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CHAPTER I - THE CHANGING POLICE ENVIRONMENT 

IN'l'RODOCTION 

Policing has always been shaped in various ways by 

social forces. The mix of tasks assigned to the police, 

crime trends, level of police power, resource funding, 

public attitudes, role expectations, etc., are all 

influenced by diverse social factors often beyond the 

control of the police. A realistic review of community­

based policing as a policy option must take into account the 

external realities and constraints within which today's 

police managers must formulate current organizational 

policies. 

Analysis of a number of key social trends in the 

Canadian police environment suggests a strong mandate for 

reassessing present police philosophies and practices. A 

changing social environment requires flex'ible and innovative 

police responses. How the police respond to these 

challenges will shape the direction of Canadian policing for 

years to come. 

The following discussion provides an overview of 

selected social trends and pressures that promise to have an 

important impact on the nature and variety of demands placed 

on the pQlice. 'Community-based policing' is proposed as a 
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'professional' policing model. In eSdence, freedom from 

external political control has been exchanged for a system 

of internal self-control based on the constraints of 

bureaucratic administration and individual professionalism. 

However, this more autonomous policing model has 

prompted new concerns over the limited effectiveness of 

professional self-regulation and more importantly the 

diminished sense of public accountability intrinsic to the 

modern, organizationally 'closed' model. Some critics 

(Angell, 1972) argue that police bureaucracies have become 

socially isolated and organizationally rigid, making them 

unresponsive and inflexible to public and political 

concerns. They argue that modern police bureaucracies have 

increased the gap between the police and the public in their 

search for internal organizational ef~iciency and control. 

Classic theory also supports police reformers 
who insist that police departments be isolated 
from politics. As police departments become 
more refined and move nearer this goal, they 
move further away from another basic goal of 
democracy--guaranteeing every citizen access to 
and influence with governmental agencies. 
Under a highly developed police bureaucracy, 
nearly all citizens view their police depart­
ment as essentially beyond their understanding 
and control. Where the police department is a 
highly developed traditional bureaucracy, its 
structure and its philosophical underpinnings 
will eventually cause the organization to 
become socially irrelevant and ineffective. 
This situation in turn will have a profoundly 
damaging effect upon police and community 
relations. (Angell, 1971:190) 
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The growing critique of the independent bureaucratic model 

can be seen as ·part of a general 'crisis of legitimacy' that 

is confronting all government institutions in modern 

societieso Growing public demand for more responsive and 

accountable government will inevitably mean that government 

services, including the police, will be pressured to become 

more accountable and responsive to public and political 

concerns. 

A recent study (Hogarth, 1982), suggests that the issue 

of police accountability and control has recently become 

more pronounced throughout the western World. A number of 

government inquiries, commissions and supreme court cases 

suggest that Canada is experiencing much the same problem. 

Hogarth (1982,112) reports that two conflicting trends seem 

to characterize the Canadian situation: fta general trend 

towards democratizing the internal policing mandate, coupled 

with moves to make the service more accountable and respon-

sive to the community.ft The present situation has left a 

variety of critical issues to be resolved. 

The scope of police authority to act indepen­
dently of political or ministerial control must 
be defined. Related to that, there are a 
number of questions to be answered, such as: 
who sets general policy for public police 
forces in Canada; which police decisions 
require approval from an appropriate civilian 
body or from higher authority; and which 
civilian has, or ought to have, the right or 
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duty to oversee the police, and at what level 
should this control be exercised? At present, 
clear and unambiguous answers to all these 
questions cannot be found in the Canadian 
context ••• (Hogarth, 1982:113) 

While it would be premature to predict how these issues will 

be resolved, it would be safe to assume that in the next ten 

years there will be increasing definite political pressure 

to attempt to resolve them. Perhaps the central issue is 

what mechanisms can be developed which best ftensure the 

accountability of the police and at the same time protect 

the police from unwarranted political interference in the 

day-to-day professional decisions and discharge of their 

duties. ft (Hogarth, 1982:113) 

Present economic condi tions facing all governments 

provide new incentive for expanding the issue of police 

accountability beyond fiscal matters into areas of opera­

tional policy. Increased pressures on governments at all 

levels to demonstrate responsible and efficient 'fiscal' 

management will inevitably motivate police boards and/or 

commissions to scrutinize more carefully the entire police 

management process. Police managers will be required to 

justify budgetary allocations, not just on the basis of 

sound fiscal management but on more general issues such as 

satisfaction of community priorities and effectiveness of 

service. Previously exclusive police policy decisions will 
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become defined as political issues open to public and 

political debate. For example, the 'administrative' alloca­

tion of scarce police resources, or 'who gets what, when, 

where and how,' becomes an important 'political' issue as it 

involves the authority of the community to determine 

policing priorities. 

PROVINCIAL INVOLVEMENT IN MUNICIPAL POLICING 

Provincial police commissions will probably continue to 

expand their role in the government and management of 

municipal policingo Designed to strengthen provincial 

involvement in the governing of municipal policing, police 

commissions in Canada have provided an important co-ordinat­

ing and standardizing funct.ion for municipal police 

services. Provincial funding and the legislation of various 

Police Acts have provided provincial police commissions with 

a capacity for ensuring minimum policing standards and a 

mechanism for insuring police accountability in communities 

under their jurisdiction. 

An increased role for provincial police commissions may 

mean shifting responsibility and control of policing from 

local community governments to more central provincial 

government agencies. As financial pressures increase, 

municipally-funded police departments may find the cost-
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benefits of regional policing more attractive. Once 

regional policing is entrenched; it will make the transition 

to provi:1cial policing, both organizationally and politi­

cally, more manageable. 

POLICE BOARDS 

The creation of police Boards in Canada has a long and 

varied history (Stenning, 1981) Though afflicted with 

some of the previous problems of more direct political 

control, Police Boards in Canada have become accepted as 

legitimate institutional mechanisms for rational municipal 

police governance. Until recently, Police Boards have been 

reluctant to play an active role in governing municipal 

policing. Stenning (1982) cites a lack of policing exper-

tise and ambiguous policy making powers, as creating serious 

doubts about the effectiveness of Police Boards as agencies 

for ensuring police accountability and public management. 

At present, there is still considerable debate regarding 

whether the Chief of Police or the Police Board should have 

the power to make policy decisions. 

This raises, of course, the question whether 
senior police management should be the 
recipients of such policy-making powers. If 
this role is occupied by the Chief of Police, 
what is the function of the Police Board (or 
its equivalent)? Is a Chief of Police subject 
to policy direction from his Police Board? 
(Grant, 1980:39) 
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However, present trends indicate that Police Boards are 

becoming more actively involved in policy decisions that 

were previously the exclusive domain of the Chief of Police 

or Detachment Commander. As Police Boards gain more exper­

ience and political pressures force them to become more 

actively involved and informed, they will increasingly play 

a more forceful role in police policy formulation. 

Traditional police resistance to political management will 

perhaps be no longer acceptable to a public that is being 

asked to pay more and more for a service beyond public 

scrutiny. 

The recent Hickling-Johnston Management Study (1982) 

of the Metro Toronto Police Department illustrates this 

trend toward more active and informed political involvement 

in police policy decision making. In co-operation with 

senior Metro Toronto police management, the Toronto Board of 

Police Commissioners enlisted the assistance of a management 

consulting firm to review and make recommendations on 

various aspects of police management and operations. The 

resulting report has stim~lated a major reorganization of 

the Metro Toronto Police Department and, if fully implemen­

ted, will dramatically alte~ a number of traditional manage­

ment and operational practices. While the results of this 

change proce~~ have yet to be determined, it can be regarded 
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as an example of increasingly active political and public 

involvement in previously exclusive, internal police 

administrative decision making. 

Police organizations which attempt to resist legitimate 

political and public pressures to make police services more 

responsive and accountable may find themselves in an unten-

able position and, as Koenig (19ij2) suggests, make it easier 

to justify externally-imposed political solutions. 

Indeed, police organizations which are not 
responsive to changing social conditions can 
increasingly expect outsiders to fill the 
vacuum created by their lack of initiative. 
Their goals and objectives will be specified 
for them, as will their organizational struc­
tures, by politicians, police commissioners and 
boards, police unions, and influential 
community leaders. It will no longer suffice 
to concentrate on improving communication 
systems, computerizing record keeping, or 
enhancing response time through elaborate 
systems ••• Rather, a fundamental rethinking of 
goals and a redesigning of policing services to 
changing social conditions will be expected. 

(Koenig, 1982:1) 

In summary, recent trends towards more accountable and 

responsive government services will create additional 

political pressures for police management to share policy 

decision-making powers and demonstrate efficient and 

effective management practices. More active political 

governance of policing will take place through legitimate 
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political institutions such as police commissions and police 

boards. Provincial control and influence over municipal and 

provincial policing will become more pronounced as fiscal 

responsibilities accrue to the provinces. Municipalities 

will be forced in some cases to exchange local for regional 

policing as a cost-saving strategy. In general, there will 

be an increased demand for the police to be more responsive 

to a variety of public and political pressures. 

THE ECONOMIC E~RONMENT: THE PISCAL CRISIS OP CANADLAN 
POLICING 

Canada, and the rest of the industrial world, is 

currently experiencing a significant decline in past 

pattern's of real economic growtho Economists predict that 

the next decade will be marked by little real economic 

growth, a prolonged period of fiscal austerity and reduc-

tions in current levels of expendi ture on government, 

services. Government expenditures on criminal justice, 

which increased dramatically in the last decade, will be 

particularly affected by these cutbacks. This is evident in 

a recent statement on future federal criminal justice 

policies. 

The government's priority is economic develop­
ment. Social development outlays are projected 
to decrease from 8.9% to 8.1% of GNP by 



- 11 -

1985-86. Approved federal criminal justice 
expenditures show no real growth over ,the 
period. In fact, since the real costs of 
administering the criminal justice system have 
historically expanded more rapidly than the 
pace of inflation and this trend is expected to 
continue, the area in reality will experience 
negative growth. This provides increased 
impetus to Ministry initiatives to seek innova­
tive alternatives to traditional, high cost 
criminal justice services. 

(Solicitor General, 1982: 

As tax-based government revenues decline, provincial 

and municipal governments are projecting reductions in past 

levels of criminal justice spending. Unless present 

economic conditions improve dramatically, it is reasonable 

to predict that government expenditures on policing services 

in the 1980 l s will experience either no growth or be faced 

with actual decline in real dollars. This could create 

serious problems for policing, as in the last twenty years 

the size and cost of police services in Canada has grown 

remarkably. 

Canadian taxpayers and their governments in 1980 paid 

over 1.6 billion dollars or $71.25 per capita for police 

services (Sol. Gen., 1981). The average costs for employing 

a single police officer in 1980 was $34,397 up from 27,028 

in 1977-78 (Quebec Ministry of Justice, \982). Though the 

growth in the costs of policing generally mirrored similar 

increases in all government expenditures, comparative data 
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suggests that policing increased proportionally more of its 

share of total expenditures. 

If policing has become expensive in Canada, it is 

partly because it has grown so dramatically in the last 

twenty years. The rapid growth of police expenditures in 

Canada has been primarily a function of a proportional 

increase in the actual numbers of police per capita and a 

real increase in police salary and benefit levels (80% of 

total cost). Though police growth is partly explained by an 

increasing population apd more demand for police services, 

the rate of growth measured in number of police per capita 

(100,000) indicates that policing in Canada grew at an even 

faster rate than the general population: doubling from 1.8 

per 1,000 in 1963 to 208 per 1,000 in 1977-78 (Ch~n & 

Ericson, 1981:86). Comparisons with other areas of 

government expansion in the last ten years indicates that 

the police registered higher rates of employment growth than 

most other government services. (Demers, 1980). 

Recent data suggests that the growth period of Canadian 

policing may already be over. Between 1977 and 1980 the 

ratio of police per population actually declined from 2.8 

per 1,000 in 1977-78 to 2.2 per 1,000 in 1979-80. Some 

police departments are experiencing both declining le'lels of 

government expenditure and diminishing rates of police 

recruitment. At best, most experts predict that 
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policing can expect little or no growth. Police budgets 

will correlate only with present levels of government 

expenditures and not, as has been the case with changing 

crime, population or service demand patterns. If policing 

does grow in the future, it will have to do so at the 

expense of other government services. 

THE MANAGEMENT CHALLENGE: IMPROVEMENT WITHOUT GROW'l'B 

Operating an effective and efficient police organiza-

tion in a period of both fiscal restraint and increasing 

demands for police services, presents the modern police 

executive with perhaps the most serious management challenge 

of the next decade. Retired Chief Constable John Alderson 

(1981), a noted British police executive and academic, sums 

up the challenge as, 'improvement without growth' or simply 

doing more with less. The police executive can regard this 

challenge as either an insurmountable problem, or as an 

opportunity for initiating a creative process of 

organizational consolidation, renewal and reform. 

~he traditional, and perhaps politically expedient, 

response will be to cut costs wherever and whenever 

possible. This could pressure police managers to designate 

various community-oriented police services, such as crime 

, ' , 
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prevention, social services, youth programs, etc., as non-

essential. A tempting retreat to the so-called 'reactive 

crime fighting role,' while realizing some initial cost-

savings, may in the long run prove counter-productive. 

Abandoning responsibilities for non-crime services may lead 

to an increasingly uncooperative and unsatisfied public. 

Without high levels of public support, the police not only 

become dangerously isolated from the community, but also 

become less effective in controlling crime. A more 

restricted police role may also result in diminishing the 

size and scope of the present police mandate. Koenig 

(1982:75) suggests how this scenario might take place: 

••• politicians and public officials who, 
faced with a shortage of resources, suddenly 
conclude that the mandate of the police under 
their control should be severely curtailed, 
and that, where possible, functions should be 
turned over to other less expensive social 
control agents and civilians hired to fill 
much of the remaining police mandate. The 
police manager who is unclear about what his 
goals are, how he is deploying resources to 
ach ieve them, and how they will change in 
both the near and long term in response to 
changing social structures and institutions, 
will be hard pressed to make the case that 
should be made. And once the overseers of 
the police think that they have a good idea, 
and begin to move toward implementing it, it 
will be difficult to stop. 

An example of the possible consequences of being unable 

to provide services to communities demanding higher levels 
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of public order and private property protection is evident 

in the growing use of private security in Can~a (Shearing, 

1980). The rapid growth of the private security industry 

should be an indication to police that they no longer have a 

monopoly on police services. Increasingly, communities, 

institutions, and public services are turning to cheaper 

and, some argue, more effective "victim-oriented" private 

policing. Though not yet perceived in Canada as a threat to 

traditional police interests, evidence from U.S. trends 

indicate that private police are beginning to make serious 

inroads in what have been traditional areas of police 

responsibility. Thus, if the police manager, in an effort 

to cut costs, adopts a narrow crime-fighting model and by 

default allows other community/police services to be 

absorbed by private policing, he will not only diminish the 

traditional peace and security roles of the police but 

perhaps will have lost the vital community service function 

upon which the traditional police mandate has always been 

based. 

An alternative management response may be to regard the 

economic climate and its political implications as an oppor-

tunity for organizational reform and renewal • 

••• the opportunity for reforming police opera­
tions comes about through the combination of 
two circumstances. One, during the last ten 
years there has been a virtual explosion in 
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knowledge about policing and its corollary 
means for increasing policing productivity. 
Two, the fiscal crisis provides the police 
administrator with added internal and external 
political leverage to implement such producti­
vity improvement programs. (Vanagunas, 
1981 :332) 

Faced with fewer resources, the creative police manager can 

use this period as an opportunity to assess the fundamental 

nature. objective, priorities and practices of his opera-

tion. Through this creative management process, the police 

manager can more effectively redeploy scarce police 

resources. For example, the police manager faced with 

increased demand for police services might reassess the 

efficiency and effectiveness of his patrol functions. As 

the most important mode of police deployment, a variety of 

research studies have indicated that random p~trol is a 

relatively inefficient use of police (Press 1971: Kelling, 

et al., 1974, 1980; Boydstun, 1975). A number of 

alternative models for more productive use of patrol 

resources, such as split force, fixed, mobile foot, 

directed, etc., offer promising strategies for the police 

manager who wants to do more policing with the same or fewer 

resources. 

Ideally, the police manager should involve the 

community that he serves in any reassessment or realignment 

of policing role and service priorities. As any changes in 
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role, service delivery or response practices will effect the 

kind of police service a community receives, the police 

executive will need to actively involve the community in 

these changes. In addition, many cost-effective service 

alternatives will inevitably mean shifting responsibility 

for some traditional police activities back to community 

agencies and groups. Thus, if policing is restructured as a 

community-oriented service and part of a co-operative 

policing enterprise, the police may not only survive fiscal 

austerity but could emerge as the central agency in a more 

effective community-based model of policing. 

DEMOGRAPHIC TRENDS: POPULATION STRUCTURES AND DEMAND 
PRESSURES 

While a variety of social factors influence the police 

environment, population change is perhaps most fundamental 

and predictable. Demographers, who study the dynamics of 

population growth, composition and distribution, have 

established a number of significant trends that will 

directly affect Canadian policing in the near future. 

POPULATION GROftH: APPROACHING A ZERO GROWTH RATE 

Historical population trends allow us to forecast, with 

a resonable degree of accuracy, that the rapid population 
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growth witnessed during the post-war baby boom has ended. 

Demographers suggest that the next decade will be character­

ized by a steadily declining growth rate, and that by the 

year 2000 Canada will be approaching zero growth. 

(Overbeek, 1980:151). Consequently, some problems associa­

ted with rapid population expansion are expected to 

diminish. However, lack of growth in the general Canadian 

population will mean a similar lack of growth in the police 

population. In the past, increased police manpower has been 

justified partly on the basis of general population 

increases. The present police-population ratio of 2.2 per 

1,000 in Canada probably will remain tied to population 

growth rates, resulting in no growth in most police 

jurisdictions. 

POPULATION COMPOSITION: AN AGING POPULATION 

Canada is also experiencing a general decrease in its 

young adult population as the 'rejuvenation' process caused 

by the baby boom begins to gradually shift towards middle 

age (Stone and Marceau, 1977:17). The number of males in 

this so-called 'crime prone' (16-24 years) age group peaked 

in 1981 and will continue to decline well into the 1990's. 

(Sol. Gen., 1981:31). 
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The implications of this aging process for the police 

are numerous. With a decline in the number of 'crime prone' 

young adults, it is probable that there will be a related 

decline in criminogenic behaviour (Eckstedt, 1980). This 

may produce a general decrease in juvenile-related offences; 

in particular, street-related property offences, crimes 

against persons and public disorder. Recent crime statis­

tics indicate a decrease in previous rates for these 

categories. While other social factors may offset this 

stabilizing of juvenile crime rates, it is reasonable to 

predict that juvenile or youth-related crime will not 

escalate as it has done in the past. 

However, fewer younger people and an aging population 

will mean a significant increase in the proportion of 

elderly persons in Canada. Advanced medical technology and 

relative socio-economic prosperity during the past half­

century has increased life expectancy from 61 years in 1930 

to a projected 77 years by 2000 (Overbeek, 1980:152). It is 

expected that the proportion of elderly population will 

almost double by the end of this century; from 8.7% of the 

total population in 1976 to 17% by 2001 (Overbeek, 

1980:129). 

With a growing population of elderly persons, it is 

likely that instances of victimization of the elderly, as a 

target group, will increase. Recent research pertaining to 
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the notion of 'crime fear' indicates that the elderly are 

particularly prone to high levels of anxiety and fear of 

crime. (Lindquist & Duke, 1982; Jones, 1981). Research 

indicates that the elderly perceive their chances of being 

victimized by a criminal event at a much higher rate than 

actual victimization data supports. However, the serious­

ness of an assault on an elderly person partly explains this 

exaggerated fear of crime. As the elderly become an 

increasingly vocal and politically powerful interest group, 

these concerns could translate into increased demands for 

more and perhaps different kinds of police services. A 

heightened concern for personal safety could result in the 

police being requested to provide more 'protective' and 

'preventive' police services. A visible police presence in 

residential areas and elaborate crime prevention programs 

could well become more politically important than the 

detection and apprehension of criminal offenders in 

non-residential areas. 

However, a large reservoir of retired yet skilled 

elderly people also provides opportunities for the police to 

gain voluntary assistance for various community-based 

programs. A number of successful demonstration projects 

(Jones, 1983) employing retired individuals have been used 

to assist the police in a variety of otherwise time­

consuming exercises. The police can benefit by gaining 
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additional 'free' resources and also allow elderly citizens 

to playa more active and productive role in the policing of 

their own communities • 

. 
POPULATION DISTRXBOTION: THE RURAL-ORBAN SHIFT 

The Economic Council of Canada projects that by 1991, 

88% of Canada's population will live in cities, compared to 

76% in 1971. About thirty percent (29.5% in 1976) now live 

in three cities: Toronto, Montreal and Vancouver 

(Statistics Canada, 1979). Growth is predicted to continue 

in existing urban areas (Stone and Marceau, 1977:12), while 

rural areas will experience a gradual decline in population. 

The general trend towards urbanization masks some 

specif~c growth patterns that are creating new kinds of 

police environments. Although core urban population figures 

remain relatively constant, the bulk of urban growth has 

taken place in peripheral suburban or satellite-bedroom 

communities within commuting distance of downtown business 

and shopping districts. These new communities require 

different kinds of policing than traditional, older urban 

areas. In addition, certain economic regions in Canada are 

predicted as growth areas while other regions are expected 

to experience a decline in population. New resource-based 
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communities are predicted for Northern Canada and the East 

Coast, while some established industrialized communities are 

expected to suffer a net loss in population and economic 

prosperity. Again, shifting populations will create new 

policing demands. 

Tremendous variation in the kinds of community environ­

ments in which the police operate in Canada suggest the need 

for flexible, community-based policing models. The correct 

fit between police service and public demand must be based 

on awareness of the specific and changing needs of a 

particular community. Police research must begin to develop 

a systematic body of comparative data which will allow an 

assessment of the specific demand structure in a particular 

type of community. Though common sense suggests that 

policing needs in a small rural community are different from 

those of a large suburban community, police tend to use 

models and standards for policing which are uniform and 

based upon urban experience. In order to define the most 

appropriate policing model for a community, we must have 

more reliable and efficient methods of determining its 

demand structure. Once the policing requirements of a 

community have been established, then the best methods for 

meeting these requirements can be developed. 

Finally, police response to social change has tradi­

tionally been reactive. If the police are to have more 
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impact on crime, and numerous other social problems, they 

must begin to play a more active part in the planning of 

community development and change. To postulate a more 

socially active and influential role for the police raises a 

number of questions which will be dealt with in the next 

section, However, analyses of the various social trends 

which have an impact on the police role indicate that 

the police must involve themselves actively in the social 

environment which determines their mandate. Demographic 

projections of course are only one example of the kind of 

planning information police executives can routinely use. 

CRIME TRENOO AND ANALYSIS 

The police function includes a host of tasks which do 

not fall strictly within the realm of crime control. The 

police have traditionally assumed as their major responsi­

bility, crime-related matters and concentrated their 

resources accordingly. With increasing public attention 

being brought to bear on the public purse, one can reason­

ably predict that the effectiveness of police crime control 
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efforts will become subject to more public scrutiny. In 

response, the police will be required to demonstrate a 

scientific and informed approach to crime control. Such an 

approach should be based on the following criteria: 

- decision making based upon the best information 
available; 

- thorough knowledge and understanding of crime trends; 

- realistic appreciation of police crime control 
capacity; 

- comprehensive understanding of how criminal events 
are related to broad, social trends. 

CRIME INFORMATION: GETTING THE BEST 

Credible police decision-making is largely dependent 

upon the 'quality' of the available information. Our 

present understanding of crime is limited by the quality and 

restricted nature of information upon which traditional 

crime statistics are based. 

For the mos t part, cr ime da ta in Canada. is generated 

through Uniform Crime Reports (U.C.R.) submitted to 

Statistics Canada by all police forces. However, can police 

executives be assured that this information is accurate and 

possesses sufficient explanatory validity to serve as a 

sound basis for informed police policy? Oosthoek (1978:31) 

and a number of police researchers have warned of the 
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inherent weakness of present U.C.R. data. The statutory 

foundation of the series, Oothoek argues, was not to measure 

the extent of crime, but to operate as a basic management 

tool by providing a measure of police effectiveness. 

U.C.R. statistics are of limited value as management tools 

or for crime forecasting. The nature of crime data and the 

limits of the collection process make any exercise in crime 

rate prediction or analysis a largely interpretive 

exercise. The police, as crime recorders and users, should 

be committed to expanding and improving the utility of crime 

information. A clearly defined set of data needs would help 

alleviate many of the existing defintion, collection and 

interpretation problems. A broader, more clearly defined 

information base needs to be established from which urgent 

operational and research requirements such as crime analysis 

and crime forecasting can be pursued with more certainty and 

accuracy. 

promising new information technologies are now being 

explored and developed in various police departments 

throughout North America. These systems have the capacity 

to provide a much more reliable and comprehensive informa­

tion base than the previous manual collection and sorting 

procedures. The rapid development of computerized police 

information systems expands the potential information 

available for management and operational planning. No 
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longer restricted to the collection of crime-related U.CeR. 

data, these new information systems promise to transform the 

collection of raw information into a sophisticated intelli­

gence process. Not only will police managers have more and 

better information on crime and service-related activities, 

but the expanded information and analysis capabilities of 

these systems will allow more careful scrutiny of the 

effectiveness of various management strategies on crime 

problems. 

PRESENT AND FUTURE CRIME TRENDS 

Acknowledging the previous discussion of the limits of 

crime data, general long term trenas indicate that Canada is 

experiencing a gradual, but diminishing, escalation in per 

capita criminal offences. Crime data from the past decade 

provide us with some basis for predicting future trends. 

Between 1970 and 1980: 

- The number of crimes increased at a much faster rate 
than the growth of the Canadian population (71% vs 
12% ) • 

- Despite some annual fluctuations, crime has been 
increasing at a fairly constant rate ( 4 - 5% per 
annum) • 

- Federal Statute offences increased by 117%, 
Provincial Statutes by 35% and Criminal Code offences 
by 84%. Property offences have increased faster than 
violent offences (78% vs 52%). 
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- The number of persons charged by the police 
(including juveniles diverted) has increased by 77%. 

- Overall police clearance' rates have dropped slightly 
from 53% in 1970 to 48% in 1980. 

(Solicitor General, 1982) 

Though the dramatic crime increase of the 1970's is not 

anticipated to continue through the 1980's, there will 

nevertheless continue to be at least a gradual increase in 

major criminal offence categories. The ramifications of 

these trends are apparent. Already restricted police ~ 

budgets will by necessity have to cope with increasing' 

demands for crime control services. Until recently, police 

per capita numbers have grown correspondingly with rising 

crime rates. However, this period of unparalled growth in 

police resources and manpower took place during a period of 

financial prosperity. This present period of economic 

uncertainty will not see a similar growth in police 

resources and indeed may result in fewer resources. 

In order to meet this challenge, the police will have 

to undergo a difficult process of reassessing traditional 

police goals and response strategies. Traditional costly 

methods of crime control may no longer be appropriate or 

possible given resource limitations. Police response will 

become largely contingent upon the "priority" needs and 

demands of a particular community. Police organizations 

that mobilize scarce police resources in alternatives and 
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innovative strategies should be able to meet new demands. 

Controlling for increments in manpower and hardware, police 

managers will be left with little alternative but to elicit 

more active support from the community. This co-operative 

response capacity has, to date, remained relatively 

untapped, given the previous resources of the police. The 

social and economic conditions outlined indicate strongly 

that the incentive now exists for police to compensate for 

declining resource levels with enhanced community involve­

ment in policing. 

THE POLICE AND CRIME CONTROL CAPACI'J.'!' 

The past decade has witnessed a proliferation of 

academi c and tech.nical research wh ich has greatly expanded 

the knowledge base available to the police. The effective­

ness of police crime control efforts has been increasingly 

questioned by a growing body of research knowledge. For 

example, The Police Foundation Kansas City Patrol 

Experiment (Kelling, et al., 1974), suggests that 

traditional methods of uniformed police patrol are of 

limited value in deterring and detecting street level 

crime. The Rand Corporation report (Greenwood, et aI, 1975) 

on the criminal investigation process in the United States 

and a similar study by Ericson (1981) in Canada found, among 

other 
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things, that the traditional management of police investiga­

tions could not be statistically related to significant 

variations in crime, arrests or clearance rates (Chappell, 

et al., 1982:11). Such research findings, once regarded as 

threatening to the police, are now being considered by 

progressive police managers as a basis for organizational 

reform and management innovation. 

Wycoff (1982b), in a comprehensive review of various 

research studies on police impact and crime, found that 

variations in force size, response time, investigative and 

deployment strategies had little statistically demonstrable 

impact on crime, arrest, conviction and clearance rates. 

This does not mean that police efforts are wasted, but only 

that they have a 'limited' impact on crime rates, as many of 

the factors that influence criminal events are beyond the 

direct control of the police. Alternatively, Wycoff (1982) 

argues that eva~uations of police effectiveness should be 

based on an appraisal of those areas of criminal activity 

which the police can realistically be expected to have some 

measurable impact. 

Insofar as goals of police behaviours are also 
affected by other factors outside the control 
of the police, assessment of police accomplish­
ment of outcomes or gOQI~ should be based on 
that aspect or portion of the goal which the 
police can reasonably be expected to affect. 
For example, police performance (outputs) are 
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not the only variables which determine the 
incidence of crime. Police effectiveness 
should be judg1ed against a scale defined by the 
greatest potential impact which police perform­
ance alone can be expected to have on the goal. 
(Wycoff, 1982a i) 

Improving the effectiveness of police resource deployment 

requires an understanding of the complex social elements 

involved in the causation of specific kinds of criminal 

activity. This means focusing on trends which have an 

impact on opportunity and guardianship as well as the 

traditional offender-related variables. 

CRIME ANALYSIS AND SOCIAL TRENDS 

The tendency to describe a broad range of events and 

acts as simply 'crime', tends to obscure significant differ­

ences in the substantive nature of various kinds of criminal 

activities. The police are well aware that different kinds 

of crime have distinctive features making their prevention, 

deterrence and clearance subject to ~i .. fferent kinds of 

police strategies.· However, our explanatory theories of 

crime and crime analysis often fail to make these crucial 

distinctions, resulting in an exclusively 'offender'-focused 

analysis. This approach fails to take into account how 

social trends also have an impact on the 'victims' or 

'targets' of criminal activity. These factors are particu-
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larly critical in what has been called 'rational-predatory 

crimes', such as property and street crimes. 

The recent development of a more comprehensive and 

complete theory of predatory crime demonstrates why tradi­

tional variables used to explain crime have often been 

inadequate. A promising new theoretical approach to crime 

analysis called Routine Activity Theory (Cohen & Felson, 

1979) argues that predatory crime can best be explained and 

predicted by examining three interrelated crime variables. 

- a motivated offender: 
- a suitable target: and, 
- the absence of effective guardianship against a 

violation. 

The absence of any of the these three factors will be suffi-

cient to prevent the successful completion of a criminal 

act. Cohen & Felson (1979:593) contend that since World War 

II there has been a major shift in routine public activities 

away from the home into work and extra curricular settings. 

This shift in the structure of routine public activities has 

dramatically increased the absence of capable home guardian-

ship and enhanced the availability of suitable crime 

targets: consequently increasing the probability of 

increased predatory crimes. Given the constant presence of 

motivated offenders in a society, and the increasing avail-

ability of sui~able and now unprotected crime targets, it is 

inevitable that predatory crimes will increase. 
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••• the routine activity framework may prove 
useful in explaining why the criminal justice 
system (including the police), the community, 
and the family have appeared so ineffective in 
exerting social control. Substantial increases 
in the opportunity to carry out predatory 
violations may have undermined society's 
mechanisms for social control. For example, it 
may be difficult for institutions seeking t.o 
increase the certainty, celerity and severity 
of punishment to compete with structural 
changes resulting in vast increases in the 
certainty, celerity and value of rewards to be 
gained from illegal predatory acts. 
(Cohen & Felson, 1979:605) 

Thus, Cohen & Felson argue that the dramatic increase in 

opportunities and rewards for crime inevitably offset police 

efforts to increase the 'costs' of such criminal activity. 

An analysis of crime problems within the routine 

activity framework suggests that police efforts to control 

crime should become more focused on change in all of three 

basic elements required for a successful criminal event. 

The following social trends affect all three crime-related 

variable and provide a more comprehensive basis for crime 

analysis and the planning of appropriate police intervention 

strategies. 

1) Motivated Offenders: 

- economic deprivation and unemployment will 
increase the potential offender population, i.e., 
young males; 

- an increasing number of persons of both sexes (of 
various socio-economic classes) who will perceive 
potential gain in times of hardship. 
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2) Target Suitability: 

advanced technology causing increase and avail­
ability' of consumer durables (cars, T.V.'s, 
etc. ) ~ 

- consumer commodities becoming increasingly 
compact, portable, lightweight, unidentifiable, 
saleable; 

- relative affluence increasing the number of 
persons who can own/control such goods and the 
quantity which is accumulated; 

- increased out-of-home activity causes prople to 
travel with and accumul~te valuables for work and 
leisure. 

3) Community Guardianshi~: 

reduced family/household size decreases the 
likelihood of someone being home; 

- working mothers and use of child care facilities 
leave fewer traditional home guardians~ 

- increased v~cation, leisure time, mobility, and 
use of public facilities; increases potential 
available quantity of crime targets. 

Police intervention strategies, based on an appraisal of 

these trends, will allow the police to focus their attention 

and resources where they believe they can get the most for 

their money. Offender policing for some crimes may offer 

only limited results, while crime prevention strategies 

which have an impact on guardianship and target availability 

may prove much more successful. 

It appears likely that t.he police will have to adopt a 

more comprehensive strategy to assist them in efficient 
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deployment of resources to meet shifting demand structures. 

The 'routine activity framework' has been offered as an 

example of the kind of knowledge base required for such a 

strategy. However, in the long run it may be that the 

police, despite valiant attempts to control crime, will be 

forced to accept marginal gains in effectiveness and impact; 

given the inevitability of criminal opportunity as the price 

society seems willing to pay for social freedom and 

mobility. This being the case, a broader definition of the 

police crime control role would seem to be necessary, given 

that crime is only one of a number of tasks the police are 

asked to deal with • 

••• the opportunity for predatory crime appears 
to be enmeshed in the opportunity structure for 
legitimate activities to such an extent that it 
might be very difficult to root out substantial 
amounts of crime without modifying much of our 
way of life. Rather than assuming that preda­
tory crime is simply an indicator of social 
breakdown, one might take it as a by-product of 
freedom and prosperity as they manifest them­
selves in the routine activities of everyday 
life. (Cohen & Felson, 1979:605) 

PUBLIC DEMAND POR NON-CRIME SERVICES 

The 'received' mandate of the police (Manning, 1977), 

or the tasks assigned to the police by the public, indicate 

that crime control is only part of a broader public defini-

tion of the police role. Why people call the police 

determines to a great extent the actual nature of police 
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work. Research has established that the majority of 

incidents to which the police respond are reactive; that is, 

initiated by citizens rather than the police themselves 

(Reiss, 1971). The bulk of these incidents can be loosely 

categorized non-criminal in nature. Such findings serve as 

a strong empirical 'statement' on what the public believes 

the police should do. 

A review of comparative data from five studies, 

presented in Figure A, will allow us to make some general 

observations about the kinds of duties which the police 

actually perform (Wycoff, 1982b:56). 



Figure A 
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Though there is diversity within these research findings, in 

part a product of definitional differences, in three of the 

five studies the percentage of 'order maintenance' calls is 

greater than the percentage of law enforcement or crime 

related calls. In all cases, the combined percentage of 

service and order maintenance calls is greater than the 

percentage of crime-related calls. These findings are 

consistent with those found in a recent Canadian study 

(Outtons & Levens: 1980) in Vancouver. An analysis of tape 

recordings of calls for service and police department 

records, found that 47 per cent of the calls and 49 per cent 

of patrol officers' time was devoted to 'social service' 

duties. 

Thus, research establishes clearly that a substantial 

portion of police work is devoted to non-crime activity. It 

is important to note that there is reason to believe that 

the demands for non-crime services will escalate at an even 

faster rate than demands for crime-related services. Recent 

research results from two American cities found that during 

a nine-year period (1970-78 inclusive) that there was little 

yearly fluctuation in response to crime calls (Mastrofski, 

1982:15). Response to crime calls increased by less than 

one percent during the study period. However, response to 

non-crime calls increased at approximately three percent per 

annum. If this annual rate of increase is maintained until 
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1988, non-crime calls will have risen by 36 per cent and 

doubled by the turn of the century. In contrast, crime 

calls will have risen by only eight per cent and 19 per cent 

by the turn of the century. As this growth pattern 

persisted despite a 12 per cent reduction in population, it 

is conceivable that areas with either stable or growing 

populations will experience an even greater demand for non-

crime services. General social trends towards increasing 

urbanization and new limitations on police resources suggest 

this could present a potentially serious problem for the 

future allocation of police resources. 

Police involvement in the provision of non-crime 

services is one of the most problematic issues facing 

contemporary policing. Grant (1980:12), in a recent policy 

paper on Canadian policing, singles out this area of police 

activity for further research and analysis: 

This vast area of police activity clearly calls 
out for re-appraisal. Is it that the police 
are trained essentially as the preventers and 
detectors of crime and are then deployed on 
many menial tasks for which they are over­
qualified and which could be dealt with less 
expensively by other means? Is it that public 
expectations of the availability of police 
response have been allowed to grow to an extent 
which can no longer be justified or afforded? 
Or is it that the helping and referral role 
cannot be so extricated from the prevention and 
detection roles and that all such contacts with 
citizens improve police-citizen relations and 
provide valuable opportunities for police to 
assess appropriate responses to perceived needs 
in the commun i ty?· 
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While resolution of this issue is dependent upon the role 

police are expected to play in a society, it is instructive 

to examine why people call the police for these activities 

in the first place. 

Citi~ens call the police because the police have 

'unique' access to the law and. its sanctioned use of force, 

to intervene and arbitrate in incidents where social control 

and disorder are threatened (Bittner, 1970; Shearing and 

Leon, 1977; Ericson, 1981; Mastrofski, 1982; Wilson & 

Kelling, 1982). This unique power explains, in many 

ins tances.. why the poli ce are called and not social workel::s, 

priests, family members, etc; Thus non-crime incidents 

cannot simply be regarded as peripheral elements of the 

police role, nor can they be accurately classified as social 

work activities. Social order, social control, and dispute 

settlements have always been the essence of the police 

function and elimination of these functions means dramati­

cally altering a well-established social. role of policing. 

However, faced with persistent and growing demands for 

order and service responses and diminishing fiscal resources 

to meet these demands, the police ore faced with a major 

resource dilemma. Elimination or reduction of non-crime 

duties runs the risk of conflicting with well established 

public expectations. Attempts to define non-crime requests 

as non-police activities may produce an 'unacceptably narrow 
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and unfavourable role for public policing. Koenig (1982) 

argues persuasively that the temptation to concentrate on 

crime control pursuits, at the expense of non-crime services 

will cause the police to be increasingly viewed as 

aggressive and obtrusive enforcement figures resulting in 

undermining the vital social co-operation upon which 

effective policing is based. 

Such an erosion (already somewhat evident) 
would lead to a relative diminution of the 
police presence and in fact to a withdrawal of 
the police function to the point where little 
would be left beyond coercive control of some 
illicit citizen behaviours and the apprehension 
of offenders. No longer a friend of the 
public, the police would become an alien force 
in the community ••• a return, ironically, to the 
very state of affairs which prompted, Sir 
Robert peel to the invention of modern 
policing. In short, if the polic~ are seen as 
oppressors or outsiders, widespread distrust 
and animosity towards them and a lack of 
support and co-operation from the community in 
which they work will prevent the accomplishment 
of even the very limited tasks left to them! 

(Koenig, 1982:68) 

How1ever, the issue remains, how do the police do all 

that is expected of them with fewer resources? Collabora­

tion between the police and the community, especially its 

social service agencies, may offer some alternative to 

traditional response strategies. Clearly, the police should 

no longer try to be all things to all people. 
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The police should engage other organizations with 

responsibility for community services and control (media, 

schools, churches, housing authoriti~s, social workers, 

etc.) in the development of co-operative and co-ordinated 

policing strategies. 

Another option is for the police to begin to care~ully 

establish their organizational priorities and rationally 

allocate their resources accordingly. Grant (1980:12) 

contends that police managers who continue to organize their 

resources by unquestioning response to service calls are 

delegating their management prerogative to whichever 

citizens choose to call for assistance. The first requi­

site, he argues, is to analyze the totality of calls for 

service and establish a set of priorities, bearing in mind 

that this must be a collaborative process involving all 

levels of the police organization and community alike. 

Recent research has indicated that the community is respon­

sive and flexible regarding alternative measures to 

traditional wholesale police response. For example, public 

expectations regarding police response time (Pate, 1976) can 

be modified as long as the police convey accurate and timely 

information to the public based on workload priorities. A 

variety of alternative response strategies have met with 

favourable results in trial programs. 'Non-dispatch' 
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responses to complaints (crime and noncrime) such as phone, 

walk-in and mail-in complaints, etc., have all proven 

successful with appropriate community consultation. (Cahn & 

Tien, 1981; Farmer, 1981; Maxfield, 1982). In keeping with 

Grant's (1980) earlier observation these efforts maximize 

the police manager's role in controlling and priorizing 

calls for service, regardless of whether they are crime or 

non-crime matters. Such strategies, when conveyed properly 

to the community, promise more proactive police decision 

makin9 and more effect i ve use of pol ice resources. 

A co-operative management approach in redefining police 

services and sharing police responsibility with the 

community offers the police an alternative to the simple 

'reduction' scenario. For the police to unilaterally decide 

that the community at large must accept responsibility for 

its own 'baby-sitting' chores and sundry other 'trivial 

non-crime matters', while they get on with the task at hand 

(i.e. crime control), would be counter-productive. Unless 

the response ability of a community is well established, 

such a transfer would simply result in neglect and increas­

ing levels of community disorder. 

Future sections of this paper will elucidate the 

fundamental nature of the police role which the authors 

believe makes it essential for the police to continue to 

refine their non-crime services. Though important decisions 
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must be made regarding what the police shall and shall not 

do, so little is actually known about the Igrey areas' of 

order maintenance and service functions,' that one would be 

well advised to proceed with caution. Whatever decisions 

are made regarding prioritization of calls for service and 

allocation of police resources, it is critical that a 

collaborative process with the community be developed which 

will allow police and community needs to be established 

jOintly and co-operatively. 

SUMMARY 

The previous discussion of the community environment of 

Canadian policing indicates that policing is at a critical 

stage in its development. Changing social, economic and 

demographic forces in Canaaian society are producing 

increasing levels of demand for all police services. The 

current climate of fiscal restraint in government spending 

means fewer police resources to meet these demands. 

Political and public expectations suggest heightened levels 

of public scrutiny and political involvement. In short, the 

police are facing a variety of pressures which suggest a 

need to re-examine present philosophies and response 

strategies. 
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That policing will change seems beyond question. How 

it will change and who will manage that change are questions 

that will be answered by the success or failure of police 

efforts to deliver cost-effective and efficient police 

services in accordance with public expectations. Responding 

to new demands with old solutions will mean a gradual 

diminishing of the present police role and a further reduc­

tion of its importance in the collective enterprise of 

poli cing. ,Doing more wi th less is surely preferable to 

simply doing less. 

The alternative, and the authors would argue the 

preferable option for policing, is to regard the problems of 

the 1980's as a mandate for police innovation and reform. 

This discussion paper argues that the most promising 

answers to these problems lie in the development of 

community-based policing strategies which attempt to harness 

the undeveloped potential of communities and police alike to 

participate more actively in policing their own communi­

ties. What community-based policing means in terms of the 

traditional role of the police, the management and planning 

of policing strategies and the operational practices of 

routine police work is the focus of the rest of the paper. 
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CHAPTER II - THE ROLE OF THE POLICE: THE CASE FOR 

COMMQNITX-BASED poLICING 

INTRODUCTION 

To the pragmatic police manager, lengthy discussion of 

the police role may appear to be an unnecessary academic 

exercise and devoid of practical implications. However, all 

organizations, particularly social service organizations 

like the police, operate on the basis of certain assumptions 

about their role in society. Whether spelled out in formal 

policy statements or implied through routine management 

decisions, a working concept of the police role guides, in 

various ways, the entire operation of a police department. 

For example, adopting a particular philosophy of the police 

role deter~ines issues such as: which calls the police 

department should respond to: how police resources should be 

deployed; what kinds of training and technology a department 

requires; which criteria should be used to evaluate police 

performances, etc. At the individual level, every policeman 

has developed an operational understanding of his role. 

This allows him to react routinely and confidently to a 

complex variety of problem situations and events in a 

reasonably predictable and routine fashion. Thus, in 

discussing the police role we are in effect defining the 



- 52 -

fundamental nature of police work, its organizational 

objectives, social responsibilities and response priorities. 

If there was general consensus as to what the role of 

the police should be, there would be little need to discuss 

this issue further. However 1 numerous government 

commissions, public surveys, academic articles and police 

statements indicate there is little agreement on either the 

parameters of the police role or its specific social objec­

tives. Since the introduction of policing by Peel in 1829, 

the role of the police has been subject to ongoing debate, 

modification and legislation. Currently, North American 

policing is dominated by the so-called 'crime-fighting' 

philosophy of police work in which the primary purpose of 

policing is the control of criminal activity in society. 

However, this particular definition of the police role is 

being challenged by a growing body of critical research 

which raises doubts about its utility and the development of 

community-based models of policing in which the police play 

a broader social role in the co-production of public safety 

and order. 

This section of the report attempts to provide a clear 

understanding of the fundamental principles of the 

community-based philosophy of policing. A comprehensive 

review of the research findings on the realities of the 

present police role in society is undertaken in order to 
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provide a factual basis for subsequent discussion of role 

alternatives. Discussion of empirical data describing the 

nature and composition of police activities generates 

critical examination of the distinctive and unique proper­

ties of police work. Police role alternatives, crime 

control and community-based policing philosophies are 

critically compared. The development of a consistent 

community-based philosophy of policing is then derived from 

a diverse body of policing literature and research. Five 

central and distinctive community-based principles are 

identified as fundamental to the community-based policing 

model. These key principles distinguish community-based 

policing from the crime control model and provide a 

theoretical basis for subsequent chapters on management and 

operational tactics and techniques. 

THE POLICE ROLE: REALITIES AND PERCEPTIONS 

Any discussion of what kinds of tasks or activities the 

police 'should' do must be based on a realistic understand­

ing of what the police 'actually' do and what they are 

'expected' to do by those who request their services. 

Fortunately, a great deal of research, using a variety of 

methods, has allowed us to gain a much clearer insight into 

the range and distribution of tasks performed by the 
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police. Detailed analysis of police dispatch responses, 

systematic observations of routine patrol activity and 

police log analysis presents us with a relatively objective 

basis for further discussion. 1 

The authors acknowledge the excellent work of Mary Ann 
Wycoff and associates, for having provided much of the 
structure and substance of this discussion. Readers 
are encouraged to avail themselves of this most 
thorough and exhaustive review of recent empirical 
literature. (Wycoff, 1982) 
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REALITIES: FACTS ABOUT WHAT THE POLICE DO 

Data about the kinds of situations that the police 

handle can be gathered and analysed in terms of the 

following primary sources of information 1 police dispatches, 

officers activity logs and observations of police activity. 

Police Dispatch Studies: 

Figure 'A' summarizes general findings from a series of 

studies of dispatched calls.2 It is apparent from the 

findings of these studies that the police respond to a 

surprisingly diverse range of public concerns and needs. 

Crime-related (law enforcement) dispatches constitute from 

10.0% to 38.0% of the total calls dispatched, while the 

percentage of order maintenance calls range from 25.5% to 

35.0%, with service calls °estimatoed from 6.0% to 38.0%. 

Thus, it would appear that the combined percentages of order 

maintenance and service dispatches exceed the percentage of 

law enforcement dispatches.3 This is consistent with 

2 

3 

Studies dealing with Calls Dispatched should not be 
confused with studies of Calls Received (from 
citizens). 

Some important caveats are appropriate here: dispatch 
procedures can be greatly affected by local Force 
policYi the existence of a '911 Emergency' facility 
will invariably affect the quantity and nature of calls 
from the publici 'calls dispatched' studies fail to 
tell us about requests for service for which dispatches 
are not made. Lilley (1978) and Scott (1979) indicate 
that, approximately 50% of calls coded as 'service 
requests' may not be dispatched. Research methodolo­
gies differ regarding coding categories, task environ­
ment and time of year, etc. 
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various descriptive accounts of general duty patrol work 

which also indicate the predominance of noncrime functions 

within the police role. (Cumming et aI, 1965; Wilson, 1968; 

Reiss, 1971; Bercal, 1970~ Ericson, 1982). However, as 

research (Reiss, 1971) indicates that a relatively small 

proportion of patrol time (14%) may be actively involved in 

responding to calls, we will need other kinds of information 

to address the total pictureo 
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Figure 'B' presents general findings from a series of 

studies involving direct field observation of police 

activity and analysis of police activity logs. 

The findings from police activity logs are consistent 

with those reported by the police dispatch studies The 

general duty patrolman spends less than one third of his 

time handling crime-related issues. The bulk of police time 

is relegated to non-crime or 'other' activities such as 

assistance to public, information giving and general order 

maintenance duties. 

Observational studies, in which the patrol policeman is 

observed over the course of his daily activities, provides 

us with the most complete picture of police work. (See 

Table 'A'). Observational studies reveal that much routine 

police work is basically unstructured. Kelling, et 

al.,(1974), for example, found that approximately 60% of 

patrol time was uncommitted' to any specific task or 

activity. This time was justified as general preventive 

patrol or being in a state of readiness to respond to 

requests for service. This research also found that 25% of 

patrol time was spent on activities unrelated to policing. 

Kelling findings were substantiated in similar research by 

Cordner (1978). 
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DISTRIBUTION OF PAT~OL TIME BY CATEGO~Y OF ACTIVITIES* 
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Author, Year, Location 

Cordner, 
published 1978 
Lansing Mich. 1977* 

Kelling, et. ale , 
published 1974 
Kansas City, Mo.1973* 

TABLE A 

ANALYSES OF THE USE OF UNCOMMITTED PATROL TIME 
Observation Studies 

Total 
Police- Non police- Unstructured 
Related Related Residual Patrol Time 

45.54 34.40 20.06 100.0 

49.55 25.47 24.98 100.0 

* The date indicates the year in which the data were collected. 

% of Total Total 
Patrol Time Patrol 
Uncommitted Time Observed 

54.7 160 hrs 

60.31 1230 hrs 
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While the amount of unstructured patrol time will vary 

in accordance with a variety of factors such as department 

policy, patrol environment, internal accountability, etc., 

the fact remains that a large portion of police time is 

spent, waiting or looking for something to happen. What is 

most noteworthy in these statistics is that there exists a 

significant portion of police time that could potentially be 

used in alternative ways other than random patrol. 

What can we say from these studies, about the realities 

of police work? First, it seems clear that the police 

engage in a wide variety of activities other than strict law 

enforcement. Second, it appears that these non-crime 

activities absorb the bulk of police activity and finally, 

it appears that much police time is spent in a relatively 

unstructured fashion. The police role from these facts, can 

be described as being diverse, complex and loosely 

structured. 
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PERCEPTIONS: PUBLIC AND POLICE BELIEFS ABOUT WHAT THE 
POLICE DO 

As important as describing what the police actually do 

are the beliefs or perception by the police and the public 

about what the police do. Reviewing studies that examine 

descriptions and preferences about what the police do, 

allows us to deal with similarities and differences which 

may exist between role realities and role perceptions. Any 

attempt to alter the definition of the police role must be 

based on an understanding of what the public and the police 

themselves think is the correct role or nature of police 

work. The following, then, is a summary of the general 

findings from a variety of studies reviewed by Wycoff 

(1982). 
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Descriptions of Police Work 

A number of studies asked police officers to recall the 

frequency which they performed various types of activitieso 

The findings can be summarized as follows: 

in general, officers reported they dealt more 
with order-related situations than with crime 
against property or persons. Although they 
believed they dealt with actual crimes, 
in.frequently they reported often deal ing with 
suspicious circumstances or situations with a 
propensity for crime. 

these studies did indicate a larger proportion 
of time spent on crime-related activities than 
do patrol log observation studies. 

(Glickman, et al., 1976 Jeanneret & Dubin, 1977; 
Lowe, et al.,--1977) 

It is interesting that although the police and the 

media often represent police work as typically 

crime-related activity, police officers estimate accurately 

the proportion of non-crime work. This indicates that the 

police have an accurate perception of the realities of 

police work. Unfortunately, there have been no studies of 

the public which might reveal discrepancies in public 

perceptions of the nature of police work. 
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Preferences: What the Police Should Do 

Studies based on analysis of telephone requests for 

police service can also be seen as indicative of what 

callers believe the police 'should' do. These studies tell 

us something about public expectations and definitions of 

the police role. The findings from these studies suggest 

the following: 

th.ere is a general tendency for calls labelled 
'law enforcement' to be less than those 
labelled 'order maintenance'. Combined 'order 
maintenance' and 'service' calls greatly out­
number 'law enforcement' calls: 

studies indicate that people who call the 
police believe the police should handle a 
number of diverse situations and that citizens 
have complex expectations of the police: 

data indicates that there are notable differ­
ences by neighbourhood (race, income, etc.) and 
by community size. Citizens want the police to 
handle many types of situations but do not 
necessarily share common beliefs about what 
these situations should be. 

(Cumming et. al., 1965: Lilley, 1978: Reiss, 1971: 
S co t t , 1 9 79 : She a ring, 1 9 7 7 ) 

Studies which ask police officers whether particular 

problems, situations, or requests ought to be acknowledged 

as part of the police role, reveal surprisingly similar 

results: 
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there is an indication by a large percentage of 
respol'dents (63% to 70%) across studies that 
'helping people with problems should be an 
important part of police work.' Agreement with 
this belief was found to increase notably with 
years of service (1 year to 10 years), 

in general it was found that policemen take a 
broad view of their role; believing that it 
should be responsive to crime yet open to 
problems of individual and community welfare. 

(Kelling, 1974; Wycoff & Kelling, 1978) 

In general, when crime-related and non-crime related 

functions are considered, both citizens and the police rate 

crime functions as more appropriate or more important than 

non-crime functions (Wycoff, 1982:67). There is striking 

agreement in the beliefs of both citizens and police that 

the police role properly includes the capability of recog-

nizing and handling persons with emotional disorders, being 

able to resolve domestic disputes in a way that will not 

damage the family unit, and having the capacity to partici-

pate in community relations and education programs (Smith, 

1972a, 1972b). Both citizens and police tend to agree that 

certain tasks within the non-crime function are less 

important, i.e., landlord-tenant disputes, barking dogs, 

etc. Wycoff (1982:73) describes the results of this body of 

research as follows: 
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••• available data do not reveal dramatic 
disparities between what the police actually 
do, what police believe they do (there was no 
information about what citizens believe police 
do) and what citizens and police believe the 
police should do. In reality, the role of 
Municipal police is diverse. Police officers 
describe it that way and both police and 
citizens seem to believe that is the way the 
role should be. 

Wycoff goes on to note that both citizens and police 

respondents assign levels of importance to crime-related 

tasks which may seem disproportionate to the frequency with 

which these tasks are performed. This is not surprising if 

we accept, as Wycoff does (1982:74), that crime is 

'potentially symbolic of personal threat and community 

deterioration'. It follows that crime-related tasks will be 

consistently rated as the most important police tasks. This 

is not to say, of course, that other tasks are unimportant; 

indeed both the police and the public recognize and accept 

that most service and order maintenance requests are legiti-

mate responsibilities of the police. 

DEFINING A UNIQUE ROLE FOR THE POLICE 

The previous empirical findings suggest a broad range 

of objectives and policing functions are seen by the public 

as legitimate elements of the police role. The police, as 

an agency of formal social control, have a broad socially 
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defined mandate to maintain public order. However, this 

broad and complex social role makes it difficult to distin­

guish the police from other social control institutions and 

agencies in society. This raises important fundamental 

questions. What is unique to police work and do the police 

differ from other social control institutions? For example, 

some police literature arg~es that community-based policing 

models attempt to turn policemen into social workers, 

councillors, therapists, etc. Confusion about the appropri­

ate role of the police, given the common concerns shared 

between social problem agencies, suggests a need to develop 

some basis for identifying distinctive elements of the 

police roleo 

Recent analysis of the police role (Bittner, 1974; 

Shearing & Leon, 1977) suggests that two unique and inter­

related elements of the police role distinguish the police 

from other agencies of social control; i.e., the legitimate 

capacity and authority to use coercive force and unique 

access to law. These two institutional qualities explain 

the diversity of the police function and provide a basis for 

clarifying the essence of the police role. 

In civil societies, the private use of force, or the 

process of coercing someone to do something against his or 

her will, is strictly controlled. Force, to be justified at 

all, can only be rationalized as a response to some form of 
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serious threat or perceived threat. Our society recognizes 

as legitimate three basic forms of responsive .force 

(Bittner, 1970:36). First, citizens are authorizea to use 

force for the purpose of self-defence. Secondly, society 

designates agents who are entrusted with limited powers to 

proceed coercively against specific named persons. Such 

agents would include custodial and regulatory personnel 

(i.e., mental hospitals, prisons) who may have occasion to 

exercise force against named persons remanded into their 

care. And finally, the use of responsive force is author­

ized and entrusted to the police. Unlike cases of self­

defence and the limited authorization of custodians, the 

authorization for the police to use coercive force is 

liberal in application and is part of the discretionary 

power of all serving policemen. It is this unique access to 

the relatively unrestricted use of coercive force that 

comprises the essence of the police role (Brown, 1981; Muir, 
. 

1977; Weiner, 1976; Bittner, 1970; Bittner, 1974; Rumbault & 

Bittner, 1979~ Shearing & Leon, 1977; Goldstein, 1977). 

In addition, the law gives the police the necessary 

legitimacy and authority to use coercive force in achieving 

general social order. This also distinguishes the police 

from the general citizenry and other social control 

agencies. The police, as a consequence, are not just 

'problem solvers' but are 'problem solvers who have a 
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special access to law enforcement'. Shearing & Leon (1977) 

contend that a definitive understanding of the police role 

requires a recognition of the exclusive authority ve,,:;ted in 

police by their law enforcement powers. Thus, the combined 

role characteristic of the legi timate use of force and law 

enforcement authority, distinguishes the unique essence of 

police work. 

The authority and ability of the police to intervene in 

problem or conflict situations and impose legal remedies 

that are non-negotiable, (Bittner, 1970:41) gives the police 

a unique function in problem solving. It is this aspect of 

the police role which is foremost in the minds of people who 

ask for police assistance. The police have been gran.ted 

this power and authority by society in order'to address a 

broad range of human problems in need of some form of social 

regulation. This explains police involvement in such 

diverse tasks as proceeding against criminals, evicting 

drunks, directing traffic, controlling crowds, caring for 

the very young and very old, administering first aid, 

settling domestic altercations and so on (Brown, 1977; 

Bittner, 1970; Rumbault & Bittner, 1979). 

As we have restricted the rightz of the public to use 

force, the police naturally become the only agency to which 

individuals can legally turn, when implied or explicit use 

of force is required to prevent or resolve some form of 



- 67 -

social conflict. The wide range of problem solving activi­

ties that accrue to the police, make sense when we realize 

that it is their exclusive and le~ally sanctioned access to 

law and coercion that explains their participation. Thus, 

the argument that various order maintenance and social 

service functions that the police are regularly asked to 

perform should not be part of the police role, loses sight 

of the fact that it is the unique access to force and law 

that is being requested and not police skills as social 

workers, psychologist, first aid, etc. 

Typically, the police become involved in situations 

that are perceived by the caller to be in need of the 

crisis-ordering capaci ty of t.he police. The police, for 

their part, rarely possess suffic~ent knowledge until they 

have responded to an event v to define an incident as not 

requiring police intervention. The perception of the caller 

defines the incident until the police have arrived. What 

this suggests is that the police will always have a broad 

initial response function as long as they are dependent upon 

citizens' calls fer service. Given their broad powers 

regarding crisis intervention and the lack of power and 

capacity of other helping agencies, these crisis and order 

problems will naturally fall to the polic~. Thus, instead 

of arguing that these diverse functions are simply assigned 

to th~ police because of their twenty-four hour availabil-
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icy, it could be argued that it is because of the unique 

power of the police that they are a twenty-four hour 

service. The police have evolved into a twenty-four hour 

emergency, crisis control service (Bittner, 1970) precisely 

because they have unique and exclusive access to the legal 

use of force in dealing with a wide variety of crisis 

situations. 

Any attempt to re-define what role the police should 

play or what activities could be eliminated from their 

,ilandate must address the relationship between the need for 

threatened or implied force in an all crime and non-crime 

problem situations and police responsibility for its 

delivery. The authors would argue that the police role in 

problem situations or crisis events should be related to 

this unique coercive capacity. If legal coercj.:)n in some 

form is required, then it is by definition police work. If 

coercive force or law enforcement is irrelevant to problem 

solution, ,then alternative agencies may be more appropriate. 

The police, because of their unique legal powers, will 

always be confronted with situations which will require 

broad initial police intervention. These situations may be 

subsequently redefined by the police as not requiring their 

unique skills or capacities, making them an agency of 

problem classification and referral. Thus, police can be 

seen as both authority brokers and gatekeepers either to the 



- 69 -

social service network of a community or its criminal 

justice system. The conflict inherent in certain social 

problems and the exclusive authority and power of the police 

to deal with them, make it inevitable that the police will 

be the 'agency of choice' in most crisis situations. This 

is a reality that must be understood in any attempt to 

redefine the role of the police or change the basic nature 

of police work itself. Thus, reformers must understand that 

little of what the police do is accidental or unintended. 

The police are granted broad exclusive powers by society to 

be used for diverse "social o~dering" purposes. Any 

redefinition of the police role that narrows these 

responsibilities will have to include either a reduction of 

existing broad police powers or share this power with other 

social agencies which will be required to meet new demands. 

The following discussion on police role alternatives 

is, in effect, a debate over the rejection or acceptance of 

the diverse social role of modern policing. Crime control 

advocates an emphasis on crime-related aspects of the police 

mandate, while community-based policing accepts the reality 

of the present police role and attempts to integrate it into 

a broader policing philosophy. The previous analysis of the 
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realities and distinctive qualities of police work should be 

kept in mind when assessing the viability and feasibility of 

crime control or community-based policing. 

ROLE OPTIONS: CRIME CONTROL AND COMMUNITY-BASED POLICING 

Two basic philosophies dominate the current debate over 

the police role. On one side, proponents argue that the 

ce.ntral mission of policing is the control of crime and that 

the essence of police work is criminal law enforcement. The 

other side argues that the role of the police should be to 

maintain peace, order and security in society and that law 

enforcement is only one of a number of important police 

problem solving services. 

In order to clarify the differences between the two 

policing philosophies, an abstract version of both models is 

presented for comparison. Though crime control and 

community-based policing are often described as polar 

opposites or mutually exclusive philosophies, the essential 

issue is basically a matter of emphasis. Real world condi­

tions require police departments to balance their resources 

and priorities in relation to both crime control and 

community based policing strategies. Community-based 

policing can be seen as an argument for shifting or modify­

ing this balance towards broader role functions and 
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community-oriented policing objectives. The central issue 

is whether community-based policing offers a better way to 

use existing police resources to meet new policing needs and 

changing public expectations. 

CRIME CONTROL POLICING 

At one end of the range of police roles is what may be 

called the 'crime fighting role' or the crime control model 

of policing. The crime fighting role is perhaps the 

position most closely identified by the police themselves in 

various public statements and research findings. The crime 

control role suggests that the ultimate and most important 

objective of policing is the suppression and control of 

illegal activity. This is accomplished thrdugh the vigorous 

enforcement of the law which provides an authoritative basis 

for police activity. The focus of police activities is 

primarily on the apprehension of criminals and detection of 

crime through various investigative techniques and methods 

of law enforcement. 

The control of crime is seen as an exclusive responsi­

bility of the police. The police are first and foremost 

identified as an agency of the criminal justice system. The 

law is said to invest the police with unique power and 

authority, making them responsible to the law in theory and 
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the criminal justice system in practice. As an agency of 

the criminal justice system, police work is defined as law 

enforcement. Thus, the police are responsible to the law 

and the courts first, and to the community second. As the 

law must be enforced impartially and without personal 

consideration, the crime control model encourages a clear 

separation between the police and the 'political 

community.' The community has a supportive, but not 

influential, role in determining police policies because the 

police mandate is thought to guarantee police independence 

from external influence in all areas related to law 

enforcement. As law enforcement defines the nature of 

police work in a crime control police organization, this 

leaves little room for community involvement in police 

policy making. Thus, the crime fighting role places the 

onus on police administration to determine overall policing 

policies and operational priorities and not the community. 

The organization and management of a police department 

based on the crime control role will reflect in its organi­

zational policies and practices a preoccupation with crime­

related functions. While other activities such as order 

maintenance and social services will be carried out, they 

will be accorded marginal status in relation to crime­

related activities functions. When forced to set priorities 

for police activities and cut police services, non-crime 
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services will be the first to go, as they are considered 

less important than crime-related police resources. 

Operational emphasis will be focused on motorized patrol, 

criminal investigation and high-profile, specialized crime 

units. Thus, formal organization and operations reflect a 

crime control philosophy. Emphasis on technology aimed at 

enhancing the crime fighting capacity of the department will 

encourage crime response time, aggressive weaponry and 

sophisticated crime information systems. Police education 

and training will reflect a desire to instill a high level 

of crime-related police skills. Training courses aimed at 

enhancing criminal apprehension and detection skills will be 

viewed as being more important than those stressing social 

and interpersonal skills which would have an impact on 

non-crime services. 

Generally speaking, the organization will evaluate its 

performance and its efficiency by emphasizing production of 

various kinds of quantitative measures of crime, such as 

crime rates, clearance rates, criminal code case loads, 

arrest and conviction rates, etc. Little concern or effort 

will be expended on measuring or evaluating activities 

related to non-crime police work, as these are not seen as 

an important part of policing. 

On an individual level, the police officer sees himself 

first and foremost as a law enforcer or crime fighter. 
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'Real' police work is crime-related and all other police 

activities will be considered secondary or incidental. 

Police-citizen encounters, either proactively or reactively 

mobilized, will be regarded primarily as opportunities to 

enforce the law. Formal rather than informal intervention 

will be preferred as the full enforcement ideal is pursued 

in as much as it is practical. Minimizing individual 

discretion through strict internal disciplinary rules and 

encouraging legal rather than informal dispute settlement 

protects the police officer and the department from the 

allegations of corrupt or unequal enforcement. A crime 

fighting role philosophy tends to promote a distinctive 

'legalistic' enforcement policing style which, on an 

individual level, mirrors the organization's preoccupation 

with its crime control mandate. 

In reality, few police departments can function purely 

as crime fighting organizations. The previous descriptive 

model does, however, distinguish organizational and opera-

tional priorities as crime focused. This crime control 

emphasis is heavily influenced by the U05. urban police 

experience, but has also influenced contemporary police 

thinking in Canada. The public position taken by many 

members of the police community, politicians and some 

academics, suggests that the crime control role of the 

police may have to be emphasized even more so, in light of 
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government pressures to reduce police expenditures. 

Adopting a crime fighting definition of the police role 

allow!) police resources to focus on crime related activities 

and reduce resources in areas that fall outside this defini-

tion, i.e., social services, crime prevention, etc. 

Given the unique power and capacity of the police to 

deal with crime and increased public fear of criminal 

victimization, it is understandable why the police have 

tended to move towards this definition of their primary 

role. However, a growing body of criti~ism of the crime 

fighting role conception has developed over the past ten 

years, providing an incentive for the development of alter-

native community-based policing philosophies. As these 

criticisms are central to an understanding of the develop-

ment of the community-based role alternative, we will 

examine them in some detail. 

CRITICISMS or THI CRIME CONTROL ROLE MODIL OF POLICING 

The Crime Control Role Model Is A Narrow Definition of The 
Original Police Mandate 

A number of critics of the crime fighting model of 

policing argue that the recent emphasis on law enforcement 

and crime control has distorted the original broad social 

function of policing. Historical analysis of policing both 
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in Canada and the u.s. suggests that the original mandate of 

the police emphasized a wide variety of general policing 

responsibilities whose primary purpose was the general 

maintenance of public peace and order; not simply the 

control of crime. The police role, they argue, was created 

as an extension of the community watch function and the 

individual policeman was meant to serve as general 'peace 

keepers' or all purpose order maintainers. (Banton, 1964; 

Stenning,1982). 

A narrower definition of the police role evolved in 

response to urban political reform, as the police sought to 

distance th~mselves from partisan political control. police 

reform, stressing administrative control and police 

professionalism, promised effective internal regulation and 

bureaucratic efficiency. The identification of police work 

with cr im i nal law, became more pronounced as it of fered the 

police a source of independent authority and power. As law 

enforcement became the central mode of police activity and 

the primary source of political authority, it followed 

logically that crime control should become the central 

objective of pOlicing. 

The reformulation of the original police mandate from 

general order maintenance and social service to a narrow 

emphasis on crime control has been a relatively recent 

development which critics argue has moved the police away 
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from their original commitment and involvement with the 

community's broad social control needs and concerns. 

The Crime Fighting Model Ignores That The Majority of Police 
Activity and Requests For Service Are of A Non-Crime 
Nature 

As already indicated, the bulk of actual police 

activity is determined by public requests for general police 

services and do not justify an exclusive concern with strict 

crime control. Critics argue that despite this fact, the 

police both organizationally and operationally tend to 

regard non-crime services as secondary to less frequent 

crime-related functions. As a result, police organizations 

tend to measure their activities and objectives in terms of 

criminal events, arrests, and clearance rates statistics. 

Policemen, as result, are rewarded only for crime-related 

activity and receive little internal organizational recogni-

tion or reward for often more problematic public order and 

social service duties. These ictivities, in which indivi-

dual judgment and interpersonal skills are at a premium, are 

undervalued by police organizations as & consequence of a 

narrow commitment to the crime fighting role. Consequently, 

police training is almost exclusively oriented towards 

crime-related skills and neglects the social service and 

order maintenance skills that constitute the bulk of actual 

police work. 
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Over-Emphasis on Crime Control Leads To A Neglect of Other 
Important Police Functions 

A number of critics argue that an exclusive concern 

with serious crime has led the police to diminish their 

commitment to their general order maintenance mandate. As a 

result, it is argued that the level of public order and 

safety has deteriorated in some urban communities. Wilson & 

Kelling (1982) suggests that the recent development of the 

crime fighting nai:mdate, has encouraged redeployment of 

scarce police r~sources away from policing public streets in 

order to deal with serious criminal events. This leaves 

poorly organized communities to cope with growing levels of 

public disorder and petty street crime. Abandoning the 

street for the mobility or technical efficiency of the 

patrol car, has physically and symbolically removed the 

police from the general community and its public ordering 

needs. The street, in many urban areas, has become a 

threatening and anxiety producing public place, which not 

only results in lower levels of public order and safety, but 

also higher crime rates. The basic right of the community 

to have safe streets should, it is argued, have greater 

priority than a narrow concern with discrete criminal 

events. Research evidence suggesting that the public wants 

higher levels of police presence in the form of foot 

patrols, is a consistent finding in both U.S. and Canadian 
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studies (Kelling, 1981). Though having no more impact on 

crime than mobile patrol, foot patrol significantly reduces 

crime fear, enhances perceptions of public safety and has a 

positive effect on community-police attitudes. In effect 

critics argue, that public safety and freedom to use public 

streets without fear, should be a fundamental goal of 

policing and should precede a narrower commitment to crime 

control. 

The Crime Control Mandate May Be Inappropriate In The 
Canadian Context 

The crime fighting model that has come to dominate 

contemporary police thinking is primarily a product of the 

American urban police experience. Developed as a response 

to high levels of violent cr.ime in downtown core urban 

areas, the crime fight~ng approach to police work is perhaps 

most appropriate in areas with high rates of serious 

criminal activity. Comparisons of u.s. and Canadian crime 

statistics indicate that u.s. rates for almost all maj'or 

offence categories are significantly higher than in Canada. 

Recent Canadian victimization and police surveys (R.C.M. 

Police, 1983) indicate that the bulk of criminal activity in 

most communities is of a less serious nature and has not yet 

created the levels of crime fear characteristic of the 

American situation. The majority of police departments in 
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Canada are located in small cities, towns or rural areas 

with relatively low crime rates. An exclusi~e emphasis on 

crime fighting in these settings may be entirely inconsis­

tent with community policing needs and priorities. 

Finally, it can be argued that the crime fighting model 

is a particular product of the 'American' historical and 

cultural experience in which an aggressive law enforcement 

role for the police has traditionally been accepted. 

Canadian cultural, social and historical conditions have 

never encouraged an aggressive police role, preferring 

instead a more civil and unobtrusive relationship between 

the police and the public. Students of the R.C.M.P. role in 

the early development of Canada cannot help but contrast the 

peaceful and orderly settlement of the Canadian West with 

the violence and lawlessness of the American experience. It 

could be argued that any attempt to adopt an aggressi~'-'J: 

crime fighting role for the municipal policing would 

generate the same public hostility and mistrust that is 

characteristic of much American policing. 

COMMUNITY-BASED POLICING: KEY PRINCIPLES 

The last ten years have seen the development of police 

literature, research and programs aimed at enhancing the 

involvement of the community in policing. The diverse and 
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loosely-related body of literature has evolved as an alter-

native philosophy of policing. Community-based policing is 

an "umbrell~ _term" used to describe any approach to policing 

that encourages involvement with the community. 

, 'To date, there exists no clear definition of community-

based policing which would allow us to distinguish it from 

conventional policing. From a review of the literature, the 

following discussion outlines several principles of the 

community-based policing philosophy. These key philo-

sophical principles establish the research elements of 

community-based policing and serve as a basis for further 

discussion of management and strategic implementation 

issues. 

THI COMMUNITY PLAYS AN IMPORTANT ROLE IN POLICE DECISION 
MAKING 

Community-based policing, as the term implies, is 

distinguished by its recognition and acceptance of the role 

of the community in influencing the philosophy, management 

and delivery of police services. The community is not 

simply viewed as a passive recipient of police services, but 

as an active element in the decision making process which 

affects priorities, allocation and implementation of police 

services. The community's policing needs and concerns are 
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the ultimate deterrnina._ ... ~ of the police mandate. The crime­

fighting model of policing, which encourages independent 

police decision making, is replaced by a more co-operative, 

participatory process where general policing decisions are 

decided through negotiation with the community. 

The community-based model identifies policing as an 

agency or service of community government. As a government 

institution, it is funded and maintained by local citizens 

and taxpayers in order to meet the community's policing 

needs. Goldstein (1977:33) emphasizes this point and 

outlines its implications as follows: 

Viewing the police--first and foremost-­
simply as an agency of municipal government, 
elementary as this concept may seem, serves 
a number of important purposes. It puts to 
rest the argument that police functioning 
should be viewed solely within the context 
of the Criminal Justice System. It rids us 
of the notion that the police are a legal 
institution created with a function strictly 
defined by Statute, and substitutes in its 
place a more flexible concept of the police 
as an administrative unit of local govern­
ment. And it contributes towards challeng­
ing the widely held belief that dealing with 
crime is the sole function of the police, 
that all other tasks are peripheral or 
ancillary. More positively, viewing the 
police primarily as an agency of municipal 
government is a way of emphasizing the fact 
that each community has the opportunity to 
makes its own judgments as to what its 
police force should do. 

Thus, the community-based model highlights the rela-

tionship between the police and their local communities. 
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Though formally empowered by law and responsible for its 

enforcement, society ultimately grants the police this 

power, making them not only responsible to the law but to 

the community as well. Emphasizing the relationship between 

society, law and the police suggests that police responsi­

bility to the law does not exclude or exceed its responsi­

bility to the community. 

A community-based philosophy of policing does more than 

simply acknowledge the supporting role of the community, but 

suggests that the community has a legitimate and important 

role in the decision-making process of administrative policy 

making, where general priorities, resource allocation and 

service style issues are involved. For example, the police 

executive who must choose whether to concentrate his limited 

resources on either traffic, vice, street ordering, vandal­

ism, et·c., under a communi ty-based model, would actively 

seek community input into these decisions and be prepared to 

adjust discretionary policies to meet the community's 

expressed preferences. Community-based advocates argue the 

merits of this approach based on a democratic conception of 

the police as an agency of the community government, making 

its policies and activities accountable to the community. 
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THE OBJECTIVES OF POLICING ARE BROAD AND COMMUNITY DEFINED 

Community-based policing operates under a broad, 

socially-deC .ned mandate. The general peace, order and 

security needs of a community are defined as the appropriate 

ends or goals of a community-based police service. Crime 

control is viewed as a central objective of policing but not 

necessarily as more important than other social control 

objectives. Community preference and need helps establish 

the relative importance of various policing goals. 

Goldstein (1977), perhaps the most influential propo-

nent and practitioner of community-based policing, defines 

the general objectives of community-based policing as 

community problem solving and the police as a problem 

solving agency. Goldstein is more specific in a list of 

appropriate police functions prepared for the American Bar 

Association. 

To prevent and control conduct widely 
recognized as threatening to life and 
property (serious crime). 

To aid individuals who are in danger of 
pfiyslcal harm such as the victims of a 
criminal attack. 

To protect constitutional guarantees su~h as 
the right of free speech and assembly. 
(Substitute Charter of Rights). 
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To facilitate the movement of people in 
vehicles. 

To assist those who cannot care for them­
selves, the intoxicated, the addicted, the 
mentally ill, the physically disabled, the 
old and the young. 

To resolve conflict whether it be between 
individuals, groups of individuals, or 
individuals and their goverrunent. 

To identify problems that have the potential 
for becoming more serious problems for the 
individual citizen, to the police, or for 
the government. 

To create and maintain a feeling of security 
1n the community. 

(Goldstein, 1977:35) 

The Task Force on Policing in Ontario (1974:19) 

recommended a balanced approach be adopted in meeting broad 

community-based objectives. 

We recommend that the police forces develop 
a balance among the functions or response 
referral, prevention, public education, 
crime solving and law enforcement which 
reflects the needs of each community in 
terms of the objectives of crime control, 
protection of life and property and mainten­
ance of peace and order. 

Community-based policing thus recognizes that the 

purpose of policing is more than law enforcement and crime 

control, but that the police also have a mandate to maintain 

social order, security, peace and good government. Anything 

that threatens these objectives, whether it is of a criminal 

or more general problem nature, is a legitimate police 

problem. The order maintenance and social service functions 
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of the police are legitimized by recognizing the broad 

social objectives of polic.ing ana cannot be seen as marginal 

police responsibilities. 

THE DIVERSB FUNCTIONS THAT THE POLICE PERFORM ABE LEGITIMATE 
ELEMENTS OF THE POLICE ROLE 

The police perform a wide variety of functions that 

cannot be classified as law enforcement. Studies of calls 

for service, public expectation and police activity 

patterns, suggest that the police in the course of their 

routine daily activities perform and are expected to perform 

a wide variety of tasks and services. Research which 

describes what the police actually do in the course of their 

daily activities, indicates that policing involves a wide 

range of activities other than law enforcement, that these 

activities absorb the bulk of police time and that much 

police time is uncommitted (Wycoff, 1982). On the basis of 

these findings, police work emerges as being diverse in 

nature, complex in task assignment and reactively struc-

tured. 

That the police perform many functions other than law 

enforcement is not surprising when we look at the data on 

public expectations and perception of the police role. What 

the public expect and want the police to do is, by and 

larqe, similar to what the police actually do. Though the 
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public evaluates crime functions as being most important, 

they also indicate that non-crime functions are a legitimate 

part of the definition of the police role. This view was 

surprisingly confirmed in studies on police definition of 

their own role. Wycoff (1982:45) summarizes these findings 

on role realities and expectations as follows: 

In reality the role of municipal police is 
diverse. Police officers describe it that 
way and both police and citizens seem to 
believe that is the way the role should be. 

The diverse nature of activities comprising the police 

role are thus products of public definitions of police 

work. Community-based policing argues that this diversity 

should be accepted by the police as fundamental to the 

police role in society and not simply peripheral to crime 

control functions. In short, adopting a broad social 

definition of the police role simply brings role definition 

in line with the realities of police work and expectations 

of the community. As the objectives of community-based 

policing are broad, then it is inevitable that the 

community-based policing must have a flexible definition of 

the police function. 

Because the role of the police is so complex '. various 

attempts have been made to classify the activities that the 

police perform. The Ontario Task Force on Policing (1974) 
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task functions: response, referral, prevention, public 

education, crime solving, and law enforcement. While few 

police departments would disagree that these categories 

describe the range of their activities, there would be less 

agreement on how appropriate they are and how much emphasis 

should be placed on each one. The issue of emphasis on 

functional priorities distinguishes community-based policing 

from tracitional role conceptions. The traditional law 

enforcement/crime control role regards crime solving and law 

enforcement functions as being more important than other 

police role functions. The community-based model, with its 

acceptance of a broad flexible police role, suggests that 

all six factors are legitimate areas of police activity. 

The priorities or particular mix of functions adopted by a 

police department should be ultimately determined by the 

nature and co-operatively defined needs of a particular 

community. Thus, a critical management challenge is 

to balance various police functions with community needs. 

Community-based policing does not imply an emphasis on 

any particular police function but only that police priori­

ties be consistent with community needs. Thus, crime 

control and law enforcement may indeed be priorities of some 

communities while other communities may require more 

emphasis on referral, education and preventive police 
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activities. Emphasis on anyone or combination of functions 

must ultimately be determined by the needs, capabilities, 

competence and expressed interests of the community environ-

ment in which the police operate. 

COMMUNITY-BASED POLICING IS BASED ON A SHARED RESPONSIBILITY 
BETWEEN THE POLICE AND THE COMMUNITY 

Community-based models of policing view the police as a 

special but interrelated component of a complex system of 

social control in the community. The maintenance of social 

order and stability in any community is fundamentally a 

product of the combined efforts of various systems of formal 

and informal social control. The family, church, education, 

social services, community groups, etc., in conjunction with 

the police, constitute the basic institutions and mechanisms 

for the maintenance of social control and order in any 

community. The police, by virtue of their special authority 

to use the law and the legitimate use of force, have a 

unique role to play in this system. Typically, when other 

agencies of social control cannot or will not deal with a 

crime or order problem, the police are asked to use their 

unique capabilities to deal with that problem. 

In response to increasing societal complexities and the 

weakening of traditional controls, the police have gradually 

been asked to assume greater responsibility for social 
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control in the community. This has resulted in increased 

resources and manpower for the police but not necessarily in 

higher levels of social control and order in the community. 

Research (Baumgartner, 1981) suggests that the more police 

accept exclusive responsibility for crime control, the less 

communities and individuals seem willing to become involved 

in policing their own environment. 

Effective community-based policing suggests that the 

police share responsibility for certain aspects of policing 

with the community and adopt strategies that encourage the 

community to play an active role in its own protection. A 

community-based police agency should support, educate, 

co-ordinate and animate the dormant self-policing capacities 

of the community. Wilson & Kelling (1982:34) elaborate on 

this role: 

The essence of the police role in maintain­
ing order is to reinforce the informal 
control mechanisms of the community itself. 
The police cannot, without committing extra­
ordinary resources, provide a substitute for 
the informal control. On the other hand, to 
reinforce these natural forces the police 
must accommodate them. 

By emphasizing the vital role the police play in rela-

tion to other community sources of social control, redirects 

policing priorities and resources towards the referral, 

educative, preventive and planning functions. Thus, crime 

and order problems previously seen as exclusive police 
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problems are viewed in a broader context as community 

problems, in which the police have a special but not exclu­

sive role. 

A community perspective on crime problems also suggests 

a different way of assessing the traditional police respon­

ses to crime and order problems. Engstad & Evans (1980:143) 

suggest that appropriate police response to a community 

policing problem should begin by first making t~~~ignment 
~~ 

of responsibility a problematic issue. 

However, if we begin with the question: How 
ought the community be organized to control 
crime?, thus making assignment of responsi­
bility for crime control problematic, it is 
possible to avoid being bound conceptually 
by the traditional view that police are 
responsible and therefore accountable for 
crime control. 

Effective police response to community problems is th~s 

premised on a broad analysis of community ~response-ability' 

and increased use of community resources in a comprehensive 

police-community response strategy. Co-operative policing 

means that both the police and the community bring their 

respective resources to bear on mutually defined community 

policing problems. The police with their special expertise 

and unique power, will obviously have a distinctive leader-

ship role in this strategy but in contrast to traditional 

police responses, it will be enacted in concert with the 
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community. While some policing problems are beyond the 

competence and capacity of the community, it should be 

remembered that the bulk of police time involves problems 

that the community can, in varying degrees, help prevent or 

contain through their own efforts. 

Mobilizing community resources to meet general policing 

needs, may offer the police an alternative to simply not 

responding to community needs or soliciting more resources 

from a community which is apparently unable or unwilling to 

pay more. As catalysts for community self-policing, the 

police not only enhance their own effectiveness but perhaps 

in a real way, help create and sustain a conception of 

community responsibility that is the only real basis for the 

maintenance of peace, order and security in a society. 

COMMUNITY-BASED POLICING ADVOCATES • PROACTIVE' INVOLVEMENT 
WITH THE COMMUNITY 

Police departments are organized primarily 
to react to inputs from one environment 
rather than generate them by their own 
mobilization strategies. Nowhere is this 
reactive s'tance more apparent than in the 
preoccupation of police practitioners with 
the in-basket or daily input and a concen­
tration on one day to day responsibilities. 
Police administrators are crisis managers 
and invariably they give priority to minor 
crises of today rather than the anticipated 
ones of tomorrow. 

(Reiss, 1982:136) 
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Critics of the traditional crime fighting role have 

singled out th~ 'reactive syndrome' of modern police manage­

ment as imposing a restrictive 'fire brigade' mentality on 

police operations. Responding immediately to all calls for 

service, places the police in a passive role where response 

is dictated by the demands of the moment. Thi~ automatic 

response mentality imposes an "after the fact" definition of 

police work. The narrow role of response and investigation 

of discrete individual events inhibits a more rational, 

planned and proactive approach to community problem solving 

(Reiss, 1982; Goldstein, 1979,81; Neave et aI, 1980). 

Though it must be recognized that much police work is 

crisis management and immediate response is often appropri­

ate, there has developed a tendency within policing to 

ignore planning and to simply wait for the next problem to 

surface and respond as required. This is 'unfortunate, as 

the police possess a d~gree of insight, information and 

expertise that is under-used by a rapid response management 

philosophy. Often overlooked by problem experts and seldom 

consulted by community agencies, the police generally have 

remained content to do what is formally requested of them 

and little more. Rarely will police administrators publicly 

identify social problems in a community, despite often being 

the only agency with a first hand knowledge of an emerging 

problem. For example, the police were well 
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available to the police. For example, the problem of family 

violence can be dealt with in a number of ways other than 

simply responding to individual events. The police have a 

number of optional roles beyond basic incident response, 

that have immediate and long range impact on the problem. 

An aggressive charging policy may act as an immediate deter­

rent, but promoting a public education process based on 

unique police information and insight or co-ordinating and 

encourOag i ng al ternative family support systems, of fer 

strategies that go beyond the more limited traditional 

incidence-response police role. 

This proactive role conception advocates that the 

police playa leadership role in community problem solving 

by using their powers to actively influ,!~nce the social life 

of the communities they police. The nal~:.H:e and degree of 

this proactive involvement must be based upon a comprehen­

sive analysis of the policing needs and an understanding of 

the expectations of the community. 

UNRESOLVED COMMUNITY-BASED POLICING ISSOES 

Our discussion of community-based policing has been 

premised on a number of assumptions about the nature of the 

community, the relationship between the police and the 

community and the fundamental nature of police work, that 
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we feel needs further discussion. These are complex and 

persistent problems, not unique to the community-based 

ideal. All of these issues have been extensively discussed 

and debated. However, community-based policing with its 

particular emphasis on the community, accentuates the 

critical nature of these problems. Clarification of these 

issues is central to the future development of community­

based policing. 

THE RELATIONSHIP BETWEEN THE POLICE AND THE COMMUNITY 

As has been pointed out in previous discussion, the 

relationship between the police and the community has 

historically been surrounded with a great deal of confusion, 

misunderstanding and debate. The literature on community­

based policing has largely chosen to ignore these issues. 

Any philosophy of policing that encourages more, not less, 

involvement by the police in community affairs and more, not 

less, involvement by the community in policing issues, must 

eventually come to terms with these problems. 

It will be evident by now that community-based policing 

encourages, rather than restricts, police involvement in 

what has traditionally been seen as a political process. A 

distinction can be made between politics, as it relates to 

legitimate participatory decision making processes in a 
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community, and 'partisan politics' which suggests images of 

corruption, patronage, influence peddling and the pursuit of 

private interests. Community-based policing advocates the 

involvement of the community in general police policy 

decision making while, at the same time, it promotes a 

proactive political role for the police in community 

decision making. This raises a number of questions; who in 

the community should be involved in police policymaking, how 

should this process take place and what kinds of issues and 

decisions can or should the community become involved in? 

Clear answers to these questions remain elusive; however, 

some general observations can be offered which are consis­

tent with a community-based perspective. 

The first important issue for a police manager is, who· 

represents the community or to whom should the police be 

accountable in a community? Much of the literature on 

community-based policing simply state that the police are 

responsible to the general community. Both the law and 

political reality dictates that the community, for all 

practical purposes, is represented by the elected members of 

town councils and or police boards. It is to this body that 

police are formally accountable and through whom the 

community must direct its policing concerns and priori-
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ties.4 Unfortunately, the evidence to date reveals that 

this relationship has not always been as effective as it 

could be (Stenning, 1982; Hann et aI, 1983). This research 

indicates that effective police-community government inter-

action has been tampered by lack of agreement over the 

boundaries of this relationship, conflicting definitions of 

the police board's role, lack of expertise and commitment by 

police boards to policing issues and little community aware-

ness of police board functions. The evidence to date 

suggests a disturbing lack of concensus and understanding 

between the police and municipal governments over their 

respective roles and obligations. 

If community-based policing is to work, this relation-

ship will have to be more clearly defined and the respective 

rights and powers of both parties clarified. The police 

boards, for their part, must become more informed about the 

4 Police accountability and responsiveness are often used 
as if the terms were synonymous. A clear distinction 
must be made here. The police can be accountable for 
their actions to the community without being respon­
sive. In fact, the police cannot and should not be 
responsive in an unlimited sense of community inter­
ests. In some instances, it is essential that the 
police act independent of local community interests, in 
deference to provincial or federal legislation which 
logically preempts local preferences (Goldstein, 
1977:143). By the same token, responsiveness, where 
accountability is not an issue, is essential and a 
necessary ingredient to sound community-based polic­
ing. wilson and Kelling (1982) argue convincingly that 
a community focus which respects local needs and expec­
tations gives meaning and substance to 'communit] 
policing' arrangements. 
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realities of policing and make a more conscious effort to 

actively represent all community interests. The police, in 

a community-based model, must not only accept community 

involvement, but encourage informed participation. Though 

perhaps presumptuous, it may be necessary for the police to 

take the initiative and help educate and inform the 

community about policing issues and concerns. An example of 

this approach can be seen in an R.C.M.P. initiative in The 

Pas/Selkirk communities (R.C.M.P., 1983). A police 

initiated survey of community attitudes, problems and 

concerns coupled with police information on these issues was 

shared with the community and its government. From this 

police initiative, a co-operative, community-based policing 

strategy was developed, giving focus and vitality to police­

community interaction that was previously missing. A 

positive direction for community-based policing would be to 

embrace the formally defined relationship the police have 

with the elected representatives of the community and make 

it a more meaningful exchange of mutual concerns. 

However, establishing a direct and open relationship 

with the community's elected representatives makes the 

practical problem of what issues are negotiable even more 

critical. Though this has been the subject of considerable 

debate, there appears to be a growing consensus in legal and 

police literature that community governments should be 



- 100 -

involved in general policy decisions but not day-to-day 

operational activities. 

It should be a framework which gives the 
civilian authority all the workable controls 
that are necessary to ensure that police 
practices conform to the social and political 
goals of government, and that the principle 
is embedded in the Rule of Law. At the same 
time, the day-to-day exercise of discretion 
by individual police officers must be safe­
guarded in situations where control is 
neither feasible nor desirable. 

(Hogarth, 1982:120) 

Unfortunately, the distinction between policy and opera-

tional matter is much clearer in theory than in actual 

practices. Recent research on this issue indicates there is 

considerable confusion and debate, both between and among 

police community and government officials, as to how to 

distinguish policy and operational issues (Hann, et aI, 

1983). The empirical findings from this research suggest 

what many police managers already know, that policy matters 

have an impact on operational issues and operational issues 

have policy implications. It would appear that policy and 

operational matters are so inextricably linked, that using 

this distinction as a basis for defining the limits of 

community input, still remains problematic. As a general 

principle, the distinction between general policy issues and 

day-to-day operational matters remain a useful guide. For 

example, the legitimate involvement of the community in 
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setting an enforcement priority on drunk drivers, need not 

extend into direct involvement in the exact method of 

enforcement in a particular case. The complexity of the 

relationship between policy and operational issues can be 

satisfactorily worked out between the police and the 

community if there is a well established forum for 

discussion in which both parties work towards mutually 

defined interests. When the police and the community 

develop policies and priorities independently of one 

another, differences are accentuated, and become struggles 

between competing and not compatible interests. Thus, the 

authors reiterate the importance of establishing an open and 

active relationship between the police and local municipal 

governments in order that these problematic issues can be 

worked out in a mutually satisfactory fashion. 

THE COMMUNITY QUESTION 

Discussions of community-based policing are premised on 

an often undefined and somewhat utopian conception of 

community. The term 'community', when used in most police 

literature, suggests an image of social uniformity and 

harmony that exists perhaps only in the minds of the user. 

Police managers are well aware that 'the community' repre­

sents an abstract ideal that seldom describes the work 
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environment in which they operate. In shorty there are many 

kinds of communities and within these communities there 

exists many different and often conflicting interests. 

Effective community-based policing must be based on a 

realistic understanding of the nature of the community in 

which it operates. This means going beyond the community 

'ideal' and recognizing the diversity and complexity of 

community environments. 

The 'community ideal' brings to mind a number of 

descriptive categories such as shared beliefs, common 

values, intimate social-interaction, common biography, a 

harmony of interests, a sense of identity and belonging, 

etc. More generally, we can define the community as 

'consisting of persons in social-interact~on within a 

geographical area having one or more additional common ties' 

(Hillery, 1955). Few modern communities can meet all of 

these requirements, but variations from the community ideal 

must be understood for effective policing. For example, 

programs and patrol strategies premised on a general concep­

tion of community prove more suitable and effective in 

certain kinds of community environments than others. 

Community variation is the norm in Canada and policing 

strategies and services have to adapt to fundamental differ­

ences in community structure. 
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'Community' exists in varying degrees and in various 

ways in all community settings. The important issue for 

the police is to discover community resources and process 

within these community types and use them effectively to 

meet policing needs. This means t'ailoring service delivery 

and policing strategies to particular kinds of community 

environments. 

PUBLIC INTERESTS AND POLICING 

Related to the lack of community uniformity is the 

elusive nature of community or 'public interest'. Again, 

the problem is the implied notion that there is a uniform 

public or community who have common or agreed upon interests 

or objectives. Typically, the public or community is 

represented as a uniform, harmonious interest group, with 

shared altruistic goals. McEvoy (1976) suggests that 

instead, policing should be viewed as servicing many publics 

or communities. 

The problem, ••• is that there is no such 
thing as 'The Public'. The police must serve 
many 'publics': a mosaic of the multitude of 
differing cultures and subcultures ••• There 
is no such thing as IThe Community'. Our 
towns and cities are comprised of many 
communities ••• 

( McEvoy, 1976) 

A pluralistic view of the community assumes a community of 
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for police services. Some interest groups in a community 

are organized and politically demanding forces in the police 

environment while other community interests remain unrepre­

sented or simply unnoticed. The police role in relation to 

these varied interest groups is part of the complex politics 

of community policing. The often competitive and conflic­

tual nature of 'public interest' or 'community goals' 

requires further analysis and discussion in any future 

elaborations of the community-based model. Recognition of 

community variation and plurality of community interests 

makes it even more important that the police become sensi-

tive to all group interests in the communities they serve 

and devise flexible policies and programs which can meet and 

mediate community differences. 

SUMMARY 

The community-based policing role thus emphasizes the 

role of the police in influencing changes which affect the 

order and crime and order problems of a community. This 

implies a much more aggressive effort by the police to 

become involved in the decision making process that affects 

the community. For example, the role of the police in the 

planning process of a community is slowly becoming recog­

nized. R.C.M.P. expertise in crime prevention through 
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environmental design (C.P.T.E.D.), played an important role 

in the planning and development of the new community of 

Tumbler Ridge, British Columbia. This kind of initiative 

recognizes that the police should be consulted on issues 

which will affect the peace and security of the community. 

Community-based policing makes it the responsibility of the 

police to inform the community that not only do they have 

expertise to offer, but that they are committed to sharing 

it with the community. 
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CHAPTER III - MANAGEMENT ISSUES IN COMMUNITY-BASED POLICING 

INTRODUCTION 

Developing community-based policing is fundamentally a 

management responsibility. As a distinctive philosophy of 

policing it presents an unique set of management problems 

and challenges. From a review of the research and critical 

police literature the following key management issues have 

been selected for discussion. 

The Community-Based Management perspective 

Developing a management approach that is 
. 

consistent with the basic principles of 

community-based policing. 

The Organizational Structuring of Community-Based 

Policing 

Examining alternate ways of structuring the 

organizational delivery of community-based 

services. 

Managing Buman Resources 

Develuping methods of effectively using human 

resources to meet the requirement of a 

community-based police department. 
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Managing Organizational Change 

Managing the change process in a community-based 

police organization. 

Management Information Systems 

Using Management Information Systems (MIS) for 

more informed decision making at all levels of 

the organization. 

THE COMMUNITY-BASED MANAGEMENT PERSPECTIVE 

In order to develop a community-based police operation, 

it will be necessary to adopt a management perspective that 

differs from traditional approaches to police management. 

The following discussion outlines some basic management 

principles and strategies which research suggests are 

crucial to effective community-based police management. 

DEVELOPING A COMMUNITY-FOCOSED ORIENTATION 

Traditional police organizations have been described in 

police research as essentially closed, insular organiza­

tions; suspicious of community involvement and resistant to 

environmental influence (Bittner, 1970; Manning, 1982). 

Because of the legal nature of police work itself and 

traditional fear of partisan political control, the ideal of 
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community participation in policing has been strongly 

resisted. As community-based policing requires a commitment 

by the police to involve the community in mutual problem 

identification and co-operative problem solving, police 

managers must first develop a fundamental recognition within 

their organizations of the importance and centrality of 

community for effective police operations. 

Police departments are dependent upon the community for 

a variety of organizational resources such as information, 

assistance, legitimacy and resource funding. Recognition 

that police actions, attitudes, etc., have a direct impact 

on the community which affect the organizations ability to 

operate effectively, requires the police to adopt a broader, 

'open' community perspective. perceptions of police respon­

siveness to community concerns have been directly related in 

research studies to higher reporting rates, greater levels 

of witness co-operation, investigative assistance, favour­

able public ratings, and higher funding levels. (Ostrom, et 

aI, 1977, 1974, 1973) Therefore, it is in police interest 

to adopt a more open and responsive approach to the commun­

ity than has been traditionally the case. A community-based 

police department must present itself as a public service 

organization involved in the business of providing police 

services in a community. The police in a democratic society 

are responsible to the community as well as to the law or 
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legal system. The community is, in effect, the client 

around which police services should be organized and 

managed. 

Thus, management must develop a fundamental recognition 

and acceptance of the importance of community concerns in 

influencing general police opera.tions. It is up to manage­

ment to articulate a clear statement of philosophy or 

purpose within the organization which embraces these 

community-based principles and reinforce them through 

appropriate training, operational policies and reward 

systems. Policing can then develop an open relationship 

with the community which will benefit both parties. 

PROACTIVE MANAGEMENT AND POLICE-COMMUNITr INTERACTION 

Having established the importance and legitimacy of the 

community, the police manager must be prepared to adopt a 

more proactive approach to managing this relationship. This 

may mean changing the traditionally 'reactive' and 

relatively passive role of responding to immediate and often 

unstructured community demands. To a great extent most 

police operations are organized around calls for service and 

traditional public expectations. The traditional service on 

demand mandate of the police helps to generate a state of 

perpetual crisis-response. The community-based model 
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advocates that police managers adopt a more planned perspec­

tive in managing this mandate. This requires that police 

managers analyse and plan their response to calls for 

service and thus impose a more rational system of control 

over the work activities of the organization. For example, 

research indicates that when the police have initiated 

programs to reduce, redirect or delay police responses to 

certain kinds of public requests for service, they have been 

able to free up valuable r~lice resources and change tradi­

tional public expectations (Pate, 1976). 

Changing public service e:tpectations through community 

consultation and education potentially allows the police 

manager to more effectively and efficiently deliver police 

services in accordance with rationally established policing 

priorities. Because communities lack complete information 

about policing problems, police supplied information 

provided by the police can help establish more informed and 

rational expectations. Unless the police themselves take 

the initiative in snaring this information, community 

problem identification will at best be incomplete and more 

often simply inaccurate or ill-informed. A proactive 

management approach means harnessing information analysis 

and problem solving abilities of the police as part of a 

more act ive and e(lucational role for communi ty pol icing. 
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As managers of an important public service organization 

the police executive possesses an expertise that is unique 

and invaluable in the solution of community problems. 

Police managers have a legitimate role in the community's 

decision making process by contributing to public debate, 

the information and expertise at their disposal and thus 

allowing for more informed political decisions. To remain 

silent or ignore public and political debate regarding 

police-related matters may mean that his own organizational 

mandate could be influenced by an uninformed public or 

narrow partisan political interests. 

COMMUNITY ANALYSIS: UNDERSTANDING THE COMMUNITY 

A police manager should have the same understanding of 

his community as he has of the internal organization of his 

own department. Policing the community is the fundamental 

mandate of the police and without a sound, sensitive and 

scientific understanding of its makeup he cannot hope to be 

truly effective. Too often, police managers display a solid 

understanding of their internal organization but have little 

corresponding understanding of the nature of the community 

environment in which they operate. The modern police 

executive must be able to manage both. 
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police managers must have a comprehensive and informed 

understanding of the community environment if they hope to 

have an effective and efficient police operation. The 

systematic collection of information on various aspects of 

the community should ideally be part of the information base 

upon which management and operational decisions are 

routinely made. Community analysis in the broadest context 

should precede more operationally orientedcrime analysis 

given the essential relationship between crime problems and 

social factors. As the community-based model is 

geographically specific, the police manager should have a 

firm grasp of the unique and distinctive social factors that 

shape the delivery of police services in a particular 

community. As in crime analysis the community-based police 

manager should have at his disposal a co~plete community 

profile based upon recent, relevant and reliable 

information. The following is a description of what kinds 

of information are ideally required: 

The Service Demand Structure of The Community 

The nature and structure of the demand for police 

services in a community should be systematically analyzed in 

order to understand how it influences the routine work 

activities of the organization. Phone reque~ts, calls for 
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service analysis, planned institutional or group requests, 

proactive or police initiated demands can all be considered 

as part of the service demand structureo Demand analysis 

should be assessed in order to establish a basis for syste­

matic planning and the development of differential police 

response strategieso 

Service demand, however, does not necessarily always 

equate with community needs, as these are not always 

expressed through traditional demand systems. Victimization 

studies or self-report studies may address undetected 

policing needs or policing problems such as f~lily violence 

that for various reasons do not become part of the service 

demand for police services. 

Community Structure 

The demographic characteristics of a community can 

provide valuable information on factors which contribute 

both to offender motivation and opportunity factors. 

Government census data is readily available for every 

community. Data on population characteristics, mobility, 

education levels, income distribution, homeownership, etc., 

allow the creation of a statistical portrait of the 

community, which can be used to analyze social factors which 
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effect crime and order problems and allows for predictive 

studies of future demand patterns, etc. 

Community Standards 

A persistent and perplexing problem for police managers 

is to adj ust enforcement levels, patrol. styles , divers ion 

options, etc., in relation to community standards. 

Administrative discretion is usually based on perception of 

community standards gathered from experience or contact with 

community representatives. However, this leaves consider­

able room for misunderstanding as these perceptions are 

subject to select ive influences and experience. The 

effective police manager must be able to inform his 

administrative discretion with a clear understandi.ng of 

general community standards. Thus, resource allocation, 

enforcement style and charging options for marginal offences 

(public disorder, juvenile offences, loitering, etc.) should 

be determined by an accurate understanding of indigenous 

community values and public expectations. While these are 

communicated to the police in various ways through town 

councils, citizen complaints, etco, a more systematic and 

scientific survey approach might be warranted. Citizens are 

asked to identify priorities, expectations and preferences 

regarding policing or crime problems. Such findings give 



- 124 -

the police manager a better understanding of the entire 

community's definition of appropriate police responses and 

help insure police-community consistency in problem defini­

tion and priority setting (Dutton, ~ al., 1983). Survey 

questionnaires can also be used to generate data relevant to 

public attitudes towards the police as well as establish an 

information base for the introduction of new police programs 

and planned changes to existing police practices. 

Community Resources 

The varied ability of communities to participate 

actively in policing their own environments is a product of 

a number of key individual institutional and organizational 

variables. The police manager must build an effective 

relationship with these community resources. These key 

resources should be identified and developed and a system of 

communication established in order to ensure regular inter­

action. This information should be part of the information 

base of a community-based police operation. 

IDENTIFYING COMMUNITY POLICING PROBLEMS AND PRIORITIES 

Once an established relationship between the police and 

the community has been developed, the police manager should 

develop a process of community problem identification. 
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Identified problems, in turn, can be translated into 

substantive policing goals for his organization. 

Though various problems may be identified through 

individual citizen complaints or police committees, etc., 

these may not represent the most important policing problems 

in the community, nor be widely shared. Communities often 

lack the kinds of information necessary to make informed 

decisions in regards to policing priorities. perceptions of 

policing problems tend to reflect personal experience and 

this mayor may not be a reliable indicator of general 

community concerns. The police understanding of community 

concerns is affected by their unique role and limited inter­

actions with the whole community. This may result in a 

relatively subjective assessment and be open to organiza­

tional and individual biases. Research indicates that a 

number of community-based police programs have failed, in 

part, because they have addressed police but not community 

defined problems or concerns (Linden & Barker, 1982; Titus, 

1982; Percy, 1982). What is required, is a collaborative 

process of problem identification which taps into genuine . 
community concerns and problems. This greatly increases the 

chances of program success in terms of community satisfac-

tion and involvement. An innovative approach to the issue 

of community police problem identification is illustrated by 

the 'Selkirk and The Pas' experiment initiated by the Crime 
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Prevention Centre of the R.C.M.P. (1983). A combination of 

crime analysis information provided by the police to the 

public and a community questionnaire on crime concerns and 

expectations, was used as a basis for generating dialogue 

between the police and the community. This allowed the 

police to establish key priorities for subsequent police 

actions. The advantages of such a process are: 

The police become more familiar with crime 

patterns and problems through in-house crime 

analysis. 

The community becomes more informed regarding 

the general nature of police recorded crimes 

and service demands. 

The community questionnaire and key interviews 

inform both the police and the community at 

large about perceived problems and priorities. 

Both the crime analysis and community survey 

provide a stimulus for informed dialogue 

between the police and the community. 

The resulting interaction between the police and 

community produce a clear identification of 

genuine community-defined policing problems. 
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The process allows for the identification and 

active involvement of community resources in 

police strategies developed to deal with 

identified community problems. 

While it may not be necessary to engage in such an 

elaborate process as the The Pas/Selkirk Study, the basic 

principles of information sharing, police-community dialogue 

and the development of co-operatively defined problems 

remain fundamental to effective management. The next stage 

in such a process is the development of strategies to deal 

with the identified problems. 

'R08LIM-ORIBNTED POLICING' 

The problem-oriented approach, in its broadest sense, 

seeks to introduce a new way of thinking about police work 

by building into efforts to improve policing a serious 

concern for substantive problems. Substantive problems 

1 The authors acknowledge the major contribution of 
Herman Goldstein in two works: "Improving Policing: A 
Problem Oriented Approach". Crime & Delinguenc¥, Vol. 
25, N. 2, 1979, p.236-258, and "The Problem-Orlented 
Approach to Improving Police Service". Unpublished 
paper. Madison, Wisc.: Univ. of Wisconsin, Law 
School, March 1982. 
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refer to community-based crime and order problems that the 

public expects the police to deal with. Traditionally, the 

'business' of the police has been to respond to a diverse 

array of singular events or incidents reported by the 

public. The problem-oriented approach calls for the police 

to group like incidents (by virtue of similarity, proximity, 

target population(s) etc.) so that they may be addressed in 

a more generic way as problems. The central concern of the 

police, thus, becomes their effectiveness in dealing with 

substantive problems and the quality of their response. 

The process of systematic inquiry becomes important as 

one of the first steps in developing a greater concern for 

substantive matters. A high priority is placed on develop­

ing in-house expertise in conducting penetrating and 

rigorous inquiries into substantive problems. An ieclectic' 

form of research is called for which makes the most effec­

tive use of various social science research methods while 

remaining cognizant of time and cost constraints. Such 

research methods will entail a careful review of all 

previous efforts to assess and deal with the problem; 

whether conducted by academics, government agencies, 

community organizations or other police forces. 

In keeping with the detailed nature of inquiry, the 

problem-oriented concept calls for the identification and 

analysis of multiple community interests in a given problem; 
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i.e., the costs to individuals and the total community in 

terms of loss of life and injuries, loss of property, 

perceived fear, and the general effect on the quality of 

life within the community. Recognizing the over-dependence 

traditionally placed on the criminal justice system (and its 

relatively limited capacity), problem-oriented policing 

encourages the exploration of alternatives when appropri­

ate. Clearly, the emphasis is placed on preventive rather 

than reactive strategies. Finally, the problem-oriented 

approach endorses a collaborative relationship between the 

police and the community. The onus is placed on the police 

to assume a more proactive role in sharing their knowledge 

about substantive problems and in offering proposals by 

which the police and community together can more effectively 

deal with such problems. 

THE CO-PRODUCTION OF COMMUNITY POLICING STRATEGIES 

The identification of community problems places an onus 

on the police to develop strategies and prograrnatic 

responses to deal with them. A police manager must respond 

to these problems, as well as meet the daily demands placed 

upon his force within a fixed and often limited resource 

base. 
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The community-based model offers the police a way of 

gaining additional resources and reducing· traditional 

demands for service. The shifting of responsibility to the 

community for various aspects of policing coupled with an 

awareness of the limits of police resources and capacities, 

should provide the police with more flexibility in the 

management of scarce organizational resources. Enlisting 

community support and participation in the development of 

policing strategies must be initiated and managed by the 

police themselves. A number of experimental police programs 

have been tried in various communities which depend heavily 

on citizen participation in performing a variety of police 

tasks such as routine clerical work, crime p~evention 

programs, neighbourhood patrols, etc. By actively promoting 

citizen initiatives where demonstrable policing needs have 

been identified, the police can help reduce community 

dissatisfaction by providing police co-ordinated ci~izen 

response. The freeing up of valuable police resources tha~ 

would otherwise be involved in providing marginal police 

services can then be used to meet more pressing needs. 

More involvement of the community in preven­
tive work to deal with these problems may 
well provide a better return than conven­
tional arrest and prosecution strategies. A 
police force embracing a preventive policing 
philosophy and identifying people, already 
active in the community, who can accept 
responsibility for dealing with local 
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problems, can redirect some of its own 
efforts into areas where community competence 
is lacking. In this way it might be argued 
that police should undertake major responsi­
bili ty for serious crimes and that, wherever 
possible, the community should accept 
responsibility for more minor matters. 
police preoccupation with matters that are 
well within community competence not only 
encourages dependency where self-help would 
be more practical, but also dissipates scarce 
police resources which might be better used 
elsewhere. 

(Grant, 1980:10) 

The advantages for both the community and the police 

make involvement, participation and shared responsibility 

important operational priorities. The identification of 

those problem areas that lie within the realm of community 

competence and responsibility must become important manage-

ment priorities. Subsequent development of community, 

rather than police-based strategies offer policing the only 

real hope of reducing presently unrestricted service 

demands. 

COMMUNITY SPECIFIC POLICING: THE FIT BETWEEN COMMUNITY 
POLICING GOALS AND ORGANIZATIONAL RESPONSE 

Community-based policing essentially dictates that the 

community be involved in helping establish general policing 

goals and share some of the responsibility for operational­

izing strategies deSigned to meet these goals. The police 

manager, prior to the development of organizational 
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strategies or programs, should first collaborate with the 

community to establish specific policing needs and priori­

ties. These problems become the organizational objectives 

towards which the police must direct their resources and 

measure organizational effectiveness. Policing goals are 

products of jOint organizational and community definition. 

Community involvement in goal setting distinguishes 

community-based policing from traditional policing. 

Having established clear and agreed upon community 

policing goals it is then up to the police manager to devise 

the best means of achieving these goals. The nature of 

these policing goals to a great extent will dictate the most 

appropriate organizational response and thus, the means by 

which these issues are to be achieved. Appropriate patrol 

style, the right mix of crime prevention programs, the need 

for rapid response, the development of diversion programs, 

the level of specialization, the appropriate technology, 

etc., will be selected by the police manager in order to 

meet the specific policing goals of the community. Finding 

an appropriate fit between the community's policing goals 

and the correct organizational response becomes a funda­

mental management challenge. This will require police 

managers to an understanding of the various policing 

program, strategies, technologies, etc., which have been 
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successfully demonstrated as having an impact on substantive 

policing problems. 

A point the authors wish to emphasize is that 

community-based policing does not imply a specific program­

matic approach to policing: only that there be community 

involvement in both the identifying and setting priorities 

in poli.=ing problems and community involvement in an 

appropriate capacity in their resolution. Thus, a community 

that identifies specific crime problems, rather than service 

order problems, may develop a traditional crime control 

strategy that differs little from existing traditional 

police response models. On the other hand, a community 

without serious crime problems, but clearly identified order 

and service needs, will display an organizational style and 

approach to community policing that may mean considerable 

variation from traditional methods. For example, heavy 

reliance on crime prevention programs, police-public educa­

tion programs, foot patrol, team policing, etc., may be more 

appropriate in communities with relatively low rates of 

serious crime and a demonstrated community interest in 

becoming involved actively with the police in safeguarding 

property and public order. 

The major advantage of the community-based model is 

that it recognizes and accepts the fundamental diversity of 

the communi ty and allo\lIs for the flexible and democratic 
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development of an organizational approach to policing which 

is consistent with the responsibilities and obligations of 

the police to the community as well as the law. 

THE ORG.ANIZATIONAL STRUCTURING OF COMMUNITY-BASED POLICING 

Once the goals of the community-based police organiza­

tion have been established the police manager must choose 

the most efficient and effective means to attain these 

goals. Structure dictates how an organization controls, 

distributes and depl 3 its resources in order to meet its 

stated objectives. As community-based policing implies a 

distinctive set of goals, the issue of how to best achieve 

these goals require a reappraisal of traditional methods of 

organizing police serviceso 

Policing, since its invention by Peel in 1829, has been 

dominated by the so-called 'military-bureaucratic' organiza-

tional model. The distinguishing characteristics of this 

model are: 

Routine tasks occurring in stable conditions. 

- Task specialization (division of labour). 

- Means (proper way to do a job) are emphasized. 

- Conflict within the organization is adjudicated 
from the top. 

- 'Responsibility' (what one is supposed to do; 
formal job description) is emphasized. 
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One's primary sense of responsibility and loyalty are 
to the bureaucratic sub-unit to which one is 
assigned. 

The organization is perceived as a hierarchic 
structure (pyramid). 

- Knowledge is inclusive only at the top of the 
hierarchy (only the chief knows everything). 

- Interaction between people in the organization 
tends to be vertical (i.e. take orders from above 
and transmit them below). 

- The style of interaction is directed toward 
obedience, command, and clear superordinate­
subordinate relationships. 

Loyalty and obedience to one's superior and the 
organization generally are emphasized. 

- Prestige is internalized; that is, personal status 
in the organization is determined largely by one's 
office and rank. (Heywood, 1978:151) 

The benefits of a stable, clearly defined, well developed, 

rule guided organization were thought to be consistent with 

needs of the legal system, certain inve'stigati\,'e: functions, 

rapid respond and intet"nal management control. Some of 

these advantages persist but as social conditions change and 

new envi ronmental demands are placed on the police there has 

developed a growing critique of the traditional model of 

police organization. 

The literature on the limits of the military-

bureaucratic model is too broad and complex to discuss in 

detail, but the major criticisms are summarized below: 

.. "" ';". 
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The military-bureaucratic model is a closed system. 
Critics argue that traditional police organizations 
promote an insular, rigid and overly formal organiza­
tional structure which enhances the separation of the 
community from the police and places internal organiza­
tional priorities over the concerns and requirements of 
the community. (Cordner, 1978). 

Military bureaucracies are punishment centered. 
Relying on compliance to rules as a way of controlling 
police behaviour. This produces a rigid, formalistic 
performance style which is conservative and internally 
oriented. Performance according to internal rules is 
rewarded while real police work--community interaction-­
is invisible to the organization and hence not rewarded 
or encouraged. (Bittner, 1970~ Bordua & Reiss, 1966). 

Traditional police organizations are too centralized. 
Centralized decision making is an intrinsic part of the 
military rank system in policing. The results of this 
highly centralized approach to decision making is the 
exclusion of subordinate or line input and the inhibiting 
of local community input. (Stinchcombe, 1980; Ostrom, et 
aI, 1978). 

T~.ditional police organizations are too specialized. 
Increased emphasis on specializing, which separates 
various task functions in policing has created a number 
of unanticipated problems. Critics question the need and 
effectiven~ss of various specialized police functions 
while pointing out the communication, control and morale 
problems that result. (Heywood, 1978; Ericson, 1982; 
Kelling, 1980; Greenwood, 1975.) 

These criticisms inevitably raise the issue of alterna­

tive organizational models of police operationso Developing 

appropriate structures which overcome limitation of the 

traditional model and meet the needs of both the police and 

the community are discussed in the following section. 
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SIZE: IS BIGGER ALWAYS BETTER? 

Throughout North America there has been a consistent 

trend in policing towards the amalgamation, consolidation, 

centralization and regionalization of police services. The 

arguments for increasing the size of police organizations 

are typically that larger police organizations are cheaper 

or more cost-effective, that they provide a generally higher 

level of police service, they allow access to expensive and 

highly-specialized police services, they develop higher 

levels of police professionalism and they allow for a more 

rational central man~ement. Though in some cases these 

arguments are undoubtedly true, there is a disturbing lack 

of research to support these'assertions. On the other 

hand, there is growing evidence that increasing the size of 

a police organization through amalgamation, regionalization, 

etc., creates a new set of problems for both the management 

and operation of policing itself and, more importantly, for 

1the community for whom police services are being reorgan­

ized. 

In the only lar.ge scale studies of police agency size 

and police amalgamation, Ostrum et al (1978, 1974, 1973) 

found in a comparative study of 102 police departments that 

small community police forces: 
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seldom-required auxiliary police services and when 
needed they were always available; 

had a lower proportion of their officers assigned to 
administration and higher proportion on active patrol; 

had a higher density of patrol than did larger depart­
ments (ratio; 1 - 2,400 in department of. 5-10 men and 1 
- 4,200 in departments 150 plus); 

in almost all surveys of citizen evaluation and exper­
ience, small town police departments did as well as 
large~ departments and much better in some categories. 

In subsequent research, Ostrum, et ale found that small 

to medium-sized departments had more favourable citizen 

ratings, lower victimization rates, lower unreported crime 

rates, and quicker police response time. While Ostrum, et 

al do not favour disbanding large, centralized police 

departments, they conclude from their research that many of 

the assumptions underlying amalgamation and regionalization 

have simply not been proven empirically and they advocate 

careful consideration of the benefits of retaining smaller-

sized police agencies. 

Of particular significance for community-based policing 

is that organizational structure should be directly related 

to natural size and the boundaries of the community. In 

large, urban environments this can be accomplished by 

district, zone or team policing, which organizes police 

services at the community level, allowing for easy community 

identification and input. When smaller police organizations 



- 139 -

are amalgamated within larger administrative units the 

police should be sensitive to the problems of perceived 

community exclusion from policy and operational influence. 

Experience demonstrates that resistance to regionalization, 

amalgamation and hub-policing concepts have been based on 

the community's legitimate concern that their involvement in 

policing and the service they receive will significantly 

diminish. The internal administrative advantages of 

regionalization may be offset by lower levels of public 

satisfaction a~d community co-operation. Processes for 

community involvement and participation must be firmly 

established before successful regionalization can take 

place. When this has not happened in the past, some 

communities have become so dissatisfied that they have 

rejected regionalization or returned to a decentralized 

system of community-based, single agency operation. Thus, 

community-based police managers must be sensitive to the 

problems posed by the size of the organizations being 

administered and recognize its impact on levels of community 

service and perceptions of public input. 

§§eINTRALIZATION: COMMUNITY-BASED POLICING IS BEST 
REALIZED THROUGH A DECENTRALIZED ORGANIZATIONAL MODEL 

Formal decision-making responsibilities in most police 

departments are usually a function of rank within a 
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hierarchical authority structure. Traditional police 

bureaucracies are highly centralized with little active 

participation and formal "decision-making responsibilities 

left to line staff. Organizational loyalty, obedience and 

rule conformi ty are emphasized while indepoendent discretion-' 

ary decision making is discouraged. Unlike other public 

service organizations such as hospitals, schools, social 

service agencies, etc., the formal police organization gives 

little recognition to the decision-making skills of opera-

tional line staff. 

As a result, the hierarchical traditional model has 

been criticized for the following: 

being inconsistent with the realities of 
police work, as the bulk of all police 
decisions are made by line staff outside the 
organization; 

creating information and communication 
problems between the top and bottom of the 
organization. Organizational communication 
is distorted, ignored, translated or simply 
lost by the creation of an elaborate formal 
hierarchy which separates those who do police 
work from those who manage it; 

being excluded from participation or even 
consultation in management decisions and 
procedures produces alienation and reduces 
individual occupational commitment at the 
lower levels of the organization; 

centralization of command and decision making 
authority reduces the flexibility and respon­
siveness of the organization to community 
concerns. 
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Excessive organizational centralization has prompted a move 

towards more decentralized modes of police organization and 

service delivery. Various oryanizational strateyies such as 

district, zone, or team policing models have been developed 

in which decision making authority is delegatee to lower 

levels of the organization and participation is sought from 

all organizational members. Decentralized models of service 

delivery are basically aimee at maximizing organizational 

participation and information sharing within police organi­

zations. This insures a level of deeision making flexibil­

ity at the operational level that can aedress the specific 

needs of a particular community environment. 

A recent study by ABT Associates indicates that job 

satisfaction is greater in departments where "the role of 

the police officer is greater by a high degree of autonomy 

--and where patrol officers are given opportunities to 

participate in aecisions affecting their jobs" (Stinchcombe, 

1980:53). Participation by line staff uses the human 

resource potential of the organization more fully by 

encouraging active involvement in important organizational 

aecision making. This proviaes individuals with an oppor­

tunity to increase their personal job satisfaction and help 

motivate them to work towards the achievement of common 

oryanizational goals. While participation alone is no 
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guarantee that these results will be forthcoming (Melcher, 

1976), there is considerable evidence to suggest that well 

structurea and appropriate line input does enhance organiza­

tional proauctivity ana goal attainment. 

Decentralized approaches to community policing also 

provide a level of decision-making responsibility that is 

ca~able of responaing to the immeaiate environmental demands 

of the organization. Communities that have been policed by 

highly-centralizea police oryanizations, large municipal 

police departments, often complain that standard organiza­

tional policies or internal organizational decisions fail to 

take into account the particular problems, concerns or mores 

of the 'local' community. Without authority to respond 

quickly and sensitively to immediate community problems, 

centralizea police departments often appear closed, 

unnecessarily bureaucratic and uncaring. A community-based 

police organization must have the organizational flexibility 

to delegate decision-making authority to those facets of the 

organization or individuals that aeal directly with the 

local community. Any organizational structure that impeaes 

communication between the police and the community under­

mines its general effectiveness in achieving its Objectives. 

The issue of decentralization in the delivery of police 

services was highliyhted as one of the most critical 

reorganizational priorities in the recent management review 
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of the Metro Toronto Police Department. Tne Hickling­

Johnston Report (1982) made a number of explicit major 

organizational recommendations in order to emphasize this 

issue. 

Currently, the decision making processes within the 
Metropolitan Toronto Police are highly centralized. In 
tne future, however, as part of ·the organization's 
realignment program, a strategy to decentralize 
decision making throughout the organization will need 
to be implemented. This is a result of the following: 

Fundamental changes in the role or responsibilities 
of the chief of police require that delegation of 
responsibilities downwards in the organization take 
place. 

Increased focus and responsiveness to local 
community needs must be achieved at the field 
operational level. Accountability and limits of 
authority of field commanders must be consistent 
with this requirement. 

Greater emphasis on program development and 
implementation of new initiatives must be achieved 
by the Force, in particular by police personnel from 
the lower echelons of field operations. 

Basic requirements to improve the managerial 
abilities of the Force demand that field personnel 
be given increased opportunity and freedom to 
manage. Highly-centralized decision making systems 
are inconsistent with this requirement. 

(Hickling-Johnston, lY82n:33) 

While some activities may be more effectively managed 

through centralized command systems (i.e., information 

processing, sophisticated crime, etc.), a large amount of 

routine police work can be effectively managed through a 

more aecentralized, organizational model. While not without 
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its own particular set of management problems, decentraliza­

tion is increasingly becoming an accepted organizational 

model for the aelivering of community-based police services. 

SPECIALIST VS. GENERALIST MODELS OF POLICE SERVICE DELIVERY 

As policing has developed, it has become an increas-

ingly specialized enterprise. Specialized investigative 

units have been created for most major offence categories 

ana recently, in an effort to respond to community concerns, 

specialized divisions for community relations, ethnic 

squads, crime prevention units, etc., have been added. In' 

an effort to maximize efficiency in the use of police 

resources and develop high levels of specific expertise, the 

trend towards increasing police specialization is being 

examined more closely. 

A variety of research studies and police reforms have 

identified some of the negative aspects of specialization. 

These criticisms can be summarized as follows: 

a lack of proven effectiveness in certain special­
ized areas in relation to organizational costs 
(i.e., community relations, detective bureaus; 

the creation of privilege and elite status for 
special units; resulting in control, information and 
morale problems; 

the reduction of responsibility, authority and 
status for patrol officers; resulting in line staff 
alienation ana reauction of job satisfaction. 
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The impact of specialization on the role of the patrol 

constable is perhaps the most problematic aspect of police 

specialization. The general erosion of investigative and 

community interaction responsibilities from the job of the 

patrol constable has trivialized patrol work and made it a 

low status assignment. Limited to random motorized patrol, 

where the most important and interesting aspects of the 

police function are passed on to specialists, the patrol­

man's job has become, at worst, a boring and routine 

enterprise and, at best, a necessary step in the progression 

towards what is perceived as more rewarding, specialized 

high-status assignments (i.e., detective). The organiza­

tion, as a result, "suffers from a constant drain of 

ambitious and enterprising men, leaving it generally under­

staffed and incidentally overstaffed with men who are 

regarded as unsuitable for more demanding work." (Bittner, 

1970:58). This contributes to low morale, discontent and 

occupational alienation found in the patrol ranks of police 

organizations without a generalist patrol model. 

Growing recognition of this problem has stimulated 

efforts to enhance the decision making role of the line 

policeman. The 'constable generalists model' was identified 

by The Task Force on Policing in Ontario (1974) as a major 

component of their "reorganization of pOlicing in Ontario. 
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The approaCh to the role outlinea in this 
report places greatest onus on the individual 
constable. This is because he makes the most 
important police decisions in the everyday 
course of his duty. His ~ 'lity to make 
judgements rests on the quality of prepara­
tion he has received. 

(Task Force On Policing in Ontario, 1974:20) 

Similarly, the HiCkling-Johnston Report (19820:21) made 

a number of recommendations which were aimed specifically at 

increasing the responsibilities and investigative functions 

of patrol constables. 

While the task at hand will need to be achieved 
primarily with existing manpower there are areas 
and opportunities where more effective utiliza­
tion of resources can be accomplished including: 

An acceleration of the generalist concept 
particularly at the more junior levels of the 
organization. 

Expansion of the frontline constables Job to 
include responsibility for preliminary 
investigation, community involvement, crime 
prevention, etc., in addition to responding 
to calls for service. This shift in utiliza­
tion has the added advantage of taking the 
first step towards making the constable's jOb 
more intrinsically rewarding. 

The return to a more active role for the general police 

constable by emphasizing both investigative and community 

involvement responsibilities is part of what is seen to be a 

more efficient organizational response to community 

concerns. 
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The effectiveness of a community-based police operation 

lies in the quality of interaction between the police and 

tne community at the patrolman's level. As the patrol 

constables have the most contact with the public, it is 

necessary that they have both the authority and the motiva­

tion to develop this relationship. Reduction of frontline 

responsibilities throuyh specialization of police functions 

such as community relations, crime prevention, PUblic 

education, etc., should be avoided as this results in 

abdication of line responsibility and unnecessary job frag­

mentation. While specialization may be desirable for 

certain non-routine tasK functions such as crime labs, 

serious crimes identification services, etc., the bulk of 

'most police-citizen interactions should remain the responsi­

bility of the patrol constable. 

Police managers must decide how to structure the 

activities of their personnel in order to best achieve the 

goals of the organization. The benefits and disadvantages 

of specialization must be assessed in terms of the estab­

lished community defined goals of the organization. The 

development of a community-orienteC1 police professional can 

only be accomplished by yiving line constables a level of 

decision-making responsibility that is commensurate with 

true professionalism. 
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REWARD SYSTEMS AND COMMUNITY GOAL ATTAINMENT 

Individuals in any organization will perform in accord-

ance with expectations if appropriate incentives and rewards 

are tied to performance. Policing presents some special 

problems in this regard. Because so much of the police 

mandate is complex, ambiguous and therefore hard to 

evaluate, there has evolved a tendency in policing to tie 

performance to those aspects of police work that can be 

easily quantified. Rigid adherence to departmental rules, 

policies and procedures and the production of formal, 

quantifiable evidence of individual crime-related activity, 

has produced narrow and inadequate performance criteria. 

Bittner (1970), in a perceptive analysis of the traditional 

reward system in the police bureaucracies, makes the follow-

ing observations: 

But since the established standard and the 
rewards for good behavior relate almost 
entirely to matters connected with internal 
discipline, the Judgements that are passed 
have vi=tually nothing to do with the work of 
the policeman in the community --- that 
recognition is given for doing well in the 
department and not outside where all tne real 
duties are located ---. Because the real 
work of policemen is not set forth in the 
regulations it does not furnish his superior 
a basis for judging him. At the same time 
there are no strong compelling reasons for 
the policeman to do well in ways that do not 
count in terms of official occupational 
criteria of value. --- The message is quite 
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plain: the development of resolutely careful 
work methods in the community may be nice but 
it gets you nowhere. 

(Bittner, 1~7U:54) 

Departmental regulations, disciplinary codes and 

rewards for production of crime-related statistics, tend to 

encourage conservative, rule-oriented members with narrow 

law enforcement role biases. As community-based policing is 

premised on a broaa and more balanced conception of the 

police role with an emphasis on non law enforcement aspects 

of pOlic'e work, traai tional reward structures are problem-

atic. In order to encourage the kind of individual 

performance that would alloH a community-basea police 

organization to me~t its objectives, a more comprehensive 

system of performance incentives, aimed at rewarding 

community-related police activities, will have to be 

developed. Unfortunately the preference for so-called 

hard measures of performance make this mo're of a problem for 

community-based police activities where qualitative perf or-

mance is the most important element in assessing effective-

ness. For example, how does one measure the performance of 

a constable in activities such as family dispute settlement, 

the development of gOOd police/community relations, crime 

prevention effectiveness, creative problem solving, etc. 

While it should be possible to develop such measures, they 
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will have to be accorded the same degree of oryanizational 

significance as traditional crime-related measures if the 

organization hopes to encourage these activities. 

Incentives should be chosen using a manager­
ial perspective; that is, they should be 
aimed at encouraging attainment of a force's 
obJective--in order to be effective, however, 
information about personnel's contributions 
to force obJectives must not only be 
gathered, it must be seen to be gathered and 
to be used in allocating rewards. It is 
important to distinguish between espoused 
incentives; those actually used and those 
perceived to be used. 

(Neave, et al., 1982 ) 

Community-based policing must create a direct link 

between formal organizational statements of operational 

goals and an appropriate system of rewards and incentives 

that will effectively motivate goal-oriented behaviour. 

Inconsistency between what the organization publicly 

advocates (crime prevention/community relations, community 

problem solving, etc.), and what it operationally rewards 

(crime f~nctions only), creates a level of cynicism in both 

line staff and the community that reduces police programming 

to public relations. 

DISCUSSION 

The adoption of the most appropriate and effective mode 

of organizing the delivery of community-based police 
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services is the central issue addressed in this section. 

Criticisms of the traditional military-bureaucratic approach 

in structuring the command and management of policing have 

prompted the development of alternative organizational 

methods for police service delivery. Specifically, it has 

been argued that police oryanizations that are structured at 

the community level, with a decentralized mode of decision 

making, enhanced responsibilities for patrol constables, 

coupled and appropriate performance incentives, can best 

meet the objectives of community-based policing. 

MANAGING HUMAN RESOURCES: EDUCATION, RECRUITMENT AND 
TRAINING 

The police response to social pressures for change has 

traditionally taken place under the rubric of 'upgrading the 

police' (Saunders, 1970). Because police work is labour 

intensive, it is not surprising that many reform strategies 

have concentrated on personnel improvement and methods of 

human resource development. This section will deal with 

these human resource strateyies and includes discussions 

pertaining to recruitment and selection, education and 

training, and career opportunities. Each of these areas has 

been extensively researcheai however, this discussion will 

be restricted to issues which the authors deem most perti-

nent to community-basea police management. 
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Community-basea policing requires that line personnel 

possess the intellectual skills to apply themselves to a 

diverse range of tasKS and community problems, consistent 

with policing objectives. Supervisory personnel require the 

expertise to use existing human resource potential. 

Management personnel at all levels need to recognize and 

develop levels of community competence and direct these 

community resources in concert with their own organizational 

resources. 

The important question thus becomes: what are the 

specific human resource requirements for community-based 

policing? 

THE ORGANIZATIONAL CONTExr: A PROPER ~US FOR UPGRADING 
THE POLICE 

The community-based policing model is consistent with 

numerous police reform strategies in that it urges the 

police to confront the realities of a constantly changing 

ana complex task environment. It is premised upon the 

oelief that the police can do a better job by recruiting 

better people, whom in turn will proauce better work. 

However, emphasis on improving the individual police officer 

loses sight of the original intent; that is, upgrading the 

organizational objectives of policing in general. (Lewis, 

1~76; Sherman, 1978; Martin, 1979). The Canadian police 
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community, in the absence of an independent research and 

literature base, has followed the American emphasis on 

individual as opposed to organizational improvement. 

Attracting better people to the same old job 
is not necessarily an improvement. In the 
case of the police, it may simply mean that 
college graduates will be busting heads 
instead of high school dropouts. 

(Balch, 1972:119). 

Without losing sight of the need for qualified 

personnel, the community-based model stresses the importance 

of a well developed policing philosophy, articulated through 

clear, attainable goals and objectives, delivered by a 

distinctive organizational structure. An upgrading process 

must first create a favourable organizational climate so as 

to accommodate individual skills and abilities. (Schneider 

& Snyder, 1975; Lafollette, 1975). In short, organizational 

reform must precede personnel development or significant 

improvement in human resource potential will not be real-

ized. 

The central question thus becomes: Is change best 

achieved by selecting better people within the existing 

organization or by shaping the existing organization 

(philosophies, structures) to accommodate necessary change? 

In order for community-based policing to become a viable 

alternative to existing methods of policing, it must first 
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receive explicit support by the senior executive within the 

police agency. Once this has occurred, the upgrading 

initiative must simultaneously address the issues of 

improving 'both men and methods' (Carte, lY76). Clearly, 

tnis calls for key decisions regarding proper methods of 

service delivery, appropriate methods of meeting these 

obJectives, and the kinds of people requirea to respond to 

these new challenges. This is a complex problem and will 

necessarily include recruiting the 'right kind of people', 

upgrading those already in place and basing police training 

processes on community policing objectives. 

RECRUITMENT AND SELECTION 

The community-based model acknowledges that unprece-

dented demands are being placed on police personnel in order 

to adequately respond to the complex needs and concerns 

emanating from changing communities. Selectiny suitable 

personnel to meet the challenge becomes crucial for two very 

important reasons: 

The task of making community-based policing 
work falls squarely on the shoulaers of the 
constable and those who interact directly 
with the public. 

The task of managing and administering the 
delivery of the service will be inherited by 
tnis sam~ generation of policemen. 
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Witn reyaras to tne first point, community-based 

policing advocates 'constable-centered management' (Task 

Force On Policing in Ontario, 1974). This position simply 

acknowleages that the end product of policing is delivered 

by the constable and that the buraen of responsibility for 

sound decision making falls on his/her shoulders. Goldstein 

(1981) asserts that the greatest capacity for problem 

identification and formulation of problem-oriented policy 

aecisions lies with those who deal directly with the 

community. A shift of manayement emphasis to decision 

making at this level, requires highly developea decision 

making sKills and other management attributes not usually 

associatea witn rank and file fiela personnel. 

With regards to the second point, under current 

arrangements, managerial personnel are selected from those 

who begin their service as constables and progressed up the 

organizational ladder. 2 Current recruiting practices must 

reflect new requirements for future community-based police 

management. 

2 

The need is for the raw material to be 
available from which the most senior police 
personnel as fully rounded pUblic policy­
makers can be developed. 

(Grant, 1980:49) 

Until such time as lateral entry or other rapia 
advancement options are explored and implemented, 
this observation is of Key importance. (See Grant, 
19~0 for further discussion.) 
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The present economy has created a labour market wnich 

provides ample opportunity for the police to recruit from 

among a competitive, ambitious and well-qualified group of 

applicants. This group offers a new level of human resource 

potential for community-based policing. Under present 

circumstances, there is little reason for not seeking out 

and recruiting from this group. 

HtGHER EDUCATION ~R THE POLICE: PUTTING THE ISSUE IN 
PERSPECTIVE 

The discussion surrounding higher education for the 

police represents a 'variation on a theme' of the general 

upgrading process. The police, at present, still grapple 

with the same perplexing issues that confronted early police 

reformers. Higher education should simply be one facet of 

what should be a broad-based strategy to upgrade police 

services. However, the police education issue has been 

developed independently of broader systemic issues which 

have more impact on the delivery of police services. As a 

conse4uence, much of the research, which attempts to 

demonstrate a direct relationship between levels of 

education and police performance, has had mixed results 

(Guyot, 1975; Balch, 1972). Education by itself is not 

enough to produce significant results. However, education 

in combination with other organizational and management 
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factors does proauce results (Snerman, 1~7~). Martin (1~77: 

11) observes that "much of the issue is irrelevant and has 

had the effect of distracting attention from other real 

issues." The real issue, identified by both Martin and 

Sherman, is the general organizational goal of more effec-

tive police departmental performance. 

Within this context, education becomes a valuable 

organizational resource and part of an overall change 

strateyy geared to respond to the challenges and complexi­

ties of contemporary society. 

No matter how high the quality of police 
education, education alone cannot change the 
police. New organization design, better 
manayement and community leadership are also 
necessary conditions of change. The poten­
tial contribution of higher education to 
~olice work will not be realized until police 
department policies yenerally treat education 
as a resource rather than a threat. 

(Snerman, lY7B:2) 

Higher education alone is not likely to increase an 

individual's propensity to challenge organizationally­

accepted practices and traditional methods. But if 

education in police oryanizations is recognized as a 

valuable (human) resource and utilized effectively, positive 

results will follow. The community-based model provides 

ample justification for using higher eaucation standards to 

effect Drganizational chanye. Masini (cited in Sherman, 

1978:49) asserts that such personnel should be able to 
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effect change not only in the police department but in the 

community as well. 

We have to have officers skilled enou~h to 
get out there in the community, identlfy 
those groups tnat are representative of the 
community, be able to bring them together in 
meetings, be able to sit down with tnem and 
talk about problems, and then be able to do 
something. If we can use the skills that are 
being taught (namely problem identification, 
analysis and development of alternatives), 
that's what ~he term change agent implies. 

Goldstein (1~77:2~7), as we~l, argues convincingly that in 

order to effect change, the pollce will need the kind of 

understanding and perception that follows from a general 

liberal arts and social science background. In order to 

develop the capacity to handle complex abstract issues and 

function in an unstructured environment, such education will 

prove invaluable. Analytic problem solving and crime 

analysis skills require a specific educational background 

wnich emphasizes research methodology, mathematics, 

statistics, reasoning and logic, etc. The community-based 

model requires tnese skills, attainable through h~gher 

education, to meet specif ic communi ty policing goal.s. 

Education can then become an invaluable resource if linked 

to organizational needs and goals. 
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EDUCATIONAL ACHIEVEMENT IN CANADIAN POLICING 

A survey of the Canadian police community indicated 

that only 20% of the respondents had acquired education 

beyond the high school level (Martin, 1977). It was further 

noted that when post-secondary education was reported, it 

consisted mainly of partially completed university degrees 

or college diplomas. If there is any credence to the notion 

that the police should be representative of the communities 

they serve, then it can be concluded that the present 

arrangement is clearly inadequate. 

From a pragmatic perspective, it is not just a matter 

of status acquisition or increased police professionalism 

(Carte, 1976; Price, 1977).3 The community-based model 

requires an enhanced educational capability in order to 

manage the complex challenges that chanye implies. The 

problem thus becomes developing an educational repertoire 

within the organization, through its human resources, which 

is capable of responding to the challenges at hand. 

3 

If tne police ignore this problem fof educa­
tion), they risk allowing their plans always 
to be made for them by civil servants. They 
are being forced into a greater role in a 
more complex society and are faced with the 

The Canadian police are reyarded as having a compara­
tively hiyh-ranking occupational status; ranking 85th 
of 480 selected Canadian occupations (B1ishen, 
1979:13). 
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choice of being junior technicians or fully­
rounded professionals. They have not yet 
decided. 

(Lewis, 1976) 

RATIONALIZING THE TRAINING PROCESS 

Both education and training are integral parts of the 

overall upgrading process and have traaitionally been dealt 

with as aiscrete parts of the same process. Education deals 

with the concepts and the 'whys', whereas the 'how to' or 

the doing of the task is left to training (Santarelli, 1974; 

Smith & Ostrum, 1974). The important issue is that the 

upgrading process be ongoing. This includes three basic 

components: skill acquisition, internalizing professional 

standards and broadening awareness (Anderson, 1977). 

Increasingly it is being argued that training, to be 

effective, must be rationalized in order to be timely and 

relevant to the needs of those being trainea. 

Criticisms, however, have been levelled at the existing 

recruit training environment ana its inability to prepare 

pol ice off icers for the complex·' service' oriented tasks 

whicn confront them (Campbell & Formby, 1977). Denyer, et 

al., (1975) have alluded to the 'enforcement myth' which 

pervades much recruit and inservice training. The need 

exists for training Which is pragmatic and reflects the 

complete realities of field policing. This means dispelling 
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time-honoured misconceptions associated with the narrow 

crime fighting role model (Steinbery & McEvoy, 1974; 

Badalemente, et al, 1973; Teasley & Wright, 1973). Recent 

Canadian research argues that training that does not relate 

the realities of actual police work may cause disillusion-

ment and unfulfilled expectations early on in a policeman's 

career (Cooper, 1982). The contrast between what is 

expected and what is experienced can be reduceo, he argues, 

by the greater use of realism in training processes; i.e., 

providing opportunities for trainees to interview job incum-

bents, viewing vioeo-taped interviews with incumbents 

performing their work on typical days and reading realistic 

accounts of police work. 

A greater use of realism in recruitment and 
training can help to reduce some adjustment 
costs. Reducing these costs is desirable 
because they have an impact on indivioual jOb 
performance and affect the ability of the 
Force to meet its mandate from t.he commun­
ity. 

(Cooper, 1982:110) 

CAREER OPPORTUNITIES IN POLICING: THE COMING CRISIS 

Police departments throughout Canada are currently 

faced with the prospects of budgetary cut-backs and hiring 

restrictions. Attrition rates have recently oropped to a 

fraction of their previous levels. Promotional and aOvance-
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ment opportunities have become scarce or non-existent. 

Present mobility arrangements in most agencies, predicatea 

on a vertical rank hierarchy, allow little latitude for the 

police executive to recognize and reward those worthy of 

advancement. This scenario may be aggravated by the 

prospects of increasing the age of retirement, thus increas­

ing the length of tenure for those who would otherwise be 

leaving so that others might take their place. 

A period of promotional stagnation is developing in 

police forces throughout this country, and policemen at all 

levels are finding their career aspirations frustrated. A 

personnel problem of crisis proportion may result from the 

conflict between personal expectations for promotion and 

limited organizational opportunities to accommodate advance­

ment. It is apparent that this troublesome situation will 

have lasting effects on issues of job satisfaction, levels 

of motivation and the overall quality of police perfor­

mance. One of the greatest management challenge~ of this 

decade will be to resolve this problem. 

A clue as to how this problem might be addressed is 

found in a recent consultant's report to the Toronto 

Metropolitan Police Force. Under the caption of 'A Change 

in Attitude' the report addresses the problem of traditional 

advancement procedures: 
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Tne problem is compounded wnen one furtller 
considers the relatively low manpower turn­
over rate within the Force and the generally 
wide held view that not to be promoted is to 
be held out as a failure. The point is 
clear, while promotional opportunities will 
always exist, the long-term constable must be 
encouraged to think of the jOb of a first 
class constable, given its extensive train­
ing, experience and important responsibili­
ties, as being a good career in itself and as 
one that should be aspired to. It is a major 
attitude change that will need to be 
instilled within the Force and one which will 
need to be initiated and constantly rein­
forced oy chiefs and senior officers. 

(Hickling & Johnston, 1982:26) 

The ramifications of ~his 'change of attitude' will have a 

lasting effect on the nature and structure of the organiza-

tion itself. rhe authors believe that this position is 

pragmatic and consistent with the concept of constable-

centered management as well as the community-based model. 

The existing rank structure alluded to in this observa-

tion deserves further attention; ironically, it is this 

existing structure which is the source of so much 

consternation and discontent, yet remains the only outlet 

for fulfilling expectations for reward and advancement. 

Dr. J. McGinnis, of the Canadian Police College, is 

presently conducting research on police career development 

issues (forthcoming). It is his view that in order to 

realign present career expectations with present organiza-
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tional realities, serious consideration must be given to 

selectively removing some supervisory levels thus giving 

implicit meaning to the notion of a career-oriented constab-

ulary. Only by changing the nature of the existing rank 

continuum will expectations come into line with the notion 

of a career constabulary. 

THE MANAGEMENT CHALLENGE: IMPROVING POLICE PERSONNEL 
WITHOUT CAREER MOBILITY 

The community-based model calls for qualified personnel 

yet also acknowledges limited vertical career mObility. At 

first glance, it may appear that attracting better people to 

a stagnant career situation will prove incompatible. Such a 

conclusion fails to recognize the intrinsic rewards and 

=hallenges of police work which community-based policing 

seeks to enhance. 

We give too little thought to the work 
itself, work must be more than congenial: it 
must be absorbing, meaningful and challeng­
ing. There just isn't any "work" as inher­
ently rich in these qualities as police work, 
yet in many cases we have done such a 
successful job of strangling and stifling the 
juices out of the "work" that we now find 
ourselves searching for ways to make it 
interesting. 

(Reddin, 1966, quoted in Cordner, 1978:201) 

The community-based model acknowledges the potential for 

enriching police work while systematically controlling for 



- 165 -

those factors which are responsible for 'strangling and 

stifling the Juices out of the work.' Such factors include 

over-bureaucratization, riyia supervision, excessive control 

incongruent reward structures, and inadequately defined 

roles. Constable-centerea manayement suggests how these 

factors might be overcome. A tenure track system could be 

put in place which will Keep bright ana promising people 

actively involved at the line level. New methods of 

acknowledging and rewarding quality work, excellence and 

expertise in various areas must be developed (i.e., problem 

solving, aecision making ability, crisis intervention 

aptitude, inter-personal skills, etc.).4 General duty 

patrol work must become much more than an occupational mode 

where personnel 'mark time' in anticipation of better things 

to come. 

Properly implemented, the community-based model 

provides ample opportunity for absorbing, meaningful and 

challenging work. However, in light of present arrangements 

this will require special engineering of the organizational 

structure and task composition in line with constable-

centered policing. 

4 Some research suggests that a lateral-skill continuum 
similar to military trades qualifications might ease 
present advancement ditficulties. In this case, salary 
and status benefits are accorded those who develop 
specific skill expertise and meet prescribea qualifica­
tions. This strategy serves to keep capable and 
talented personnel at the line level by enhancing 
'horizontal mObility.' (Swanson, 1977) 
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Many existing community professions manage to attract 

and retain hiQh calibre per~onnel with expectations of 

serviny in their respective fields without the enticements 

of rapid career advancement. For instance, teachers are 

hired from the universities to teach, public health nurses 

are hired from institutions to nurse, and social workers are 

hired from schools of social work to function at the 

community level as practitioners. All of these callings 

have 'splayed' or flattened organizational structures 

whereby most of the incumbents practice their chosen 

profession--at the community level--and are supported by a 

comparatively small management/administrative support 

network. Presumably, there is much less preoccupation and 

discontent with promotion simply because the opportunities 

do not exist. There is no stigma attached to the teacher 

who begins and ends his/her career in the classroom. Why is 

it then that a policeman who begins and ends his career as a 

constable is presumed to be a failure? 

MANAGING ORGANIZATIONAL PERFORMANCE: THE ISSUE OF POLICE 
PRODUCTIVITY AND ORGANIZATIONAL EFFECTIVENESS 

Police productivity has become an increasingly impor-

tant issue as financial constraints create new pressures for 

pUblic service institutions to demonstrate that tax-based 
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resources are being used effectively and efficiently. Like 

all public service institutions, the police have had signi-

ficant problems in developing appropriate performance 

measures, as both the diverse nature of the police mandate 

ana a lack of consensus on the objectives of policiny have 

made it difficult to establish meaningful performance 

criteria. 

Before discussiny these problems further, it would be 

helpful first to establish some definition of the inter-

related but distinctive concepts involved in the issue of 

productivity. Lunney (1980:6) offers the following defini-

tion: 

There are two kinds of indicators, effective­
ness and efficiency. Effectiveness is 
achieving defined results or outcomes without 
regard for money or manpower. Efficiency is 
aChieving any given result with a minimum 
expenditure of effort. More succinctly, 
effectiveness is doing the right thinys, 
efficiency is doiny things right. Producti­
vity is a combination of the two concepts. 

Productivity, then, asks whether a desired result was 

achieved (the effectiveness question) and what resources 

were consumed to achieve it (the efficiency question). 

Thus, a productive oryanization uses its resources 

efficiently to achieve desired results in line with the 

stated goals or objectives of the organization. 
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Successful performance in the private sector is 

premisea on satisfyiny the expressed and explicit needs of a 

specific clientele. However, the police, like all public 

service institutions, are paia from a fixed budget. 

Performance is loosely related to budget allocation and not 

necessarily to sUbstantive outcomes or client-oriented 

satisfaction. Budget-basea performance measures often 

create contradictory organizational pressures. For example, 

if the goal of policing, as it is traaitionally suggested, 

is the control of crime, then reducing crime rates has few 

o~ganizational rewards. Police budgets increase when crime 

rates increase and decrease correspondingly with lower crime 

rates. Thus, instead of rewaraing police organizations for 

reducing crime, budget based performance ironically rewards 

a lack of organizational effectiveness. 

Real performance in policing requires a more sophisti-

cated ana realistic process of objective setting ana 

effectiveness mdasurement. Goldstein (1981) suggests that 

this process should: 

define what police business is and what it 
shoula be in terms of organization or 
mission; 

derive clear objectives and goals from such a 
definition; 

set priorities in order to select targets ana 
to set standards of accomplishment and per­
formance, i.e., minimum acceptable results; 
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identify and define measurements of perfor­
mance; 

use these measurements to provide feedback on 
their efforts; 

provide a systematic review of objectives and 
results. 

Community-based policing argues that the mandate of tne 

police is the provision of a variety of services which have 

an impact on the general peace, order and security of the 

community. Keeping in mind that the police are only one of 

several agencies that affect this social mandate, the 

multiple goals inherent in this general statement of mission 

suggest that a variety of performance measures may be 

desiraole. Various concerns such as crime rates, crime 

prevention, public education, pUblic safety, victim services 

and fear reduction reflect diverse aspects of the police 

role. 

A comparative study of eighteen small Canadian police 

departments (Jobson & Schneck, 1982) assessed police 

effectiveness by developing multiple index measures using 

both internal policing and external community data. Trans-

lating their basic premise that organizational effectiveness 

is what the relevant parties (police and community) think it 

should be, they developed ten different measures of organi-

zational effectiveness. Police data and survey analysis 

yielded four internal organizational measures: crime rate 
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levels! clearance rates, Force performance ratiny and 

perceived effectivenes. The six community-based effective­

ness variables were citizen perceived safety of the environ­

ment, police style, task performance, importance of police 

services and participation in the community. Their findings 

demonstrate the complex and sometimes conflicting relation­

ship between performance measures. Their work does, 

however, establish that organizational effectiveness is in 

the eye of the beholder and that the police would be well 

advised to develop a number of effectiveness indicators for 

various client groups. Community perceptions of police 

effectiveness should become an established part of the 

evaluation criteria for performance measures of community­

based policing. 

The need to articulate sUb-goals or obJectives within 

broad-goal categories should allow more precise performance 

evaluation to be developed. Problem-oriented policing, 

advocates isolating discrete problem areas as organization­

ally-defined obJectives. Specific problems identified by 

the community become established operational goals for a 

department. For example, drunk drivers may be defined as a 

discrete problem for a particular community police agency. 

By defining clearly attainable goals within this problem 

area (i.e., a reduction of alcohol-related traffic 

fatalities), the organiz~tlon can explore the dimensions of 
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the problem, aevise various response strategies and monitor 

and evaluate the impact of the strategies. Linking specific 

activities to discrete organizational objectives means that 

effective performance is 'result' and not 'process' based. 

Thus, increasing charges for drinking driving is not an 

organizational goal in itself, but the 'means' for producing 

an effect on a problem. Organizational performance can only 

be evaluated by linking activities to substantive outcomes 
. 

or effects. The productive community-based police oryaniza-

tion is one which u~es organizational resources efficiently 

in order to have ioentifiable and measurable effects on 

cubstantive community problems. 

MANAGING ORGANIZATIONAL CHANGE 

The ultimate objective of any effort to chanye the 

police must be to increase their capacity to deliver high 

quality police services to a community, consistent with 

democratic values and local needs (Goldstein, 1977:307). 

The major reasons for change (discussed fully in the first 

section of this report) are the gradual shift of responsibi-

lity for community crime and order problems from the pUblic 

to the police, the inability of sizeable police budyet 

expenditures to adequately cope with existing crime and 

order problems and the realization that the police them-
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selves have a 1imitea ability to control crime and causes of 

crime (Heywood, 1979; Grant, 1979; Wilson & Kelling, 1982). 

Enystaa & Evans (1980:142) note that these developments: 

••• together with increased ~emands for 
fiscal, legal and social 8' ;ountability; 
changes in the economic, social and demo­
graphic characteristics of communities; 
advances in technology and management 
philosophy; and challenges to traditional 
90lice oeliefs and time honoured practices; 
are having an unsettling influence on the 
institution of policing and appear to be 
provoking in Canada and other Western 
societies, a re-examination of the nature and 
extent of police services and the methods of 
their delivery. 

The community-based policing model represents a logical 

response to these social pressures and can be viewed as a 

change strategy which adjusts traditional notions of the 

police role in order to meet the changing demands of the 

community, environment. 

This section will address some specific issues subsumed 

unaer the broaaer heading of organizational change, i.e., 

why change is appropriate nOWi change Which recognizes the 

difference Oetween 'means and ends'i resistance to change; 

incremental versus radical changei planned versus reactive 

changei and the contribution of the community in affecting 

change in policing. 

The objective of organizational change is to 
enable movement towards increased organiza­
tional effectiveness. It is not a question 
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of whether or not the Force can afford the 
luxury of such change; it is a question of 
whether or not the Force can afford the 
consequences of maintaining the status quo 
where change is occurring all around us. 

(Heywood, 1977:15) 

WHY CHANGE IS APPROPRIATE NOW? 

The community-based policing model embodies notable 

departures from traditional philosophies and methods of 

policing. 5 Historically, police reform efforts have 

attempted to improve policing by concentrating predominantly 

on internal management issues, i.e., upgrading personnel by 

selected education and training methods, upgrading hardware 

and gagetry, accumulating state of the art technology, 

becoming more business like and or bureaucratic and rework-

ing organizational structures. This process has contributed 

to the rather nebulous cause of professionalism but has not 

necessarily improved the actual delivery or effectiveness of 

5 The authors acknowledge the major contribution of 
Herman Goldstein through three recent publications: 

Goldstein, H. Policing A Free Society. Cambridge, 
Mass.: Ballinger Publishing Co., 1977 

Goldstein, H. "Improving Policing: A Problem Oriented 
Approach." frime & Delinquency, Vol. 25, N. 2, p. 
236-258. 

Goldstein, H. "The Problem-Oriented Approach to 
Improving Police Service". Unpublished paper. 
Madison, Wisc.:· Univ. of Wisconsin, Law School, March 
1981 (4 Vols). 
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police services. The investment of time, energy and 

financial resources, in the absence of performance-based 

yoals and objectives, has producea maryinal or mixed results 

in improving police services. Goldstein (l~79:18l) argues 

convincingly that police performance, in this sense, is 

in a 'holding pattern'. Faced with a general no-growth 

situation, senior police administrators are understandably 

reticent to develop new agendas or promote organizational 

improvements predicated on the tenuous results of past 

efforts. Similarly, governing officials are reluctant to 

appropriate still more funds without greater assurance that 

budgetary investments will have a domonstrated impact on 

specific problems of community concern. The time is right 

to press for a greater concern with substantive 

(problem-oriented) matters, rather than fine tuning the 

means used to reach undefined objectives. 

The police have been particularly susceptible 
to the "means over ends" syndrome, placing 
more emphasis in their improvement efforts on 
organization and operating methods than on 
the substantive outcome of their work. This 
condition has been fed by the professional 
movement within the police field, with its 
concentration on the staffing, management, 
and organization of police agencies. More 
and more persons are questioning the widely 
held assumption that improvements in internal 
management of police departments will enable 
the police to deal more effectively with the 
problems they are called upon to handle. If· 
the police are to realize a greater return on 
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the investment made in improving their opera­
tions, and if they are to mature as a pro­
fession, they must concern themselves more 
with the' end product of their efforts. 

(Goldstein, 1979:236) 

Goldstein (1979) observes that bureaucracies run the 

risk of becominy so preoccupied with running their organiza-

tions, that they are distracted from the primary purpose for 

which they were created. The police, he claims, are 

unusually susceptible to this phenomenon. Like all public 

service institutions, the police are paid out of a budget 

rather than for specific results (Drucker, 1977:144). It is 

reasonable to assume that if the police expect to success-

fully compete for their share of the community budget (along 

with social services, health services, public education, 

transportation, pUblic works, etc.), they will increasingly 

have to justify their demands through a demonstrated ability 

to produce identifiable results. There will inevitably be 

increasiny pressure to illustrate the relationship between 

the use of police resources and specific problems of concern 

to the community. Policing has yet to feel the impact of 

'consumer advocacy' (Goldstein, 1981:25). As the cornrnuni-

ties press for demonstrated improvements in police service 

delivery, improvements will be measured in terms of 

results. For instance, those concerned with the problem of 

'battered women' are only marginally concerned with whether 

the police respond to suCh calls with the assistance of 

computer-aided dispatch, whether there are one or two 
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policemen in a car, wnether the personnel are short or tall, 

male or female, represent the ethnic make-up of the 

community, or possess academic credentials. They are 

concerned about what the police can and will do for the 

batterea woman. Thus, the community-based model, as a 

change strategy, shifts attention to the end. product of 

policing. 

R~SISTANCE TO CHANGE: COSTS AND BENEFITS 

The authors would argue that the cumulative weight of 

information presented in the first two reports of this 

project offers sufficient rationale to support change. 

However, the strength of the rationale is important as 

change by its very nature is disruptive, costly and likely 

to be accompanied by unanticipated consequences (Wycoff, 

1980). MacDonald (1980:16) asserts that only when it is 

oovious that roles, management goals and broad objectives 

would be more readily accomplished with different 

structures, should change or reorganization occur. 

Numerous factors can affect the success of organiza­

tional change: traditional complacency inherent in the 

paramilitary organizational structure (Kelling & Kliesmet, 

1~71), vested interests in maintaining existing rank 

structures and the status quo (Bordua & Reiss, 1966~, 
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mistrust of the rationale for change, defective communica-

tion of the rationale (Meyer, 1978), a lack of specific 

goals, fear of failure, and unmeasurable consequences. 6 

•.• reacting to innovations (changes) are 
likely to be a function of the degree to 
which the organization members perceive the 
innovations as relevant. 

(Nord, 1975: 14 ) 

With regards to the community-based model, this point is 

crucial. Because the costs in terms of disruption and 

discontent are so great, both community governing bodies and 

police administrators alike will apply pressures to demon-

strate in advance that the results of change efforts are 

likely to influence the quality of police services 

sufficiently to make the struggle worthwhile (Goldstein, 

1981:26). 

INCREMENTAL VERSUS RADICAL CHANGE 

6 

Radicalness' is the extent to which an 
implemented change implies alterations and 
disruptions in the various subsystems of the 
organization or in the behavior patterns of 
its members. Subsystems include: informa­
tion, values, incentives, power, etc. 

(Zaltman et al., 1973:24) 

Wycoff & Kelling (1978) provide a valuable account of 
the resistance problems associated with radical 
organizational change in a large u.S. police 
department. 
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Tne police organization within the community is deeply 

enmeshed in the social, legal, economic and historical 

forces which has shaped it. This adds to the complexity of 

organizational change. police organizations are not 

isolated or passive recipients of internal or external 

influences. As a part of a collection of subsystems, it 

exists interactively with each organization of the system 

shaping and constraining the others (Wycoff, 1980:IV-4). 

Any effort to change the nature of one element in an inter­

active relationship may impact on other elements and so 

cause repercussions which mayor may not have been intended 

or anticipated. 

It has been stated that the community-based moael 

implies a change in traditional policing philosophies and 

roles. Translation of these principles into action (i.e., 

objectives and goals) will determine the nature and extent 

of organizational change requirea. The problem-oriented 

approach, central to the community-based model, is situa­

tional. Specific resources and methods of application are 

directed towards particular problems. The magnitude and 

complexity of a particular problem, alony with the 

capability factor of both police and community resources, 

will dictate to what extent structural chanye is required to 

produce desired results. A focus on discrete policing 

problems tempers sweeping oryanizational change with the 
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pragmatic concern for minimizing internal aisruptions while 

maximizing results. The community-based approach endorses 

the notion of moderate, incremental change. The frequently 

quoted adage 'there is no substitute for success' is appro­

priate in this context. Success is measured in terms of 

concrete results. Results are much more evident and 

amenable to proper measurement techniques through programs 

tailored to deal with discrete problems. Resource costs can 

be directly attributed to specific oryanizational outputs. 

Knowledge, expertise and experince gained from controlled 

chanye efforts are transferable ana can be used to adaress 

other persistent problems. 

PLANNED VERSUS REACTIVE CHANGE 

The police generally provide services in a reactive 

mode. They respond to events after the fact and as such 

spend an inordinate amount of 'today's tim~' dealing with 

'yesterday's problem'. Calls for services, as the basic 

unit of police work, makes the business of the police the 

accumulation of such calls (Goldstein, 1981:45). Further­

more, the police are generally content to believe that they 

can De 'change oriented' simply by retooling existing 

reactive strategies to sUDtle changes in overall patterns of 
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calls for service (as a reflection of existing crime ana 

order problems). 

The community-based model calls for two markea depar­

tures from this react:ve stance. First, with respect to the 

problem-oriented approach, it calls for changing the 

perspective of the police executive to one in which an 

accumulation of like incidents are groupea as problems. 

For example, a rash of residential break and enters 

become more than a sequential array of discrete criminal 

events; it becomes a targetable problem which includes such 

variables as an identifiable offenaer population, discern­

ible modus operandi characteristics, identifiable environ­

mental opportunities for further offences, situational 

contributors to the problem (pinball arcades, subsidized 

housing proJects), socio-economic contributors, and a host 

of community facilities with a vestee interest in resolviny 

the problem. Secondly, it calls for a planned approach to 

community problem solving. Problem solving techniques 

suggest an approach which will develop an analysis of 

persistent problems, current responses, problem identifica­

tion, marshalling a~~copriate resources from within the 

agency and the community and evaluate their effects. 

Because the police offer a frontline service in the 

community, they accumulate a rich source of information and 
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insiyht that can be usea to define and clarify existing 

community proolems. 

This rather 'aggressive partnership' with the community 

raises important issues. If the police are expected to play 

a more proactive and high profile role within the community 

regarding problem solving, they must take into consideration 

the mandate and strateyies of other social agencies. The 

responses of other agencies may contribute to the substance 

or the solution of the problem. Understanding the nature of 

these other responses may identify overlaps and conflicts 

that result in the police and otner community nelping 

agencies working at cross purposes (Goldstein, 1981:60). 

The importance of appreciating the total community 

response to a problem is illustrated in the police response 

to the mentally ill or chronic alcholic. On one hand, the 

public calls for a level of 'public order' which precludes 

forms of behaviour exhibited by those afflicted witn 

(peripheral) mental disorder or by chronic inebriation. 

Yet, recent trenas towards de-institutionalization summarily 

place these same individuals back into "the community. The 

police, with their order maintenance mandate, find them­

selves clearly at odds with community mental health and 

social services 'welfare manaates'. 'The proolem' for the 

police may not be simply a proliferation of disturbance/ 
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oreer-related calls fo~ service but the disparity which 

exists between community norms and the formal mandates of 

its helping ayencies. 

A planned approach to such problems requires that the 

police look outsiee the bounds of their traditional response 

mandate. It may be that such problems are only marginal 

police responsibilities. Successful intervention requires a 

co-ordinated community-based effort with shared responsibi-

lities. A reasoned response by the police may include 

simply stating the inhe~ent conflicts which exist, thus 

influencing decision making by community governing bodies. 

If the police have done their homework by conducting indepth 
. 

studies directed at substantive problems, they will have a 

far more effective voice in community decision making. 

However, it may be that the community who will ultimately 

dictate the nature and extent of police change. 

THE CONTRIBUTION OF THE COMMUNITY IN EFFECTING CHANGE 
WITHIN POLICING 

In an atmosphere of constant change and uncertainty, 

planning for the future may seem futile or irrelevant. The 

need for change may be recognized but relegated to a low 

priority; as something to turn to at a later date when 

present pressures have sUbsided. Ultimately, policing 
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obJectives and the deyree to which police succeed in 

achieving them will be determined by the needs, interests 

and support of the community. Communities vary a great deal 

in their make up and while support for needed change is 

untenable in some jurisdictions, the attitude will vary 

substantially in others. To the degree that some progress 

is realized in communities where cnange is welcomed and 

managed properly, it may stimulate change elsewhere. 

Community attitudes are strongly influenced by the police. 

It is not surprising that people see policing in simplistic 

terms and sometimes decline to support needed change. The 

police themselves and the media convey mislea~ing messages 

about their capabilities by insisting that crime control 

tasks are easily achievable, if the police have more 

resources, less burdensome service demands, less restrictive 

budgets, better equipment, more manpower, more powers, etc. 

Instead, the community should be made aware that: 

that the police operation they take such comfort in 
is extremely limited in effect; 

limitations on government expenditures are going to 
make it impossible to maintain--let alone expand 
--the present form of policing; 

that new ways will have to be found to deal with 
complex problems that have been previously dealt 
with by simply assigning additional manpower. 

(Goldstein, 1979) 
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An increased level of candor between the police and the 

community will mean that pUblic expectations will fit the 

realities of organizational possibility. 

This emphasis on the extent to which improved 
policing, in the end, depenas on the 
community will remind some of the old sayiny 
that a community receives the quality of 
policing it deserves. But, for this axiom to 
have meaning toaay when our society is so 
complex, requires that citizens be suffic­
iently aware of the intricacies of police 
fun~tioning to know what they can demand ana 
how aifferent demanas will effect the quality 
of police services. 

(Goldstein, 1~77, p.233) 

MANAGING POLICE INFORMATION SYSTEMS (M.I.S.) 

New technology has always had a dramatic impact on 

policing. The introduction of police call boxes, cars, 

radio communication, etc., have transformed traditional 

methods of policing ana reshaped the nature of police work 

itself. Similarly the use of computer technology in 

policing promises to transform the way police organizations 

operate and more importantly are managed. Management 

information systems (MIS) currently in use in various police 

organizations have already changed the way information is 

communicatea, stored and analyzed in contemporary policing. 

Further developments in both the technology upon which these 

systems are based and more effective and informed use of 
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these systems by operational ana manayement personnel, 

promises to create a new style of policiny and police 

management. In relation to community-based policing, 

manayement information systems potentially offer a more 

effective and efficient delivery of general police services 

in a community. 

A management information system is fundamentally a tool 

for controlling and using information for police decision 

makiny. An extensive study of police management systems by 

Decision Dynamics Corporation (Zaharachuk, et al., 1978: 

Vol. 4,10) for the Ministry of the Solicitor General defines 

M.I.S. as follows: 

Simply stated, a management information 
system can be defined as a tool used to 
organize and control the information 
resources of an organization in an efficient 
and effective manner in order to support 
aecision making at all levels of the organi­
zation. 

All police departments have an M.I.S. system of some 

kind in place, whether it is a simple file card system or a 

sophisticated computerized dispatch system. The current use 

of computers to duplicate and expand manual information 

systems offer policing a more complex, efficient and poten­

tially effective tool for managing, processing and communi-

cating this information. 

M.I.S. holds particular importance for policing because 

of the amount, complexity, resource time and operational 
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importance of information processing, that characterizes 

police operations. A fundamental part of th~ business of 

police departments is information gathering, storiny and 

analysis. 

Few police managers are fully aware of the 
total dedication of resources within their 
own organization, for preparing, storing and 
retrieving information for field operators 
and management purposes. Patrol constables 
spend a large portion of their working time 
preparing occurrence reports and related 
information for storage and record systems 
and criminal investigation. The central 
record section of a police department is 
composed of police and civilian personnel who 
spend all their time storing and processing 
this information. Senior management by 
virtue of its more general responsibility 
spends a large portion of its time manipulat­
ing numbers and creating information for 
decision making. The processing of informa­
tion is probably the most expensive service 
performed by police departments. 

(Zaharachuk, et al., 1978:Vol.4, 21) 

Some of the problems that police organizations are 

currently experiencing are directly related to the use, 

storage and resource time required to maintain this 

information flow. Getting the information and storing it 

has absorbed most police resources, while retrieval and 

analysis has suffered as a consequence. Modern police 

departments are simply awash in information, files, reports, 

etc., to the point where operational requirements have been 
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impeded. For example, the recently retired Chief Constable 

of the West Yorkshire police Department suggested in a 

recent news~aper article that the absence of an effective 

M.I.S. system had allowed the notorious Yorkshire Ripper to 

evade early arrest. 

He admitted police interviewed the ripper on 
nine different occasions and Sutcliffe would 
have gone free the tenth time in 1981 if he 
had not confessed. Gregory blamed the 
ineptitude on bureaucratic paperwork. "Our 
filing system was in chaos" wrote Gregory. 
"At times there was a nine month backlog of 
reports and statements waiting to be cross­
indexed. The inadequacies of our own system 
were giving Sutcliffe his escape route. 

(The Ottawa Citizen, June 27, 1983:12) 

Excessive amounts of information and ineffective 

systems for retrieval and analysis constitute a major 

problem for both management and operational staff in 

policing. Management information systems are designed to 

address this prOblem by providing three basic information 

services: field support information, patrol and investiga­

tive data, performance information data, allowing review of 

individual and collective organizational performance and 

planning information data past, present and probable future 

trends. Delivering this kind of information an effective 

M.I.S. system should result in: 
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- more effective management, 
- a better understanding of organizational objectives, 
- better decision making, 
- higher quality staff and managers, 
- a better organizational structure, 
- a higher quality of training, 
- a better allocation of scarce resources, 
- a higher productivity, and 
- better service. 

(Zaharachuk, et ale, 1978:Volo4, 10) 

Computerized police information systems vary dramati­

cally in their size, cost, complexity and purpose. This 

review cannot cover the many examples of computerized 

syste~s currently in use in North America or do justice to 

the long-range planned innovations that lie ahead. This is 

not the mandate of this project and would require a level of 

expertise beyond those of the authors. Instead, a general 

assessment is offered of how management information systems 

can address the specific needs of community-based 

policing. 7 

MANAGEMENT INFORMATION SYSTEMS AND COMMUNITY-BASED POLICING 

Management information systems in policing, as in other 

areas of organizational management, have been designed to 

7 For a more comprehensive review of this subject, a 
series of reports commissioned by the Solicitor General 
of Canada by Decision Dynamics Corporation (Zaharachuk, 
et al., 1978) can be reviewed. They provide an 
excellent overview of the background and development of 
MIS systems in Canada and the U.S. and some explicit 
guidelines and models for police managers considering 
their introduction. 
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enhance the ability of police manayers to make manayement of 

complex organizations more of a science; that is, decision 

making based on reliable, precise, quantifiable information 

about what has happened in the past, what is presently 

happeniny in the oryanization and what will probably happen 

in the future. While police management is still an art and 

decisions will still depend upon indivioual perceptions, 

expertise and personal insights, these decisions can now be 

complemented by a wealth of factual empirical data. 

The increasing complexity of internal police operations 

and escalating demanOs for public accountability have made 

it necessary for police managers to be able to display new 

levels of management expertise. Policing must now not only 

be seen as cost-efficient but must also be seen as' 

cost-effective. To do this, a police manager must have a 

comprehensive anO detailed understanding of how his 

resources are currently being utilized and also must be able 

to demonstrate that they are having measurable effects upon 

the goals of the organization. An effective M.I.S. system 

in the community-based police organization should be able to 

provide the police manager with an increased understanding 

of how his organization is currently performing and factual 

data from which to evaluate its overall performance. 

Generally speaking, M.I.S. systems should enhance the 

ability of managers to effectively meet tne demands of 
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commu·nity-based policing by: clarifying organizational 

objectives; providing an enhanced capacity to maintain 

inaividual and organizational performance; decentralize 

information and knowledge to line constables to support 

field operations; promote proactive planned organizational 

management; and, enhance managers' ability to meet new 

demands for public accountability. 

Clarifying Organizational Objectives 

In order to design an effective management information 

system, a clear identification of organizational obJectives 

which can be linked to specific police activities has to be 

developed. When measures of specific organizational 

activity are linked to levels of organizational output, the 

police manager can link performance to effectiveness. 

Resource allocation can be clearly linked to specific 

organizational outputs. The cost of providing police 

services for specific operations can then be compared with 

alternate deployment strategies. For example, the Canadian 

Police College is currently developing a sophisticated 

simulation model for police operations which will allow 

managers to test various resource deployment strategies and 

examine their mUltiple effects both in the organization and 

in the task environment in which they operate. 
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Our approach is to develop an analytic model 
which id~ntifies a force's basic activities, 
th~ relation between them and the interaction 
of these activities with both the force's 
Jurisoiction and the rest of the criminal 
justice system. That is to say, we are 
concerneo witn the economics of managing a 
police force, regarded as an entity rather 
than with an approach aimed at achieving cost 
savings in individual areas, for example, the 
reduction of clerical costs without regard to 
their impact on force activities. We examine 
relations between resource costs anO force 
outputs and are especially concerned with 
balancing these cost output relations to 
achieve the best possible performance effects 
from a given set of available resources. 
Performance traOe-offs resulting from 
resource allocations are developeo using the 
model, with performance being measured in 
such terms as arrest, clearance rates and 
their economic values. In our computer 
simulation we employ field data wherever 
possible to provide a realistic characteriza­
tion of model relationships. 

(Neave et al., 1982, p.l28) 

Thus, M.I.S. systems encourage a level of clarity and 

understanding of police operations and organizational 

Objectives that allow realistic performance measures to be 

developed and used. Police mana~ers with limited resources 

can tnen maximize the efficiency of organizational 

operations and evaluate its performance in terms of specific 

impact on stated organizational objectives. 
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O~~anization&l Performance Can Be Linked By Computerized 
Management Information Systems to The Diverse 
Organizational ObJectives of Cammunity-Basea Police 
operations 

M.I.S. offers community-based policing a greater 

capacity to yenerate measures of all police activity and 

thus provide a more complete description of the police role 

in the community. Previous measures of police performance 

have tended to focus on U.C.R. or crime-related aspects of 

police work. New management information systems offer 

police managers a more complete description of the full 

range of activities ana re~uests for service that occupy 

police time and resources. The dominance of non-criminal or 

law enforcement activities in policiny has been underminea 

by limited performance measures aimed at capturing only 

crime-related activities. Generally, this has meant that 

traditional performance measures ignore approximately 70% of 

the activities that occupy police time. The absence of 

recorded and quantifiable information on these various order 

maintenance and social service activities has meant that 

police managers in the past have had little control or 

understanding of these activities and found it difficult to 

present them as legitimate areas of resource allocation to 

the public. Crime and crime fiyhting activities have thus 

become fixed role definitions as a consequence of the exten-

sive and exclusive use of U.C.R. aata to validate police 
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activity. As only 'recorded' police activities are used to 

evaluate individual performance, this makes by definition 

all other non-crime activities marginal or irrelevant to 

organizational objectives and pUblic expectations. 

M.I.S. Systems, which allow the development of descrip­

tive statistics for the full range of police activities, 

enable police managers to assess performance in a more 

realistic and complete manner. Internally this means that 

the previously 'dark areas' of police activity (order 

maintenance and social service) can be more accurately 

evaluated, both in terms of individual output and in terms 

of their use of organizational resources. For example, just 

how much time is spent on domestic disputes, disturbance 

calls, motor vehicle accidents, etc., would be valuable 

information when assessing and planning the allocation of 

scarce police resources. More importantly, this kind of 

information could be used to educate the public on the full 

ranye of activities that police departments must perform and 

allow police managers to demonstrate the resource costs 

involved. 

Any attempt to convince the community that alternative 

modes of response may be more cost-effective would be much 

more convincing if the police manager could demonstrate 

through ~recise figures the actual police time, resource 

costs, etc., in providing these activities. Thus, when 
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oryanizational objectives are developed for the community­

based police organization, the police manager can effec­

tively demonstrate how these will affect his present 

resource allocation and what kinds of trade-offs will have 

to be made in order to respond to new demands. 

M.I.S. Encourages Decentralized Police Service Delivery 

One of the major princip~es of community-based policing 

is that police services should be geared to respond to a 

specific community environment. This means that response 

and community input must be at the local or line staff 

level. However, the need to decentralize service delivery 

by enhancing the authority and discretion of field 

commanders and line personnel often conflicts with the 

oryanization's need to effectively co-ordinate and control 

the collective operation of the entire organization. M.I.S. 

systems address these conflictiny demands by allowing for 

the centralization of an expanded information base for 

planniny and evaluation purposes at the management leyel, 

while at the same time allowing for more decentralized 

operations and line staff input. 

An effective M.I.S. system can satisfy the demand for 

central organizational control of planning by providing an 

txpanaed flow of line information on the activities of 
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various sub-units of the organization at the team, detach­

ment or individual level. An M.I.S. system allows the 

police executive to have access to more information on more 

activities which can then be tied to individual sub-unit 

o~erational goals. Though operationally there may be less 

direct contact between senior management and operational 

staff, the improved information flow achieved by an M.I.S. 

system allows decentralized service delivery without a 

corresponaing loss of central manayement control. M.I.S. 

systems allow various measures of police activity to be 

linked to individual zone or detachments. The use of 

computerized analysis allows for a constant and dynamic 

monitoring of activities at all levels of the organization, 

which in turn allows a more informed decision making process 

at the senior management level. 

As the technology for information input can be 

decentralized to local detachments or satellite offices, or 

even motor vehicles, there is no technological reason for 

locating operations in one centralized buildiny. This 

allows operational staff to spend more time in the community 

environment in which they operate. Because M.I.S. systems 

are designed to not only input information for management 

purposes, they have significant operational support 

functions. The autonomy of individual policemen, zone or 

detachment commanders to assess information also enhances 
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the decision making capabilities of line staff. Provided 

with user-oriented statistics on crime patterns, calls for 

service, investigative information, etc., line staff can now 

bring a level of expertise to their work that was previously 

unavailable. The innovative constable, who is concerned 

with a particular problem on his patrol beat, should ideally 

be able to obtain detailed information on past occurrences, 

repeat calls for service, problematic addresses, etc., which 

can then enhance his individual effectiveness. For example, 

if called to a domestic dispute in his neighbourhood, 

readily accessible information on prior calls from the same 

address, occurrence information, presence of weapons, nature 

of prior dispute, etc., would not only allow the officer to 

respond more effectively but provide the officer a way of 

anticipating a potential threat to his own personal safety. 

Thus, M.I.S. systems which supply operational staff with 

user-oriented information, allow more professional decision 

making to extend throughout the organization. M.I.S. 

systems reinforce the constable centered notion of police 

operations and protects against the previous lack of 

information flow between line staff and management. 
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M.I.S. Encourages Strategic Management 

Ironically, previous communications technology has 

enhanced the reactive nature of policing to the point where 

easy access to police service and rapid response technology 

has made police management primarily a reactive, crisis­

oriented process. As a consequence, long-term management 

planniny which anticipates future organizational require­

ments, environmental trends, shifting service demands, etc., 

has been noticeaoly aOsent in policing. 

The predominance of short-run tactical planning is 

understanaaole given the crisis nature of some police work. 

However, the inability of the police to anticipate and 

therefore plan for long-term changes (10-20 yrs.) has hurt 

policing when faced with unexpected demands. While not all 

environmental contingencies can be successfully predicted, 

there is clearly a need for contemporary police management 

to involve themselves in some strategic future-oriented 

planning. For example, anticipating future resource 

requirements requires an understanding of probable patterns 

of demand for police service, the nature of these demands 

(crime or non-crime) and what plans need to be initiated to 

meet these problem demands. In order to anticipate the 

future, we need to know what has gon~ on in the past or the 

present. How have demands for service increased, how fast, 
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in what areas and with what effects? This kind of data base 

and analysis is necessary in order to project possible 

future scenarios. For example, an overall yearly trend of 

5% rise in crime rates and 8% rise in service calls combined 

with a 1% increase in police resources will mean any number 

of resource problems for the police department of the 

future. Responses to these kinds of problems should be 

thought about now and plans put in place which will allow a 

rational response. 

The presence of an M.I.S. system which can provide the 

necessary data for this analysis would allow the police 

manager to plan his response in a rational fashion based on 

information, not speculation. ProJective data analysis and 

planned management are fundamental goals for all modern 

business and government institutions. The police have no 

option but to enter this mode of strategic management or 

have their mandate and resources suffer in comparison to 

those who have learned that planning for the future pays 

off. M.I.S. systems offer the police this possibility. 

We strongly believe the changes taking place 
in the demogLaphic, economic, political and 
social domains will enhance the need for a 
proactive police management style, as opposed 
to the traditional reactive framework. The 
pressures that we have indicated are 
powerful. Police forces should cope with 
them before they seriously impact police 
services. Police management will have to 
spend proportionately more time anticipating 
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the future and creating strategies for coping 
with future problems. Perhaps the proactive 
option involves a greater emphasis on preven­
tative policing. We cannot be certain. We 
can, however, be certain that technological 
options and their determination should be 
clearly articulated by police management 
before the changes of the next two decades 
overwhelm us. 

(Zaharachuk, !! !l., 1978:Vol.l) 

M.I.S. Systems Enhance The Ability of Police Managers To Be 
Accountable and Responsive to The Community 

Increasing demands that police organizations become 

more accountable both in fiscal and political terms places a 

new pressure on police management to demonstrate their 

efficient use of resources and the effectiveness of police 

activity. While these demands to date have been satisfied 

by crude measures of workload, crime rates, etc., there is 

increasing evidence that a growing consumer advocacy is 

requiring much more precise information on just how police 

resources are used and more demonstrable measures of their 

effectiveness. Without an adequate information system, the 

modern police manager runs a risk of appearing to be either 

uninformed about his organization or simply insensitive to 

public demand. 

In our field studies and visits to police 
departments throughout North America, we were 
astonished at the inabi lity of many police 
departments to respond to public criticism. 
At the simplest level, budoets submitted to 
municipal agencies contained no reference to 



- 200 -

the way resources were being used in the 
jurisdictions. Municipal managers had no 
information for evaluation of the way police 
services were being applied. And, when 
public criticism, such as, what are the 
police doing about crime? were launched, most 
police departments could not even provide a 
descriptive, informative response. Improved 
information systems could assist in this 
area. 

(Zaharachuk, et al., 1978:Vol.4, 26) 

MIS reports can also be used by the community-based police 

manager to educate the public as to the reality of the 

constraints facing his organization. For example, when 

faced with a demand for more foot patrol or a crackdown on 

specific kinds of marginal criminal activity, the modern 

police manager armed with elaborate statistics {hours spent, 

etc., breakdown for calls of service, present resource time 

utilized, etc.), could demonstrate that a reduction or an 

increase in police resources in a specific area would have a 

specified kind of effect. A more informed dialogue would 

develop whereby the costs and relative preferences for use 

of police resources could be demonstrated. The community 

then could make an 
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to how they wish police resources to be rationally 

allocatee. Without this information base the police execu­

tive is left with only its own authority and little rational 

argument to rebut alternative scenarios or requests. 

SUMMARY 

A commitment to the Community-Based Model requires a 

management perspective which is proactive and acknowledges 

the importance of re~ular community involvement in organiza­

tional goal setting. Haviny clearly established community 

policing goals, it is the responsibility of the police 

manager to decide upon the best means of achieving these 

goals. 

Traditional methods of oryanizing police services must 

be reappraised. Community-Based Policing represents a 

decentralized, flexible model of service delivery which 

promotes a 'generalist' approach to policing. The develop­

ment and effective management of human resources, in this 

regare, is stressed, based on the importance attached to 

line-level (constable-centered) decision making and problem 

solving requisites. Not only are new skills urgently 

required (through formal education and training), new 

techniques for acknowledging and rewarding such skill must 

also be implemented. 
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Community-Based Policing is, in part, a response to an 

economic/politically-induced requirement to illustrate the 

relationship between the use of valuable police resources 

and results obtained pertaining to specific community 

problems. The focus on discrete community crime and order 

problems tempers organizational change efforts with the 

pragmatic concern for minimizing internal organizational 

disruption while maximizing results. The community-based 

approach, then, endorses the notion of moderate and incre­

mental organizational change. 

In aia of efforts to increase police productivity and 

rationalize service delivery, new automated information 

technology is highlighted. The potential for Management 

Informations Systems (MoI.S.) is apparent. M.I.S. will 

proviae the basis for sound management decision making 

based on precise, timely and quantifiable information for 

all aspects of policing (administrative and operational). 

The manner in which senior police management responds to the 

challenge of a changing environment and the demands thus 

placed on traditional policing methods, will dictate not 

only policing tactics and techniques of the future, but 

their likelihood of success. 
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CHAPTER IV - OPERATIONAL TACTICS & TECHNIQUES FOR THE 

DELIVERY OF COMMUNITY-BASED POLICE SERVICES 

INTRODUCTION 

Community-based policing does not imply a specific 

programmatic approach to policing; only that there be 

community involvement in the identification, priority 

setting and resolution of policing prOblems. The major 

advantage of the community-based model is that it recognizes 

and accepts the fundamental diversity of the community and 

allows for the flexible and democratic development of an 

organizational approach to policing which is consistent with 

the responsibilities and obligations of the police to the 

community ana the law. It follows that a wide variety of 

tactics are at the disposal of the police, depending on the 

community context. Recent efforts to experiment and refine 

policing tactics and techniques are noteworthy. Although 

the examples are too numerous to recount fully in this 

paper, observations can be made in terms of selected 

initiatives that touch on various aspects of operational 

policing (i.e., prevention, response to call, patrol, 

investigation, etc.). What unites the initiatives which are 

presented in this chapter is the overriding concern for 

making better use of existing resources. The topics 
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reviewed in this section promise to become accepted practice 

in the future and as such bear special consideration by 

police practitioners. All of these innovative strategies 

are intended to improve police performance and productiv-

ity. The initiatives reviewed in this chapter include: 

- Problem-Oriented Policing 

- Team Policing 

- Community-Based Crime Prevention 

- Differential Police Response Model: Calls for Service 

- Police Patrol Strategies 

- Criminal Investigation Tre~ds 

PROBLEM-oRIENTED POLICINGl 

Systematic inquiry into predetermined problems is not 

necessarily foreign to the police. Many forces conduct 

detailed studies of administrative and process-related 

proolems, such as studies regarding the pros's and con's of 

adopting particular types of equipment and weaponry, or the 

relative merits of different plans for policing special 

events. However, systematic analysis is seldom applies to 

1 For an indepth discussion of this concept and process 
readers are urged to review H. Goldstein, The Problem 
Oriented Approach to Improving Police Research - A 
description of the ProJect and Elaboration of the 
Conceptr Vol. 1. Madison, Wisconsin: National 
Institute of Justice, 1981. This discussion largely 
paraphrases the substa~ce of Goldstein's work. 
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specific community policing problems which constitute the 

bulk of a police department's routine business. 

THE PROCESS OF INQUIRY 

Goldstein (1981) emphasizes that the problem-oriented 

approach advocates flexibility in organizin9 resources and 

decision-making skills to deal with substantive policing 

prOblems. 

In setting up a plan for nubstantive research 
in a police agency the challenge is not to 
settle on a lockstep, mech~nical process, but 
rather in working through the details 
~nvolved in making indepth inquiries in an 
ayency with no tradition for making such 
inquiries. 

(Goldstein, 1981:Vol.l, 41) 

The following steps are presented by Goldstein as an overall 

framework to guiae the process of problem inquiry. 

DEFINING THE PROBLEM 

Corlsistent with our understanding of community-based 

policin~ the problem-oriented approach requires that 'the 

problemt be defined in the local context. It is of critical 
I 

importance that the problem be substantive in nature and not 
I 

confus~d with sundry intra-agency, process-related 
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problems. The terms of reference for the problem must be 

specific. The tendency to use overly broad categories of 

problems must be avoided (i.e., street crime, disorder, 

violence) as well as the tendency to attach legal labels 

which mask otherwise complex behavioural problems (e.g., 

'arson', which may include vandalism, psychological 

disorder, insurance fraud, mischief, etc.). 

The basic 'unit' of police work has traditionally been 

the call received from the community outlining a particular 

event, problem or concern. The business of the police, 

then, has been seen as an accumulation of such calls. The 

problem-oriented approach calls for changing this perspec­

tive of police management to one in which similar incidents 

or calls are grouped as problems. The problem becomes the 

appropriate subject of analysis. Problems may be identified 

in a variety of ways: 

- by characteristics of the victim (i.e., elderly) 

- by locality (i.e., parks, pinball arcades) 

- by behaviour (i.e., drinkiny and driving) 

- by the condition of persons with special needs 

(i.e., chronic alcoholics, mentally ill) 

- by time (i.e., time of the day, month, year) 

More often than not, police problems to which we seek a more 

effective police response are basically community problems. 
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In attempting to assess the full magnitude of a given 

problem, analysis must include others in the community who 

have a vested interest in the problem. A great Ceal can be 

learned from different community perceptions of the same 

problem. Police definitions of a particular problem may 

reflect more accurately police recording biases than shareC 

pUblic uncerstancing of a substantive problem. Consider, 

for example, that the police data on the problem of 

drinking-criving in a community may say more about the 

criteria used by the police in deciding who to arrest than 

about actual offenCer population. 

IDENTIFYING SOCIAL INTERESTS AND COSTS 

A preoccupation with specific incidents, including the 

immediate neeCs and rights of both victims and offenders, 

tends to obscure the fact that the total community is often 

the victim as well (see also Wilson & Kelling, 1982). The 

problem-oriented approach, while incorporating specific 

concerns regaraing victims and offenders, emphasizes the 

need to look at the community as a whole. When defining 

problems at the community level, a multitude of interests 

(often conflicting and competitive) come clearly into 

focus. Goldstein's (1981:55) analysis of street prostitu-
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tion illustrates the various competing interests involved in 

this one problem area. Such interests might include: 

- the nuisance created to passersby and to adJacent 
residences and business establishments; 

- the offence to uninvolved women who must frequent the 
area and who are solicited; 

- the likelihood that juveniles will become prosti­
tutes; 

- the assaults, robberies, and defrauding of those who 
patronize a prostitute 

- the financial and physical exploitation of the 
prostitutes by their pimps; 

- the interests and desires for privacy of those who 
feel the neeo to seek out prostitutes for their 
sexual outlet; 

- the deleterious affects on the economy of the area 
including the value and the use of buildings. 

Reconciling these various interests requires collaboration 

between the police and the public in articulating and prior-

izing concerns and expectations. This process is essential 

before developing a response strategy for dealing with such 

problems. 

The 'costs' associated with a problem must consider 

social as well as financial costs; both these indicators 

have proven exceedingly elusive to measure. Nevertheless, a 

community that collectively decioes the comparative price it 

is prepared to pay in terms of 'peace of mind' regarding 

specific community crime and orOer problems, will be better 
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aole to set priorities its needs and, hence, its expecta-

tions of the police. The issue of assessing the financial 

costs of a particular community problem, though difficult, 

can be a productive way of mObilizing community response. 

The importance of trying is underlined by the 
likelihood that an approximation of dollar 
costs for responding as we currently do to 
some types of incidents may be the most 
persuasive way in which to convince the 
community of the futility of some current 
practices and of the need to explore alterna­
tive responses more vigorously. 

(Goldstein, 1981:59) 

The problem-oriented approach offers an opportunity to focus 

police efforts on discrete and definable problems, which are 

amenable to measurement in terms of police performance 

(effectiveness and efficiency). Clear definitions of p'olice 

outputs allow the police to attribute resource costs towards 

specific end results. 

DOCUMENTING CURRENT RESPONSES 

Having identified, defined and ~nalysed a particular 

problem, the next logical step in the process of systematic 

inquiry is to determine what has or is currently being done 

aoout it. As might be expected, this requires a review of 

responses from both the community (and its service agencies) 
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and the police (including other police agencies) in order 

to: 

- establish more precisely the relationship between 
what the police are doing and the substant.ive problem 
that triggers police action: 

- identify factors that limit the effectiveness of the 
current response: 

- detect any negative, unanticipated consequences of 
the current response: 

- discover individual responses that, because of their 
apparent effectiveness, ought to be used more widely: 

- avoid useless activity especially given the competi­
tion for police time: 

- proviae a basis for evaluating police and community 
policies relating to the problem and for weighing the 
feasibility of developing new resources ana alterna­
tives. 

(Goldstein, 1981:59) 

A 'total' community approach to documenting current 

responses is necessary given that community problems are 

generally addressed by numerous service and regulatory 

agencies, eacn with their own particular mandates, thus 

reducing the possibility of working at cross purposes. 

Having acknowledged the importance of seeking innovative 

approaches to problems and looking outside the confines of 

tne police organization, it should be remembered that for 

many problems which the police have some responsibility for, 

much has already been done. Informal responses that have 
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evolved at the line level within police agencies may be 

among the most effective and warrant more official endorse­

ment. Consistent with the precepts of constable centred 

management and the value of low level decision making for 

community-based problems, Goldstein (1981) acknowledges that 

general duty patrol policemen can acquire a unique under­

standing and sensitivity to the problems which confront 

them. They learn to make distinctions between different 

forms of the same problem and develop a feel for what, under 

varying circumstances, constitutes the most effective 

response. After proper evaluation, these types of responses 

might reasonably be adopted as standard policy for the 

entire police agency. 

EXPLORING THE ALTERNATIVES 

The range of alternatives available for coping with a 

given community problem depends on how far one is prepared 

to 'cast the net'. Goldstein (1981:76) argues that past 

efforts to improve the police response have been greatly 

limited because of an exclusive preoccupation with criminal 

Justice res~onses, developed within the police agency. He 

proposes a broader exploration of community response 

alternatives that could include consideration of the 

following: 
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- physical and technical changes (which in the past has 
included: better urban design, improved locks on 
homes and cars, exact fares on mass transit, and the 
direct deposit of social security cheques f etc.); 

- changes in government services that, if carried out 
would reduce problems that are brought to the police; 

- more systematic provision of reliable information to 
the public; 

- development of new community resources (such as 
shelters for abused women, houses for runaways, 
crisis intervention programs, and dispute settlement 
centers); 

more imaginative use of zoning to reduce problems 
stemming from conflicting uses of lands and 
buildings. 

A great deal of work has already been done in the area of 

crime prevention and other strategies which develop 

alternatives to the criminal justice system, such as case 

aiversion and referral programs to various social, health 

and legal services. Choosing between various alternatives 

depends on the nature of the community and police agency. 

Goldstein suggests some useful criteria to consiaer: 

- the impact the response is likely to have on those 
aspects of the problem that cause loss of life or 
serious inJury;. 

- the potential value the alternative has to reduce the 
total problem, the extent to which different 
interests are met, including the reduction of fear in 
the community; 

- the extent to which the alternative is preventive in 
nature, minimizing the need for the police use of 
leyal sanctions and force; 
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- the effect that adoption of the alternative would 
have on individual freedom; 

- the financial cost of the alternative; 

- the extent to which the police can be provided with 
both the authority and the resources necessary for 
full implementation; 

- the potential the alternative presents for enabling 
the police to act in a legal and civil manner 
(recognizing the importance of legality and civility 
in building the relationship between the police and 
the puolic); 

- the ease with which the alternative can be 
implemented; 

(Goldstein, 1981:80) 

MAKING THE CHOICE AMONG ALTERNATIVES 

As work on a specific problem progresses, interest 

groups within the police and the community will invariably 

become involved. Given the conflicting interest involved 

with most police-community problems, it seems unlikel l that 

consensus will readily emerge on major decisions. However, 

it should be remembered that we are speaking of an initia­

tive which emanates from the police and, hence, the police 

should be expected to buttress their position as a maJor 

contributor and lead agency. In view of the essentially 

pOlitical nature of this decision-making process at the 

community level, Goldstein (1981:85) is no doubt correct in 

stating that; 
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A police agency that has done its homework-­
by conducting an indepth study of the sub­
stantive problem--will have a far more 
effective voice than it has had in the past. 

TEAM POLICING 

The recent development anO growing popularity of 'team 

policing' can be seen as a response to a variety of social 

pressures and organizational problems. Wasson (l~77) 

suggests the fOllowiny trends were, in various ways, respon­

sible for its introauction: recognition of a need for more 

preventive policing methods, the increasing organizational 

alienation of the police, the pUblic relations approach to 

community interaction anO the decreasing role of the patrol 

constable. 

The point to be made here is that improvements in the 

area of community-based policing and proactive methods of 

service delivery were ranoomly introduceO. They were 

sporadic and badly fragmenteo efforts at what should have 

been a systematic and planned approach to organizational 

improvement. A fresh approach to the manner in which police 

work should be conducteO was required. Team policing has 

been offered as one such approach which offers great 

promise. 
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TEAM POLICING DESCRIBED 

Recent police literature cites numerous descriptions of 

police organizational techniques or strategies which fall 

under the rubric of 'team policing', 'zone policing' and 

'community policing'. Wasson (1975), in a document prepared 

for the Solicitor General, conducted a review of several 

police agencies which have instituted variations of this 

policing strategy. Team policing, he concluded, can be 

descrioea as a combination of the followiny elements: 2 

Geographic Stability: A team of police officers and 

their supervisors are solely responsible on a 24-hour 

per day basis for the delivery of police services to a 

defined geographical area. This is done to allow 

working policemen to develop an intimate knowledge of 

their territory, to build strong interpersonal 

relationships with persons and other community 

agencies, and to improve channels of communication and 

the flow of information between the public and the 

police. 

2 Wasson (1975) lists these elements as a combination of 
similar elements previously identified by Sherman et al 
(1973) and Bloch & Specht (1973). 
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Decentralization of Authority: This requires that the 

police team and its supervisors 'be given autonomous 

decision making responsibility for routine policing 

matters which have traditionally been reserved for the 

police executive (i.e., manpower disposition, 

scheduling, tactics, planning, etc.). This respects 

the notion of participative management and proper 

delegation of authority while further acknowledging the 

wealth and relevance of decision making information 

which emanates from line personnel and their super­

visors. 

Community relations emphasis: This requires that the 

police establish a communications conduit between 

themselves ana the community whereby the public airs 

its problems and concerns and the police assist and set 

priorities in oraer to resolve such issues, commen­

surate with the existing level of community compe­

tence. This is done to give meaning and substance to 

the notion of 'shared responsibility' for crime and 

order problems in the community. 

Crime prevention emphasis: This implies that the 

police and community together, by virtue of a more 

intimate, sensitive and penetrating understanding of 
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crime and oraer problems, will be able to develop early 

intervention/prevention strategies to impact on these 

problems. 

Internal communications process: This refers to the 

various methods and mechanisms set in place to ensure 

timely and relevant passage of information within the 

police force (inter-zone, intra-zone) in order to 

ensure maximum benefits of innovative policing 

strategies, or areas of information and intelligence of 

operational importance. This information is generally 

communicated through team meetings and or pUblications. 

Reducea use of specialists: The guiding principle in 

this element is 'generalize where possible ana special­

ize where necessary' (Heywood, 1978:155). It is 

presumed that team members will take on traditional 

investigative and enforcement functions (once provided 

by support elements such as detective division and 

traffic sections). This is done to provide continuity 

in service delivery and allow the enrichment of job 

satisfaction for team members while building needed 

skill repertoire at the line level. Although this 

applies as a general rule, it respects the need for 

specialist groups to deal with organized criminal 
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elements ana or areas which require ongoing 

co-ordination of police resources in a more complex/ 

aggressive mode. 

DOES TEAM POLICING WORK? 

Although a great deal of literature has been produced 

extolling the virtues and descriptive attributes of team 

policing, relatively little is actually known about its 

effectiveness as an alternative policing strategy. Team 

policing, like many such change efforts, has usually been 

conducted as a demonstration proJect: one that demonstrates 

on a limited scale the presumed superiority of a new 

app~oach p~ior to its adaption on a wider scale (Sherman, et 

al., 1973:99). In reviewing seven case studies of team 

policing projects, Sherman ~ al., (1973) observes that in 

many instances objectives were not clearly specified at the 

beginning and evaluation consiaerations played little or no 

part in the design: 

Many evaluators of demonstration projects 
have sounaly taken the position that unless 
it is known precisely what a project has 
demonstratea (i.e., has it really reduced 
crime or improved response time) there is no 
assurance that the innovation is an improve­
ment. 

(Sherman, et al., 1973:100) 
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Recognizing the usual caveats associated with empirical 

measurement and evaluation, information about'the efficacy 

of team policing has been collected in various forms includ­

ing crime statistics (reported crime rates and clearance 

rates), victimization surveys, community attitude surveys, 

police attitllde surveys and police costs. The evidence 

produced by these indicators has often been weak in signifi­

cance, ambiguous in meaning and non-comparable. 

Some summary observations are in order. First, team 

policinn cannot be applied as a packaged solution to 

community policing problems. It simply may not be 

applicable or appropriate for many communities. Secondly, 

team policing is simply a means to an end, a different 

organizational strategy for improving the delivery of police 

services. Change energies directed towards implementing 

team policing should be contingent solely on the desirabil­

ity ana attainability of well articulated goals and objec­

tives (MacDonald, 1978). Thirdly, team policing has evolved 

laryely from the ferment of the American urban policing 

experience (and its particular problems). Team policing was 

developed as an attempt to ease strainedrelations between 

the police and the public. Canada, aside from a few large 

metropolitan areas, is composed of smaller cities, towns, 

villages and rural Jurisdictions. It follows that the 

potential for team pOlicing already exists to some extent in 
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many Canadian police jurisdictions. Geographic stability is 

not an issue to the rural or town detachment policeman. 

Decision making autonomy pertaining to routine matters 

already rests with detachment commanders and local police 

chiefs. Due to the parochial nature of police worK, in this 

context, policemen more often than not live in their 

communities and are active as community members. They 

engage in frequent contact with community members in a non-

enforcement capacity and? quite aware, in a practical 

sense, whe~e potential problems lie. Such policemen are 

indeed ~eneralists, if for no other reason than failing to 

'have access to the luxury of 'specialist resources.' Formal 

team policing strategies in such settings may be simply 

unnecessary. Conversely, in areas. where community autonomy 

exists and team policing has not been incorporated; tremen-

dous potential may exist for successful implementation. 

TEAM POLICING AND THE COMMUNITY-BASED MOnEL 

The key principles of the community-based ~olici~g 

philosophy are worth reiterating, i.e.: 

- the importance of the community and police decision 
making; 

- the obJectives of policing are Droad and community 
defined; 
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- the diverse functions that the police perform and 
that these functions are legitimate elements of the 
police role; 

- a shared responsibility between the police and the 
community; 

- proactive involvement with the community. 

Clearly, the community-based model endorses the notion of a 

proactive police community partnership. The integrity of 

this relationship is maintained through the reciprocal 

passage Ot information including a shared responsibility for 

decision making and priority setting for a diverse array of 

community crime and order problems. 

Team policing represents an organizational strategy 

which is funaamentally based on these same precepts but adds 

the notion of constable-centered management so that 

decentralized decision making is conducted at the team 

level. This includes team leaders and team members; 't.hose 

most attuned to community problems and in a position to work 

with community interest groups and their counterparts within 

the community helping agencies. In essence, team policing, 

if properly implemented, might become an effective strategy 

for implementing community-based pOlicing. 
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COMMUNITY-BASED CRIME PREVENTION 

Sir Robert Peel and the commissioners, whom 
he appointed to head the metropolitan police 
force in London, conceived of their new 
police as a preventative force whose success 
was to be judged by the "absence of crime" 
and not by "the detection and punishment of 
the offender after he has succeeded in 
committing the crime. ("General 
Instructions" of 1829 cited by Radzinowicz, 
1~68:163) 

(Shearing & Stenning r 1982:192) 

The rediscovery of the preventive aspects of the 

original police role can, in part, be seen as a response to 

a growing recognition of the limits of traditional reactive 

policing. The inability of the police and the community to 

control crime at an acceptable level has prompted a new 

emphasis on preventive policing techniques and the growing. 

development of community-based crime prevention programs. 

The growth of crime, particularly property crime, persists 

despite increases in police resources and improvements in 

traditional policing methods. Social change, in the nature 

of modern community life has meant less ability to 

informally control criminal behaviour and less willingness 

to provide mutual social support and protection. Recent 

economic conditions have made it impossible to continue 

expanding police resources despite an ever increasing demand 

for police service. In short, the police alone can no 
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longer be expectea to supply the level of prevention and 

protection that the community requires. One solution to 

this problem is to adopt a different response to the tradi­

tional problem of crime control and community protection. 

This approach can be labelled 'community-based crime preven­

tion.' 

DEFINING COMMUNITY-BASED CRIME PREVENTION 

Crime prevention can be defined as "the anticipation, 

recognition and appraisal of crime risk and the initiation 

of some action to reduce that risk" (National Crime 

Prevention Institute). The prevention of crime before it 

takes place is advocated as simply a more effective and 

efficient way of controlling crime and using police 

resources. For the police, this means focusing some of 

their resources on "reducing the possibility of criminal 

victimization through a variety of before-the-fact attempts 

to reduce crime and opportunity in the victim's own environ­

ment" (Linden, 1982:1). This approach is based on the 

assumption that many crimes are proaucts of opportunities 

provided by the behaviour of the victim and the structure of 

the physical environment. The conditions and circumstances 

surrounding the victim's role in the production of a 
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criminal event are more amenable to planned change and 

intervention than traditional 'offender'-oriented policing. 

Crime prevention proyrams primarily focus on the 

reduction of opportunities for crime and not the deterrence 

and punishment of criminal offenders. This can be done in a 

number of ways: 

Opportunity can be made more aifficult. 
Potential targets can be made less vulnerable 
through restricting access to criminals and 
placing barriers between tne offender and the 
taryet. This is referred to as target 
hardening. Secondly, opportunities can be 
disguisea by making the target appear less 
vulnerable or inviting. For example, an 
unoccupiea home can be made to appear occu­
pied by having neighbours pick up the mail, 
cut the yrass or deposit garbage. In this 
case a potential target is made to appear 
inaccessible. Thirdly, opportunities can be 
discourayea through indirect means such as 
making the target less valuaole (marked 
goods, for example may be difficult to 
fence,) or more risky (warning decals, 
burglar alarms). This has the effect of 
balancing the cost benefit ratio against the 
offender. Finally, opportunity can be 
reduced through increasing the potential 
observability of the criminal act. Well lit 
streets and home or the presence of potential 
witnesses increase the offenderG chance of 
being noticed. The potential for observabi­
lity increases the risk of apprehension or 
iaentification. 

(Linden, 1982:4) 

It is assumed that these risk factors are taken into 

consideration by the potential offender and that opportunity 

reducing strategies create significant risks for the 
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potential offender which will ultimately deter a criminal 

act. 

The reduction of opportunity can be accomplished both 

by individuals and the community as a whole. The various 

strategies and techniques for successful design and imple­

mentation of crime prevention programs is the subject of a 

large body of literature. The authors' concern in this 

review is not so much to document how to do crime prevention 

programming but explain why it should be done and what role 

the police play in its development. 

CRIME PREVENTION AND COMMUNITY-BASED POLICING 

Though there are natural similarities between the 

ot,Jectives of community-based policing and crime prevention, 

it should be pointed out that they are not the same thing. 

Community-based policing is a general philosophy of policing 

with specific social goals, crime prevention is one strategy 

for meeting these goals. 

Crime prevention is the shared responsibility of the 

police and the community; the marriaye between crime 

prevention and community-basea policing is based on a mutual 

concern with the maintenance of order and peace in the 

community. Crime prevention and community-based policing 
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share a number of basic assumptions which make it a natural 

part of the delivery of police services in a community. 

First, crime prevention is a proactive strategy of 

crime control. It is a planned approach to the management 

of crime and reduces the response nature of the police 

mandate. In an effort to impact on crime problems, police 

initiated and co-ordinated crime prevention programs can 

effectiv~ly reduce the response component of their daily 

workload. Simply put, preventing a crime means less time 

consuming effort and often unproductive police response. If 

successtul, crime prevention should allow more effective use 

of police resources by freeing up resources traditionally 

absorbed by responding to calls for service. By reinforcing 

the ability of the community to protect itself from criminal 

victimization, the police can presumably begin to manage 

their response role and further develop their planning 

f unct ions ., 

Crime prevention programs when initiated, co-ordinated 

or simply supported by the police, emphasize non-punitive 

and non-enforcement aspects of the police role. Police 

become educators, advisors and experts responding directly 

and professionally to citizen concerns. This more 

co-operative model of police-citizen interaction is consis­

tent with the broad role definition of policing advocated by 
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the community-based policing model. Apart from the obvious 

pUblic relations benefits of police involvement in crime 

prevention proyrams, they also contribute to an improved 

sense of security and order in the community. 

Central to community-based pol~cing is a recognition of 

the importance of the community as a participant in the 

delivery of police services. Crime prevention programs 

necessitate active involvement by the community in the 

identification and response to community policing problems. 

The co-operative nature of crime prevention programming thus 

operationalizes this ideal in a productive and focused 

fashion. The police, as an agency of the community are thus 

delivering a truly community-based police service. 

Finally, crime prevention is meant to be community­

based. The basic tenet of both community-based policing and 

crime prevention is that the responsibility for crime 

control should be shared by the community. Breaking the 

tendency to shift responsibility for all crime and order 

problems to the police means recognizing that crime problems 

are first and foremost community problems and not exclu­

sively police concerns. Crime prevention shifts responsi­

bility back to the community by reinforcing its latent 

capacity for greater self-regulation and protection. This 

means police initiated crime prevention programs should 

ultimately be aimea at developing or supporting the 



- 236 -

community's ability to collectively and independently 

respond to its crime and order problems and thus reduce 

their dependence on police response. Linden (1982:15) 

suggests how this benefits both the police and the 

community: 

However the involvement of a wide variety of 
community members to increase surveillance 
and reporting provides a resource which not 
only augments police surveillance capabili­
ties but also helps to f9ster a general sense 
of social responsibility, a greater sense of 
control over the environment, and a reduction 
of feelings of frustration, helplessness and 
fear which arise out of more uncertain and 
impersonal environment. 

Thus, crime prevention and community-based policing 

share a numDer of common concerns. Crime prevention can be 

seen as an invaluable strategy by which the police can have 

an impact on crime, reduce demanO for police services, 

enhance their protective and service functions in the 

community, increase police-citizen interaction and transfer 

some of the responsibilities for crime control back to the 

community. 

THE ROLE OF THE POLICE IN CRIME PREVENTION 

Though ideally the responsibility for crime prevention 

lies with the community, the police will realistically be 

expected to play an important role in its development, 

implementation ana maintenance. The exact nature of the 
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role of the police in community-based crime prevention 

programming will, to a great extent, depend on: the need 

for crime prevention in the community; an ability to respond 

to that need; a willingness to participate; and, the 

amenability of a crime problem to preventive strategies. 

Depending on all of these factors, the precise nature 

of the police role will vary. An absence of community 

awareness of crime problems suggests an educative and 

informative role for the police. The varied abilities of 

communities to respond, even when they are aware of a 

particular crime problem, may mean the police will have a 

developmental role in generating community response and 

involvement. The reluctance of the communit.y, or segments 

of the community, to become active in community-based crime 

prevention programs may mean a persuasive advocacy role for 

the police as generators of community involvement. 

Finally, though there may be an awareness, ability and a 

willingness to participate in crime prevention programming, 

some community crime problems are more amenaole to police 

intervention strategies than community responses. In those 

cases, the police will have to retain a portion of their 

traditional role responsibility for crime control. 

Given that crime prevention has been only recently 

gained widespread acceptance in Canada, the police will be 

expected to playa lead role in· order to ensure that crime 
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prevention becomes an established part of community life and 

an accepted individual responsibility. The developmental 

role of the police will undoubtedly change as governments 

and private industry further develop their own crime preven­

tion initiatives. Though the police will remain central to 

the delive~y of crime prevention programming, they will no 

longer have to bear exclusive responsibility for its 

development. The police role may shift from that of primary 

initiators and educators to proyram co-ordinator and parti­

cipants in new combined efforts of yovernment, community 

ayencies, private enterprise and citizens groups. Crime 

prevention can be expected to become an established police 

service as both the need and the demand for protection from 

crime continues to grow. 

DIFF~RENTIAL POLICE RESPONSE MODEL: CALLS FOR SERVICE 

An effort has been made throughout this paper to 

acknowledye the broad range of responsibilities relegated to 

the police. Nowhere is this diversity more apparent than in 

the general duty patrol function of the police. One need 

only examine the reasons for which the public call the 

police to identify the basis for such diversity. The 

police, are called because of a real or perceived need for 

prompt intervention (crime or non-crime), and because no 
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other available agency is capable of rendering such 

assistance. Unfortunately the demand for varied police 

services can no longer be adequately met by existing police 

resources in a growing number of police jurisdictions. 

Burgeoning calls for service coupled with aiminishing police 

resources has createa an administrative dilemma. The 

pressure to cut 'peripheral services' in order to balance 

departmental budgets is growing. However, the public can be 

expected to disagree with some police definitions of 

'peripheral' or non-essential services. The alternative is 

to explore new methods ana strategies of coping with 

increased workloads and 'doing more with less.' 

The Police Executive Research Forum (P.E.R.f.; Farmer 

(ed.», a U.S. based police research agency, has begun to 

explore alternative methods of responding to community calls 

for police service. They assert that, although citizens 

have become accustomed to and thus expect the police to 

respona to all requests, it is no longer practical or 

effective for the police to do so. In addition to the 

issue of limited resources and increased calls for services, 

developing response alternatives can lead to more effective 

community-based policing. 

To the extent that police officers can be 
relieved of responding to every call, they 
become available to provide other important 
services such as meeting with community 
groups, neighbourhood organizations ana 
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individual citizens, performing crime 
directed patrol activities, conducting crime 
prevention activities for homes and 
businesses, and fol"lowing up investigative 
leads to solve crimes already c ~~itted. 
Patrol officers whose duty hours are 
completely occupied with responding to a 
never diminishing stack of calls are not 
available to provide any of these critical 
functions. The development of alternative 
responses to various types of calls for 
service increases the likelihood that police 
officers will be able to provide these and 
other services. 

(Farmer, 1981: iv) 

What is required, Farmer (1981:2) contends, is a new 

approach to service delivery--a system for classifying types 

of calls and rationally matching police response alterna-

tives to those calls. After reviewing the research litera­

ture on police handling of calls for service and conducting 

a survey on how calls were handled, in 221 United States 

police departments, Farmer came to the following conclu-

sions: 

- existing systems of classifying calls for service are 
inadequate, focusing primarily on pl~cing calls into 
predetermined crime or non-crime codes, rather than 
basing ~lassification on information critical to 
determining proper police response; 

- although information gathered during call intake is 
important in determining proper response, police 
agencies have failed to pay adequate attention to 
training, supervision, or guidance of call operators 
and dispatchers; 

police departments operate on the premise that 
immediate response by sworn officers is the most 
desirable response to nearly all calls for service; 
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many police agencies still manage service workload on 
a first come, first served basis or by an informal 
oraering system; 

police agencies are now using several strategies 
including civilian response, telephone reporting of 
incidents, walk in reporting of incidents, appoint­
ment scheduling, mail in reporting, referral to other 
agencies, or not responding at all: 

- no agency appears to have examined the full range of 
possible responses and considered their application 
to the full range of citizen call types; 

- there is some indication that citizens, if informed 
of police department response procedures, will accept 
responses other than the immediate appearance of 
SWOl;r of f icers. 

(Farmer, 1981:35) 

Though research findings challenge traditional 

practices of responding to most calls for service and the 

need for rapid response, the majority of police agencies 

continue to follow these practices. Before police officials 

accept a rational response model they will have to reject 

the traditional premise that response to all calls is 

critical in apprehending offenders, securing crime scenes, 

completing interviews with witnesses, processing evidence, 

reducing injury to citizens and assuring citizen 

satisfaction. These findings have been based more on faith 

than on proven fact. (Farmer, 1981:9). 

DIFFERENTIAL RESPONSE MODELS 

The differential response model, as outlined by Farmer 

(1981:39) suggests a structure for organizing information 

collection by complaint takers, dispatch decisions by 

dispatchers and allows police managers to select and 

communicate particular department policy and procedures. 
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This model involves three comoonents. 
~ . 

- a set of (8),call classifications; 
- a determination of time between occurrence of the 

incident and its report to the police; 
- a range of possible police responseso 

In essence, the model is a graphic portrayal of the 

interaction of these components. (See Figure 1) 

Figure 1 
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For any call for service, information 
obtained from the caller is used to classify 
the incident into one of the incident 
classifications and one of the three time of 
occurrence categories. These two 
determinants are then used to assess the 
proper police response to that call from 
among a range of accept~ble responses. 

(Farmer, 1981:40) 

I 9 
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Classification of Incidents 

Under this classification system, the role of call 

intake would be to determine exactly what is happening; not 

in order to assign appropriate crime or non-crime labels, 

but in order to determine the most appropriate response. 

Three factors are identified as critical to categorizing 

incidents: 

- whether the incident has already happened or could 
potentially happen; 

- whether the incident involves property or persons; 

- whether the incident is of a service nature. 

The in~ident classifications identified by P.E.R.F. are; 

major ~ersonal inJury, maJor property damage/loss, potential 

personal inJury, potential property damage/loss, minor 

personal inJury, minor property damage/loss, other minor 

crime, other minor non-crime. It is important to note that 

the type of incidents which fit into each classification is 

a management decision. Forcing these decisions and choices 

is the ultimate purpose of the model. Managers interested 

in developing differential responses to calls must think out 

what type of responses they believe are appropriate for each 

type of call for service. This will ultimately involve some 

collaboration between the police and the community in order 

to be sensitive to local needs and concerns. 
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Time of Occurrence 

The Differential Response Model asserts that, in order 

to determine the most appropriate response to a call for 

service, it is necessary to separate calls into a set of 

categories reflecting differences in the length of time 

between a specific incident and the actual report of the 

inciaent received by the police. Common sense dictates that 

immediate response to calls which are 'in progress' 

increases the likelihooa of apprehending offenders, locating 

witnesses, etc. Yet, research also makes it clear that even 

in such cases, the impact of immediate response may be 

negligible. Police agencies are urged to examine their 

response procedures and the nature of calls received while 

the incident is in progress and determine which cases 

warrant immediate response. For illustrative purposes, the 

P.E.R.F. model presents three time categories: 

- in progress: self-explanatory; 

- proximate: less than one hour elapsed before report; 

- cold: more than one hour elapsed before report. 

These time categories are rather arbitrarily assigned and 

again it becomes a management decision, based on local 

characteristics of the community and nature of calls 

received, as to how these categories should be determined. 
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Response Alternatives 

Research conducted by P.E.R.F. confirms there are a 

wide array of alternative methods and strategies of respond­

ing to calls for service available to the police. 3 Some of 

these alternative responses include~ dispatching sworn 

personnel (regular members), dispatching non-sworn personnel 

(civilian members), taking the inciaent report by telephone, 

requiring the caller to file the report at the police 

station (walK in), requiring the caller to mail the report 

of the incident (mail in), referring the caller to another 

ayency, or not responaing at all. In cases where a mobile 

response is warranted, a range of dispatch priority levels 

can be establishea which reflect the immediacy of the 

response required. The P.E.R.F. model identifies four such 

categories: 

3 

- immediate response: immediately dispatch the nearest 
available unit, if not available pull such a unit off 
a low priority call; 

- expedited response: dispatch the nearest unit which 
is not handling a call; 

- routine response: dispatch a unit as it becomes 
available; 

- appointment: scheauling an appointment for the 
caller. 

A variation of this model is currently being used by 
the Toronto Metro Police Department as part of its 
maJor reorganization of police services. 
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OPERATION OF THE DIFFERENTIAL RESPONSE MODEL 

The model as described by P.E.R.F. is essentially a 

decision making tool used for deciaing tne appropriate 

response to the diverse array of calls which come to the 

attention of the police. It is not intended to act as a 

rigid automatic decision making device applicable to all 

cases. The model allows managers to make basic choices 

regarding appropriate responses for general categories of 

incidents with common usual circumstances. However, it is 

readily acknowledged that there will always be a small 

number of unique cases that demana tailored responses. Good 

judgment and discretion is left to those personnel who 

receive and process information leading from calls for 

service (complaint takers, dispatchers, patrol personnel). 

Fiyure 2 represents an exampl6 of how the Differential 

Response Model would appear after having been completed by 

police managers for a given police department. Each depart­

ment or force implementing such a model would be required to 

develop a chart similar to that presentea in Figure 2: 
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Figure 2 
EXAMPLE OF COMPLETED DIFFERENTIAL RESPONSE MODEL 
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This chart reflects an explicit management determination of 

the required responses to each incident classification/time 

of occurrence combination. 

Because such a model alters traditional organizational 

arrangements and changes the general nature of service 

delivery in a community, serious questions must be addressed 

concerning its feasibility: 
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- will citizens accept it? 
- will it be acceptable to general duty patrol members? 
- will it cost more or less than existing response 

methods? 

Community Attitudes 

Research conducted by P.E.R.F. indicated clearly that 

tne public is receptive to a variety of response alterna-

tives. Consistent with earlier research by Pate, ~ al., 

(1976), it was established that flexible pUblic expectations 

are co~tingent upon the police being candid and honest about 

their response capacity. It was found that the public did 

not feel that immediate response was necessary for most 

calls, thus providing the opportunity for police to explore 

a wide range of response alternatives. In addition, 

research indicates that the pUblic would accept numerous 

alternative~ including attendance by non-sworn personnel, 

various referral methods, delayed service strategies, as 

well as phone/mail responses. It is interesting to note 

that a high level of citizen acceptance to response alterna-

tives was found without any previous form of pUblic 

education to explain these alternatives. It can be readily 

assumed that citizen acceptance would increase even further 

if the police were to first communicate their plans to the 

community in a forthright, informative manner. 
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Police Attitude 

Because the Differential Response Model can be seen as 

a 'change strategy', it might be anticipated that some 

resistance would ensue from those most affected, i.e., 

patrol constables. As is the case with all innovative 

programs, the intent and objective must be communicated 

clearly to all police and support personnel who must be then 

given the opportunity to actively participate in the 

structuring of such a model. It must be clearly understood 

that the objective of this model is not to reduce personnel 

levels, but to achieve a more efficient match between 

personnel resources and demands on the police agency. Of 

critical importance for those participating will be how to 

best make use of time freed up by reduced call response 

requirements. 

Cost 

In order to determine the cost of the Differential 

Response Model relative to current practices, police 

managers must have some estimate of the cost of current 

practices. It is, therefore, necessary to determine the 

cost of traditional response methods by examining: 
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- the average number of minutes that the police unit 
assigns primary responsioility spends on one calls of 
a given type; 

- the average number of minutes that a backup unit 
spends assisting the primary unit on one call of a 
given type; 

- the cost per minute for the mode of response that the 
dispatcher normally selects in assigning a primary 
unit to a particular call type; 

- the cost per minute for the mode of response that the 
aispatcher normally selects in assigning a backup 
unit to a particular call type; 

- the number of incidents of a given type handled 
during a'specific time interval. 

(Farmer, 1981:63) 

The cost of the new model, of course, must be assessed using 

the same measures. In general, because the model involves 

reducing the number of calls to which sworn police officers 

respond, and reduciny the frequency of mobilized response, 

it is reasonable to expect that as an alternative the 

Differential Response Model will be less expensive than 

traditional responses. The level of saving, however, must 

be balancea against less tangible costs including community 

satisfaction and organizational resistance to change. 

IMPLEMENTATION OF THE DIFFER£NTIAL RESPONSE MODEL 

Such a model has the potential to reduce the amount of 

time general duty patrol officers spend responding to calls 
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for service. Policemen would be freed to some extent from 

the constant dictates of the ra~io which orchestrates their 

attendance from one call to the next. The amount of time 

freed by the use of such a model ana the degree to which 

that time can be consolidatea into useful blocks of time are 

essential elements in restructuring the police departments 

entire policing strategy. Line managers would have the task 

of managing newly acquired resources towards specific 

community problem areas including crime, order, or service­

related activities. The patrol members' jOb would become 

more interesting and challenging, given the opportunity to 

participate in the development of alternative objectives, 

goals and strategies which would likewise enrich the 

s~bstance of their work. Decreasing the volume of calls 

responded to would allow policemen to concentrate on the 

quality and continuity of services they provide to those 

calls which truly require their attention~ This should 

translate into greater citizen satisfaction as well as 

increased officer satisfaction. Consistent with the 

community-based policing philosophy, the constable­

yeneralist would be able to pursue numerous activities 

(investigative, preventive, educative) with more enthusiasm 

and thoroughness. Certainly, some of the savings in time 

might be committed to meaningful exercises in research and 
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planning and thus reinvested in efforts to better existing 

policing arrangements. 

POLICE PATROL STRATEGIES 

Modern police patrol, is largely based on the work of 

O.W. Wilson (Wilson & McLaren, 1963). While there are 

numerous forms of patrol (foot, motorcycle, horse, marine, 

etc.), the obvious trend since World War II has been towards 

the use of the automobile. Traditional preventive patrol is 

Justified in terms of the following functions: 

Patrol is an indispensable service that plays 
a leading role in the accomplishment of the 
police purpose. It is the only form of 
police service that d~rectly attempts to 
eliminate the opportunity for misconduct~ it 
also checks the development of the desire for 
misconduct by destroying unwholesome stimuli, 
by actively creating wholesome ones, and by 
favourably influencing individual and group 
attitudes in its routine daily association 
with the public. Insofar as patrol fails to 
eliminate desire and belief in opportunity, 
misconduct results. Patrol is then avail­
abi1e to investigate offences, apprehend 
offenders, and recover stolen property. 
Constant availability is important because 
time is of the essence in most police work. 

(Wilson & McLaren, 1963:320) 

The general purpose of patrol is to create an image of 

police 'omnipresence' within the community. This is 

attained by the random movement of police vehicles in order 
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to deter crime, by increasing the probability of apprehen­

sion and'increasing feelings of citizen satisfaction, safety 

and security. The random and visible deployment of police 

patrol vehicles was expected to facilitate effective use of 

police services by making constables readily available for 

rapid response to calls. Fundamental to the notion of rapid 

response was the presumed relationship between it ana the 

increased likelihood of offender apprehension. This lends 

further credence to the deterrent capabilities of the 

police. 

Although Wilson (1953) maintained that it was important 

for the police to maximize their potential to observe, 

interact and communicate with the citizenry, police patrol 

reform methods have evolved in a manner that has success­

fully managed to subvert this original intent. In a rather 

strange twist of occupational vernacular, the police have 

come to describe themselves as 'in service' while they are 

encased in their patrol cars awaiting the call for service 

and 'out of service' when they have left their vehicle to 

actually attend to the needs and concerns of the public. 

(Kelling & Fogel, 1978; Moore & Kelling, forthcoming). As 

calls for service have continued to escalate and police 

patrol resources have tended to remain constant, increased 

emphasis has been placed on keeping general duty policemen 



- 254 -

'in service' as much as possible, thus causing diminution in 

the quality and quantity of police-public contact. 

CHALLENGES TO TRADITIONAL PREVENTIVE PATROL 

The past two decades has wi tness'ed a ser ies of direct 

challenges to the effectiveness of traditional preventive 

patrol. The first major challenge was levelled directly at 

its time-honored preoccupation with crime fighting. It 

became clear that the popular image of the police, seen as 

dealing predominantly with crime-related matters, was 

largely inaccurate (Cumming et al., 1965: Wilson, 1968; 

Reiss, 1971; American Bar Association, 1973). A se~ond 

challenge addressed the concern over the apparent breakdown 

in the quality of the relationship between the police and 

the public (Bittner, 1970; Germann, 1971; Ashburn, 1973; 

Richarason, 1974). Preventive patrol was seen as removing 

policemen from routine contact with the citizenry. The 

contacts which did exist were of a crisis or adversary 

nature, dealing with offenders, disputants or victims. The 

almost exclusive reliance on vehicular patrol, was seen as 

contributing to increasingly distant and hostile relation­

ships between the police and the public. Pedestrian and 

vehicle checks became substitutes for citizen contact and 

police cars became places of refuge from (symbolic and real) 
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assailants (Kelling & Fogel, 1978). One of the basic 

precepts of effective policing was being seriously violated, 

i.e., the need for accurate and timely information from the 

public in order to identify and deal with crime and order 

problems. Preventive patrol strategies not only enhanced 

the alienation of the police from the community but also 

effectively removed a valuable sou~~e of police information: 

general citizen contact. 

It was suggested, through research, that although pre­

ventive patrol might be intuitively reasonable and appeal­

ing, it remained empirically unproven (Kakalik & Wildhorn, 

1971). The Kansas City Preventive Patrol Experiment 

provided empirical evidence which strongly suggested that 

such patrol strategies, in fact, had little appreciable 

effect on reported crime, apprehension, victimization, 

citizen satisfaction, or citizen fear (Kelling et al., 

1974). With regards to rapid response and its assumptions 

that more offenders would be apprehended and that citizen 

satisfaction would be increased, empirical research also 

yielded conflicting results. Bertram & Vargo (1976) found 

that citizens allowed considerable periods of time to elapse 

after experiencing serious types of crime before calling the 

police, thus thwarting the best of intentions of the police 

through rapid response strategies. Pate et al.,(1976) found 
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that res;onse time was not a critical variaole in determin~ 

ing citizen satisfaction. The critical variable was 

citizen expectations of police response time. Thus, it was 

concludea that various patrol options were available to the 

police, aside from rapid response, assuming that the police 

were prepared to communicate with the public realistic 

response capaoilities and propose a reasonable set of alter­

natives (i.e., delayed response, appointments, walk-in 

complaints, mail in complaints, etc.). 

From a community-based perspective, traditional preven­

tive patrol seems counter-productive in many respects. 

Certainly, with existing evidence to refute its underlying 

rationale, the way has been cleared to explore new and more 

community-oriented patrol strategies. 

NEW DIRECTIONS IN PATROL 

General duty patrol is still the mainstay of police 

work. Roughly 60 to 70% of all police personnel are 

dedicated to this function and comparative budget 

expenditures can be calculated accordingly (Gay et al., 

1977). That this facet of police work should be given 

careful scrutiny is not surprising given rising demands for 

police services coupled with constrained budget 

allocations. When discussing or 
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describing preventive patrol it is common to refer to !:hi3 

activity as 'routine or random'. In terms of effectiveness, 

this is perhaps its most serious shortcoming. Preventive 

patrol is, in essence, a 'filler activity': something which 

has been practiced by patrol policemen when not in a 

prescribed reactive mode or responding to a call for 

service. Simply stated, the attention paid by police 

managers to calls for service (and response time) has not 

been matched by an equal commitment to understanding or 

improving preventive patrol activities. Preventive pat~ol, 

although accounting for a great deal of operational time, is 

still a residual activity which is readily interrupted and 

made to fit around other response oriented work, regardless 

of how routine or minor in nature. This state of affairs 

has persisted partially because patrol constables are seldom 

provided with systematic problem-oriented information about 

their p~trol areas and patrol supervisors similarly do not 

usually avail themselves of information needed to develop 

these patrol strategies. 'Directed patrol' strateyies have 

been developed to address these obvious shortcomings. 

DIRECTED PATROL STRATEGIES 

Directed patrol suggests that patrol constables undertake 

pre-planned activities in order to meet specific objec-
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tives, defined by themselves and line supervisors. It 

further requires that police management rethink che policy 

of generally allowing calls for service to run their opera-

tions. 

A broad range of directed patrol strategies hav~ been 

developed (See Gay et al, 1~77) and in keeping with the 

community-based model, the key element has been identified 

as the problem-oriented approach: 

Although we refer to it as crime analysis, a 
better name might be problem identification, 
for it pertains to crime patterns as well as 
to order maintenance, community relations, 
and traffic problems with which every police 
department must deal. Only when an agency 
has begun to detect, classify, and describe 
and analyze patterns of activity can patrol 
tactics be designed to address these 
problems. 

(Gay et al., 1~77:92) 

These strategies are illustrative of how police agencies 

have experimented with ways in which uncommitted or 

traditional preventive patrol time can be used more 

productively. These strategies are not only relevant to 

large departments, they embrace an approach to patrol 

which can and has successfully been used by medium and small 

police agencies to upgrade the quality of their patrol 

efforts. By way of example, the Wilmington Delaware 

'split-force' patrol program will be briefly discussed (Tien 

et al, 1978). 
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The basic goal of split-force patrol is to increase 

police productivity by providing concentrated patrol 

coverage in community problem areas. It is the intent of 

this program to improve patrol effectiveness without 

increasing the number of patrol personnel or patr61 costs. 

To achi~ve its goal the split-force program requires: 

- Major changes in the way constables are deployed; 

- The implementation of new patrol tactics. 

Like most directed patrol measures, the split-force program 

was initiated from the results of the Kansas City Preventive 

Patrol Experiment (Kelling et al., 1974) and the feeling 

amongst senior police administrators that random patrol was 

not a particularly effective patrol technique. In recogni-

tion of the dual nature of patrol work, split-force patrol 

is fashioned by separating or splitting the general duty 

division into two groups: 

- A basic patrol force; that responds to calls for 
service, does random patrol, and performs limited 
amounts of directed patrol. This force is deployed 
temporarily and geographically according to the total 
patrol workload. 

- A structured patrol force; that engages almost 
exclusively in directed crime prevention, deterrence 
and apprehension activities. Structured units are 
deployed and assigned specific activities according 
to the results of detailed crime analysis. In 
addition these officers respond to serious in­
progress criminal complaints and perform both uniform 
and covert patrol. 
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Through detailed workloaa analysis, this program seeks to 

effectively match patrol constables' schedules to workload 

demands (contrary to traditional models which deploy an 

equal number of members to each shift or watch). By 

reducing staff on night shifts (Midnight to 8:00 a.m.) and 

between 8:00 a.m. and noon, the split-force program creates 

a 'structured patrol force I to work during peak hours and 

concentrate upon prescribed community problems. To support 

the split-force patrol and better enable the basic patrol 

force to handle service calls effectively, a call priority 

system is established (i.e., differential response model). 

As previously noted, problem identification and or crime 

analysis plays a major role in program effectiveness. A 

special unit is formed spec~fically to design tactics for 

the structured patrol force. It has principle 

responsibility for co-orainating both patrol and detective 

division activities to develop ana implement preventive, 

deterrent, or apprehension-oriented tactics. Rather than 

operating merely as a support function, this unit is central 

to the patrol function and runs the street operations of the 

structured patrol force. Basic patrol units, when not 

responding to calls for service, are assigned 'fixed post' 

duties which require only short blocks of time and can be 

easily interrupted in order to take calls. Fixed-post 
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priorities are established by problem identification/crime 

a~alysis and may include: 

- observing nuisance/disorderly locations; 

- operating radar (school zones, etc.); 

- traffic/parking regulation in problem areas; 

- property checks in target areas; 

- foot patrol in specified problem areas 
(malls, arcades, subsidized housing, etc.). 

Structured patrol units, as noted, operate with direction 

from the crime analysis unit and employ tactics which 

require longer periods of time and resource commitment. 

Tactics may include covert activities such as surveillance, 

decoys, and plain clothes activities, as well as overt 

pro~lem-specific saturation patrols, etc. In addition to 

these directed activities, the structured patrol force 

responds to emergency situations and is available for backup 

assignment to basic patrol units. Although internal 

problems may arise from usurping traditional detective 

functions and creating a 'specialist-elitist' group within 

the patrol division, remedial steps can be effectively taken 

to combine detective and patrol decision making processes 

and to regularly rotate patrol constables through both the 

basic and structured patrol forces. This program has been 

instrumental in increasing patrol productivity and decreas-
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ing reported crime activities in Wilmington, Delaware (Tien 

et aI, 1978). 

A NOTE ON FOOT PATROL 

The importance of information sharing and co-operation 

between the police and the pUblic cannot be overstated. The 

passage of information from the community is fundamental to 

any effective police agency. Unfortunately, one of the 

residual effects of mObile patrol methods--and the reform 

strategies associated with it--has been to essentially 

remove the police from regular public interaction. The 

present state of general duty patrol work has been stated by 

Heywood (1977:8) as follows: 

Today a policeman arriving at work usually 
donS his role and enters the community 
encased in a police car properly equipped 
with emergency equipment and fire power. 
From such a mOde, surrounded in authority 
trappings, he proceeds to travel about his 
jurisdictiono His interactions with the 
pUblic will be almost exlusively in a leyal­
istic perspective. He may choose to inter­
vene in any observed incident where he feels 
an offence has or is about to be committed. 
In such a situation, he enters from a power­
coercive point of view representing 
authority, and has legal powers at his 
disposal to affect the situation in question 
••• in our increasingly enlightened and rights 
conscious society, these approaches are more 
and more being met with resistance, if not 
hos tili ty. 
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One method of rectifying this state of affairs has been to 

put policemen 'back on the beat'. The resurgence of foot 

patrol in many North American jurisdictions indicates that 

there is a keen awareness of existing shortcomings in mobile 

patrol strategies. Of course, common sense dictates that 

foot patrol is more appropriate in urban core areas, 

business and commercial centers, high density urban housing 

tracts, public service facilities such as shopping malls, 

transit systems, etc. However the time-honoured association 

between foot patrol and big city policing is not necessarily 

appropriate any longer. For instance, many agencies that 

police predominantly suburban municipalities might find foot 

patrol beneficial within the small business districts and 

shopping areas which proliferate as convenience facilities 

for suburban residents. Likewise the 'main street' area of 

smaller cities and towns are equally amenable to foot 

patrol. This is not to say that a specific portion of 

patrol personnel mu~c be dedicated to walking the beat full 

time. Many police agencies have instituted 'stop and talk' 

or 'stop and walk' programs which require motorized patrol 

personnel to get out of their vehicles and interact 

routinely with members of the public. 

Sorting out the 'pros and cons' of foot patrol remains 

a management task; however, recent research has been 

conducted which tends to support, in a general sense, the 
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overall efficacy of foot patrol. The Newark Foot Patrol 

Experiment (Kelling et al., 1981), for instance, makes the 

following summary observation: 

••• the general impression is gained that 
while foot patrol may not have a significant 
effect on crime, it does effect citizens fear 
ot crime, the protective measures they take 
to avoid crime, and the perceived safety of 
their neighbourhoods in consistent and 
systematic ways. In general when foot patrol 
is added, citizens fear of typical street 
crimes seems to go down and generalized 
feelings of personal safety go up. 

(Kelling et al., 1981:6) 

As is the case with most police efforts to control crime, it 

is very difficult to make definitive statements correlat­

ing foot patrol with the presence or absence of reported 

crime. This in itself is insJfficient reason to disregard 

the potential benefits of foot patrol. An interesting 

finding was reported from the Flint Michigan Neighbourhood 

Foot patrol Program (Tr·ojanowitz ~ al., 1982). Over the 

three year evaluation period, calls for service decreased by 

43%. It was found that less serious complaints were handled 

informally by foot patrolmen. Citizens had an option other 

than relaying complaints to the police central dispatch. As 

a result, many minor problems were handled more cheaply and 

efficiently and motorized patrols were freed up to attend 

calls for service of a more serious nature. (Trojanowicz et 



- 265 -

al, 1982:86). Consistent with the results of the Newark 

study, citizens felt safer because of the foot patrol 

program. Moreover, many respondents qualified their remarks 

by saying that they felt especially safe when the foot 

patrol constable was well known and highly visible. 

The findings of both the Newark, New Jersey, and the 

Flint, Michigan, programs seem to suggest that foot patrol 

has a beneficial effect on police-community relations, 

heightens co-operation between the public and the police, 

while not compromising the traditional role of the police in 

terms of patrol methods. In terms of the community-based 

model of policing, it stands as a viable method of building 

and maintairing a sound working relationship between the 

police and the community. 

CRIMINAL INVESTIGATION TRENDS4 

Police work, as an occupation, has traditionally been 

cloaKed in a certain mystique and sense of romanticism. The 

art or craft of bringing criminals to justice by conducting 

successful criminal investigations has been central to this 

perception of the police. Perhaps the last bastion for the 

4 Readers with a specific interest in this area are urged 
to read Chappell, D., et al, Criminal Investigations: 
A Selective Literature Review and Bibliography. 
Ministry of the solicitor General. Ottawa, Ont.: 
Ministry of Supply & Services Canada, 1982. 
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police and certainly a new frontier for police researchers 

has been police detective work and the process of criminal 

investigation. Clearly, the impetus of current police 

research has been to challenge the effice~~ of detective 

work as it has been traditionally organized and practiced. 

Goldstein (l~77:55) has stated the case as follows: 

Much of what detectives do consists of very 
routine and rather elementary chores, includ­
ing much paper processing: that a good deal 
of their paper work is not exciting, it is 
downright boring: that the situations they 
confront are often less challenging and less 
demanding tnan those handled by patrolling 
police officers; that it is arguable whether 
special skills and knowledge are required for 
detective work; that a considerable amount of 
detective work is actually undertaken on a 
hit or miss basis; and that the capacity of 
detectives to solve crimes is greatly 
exaggerated. 

Misgivings such as those expressed by Goldstein have been 

harboured by researchers of the police and police practi­

tioners alike. It has been largely accepted that crime 

clearance statistics are unreliable (Greenwooc, 1970; Ward, 

1~7l; Greenberg ~ al., 1972). Research has indicated that 

relatively few burglaries and robberies, as representative 

of common property and person offences, result in arrest and 

that most arrests are in fact made by general duty patr~l 

constables (Isaacs, 1967; Greenwood, 1970; Feeney, 1973). 

Research has also shown that the amount of investigative 
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effort does not seem to effect the probability of solviny 

robberies or burglaries (Greenwood, 1970; Greenberg et a1., 

1972) • 

In keeping with a great deal of criminal justice 

research during the 1970's, social scientists began to place 

a strong emphasis on 'outcomes and quantifiable measures' 

regarding criminal investigation processes (Kelling, 1979; 

Chappel !! al., 1982). The Rand Study of Criminal 

Investigations (Greenwood et al., 1975) was the first major 

research project of this type and the most controversial. 

THE RAND STUDY OF CRIMINAL INVESTIGATION 

The Rand Study was designed to achieve four major 

obJectives: 

to describe, on a national scale (U.S.), current 
investigative oryanization and practices; 

to assess the contribution that police investigation 
maKes to the achievement of criminal justice goals; 

to ascertain the effectiveness of new technology and 
systems being adopted to enhance investigative 
performance; and 

to reveal how investigative effectiveness is 
related to differences in organizational form, 
staffing procedures, etc. 

(Greenwood et al., 1975:3:v) 

Chappell et al., (1982), in a recent review of research on 

criminal investigation, suggests the significant findings of 

the Rand Study were as follows: 
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differences in investigative training, staff­
ing, workload, and procedures appear to have 
no appreciable effect on crime, arrest, or 
clear'ance rates. 

the method by which police investigators are 
organized (i.e., team policing, specialist vs 
generalist, patrolman-investigators) cannot 
be related to variations in crime, arrest and 
clearance rates. 

substantially more than half of all serious 
recorded crimes receive no more than super­
ficial attention from investigators; 

an investigator's time is largely consumed in 
reviewing reports, documenting files, and 
attempting to locate and interview victims on 
cases that experience shows will not be 
solved; 

the single most important determinant of 
whether or not a case will be solved is the 
information the victim supplies to the 
immediately responding patrol officer: 

investigative strike forces have a signifi­
cant potential to increase arrest rates for a 
few difficult target offences. 

Based on these findings, The Rand Study authors concluded 

that: 

The effectiveness of criminal investigation 
would not be unduly lessened if approximately 
half of the investigative efforts were 
eliminated or shifted to more productive 
cases. The remaining investigative force 
should suffice to handle routine cases, which 
give rise to most of the clearances which now 
occur, and to perform the post arrest 
processing involved in the patrol arrest. 

(Greenwood et al., 1976:1:x) 
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Despite the controversy sparked by the Rand findings, its 

pUblication has served to force the debate surroundin~ 

criminal investigation processes into the open (Anderson, 

1978:8). Without a doubt, the Rand Study has caused a 

reassessment of traditional criminal investigation proce-

dures and lead to new reform strategies. The most promising 

method of improving the criminal investigative process has 

been to construct formal case screening methods for the 

management of investigative workloads and the assignment of 

investigators to specific files. 5 Although many police 

agencies employ some form of informal case screening, the 

development of a formal mechanism permits more rapid and 

reliable case screening by police managers. The testing of 

such models for burglary offences by the police Executive 

Research Forum (Eck, 1~79) revealed that the model produced 

accurate predictions in 85% of 12,000 cases examined. The 

findings of this research prompted Eck (1979:3) to conclude: 

5 

A screening model provides police managers 
with a tested tool with Which they can direct 
their investigators to be more productive or, 
put another way, less wasteful of increas­
ingly scarcepolice resources. Managers thus 
have a device by which they can control 

A l:ase-screening method was constructed by the Stanford 
Research Institute (SRI) for use in burglary and 
robbery investigation (Greenberg et al, 1972). Using 
computer-calculated mathematical weights for different 
items of information (solvability factors), the SRI 
burglary model identified those offences most likely to 
result in arrest. 
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assignment of burglary investigations and 
impose a degree of order in an area--police 
investigations--where attempts at management 
traditionally have been the exception rather 
than the rule. 

Contrary to the Rand Study findings, Eck's work shows that 

management efforts can positively effect the outcomes of 

criminal investigation processeso 

Aside from case screening devices, alternative methods 

of deploying investigative personnel were explored. The 

Rochester, New York Police Department, for instance, 

decentralized and dispersed the Detective Division back to 

patrol teams within defined geographic areas (Bloch & 

Ulbert, 1974; Bloch & Bell, 1976). Despite internal 

resistance to change, the following positive results were 

reported: 

teams made arrests in a larger percentage of 
cases initially classified as burglary and 
robbery than did non-team personnel; 

teams cleared a larger percentage of burglar­
ies and robberies than did non-team 
personnel; 

teams made arrests at the scene of a crime in 
a larger percentage of their cases than did 
non-team personnel; 

follow-up investigations of burglary and 
robbery by teams resulted in a larger 
percentage of arrests than follow-up 
investigations by non-team police. 

(Chappell et al., '1982:17) 

Case screening and decentralized criminal investigation 

strategies thus offered an optimistic assessment of the 
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effect of sound management techniques on the criminal 

investigation processes. This has prompted further examina-

tion of the management and internal organization of criminal 

investigations. 

MANAGING CRIMINAL INVESTIGATION (M.C.I.) PROGRAMS 

To assist with the implementation of more effective and 

efficient management techniques for criminal investigation, 

the National Institute of Criminal Justice and Law 

Enforcement of the U.S. State Oepartment (l976) introduced 

the M.e.I. program. This program contained five major 

components: 

The enhancement of the investigative role of 
patrol officers. Although not designed to 
eliminate specialized investigators, the 
program attempted to maximize the use of 
patrol officers in conducting preliminary 
investigations which investigators would not 
need to repea t. 

Case Screening. A case screening officer 
determined which cases required further 
investigation. Patrol officers were also 
involved in the screening process through 
their crime incident reports. Solvability 
and seriousness of offences were determined 
according to a scale developed by the parti­
cipating police agency based upon the SRI 
model or other similar analyses of solvabil­
ity factors. Local crime priorities and 
departmental experience in solving various 
crimes could be included in this process. 

Management of continuing investigations. 
Police investigators were provided with 
improved management control procedures over 
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investigations by detectives, including case 
seriousness, solvability factors and imp~oved 
investigator supervision techniques. 

Police prosecutor liaison. Liaison officers 
from the prosecutors office kept police 
administrators aware of continuous problems 
associated with prosecutorial charging 
policies and police investigative priori­
ties. The prosecutor liaison personnel 
always provided information concerning the 
quality of ihvestigative reports off~red for 
prosecution, and had the option of screening 
cases for seriousness and quality of prepara­
tion prior to presentation to the prosecutor. 

Monitoring. The program included a contin­
ual assessment of the quality of work, order 
of case priority for investigation, and the 
development of data relative to the alloca­
tion of resources between patrol and general 
ana specialist investigators. 

(Miron et al., 1979:4) 

Over a three-year period, approximately 400 U.S.· Police 

Departments participated in the M.e.I. program and initiated 

some changes in the operation and management of their 

criminal investigation processes. Although pUblished evalu-

ation results are not yet available, preliminary assessment 

of M.e.I. suggests that it shows aefinite promise in improv-

ing the deployment of investigative and patrol personnel, 

and more effective case screening methods (Anderson, 1978). 

Supporters of M.e.I. suggest that giving patrol constables 

more responsibility for follow-up investigation will 

logically account for a large amount of previously unstruc-
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tured time found in patrol work increase levels of job 

satisfaction. 

Case screening is the most popular facet of the M.C.I. 

program and can be tailored to the specific needs of the 

depatment. Its primary function is to exert control over 

the management of criminal investigations. However, it also 

allows police managers to acknowledge that a sUDstantial 

percentage of reported crime cannot be solved, regardless of 

investigative effort. As was the case with 'rapia response 

to calls', police administrators have been reticent to 

initiate case screening and aDandon the claim that they 

investigate all reported crime, for fear of puDlic outrage. 

Research has indicatea, however, that police departments 

which have instituted case screening have not experienced 

neyative public reaction. Consistent with earlier research 

it was established that public expectations could be altered 

if the police were candid about their investigative capabil­

ities (Pate et al., 1~76). 

C~IMINAL INVESTIGATION IN THE 1980'S 

A major research contribution to criminal investigation 

processes has recently been published by the Police 

Executive Research Forum (Eck, 1983). This study focuses 
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specifically on the investigation of bur~lary and robbery 

offences and provides valuable new insights into the manage-

ment and practice of criminal investigation. In some 

respects it stands in striking contrast to the Rand Study 

which sought to undermine the value of management efforts to 

improve criminal investigation effectiveness! In contrast, 

Eck's research asserts: 

The single conclusion that unites all of the 
individual findings, as well as policy 
recommendations, is that sound management is 
required to ensure that investigations are 
effective and that resources are not wasted. 

(Eck, 1983:xxxi) 

Earlier research tended to emphasize the importance of 

patrol constables anct preliminary investiyations, while 

downgradiny the worth of follow-up investigation. The 

P.E.R.F. study founa that patrol officers ana detectives 

contribute equally to the solution of robbery and burglary 

cases. P.E.R.F. attributed the difference in their findings 

to two factors: 

Their research documented the specific 
actions taken by detectives and the informa­
tion gathered during follow-up investiga­
tions. The absence of such data made it 
impossible . r previous researchers to 
measure the cesults of what detectives 
actually do. 

Changes had likely occurred in investigative 
management as a result of earlier studies 
(i.e., Rand). A number of years have elapsed 
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since the publication of such studies and it 
was assumed that such studies had a profound 
influence on present investigative manage­
ment. 

(Eck, 1983:xxiii) 

This study acknowledged the importance of information 

collection ana dissemination in the investigative process 

and the role of police management to logically order such 

info~ation processes in oraer to maximize effectiveness and 

efficiency. P.E.R.F. further suggested that much better use 

could be made pf information sources such as departmental 

records, witnesses, and informants. For instance, records 

could be organized more systematically, automated and or 

computerized (i.e., Management Information Systems). 

Witness information could be increased by more systematic 

neighbourhood inquiries. ~~d informants (for both patrol 

ana detectives) as well as street contacts could be 

co-ordinated and cultivated more aggressively. 

An important observation made by P.E.R.F. and shared by 

Rand was that investigative work is primarily reactive and 

that management improvements, regardless of their effective-

ness, will not diminish this underlying weakness. Investi-

gations that take place after-the-fact, force. investigators 

to respond to events outside their control. This study 

suggests a proactive prOblem-oriented approach to investiga-

tive work, under the rubric of 'targeted investigations'. 
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Managers seldom step back from the daily case 
flow to examine its sources, diagnose the 
proolems, and des1gn new and innovative 
programs ana policies to deal with them. 
Targeted investigations are an attempt to do 
that. 

(Eck, 1983:xxx) 

An example of targeted investigations is the effort of 

police agencies (by themselves or combined units such as 

C.L.E.U. or J.F.O.) to focus on a small number of repeat 

offenders who are criminally active. From a problem­

oriented perspective targeted investigations imply four 

basic steps: defining the problem and selecting the target, 

planning the strategy, conducting the investigation, and 

evaluating performance. 

In general, this most recent P.E.ReF. study illustrates 

that tremendous potential exists for improving criminal 

investigation effectiveness--like most facets of police 

work--and that full potential will only be realized by sound 

management decision making, premised on the need to maximize 

efficient and effective use of police resources. 

DISCUSSION 

During the past decade, there has been a proliferation 

of criminal investigation research. With the exception of 

Ericson (1981), this research has been almost exclusively 
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carried out in the United States. Although the need for 

similar research in Canada has been recognized (Engstad & 

Lioy (eds.), 1980), Canadian police officials and policy-

makers still lack a Canadian information base. This may 

change with the initiation of a new research project on 

criminal investigation being conducted by Dr. Duncan 

Chappell in the Vancouver City Police Department. 

The transferability of research findings from the 

United States to Canada should be treated with caution. For 
. 

instance, many Canadian police agencies (and the R.C.M.P. 

exclusively) nave traditionally required general duty patrol 

constables to conduct ~igorous neighbourhood inquiries and 

preliminary investigations pertaining to all criminal 

offences. In fact, most routine investigations are handled 

entirely by the general duty patrol divisions. A great deal 

of the United States research, which is praoccupied with 

transferring investigative responsibility to patrol 

personnel, is of little value in this context. 

In general, it can be acknowledged that criminal 

investigation research complements research efforts in the 

field of patrol strategies, crime prevention, calls for 

service, etc. There is an abiding concern for the outputs 

or goals, in keeping with a broader concern for overall 

fiscal accountability. This theme has been constant 

throughout our discussion of community-based policing. 
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SUMMARY 

It is apparent from the initiatives cited ln this 

chapter that efforts to upgrade police service delivery have 

touched on all aspects of traditional police activity. 

Making the best use of existing resources, in an effort to 

improve productivity and performance has become the keynote 

of these developments. Automated information technology, 

coupled with an accute awareness of qualitative and quanti­

tative evaluation processes, have greatly assisted the 

police in this regard. That these initiatives involve such 

fundame~tal taskings as patrol, response to call and inves­

tigative processes, attests to the need for overall change 

in police service delivery, in keeping with changing 

community demand patterns. 

These initiatives, because of their innovative nature 

and formative state of development, exist largely in experi­

mental form as model programs, research ventures, etc. They 

represent a 'vanyuard' moveme~t towards rationalizing police 

services, based on the best technology available; both for 

the management of human resources as well as the management 

of hardware and software. It remains the prerogative of 

police management to decide on how (and how much) to invest 

in such initiatives and how such initiatives might best be 

applied to community-based policing. 
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CONCLUSION 

This report provides the reader with a comprehensi~e 

analytic review of the relevant research and literature on 

community-based policing. In addition, this review 

discusses a number of observations and implications for 

contemporary policing. Some of these issues bear repeating, 

they promise to affect the direction of policing in Canada 

in the years to come. 

Discussion of the changing role of contemporary 

policing draws attention to some important social, political 

ana economic trends which are creating pressures for change 

in traditional policing methods. The continual growth in 

demand for police services, particularly of a non-crime 

nature, coupled with aeclining levels of police resource 

funaing constitutes perhaps the major challenge facing the 

police in the 1980's. The only real issue is how the police 

will respond to this challenge. The traditional police 

response of cutting so-called non-essential police services 

is described as short sighted and politically questionable. 

Instead, it is argued that the police must plan with the 

community new co-operative models of police service 

delivery. Community-based policing may offer a way of 

'doing more with less' by providing new and previously 

untapped community resources and support. The 
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redefinition of what have become defined as exclusive police 

proolems as shared community problems, draws on the unique 

capacities of both the community and the police to 

co-operatively respond to the order and security needs of 

the community. 

Empirical research reveals that the police perform and 

are expected to perform a wide variety of social orCieJ; ing 

functions. This broad social role is a function of unique 

police powers and a public need for their services. The 

exclusive crime focus of much traditional policing fails to 

recognize this important dimension of policing focusing 

instead on relatively narrow and limited strategies of crime 

control. A more productive and publicly compatible model is 

offered by community-based policing, which accepts the broad 

nature of the social role of policing and seeks to actively 

involve the community in its policing strategies. 

Community-based policing is thus a style of policing which 

structures community consultation and involvement as the 

basis of its operational mandate. 

Of critical importance to more effective and efficient 

policin9 in general and community-based pOlicing in 

particular, is a need for more sophisticated, proactive 

planned management. An ability to not only manage effec­

tively the internal dynamics of a police organization but 

also to understand and work with the community, places new 
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demands on police leadership. The police executive of the 

1980's will be required to actively plan and manage the 

traditionally 'reactive' mandate of the police. This may 

mean: adopting different oryanizational approaches to 

structuriny police service delivery; being involv~d more 

aggressively and systematically with the community; recruit­

iny, training and utilizing new human resource skills; 

embraci~g information and management technologies and 

engineering successful organizational change. The viability 

of community-based policing lies in the skills and abilities 

of contemporary police management to meet thismanagement 

challenge. 

Community-Based Policing has at its disposal a number 

of innovative strategies and tactics for more efficient and 

effective delivery of police services. Problem-orie~ted 

policing offers a new approach to crime analysis and police 

planning that is concerned with substantive rather than 

process-oriented solutions. Differential response strate­

gies have bee~ developed to maximize effective use of police 

resources and break the reactive call for service syndrome. 

Team policing is an estaolished system for organizing the 

work of the police from a community perspective. A variety 

of patrol strategies offer more efficie~t and effective 

alternatives to mobile random patrol. New approaches to 
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criminal investigation similarly offer promising methods of 

improving traditional criminal investigation. 

Finally, this report might b~ interpreted as a 

'reinvention of the wheel', as various aspects of community 

involvement have always been part of policing. If this is 

true, then why have so many police managers and police 

analysts persistently felt it necessary to do so? Perhaps, 

like all early inventions that are supposedly made redundant 

by new technologies, there is a need to return to basic 

principles. It can be argued that the relationship between 

the police and the community has become increasingly compli­

cated by both changes in the nature of society but also in 

the kind of policing that has evolved. The police no longer 

operate in a relatively simple, uncomplicated society, made 

up of largely self-regulating groups and individuals. 

Modern urban society is often diverse, fragmented and 

impersonal, while the police have become increasingly 

formalized, professional and technologically dependent. The 

issue of responsibility for crime and order problems has 

increasingly been shifted from the community to the police 

alone. The police, for their part, have responded with the 

best that training, modern organization and technology can 

9rovide. However, the limits of this one-sided relationship 

are becoming apparent. Crime rates continue to grow, 

d=mands for police service escalate and public allienation 
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increases while the police feel more and more isolated and 

frustrated by public apathy and lack of co-operation. The 

solution, like the wheel, may be a relatively simple one. 

We must reinvent, in a planned and rational fashion, a 

relationship between the police and the public that not only 

shares responsibility for community problems but involves 

both parties in the determination of priorities and 

solutions. Efficient and effective policing within a 

participatory democratic framework is thus the essence of 

community-based policing. Though not without its particular 

share of difficulties, community-based policing may be the 

best answer we have to the crime and order problems of the 

1980's. 




