peer group pressure results in either the 

agent being isolated, replaced, or in "resocialization." That is, peer 

pressure especially from veteran narcotics officers who are seen as "good" 

officers and from first line supervisors plays an important part in con·· 

trolling infotmants. While this is true for all units studied, it is 

especially salient for units which are investigator centered and have no 

unit-wide policies by which to abide. Frequently the techniques for 

controlling informants, even in organizationally centered units, are 

learned from veteran agents and are not written down. There is a tendency 

for supervisory staff as well as "good" veteran agents to believe that 

developmg and controlling informants is something th?-t officers t;an 

either intuitively do or cannot do. Thus r many ~accessful procedures go 
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uncoded and are left to verbal communication. Command staff often rely on 

"pairing" jWlior people with senior people in the hope that the jtU1ior 

person will learn these techniques. As we noted in an earlier chapter, 

because of the rotation of s:ingle officers :into the W1it, this type of 

training appears to be most cost effective. Yet, it is also organizationally 

sOWld to have a codified set of procedures and methods available for officers 

on the most succes'sful ways to control informants. While not true for all 

informants, it is accurate to say that most informants are constantly 

testing the limits of effective agent control. While a.gents serving search 

warrants behind informant information must be constantly vigilant, undercover 

officers working with informants rust be even more so on guard. Yet under­

cover officers are :in a peculiar position, for they a.re projecting a bogus 

front. In these situations control of one's informant is crucial, yet 

there appear to be times when the informant can violate some of the drug 

* laws and not be arrested. These situations can occur when the jllformant 

is introducing an undercover officer "aroW1d." While W1dercover officers 

do not like to have such situations Qccur, and do not easily talk about 

them, there are occasions when some drug use by the :informant may be essential. 

Th&t is, in order not to cast suspicion on the officer and the informrult, 

** the informant may have to buy and use narcotics. Such situations put the 

* This discussi.on is based upon data gathered by Redlinger in previous 
projects, and no data of this sort came from the units under study. It is 
not intended as an indictment of the tmdercover system but as a description 
of some of tbe control problems that can and d.o arise. 

**Dollarville narcotics drug manual makes only passing reference to such 
situations, and no other unit studied during this study mentioned such situ­
ations. However, officers, when "off the record" (i.e., when tape recorders 
w'~re not running) indicated that they had this problem. The problem is 
con,pounded s:ince it erodes the authority of the officer over the situation, 
and furthermore indicates the helplessness of the officer-In the situation. 
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officer into a dangerous and duplicitous posture. Not only is the officer 

already operating under a false front, but in addition, in order for the 

front to be maintained,ne mUst allow felonious acts to be performed by 

someone nominally a member" of his team--a" member who he is supposed to have 

control over ltather than the member having control over him. For example, 

the dealer may desire·one"of the buyers (the agent or the :infonnant) to 

"taste" the drugs, or to use some drugs. When the dealer desires the buyer 

to taste, it is sometimes so that he too can have a taste, gratis, from the 

goods just sold. While the agent tries to discourage such practices, too 

much bravado in light of customary practice casts suspicion on t~e whole 

operation. Thus, the officer may have to allow a taste, and not to have to 

taste himself (as might be customary in that circle of the market), he may 

have to allow his "partner" to stand :in for him. These situations are 

heavily discouraged, but in light of thl
.;} exigencies of the world, they do 

occur. OVerall they reduce the amount of control the agent can effectively 

have in an undercover role because of the dependent nature of the front 

upon others for its maintenance. 

In the instance .where "tasting" is a COl11Tlon market phenomenon, tmder­

cover officers will have to defend against the alteration of the flevidence." 

One method by which this is done is to purchase the "evidence" and then 

purchase a smaller amOl.mt separate from the "evidence II when possible. 

Thus, the evidence maintains its integrity, and the agent in his bogus 

posture can even appear expansive: 

A: That's how I do it. 

R: Could you, ah, could you tell me that again?', I'd like 
to understand. \, 

, ' 
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A: Yea, yeah sure. You see I don't want to break open 
the half, the half is what is gonna' put him up. It's 
like evidence and you want it sealed, see? So I always 
sort of announce that I'd like to buy it and like let's 
buy a little more so you can taste. 

R: Does everybody taste, the dealers I mean? 

A: No, no, not higher up, but these junkie dealers think 
it's like a commission, like you sell it to them and 
they make a profit then you sho,.". your a good guy by 
tasting with them. 

R: The buyer gets screwed it seems to me. 

A: Really. 

R: So you buy a little extra. 

A: Well, I didn't used to, but then I got caught in this, 
ah, situation where like the guy was really heavy about 
it, like "all my poople taste, what are you, the heat?" 
You know, and like I just learned from that and from 
making all these other buys that at this level with these 
guys you have to expect it. In that one instance, like 
the informant didn't help any, like he was as eager to 
taste as the shi thead I bought it from. I don't use 
him an~or'e. 

R: You still working the street? 

A: Yeah, occasionally, like I can't go back down -..-_ 
'cause I just about have bought from everyone who 
sells there and from a few of them three or four times. 
We're about to do a rotmd -up after this grand jury. 

R: I see, so ah, the deal~ let me understand this, the 
deal is to keep the evidence llltact and like let the 
junkie, ah, the shithead take a taste from a little 
on the side? 

A: Right, that way he gets his and feels right and doesn't 
l1assle me and like I can keep it all cool. But like 
this doesn't happen all the t~e, but like it's con~~n 
amongst these street guys. 

Four situations can arise that erode agent authority. One occurs when 

the infonnant purchases narcotics, with his own money, for his own use as 

part of the overall ruse to create mid sustain credibility. A second 

involves the use of informant funds by the informant to buy drugs for 
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himself in the presence of the officer. Third, neither of the above is as 

bad as when the drugs bought with buy money are tampered with and some used 

by the informant. Finally, none of the above is as terrible as when the 

informant sl'/itches bags of dope on the agent. That such events happen is 

testified to by a veteran agent: 

L: My infonnants work for me and they tmderstand that right 
from the beginning; first time they screw up they're out. 
Simple. 

R: .And what constitutes a screw-up? 

L: .An, not the whole truth. See when I debrief an infonnant 
it I s like this, if the infonnant goes in and sees an 
otmce of heroin or an OlU1ce of cocaine, that's what I 
want to hear about. And I tell him, the first time you 
tell me you ~ee five otmces to impress me, you're out. 
And they'll do that. I'll have an infonnant where I 
want him to take an tmdercover policeman in; the inform­
ant'l! go in and introduce the policemen and ffi~itch bags 
on him. This has happened. 

R: Switch, you sl'litch bags of heroin? 

L. Well, in, in one case I, well in a lot of cases but one 
case that comes to mind right now is an informant, you 
talk about trust. That's done over 150 cases for me. 
Dynamite informa1'J.t, dynamite. On ISlst buy the inform­
ant went in with an tmdercover police officer and the 
informant knows, never touch the, the bag, never. Never 
touch the bag, the policeman gets the bag. Okay, the gal 
went to sell the heroin, ah, the infonnant grabbed the 
bag said, I'm gonna go in the bathroom and check it be­
cause she's burned me before, in front of the policeman. 
Informant went in and ah, in this case I think it was a 
red balloon, the informant llad gone in this residence with 
a multicolored bunch of balloons in the infonnant t 50 
mouth, switched bag. Came back gave it to the policeman. 
Ah, balloon full of lactose, okay. That informant is no 
longer working for this department. And after, like I 
say, ISO cases. 

R: Yea. 

L: .And I mean good cases. Ah, it' s hard to cut an informant 
like that loose. But if a1l informants tr.a.t I've dealt 
with, and live probably dealt l'lith, not a great deal 
but maybe well, maybe 40. Once they go sour on ya, 
they'll continue to do so. And ah" that's just myexper­
ience. I 'm not saying that for everybody, but that IS, 

that's my experience. 
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R: Yea. 

L: Or they'll flat lie to ya. They, they know you're 
interested in somebody and ah, they'll tell ya, hey, 
I was in the dude's pad, man I saw a kilo of cocaine, 
Ah, the informant's never been :in there. That's why 
I ask infonnants about furniture, ah, where the bath~ 
room's located, ah, I'll ask 'em what color cal~eting!s 
on the, on the rug. Ah, and if I hit that pad and I 
don't see everything I expect to see there, the 
infonnant'll never work for me aga:in. Ah, but they 1 re 
crooks, and you treat 'em as such and they, they've 
got to know that you know that they're crooks. 

Some of the controls suggested by the above analysis focus at the 

organizational level while others are located :in agent-informant inter­

action. Organizationally, :infonnant files when adequately kept, provide 

a valuable source of cuntrol over informant actions. In addition, these 

files provide a means for administrative checks on how muC}l infonnants have 

been paid, by whom, for what; thus, they provide a means to assess the 

operative direction of the unit and the agents within it. Where rules of 

control, like rules of payment, are tacitly understood it appears to us to 

be organizationally feasible to explicate them. Supervisors must be :involved 

in the transactions between agents mId :informants prior to agreements on 

what the reward is for what specific performance, and they ~st take an 

active role in the decision rather than being passive and "okaying" any and 

all agreements made. In the units studied, where supervisory control was 

:inadequate or lacking, even the best organized unit suffered severely in 

its dealing with informants. 

On a personal, interactional level, agents must be trained in techniques 

of interaction control. Informants are not brought into the unit, ongoing 

cases are not discussed :in any manner whatsoever, and informaticn is not 

volunteered. Ivloore (1977) argues that the informant must be vie''led as a 

conscript soldier and not 'by implication as a comrade in arms. Thus, all 
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information mu~t be corroborated even til0ugh the response time of the unit 

to the information is reduced. A~ one veteran agent noted: 

If an informant gives you infonnation and you can't corroborate 
everything that informant tells you, don't do it. And thi5 is 
where a lot of guys, well you read it in the newspapers, kicked 
in the wrong door, ah, busted the wrong guy. Shit like that. 
I don't do anything unless r'm completely corrobarated. Any, 
somE:body gives, me even a policeman gives me information, be­
fore I'll act on that information I'll corroborate his 
infonnation. 

5. Measures of Perfonnance 
--------------~.-----

Like many other features of narcotics law enforcement, the evaluation 

of informant performance and retention policies vary with the degree to which 

the unit is investigator-centered or organization-centered. Units which have 

unit-wide informant policies are more likely to have a shared set of collective 

categories for evaluation and for retention. However, this is not always the 

caS0. Because agen. Infonncmt relations are sometimes considered the agent's 

personal business, command staff Inay leave significrult control decisions and 

performance evaluatioT1~ +1) individual officers. \I1h11e this is much more common 

in investigator-centered units, it can, and does occur in organization-centered 

ones. Eve: in instances where organizati.on-centered units have l1!'itten per­

formance standards and policies relating to retention, they may be vague and 

non-specific. For example, Dollarville lists as one of its criteria "trust­

worthiness" and leaves it undefined because investigators are supposed to "know" 

what this means. In addition, while every informant who is flipped must be 

approved by the shift Sergeant and th~ Lieutenant, most are given routine and 

verbal approval, and there is no written administrative rule that specifies this 

procedure. The "rule" is known verbally to officers. Thus, officers· inter­

actions l~ith the shift Sergeant and/or the Lieutenant often conmn.micate the bare 

nature of the case: offense charged, age, race, number o£ cases "that can be 
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[" made, and. the approval is granted immediately. . However, the Dollarville investi-

gators do perform 'l'outine evaluations of informants and a record is kept of the 

e1rdluation along with a record of payment. Such a system when carefully monitored 

provides for consistent unit-wide policies concerning performance and retention. 

In contrast, investigator-centered units (e.g., SoutheITl City) often have 

no formalized rules or policies. Because so much is left in the hands of the 

individual agent, administrators do not see the uved for this tYl)e of poliey. 

Sergeal1.ts may not need to give approval and investigators appear fl'ee to develop 

isomorphic and unique standards. However, in such tnlits, as t'le noted previously, 

peer pres~ure keeps most investigators "in line" whatever the line happens to 

b~. TIlere is pressure on investigators to retain infonnants who can make cases 

along the lines of the unit's priorities. In one unit, for example, an investi~ 
, 

gator's fellow officer audibly groaned when the investigator went for a search 

warrant based upon his informant's information because it was "another weak 

case. " The investigator 'was chided to "get some guys who can do junk" and to 

stop "dealing with assholes." Ht;>wever, in units without shnred priorities, 

peer-group pressure is also weakened. Investigators may not need to make any 

type of informant evaluation, and may be able to pursue to a large degree their 

own. priorities. 

On the basis of the data we have gathered. it appears that units that have 

explicit policies concerning informant performance l1ave greater spa~ of control 

ovt\r the use of informants and information. More likely than not, in such 

tmits, infonnants belong to the unit and their information can more easily be 

pooled. That is ~ it is easier to have an ":intelligence" function. Moreover, it· 

becomes more practical for agents to direct informants toward certain established 

targets whether they are organizations, areas, or types of drugs. Where agents 

are also properly trained and evaluated in the control of informants, the sharing 
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of information and the solidarity of the enforcement team is greatly aided. In 

such units an intelligence function can be performed which presents a truer 

picture of the market, and this is, in our judgment crtlcial to any enforcement 

effort. 

Performance evaluations for informants ~hou1d include" but not necessarily 

be limited to the following: 

* 

Amount of evidence seized 
NUmber of persons arrested 
Number of cases pending 
Time 1aspes between cases 
Degree to which infonnation given is reliable 

a. can be corroborated 
b. is accurate 
c. is specific 

Degree to which info'rmant is cooperative and 
follows the orders of the ,agents in charge.* 

Thomas Avdeff (see Lentini, 1977: 180-186), in 1973 argued through an 
internal Orange County district attorney's doct.1ll1ent that enforcement agencies 
should submit to the District Attorney's office, in effect, a copy of the 
informant file. While from a legal point of view, this moves the locus of 
contro~, from poli,ee to the District Attorney's office, it also poses a potent:i.al 
breach in security with regard to the protection of infonnants. It increases 
the needed cooperation bet.ween the District Attorney's office and the enforce­
ment agency. It also presunes that the security of sucll files in the D.A,'s 
office will be adequate. We do not agree with this idea, but do support thie 
idea that selected and trusted members of the District Attorney's office should 
be allowed access to infoTrr,ant files. 

First it makes unnecessary papen'lork; second it provides for two sets 
of documents in different p1aces .. -one of which is political :in nature. 'J,'hl,rd, 
all documentation needed can be kept securely in the police files and can be 
made available to the attorneys when necessary. What must be kept in mind is 
that while the judicial branch of the Sta.te should act as a check of wmecessar)r 
police practices, the police are not to become functionaries of the judicial 
branch. 'Thus, we do not believe that the pOlicies promoted by Lentini and 
Avdeff (in Lenti"1i, 1977) are necessarily wise. Perhaps only in instances where 
the police demonstrate conclusively that they cannot han.dle and maintain adequate 
files ate such policies'necessary, for as a practical matter police know more 
about enforcement and its contingencies than lawyers. On the other hand, 
lawyers usually take a legal point of vie,., and wit.hout complete cooperation 
between attorney·s and police, breaches can and do occur. 
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VI. SELECTED RECCM4ENDATIONS 

This chapter presents recommendations for the organization~ activities, 

and enforcement strategies of a narcotics unit. These rec01lUIlendations were 

selected from the preceding chapte~s and are supplemented from notes on 

field observations and interviews. Of cO"~rse, the recommendations are not 

exhaustive. The reader who covers the entire report in detail or who may 

focus on certain chapters in the report Will, no doubt, find other recom~ 

mendations or perhaps identify themes which will suggest additional specific 

recommendations. It is hoped that the entire report lrill also serve this 

latter stimulus function for readers. These recommendations then are meant 

to highlight, in sumnary fashion, the salient points of the report. 

A. GOALS 

Recommendation: Enforcement goals for a unit shOUld be formally 
stated. The stated goals of the unit should be compared with the 
available resources to achieve those goals. Adjustments should be 
made where there is a disparity between stated goals and available 
resources to achieve those goals. The achievement of goals should be 
monitored and the cost incurred in achieving those goals should be 
noted. This will provide a basis on which to assess the cost effec­
tiveness of enforcement strategies employed. 

" ••• they must reexamine the goals and the strategies they use to 
achieve those goals. The essential policy question to be asked is, 
lihat do we want narcotics enforcement to accomplish and how many 
resources must be invested to achieve those ends?'" (p.90) 

'!Administrators of narcotics lUlits must look at the implications of 
their fiscal affairs for their operative enforcement polices. Where 
the goals are out of line with resources available, adjustments should 
be made." (p.91) 

Recorrunendation: Goal-setting for narcotics enforcement shol)ld not 
be \'1holly based on perceived public concern with types of drugs and 
violators. Rather, goals and priorities should be set on an organi­
zational level based on some empirical demonstration that the goals 
targeted are realistic, and by some criterion, in~ortant. This will 
serve to relieve the unit, to s~ne extent, from the distracting and 
disruptive external and internal llressT;\res to seek other less important 
goals. 
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" ••• perceived external and internal pressures and assumptions about 
the effects of enforcement have important consequences on drug law 
enforcement." (p. 60) 

" ••• the objectives of the unit are unwritten and are v~gu~ responses 
to police (the Ctww~der in this case) perceptions of rl~e public 
concern with types of drugs and types of violators. This sense of 
objectives is comnunicated :i:i1directly to th.e officers by the J .. ieutlenant 
who has developed an operational list of targets." (p. 112) 

Reaammendation Caution: While police should be responsive to public 
concerns, it is suggested that, based on empirical assessments 
of the problem (rather than on others' perceptions), th~ unit 
will be more able to defend and maintain its goals and 
operations against various public and political pressures. Public 
concerns should not be ignored but rather be assessed carefully, put 
into proper perspective, and dealt with. 

Recommendation: Goals should be written. This allows tile goals to be 
commonly reviewed and shared. Written goals also provide a baseline 
for assessment of goal achievement. 

" ••• the advantage of 'written goals and objectives is that one can 
assess accomplishments against them and change strategies and tactics 
accordingly." (p. 56 ... 57) 

" ••• the degree to which the organization can control and monitor 
decisions in the allocation of resources is an index of their 
efficiency. If (p. 230) 

Recorronendation Caution: Written goals need not be view~d as being 
carved in stone, never to be changed. They shQl'~ld serve as 
gUidelines to activity, be constantly reViewed, .'!lJld changed. 
when the situatillm warrants a change. 

RecoIllllendation: Units should share enforcement goals (for example, ta:rgeting). 
Tnis should lead to more effective enforcement activity. 

"'The extent to which sergeants are able to constrain their SJ~llads 
to work on a given.t.arget, either collectively or individually, 
is the most intportant single variable in narcotics enforcement. 
Further, most sergeants do not make such attempts , rather they 
all~d officers same freedom in the choice of cases, because 
individual rationales and justifications for the work become 
important for the maintenance of morale and for group cohesion." 
(p. 112) 

Recommenaation Caution: Unit sharing of goals should not be defined so 
narrowly as to preclude individual choice and decisionmaking by 
agents within the context of the goals shared by the unit. 
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B. ORGANITZATIONAL CONTROL 

Recommendation: The organization-centered mode of control is more desirable 
for a narcotics unit than is the investigator-centered mo~e (see 
Figure I-I). 

"Further, throughout this report, 'oJe assert that the organizational 
capacity to control the actions of investigators is an important 
feature of effective narcotics enforcement. Organizational control 
reduces the freedom of the investigator to choose, work and close 
his targets lvithin his own frame of reference. If he does so, he 
need not consider any collective organizational purposes." (pp. 46~47) 

Recommenaation Caution: The organization-centered mode of control is 
a matter of degree. Overcontrol in this mode, will, no doubt, 
result in reduced agent product.ivity. 

C. RaTA.TION 

Recommendation: Rotational policies in a narcotics unit should be calculated 
on the basis of the stresses, tensions, and opportunities for corruption 
experienced by the street agent. The oi.iice agent is largely inuntme 
from these "street" pressures. (p. ).74) 

Reconunendation: "Uni ts must keep in mind the overall organizational features 
they desire when establishing turnover; othenlise, they will be tmsU/c­
cessful in achieving their goals." (p. 181) 

" ••. Administrative Rc)tation, when coupled with Promotional Rotation, 
can l'esult in department-wide turnovers that effectively allow the 
pm'lcr of policy decision to accrue to sergeants. It (p. 175) Such turn­
over also often results in inconsistent policies as they are developed 
01' selec.tively applied ad hoc by netl/ corranandersa Frequent policy 
changes result in a varIety of unit inefficiencies. 

"The forced rotation of first line supervisors (sergeants) and 
higher command staff does appear to allow for the growth of the 
policymaking power of members of the lower echelons. In t.D1i ts that 
are highly investigator centered, rotation can result in policy being 
made effectiVely at the individual investigator level. That is, each 
investigator, as long as she or he produces, is left to his own d.evices. 
S:iJni.larly, when sergeants become the locus of policy power within 
a. unit, they can have their squads pursuing divergent aims, or aims 
1Nhich they, and not the unit as a whole, wish pursued. When two 
sergeants are pursuing divergent a~~, or when one has a policy 
orient.ation that is different from the other, and especially when 
the connnand is either not aware, tmwi1ling, or unable to resolve 
this divergency, certain organization tensions inevitably result 
which effect unit performance. (p. 178) 
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n. INFORMATION AND RECORDKBEPING _ 

Recommendation~ '~ere a steady rate of turnover of personnel is desired, 
narcotics organizations must also develop a structure that allows 
for continued information transfer. This means that it must be 
coVected, and stored within the organization rather than individuals." 
(p. 130) 

RecOJIml.endation: Investigative case files should be developed and maintained 
for use ~~th arrest case files and intelligence work. Such files 
could be kept for a period of six months and then destroyed after 
relevant information has been transferred to other files. (po 185) 

Reaommendation Cau.tion: While it is useful, for a. variety of reasons, 
to ke,ep files documenting a case, such records may work to the 
disadvantage of the narcotics unit· (for example, may be subpoenaed j 
the person under investigation may ask to see records under the 
Freedom of Information Act; and so forth). A recordkeeping 
system should be formally developed after careful assessment 
of th~ various disadqantages and vulnerabilities of such a 
system have been fully eXplorede 

Recamnendation: Record files should be organized so 'that they are cross­
indexed for maximum usefulness. (p. 234) 

Recommendation: Ilave at least one person on each shift who is knowledgeable 
. about information retrieval (computer terrrdnals and the like) in order 

to obtain infonnaticm for agents. (p. 186) 

Recommendation: A formal intra-agency infonnation sharing policy should 
be developed in order to share relevant infolmation with other units 
such as burglary and robbery. (p. 184) 

Reaommertdation Caution: When the use of such infonnation is tied to 
performance measures (such as getting credit for an arrest), 
the information will not be freely shared. 

E. INfELLIGENCE OFFICER 

Reconunendation: Provided the unit has the resources, at least one agent 
should be assigned as a full-time intelligence officer. 

"The intelligence officers, if they existed, would be responsible 
for maintaining intelligence files, debriefing agents about their 
cases and other information, correlating information, developing 
leads, setting targets, and in general for turning information and 
intelligence into a coordinate unit effort. ft (p. 119) 
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F. UNIT LOCATION AND lAYOUT 

Recommendation: . "There was almost unanimous agreement among the agents 
in all sites that the uni.t should be located away from the police 
headquarters." (p. 206) 

Reconmendation Caution: Being away from the main headquarters creates 
ecological barriers to maintaining intraorganizational relations.' 
In such a s.~.tuation, plans should be developed for monitoring the 
unit's activities in order that they do not become organizationally 
autonomous. 

1~ere organizational units are both ecologically iSOlated and 
formal modes of information-sharing are not well developed, 
they tend to be organizationally very autonomous and potentially 
isolated from informal and formal information flow. 1t (p. 235) 

Sharlllg information with other units in the organization is 
still possible (for example, through the intelligence officer) 
despite being located away from police headquarters. 

Recommendation: The spatial design of the unit office space should permit 
isolation of arrestees and informants from the agents in the unit. 
(p. 208) 

G. RECRUI1MENT 

Recamnendation: Females and minority males and females should be recruited 
for narcotics enforcement when possible~ 

'~ere was recognition by each unit that minority group agents (blacks, 
Chicanos, etc.) could in most cases best penetrate the drug markets 
of that minority and that female agents facilitated narcotics under­
cover activities for male agents in anY'dtl}.$1Parket as well as being 
able to make buys on thetr own. 1I (p. 35) "." 

'~tching agents to undercover assignments by race appears to 
maximize the success of the undercove't' activity particularly ip 
cases lmere black dealers will only deal with blacks." (p. 36)' 

'Teaming a female agent with a male agent gives the male entree 
to a variety of situations·in whkh suspicion is l'educ,f:d by the 
presence of the female partner. Perhaps the success of the female 
agents can be, :in large part, attributed to the fact that there are 
very few ferrale agents and therefore the person trafficking in drugs 
may not suspect that a female is a police officer .'t (p. 36) 

Recolllnendation: In recruit:ing a potential narcotics officei', make a careful 
assessment of the strength of the officer's family relations and of the 
spouse's understanding and ac:..eptance of the role of a narcotics 
agent. Since narcotics enforcement puts pressure on family relation­
ships, the strength of those relationships is an important factor 
in choosing the officer. (p. 134) 
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H. TRAINING AGENI'S 

RecoItli1endation: A suggested desirable sequence for/training (when possible) 

1. 

is to: ' ., 

1) Send the new agent to DBA school olr the equivalent to 
learn about drugs and basic enforq~ment procedures 
(the school shouldbereasohably~llort in duration 
so as not to keep the agent from his or her fulJ,,-time 
duties). ' 

2) Place the new agent with the off~ce crew in order to 
learn about unit requirements it,!1d paperwork. This also 
serves to teach the-new agent the value of paperwork for 
complet:ing a successful case ~that is, through the prose­
cution stage). If the officf}f crew is involved in conspiracy 
cases, the new agent will l~arn different investigative 
tedmiques' from working thr,t' street. 

NOTE: Points 1) and 2) are ip;terchangeab1e. TItat i~), 2) 
may precede 1). 

3) Place cl~e new agent on:the street with an exoe:rielll;ed 
pftrtner'!who will complete the traming (~1ee ~igl1l'e IV-l 
on traitling models). 

Reaonmendation C~kf;ion: The above training sequence assumes that the 
need for the new agent will not be so great that he or she must 
be put on the street immediately. The above S~ .{Ue!1.ce also asswnes 
that the unit does not have a high rate of turnover j in which case 
a more formal model of training would best apply (see Figure IV-I). 

EQUIPMENI' 
r, 

RecollBllendation: The undercover cars available should number about 
70 percent of the total agents who routinely need a car for their field 
work--that is, surveillance, buys, and the like. (p. 193) " 

Reaommendation cauti.on: Obtaining and maintaining a large number 
of underc::overcars is usually a large budget item. 

Recomnendation.: Undercover cars should not b~~d~tective cars that can 
easily be identified as p.olice cars on the street. All ~'ypes of 
cars and vans are needed--old and new. Sometimes cars must be 
matched to the type of narcotics deal being made. (p. 195) 

Recommendation ~ Under~over cars need to be chaP.ged periodically (perhaps 
annually or when the need is indicated). The use of rental cars is 
a possible solution to the frequent need for different cars. (p •. 197) 
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Recanmendation: Each tmitAl~eds special telephones .~)/1'here ~hould be 
a special phon~ or phones for informants wh~Ji;h-would allowtnem 
to call the unit withQ~t dialing a ciJy",pr'police prefix number. 
This number should be ,changed perigWldilly. fp. 205) c 

A special). ine should be. availa,ble for. drug dealers to contact agents 
who are goitJ,g to nii:lke' buys from the dealers. Again this number 
shoulg;.notbe identifiable as a city or pOlice prefix moher. 
This'iiumber should be changed periodically. (p. 205) 

Reclmrtifjndation: The uriit should have its own radio diannel with a 
scrambling device to protect against the channel being mon~tored 
~y potential arrestees. (p. 197) 

, 
ReconmendaticrJl: When eyeball surveillance is not possible, agents ~ithould 

routinely use body mikes in making drug deals (for the protection of 
the agent). (p. 199) , 

Recommerviation Caution: tvfany body mikes provide poor transmission 
and thereby become useless. A body mike can be easily neutralized 
by tl,lming up a radio or hi~fi in the room in which the wearer 
is present. Also, relatively inexpensive electronic detectors 
of body mikes are widely available to the pUblic. 

Reconnnendation: The control and maintenance of 'electronic equipnent should 
be, the responsibility of the unit., ·Xf additional control is desired, 
pennission to use theequiplllent could be, obtained from a superior 
officer outside the unit. (p. 202) 

Reconnnendation: One officer or agent per shift should be made responsible 
for controlling, maintaining,and instructing agents on the use of 
the electr~nicequipment. (p. 203) 

J. INFORMANtS 

Recomnendation: A record of the agreement between the informant who is 
working off a cha,rge and thenarcotic$ agent or unit should·be kept 
on file. Such Ucontracts" may be renegotiated at any t:ime with 
the approval of the investigator $ (p. 320)", 

. Recommendation: Agents must be carefully trained in techniques of 
infonnant interacti9n control. Hence, a nel'l agent shouldb~ WIder. 
the control of a mo~e experienced agent when the new agent 1S deal1ng 
with an .infonnant. (po 336) 

RecOOlffiiend,ation: At least two agents should \*fork an informant (preferably 
partners) in order. to provide an uninterrupted relationship with 
the infotmant (in the event that one of the agents takes a vacation, 
is rotated, or the like). (p. 304) 
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'keccmnendatiOl1: In de~ling with informamts ~he unit should: 

'-1.) centralize and integrate the infonnation th~ informant 
provides, particularly information thaJ::_may' be peripheral 
to the case being developed; this task could be handled 
by an intelligence of£ic:e:r; 

21) develop a standardized schedule o£ informant pay:nnents; 

3) develop a unitwwide set of performance criteria for the 
informant (p. 339). 

RecOlf'tIIlendation: The uriit should ha\~e some form of informant files and 
records~ 

"Informant files and records provide for a means of control because 
they allow for a history of the infonnantts perfonnance to be con­
:structed. Not only does the '!.mit then know holtt the informant 
performed in the past, but each investigator can track the :informant 
through other officers that might have handled him/her. H (p. 326) 

fflnfonnant files ~erve a m.nnber of useful purposes, one of t.fuieh 
-is to give protection to the agents when dealing with inforrrants 
by providing an accurate record of contact, payments, etc. In 
addition, the files ,can provide. an accurate record of infonnant 
perfonnance that can be utiliZed by the unit. This is valuable 
because of the rotation Ot the agents within the unit. When agents 
are gone, there still' remain.s a record of the informant actions. 
In addition, the record is available if and when othe.r narcotics 
agencies desire some infonnntion about the infonnant per:fannanc~/I 
(p. 255) 

"The instructive pOint to be made is that infonnants become organ~­
~ationalproperty not individual property. Intelligence informatIOn, 
rather than filed in personal files, shOUld be organizationally 
filem. In fact, all case data nnlSt becane-available tmit-wide so: 
that the loss of the officer making the C.ase does not necessitate 
the loss of the investigation." (p. 180) 

Reco7!1Tlrtrzi/ilti·on Caution: G~aTding thei4~tit)'; 9£;,the"-litf~rmant is' 
paramount. Effective administratiy~"c~iit',iOl over the tiifonnant 
files reduces the chance that_~tatithorized persons will learn 
the identity of tfiein:tonnants. For example, the District 
Attonwyt s' office shou1~1, riot receive duplic,ate infonnant files. 
While '~,erta:in members' -et the District Attorney's staff may have 
limited access to the informant files, those. files should remain 
solelywner the contl'ol of the nar~otics un~tt. In sum, when 
there 'are iIlformantfiles and inforination Te<::ords, they-
luUSt b~ stored ina s~cure place and be prO'wcted from subpoena. 
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l?ecommendation: Lo~gtime arid "re1.iahle,f paid iftfonn~ts. shmildnot be' ;/ 
treated in a lax manner:: so th~~ c(mttol::,oV'et?che'imonnant is lost. / 

,- The jnformant's inform~,~i~ JiMiuld always be corrobor~ted. The ,ii", ,', 

infonYlant should not b~':~,St:l1owed to dictate "how the deal is gOi'ng" / 
dO\m. n (p. 329) ,: " .,' 

Reconmendat'ic.m: It r.l.ust al,'Jays be asswne<:i that the infonnant is providing 
infon'llation nbout the r!mi.t as well as' providing information to the' 
unit. Al1 oI-\portuniti~s for the l.nfonnant to pick up infonnation -
about thf.~ unit ;;hould ~fe limited (for example, by isolating the 
LTlformant on visits to/the unit oflHce). (p. 3:26), 

J: 

K. SEARCH W~AmANTS/RAIDS 

RecOJlJJl,fmdation! The raid routine and equipment (such as hats"jackets, 
ru'ld the lilce) should fiOOy establish.:that the agents are police 
Cllfficer!;. (p. 209). ' ' 

Reaormnendation Caution: In some instances such identification may 
lo;;s the agents the eleraent ot surprise 0,.' This ::will have to be 
weighed against the need to establi.sh identity as pol,ice. 

" . 

Recommendation: Certain agen¥s from each shift shottld be ~ecially trained 
in the use of a shotgun. These agents w~Jld be the only ones ~thorized 

,,' .' .. ::.to::tf!riTe a shotgun :t;Qr a raid. If difficulties are anticipated in the; 
execution of the searchwarran:t) a~ SWAT ~unif:shoultt·~":rf.¥.luMsfedto 
a~company the ~gents. (p. 209). . . 

" . 
.I •• ~ • 

L. CHAIN OF EVfbENCE 
.;... 

RecOllJUendation: The shortest cha~ of evidence possible should. be developed. 

"The very short. chain of evidence ••. is:optimal sinc~ the er:ime 
laboratory,~lmost immediately establishes! the cha.:ractt1-I'istics of 
the dn.:tl.r~vidfYilce (quantitative o;r qualitative characteristics) 
which should, by reasonable expectations,,; set a measurable standard. 
f~t' tracking the evidence and serve as a d.eterrent to tantp,ering with 
the e'\I"idence." (p. 247) 

M. SHIFT SCHEDULES 

Reconunendation: Shifts should be as flexible as possible. This will help 
to relieve th~ overtime problem by allowing agents to co6rdinate their 
paid working hours with case develoJ!1lents. Flexible shift sChedules 
will"i:Llso aid tl1e l..Uli't., . .in being' responsive to the contj,ngencies of 
drug market activ~Jti~s'. ' 
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N. CORRUPTION 

RecOlmJendation: The narcotics unit should avoid, whenever possible., doing a 
job without adequate resources being allocated for that job. Great 
strains and temptations result from trying to do a job without proper 
resources. Such a situation is often the basis for corrupt practices. 

"In situations where money tor informants is scarc~ and the pressures 
for enforcement necessitate the continued use of in£orma~ts, there is 
a strain toward [unprofessional and dubious] practices Which may lead 
to corruption." (p. 285) 

O. Il-I'I'ERAGENCY RELATIONS - ~ 

RecOlllllendation: In order to strengthen relationships wi,th other narcotics 
enfol'<:ement agencies, the following might be done: (pp. 181-182) 

1) 

2) 

3) 

4) 

5) 

Develop a formal agreement for sharing infonnation. This 
could build interagency trust and result in joint 
investigations. 

Share agents on temporary assignments to the other agency. 
This often serves to build a personal and trusting , 
relationship. 

In order to reduce jurisdictional disputes, have agents, 
where possible, deputized and authorized to operate in 
adj acent jurisdictions. When possible, imom the 
jurisdictions that agents will be working in thejr 
territory. 

Develop fonnal rules and procedures for sharing cases, 
information, money, equipment, and persorUlel. 

Develop formal rules for joint investigations in which 
arrests occur • Who gets credit for the arrest? (Both 
agencies could claim credit for their records without 
conflict.) . How will the publicity be handled? Who 
controls the evidence and prisoners? 

Reaommendation Caution: Interagency cooperation appears to be 
built more£irmly on interpersonal relationships than on sets 
of fonnal rules developed between the agencies. Personal grudges, 
withholding in£onnation, taking cases or credit for cases, and 
the like often seem to dominate such agency relationships. 
Building a finn relationship will have to proceed slowly and 
cautiously. . 
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RecoIIll1endation: The tUli t t S relat ionship, with the' prosecutor f s office 
could be strengthened by: (p. 183) 

1) Getting clarification from the prosector about procedures 
and paperwork necessary for the maxinP~ likelihood of 
prosecution. 

2) MOnitoring cases sent. to the prosecutors and providing feed~ 
back to agents about case outcomes (plea bargained, dismissed, 
or sentenced). 

3) Having a legal liaison from the prosecutor's office give 
the unit periodic updates and reviews of changes in the 
law pertaining to their enforcement activities. 

Recorrunendation Caution: The prosecutor may back off from the relation­
ship if he feels that the unit is not being responsive enough 
(£01' example, if the unit's papelWork fails to improve). The 
impetus for a good relationship and its maintenance will have to 
come frem the narcotics unit, not the prosecutor's office. 

" , 
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APPENDIX A 

RESEARCH ME'IIDD9.LOGY FOR S'lUDY 

A. Site Selection 

In general, there were four criteria utilized in site selection. 

First, we desired narcotics units that were in cities ranging between 

150,000 and 900,000 population. This criterion includes many of the 

larger American cities as 't':ell as 'meditml sized" cities in which there 

could exist enforcement activities and problems with opiates (see for 

example Greene et al., 1914). Many of these cities are located within 

metropolitan areas that are much larger in area and population, and thus 

have in addition to enforcement problems, jurisdictional ones as well. 

It was important to the research to have sites that had attempted to 

work out, or had worked out jurisdictional problems. 

Secondly, we desired cities which were either primary entry points, 

''border cities," and/or major transit centers or distribution points. 

For example, 1,.ISing the first criterion, we could have selected Austin, 

Texas (1973 est:i.ma.ted population 294,000); hClWever, this city is not a 

major distribution center, but rather appears to receive opiates from 

other cities. As Greene et al. noted for Austin: "Heroin is reportedly 

all of the 'brawn' variety (no laboratory analysis data were available). 

This heroin reportedly enters the United States through many TexasjMexican 

border carom.mities, of which San Antonio was the most frequently mentioned. tt 

(1974:15). San Antonio was a major distribution center and as an interface 

of both racial/ethniC and military/civilian groups would be a "better" 

choice because it appears that the major problem of controlling supply 

lie,;; in cities lik~ San Antonio that are either primary entry points 01' 
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major distribution centers. These cities (metropolitan areas) usually 

have large addict populations and serve as business Wholesale centers 

for distribution to smaller cities in the market chain. They represent 

target cities in which control has been attempted and would, therefore, 

have police organizations with developed capacity to enforce heroin laws. 

They would be cities in which the focus of research, opiates, are more 

likely to be of concern to police departments (among their top priorities) 

and the patterns of use would be better established, as opposed to a chaotic, 

rapidly changing, and "epidemic-like situation." The latter p.lttern is far 

more difficult for the police and less like~y to be the basis for stable 

"strategies," which, we hoped, could provide a description and measurement 

in terms of their impact or costs. 

Thirdly, since usually two researchers would be working a site, it was 

decided that we would want narcotics tmits that were manageable. In viewing 

the pilot. site work, we decided that thirty persons in a tmit was an approxi­

mate maximum and eight to ten was a minimum. This would permit researchers 

to establish rapport with unit personnel, interview all members of the 

unit, collect necessary records, and make observations within the time 

constraints of the on-site work. The sites chosen confo'nn to this criterion. 

Dollarville and Southern City were on the high end of the criterion and Bay 

City and Gotham Minor were on the low end •. 

Finally, we desired a geographical distribution of. sites across the 

Uni ted States. Ideally, \'1e would have rlesired to have more sites overall, 

but within the budgetary and time constraints, the six sites finally selected 

represented most of the areas of the country (within the parameters of the 

first three criteria). 
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B. Entree to Sites -,"----------
TIle literature on gaining ~c~~ss to organizations in general, and 

police organizations in particular indicates that it is best to begin 

gaining access from the top of the organization downward through succeeding 

* levels. Since most often, the focus of the study is at the lower le17els 

of the organization, higher echelon individuals have less concern about the 

effects of the study on them per se, have more concern about the effects on 

the organization f and appear to be abO',ut as equally concerned as those 

lower level individuals with what the outcomes of the study are to be; who 

is to have the information, and the mannel' in which the information is to 

be gathered. The study must be plausible and make sense as something that 

will benefit either that specific organization, or other organizations like 

the one under study. Moreover, a.t each level of the organization where 

gatekeepers to access eXist, the priorities attached to each set of issues 

change. Whereas the upper level gatekeepers are less worried about them­

selves, and more a.bout the image of the organization ~ a whole j lower 

level gatekeepers are worried about the image of their Wlits, a:tld, perhaps, 

their own iron.ge... This latter concern, however, is double edged~ for "'lere 

they to deny access to the research, they must have I'easonj but on the 

other hand, if they grant access, they must worry about the consequences 

for the overall performances of their unit. 

In the following, we wish to indicate the variations in access and ..... 
some of the problems that arose. We attempted to access eight researcli 

sites and \'lere successful in seven cases (87. SIS). The first site that the 

* See, for example, Dean et a1., 1969, Skolnick, 1975. POI' a 
conflicting perspective, see Dalton. 1959. 
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research tearrl attempted to ac~ess had been previously studied by a member 

of the team (''Macho City"). He sent a copy of the proposal to the depart­

ment and later personally discussed the research at length with the Lieutenant 

in command of the Narcotics Section, and the Captain over the division in 

which the section was housed. Both agreed that the researcher, alone ~ was 

welcome back "anytime," but that the division had been "studied out. II Upon 

inquiry, it was discovered that another research group studied the depart­

ment and had in the department's perspective violated the confidentiality 

of the data by leaking portions of the "£:indings" to the city comci!. We 

did not attempt to obtain any evidence concerning this incident, and since 

the unit was open to the researcher in an individtw1 f::a~?acity only, the 

research team was in effect denied access. This site was to be the 'pilot' 

site in which data categories, strategies and tacti~~ of research, etc., 

were to be ref:ined. Thus another pilot site needed to be chosen. 

In gaining access to the pjlot study ("Dollarville") narcotics unit, 

six succeeding levels of authority were encountered. Perhaps, one of these 

levels was lmnecessary; however, as will bo demonstrated below, it was this 

level which provided initial contacts for the study, and it was at this 

level that the study team already had access through previous contacts. 

The use of existing contacts was not unique to this study of polic:ing. 

Skolnick (1975) utilized a similar method for accessing first the Chief of 

Police at Westville, and then almost the entire department. 

The six authority levels which the study team dealt with were: 

1. the Assistant City Manager for Police; 

2. the Chief of Police; 

3. the Planning and Research Division; 

4. the Director of the Vice Control Division; 
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5. the Lieutenant in charge of the narcotics mit; and 

6. the sergeants and officers of the narcotics mit. 

Since the study tea.,'rl member who had contacts with the "Macho Ci tyn 

department also had previous contacts with the ''Dollarville'' department 

through the City Manager's office, it seemed natural to discuss the project 

infonnally with the Assistant City rtanager for Police. A meeting was 

arranged at which time questions concerning the sponsorship of the study, 

* the funding, and the use of the results were discussed. A copy of the 

research proposal was left with the Assistant City Manager for his consider­

at ion , and the study team member was available to answer any questions that 

he might have. Soon after this initial contact. a meeting was held between 

the study team member, the Assistant City Manager, and the Chief of Police 

to discuss the study. Questions concerning access, ftmding, purpose of the 

study, and the use of results were discussed. A prinCipal concern was 

about the length of time necessary to complete the study. After these 

questions were an5l",ered, the Chief willingly gave his approval.. Shortly 

thereafter, the team contacted the Chief's office and found that he was out 

of town, but that his assistant would provide help. A visit with the 

assistant resulted in the discovery that the assistant Chief knali nothing 

of the study. His examination of the formal letter granting access revealed 

that, although signed by the Chief, it actually emanated out of the Research 

and Planning Division~ Contacts with the Captain in cha'rge of the Division 

were made inunediately. The next day the member of the study team met ''lith 

*Manning (1972) indicates that questions concerning sponsorship are of 
primary interest in gaining access to police organizations, especially for 
large research enterprises employing mOTe than one researcher. Not only 
must the researchers be legitimate but. in addition, the organization must 
have legitimacy, and the funding source and the overall goals must appear 
credible. 
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the Captain who had briefly examined the study proposal and basically 

wanted a short briefing on the nature of the study, its methods, the time 

frame involved, and the use of the findings. The sarne answers were given 

to these questions -answers which are outlined in the proposal itself. On 

explanation that the study team was ready to begin the study, the Captain 

indicated that the Chief was out of town, and that it might be best for the 

team to meet with the Director of the Vice Control Division to explain it, 

since the Captain believed that the Director had not heard anything about 

it previously. The Captain could not contact the Director so another 

meeting was scheduled for the following week with the Captain and the 

Director. At the time of the meeting, the Captain ''las tmable to locate the 

Director and the apparent explanation was that the Director was teaching a 

school for officers. The Captain assured cooperati~.>n and suggested to the 

team that it meet directly with the Director. 

The meeting with the Director of Vice Control Division was attended by 

two members of the team. The team reviewed the purpose of the study and 

the types of data that would be needed. The Director was interested in the 

team~ s backgrotmds, and that we would not get in the way of his officers. 

He also wanted to assert that he had final authority on what we could do 

and the types of infonnation he wanted us to have. After a one-hour 

meeting, the team was introduced to the Lieutenant in charge of the narcotics 

unit who was most agreeable to the study. The Lieutenant introduced the 

team to each. of the se-r;t:::ants. The next day, the third member of the team 

was introduced into the setting, and he spent time with the Director, 

interviewing him while the other members continued their integratioI~ into 

the narcotics unit by interviewing the Lieutenant and learning about the 

policies of the unit. Gradually, the sergeal.'lts became familiar with each 
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member of the team. That is, the Lieutenant did not gather the section 

together and explain to them in total what the study was about; instead 

each officer learned about the study either in a small group or alone. The 

study team members used one of two approaches; ask the Lieutenant to intro­

duce them to the men currently in the office, or approach a sergeant or an 

officer and arrange for em interview. The team membets made ita point to 

go out to lunch with men in the mit whenever possible. In one instance, 

the Lieutenant and a team member went with one Sergeant to lunch after 

which the Sergeant gave a two-hour interview, and generally was most sup­

portive of the study. Overall, three of the four sergeants were supportive 

or enthusiastic about the study and one was not. That is, while not hostile 

to the study, the Sergeant did not make the attempts the others did to aid 

the team into general acceptance by the officers. Trte officers themselves 

were generally open and accepting after they understood the nature of the 

study. 

As can be noted, this initial pilot site was simultaneously observed 

by three researchers. We fCJnd that three researchers on-site tended to 

"crowd" the unit a.nd lead to some data "inefficiences" if care was not 

exercised. 

Access to the Desert City unit was accomplished "cold." That is, we 

had no previous contacts with anyone in the Department and so initial 

contact was .made with the Chief of Police by one of the study team. He 

simply went to Desert City armed with a copy of the research proposal and a 

copy of the prel~1tLlarl report on the pilot site, and called the Chief 

"cold" requesting to see him. 

The study team member explained the nature of the study over the phone 

and the fact that the team was most desirous of studying Dese·rt City. The 
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Chief granted an appointment for the following day 'which was attended by 

the Captain of the division within which narcotics was housed. The appoint~ 

ment lasted ap?roximately two hours and the team member attempted to answer 

questions concerning the data desired, the time required, Mlat the starting 

date was, whether the team needed work space, etc. The copy of the pre­

liminary report was left for the perusal of the Chief and the researcher 

encouraged the Chief and Captain tc call the Dollarville narcotics tmit if 

there was any question. After the meeting, the Captain asked the researcher 

if he would like to see the narcotics unit and be introduced to the Lieutenant 

in charge. The researcher discussed the study, its goals, etc., with the 

Lieutenant and one of the sergeants. 

The researcher was to call back the next day to ask any additional 

questions, if there were any, and to find out if access would be granted. , 

It was indicated that tmless something unforeseen came up, access would be 

granted. Later a letter stating the same was sent to the researcher. The 

researcher then wrote and called the Captain in charge of the division ~len 

the research was to begin. 

Initially, this researcher operated onsite for approximately one week 

before the second researcher. arrived. This allowed for the development of 

''working relations" between thEf researcher and the Lieutenant, sergeants 

and several of the officers. The second researcher stayed approxLuately 

* one week on-site and the third came for two weeks. Table A-I lists the 

researchers by site and the work hours on site. 

* A workable sequence seems to be a period of one to two weeks with the 
ini tid researcher, then the introduction of the second researcher, with 
the arrival of the ttlird investigator four or five days after the second 
researcher. Such a sequence allows both the researchers and the narcotics 
unit being studied to accomodate each other. While this is the ideal 
schedule for three researchers working on a site, the ideal number of 
researchers working a site appears to be two. 

362 



-! 
I 

! 

". r 
! 

a:aq .". 

Tab1e A-I 

Total H.ours and Number of Person Days s¥nt 
on Site oy Jiesearch Team :Eor six Unit 

.,.t· 
Site Research Team Total HouTs & Person Days 

Dollanrille Redlinger 402 hours 
Williams 48 days 
Manning 

Desert City Redlinger 342 hours 
Williams 36 days 
Manning 

Gotham Minor Williams 187 hours 
Manning 23 days 
Research Asst. (1) 

Columbia Manning 182 hours 
Williams 26 days 

Bay City Redlinger 221 hours 
Williams 28 days 

Southern City Williams 325 hours 
Manning 34 days 
Collins 
Research Asst. (2) 

aHours on site are defined strictly; that is, it includes only 
the actual hours in the unit and/or with office~s whether observing, 
socializing, interviewing, etc. Excluded, for example, are hoUrs 
spent during the course of the observational period listening back 
to tapes» or time spent in conference with each!)ther a1;lout the re­
search. Hence, .these hours are not representative of the actual hours 
spent :in doing,trte research, but are only a measure of the data­
gatheripg fime in the city, with the officers or in the office. 
Ratios of one to five Or six ha,,·e been suggested as a reali.stic estimate, 
of the time requil'ed to write up and reduce such data after they have 
been gathered~ For every hour on site at least six were spent analyzing 
the materials. 
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The researcher listed first initially visited and obtained entr~e to 

the site and was responsible for making sure all data des~red was collected 

(e.g., budget materials, records, interviews with all personnel, observations 

of raid planning 1 actual raids, and all other critical and key events). 

This procedure allowed for one researcher to be responsible for the site 

and supported by others, for sites tc be worked simultaneously, and ensured 

that all data necessary would be collected. 

Entrae to the Gotham Minor narcotics unit was based on contact with 

one of the unit's investigators in Denmark a year prior to requesting 

access to the unit. One o~ the researchers was attending a criminal justice 

seminar in Denmark during the summer of 1976. He met the investigator at 

the sa~inar where they observed the Copenhagen narcotics unit for a week. 

During their stay in Denmark they discussed the possibility of studying the 

Gotham Minor narcotics unit. Upon returning to the United .States the study 

team member investigator kept in touch. The investigator offered to make 
.... ". . " - -

preliminary inquiries on behalf of the research team to the Gotham Minor 

Police Chief. Since the police investigator's father was a Deputy Chief in 

the same, department, connnunication between the investigator and the Chief 

t~as facilitated. Based on information supplied to the investigator about 

the study (a copy of the research proposal and a copy of the I£AA news 

release on the grant award) which was passed on to the Chief, theChie~E 

gave his pennission to study his narcotics unit. This permiSSion was given 

in late" October 1976. Due to prior commitments at another site,work at 

the Goth:~m Minor site began in mid· .. April with a two"day preparato:ry visit 

to 'th~f police departmeiit'~;: 

'. Initial contact in the depaffiitent was ~.~1t>~he Deputy Chief, who 
: " ~<.~!,~.'" .-

introduced the Captain in charge of th~:.erganized Crime Division (made up 

(' : .J 
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of the vice and narcotics squads). Lg:ter there was a meeting with the 

Chief, who was interested in and supportive of the research. It was learned 

sometime later that the Chief had a degree in sociology from Gotham Minor 

University which in part explained his tmderstanding, interest, and support 

for the research. The Chief kept the Organized Crime Division under his 

personal control by making some decisions about the operation of the unit 

and by having the captain report to him daily. Data collection at this .. 

site then was highly contingent upon messages relayed to the Chief and the 

decisions made by the Chief. Although this was a slow process, aU data 

were made available. 

Two sites were accessed through the aid of a member of the advisory 

board to the study. After discussing the site criteria witb the advisory . . -

board m\imibal~ ~ . he inciicated that he ~ould aid the researcher in g~ming 

access to either or both sites. At that time, the researcher decide", to 

attempt to gain access to both sites. Copiesof'iHe preliminary report 

along with explanatory letters were sent to the ad:v'isory board mernberwho 

arranged meetings with the officials in both departments. Since the advisory 

board member was working for one of the departments and had worked for the 

other, .he was known to both. The meetipg with the Chief of the Bay City 

Jepartment lasted 1-1/2 hours. It was clear that the Chief had read the 

preliminary report and had thoughtfully considered the research. He made 

several most usefUl comments about the proposed research and then ptoceeded 

to discuss the nature of the department in general~ Finally t he asked the 

researcher ''when do you want to start?" There is no doubt that the advisory 

board member facilitated access to Bay City, but in addition, the Bay City 

Chief was most receptive to the study. 
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A similar process occurred at Hillville which is near Bay City. 

There, however, the meeting was not with the Odef but with a Deputy Chief. 

TIle discussion about the research proceeded along similar lines: how much 

time it would take, what types of materials were needed, etc. The access 

problem in Hillville was seen principally as twofold. First, while the 

Chief would be agreeable to the study, the Captain over the Narcotics mit 

was viewed as Teluctant, and second, there 'lias scr.na concern that the 

study would be seen as "coming from on high." There was concen) for how 

the study team l'[ould handle this problem and the researcher replied that 

usually with time, the unit realizes the study is legitimate and not an 

a tternpt: by the administration to review the unit. The next day the 

researcher was informed that access would be granted, and there is little 

doubt that the advisory board member was a key reason ,\'hy. However, because 

of budgetary and time considerations, the study team was unable to research 

Hillville. 

As in the case of Gotham Minor, the accessing of Columbia began approxi­

mately one year in advance of the research endeayor. In the spring of 

1976~ one of the study team was a visiting Professor at Columbia State 

University and during this time, he became acquainted with the legal advisor 

for the Columbia police department. Through this contact, the researcher 

met with the Chief and the Captain over the Vice Control Section in the 

spring qf 1976. The discussion at this time was most general since the 

research had not yet been fund!f:d. Approxhnately nine months later, after 

the Dol1arville pilot site had been completed, the study team ~e1ected 

Columbia on the basis of the aforementioned criteria. 

The study team member contacted the legal advisor and by mail sent him 

m~.terials describing the research; the legal advisor then arranged a meeting 
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between the Chief, Deputy Chief, Captain and the researcher to discuss the 

study. Prior to the meeting, the researcher had a long telephone conver­

sation with the Captain concerning the research perspective, methodology 

and the types of activities involved (the Captain was ''lorking then on his 

Ph.D. at Colum~ia State in urban studies). The meeting lasted approximately 

1-1/2 hours at the end of which the Chiei deferred to the Deputy Chief the 

decision as to whether access ''lould be granted. The Deputy Chief decided 

to study the issue and wanted to read the Dollarville pilot report. The 

meeting broke up and the researcher spent same additional time discussing 

the research with the Captain and Deputy Chief, who was concerned about the 

potential political impact of the research, given the current political 

climate in thE! State. The Deputy Chief indicated that he would make a 

recornmendatiolll sometime the following day. 

During the afternoon of the next day, the researcher was mabIe to get 

in touch with the Chief, but did talk ''lith the Captain. In fact, the 

interviewing of the Captain began even before "official" word from the 

Chief's office was received. By the middle of the afternoon, word came 

from the Deputy Chief's office officially sponsoring the research, and the 

data collection proceeded immediately. This last fact is in contrast to 

all the previously discussed sites. That is, this was the first site (and 

only) sit(~ in which data collection began :immediately after access was 

granted. In the others, because of prior commitments or because of research 

planning, a period between the granting of access and research start up 

existed .. 
.. 

En.tree to Southern City was achieved through a lengthy chain of contacts 

begilming wi t~l acquaintance in the LEM office of Southern City. The team 

decid/ed to approach Southern City indirectly since there had been. a recent 
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f.lareup between the Mayor's office, the Police ColTDitissioner, and the Police 

Chief. There had bEen a confrontation in which two contenders for control 

of the police had, in front of the news media, ordered each other arrested 

for refusing to vacate an office to which they both laid claim as police 

administrators. The confrontation was a special embarrassment to the 

police and served only to split the loyalties of some members of tr£ depart~ 

ment, whkh resulted, for a variety of reasons, in discontent and low 

morale on the police ftrfl.;~ t " This called for special information about the 

situation and, given the research task, recommendations by knowledgeables 

about who and where to seek permission from,to study the narcotics mit. 

The LEAA acquaintance was contacted and he referred the researcher to 

another person 011 the LEAA staff who in tum referred the researcher to 

LEAA's ''police specialist." The police specialist suggested the researcher 

contact a Federal enforcement agency director who w'as more familiar with 

the situation than he was. The Director gave the researcher valuable 

infomati<?n about the current situation in Southern City and then suggested 
" 

the researcher call the Police Commissioner's office. The researcher, 

armed with the name of the Commissioner's secretary, called his office. 

His secretary took the message and asked the researcher to call back the 

next day. On the return call the researcher was referred to the office of 

the Police Deputy Director, but he was not available at that time. The 

next day another call was placed to the Police Deputy Director's office and 

the researcher spoke to the Deputy Director about the project and his 

desire to study the Southern City narcotics mit. At this point five of 

the six study sites had been completed and the names of contacts in each of 

the five narcotics units could be provided to permit persons in Southern 

City to check on the research team and project if they so desired. The 
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Deputy Director said he would arrange a meeting between the researcher, 

h:iJnself, and the Police Conunissioner. Proj ect materials were sent to the 

Deputy Director so that he could have docwnentation of the telephone request 

to study his narcotics l.Dlit. A week later a meeting was arranged. The re­

searcher arrived at the Police headquarters and was shown into the office 

of the He~ of the Vice Control Section evCS). The researcher was told 

that the Deputy Director was in an all-day hearing and could not meet with 

the researcher. The researcher asked the ves Head to call the Commissioner's 

office to confirm the meeting. The Connnissioner' s office knew nothing 

about the meeting. The VCS Head asked the researcher to tell him about the 

project and his research needs. The materials sent in advance of the 

researcher's visit had not been passed on to the ves Head so extra copies 

that the researcher had brought along were shared HUh him. The project 

was explained and'the YCS Head listened carefully since~ as the former head 

of a police research and planning section, he was kn~)wledgeable and interested 

in research generating information on the police. Am;wers to his questions 

established that the research effort would not cost th~ department anything 

either in money or time lost and that there might be soo~ benefits to the 

police derived from the project findings.* The yeS fIend said he was satis­

fied that the project was reasonable and that he would re~lmmend to the 

Deputy Director that the proj ect team be allowed to study S~)Uthern City 

narcotics units. The following morning, after a meeting with the Deputy 

*Any benefits that could be derived, specifically for the police, from 
the research had to be largely speculative. Potential benefits such as 
those that could come from the documentation of common issues and problems 
confronting narcotics units in their enforcement acti'V'J:i::i.es are the most 
promising payoffs that could be realistically explored with the police on 
such occasions. 
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DirE~ctor, the ves head confirmed that the Deputy Director would support the 

project and obtain the COllll1issioner's approval for the study. 

On the first day of work at the re~earch site the VCS Head and the re­

searcher who began working the site met for lunch. The ves Head asked the 

daY·l'i'atch Sergeant to join them for lunch. The researcher then spent the 

afternoon with the day-watch Sel'geal1t beccming familiar with the site and 

the unit. 'lbe Sergeant provided the researcher with a duty roster and 

* introduced h:im to the unit Lieutt'llant, the unit secretary, and the men of 

the unit. The Sergeant gave the agents clear instructions that the 

researcher be given an opportunity to see all phases of their work and that 

the researcher be allowed to observe all the agents' partners working in the 

office or in th~ field. The day Sergeant introduced the researcher to the 

three evening sergeants and gave them instructions to facilitate the 

researcher's activities. The researcher was not allowed to ride with the 

agents that first evening since the signing of a release form (releasing 

the city from responsibility in the event of injury or death of the researcher) 

had been overlooked. The next day, however, the release form was signed 

and the VCS Head arranged a roan in which the researcher could interview 

the narcotics unit members. Throughout the remainder of the data gathering, 

major problems encountered were always quickly resolved by the ves I-lead's 

willingness to cooperate with the researchers; this was facilitated by his 

office's close proximity to the narcotic~ unit. 

The strategy employed on this research site was similar to the other 

sites. 1he researcher gaining entr~e would establish the initial research 

'* The unit secretary was acknowledged to be highly valuable to the unit. 
She was thoroughly familiar with the files and cp.se materials. She typed 
them and kept them in order. 
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routine. This was done to avoid any crowding effect that two or three 

researchers might produce and thereby create the potential for more diffi­

CUlties in gaining cooperation with the unit's staff. ,After a week and a 

half of observin.g and interviel'1ing, two research assistant::; were brought :in 

to work with the unit t s filets. Prior permission had been granted to do 

this.* After a period of twu weeks onsite the researcher, with prior 

permission, introduced two additional researchers to the site. The presence 

of three researchers made the unit uneasy at first~ The process of getting 

acq,uainted and gaining trust was therefore repeate,i. The "break-in" period 

of the second and third researchers with the unit was somewhat shortened. 

Since the unit had a fairly large number of agents f three researchers 

assisted in gathering the observational and interview data. Certainly more 

than one researcher working a site is advantageous for several reasons. 

First, the researchers can provide valuable checks for each other on 

researcher observations and conclusions they have reached. Second~ in a 

large and busy unit several important events can occur simultaneously Which 

can be better covered with nrultiple researchers. Third, persons who may, for 

one reason or another, resist being interviewed by one researcher may 

agree to be interviewed by a different researcller. 

C. :rrp~s of Data Gathered 

Three types of data were gathered at each site: interviews with 

*The presence of the research assistants in the unit brought a new 
dimension to the observational portion of the research. l~ile the research 
assistants were working an eight-hour day in the unit drawing data from the 
unit files, they also interacted with the unit agents and were present in 
the unit office during the day. Useful feedback was given to the researcher 
about a variety of unit activities and about the feelings the unit agents 
had concerning the study. In addition, working with the unit files allowed 
the research assistants to raise questions on the spot about things which 
were not clear to them about the files. 
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everyone in the narcotics unit from the commanding officer through the 

* ranks to the imrestigators, infonnation about and sometimes the unit 

records themselves, and observation of critical events and activities in 

the narcotics unit. 

A narcotics unit roster was obtained and the commanding officer of the 

unit, the working Sergeant, and the investigators were interviewed. The 

interviews were focused with main themes drawn froll1 a guideline of topics 

identified by the pilot study to be basic elements of narcotics enforcement 

(see Figure A-I that follows). Interviews were usually done in a location 

that afforded the researcher and interviel'lee privacy. Interviel'ls wer~, on 

the average, about one and one"half hours in length. Most of the interviews 

were tape recorded (with the pennission of the interviewee), but some were 

done using note-taking procedures. The tapes were transcribed ~~d shared . 

by the three researchers. Key personnel who were both particularly knowl­

edgeable about their work and the unit were often interviewed more than 

once. In addition to these fonnal interviews, infonnal conversational 

interviews were carried on in a variety of situations during tIle site data 

gathering. These conversations were rarely tape recorded, but field notes 

were kept reflecting the major points of the conversations. 

As can be noted from Figure A-I, a variety of records, forms and files 

were inspected and representative data gathered by the researchers. Any 

and all manuals, general orders and relevant memorandum concerning the unit 

were gathered and analyzed by the researchers. We attempted to gauge the 

*Interviews were also obtained from the District Attorney's staff, 
particularly from the attorney or attorneys who specialized in narcotics 
cases (if such a division of labor existed for the D.A.'s staff). In cases 
where it l'laS clear that others, such as the Police Chief, were an essential 
everyday part of the unit's activities,-- these persons were also interviewed. 
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Figure A-I 

Site Data Collection Checklist and Guideline for 
Data Operationalization 

The following list constitutes the basic data to be collected, 

whenever feasible, at each study site. For each itenl on the list, brief 

cormnents are made on the item and its components. In addition, any 

anticipated barriers to the collection of the item or its components are 

noted. These data items will be collected using records, interviews, 

observations J and, where possible, a combination of methods. Interviews 

were obtained from ~lit personnel (command staff, sergeants, agents, 

and sometimes clerical staff), staff from the prosecuting attorney's 

office and, on a few occasions, fanner tmit personnel .. 

DATA ITEM 

Organization Chart 
(formal and informal) 

Physical plan of unit 

Budget 
OVertime or bonus time 
Court time 
Compensatory time 
Undercover expenses 
Infonnant fund 
Buy money 
Equipment expenditures 

C(MIfENfS 

Will show chain of cormnand within nar" 
co'~. ks unit. Will show relationship 
to vice unit and police department. 
Will indicate authorized strength 
versus current strength. Will indi­
cate formal division of labor to 
be compared with informal division 
of labor. 
Will show where mit is housed. Will 
indicate potential or real security 
problems. Will give indication of 
ease of access for for internal working 
division of labor and dealing with 
external factors such as informants, 
arrestees, and public. 
~~tal.led budget data should be collected 
faT 110 less than a one-year period (to 
look at possible seasonal variation of 
expenditures). Expenditure data may 
not be broken out in this way, and, 
therefore, the best data available 
by category may be an estimate. 
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Figure A-I (con.) 

DATA ITEM 
Procedures 

Diversionary unit 
Infonnants: 

developing 
maintaining 

Undercover work: 
learning about 
solo or team approaCh 
reporting procedures 

Surveillance 
team size 
strategies: 

wiretap 
combination 

Controlled buys 

Field testing drugs 

Search \'larrants 

Buy-bust 

Conspiracy cases 

Raid: 
team size 
team composition 

l.ulifonn patrol 
other agencies 

equipment and ''Jeapons: 
flack jackets 
shotguns 

communication devices 
finding and handling evidence 

Arrest and arrest processing 

Evidence handling and chain of 
,¢vidence 

Reports for arrests and investi­
gative activities 

C<MvffiNTS 
Hopefully a manual or set )f formal guide­
lines will be available to be compared 
~ith the infonnal proceru;res followed. 

Undercover work: are body mikes used? 
What furu .. tion do they serve? Protection 
for investigator? Unit protection against 
against corruption? A combination? 

Compare and contrast street work with 
investigative work. 

If these data are not available in a for­
mal document, they will have to be 
gathered by interviews and observation 
documenting actual activities. 
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Figure A-I (con.) 

DATA I'I'EM 

Records for intelligence pUI~oses 

Training n'ianual Gr' procedures 

Records and recordkeeping 

C(}'MENT 

Note whether training:b Jonnal and local 
or formal and nonlocal (e.g., DBA school). 
Is maj or mode of train:ing informal 
(learn from experienc.ed partner)? Does 
lllforrr~l training specifically supple­
ment formal training? 

What k:inds of records are kept, where are 
they kept, and who maintains them? 

Division of labor - shift schedule Note what periods of a day are well covered 
Times for shifts or not well covered and why. Note allY 
Tasks for shifts special tasks assigned to a shift such as 
Personnel. assigned to shifts Monday morning processing of weekend arrest 

reports. Do shifts rotate? If so, how? 

Unit manpower assignment 

Formal goals of unit 
and enforcement philosophy 

Informants 
recruitment: 

"turned," plea bargain 
paid 
other 

period of providing information 
on what basis does this vary? 

outcomes of informant's efforts: 
how many cases made? 
what market level is case 

compared to informants 
market level? is market 
impact lateral or vertical? 

Are unit assignments long term or short 
term? How often do new personnel rotate 
into the wIit? Is such rotation policy 
or due to some other circumstances? 
l~lat is the history of unit strength 
since its beg:imling? What support 
personnel are available to the unit on 
an as-needed basis fr~n other units? 

What is the unit's mission? What level 
of the drug market does the unit rea­
listically expect impact? How do the 
formal goals contrast with the informal 
goals and operational outcomes? 

Since informants are a major source of 
information about the market and thereby 
are important to enforcement strategies, 
it is vital to mow about their "care" 
and "feeding" and the enforcement payoffs 
(goals achieved) related to the use of 
informants. 

number of informants handled by 
investigator or investigator team 

informant controlled by? 
informa."1t known to whom in unit? 
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Figure A-I (con.) 

DATA l'I'fM 

files kept on informants: 
how coded? 
who has access? 
information contained ~1 

message system how do informants 
access their control? 

confidentiality what procedures 
are followed to protect 
infonnants? 

Undercover work 
Number of investigators working 

\llldercover 
MJde of working undercover 

solo 

Undercover work is another source of 
vital information about the drug market. 
It is also a validation procedure for 
information gleaned fran infonnants. 

team 
variable by situation (specify) 

T~e spent \llldercover specify Undercover work is dangerous and costly 
conditions for lengths of time in the resources it consumes. In order 

Need for special equipment and to evaluate the effica~ of this approach, 
availability of equipment the costs and the outcomes should be 
(e.g., automobile which is compared for a cost per outcome or goal 
not unmarked police vehicle) achieved. 

Selection of investigators for 
undercover work any special 
selection criteria? Are under 
cover agents assigned fram out 
side the unit (e.g., recruits fram 
police academy)? 

Investigation information 
strategies 

Divers iona:ry lIDi t ~ how this 
supports other unit efforts 

Stnveillance 
Undercover 
Informant by type (e.g., paid, 

"turned," vollIDtary, etc.) 
Wiretap 
Intelligence from other agencies 

or units 
Records and files of unit 
Conspiracy 

Drug arrests 
Uniformed patrol 
Lbdercover activities 
Informant activities 
Other source (specify) 

How var.iollS investigation strategies are 
\':ffilpIO'"fed in combination or smgularly 
should be noted with reference to the 
the particular enforcement context to 
which it is being applied. 

Information on drug arrests shOMld 
specify the type of drug, the amount of 
the c:'h.""Ug cortfiscated, and, where possible, 
the purity of the dmg. This approach 
will p~ovide outcQrde measures by type of 
arrest O~ arrest strategy. 
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DATA ITEM 
Figure A-I (con.) 

CCM.1ENf 

Enforcement strategies: 
surveillanc1e 
controlled buy 
buy-bust 
buy (money "walks") - specify 

conditions under which this 
strategy is used 

raid/warrant 
conspiracy 
diversionary unit 
other (specify) 

Identification of drugs 
Training for identific~tion 

formal 
informal 
combination 

Use of field testing e.g., 
Marquis test 

Visual identification 

Laboratory testing - turnaround 
time and its impact on case 

Developing \-.,arrant 
Who writes the warrant? 
How quickly can a warrant be 

prepared? 
What aTe some problems in 

quick execution? 
What other problems are thE~re 

with warrants '? 

Raids 
team size 
team composition: 

uniformed patrol 
other agencies or units 

equipment . 
weapons 
flack jackets 
communication devices 
other (specify) 

identification as police 
procedures and symbols 

photographing scene before 
and after the search 

warrant search 
search procedures 

how organized 
who looks 

, The frequency distributions of arrests 
by activity type and strategy type 
cross -tabulated by type, amount, and 
when applicable, purity of drug are basic 
data which may be difficult to obtain 
in such detail. 

It is important for various reasons to 
be certain about the drugs bought or 
confiscated. How preliminary identifi­
cation prior to laboratory identification 
takes place is, therefore, of inte:r:~$t; 

How much lag time is there for laboratory 
analysis and how does this impact on a 
case or enforcement activity? 

Warrant prepaxation is an important 
activity which must be properly executed 
to get the warrant and to have it "stand 
up in court." How this process relates 
to the enforcement activity is of interest 

A successful and safe raid has many 
t:!omponents to be documented •.. How each 
of these components contributes to the 
success of a raid will largely be compiled 
by interview data and observation. 
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Figure A-I (con.) 

DATA ITP14 

evidence - how handled? 
drugs 
money' 
other - material identifying 

susn!act as inhabitant of 
location raided 

Processing prisO'l1ers 
photographing 
paper l'lork 
interrogation 

WhHe the processing of prisoners is 
routine, it often provides the investi­
gators with additional infotmation (who 
will mo?t.likely talk and who may provide 
infotmation in the future as an informant). 

Chain of evidence Is there a particular philosophy about 
who i$ responsible for evidence? the chain of evidence?, "Bow is it imple­
how is the eyidence handled? mented? What prQblemshave occurred in. 

the past, ''li'ti}'handling evidence? . 

Laboratory testing of drugs (.5G~:' 'HoW' resp01'ls:ive is the lab? What is the 
identificationofdl"Ug.S·· turnaround time for drug analysis? 
categorY)" . ". 

~ , ' •• "J: .. ·.r 

Special unit integrity checks 
(urinalysis, blood tests, 
polygraph, etc.) 

What tests are given? To whom? How 
often? Under what special conditions 
(if not routine)? 

Relationship of drug unit to other What is the relationship. Cooperative? 
agencies and tmits: Antagonistic? How does this relationship 

";.a:j other units with police facilitate or interfere with the unit's .,'. 
.. del?artment (~ice, detectives, enforcement activities? 

Ch1ef of Pollce) , 
b) other police units ~.A.N.S., 

. sheri{f!~.:;~partment , .' 
other"city police depart­
ments, State police, DBA 
FBI, other special agencies) 

c) District Attorney 
Federal Attorney 

", "',~ .";:." :~,""" 
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degree to which procedures were followed and WC-et1 they were not, assess the 

situational or systemic reasons why they were not. Data concerning the 

aPJlual expenditures of the units was gathered. Analysi5 of these data 
"' 

proved to be Cl"m{)st difficult task. As noted in Chapter III, the budget 
,._1<.:, 

categories used by units had expenditures that were not the same ~ and 

sometimes not even similar across unit~. In addl.tion, in some tmits specific 
...... 

charges were made ag~~$t"i'i1e"'{mit for telephone, light and power (e.g., 
", 

Dollarvill~)'whe~~~" in others (e.g., Gotham Minor) these items were part 

of a general operatblg expense and were not available. In sum~ available 

.i; official records, files, forms, and other docwnents were collected as 

original data and support materials for the interview and observational 

data. 

Observational data were also collected for each site. The collection 

of good observational data is contingent on a variety or factors the most 
, ' 

basic of which are gaining the trust of those being observed, being at the 

right place at the right time (this often occurs by invitatirnl of' those 

being observed), and making careful written notes about critical observations 

for inclusion in a full set of field notes. Gaining the acceptance and 

trust of the unit is the fti'st crucial step'"in~' setting the stage for the 

observer to be exposed to the unadorned everyday activities of the tmit. 

However, gaining this acceptance or trust, while a necessary condition, is 

not sufficient in itself for gleaning an. accurate picture of the unit's 

activities. For example, while the researcher may be accepted and trusted 

by the unit personnel, he still may be receiving a partial picture of the 

unit. Often, sane members of the unit, playing host will attempt to steer 

the researcher away from the seemingly more humdrum activities (such as a 

lengthy surveillanc~) and attempt to find or create more "entertaining" 
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activities. Many of these "entertaining" activities may not be directly 

relevant for the everyday work of the unit. The researcher can use such 

activities to his advantage by getting to knot'i unit personnel better, by 

becoming familiar with the work setting (their office and city), and by 

probing and keeping alert to cues that indicate to what extent the current 

activi.ty is a "usual" or "normal" kind of activity. This approach gives 

the researcher an opportunity to establish rapport in unit activities that 

are less sensitive than those which typically follal" thi2. initial "getting 

acquainted" phase. This "getting acquainted" phase varied from a few days 

to a week for the units' studied, but can t~ke even longer. 

Initially, the researcher is permitted to make a variety of ~'mistakes" 

in his social relationships. He may make a variety of social errors, 

including those based on not being fully cognizant of the informal power 

structure and friendship networks. Clues to these sorts of relationships 

can sometimes be taken from the unit secretary. Other longtime members of 

the unit are also a rich source. Eventually, however, informal structures 

must be identified and observational and other research efforts developed 

in concert with informal and formal structures. Throughout the collection 

of observational data as well as the collection of interview and record 

data, the dual roles of "stranger" and researcher legitimate extensive 

curiosity and questioning about persons and events. The facade of intelli~ 

gent "ignorance" is one of the chief tools of the careful field worker. 

On the other hand, since some of the resear.ch team had previously done 
'. 

extensive studies of narcotics policing, it was sometimes impossible to 

maintain "ignorance" and the ro~e of stranger. Another technique utilized 

was a "comparative approach" which allowed for e:~tensive data gathering 

and allowed the researcher to "trade" some of his information on other sites 
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(while maintaining the confidentiality of sensitive data from those sites) 

for that given by mit members about their own \'lork. For example, frequently 

members of the mit would ask about previous work, would want to mow about 

the backgrounds of the research team and what other narcotics units were 

doing. We weI'£' able to use these occasions to compare what was done other 

places we had studied to what was being done on-site. Unit members would 

often note the differences and "explain" them in tenns of what they per­

ceived to be the key differences between their unit and others mentioned. 

Observational data were gathered by "hanging aromd" during the shifts. 

It was not uncommon for the unit in part or whole to work well beyond the 

limits of their shifts. The hours were often flexible and responsive to 

the needs of a particular narcotics investigation and we remained as avail­

able as the agents were for their work. The researchers typically arrived 

at the beginning of a shift when one or more shifts were usually present. 

If daily assignments were talked about, the researchers had an opportunity 

to chose the particular activity they would observe during that shift 

period. In Gotham Minor and Columbia, for example, for cases which were 

ongoing and surveillance, buys, meetmg IJlformants J or serving warrants 

(arrest and/or search) which needed to be done, the whole unit would at 

times discuss with the investigator responsible for the case what they might 

do to provide him support.* Smce this discussion often took place in a 

*Por example, in Go1~ham Minor II at least two cars manned by two investi­
gators each were used fOl' a moving surveillance. A stationary surveillance 
or stakeout could be done by one or two investigators. In one case an 
investigator and researcher drove a panel truck with another investigator 
in it to a surveillance site, and walked away from the truck leaving the 
second investigator to sit for the remainder of the hot summer day (about 
six hours) in a closed, poorly ventilated panel truck for surveillance on a 
house in which a suspected narcotics dealer lived. (footnote continued) 
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large room in which all the investigators had desks, the researchers could 

hear at least part of the daily plans of members of the mit. Also, we 

would specify to command and supervision personnel the types of events we 

needed to observe. In addition, individual investigaton.; were most often 

very open and helpful. The only exception in scme sites was m~~ting unit 

infonnants. 

In some cases, investigators viewed the interview and the researcher's 

observations with suspicion. Normally, after an interview had been completed, 

the interviewee was somewhat relieved and pleasantly surprised. The inter­

view outline touched important aspects of the narcotics agent's job and as 

a result of being interviewed, many investigators were pleased with new 

On buys it was usual for one or two investigators to back up the 
investigator making the buy. This, of course, assumed a straightfon~ard 
buy was being made to make a sale case. Another strategy is to make a buy 
which will force the dealer, due to the large amount of drugs ordered by 
the investigator, to get to his source or his stash. This second type of 
buy calls for a moving surveillance in addition to the backup terun of 
investigators. 

When an informant is being met it is unusual for more than two investi­
gators to be involved. The identity of informants is a closely guarded 
secret often even among the narcotics unit (this was not the case for the 
Gotham Minor unit). Typically the investigator who controls the informant 
and the tmit Sergeant know the infonnant's identity. If the investigators 
work in pairs, the identity of. the informant was shared with the partner as 
well as with the mit Sergeant. The Gotham Minor mit had two of the six 
investigators working as a team, while the remaining four investigators 
worked alone. While some informants were met alone by :investigators, this 
was not the usual practice. This was particularly true if the infonnant 
was a female or the investigator a male. The potential for being compromised 
on sexual gr(.)unds was thought to be too great and two investiga.tors meet 
with female informants. The Gotham Minor unit had an informant file with a 
photo of thfd infonnant attached to the infonnation sheet. This file was 
readily accessible to everyone in the unit so all investigators and the 
working Sergeant could know all the unit's current informants. 

When a search warrant is being executed most of the unit in Gotham 
Minor is Ilonnally involved. The number or investigators participating in a 
search warrant depends on the number of persons that are expected to be in 
the dwelling being searched and the amount of trouble (the presence of 
firearms leading to a shootout and the reputation of persons in the dwelling 
for violent behavior) anticipated. If trouble is anticipated, additional 
persons from uniform patrol and the vice unit can be asked to supplement 
the narcotics unit. 
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insights, self-tmderstanding, and the und~rstanding of the researchers. 

Some found the interITiew a situation -i.n which they could talk with a 

sympathetic listener about difficulties and problems encotmtered in narcotics 

enforcement. Very often, interesting and innovative solutions, or ''war 

stories" were described by the investigators. On the basis of the interview; 

many illvestigators were more receptive to having a researcher accompany him 

on his daily activities. The interview then most often served to make the 

interviewee more receptive to the observational portion of the data gathering 

and vice versa. 

D. Problems Encountered in Data Collection 

Although no one was required to give an interview, nearly everyone in 

the tmits was interviewed. The tmit Commander, sergeant(s) and selected 

others were interviewed more than once. The second interview typically 

followed several days of observation and review of the first interviel'/. 

Retrieval of certain record data was difficult. Some of the data 

desired by the researchers had to be reconstructed from several different 

files. TIlis was possible only by virtue of the fact that a case number 

common across the different files allowed meaningful matching. Some data 

were not possible to retrieve such as some categories of budget data. As 

mentioned ea?lier, the departmental budget often was not detailed enough to 

attribute specific expenses to the narcotics unit. SUlce some narcotics 

units drew on a common Departmental fund for certain budget categories and 

since this activity was not specifically charged tG the narcotics unit, it 

was impossible to account for the narcotics un,it's expenditures in these 

categories. Some records were incomplete in that they failed to specify, 

for example, the type of expenditure made for money drawtL on the narcotics 

fund. In Gotham Minor, some data were available on computer tapes but not 
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retri{."Vable due to a vacancy in the Department's computer progrannner t s 

position. When this was finally resolved by accessing the data through 

another City Department's progranmling staff, it was found that certain Jata 

indicated a code book had not been coded or had not been transferred to 

tape. Many of these problems became practically routine across the sites 

studied. If a unit does not have staff specifically designated for adminis­

trative and recordkeeping functions, the data kept by the unit will be of 

inconsistent quality at best. 
• 

Some case files did not have canplete data. AI though the investi-

gators shared the paper work that needed to be done following :m arrest, 

their ca~o files and records of expenditures had information gaps from time 

to time. These gaps could well have been generated by ambiguous situations 

which could not be easily described or by oversights by members responsible 

for recording the data. These miss~1g data could have been supplied if the 

Sergeant or staff monitored the quality and completeness of the existing 

records. Records used in providing information for an investigation or 

records used in providing useful data to the District Attorney's office 

resulting in the conviction of a narcotics offender tend to be reasonably 

complete and up-to-date. 

Observing the range of any narcotics unit's activities is difficult. 

Meeting with an investigator's informant was rare because it was felt that 

the informant would feel threatened and would not be cooperative in such a 

* situation. Since informantl~ are essential to narcotics enforcement, 

* In fact, however, it milY be that the reluctance to have a researcher 
observe a meeting with an informant is more the investigator's reluctance than 
the informant'S. If the investigator simply tells the informant that the 
researcher is with him and O.K. the informant, to the extent that he trusts 
the investigator will accept the presence of the researcher. OVer the six 
units studied we had some opportunities to observe narcotics investigators 
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observing meet:ings between narcotics investigators and their infol1llants is 

a potentially valuable source of data. 

Observing buys being made by narcotics investigators could be done, at 

best, from a distance. Furthermore, having witnessed a buy the researcher 

could be summoned as a material witness to court if the case came up. The 

buy/bust situation was potentially fraught with greater danger then the buy 

situation. For the buy/bust the researcher could observe, again, from a 

distance and arrive on the scene when it had been "secured." In instances 

where the buy officer was '~ugged" researchers were able to listen to the 

events that were "going down" at the buy scene, and in addition c.1)serve 

listening officers as they made "sense" of what was occurring. 

The search warrant or raid situation is again potentially dangerous 

for the investigators as well as for the researcher. In the raid break-in 

procedure, researchers were not the first into the raid site. In some 

cases, the raiders are having a footrace to the bathroom with the d~Jg 

dealer or possessor. On raids, researchers were able to enter the dwelling 

raided almost immediately after police entry. In effect, very little 

information is lost by the researcher by not being up front with the raiding 

party (he can be right behind them, however). The safety of the researcher 

is ,better assured by entering after the raiding party "secures the al'ea." 

However, there are instances where researchers were with the raiders as 

they served the search warrant or made a street arrest. 

In the above examples of the buy, buy/bust, and the raid, the researcher's 

knowledge of the event is to some degree limited by not being immediately 

interacting with their informants. Some of these informants were paid, others 
"twisted," and other were "volunteer" infonnants. While the number of such 
observations is not large, it is a check on the reports given to the 
researchers by the investigators about how they deal with informants. 
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I involved in the event. From the police point of view, in an emergency 

situation (e.g., a gun fight) the researcher doesn't have a firearm and 

cannot give the investigators slJPport. In an emergency, the police do not 

knOtlT if the researcher can be cO'lmted on to keep his head. The researcher, 

as a civilian observer who has signed a release form for the police, can be 

somewhat of a burden for the irlvestigators to the extent that a situation 

turns dangerous and officers have to be concerned with the safety of the 

researcher in addition to handling the dangerous situation. If the 

researcher is careful and unobtrusive he can observe the ~ . .:tivity of the 

narcotics unit and much information can be gathered. 

E. Obtrusiveness of the Researchers 

The researchers attempted not to interfere with the daily routine of 

the unit. For a few days in Gotham Minor's unit the Sergeant told all the 

investigators to keep busy or get out of the office to simulate working the 

streets. The unit was having a slow period. They wanted to supply the 

researchers with exciting cases, so the remedy was to invent work. This 

effort to appear busy was not sustained for more than a few days. The 

routine then returned to what was reported to be "normal" for that time of 

year (according to the investigators the researchers talked with). 

The researchers tried to schedule interviews with investigators during 

slow periods. In narcotics work there are often great periods of waiting 

for things to occur (for an informant to call, for a deal to "go down" and 

the like). During these periods individual investigators, who were waiting, 

were asked to be interviewed. In the interest of seeing all phal:ies of 

narcotics work, the researcher rode with the investigators on surveillance, 

patrol, raids, etc. During lengthy periods on surveillance, the researchers 

had an opporturlity to informally interview tile investigator or investigators 
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about a variety of issues. This was also an opportune time to find out 

what things the unit had planned and to arrange to observe the event. In 

addition to work hours, the researchers spent off-duty time with the in­

vestigators eating meals, drinking and ''hanging out." Since the investi­

gators tended to ntalk shop, tt additional infonnation and ''war stories" were 

collected. Such occasions also afforded the researcher the opportunity to 

become known by the investigators and to bUild a rapport with them. 

In one site, the researchers were SC!!le",,'hat obtrusive because of super­

visory perception of ''why they were there" and this initially affected the 

degree of distrust of and skeptiCism towards the presence of researchers. 

The first day on the site the researcher was challenged by the close 

questioning of a night""shift Sergeant about his research intentions. The 

Sergeant initially indicated that he would give little support to the 

project. The purpose of the project was explained and a copy of the inter­

view guidelines were shared with the Sergeant to assuage his anxiety about 

the kinds of questions that might be asked of h:im and his men. He was 

assured that other sites had been researched in the same way and that no 

difficulties had ar~sen. Even l'lith this explanatlon, the Sergeant still 

seemed doubtful that it was desirable or useful to participate in the 

project. He appeared relieved to find out that the researchers had not yet 

signed a release fonn to ride with the agents. He instructed his men to 

get busy and get out into the field. The night shift came on duty at 4:00 

p.m. and by 6:30 p.m. the researchers ~iteral1y had no one to talk with. 

It was learned later that first evening that the Sergeant was reacting to 

an earlier "bad experience" with a student who was participating in a 

student intem program with the police. '!he student had been assigned to 

the narcotics unit and spent time observing their activities and intefViewing 
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them in what seemed to the Sergeant much the same way the present proj ect 

proposed to do. The student was, during his stay with the uni t ~ very vocal 

in his criticism about police work and narcotics enforcement in particular. 

On one occasion the student tape recorded a police-arrestee interaction. 

The student then offered the defense attorney his tape recording and was 

called to c9urt as a witness for the defense. This whole experience with 

the student soured many persons in the unit to research, particularly the 

Sergeant. The re.searcher and the Sergeant had another talk in which the 

researcher explained to the Sergeant that the data from the project was 

confidential and would be treated as such. The Sergeant had concluded that 

the researchers were also students working on a term paper and would therefore 

give them trouble. He was assured that the researchers working on the 

project were Ph.D.'s with professional commitments. The 5drgeant continued 

to disbelieve that the research would not be troublesome for him and his 

men. He based his concern on the political atmosphere of the police depart­

ment at the time of the research. The Sergeant noted that Internal Affairs 

was picking up on anything at the moment .and that the tmit had to be careful 

since they were in trouble at the time and could ill afford any more 

trouble. Fortunately, the rest of the mit did not overtly display the 

Sergeant's heavy skepticism about the research. While the political atmo­

sphere of the department was highly charged they did not interpret the 

presence of the researchers as threa(tening. Eventually the researchers 

served as an outlet for the tmi t mertmers to voice their discontent over the 

department's highly politicized condition. 

At another site, where cooperation by staff was high, an incident 

occurred which highlighted the degree to which the researchers "blended" 

with unit activity. After the researchers had been onsite for a week, it 
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was quite common for at least two of them to accompany surveillance and 

search teams on their duties. In-deed, one of the researchers would almost 

always be with the team when raids were nm or arrests were in the process 

of being made. The agents did not mind, and in fact would discuss the 

procedures with the researcher both before and after the activities. In 

fact, several of the agents suggested to researchers that they "get com­

missioned" because if they were going to be "thl$ close to the action" they 

ought to be able to protect themselves. 

One incidence, however, served to highlight how a community of familiars 

developed between police and how while a researcher may be unobtrusive in 

one element of the community, his obtrusiveness is highlighted in another. 

On one particular cocaine arrest D the researcher was in a lead vehicle arul 

thus was with the first officers to reach the scene. As the arrestees were 

moved to a porch, searched, read their rights, and questioned, the researcher 

made notes and "stood around. II '!Wo uniformed officers arrived at the scene 

to transport the offenders to the jail, and what they saw was the scene 

with all its familiars, the arrestees, and the researcher (whan they did 

not know as a researcher). One officer asked one of the agents if the 

,researcher was the informant; the other, however J walked over to the 

researcher and began reading him the Miranda warning. The researcher waS 

standing on the porch with his hands clasped behind his back merely as one 

way of holding one's hand, and the officer asked the agent rhetorically 

'~as this one had his rights read?" He then began to read the rights to 

the researcher. This obtrusivene$s could have been disastrous had the 

arrestees been aware of what was occurring; however, the researcher, upon 

hearing the officer begm "you have the right ••• " tUlclasped his hands, 

smiled broadly, and pulled one of the narcotics agents over toward him. 
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The officer was taken aback--having assumed that the researcher was hand­

cuffed and an offender--and blurted and ''who in the fuck are you?" The 

agent told him rather facetiously that the researcher was the ''new captain." 

Both the agent and researcher then moved off the porch in order to quiet 

the officer who was somewhat disoriented. It should be noted that the" 

agents found the whole event quite humorous as did the research team, and 

they "explained" the unifonned officer's conduct in terms of his "gung ho" 

attitude. TIle officer, however, did not find the event hurnorous and did on 

three more occasions ask the researcher if he wanted to be arrested. 

In general, it can be said that the research team became less obtrusive 

as the on-site time went on, and that obtrusiveness varied both with per­

ceived threat of the researchers to the operation, but also perceived 

incompetence of the researchers. As researchers demonstrated that they 

"lere sympathetic to the endeavor, their obtrusiveness diminisl1ed. However, 

researchers must constantly be aware of the trade-offs involved. As one 

becomes taken-for-granted and part of a community of familiars, one also 

becomes ''placed'' (given social roles) and removed from other aspects of the 

data process. Because of the multiple number of researchers onsite, and 

the care of the study team to fill in all data categories, we do not believe 

that we were ''placed'' nor that we were, overall, obtrusive to the point of 

disrupting normal routines. Indeed, one of the ways to balance this J,Yroblem 
/ 

is by tim:ing data gathering and leaving the site before ''placement'' occurs. 

That is, after one becomes unobtrusive, there is an optimum period of time 

for data gathering before ''placement,Y' and when this time elapses, it 

appears best to leave the site for a period of time. 
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F. Leavjng the Fiel'!. 

In gl:meral, the above consideration, plus the timetable for the study 

dictated the amount of time spent onsite. Leaving the field was not as 

problematic as it could be. When all data categories were filled, and 

when a sufficient number of observations had been made of pra.ctices, the 

research team would begin leaving the field. Usually this process involved 

one member.departing first with the second (or third) left to handle final 

departure. Care was taken to emphasize that the researchers believed they 

were' through, but if someth:ing occurred they may need to briefly return 

to the site. 
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A. Planning 

1..1 

APPENDIX B 

Planning and Implementation of the 

Bay City Buy Programs 

On September 15, 1975, the Chief of Police ordered a major attack 

on narcotics traffic in Bay City. This attack was prompted by many reasons, 

the rising crime rate and the rate of heroin overdose death being foremost. 

The Cotmty Coroneres Office reported that from January through Jtme 

1975 there were 50 heroin overdose deaths in Bay City, as compared to 49 

overdose deaths for the entire year of 1974. It was also recognized that 

heroin addicts are responsible for a large share of the property crime 

rate in the city, crimes such as robbery, burglary, and theft. I twas 

found that for the months of January through August 1975, robberies were up 

21.9 percent over the same time period in 1974. Burglaries were up 1.B 

percent over 1974 and larcenies up 12.2 percent over the same time period 

in 1974. Another startling fact was that homicides were up 41.1 percent 

from 1974, with 27 homicides being directly related to the heroin trade. 

It was then decided by the Chief of Police that since property crime stemmed 

mainly from the street~level heroin dealers and addicts to support their 

habits, the enforcement program would be directed at these individuals in 

the form of a streetN leve1 heroin buy program. The Vice Division Commander 

solicited proposals from narcotic officers concerning how the program 

should be operated. The final program adopted by the department was a 

shorter version of the proposals submitted. A three-week buy program was 

established for two reac;ons: manpower and budget limitations ~ and the 
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feeling that the effect would be diluted if the program was extended ov~r a 

much longer period of time. 

A narcotics task force was established and consisted of the Deputy 

Chief of Police, the Commander of the operation, and the commanding officers 

of the Vice Control and Criminal Investigation Divisions. The cormnanding 

officers served as deputy commanders and advisors for the operation. A 

COITllland post was established and from all divisions of the department, names 

were solicited of persons dealing in heroin &.t the street level. These 

dealers were identified as targets for the operation and their names were 

placed on 3 x 5 cards. The identification operation led to 350 persons 

. being identified and targeted as street-level heroin dealers. 

A sergeant, a patrolman, and a clerk staffed the command center. 

These off~street personnel were responsible for coordinating the effort 

and for keeping track of buys made and areas where undeTcover officers were 

oper~ting. They were also responsible for the handling of all paper work 

related to the program and for obtaining warrants of arrest from the District 

Attc.>rney's Office. A target figure of 100 heroin buys from as many dealers 

was established as a measure of success for the operation. 

Equipment for the operation consisted of rental vehicles obtained from 

local auto agencie~ and money for buying heroin. (MOnies for these purposes 

are part of the Police Department's budget.) Names of potential buy officers 

were solicited from vice officers and members of the Criminal Investigation 

Division, and arrangements were made for the temporary loan of these officers 

from the Patrol Division. Thus with a center of operations established, 

a target number established, street dealers identified, and manpower and 

equipment allowed for, the program was put into effect on September 23, 1975. 
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B. Implementation 

On September 23, 1975, three undercover officers were assigned to the 

narcotic detail and four to the Criminal Investigatio'l Division. A short 

training period was conducted for the undercover officers in such matters 

as street terminology, prices of heroin in various locations of the city, 

and the issue of entrapment. Officers from the Criminal Investigation 

Division were also trained in the operation of camera eqUipment, field 

heroin testing, and the use of body transmitters. The undercover officers 

after their brief period of instruction were assigned to groups of officers 

in the Vice and Criminal Investigation Divisions. Eight officers from the 

narcotic detail worked with three of the undercover officers, and eight 

sergeants from the Criminal Investigation Division worked with four of the 

undercover officers. The undercover officers were sent to various areas of 

the city where heroin traffic is heavy and were instructed to make as many 

purchases from the various dealers as possible. On their first outings, 

the wldercover officers were provided with an informant to make introduc­

tions to various dealers in the area. Once introduced in an area, the 

undercover officers had no problem m~king purchases of heroin from many 

dealers. As many as 20 to 30 purchases of heroin were made from separate 

dealers at one location and the officers had to fight off dealers they had 

already purchased from. It was the responsibility of the officers assigned 

i:O work ''lith the undercover officers to provide them protection when needed, 

to 5dentify dealers purchased from, and to complete all crime reports. It 

was al~o the responsibility of these officers to report to the command 

center thl.. location and the name of the suspect for all buys made, and to 

account for monies expended. 
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On October 9, 1975, all buying ceased and all paper work was com­

pleted. It was found that 91 arrest warrants for sales of heroin and nine 

probable cause arrests could be made for sales of heroin. In addition, 

37 seardl warrants had been completed. As many of the arrests and search 

warrants as possible would be served on the following day, October 10> 1975. 

The arrest phase of the program began at 3:00 a.m. on October 10, 1975. 

The arrest phase required 119 police officers of various rank and two 

animal control officers. The officers were divided into 24 four-man teams, 

each team having an appointed leader. Each team also included a narcotic 

specialist and at least one uniformed officer. Each team leader was provided 

a list of personnel assignments, search warrant assignments, and a list of 

warrant suspects. The search warrants were served first and as the suspects 

on these warrants were taken into custody, the teams went about the task of 

serving the arrest warrants. At the end of the operation on October 10, 

1975, 115 persons had been arrested and approxinlately 40 arrest warrants 

remained to be served. These warrants would eventually be served in the 

following weeks. At the end of the buy program, all costs were totaled and 

it was found that the three-week program had cost the Department $53,193. 

The cost breakdown is as follows: 

Vehicle Rental -

Buy Money -

Regular Duty Pay -

Overtime Pay -

$ 1,757 

$ 5,436 

$35,000 

$11,000. 

For the money spent for vehicles, $4,300 was budgeted to the Department 

annually and for the buy money spent, $14,400 was budgeted annually. On 

the regular duty pay, all officers would have worked and been paid 

regardless of assignment. The only outstanding cost was the overtime 
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pay and it is estimated that at least a portion of this money would have 

been spent on other overtime assignments worked by the officers. 

Arrangements were made with the District Attorney of the county to 

have all of the cases heard before the county grand jury. This step 

prevented a serious backlog of cases from occurring in the municipal courts, 

provided trial dates in the superior courts in a more expeditious manner, 

and also saved the department a large cost for court overtime. On the 

22nd and 23rd and also the 30th and 31st of October 1975, the county grand 

jury heard the cases stemming from the three-week buy program. The grand 

jury indicted 105 persons for the sale of heroin and remanded 21 persons 

back to the municipal courts for trial on lesser offenses. In addition, 

22 cases were dismissed for reasons of further investigation or insufficient 

evidence. 

At the end of the buy program, officers from the Criminal Investigation 

and Patrol Divisions returned to normal duties. Members of the Narcotic 

Detail continued to put pressure on the street dealer and heroin a~dict in 

a follow-up progrrun. Constant pressure was applied to this problem through­

out the remainder of October and November 1975. This effort resulted in 

the arrest of 53 additional persons for possession of heroin, possession of 

narcotics paraphernalia, and for being under the influence of heroin. All 

members of the narcotic detail could not put a full-time effort into the 

followup program due to the necessity of conducting higher level narcotic 

investigations and assisting other local, Federal, and State narcotic 

officers in investigations. On a daily basis, however, at least two and 

usually from three to four officers were involved in putting pressure on 

the street dealer and addict. These 53 arrests were all processed in the 

nonnal manner in the municipal courts. On November 30" 1975, for the 

purposes of this project the street level enforcement program was concluded. 
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I. Introduction 

Discretion in Polic1n31 usually refers to the degree to which decisions 

are left to individual choice or judgement within certain legal or adminis­

trative bounds. Since in many areas the administrative and legal bounds 

~re quite wide, and/or vague, there is some concern for what decisions 

are made and how they are applied. As Davis (1969) has noted: 

The police are among the most important policy makers 
of our entire sOciety •..• they make far more discretionary 
determinations in individual cases than any other class 
of administrators; r know of no close second •••. The amount 
of govcl'lll11ental (!ctfvity tllrough thr police. mej)I,ured in 
man hours, is more than forty times as much as the amount 
of governmental activity through all seven of the independant 
federal regulatory agenci es; those agencies 1 n the aggregate 
have about 40,000 employees but the nation has about 420,000 
policemen .••• (1969: 222-223). 

Six years later. after completing a study of the Chicago police~ Davis (1975) 

indicated that most enforcement policy appeared to be made by patrolmen. 

He found that the pol icies patr'olmen made varied in the degree to which they 

were uniform, in the degree to which theY aQreed with any existinQ deoartrnental 

policies and the degrees to which superior officers participated or inter­

fered. 1n general, however: 

Top officers seem to have little to do with the making of 
enforcement policy. Some of the policy is made by officers 
of middle grade, but most of it is made at the bottom of the 
organization by ordinary patrolmen. Much of the enforcement 
policy is not known by tpp officers, and some of it is at'. 
variance with what top officers think it should be. Yet 
when pol icy made by patl'olmen is called to the attention of 

• • • t 

,--cns~etion is not limited to policing"but is a dominant operating mode of 
the "Criminal Justice System. If Prosecutors alone and in consort with Poiice 

"and Public Defenders practice discr.etionary justice through such devices as 
plea bargaining, IInormal crimes", and non-prosecution (<jee for example. 
Newman, 1956; Blumberg, 1967; SudnQw, 1965; Goldman, 1963; Packer, 1968; 
Nat'ional Advisory Commission on Criminal Justice Standards and Goals! 1911; 
and Berger, 1976). While one must not ignore the systemic nature of 
discretion in the Criminal Justicp. System o this paper is focused on discY'etion 
in Policing. 
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high officers who express disagreement with it) the high 
officers are seldom inclined to do anything about the policy 
(1975: 38). 

······~·····l 

Davis goes on to note that while the Chicago department had organizationally, 

a capability for formulating enforcement policy it was not utilized: 

When I learned that the Chicago police have a research and 
development unit, I went there and promptly found an office 
labeled "policy Development and Program Evaluation." But 
the occupant had nothing to do with that subject. He explained: 
"Those words simply haven't been taken down since O.W. Wilson 
put them up_ We haven't had any policy development or program 
evaluation since he retired." 

That remark summarizes what top officers do about enforcement 
policy. The general orders and the special orders--the only 
written directives from the superintendent to others in the 
department--seldom mention enforcement policy, and nearly all 
of them studiously avoid any acknowledgment that any statute or 
ordinance may be properly left unenforced on any occasion. One 
can read all the general orders~ special orders, and training 
bulletins without learning that selective enforcement exists, 
except that one training bulletin speaks of selective enforce­
ment with respect to traffic offenses, and occasional instruct­
tions are given to enforce "with restraint and discretion." 

The unit that is called "research and development" has nothing 
to do with what I would consider to be research. It does not 
tackle difficult sociological problems. The directorls answer 
to my question· whether any research is done on enforcement 
policy was in one word: "No. 1I The big "research II project this 
year has been designing policewomen's uniforms. A study has 
been made of alternative methods of paying for overtime, and 
of advantages and disadvantages of painting all police cars 
yellow. A continuing job of the 34 people in the unit is 
keepin~J cr'ime statistics up-to-date, but they also deal \,/ith 
forms clOd records; technology, uniforms and equipment, and 
federa" programs. A general order says the unit "conducts 
management studies involving organization, methods and procedures 
with t.he object.ive of increasing the effectiveness of Department 
operations," but the current director remembers no such study~ 
(Davis, 1975: 32-33) 

While Davis' study was based on the analysis of one department, he believes 

that it "may be broadly applicable to other police" (1975: iii). Specifically .... 

in departments where the principal procedure by which enforcement policy is 

made is to leave patrolmen free to make policy as they encounter problems in 
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their patrol, then the Davis study is applicable. However, this is not the 

case in all departments, and the pr'oblems surroundilllg the use of discretion 

are not that simply handled and solved. For example, while some criminal 

acts are explicitly defined, others such as the laws defining "disorderly 

conduct"are unusually vague and are based upon some! unwritten but impl ied 

customary notion of "community order" (see ~lilson, 1968: 21-22; and 

Manning, 1917: 113). Officers called upon to enforce "disorderly conduct" 

statutes, will find the law a IIweak resource" for guiding action (Manning, 

1977: 112). 

In general, discretion in policing and the problems created by its not so 

judicious use cut across three broad areas: selective enforcement of the 

criminal law; differential application of the law to different individuals; 

and discretion in day-to-day internal and external police policy making. In 

some cases, limits on the use of discretion have been established by the 

higher courts. The Supreme Court in decisions such as Mapp v. Ohio (1961), 

Terry v. Ohio (1968), Escobedo v. Illinois (1964), Miranda v. Arizona (1966), 

Aguilar v. Texas (1964) and Spinelli v. United States (1969), has established 

some procedural limits for police when they stop and frisk, search and seize; 

use information from informants, and interview and interrogate suspects. If 

guidelines are not heeded or violated, evidence so obtained is suppressed. 

However, in areas which do not pertain to constitutional guarantees, there 

are most often very few, if any, guidelines for pol ice. 

It is my purpose in this paper, to briefly review some of the 1 itel"ature 

pertaining to police discretion in the three areas listed above, and to 
",." , 

indicate how policy ~Vnq~~t~,~maaa. In a later section, I will focus 
_ ,_'":- ",' I ~'" ,It .' <","':-" 0:- 1~" " ~.r~ .. ,,";:,. ~ -..1-

"'- on some uses of d'iscretion with regard to informants in narcotics policing 
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and indicate some of the organizational features which promote high discretion 

amongst lower echelon offi cers. Fi na 11y, I wi n make some recommendations 

concerning the management of discretion. 

II. Method and Data 

In addition to a review of the literature, the observations reported in this 

paper are based upon research projects done with nine narcotics units in 

nine metropolitan areas, In addition, interviews were gathered from state 

and Federal narcotics officials and prosecuting attorneys. The geographical 

distribution of the units is as follows: one unit is located in the eastern 

portion of the U.S.; one in a large midwestern metropolitan area; " one is 

located in large metropolitan area of the southeast; two in major cities 

of the farwest; and finally four are located in major cities of the south­

west. In addition to relatively heavy local enforcement efforts in these 

areas, in all but one, there was significant federal involvement. The depart­

ments which range in size from approximately 800 to 4,600 sworn officers, 

contain central narcotics units ranging in size from 8 to 61 officers. 2 

Varying periods of time, from approximately two weeks to over four months, 

were spent observing, participating, and interviewing at all levels within 

the narcotics units from command personnel to working officers (see Table I). 

The foci of these projects were: the organization, goals and administration 

of narcotics' units; their modes of enforcement, strategies and tactics; and 

their intended impact on the illicit market and the market on them. 

In addition to myself, portions of the data were gathered by Drs. Peter K. Manning 

2 The smallest of the departments had a section which combined both 
"Vice" and "Narcotics." 
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TABLE I 
TOTAL HOURS AND NUMBER OF DAYS SPENT', ON 

SITE BY RESEARCH TEAM FOR NINE UNITS* 

Site Research Team Total Hours & Oa~s Year 'Done -
I 

Dol1arville Redlinger 402 hours 
Williams 48 days 1976-77 
Manning 

Desert City Redlinger 342 hours 
Williams 36 days 1977 
Manning 

Gotham Minor t~il1 iams '187 hours 
Manning 23 days 1977 
Research Asst. 

Columbia Manning 182 hours 
Williams 26 days 1977 

Bay City Redlinger 221 hours 
Williams 28 days 1977 

Southern City Williams 325 hours 
Manning 34 days 1977 
Collins 
Research Asst. (2) 

Motor City Redlinger 120 hours 
15 days 1974-75 

Ashes Redlinger** 160 hours 
17 days 1975 

Macho City (a) Redlinger 360 hours 
42 days 1974-75, 

(b) Redlinger*** 80' hours 
10 days I 1968 

*Hours on site are defined strictly; that is, it includes:only the actual hours in 
the unit and/or' with officers whether observing,- socializing, interviewing, etc. 
Excluded, for example, are hours spent during the course of the observational 
period listening back to tapes, recording or writing up fieldnotes, travel to 
and from the site,or time spend in 'conference with each other about the research. 
Hence, these hours are not representative of the actual hours spent in doing the 
research, but are only a measure of the data-gathering time in the city, with 
the officers or in the office. Ratios of one to five or six have been suggested 
as a realistic estimate of the time required to write up and reduce such data 
after they have been gathered. For every hour on site at least six were spent in 
analysis of the materials.. . 
**1n addition to the fieldwork done with the police, there was a tremendous 
amount of interviewing done by a large research team of Which I was a part. 
***This Vlork l'/as not directly focused on the police, but on the nature.of illicit 
narcoti~smarkets. 
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and Jay R. Williams. 3 

III. Discretionary Enforcement 

As I have noted, there a~'e three broad areas which involve discretion, and 

each obviously has some relation to the others. In the following, I will 

briefly outline the major issues and review some of the most relevant 

literature bearing on the subjects. 

A. Selective Enfo~cement. 

Although command staff in almost every department will publicly assert 

that their departments enforce all of the laws, the fact appears to be 

that everywhere police selectively enforce the criminal la.ws. The most 

common form of discretion in enforcement concerns the lack of enforcement 

of certain statutes; however, there are a few jurisdictions in \'lhich partic­

ular s.tatutes are over enforced. Packer (1968) notes that there are offenses 

that lIare just barely taken seriously, like most consensual·sex offenses. 

Here, especially in the case of fornication and adultery, enforcement is so 

sporadic as to be just one step short of complete cessation" (1968: 290-291). 

Davis in his study of the Chicago police, begins his report with "twenty 

quick samples of nonenforcement of criminal statutes and ordinances" that 

range from witnessing a shooting to drinking in the park (1975: 3-7). 

On the other hand, Wil son (1968) studying eight different policy agencies 

observed va'stly different arrest rates for moving violations ranging from 

3 Different phas.es and foci of this research were sponsored by a Fellowship 
to Redlinger from the Drug Abuse Council, Washingt:on, D.C. for 1974-75, 
by two summer Research Fellowships from the Russell Sage Foundation 
(1967\, 1968), and by NIlECJ Grant #76-NI-99-0109 (1976-78), to the Research 
Triang1e Institute. The .ideas expressed here are not necessarily those 
of the National Institute, Drug Abuse Council tor .Research Triangle I 
In$titute, or their staffs, nor are they pol icy stiatements. I am 
extremely grateful to my colleagues and to the pol'ice departments in 
which they and I worked. The pol ice were most coolperative. as were a1 r 
others involved in the projects. ' . 

408 



1'1.4 to 247.7 per 1,000 population (1968: 95). Enforcement of the 'Vice 

laws also varied widely in the c"ities studied, and 'it can be said that some 
, 

jurisdictions appear over concerned about specific laws. Wilson (1968) 

argues that some of the variations in enforcement are due to variatiQns in 

police organization and styles of activity. Police organization~ that 

pursue~ for example, the "watchman style" place greater emphasis lin the 

maintenance of public order and thus make relatively few arrests" On the 

other hand, agencies .structured along a "legalistic style" handle most" 

complaints as matters of law enforcement and appear to produce higher arrest 

rates. A third organizational modality, a "service style" characterize!) 

agencies which intervene frequently into complaints and behavioral episodes 

that come to the attention of the department but handle relatively few cases 

formally. Wilson notes: 

How frequently the police intervene in situations,and whether 
they intervene by making an arrest, will depend in part on the 
number and seriousness of demands the city placas on ~hem. 
Second, some po 11 ce beha vi or will be: effected. by the tastes, 
interests, and styles of the police administrator. Finally, 
the admini.stratoris views of both particularprobTems and 
the general level and vigor of enforcement may be influenced, 
intentionally or unintentionally, by local politics. (Wi'lson, 
1968: 83) 

Davis (1975) in his study of the Chicago police argues that the "pervasive 

false pretense of full enforcement" is based upon a combination of full 

enforcement legislation "statutes and ordinances" with a lack of resources 

for full enforcement and the,common.sense of some. nonenforcement. Davis 

argues that the police have three possib'le courses of action: (l) full 

enforcement in fact, along with a truthful statement of it; (2) selective 

enforcement, along with the pretense of full enforcement, and; (3) selective 

enforcement, along with a truthful statement of H. Davis argues for the 
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third position stating that it is then possible for senior officials to!make 

us"r.1 pol iciers guiding and 1 imiting discretion by patrolmen in the field 

(Davis, 1975: 52-163). 

B. DiffeY'ential Application of the law to Different Individuals. 

Police 1n the field often apprehend only a portion ~f those persons 

they observe violating some law, or those persons who have been reported 

by a citize~ or citizens. In some instances, failure to apprehend is based 

upon a lack of complainant (see Davis,1975:7-12},\'Ioile itl'.others it, appear!i that 

discretionary enforcement models community values (Banton, 1964), resembles 

discriminatory enforcement. Goldstein (1960) indicates that selective enforce­

ment occurs most fY'equently in low-visibility interactions between officers 

and citizens, and thus is nat subject to administrative scrutiny nor guided 

by policy. Goldstein (1960) argues that such enforcement can easily degenerate 

into discrimina"tory conduct and that an impartial civilian body should examine 

police decisions as to which laws are enforced and how they are enforced. 

One of the major areas in which information concerning differential 

applications of law exists is in the area of juvenile offenders. Goldman 

(1963) conducted an investigation of juvenile arrests in Allegheny County, 

Pennsylvania, in an industrial center,a small mill town,an upper-class 

residential area and a trade center. Data gathered by Goldman indicated that 

approximately two··thirds of the juvenil es apprehended by the police were 

released without court referral, however 91% of the auto thieves police 

encountered were taken to court while 11% of the mischief cases were reported. 

Goldman', found a major differential in police reporting practices; 65% of 

the black offenders were taken to court, in contrast to 34% of the white 
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juvenile offenders. For serious offenses, the referral rates were about the 

same for white and black youths; however r'lacks apprehended for minor 

detlnquencies were much more likely to be taken to juvenile court than were 

their white counterparts (G9ldman, 1963). Police officers interviewed by 

Goldman indicated that they were attentive to the seriousness of offenses. 

That is in general the more serious the offense the more likely it was that 

they would refer the offender. Officers indicated that they were also affected 

by their own views of the juvenile court. Officers who thought that. th~ court 

had harmful effects on the youths referred very few of them. On the other 

hand officers who thought highly of the courts were more likely to refer 

juveniles. Finally officers indicated that they gave a good deal of emphasis 

to the demeanor of juvenile offenders. Officers were more likely to refer 

deviant juveniles than those whose demeanor was polite and contrite. (Goldman 

1963: 93-124). 

A study by Piliavin and Briar (19(54) produced'firldings similar to those of 

Goldman. Piliavin and Briar studied the behavior of police officers in a 

large Californin city and reported that discretion was ~idely used in dealing 

with juveniles. Most of the youngsters apprehended for serious forms of 

law~breaking were subsequently referred to the court~ However, the less 

serious cases were differentially reported; some youngsters were taken to 

court while others were turned loose with lectures on how to behave themselves. 

Pil iavin and Bria~" found that officers made such discretionaY'y decisions in 

terms of the general demeanor of the youngsters. Specifically, those who 

seemed to be members of gangs, who were black, who dressed Hke "cats", or 

who were deviant ended up in juvenile hall (Piliavan and Briar, 1964: 206-214). 

Similarly, Ferdinand and Luchterhand (1970) found evidence of differential 

handling of black and wtlite delinquents. They assert that at least some of 
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the differential reporting of black youths to court was due to racial prejudices 

carried by police officers. As a result they are motivated to be harsher with 

black delinquents than they are with white ones. 

Wilson (1968a) links discretionary law enforcement in juvenile police 

\'lOrk to organizational features of departments. Wil son contrasted two 

relatively large cities: "Western City" which had a profeSSionalized police 

department and "Eastern City" \'/hich has. a fraternal law enforcement agency. 

Specifically "Western City" selected its recruits impartially, appeared to 

practice consistent law enforcement and had a formal organizational structure. 

On the other hand "Eastern City" had a department recruited largely from 

local residents, showed considerable graft) practiced differential law 

enforcement and commonly had informal and fraternal relations in its operations. 

In IIEastern City"the police operating out ()f the juvenile bureau appeared to 

be nloralistic in outlook and believed that faulty personal or family morality 

produced delinquents. In contrast "Western.City" officers were less moralistic 

and more thera~utic in their opinions. In line with Wilson's theorizing, 

"Western City" police officers who are more professional processed a larger 

proportion of its city's juvenile population than did the "Eastern City" 

police. Moreover, a larger share of those contacted were arrested in "Western 

City" than in the other community. Wilson suggests that professionalization 

of police departments leads to a more formal handling of offenders, stricter 

enforcement of the law, and less discretionary application of the law. 

In a study of the Westville police department, Skolnick (1966) found that 

Westville officers make discretionary decisions with regard to outstanding traffic 

warrants. Specifically, some offenders are arrested immediately while others 

are left at liberty and given an opportunity to arrange for payment. Skolnick 

(1966) indicates that blacks were more likely to be arrested than whites, 
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but that tl"e differential enforclament was not racially II "vated. Blacks 

were arrested more often than whites, according to Skolnic~ because they 

were more likely to be unemployed and thus not t"esidentiallv 5 'able. 

In the simple case in which the defendant has one warr~1t 
for fifteen dollars outstanding, the policeman 1 s primary 
consideration is the apparent stability of the defendant·~ 
residence, because the policeman does not want to lose cont,ryl 
over his physical presence. If the defendant owns his own 
home, or he owns furniture, he cannot afford to move in m'der 
to escape the payment of fifteen dollars. Since Negroes tend 
to be less stable residentially~ the police are less likely 
to give Negroes time to raise bail. Similarly, if a man, 
white or black, convinces the \'/arrant policeman that he is 
working, and needs- until payday to raise his bail, the police" 
man will Hkely be sympathetic. Hill he be more sympathetic 
to a white man than to a black man? My observations say "No," 
but perhaps police behaVior was altered by my presence. There 
was, however, a notable tendency for traffic warrant police to 
respond favorably to Negroes appearing to possess the middle­
class v.irtues of occupational and residential stability. 

By contrast, if a man is receiving welfare funds and must use 
this money to feed his family, the policeman is likely to 
consider him a poor risk. Si.nce Negroes are more likely to 
be on \l/el fare than whites, it may again appear that Negroes 
receive less consideration. Thus, the race of the defendant 
may turn out to be a relatively spurious variable, too easily 
giving the impression that traffic warrant policemen discriminate 
against Negroes. Accordingly~ a traffic warrant policeman may 
operate according to general standards--which Negroes find more 
difficult to meet than whites .. -and still appear to be b'jased. 
in his \\fork as ,L warrant officer. (1966: 85) 

Women were also accorded differential treatment and young black males, 

"studs" were most frequent1y singled out for the most severe treatment: 

MY limited observations found traffic warrant policemen 
employing special standards only in arresting women (except 
prostitutes) and irrespective of color. It is degrading 
for a man to exert coercion upon a woman, expecially in public 
view. A woman who resists arrest by shouting or screaming 
is inevitably an embarrassment to a police officer, iH~d the 
problem of controlling her through physica1 force cou1d become 
awkward. In addition, a woman who is a mother is especia1ly 
like'Jy to receive extra consideration from a traffic Vliarrant 
policeman. The policeman is responsible for seeing to it that 
provisions are made for the care and maintenance of her children 
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which requires the assistance of other agencies, and as a rule 
the policeman \'dll make decisions requiring less effort, 
especially paperwork. Besides s as one officer remarked, II It I S 
not only a helluva lot of troubl£ to put away a whole family, 
but you feel 1i ke hell 1 ocki ng U' J a bunch of ki ds because thei r 
mother couldn't post twenty-two jollars bail." 

By contrast, the policeman acts entirely differently toward 
the "stud." He may sometimes s:'mpathize with the Negro mother's 
lack of funds, especially if sh~ is on welfare, but he maintains 
a fundamental hostility toward the young male. In the policeman's 
moral world, if a young man is out of work and owes a debt to 
society which he lacks the money to pay off~ he should go to jail 
for a few days to repair his otligations. (Skolnick, 1966: 85-86) 

Overall, then, it does appear that sf!lective enforcement of criminal stat­

utes and their differential application to particular people occurs and that 

these practices are widespread.4 Both, lOwever, are crucially linked with our 

third area of consideration. 

c. Day-to-day Internal and Extern~l Police Policy Making. 

As Davis (1975) has argued the low£st levels of the police bureaucracy 

appear to make the most policy. Since command staff believe they must publicly 

assert that the departments are fully erforcing the law, they cannot very well 

make policies concerning selective enfolcement. Standard Operating Procedures, 

while containing a plethora of rules co\ering all sorts of areas, often have 

very little or nothing in them to guide officers in the use of discretion~ 

When references are found, they are usuilly related to court cases where guide­

lines have been handed down. Thus, man.' areas of administrative discretion 

are based upon unspecified and recorded procedures. Skolnick provides one ex­

ample with regard to officer's serving traffic warrants: 

A traffic warrant policeman's ability is measured in 
good part accoi"ding to the lumber of warrants he hclearsll 
per unit of time. Therefor~, the aisappearance of a 

4Additional data, particularly on dis;retionary arrest procedures, are pre­
sented In La Fave (1965). 

414 



L 

¢ .= .. ; 

defendant already "in hand" is not regarded lightly by him. 
As ~ndicated, however, the police department does not re­
quire that warrants be cl eared by arrest \'/hep tt"le defendant 
cannot post bail. The department permits, to ~ degree en­
courages, the individual warrant officer to construct what 
in effect amounts to a system of "credit. II Such a system 
requires the officer to create a set of criteria on which 
to base his judgment of whether or not the individual de­
fendant's assurance that he will post bail at a later date 
is trustworthy. (1966: 84) , 

Similarly, Davis (1975) concluded that senior officers in Chicago had 

very little input into policy making and appeared to not desire to know what 

was actually occurring. Police in Ch.icago made enforcement policy ad MC 
on the street: 

The principal procedure by which the Chicago police 
make enforcement policy is by leaving patrolmen free to 
make policy as they encounter problems in their patrol. 
Such policy is based mainly on guesswork and superficial 
impressions. Many policy decisions by patrolmen are 
guided by experience, observation, thoughtful ness, aVid 
understanding, but many are not. Some are based on mis­
understanding, such as the belief that one cannot be 
convicted without voluntary testimony of the victim. 

Top officers do not delegate policymaking power to 
their subordinates. Instead, the top officers simply 
do nothing about most problems of enforcement policy, 
so that \a/hen patrolmen are confronted with the problems 
they resolve them as best they can. The unrecorded habits 
of patrolmen make up the great bulk of police enforcement 
policy. The policy the patrolmen make is seldom reviewed 
by superiors and much of it is unknown to them. (Davis, 
1975: 46-47) 

In my research and that of mY research partners, we found narcotics units 

whose operative policies were set by informants. Not only was there selective 

enforcement of the drug laws (i .e., some drugs \'Iere labelled priority e,nrorce­

ment items while others were virtually ignored), but in addition, the laws 

were enforced with regard to whom officers had information about, "who" their 

informants could lido." All nine of the units studied engaged in this typ~~ of 

activity and in six of the nine it \'/as the primary mode. In one unit a split 

415 



between the "undercover crew" and the conspiracY unit was organizationally 

in ~ a split between informant determined policy and policy based upon 

unit selected targets. In the other two, while informant information pro­

vided a major impetus, the units also had goal directed policies formulated 

by the unit commander and in one case with direct input from the Chief. 

These concerned the use of undercover operations, street dealer buy programs, 

and the developmerlt of conspiracies on known major dealers. In any case, 

allowing narcotics officers to direct their efforts on the basis of, in ef­

fect, informant determined policy is allowing discretion at its broadest and 

least controllable point. 

One unit studied provides an excellent example of how formal rules that 

cannot be met become ideal end points marking the boundary from which operat­

ing procedures can and must depart. Four "facts"'must be kept in mind: (1) 

the relative lack of informant funds; (2) the expressed policy of the unit 

commander; (3) the supply of enforcement personnel; and (4) the supply of po­

tential informants. 5 

In Dol1arville ' s narcotics unit, the dayshift ;s required to "work the 

jail II which; nvo1ves a process whereby cases made by patrol are checked for 

their "fileability," and, in addition, each person arrested in a fi1eab1e case 

is supposed to be questioned. The key to this process of working the jail 

is that information can be developed from an already gathered pool of poten­

tial informants. In fact, not ever} person arrested by patrol on a drug 

charge is questioned because usually there is not enough time in the inves­

tigator's day to do so. In order to interrogate an arrestee, the individual 

must be released to the custody of the narcotics unit investigator, brought 

5The following material is adapted from Williams, Manning and Redlinger (1977) 
and Redlinger (1978). 
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to the narcotics unit squad interrogation room, questioned, and then returned 

to the jail. This process takes an average of one to two hours. In 

addition, the time to check the cases must be added, and so any given 

investigator can talk with at most three arrestees per day. Because the 

cases that must be checked include not only cases made by the narcotics 

unit, but in addition all patrol made cases, there is always a greater 

supply of potential informants than the supply of agents to interview them.· 

This "problem" was never discussed and thus the official policy was that all 

jail cases were to be "worked". In addition, however, the unit had a 

"selective enforcement" pol icy that was not written down, (of course) but 

was known and tacitly agreed to by all investigators and that was that 

heroin was a priority dru§. The investigators, left with a situation where 

the supply of potential informants was much greater than their capacity to 

handle them began making informal policy as to the "potential" for an 

informant, and "their policy" which was never discussed openly amongst them, 

was to use the unit policy concerning drug priorities as a basis to proceed 

(see Table 2), Thus, heroin cases were almost always checked especially where 

the seizure was "significant" \'/hile marijuana cases made by patrol were in­

frequently checked if checked at all. 

The point of the above example is not that what the investigator did 

was wrong, but that what they decided was a natural consequence of expressed 

policy and a real situation that could not be recounciled with that policy. 

Since the management would not make policy, the investigators were forced 

to do so, and the policy made was based upon implied and tacitly understood 

variables. 
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stated Procedure 

Work all patrol-made cases; 
question all arrestees in 
cases that are now jailed 

Work all patrol-made cases; 
question all now jailed 
arrestees from these cases 

Work all patrol-made cases; 
question all now jailed 
arrestees from those ~ases 

Attempt to flip arrestees 
in NU Initiated cases 

TABLE 2 
Examples of Procedural Discretion Rationales Used by 

Investigators of The Dollarvil1e Narcotics Unit 

Praxeological 
Discretion Rationales 

There is an enforcement priority~ heroin 
and cocaine are top enforcement priorities 

First-time low level possession offenders 
yield little or no valued information 
especially in marijuana cases; second-time 
offenders having more to lose are more 
likely to flip, are generally more likely 
to have good informa'cion than first-time 
offenders 

IIBad bets" made in the past influenence 
selection of present prisoners; IIbad 
bets" are of two types: 
a. those who made contact and did not 

perform obligations 
bQ those who are "know as not being 

flippab1e 

"Bad bets" less likely to be given a 
thor~{ugh chance to become a f1 i pped 
informant 

De Facto procedure" 

Heroin cases most often worked; 
marijuana cases least often worked 

Heroin cases focused on; second 
time and third time offenders singled 
out; second and third time offenders 
must work harder for their consider­
ation 

UBad bets" less likely to be selected; 
when selected, they must work harder 
to receive cons'ideration; the consid­
eration they receive may be less than 
others charged with the same offense 
would receive 

\lBad bets" more likely to be charged 
with full char:ge and less.likely to 
have' pOints of consideration:'· 



, . 

D. Organi~ational Variables and Predictable Outcomes 

In addition to police administrators public commitment to full enforce­

ment, there appear to be three major organizational variables that contribute 

to the relative lack of guidelines on the use of discretion •. First, there 

are budgetary considerations. At least with regard to narcotics enforcement, 

units operating under austerity budgets caHnot faintly hope to provide full 

enforcement, and units with IIhealthy" budgets do not actually have enough 

resources to provide adequate coverage. Thus, administrators either at the 

unit or higher levels must made a de facto policy concerning what drug laws 

are to be enforced. In addition, however~ budgetary problems affect what types 

of information can be gathered and what kinds of informants can be developed. 

Where informants funds are restricted, units must of necessity attempt to 

utilized "flipped" or "twisted" informants. Such informants are more likely 

to have limited information, to work only a minimum number of cases, and buy 

only from small-time dealers. Even if agents can arrest these dealers, they 

cannot afford the investment of resources in long-term investigations into 

higher echelon dealers. (For an indepth discussion of these effects see 

. Redlinger, 1978). However it would appear that such budgetary effects are not 

limited to narcotics enforcement and it can be stated generally that inadequate 

resources result in discretionary enforcement. Since I know of very few 

departments that hav~ adequate resourGes, mOist must make discretionary decisions. 

Since, in many departments, policeadministt'ators are not willing to make 

applicable policy, there is "slippage" in cf:>ntrol. and informal policies like 

those previously described result. 

Secondly, as Manning .(1977: 337) notes while it is assumed that policies 

in police organizations flow from the administrative sector downward to officers 
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who implement them, it is also clear that the lowest levels in police 

organizations possess the greatest amount of d~scretionary pwoer. In fact, 

then, how policy becomes operative depends upon the officers, but it also 

depends upon how much actual policy, how many good guidelines are handled 

down and the degree to which they are enforced. The~e is a related variable: 

the degree to which enforcement policy is made at the unit level. It is 

quite common to find police organizations in which unit commanders have a 

great deal of authority to make enforcement policy and to fashion it along 

lines of their own choosing. In my research on narcotics unit, I found unit 

commanders who had virtually absolute authority to make enforcement policy. 

In addition, in the most recent research (conducted with Manning and Williams) 

we found units in which, because of command staff rotational policies, enforce­

m~nt policy was made by Sergeants. In these units, when the Sergeants have 

no policies, then what occurs is that investigators are left with not only 

enormous amounts of discretion, but in addition very few guidelines on which 

to base their actions. 

Third, because of the rich and complex nature of street encounters between 

police ~nd citizens, administrators are most reluctant to make specific policies 

to be followed. This is in marked contrast to the U.S. Supreme Court which 

in decisions such as Terry v. Ohio has made specific policy concerning police 

discretion. It appears as if police administrators mak~ c~forcem~nt policy 

only upon "negative cases". That is, only after fDmething goes awry is policy 

made. The prOblem with this type of approach is that informal policies, 

practicea daily obviously govern behaviors and ~ hoc policies become difficult 

to enforce. M!!Q.£. policies have less fit organizationally with both informal 
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operative policies and with what official policy does exist. ThiS type of 

management is sometimes known as "oiling the squeaking wheel approach," with­

out regard to the over state goals or state of the IImachinell
• 

Each of the above three variables contributes to an overall loss of, 

effective management,x and allows for more discretion at the lower levels 
, 

than is necessary. ~et me point out that I ~nQl saying we sr.uuld do away 

with diSCl"etion. I ~ saying that from an organizational point of view 

discretion should be managed, should be provided with officially stated 

1 imitations w.~ich provide off'jcers with strong "dikes ll through \"hich their 

enforcement activity can flow. 

IV. O'iscretion and Informants 

In the preceding I have given some examples concerning the development 

of informants and investigator discretion. In the following, I wish to 

briefly summarize some of the findings from the studies myself and my 

colleagues have done concerning informant development and handling and officer 

discretion. In Williams, Manning and Redlinger (1977), we offered a continua 

of organization that ranged from units that were extremely investigator-centered 

to those that were organizationally centered (see Table 3). In general, as 

units approach an extreme investigator-centered organization, officer discretion 

reaches its highest point. Units char~cterized by this type of organization 

ha!Je very fe\'l checks upon how informants are developed, what caSes are worked, 

what officers are doing with their time, how officers spend the unit resources, 

what information is collected, and who the informants are. In the most 

extreme cases, there are no informant files and officers need not run any checks 

on the informant before utilizing his services. 6 

6 The following material is adapted from Redlinger (1978). 
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1. 
2. 
3. 

4~ 
5. 

6. 

7. 

----~""'..,----

Table 3 

rcatur~s of Narcotics Enfor~ement and Modes of Organizational Control 

Narcotics Crirr.es in General 

Crimes are private transactions, usually not evident (no complainants). 
Agents a~c often ecologically distant from cime; must Itmake crime happen." 
Agents do not rely wholly on voluntary informatiop, but must obtain it tllrough 
informants. Conditions for working off cases not put in writing a priori nor 
its appro\ral required before a "deal" is made between an investigator and an 
informant. 
Selection of targets is discretionary and cases are infinitely expandable8 
Calls to narcotl~s units not tape recorded (i.e., cannot be independently 
monitored). 
Sergeants are usually not al-1are of the precise ntlmber of informants or cases 
of any investigator. 
Relationships between time, effort, money and arrests are unknot-1n; activity 
sheets arc only a partial record of time/effort. 

Investigator-Centered~ .o:.a~ .. tion-Centere.~. 
1. No initial information can be verified 1. Some information (clueS) is 

recorded on special investi­
gative forms. 

independently - nothing in l-1riting 
required upon receipt of information. 

2. Pel" case~ are assigned (~li.ese are 2. 
"special assignments"). 

3. No cases are officially "opened" or 3. 
"cloned. tt 

4. Number, type, prom:i.se, and estimated 4. 
;'pay-ofi'" of cases known almost exclu-
sivelv by ar investigator (or partners). 

5. Arrests, charges, seizures) search 5. 
warrants served and buys indicate in­
vestigators' activities only after 
the fact. _ .. _--

6. No clearance rate r;an be calculated since: 6. 
A. Cd.mes are not "founded" indep~ndently 

ill.vcstignt~d after an allegation. 
B. Cases are in ~ffc(~t sel-V-f'4.nitiated, 

self-df'fined and self-closed. 

;'. lnformtlnts nre knOt"'" only by investiga- 7. 
tOts, not evaluated by supervisors, and 
lnay not be placed in official files nor 
g:l.vcn an official number. 

-----------.~----------

Cases are routinely assigned. 

Assigned cases must be closed 
ldthin a specified time. 

Frequent check is made on the 
number, type, and promise of 
cases (e.g., squad or section 
meetings). 

Prior approval by supervisors 
of buys and raids requ.ired. 

Partial clearance rate can be 
calculated (for assigned cases). 

Informants require Sergeat.;;s 
approval, and ~ergcants meet 
informants. Performance of in­
formants is e,raluated and a 
central file is kept ,odth records 
of payment ~nd performance. 

*SOlU(l sCluads may Vt1l:y from this nloc1el e. g., dive:~'sion, schools or squads on 
spadal "big case" assi,gnmcnt.f;. 

(From Williams, Mantling & Redlir~ger, 1977) 
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A. Informant Development 

In only three of th~ units studied was there a clear administrative policy 

made concerning the development of informants. In one other, a policy was 

emerging at the. time of the research. In others, informant policies were 

virtually residuals of unit organization, or effects of forces outside the 

units direct control. For example, in Gotham Minor during the research; the 
• total number of informants was quite low. Th~ lack of paid informants was 

mostly attributable to the lack of funds to pay for information. The lack 

of twisted informants, according to the agents, was due to the lenient sentencing 

given in drug cases. Thus, "not that many people are going to jail anymore. 

They're not too worried about their charges like they used to be years ago." 

Policies concerning the mode of development of informants are critical to 

the effective functioning of narcotics units. Even when austerity budgets 

force the units into one mode, or federal grants allow another, unit-aide 

policy planning continues to be important. In the absence of unit policy, there 

is often individual investigator policies which inevitably result in investi­

gators "ownipglt single informants and making operational policies as to their 

development. 

Arrangements between informants and agents become isomorphic. Cases which 

may not be on the investigators "list of priorities" may go undone. Agents 

with more informants than they can IIhandle" may not pass on cases that could 

be done unithwide. The number (quantity) of cases for consideration and or 

the quality of cases can vary from investigator to investigator without 

supervisory approval or control. Finally without a clear p~iCY, there is ~ 

little way of telling if the informant is actually controlling the investiagtion 
.. 

and if, because of this, ~he goals of the unit are subverted ~ replaced with 
t. 

• 
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not "who should be arrested" but who the informant can lido." 

With regard to twisteJ informants, there ought to be unit-wide policy 

concerning the types of cases that are "considerable" and those which are 

not. In several of the unit's studied, supervisory staff, and individual 

officers differed in what types of cases they thought should not receive 

consideration. The on1y real agreement was on cases involving violence 

against a police officer. While such rules are guidelines, there can, of 

course arise unique situations in which the unit can decide to make exceptions. 

The point is that the locus of the decision is moved to a unit decision rather 

than being fragmented and individualiied. If the unit-wid~ 'pol icy. is s,imply 

that there is no policy, then informant files, checks on funds, expenditures, 

types of cases granted consideratJon, types of drugs focused on, etc., are 

all moot. Investigators are free to do as they choose. 

For those units desiring to set up an organizational policy on the 

developemnt of informants, informant files are most valuable. Periodically, 

these files must be updated. Supervisors much check that the data required 

are being entered, not so much for record keeping purposes per se, but to 

make sure that the agents themselves have taken the time to do the checking. 

Finally, the use of such files as a base for policy allows for an information 

transfer within the unit, such that previous histories of informants are 

available to officers. 

B. Policies Concerning "Who" the Informant "Belongs Tou 

The amount of discretion the agent has in his relations with informants 

is directly related to the conception the unit' has about "who'" the', ,informant 

rbeloogs to". Simply stated, the informant can "belong" to the agent, to a 

group of agents, or to the unit as a Whol~aCh of these arrangements wa~ 

424 
". 

~ ~ ·"'III_ .. 1. __ ... _ .... __ ... ______ ..... ________ .-1 .. ______ ~· __ ··_~~· 



r 
I 
r 
I , 

--.-~.-~ ... ------------------, -----....,.""'"'1"',.---------

found at the sites studied. 

Agent discretion is greatly increased when informants "belong" to a 

specific agent and there are no administrative controls over the relationship. 

In the most extreme case_ the Sergeant who supervises t.he agent does not know 

the identity of the informant, no informant file is kei~tt and the agent need 

only produce receipts for payment signed by the informant. All phases of the 

agent-informant interaction occur at the discretion of the agent. If the 

agent leaves the unit, the informant may be IIcarried" with him or as is some­

times the case IIpassed on" to a successor chosen by the agent. In a less 

severe case, the Sergeant may nleet the informant, but then after th3t have 

litt1e to do with the interaction, form of payment, and amount of payment as 

long as the arrangements are not excessive. Alternatively, the agent's partner 

may also meet the informant, but not be able to use as "work ll the informant. 

Overall, these particularistic patterns reflect a bygone era of informant 

util ization when surces were carefully gua."ded, information hoarded, and 

intelligence functions not performed in any systematic manner. They are, however, 

in active use. 

Frequently, such practices are found either in units thtlt have overan 

high degrees of agent discretion (Investigator centered units) or in units 

where the overall.levels of trust'between.agents is"low. The latter case is 

also sometimes extant with the former. That i~, investigator-centered units 

typified by particularistic patterns, may 'involve hoarded informltion, 

personalized informants, ect., partially because the agents do not trust 

each other. 

Usually when an informant belongs to a group of agents, the "groupll 

consists of an agent and his partner. In the initial stages, the acministrative 
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supervisor may wish to meet the informant~ but thereafter the negotiations 

between the informant and the agents are at their discretion. Administratively, 

':he pol icy appl ied is that the informant "belongs" to both agents and both 

c.\ e supposed to be able to "work ll him/her. In practice, however, there is a 

tef lency for one of the agents to be more successful with a particular informant 

thar. the other. One drug section commander describes the rationale behind 

his C 3.nge to the II partner" p'iicy as follows: 

(researcher) I \" S in a'department where a Lieutenenat 
wa ted all the officers to study for the 
S rgeant's exam and as a result they lost 
.11 their informants because they were busy 
studying. 

\~orr' nder' Sur~ this ~an happen. A man goes on vacation 
f.>r two weeks, he loses contact with his 
infonnants and to regenerate the informant 
network that he had prior to his vacation, he's 
really got to get out there and hump it. That's 
why I've gone to the squad or partner concept. 
We have men assigned as partners and I hold them 
responsible for the acts of each other. 

The partner ( 'jngement allows theoretically for less discretion, on the 

part of any: 91e agent, provides a check upon the informant, and allows 

for greater ( tinuity in the working relationship. 

As statE policy, the idea that the informant belongs to the unit rather 

than an agentr agents occurs fr~quently; however, as an operative policy 

it is most CL on to find it coincident with the second pattern discussed 

above. That ,while it is realtively easy to make a policy statement, agents 

must relate t informants on a personal and professional basis. Informants, 

for their par 1f the relationship~ generally prefer to work with a single 

! number of agents. Informants '~ho have worked with a parti­

he past might desire to work with that agent in the future. 
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Thus, what exists ideally in written policy is de facto a single agent or 

partner-informant pattern. The tendency overall is for investigators to 

view the relationship between an informant and one of their colleagues as 

a personal one and to underatand that relationship as one of lIownership." 

Frequent references are made to "his informant" even in units where the 

expressed written policy is that the informant belongs to an agent, he 

"does. II One way this problem is mitigated is through the team approach to 

informant use; another is through the partnership mode described previously. 

It should be noted, however, that team approaches are more likely to occur 

in units that do not compare individual agents with regard to the number of 

cases made, the amount of dope seized, etc. A supervisor in a unit which has 

begun implementation of a modified unit-informant policy comments: 

I haven't seen any friction \'lith it. The guys realize 
that it's more or less, we've kind of got a team type 
situation. Instead of each guy being a separate little 
thing in themselves, trying to run out there and do it, 
we find we get a lot more effective suppression out of, 
if the guy's kind of thinking it's, you know, it's all 
for the good of the situation rather than for your own 
personal benefit. Plus with the guys on'vacation, you know, 
snit, you know, you don't get any mi1eage out of him, you 
might as well get some mileage out of his informant or 
out of his information. Same thing sorta'holds true for 
our information, we try to centralize it into a controlled 
file that is open to everyone in this division. 

In this unit, as in others studied where a unit policy was stated, the 

operative modality was one where partners, or a defined set of agents worked 

the informant. Often the locus of discretion for choosing the set of agents 

rested with the individual agent whose informant was being shared. Sometimes, 

the locus of discretion rested with the supervisor w indicated who would 

work vJith whom. 

As can be seen, both the partner-informant and un. informant policies 

allow for more organizational control over informant ha ling. Both appear 
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1..0 be more frequently fDund in uni ts that have central i zed informants, fi 1 es. 

Unit-informant policy is associated with attempts to centralize and integrate 

the information that comes into the unit, wtth a more standardized schedule 

of payments, and with unit-wide shared concepti9ns of informant pei'foY'mance 

eValuation. 

C. Measures of Performance 

Like many other features of narcotics law enforcement, the evaluation 

of informant performance and retention policies vary with the degree to ,~hich 

the unit is investigator-centered or organization-centered. Units which 

have unit-wide informant policies are more likely to have a shared set of 

collective categories for evaluation and for retention. However~ this is 

not always the case. Because agent-informant relatir ,:, are sometimes consid .. 

ered the agent's personal business, command staff fllay leave significant contre,l 

decisions and performance evaluations to individual officers. While this is 

much more common in investigator-centered units, it can, and does occur in 

organization-centered ones. Even in instances where organization-centered 

units have written performance standards and policies relating to retention, 

they may be vague and non-specific. For example, one unit lists as one of its 

criteria IItrustworthiness ll and leaves it undefined because investigators are 

supposed to "know" what this means. In addition, while every informant who, 

is flipped must be approved by the shift sergeant and the lieutenant, most 

are given routine and verbal approval, and there is no written administrative 

rule that specifies this procedure. The "rule" is known verbally to officers. 

Thus, officers interactions with the shift sergeant and/or the lieutenant often • 
communicate the bare nature of the case: offense charged, age, race, number 

of cases that can be made, and the approval is granted immediately. However, 
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the investigators do perform routine evaluations of informants and a record 

is kept of the evaluation along with a record of payment. Such a system when 

carefully monitored provides for consistent unit-wide policies concerning 

performance and retention and places effective limits on discretion. 

In contrast, investigator-centered units (e.g., Southern City) often 

have no formalized policies. Because so much is left in the hands of the 

indiVidual agent, admin'istrators do not see the need for this type of policy. 

Sergeants need not to give approval and investigators appear free to develop 

isomorphic-and unique standards. 

On the basis of the data gathered, it appears that units that have 

explicit policies concerning infol'mant performance have greater span of control 

over the use of informants and information. More likely than nct, in such units, 

informants belong to the unit and their information can more e~sily be pv~~~~, 

That is, it is eaSler to have an "intel1igenceU function. ~1oreovel", it becomes 

more pract'ic~l for agents to direct informants toward certain established 

targets whether they are organizations, areas, or types of drugs. Where agents 

are also properly trained and evaulated in the control of informants, the 

sharing of information and the solida-rity of the enforcement team is greatly 

aided. In such units an intelligence function can be performed which presents 

a truer picture of the market, and this is crucial to any enforcement effort. 

Moreover, investigator discretion is effectively managed. Investigators are 

provided with guidelines for their behavior that are flexible and consistent 

with managemdnt philosophy and goals • . ,. 
In general, what I am suggesting is that administrators must ask themselves 

"which issues'rre matters of police. policy that can be governed by adm"inistrative 
~ . 

guidelines?" Matter'S which are policy qUt~stions should be more ru1e governed 

~' 
.. 
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429 

t' 1 wi 



than those which 'are more individualistic in nature (see Davis, 1975: 158). 

For example, with regard to narcotic law enforcement, informant policies are just 

as important as raid procedures and both should be subject to a set of specified 

guidelines. While raid procedures are often detailed and spelled out, policies 

regarding informants are not. Administrators through·wout pol ice organizations 

must acknowledge that there is selective enforcement and take charge of making 

and managing the policies of departments. This is not a yearly task, but one 

which must be done on a daily basis. Only then will enforcement pol icies be 

brought in line with resources available, and only then can reasonable enforce­

ment goals be set. In this manner, policy specifying rules and guidelines 

\,/i11 not replace discre'tion, but they will manage it and narrow its range to 

those situations where it is necessary. They will provide channels within 

which officers can use discretion and effectively function. 
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Literature Review. 

I. INTRODUCTION 

Our interest here is in exploring those issues about police organi­

zation and behavior that are relevant to the enforcement of drug laws. 

To that end we have found it helpful to organize our review of the 

literature around a number of categories: 

1. enforcement philosophy 
2. organization and resources of narcotics units 

3. tactics and modes of operation of narcotics units 

4. corruption, d:i.scretion and the law 

5. politics of drug enforcement 

. 6. measuring the effect of enforcement. 

'" :-he discussion to follow we win identify important literature which 

disc,'sses these and related issues. 
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Some take the position that demand is inelastic because heroin is consumed 
by addicts, and htlroin addicts have little control over their constunption 
because of their addiction. Those who take this position tend to see a 
supply reductirnl strategy as counterproductive (Brecher and the Editors 
of Consumer K."PC\'ts. 1972; Drug Abuse Cotmcil, 1973; Koch and Grupp, 
1971; Morris ar,d Tenc.'ler, 1973; Quinn, 1971; Silverman et at., 1975). 
Reduction of supply tilrough enforcement activity increases the cost of 
the drug to the addict buyer and because addicts support their habit 
mainly through property crime, the valu~ of goods stolen increases. 
Thus, as the argument goes, enforcement efforts that successfully reduce 
the supply of addictive drugs have the effect of increasing crime because 
of higher drug prices. 

The argument that the demand for heroin is inelastic is not a 
generally accepted view of the economics of drug law enforcement. ~IDst 

of those studying the relationship between drug cost, dnlg usage and the 
amount of crime recognize these variables are related in complex ways. 
r: .: point is made, for example, that not all heroin users are addicted 
(Moore, M., 1970:3-4); many are occasionCiI users. Further, heroin users 
may voluntarily stop their USt~ of the drug or they may suh::. ti tute other 
dfl" (Heller, 1973:386; Moore, M. ~ 1970:4). Very little is known about 
the impact of alternate enforcement strategies. Goldman (1976:85) makes 
the point that curing the heroin addiction problem may have little 
impact on crime because fotmer addicts may continue their involvement in 
crime. 'Ihere does seem to be considerable agreement about t,'lO beneficial 
effects tilUt stem from successful efforts to drive up the cost of heroin 
by reducing supply: new users are discouraged from trying heroin (Goldman, 
1976; Moore, M., 1977:237; Silverman et al. j 1975) and higher prices 
create an increased demand for treatment (DuPont, 1973; Goldman, 1976; 
Wald et al., 1972: 54). 

In addition to being organized arotmd notions of supply and demand, 
drug enforcement strategies are based on ideas that take their direction 
from the characteristics of illegal drug markets. It is generally 
believed that enforcement effects will be most notable if efforts ate 
concentrated at the higher levels of the distriputiQn netwo-rl!. Enfvl'ce'­
ment intervention early (grower, wholesale dealer) in the distribution 
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chain will have a J1X)re significant impact on drug traffic than intor .. 
vention at lower levels (str~et peddler, user). Pace and Styles (1972: 

figure 1.1) sketch the components of the opium market.. Some "''auld still 
maintain that those who sell drugs on the street should be the primary 
enforcement targets because they aggressi.vely market the drugs (Wilson & 
M:Laren, 1972:410). But the current consensus is that the notion of the 
"pusherlt is la.rg"ly a myth (Heller, 1973: 387; t~i1sont J. I' 1975: 148) and 
that enforcement efforts arc best concentrated on those who deal in 
larger amounts of illegal drugs. 

This enforcement philosophy of market disruption at higher mark3t 
levels under a re~atory model has implications at police organizational 
and operational levels. 11lOS0 implications will be discussed further in 
upcoming sections. 
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III. ORGANIZATION ANn RE...c.otmCBS OF NARCOTICS UNITS 

The enforcement philosophy mentioned earlier needs to be articulated 
through organizations and translated into resource corrrnitrnents. A 
Teview of the social science literature dealing with the elaboration of 
narcotics enforcement strategies at the organizational level is a short 
task.. There is very little systematic literature available. Manning1 s 
recent journal article dealing with the manner in which the abstract 
organizational goals of police narcotics units are translated into 
everyday working lcalities. discusses the articulation issue; he finds a 
disparity between stated and operational goals and finds enforcement 
actions to be negotiated and situational (1977:56). A variety of condi­
tions and factors, for example, mitigate against realization of the goal 
of arresting dealers higher up in the drug distributi~n network. Before 
dealing with these problems we wish to sketch the org~izational charac­
teristics of a narcotics unit as found in the sparse literature that is 
available. 

The National Advisory Commission on Criminal Justice Standards and 
Goals provides general ~d specific recommendations for the formation 
and activities of narcotics units. They recommend that anit police 
agency employing more than 75 people have a fu1l~time narcotic and drug 
inVestigation capability (1973:246). Guidelines from the International 
Associati'ID of Chiefs of Police (IACP) reconmend that departments sbould 
assign between 1 and Z percent of their manpower; depending on their 
crime rate, to drug enforcement (1970:10). Depending on the particular 
organizationa.l strU(;ture of the police department, its size and the size 
of the narcotics problem in the jurisdiction, enforcement of the drug 
lal'lS may be the prfl.mary responsibility of a specialized narcoti.cs unit 
or of a combined vice-narcotics unit. As the drug problem and ~\ts 

political visibility have increased in recent years there has been a 
tendency in larger departments toward'specialized units. All of the 
police depa~tments in the cities dealt with by this research have a 
unique organizational entity whose mandate is narcotics control. A 
survey conducted by the lACP indicated that only 20 percent of the 
departments had separate narcotic units but no information is provided 
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about the characteristics of survey respondents (IACP, 1970:17). It is 
probable this low percentage reflects the inclusion of a high percentage 
of smaller departments itl the survey. Our experience indicates that 
larger '~partments have separate narcotics units. 

Lines of author:i.ty and organizational responsibility are also 
relevant to the actual operations of narcotics law enforcements but this 
has received scant attention in the literature. Two other relevant 
general issues need to be raised. 

The first has to do with the degree of cooperation and comnunication 
which exists between a narcotics unit and (1) other units of the depart­
ment, and (2) other law enforcement agencies. Because illegal narcotics 
operations and dealers commonly involve other forms of criminality, 
(e.g. burglary) the narcotics unit in a jurisdiction should have close 
ties with other departmental operations. Further~ narcotics operations 
are complex and talco place across juri5dictions, so that interagency 
cooperation is necessary to successful enforcement. In fact at least 
one author believes that ".!..:~.greatest strength of ani;': narcotic law 
enforcement unit is the r~eadth of its coverage based upgn communicatio~. 
with and cooEerat:!:2n with other jurisdictions" (Sechrest, 1975:49; emphasis 
in original). Both the National Advisory Commission on Criminal Justice 
Standards and Goals (1973:246-249) and the IACP (1970:1-18) stress the 
advisability of cooperative enforcement efforts. But little systematic 
exploration of such operation~ can be found in the literature. 

A final general organizational issue is raised here - whether or 
not it is advisable to rotate narcotics enforcement personnel. Many 
believe there shOUld be a limit on the amount of time an officer stays 
in a narcotics unit. There are considerable pressures involved in the 
enforcement of drug laws: long hours, difficulty of effective enforcement 
by the same officers over long periods of time, and pressures toward 
corruption. There are arguments in favor of, and opposed to, the 
rotation of officers (IACP, 1970:9). The IACP racommends!a policy of 
rotating officers every two or three years although their survey shows 

:I . ~ 

that the vast percentage of departments do not follow t~t policy. 
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IV. TAC'1'lCS AND ?oDDES OF OPERATION OF NARCOTICS UNITS 

A variety of sources deal with enforcement tactics and modes of 
narcotics policing. A basic and important Characteristic ~f this work 
is that it is primarily ''proactive'' as opposed to "reactive" police work 
CWilson, J., 1968). Officers t.ypically are not directed in their 
activities by a citizen complaint. The major implication of this fact 
is that the enforcement activities are primarily Hcase~mak:ing activities. tt 

These include surveillance, undercover work, and use of informants and 
other sourceS of information; the casemaking activities are frequently 
c~lex and time-consuming. We will review briefly relevant literature 
dealing with some of them in this section. 
A. lnfonnants 

liMy long run strategy is to make a few busts and then to tTY to get 
them to infonn on the people who deallt (Gould et a!., 1974 :80). This 
qUjte from a narcotics enforcement officer is informative and to the 
point; informants serve a central function in narcotics enforcement. 
Few narcotics agents would be able to gain access consistently to 
clandestine drug markets without the assistance of informants. A 
variety of publications dealing with narcotics enforcement devote sections 
or chapters to a discussion of the role of the informant and how he 
should be used (Division of Drug Abuse Control, 1973:51-60; Earhart and 
Pace, 1971: 162-163; Harney and Cross, 1973; Lentini, 1977:146-186; 
Motto, 1911; Pace and Styles, 1912). 

Informants are motivated to provide information in drug cases to 
the police for a variety of reasons. A reading of MOtto (1971) and the 
Division of Drug Abuse Control (1973) provides the following list of 
these motivitions. 

profit - providing infonnati.on for a fee or to protect 
one's own drug market 

revenge or spite 

concealmen.t of infonnants' own crime 
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trading - "working off" the infonnants' own case, i. e .. , 
trading information for consideration in their own 
criminal matter 

repentance 

stool pigeon - pro":iding information to both police and 
drug violators to maintain good relations with both 

ego - to secure recognition as an important person or 
. to satisfy a "detective complex." 

The necessity of informants to narcotics enforcement provides several 
important sots of implications. The first has to do with the reward an 
officer can offer and provide to a potential informant. This reward is 
generally either money or consideration ir~ the prosecution or sentencing 
associated with an offense of the informer. The poirlt we wish to make 
here is that there is considerable consensus in the literature that the 
success of narcotics enforcement efforts depends largely on good informa­
tion; a major soorce of good information is informants and they fre­
quently have to be paid. Funds ard required for these payments and for 
other major case-making activities - for example the purchase of illegal 
drugs to be used as evidence for arrest and conviction. Overall narco­
tics enforcement success then depends to a large extent on the 8mgttnt of 
monies available to pay informants and make buys. In fact McDonald 
(1973:46) '~!elieves fl ••• one can roughly rank law enforcement agencies and 
their subdivisions with regard to how high they can reach in the drug 
hierarchy by how nruch money they have available to pay few, )nformation. " 
If reaching higher market levels is an :indicator of successful enforce-

I . 

ment then there should be a dir~t correlation between the amount of 
money available to pay informants and effective narcotics enforcement. 

A second important implication derived from the notion that iI.fonnants 
are necessary to successful narcotics enforcement is that cooperative 
relations must exist between police and pros~cut9rs. Many fJOtential 
informers will be "turned" only if they can be assured th~y; will receive 
consideration from the prosecutor and/or judge. Police-pI.'Osecutor 

. 'I. 
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relations can then facilitate or impede narcotics enforcement: impedi­
ments to these relations were examined by McIntyre (1975). 

The narcotics enforcement offic6r who hopes to make productive use 
of informants in his work must also learn at the interpersonal level how 
to develop informants and evaluate the inforwation they provide. This 
expertise is one that is developed over time and is cumulative ~ so that 
at least in the case of using informants, the narcotics officer becomes 
more proficient over time. In some other aspects of narcotics enforce­
ment work (e.g. making buys), the officer may become less effective over 
time. It is not clear what the overall effect of length of service in a 
narcotics unit is, and the a\'ilab1e literature provides little good 

evidence. Effective use of informants may improve over time but other 
tasks of enforcement may be performed less effectively. 

A final factor associated with the use of informants in narcotics 
enforcement which has important i~licatiorQ for the tactics and oper­
ations of narcotics units, is the need to protect informants. For 
examplt' McDonald notes: "usually the police will not move to arrest a 
dealer mediately after an infonner has made a buy or 'cased' the 
p1ac,e. This practice is to protect the informer." (1973:90) Protection 
of the informer is important for at least two reasons. He may have 
continl;ling value in developing new cases and his testimony may be 
required after an arrest in order to secure a conviction. Further, and 
in addition to any moral obligation the police may have to take reasonable 
precautions to pr6iect thQsewho assist them; if care is not exercised 
~Y police in this !t~gard they are likely to compromise their capacity to 

attract addjtional informants. 
B. Surveil1anee and Undercover Activities 

The literature that exists dealing with surveillance and tmdercQ,ver 
activities in natcotics enforcement is aimed at instructing .the ~nfoTcers 
in this aspect of their work. It enumerates tactics and provides shop­
ping list~ of do's' and don'ts (see for example Lentini, 1977:161-174). 
The rele~ance o£'iheSe activities £01' our purposes here is how the 
particular surveillance or undercover tasks are related to more general 
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enforcement modes. Enforcement which utilizes a buy/bust strategy* 
canpared to enforcement which attempts to build conspiracy cases against 
drug wholesalers, will utilize different surveillance and undercover 
techniques. We can classify these techniques in three categories according 
to the method used to carry out the monitoring activity. 

1. individual (following suspects, covering a buy, etc.) 

2. electronic (telephone tap~ camera, etc.) 

3 • r~cords (license tag registry, real estate transfer 
records, etc.) 

It is obvious that the particular teclmique used will be detennined in 

part by the enforcement strategy. Records, for example, are not likely 
to be used in a typical buy/bust case but they \'lOuld almost always be 

utilized in the construction of a conspiracy case. This kind of systematic 
analysis of the characteristics and correlates of narcoti~s enforcement 
efforts does not presently exist in the literature. 
C. Legal Issues and Evidence Accumulation 

The enforcement of drug laws is made complex by constitutional re­
quiremeJ?ts and court decisions. Police need to build drug cases care­
fully if they hope to abide by legally acceptable standards and secure 
convictions for a high percentage of their arrests. The consensual 
nature of drug offenses and the typical absence of a complainant usually 
means that police \'1ill need to rely on their own testimony and that of 
informants. In the development of the testimony for a case prior to the 
arrest, enforcement efforts used may later be judged to have constituted 
entrapment. The line separating acceptable investigative procedures and 
entrapment is fuzzy. Securing physical evidence in a case is one way to 
improve the chances for a conviction but constitutional protections 
against unlawfUl search and seizure can also make the task diffiCult. 
Small amounts of drugs can be quickly disposed of with relative ease and 
tactics police may use to prevent the disposal of potential evidence 
could. be constitutionally problematic. 

* Buy/bust refers to a strategy where a purchase of illicit drugs is 
made and the seller is arrested inmediately thereafter. 
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The literature relevant to the legal aspects of narcotics enforce­
ment is concerned with making enforcement "lawful If • Examples ,of works 
that deal with this issue in a kind of instruction manual style are 
provided by the following references: Drug Enforcement Administration 
and International Association of Chiefs of Police, n.d.; Harney and 
Cross, 1973; Lentini, 1977; Ware, 1975. 

Gould et al. (1974:54, 78-84) and Rubinstein (1973:390-400) discuss 
the attitudes of police toward the legal limitations placed on their 
enforcement activities. Police tend to see these legal requirements as 
unjustified and unduly obstructive. Schlesinger (1977) looks at the 
implications of recent Supreme Court decisions on illegal search and 
seizures and proposes alternatives to the exclusionar/ rule. Legal 
details will not be explored here but the implications of formal evi­
dentia.ry requirements for the operations of narcotics units from a 
police perceptual point of view ruld from a legal point of view are 
important. 

"' ... 

. . 
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V. CORRUPTION, DISCRETH)f¢ AND THE LAW 

A. Discretion: and the Law 

The drug laws thenmelves and the tactics which must be used for 

their enforcement create an impetus tqward police dishonesty. It has 

long been recognized that Hvice" enforcement involves considerable risk 

of police corruption. 'Vice control is the chief menace to police 

departments, on account of corrupti'~ influences encotmtered in its 

administration" (Harrison, 1934 : 14,ii) • In drug law enforcement the law 

itself is viewed as one of the m~7or factors creating and cOlltinuing a 

thrust toward corruption. Vice,jaws in general and drug lallTS in particu­

lar are often seen as unenforc1able or counterproductive. Ahern (1972:143) 

has stated "since the failurg!of prohibition, it has been a maxim of 

American Justice that you cannot enforce l~ws that are abhorrent to a 

significant~ proportion of the population." Gardiner has said".~ .. that 

wherever a ,substantial demand for ille;;;::11 r;oorls ffikd services is fotmd, 

someone witl be willing to satisfy it. <. <l (1970:95). Shur's book Crimes 

lYi thout VifFtims is especially llllportan\; in the area of narcotics enforce­

ment (1965'). That book underlined the pToblematic aspects of attempting 

to enforce laws dealing with consensual·orvictimless crimes. The book 
,'f 0"'. , 

appeared at a time when attitudes tow;.ttd public institutions ~ inc1udii$ig 

the law, were becoming more cri t:i.,cal. 

The effort to control the use of drugs through legal statutes has 

the effect of giving police substantial discretionary power. . Police set 

the outer limits of law enforcement in their arrest decisions for all 

offenses; if they decide not to make an arrest in the cas:~' of a violation 

of law - there will be no ronnal legal sanction (Goldstein, 1969). ' In 

the case of drug offenses, police discretion is inc;f'f;lased beyond what it 

is for many other fonns of illegaTity because of ~t least four factors: 
(1) the typical absence of a complaining witness;;· (2) the lack of: a 

clear disapproving consensus about. the illegal behavior at issue; 
(3) <the evidentiary accumulation difficulties (Le., the difficulty' of 

446 

, •... 



,-; ~-~"-,~~.-~ • .- ~~~C _~.~.-_._o ."'~-T'.-"'T,=<-._=, =.-"'!':'t"'O;·'=-·~-'~"I7r~, .-=-''''''-'~-~'''''''-'-'---""'l7n""'":r'"(,--, .. ,....,.,-
I;~ __ ?, . ) ~! 

, gathering adequate evidence that Wi11 P8SS the tests of constitutionality) ; 
and (4) limitations on enforcement T'esources. The existence of this 
substantial discl'etion provi:l~s considerable opporttmity for corruption 
of police involved L~ the enforcement process. 

Davis has noted: 

Discretion is a tool, indispensable for individuali­
zation of justice. All governments in history have 
been governments of laws and of men,. Rules ':alone, 
untempered by discretion, cannot cope with the complex­
ities of modern government and of modern justice. 
Discretion is our principal SOUrce of creativeness in 
government and in law ••. Perhaps nine-tenths of injustice 
in our legal system flows from discretion and perhaps only 
one-tenth from rules (Davis 1969!25)~ . 

In this passage the author deals specifically with legal injustice, 
(e.g., rricial discrimination) but we would argue that other forms of 
pOlice corruption (e .. g., graft) are also made possible or facilitated by 

discretion. This discretion can be translated into nonenforcement or 
selective enforcement of the law by thepolicej this illegal police 
service is in much demand for those in the drug business. At least on~ 
writer believes " ••• the practice of not arresting is generallya.dapted 
to conserve police resources ••• " (La Fave, 1969:186), but it is also 
gen~r9,lly acknowledged that nonenforcement is. at times marketed by 

police for corrupt purposes. 
B. A Corrupt World 

The followin,g quotatioo provides a description of another impetus 
toward the corruption of narcotic enforcement • 

• • • unlike police who deal with homicide or other maj or 
crimes, who have one t:ime or rare contact with their .­
customers, police who handle problems of. morality rather 
than injury '- crimes like prostitution and drug addiction, 
tend to develop a peculiar rapport with the people with 
whom they work .•• The addicts and the cops move in the 
same world, live the same hours, wait for deals to happen 
on the same streets (Jackson, 1975 :273, 277). 
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Continual work in a Ifcorruptedtf world may also provide some impetus 
toward corruption. The narcotics officer must go to this world in. order 
to enforce drug laws and if he is to be successful he must interact with 
those who live tlleTe (Ahern, 1972:27). During the process of inter-

'acting with dealers and addicts, the set of attitudes required to 
justify participation in corrupt practices might be easy to develop. 
C. Police Organization and Culture 

There are aspects of the way police departments are organized and 
of t~e sets of attitudes which develop within the police occupation that 
facili tate or encourage corruption. The peer-group pressure on a 
rookie policeman to join in petty corruptions is considerable and 
policemen learn early to make an important distinction - ber~een honest 
and dishonest graft. Honest graft, which includes gratuities such as 
free meals, is viewed as a fringe benefit of the job and the new policeman 
is bound to accept them if he is to be accepted into the police subculture 
(Bracey, n.d.). Others explore also the socialization toward corrupti?n 
that appears to occur as a consequence of becoming an accepted member of 
the police inher circle (Bahn, 1975; Stoddard, 1975). 

Another characteristic of police culture that facilitates and 
contributes to corrupt police practices is its secretive tendency. The 
secrecy isa natural by-product of the typical police inclination toward 
fraternalism, social solidarity and social isolation (Ab~rn, 1972:13; 
Bittner, 1970~63-64; SkOlnick, 1975: 5270). This secrec~ functions to 
protect police who are engaged in corruption and to fa~ilitate such 
activities for those police who are so inclined. 
D. Summary, ' "./ 

Corruption of p~lice iri"~~v~dc in illl~cotics enforcement is partially 
explained brthe factorS"c{iscussed in the :bnrnediately preceding three 
sections. The nat~l'e of the legal statues which control the distri­
bution and use of drugs gives consider.able discretion to police officers. 
Attempting to enforce these st,;;ltutes also requir,es consorting with the 
"enemy" and spending considerable time in his corrupt world. Finally, 
the socialization toward questionable police practices and the tenden.cy 
for secrecy to prevail in police organization,s facilitate the existemce 
and continuance of police corruption • 
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,VI. T'dE P0L!TICS .OF DRUG .,ENFORCEMENT 

{, '-;'., _. ~,~' • f 

The history.t:-ofthe "legislation 'of drug morality" in t.he United 
States is afasal11ating story (Duster, 1972). ',' The Harris6~ Act· of 1914 

was the first p~ece of major drug control legislation .. This was JID. act 
- , ,'.:;.... , 

that attempted ~;O control the distribution and use of opium ElI1d' its 
derivatives thrQugh the imposition of a Federal tax (Brecher and The 

Editors of Cons4mer Reports, 1972; Lindesmith, 1959). Through the 

interpretation of this law and the enforc~ent activities that began to 

take place under it; the drug user became a law enforcement problem; 

previously he was a medical probl~m {Eldridge, 1967; Quinn, 1971}<o 

Llater:l when the Marihuana Act '..Jas passed ill 1937, the Federal' Burea.u of 

Narcotics (FBN) got into thebusiness of controlling the use ,of mal'illUana. 
, ," . 

The passage qf this legislation according t<)~ecker (1963:13$-146) was 
~. (,.., . " 

largely a result of the mQra1 ente:rpris1.ng of the FBN and its director, 

Harry Anslinger. ~ .. t further eil..-panded 1 a,,!' el1forcement into the drug 

problem. The mcrral crusading which has lain behind ffiJ..lch .of the policy-
.' 

"'making in th~'drug control area is al::;~ .. disc1,lSs.~d .. p'y Epstein, (1977). 
_ . ,~ " ~""~" I or .' 

In some w,ays this crusad~ng is 'reminiscent of the prosf;litizing which 

preced,~il the passageof'the yols"Cead Act prohibiting the distribution of 
alcohOl (Gusfie1d, 1963}~':." " '-' 

In additirnl to, and frequently in conjunction with, the moral 

enterprise of drug control, the element of political powerconsiderat;1.ons 

have helped shape drug policy. Kin* (1974) and£pstein (1977) deal 
explicitly with this issue., The latter author contends that both 

Nelson Rockefeller, during his NewlYork State politicking in the 1960's, 

and Richard Nixon, ta~i:ing, a cue :from RoGkefeller during the presidential 

politicking of tho ear1y:1970' s, brought the dIyg issue to the public 

forun for the political benefit they could'derive at,the polls. They 

both sought to organize public fear and concern around the issue, for 

purposes of politica.l control. As Epstein tells th:e story of Nixon t s 
use of the drug issue, the drug control effort's he tmdertook, along with 
the publicitycanq;~ign artd -bureaucratic reorganiZation of drug 'agencies 

which accompanied these efforts, were pa,;t of a more gerleral effort to 

,take political control over law enfor~ment. 'Regardless of the accura~y 
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of this more general conclusion, it seems clear that the Nixon Adminis­
tration made a conscious attempt to politicize drug cont~ol. Taere are 
a variety of important implications of the po1iticization of the drug 
issu~; for example it had a substantial effect on the country's foreign 
policy. Relations with Mexico, Panama, 'TUrkey and other countries ,,,ere 
directly affected (Epstein, 1977:81-99). But for our purposes here we 
introduce the issue because of the effects it has had on the shaping and 
carrying out of drug control efforts by police. 

In order to understand the social control of drugs (und other forms 
of deviance as well) in the United States, one needs to recognize that 
control effo:'ts are often ":inconsistent." Few ,,,ould argue that th~ 
efforts, begun in the early part of the 20th century in the United 
States and continued into the 1970's, to control the use of drugs considered 
to be dangerous, have been especially consistent. The cause of this 
apparent contradiction can be traced to the contextual paradignt~ within 
which drug control laws and policies have been formed. These laws and 
policies are heavily influenced by moral and political considerations. 
The use of drugs would be best dealt with in biological, psychological 
or economic terms. Drugs are used for physical and emotional reasons 
and they are distributed under modified market conditions. Same legislation 
and enforcement strategies are fonnulated in such appropriate terms. 
Methadone maintenance programs for example are in part a response to the 
recognition of the addictive qualities of heroin; they seek to discourage 
its use by substitution of an alternative drug. Police efforts to 
disrupt the dt'ug market by reducing supplies also have a ratiollC.tl basis. 
These efforts recognize sane relevant economic realities of drug distribution; 
the disruption efforts are undertaken in the hope of reducing drug usage 
interfering with drug distribution. 

We need.to be conscious of the moral and political inputs. They 
not only help shape policy and practice but undoubtedly create and . 
explain some of the attitudes of those involved in the enforc~nent 
process. The cynicism often characteristic of police and po1iceo ~n the 
drug offense area is almost certainly in part a function of the "irrational" 
enforcement policies. This c}l1icism in turn may partially explain the 
tendency toward corruption and abuse of.the law in narcotic::; enforcement. 

450 



- -~. -'~~---~--------~'--"""''''''''-----____ 4 _,,_-.--~-----,,:--;-

VII. MEASURING 11iB EFFECT OF ENFORCEMENT 

A. Estimation of Incidence 
It is only in recent years that much systematic attention has been 

brought to bear on attempts to measure the impact of police activities 
on the level of crime (Jones, 1974; Swimmer, 1974; Wellford, 1974). It 
is not yet possible to state replicated findings about the relationship 
between police resource commi~nents to enforcement and crime rates for 
index offenses. And in the case of index offenses the problem of measuring 
offense incidence is minor compared to the difficulties involved in 
developing such measures of narcotics use. 

If one is to attempt to measure the effectiveness of narcotics 
enforcement efforts, 0ne needs to estimate the extent of the narcotic 
problem. It is difficult to estimate the extent of the drug problem in 
the United States. In the case of heroin, for example, estimates of the 
number of addicts vary significantly. In fact the meaning assigned to 
the tenn lladdictH will largely determine the magnitude of the estimate. 
If the term is defined to mean only committed daily users, the estimate 
will be relatively low; if it is defined to include occasional users, the 
estimate will be relatively high. USing heroin as an example, alterna­
tives to the number of addicts are often used to estimate the extent of 
the problem. The number of deaths attributable to overdoses or hepatitis 
or the numbers of drug users in treatment programs are examples of 
alternate meusures. Estimating the number of users of other drugs and 
the extent of their use is uven more difficult. The amount of cocaine, 
PCP or mariJuana consumed by different segments of the population is 
largely unknown. The fact that many users of illegal drugs use a variety 
of different drugs makes the estimation problem even more complex. 

Official data sources have to be considered suspect. De Fleur 
(1975) examined drug arrest records for the city of Chicago over three 
decades and concluded they are systematically biased because the} are 
influenced by such things as public pressures and the political and 
budgetary motivations of the police themselves. Epstein (1977:173-177) 
h~~ shown how the increase in estimates of the addict population of the 
Unite~ States from 68,000 in 1969 to 559,000 in 1971 resulted not from a 
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dramatic il1cr~ase in the number of addicts, but from a statistical 
Jnanipulation of the early estimates using new assumptions. Attempts to 
measure the effects of enforcement must take place in a context where 
basic incidence figures may not be reliable or valid. But ~ spite of 
the tendency for usage or incidence data to be of unknown quality, there 
are ways to estiInate the effects of enforcement. 
B. Market Levels 

The characteristics of the narcotics distribution system have impor­
tant implications for narcotics enforcement. Redlinger (1970, 1975) 
provides an early description and analysis of a heroin distribution 
system. More recently, M. Moore (1977: 52) has argued that the major 
features of heroin distribution for New York City are: 

1. small isolated' distribution units and many different 
levels of distribution, . 

2. relatively centralized structure at top levels, 

3. consistent upward pressures from lower levels, 

4. monopolistic competition among lower level distributors, 

5. occasional downward excursions by upper levels, 

6. preference~ for socially disorganized areas, and 

7. lengthy, complicated, and difficult transactions at all levels. 

These features can be described as operating in a distribution system 
characterized by multiple levels. At the top is the importer, at the 
bottom the consumer. It is generally accepted (though not universally; 
see Manning, 1975) thet the preferred enforcemeIlt strategy attempts to 
reach the higher market levels under the assumption that disrupting the 
market here has the highest potential enforceme'.t1t payoff. But it is 
also true that enforcement effects aimed at the higher levels are the 
most difficult to carry out and least likely to result in arrest and 
conviction (Drug Abuse Council, 1973:9; Levin et a1., 1975:57-58; 
Quinn, 1971:18). The resources required to reach these higher market 
levels are considerable. Because it takes a great deal of time and 
money to penetrate the highest market level by making buys or building 
conspiracy cases g few enforcement units can afford to use this strategy. 
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According to M. Moore, for example, the Federal Drug Enforcement Adminis­
tration in New York City spends about $700,000 annually to purchase 
evidence and information (1977:202); this expense is only one aspect of 
the cost of the enforcement process in one city. 

My attempt to measure the effectiveness of enforcement efforts 
from a cost-benefit standpoint needs to be able to estimate both expendi­
tures and outcomes. 'The fonner is the easier measure to obtain. We can 
estimate for example that Federal expenditures for drug abl1se coritrol 
WQre $417,601,000 in 1972 (Goldberg and DeLong, 1972:302). There are 
estimatio1J problems but the issue is more straightforward than that of 
developing the l'benefitll variable (i.e., a measure of drug law enforcement 
effect). Computing the ·~~sts of enforcement for a particular narcotics 
unit is even less problematic than attempting to estim~te such costs for 
a department or a city but the difficulty of measuring enforcement 
effects remains complex. Measures of the amount of drug constn.lption 01" 
the number of use1"S are difficult to compute so that indicators such as 
the volume of drugs confiscated or the percentage purity of heroin are 
used as proxy indicators of enforcement impact. But an increase in the 
volume of drugs confiscated may simply indicate, for example, more wide­
spread usage, not more effective enforcements. A drop in the purity of 
heroin seized may indicate the pressure of increased demand for the 
substance and not heavier cutting caused by pressure on supply as a 
result of enforcement. 

In addition to this very basic problem of finding valid indicators 
of enforcement effect, the literature notes other factors relevant for 
any discussion of perfonnance effectiveness. Manning (1975 :14), M. 
Moore (1977:125) and Quinn (1971:19-20) take account of the pressure to 
enforce narcotics la\'I5 against lo\'rer level sellers and users. TIle large 
dealer, wholesaler or importer is much better insula.ted against law 
enforcement. Making cases against him is time consuming, requires 
considerable money to make buys and pay informants, involves a greater 
risk of failure (including getting a conviction), and results in lower 
numbers of arrests. Narcotics officers will often take the path of 
least resistance and make arrests which are relatively easy; this may be 
e::opecially true if there are limited funds available to pay infonnants 
and build cases. 
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In considering the relationships between different enforcement 
patterns and outcomes as they relate to effective narcotics enforcement, 
it seems reasonable to assert that a single appropriate enforcement 
strategy will not be most effective. If all enforcement efforts were 
directed at upper market levels for e:::ample, the strategy may be partially 
defeated by aggressive street level marketing (Moore, M., 1977: 198) • 
TIle overall policy conclusions suggested by ~bore seem appropriate to 
us. 

Enforcing narcotics laws is very important in 
preventing heroin use (i. e., in reducing the rate 
at which new people becOOle users). However .. 
enforcinr~ narcotics laws has very bad effects 
on the behavior and condition of people who are 
cormnitt.ed heroin users. Consequently, narcotics 
enforcement efforts nrust be corrtplemented by: 
(1) additional prevention programs in areas where 
heroin is endemic, (2) a variety of programs for 
treating current users, and (3) legal devices that 
keep llsers arrested on narcotics charges out of 
jails and unblemished QMbore, M., 1977:237). 

A full exploration of enforceme.'1t patterns, their correlates, and 
results may help isolate ways to improve efficiency and may suggest ways 
in which a multifaceted strategy can help improve attempts to reduce the 

social costs of illicit drug usage. 
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