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ABSTRACT

The thesis develops from the viewpoint that the most important structure in
any Police Organisation is the local Police Station, directly providing a
service to the public.

It proposes that effective and efficient policing of this type is almost
impossible without clear theories and definitions of the police service. This
must be followed by a clear analysis of the method by which this policing
can be achieved, leading to precisely defined systems of policing. These
systems must be designed to achieve measurable objectives within the total
resources available.

Existing theories of 'demand led' policing problems are then developed by the
thesis into the concept of an Extended Reactive Spiral. This involves public
demands, the Police System and the external enviornment. The analysis
concludes that to counter the majority of these problems a new police
system must be designed. This system must develop and utilise voluntary
public assistance as a major preventive resource. Prosocial public behaviour,
in the form of 'self policing' is required as a preventive community activity.

Three types of police service are described in ascending levels of effective-
ness against the problems of the Extended Reactive Spiral. A new 3RD
LEVEL or Geographic policing system is developed in detail and tested in a
case study at Brixton Police Station between 1983 and 1986.

It is concluded that there was significant evidence supporting the effective-
ness of police officers influencing public demands in hostile, high demand
areas. In addition, evidence suggests that the type of police behaviour
required for this effect is directly influenced by the design and processes of
the police system involved.



CHAPTER ONE

1. 2.

1. INTRODUCTION TO THE THESIS

BACKGROUND

The research for the theoretical foundations of this thesis began in
1979 as undergraduate projects, which resulted in two separate yet
compatible reviews of modern policing theory and methods
(BECKETT 1981, HART 1981). These two projects were then
combined into a joint overview of urban policing problems, together
with @ number of detailed proposals for the development of future
policing systems in democratic societies (BECKETT and HART 1982).

In 1982 a joint Metropolitan Police and Surrey Constabulary research
project was formed called 'Neighbourhood Policing'. This project
was directly -based on the original research of BECKETT and HART
and was intended to evaluate the practical results of the proposed
development for policing systems. In 1985, the basic theoretical
framework and organisational police 8ystem developed by this
research was adopted by the Metropolitan Police for incremental
forcewide implementation over a number of years. The Surrey
Constabulary began forcewide implementation in 1987 after their
analysis of the research project.

This thesis deals with a small part of the total research project. It
concentrates on the planning, {mplementation, monitoring and
maintenance of everyday policing activities at individual police
stations. The thesis is deliberately biased towards a bottom up
approach, in the analysis, planning and research. It was considered
that this type of approach and area of research had been neglected
in previous work and that when combined with existing 'top down'
projects a more balanced perspective would emerge.

OBJECTIVES OF RESEARCH

There were three major objectives in the research described. Each
objective was linked to the previous objectives, using the knowledge
gained as a foundation for developing the next level of research;-



(i) The walidation of the effects on police demands caused by the
REACTIVE SPIRAL (HART 1981).

(ii) To develop and obtain evidence in support of an EXTENDED
REACTIVE SPIRAL, which involved specific elements within the
Environment and the Police System.

(iii) To develop and test an operational, planning and management
Police System appropriate for the specific environment and
public demands for policing services.

Eventually it is hoped to produce an 'Expert' system capable of
substantially reducing the number of errors made in everyday
policing activities. But at the present time, given the very limited
amount of valid and reliable research evidence, the best that can be
developed are practical guidelines and a planning framework which
indicates the most appropriate type of 'Police System' suited to the
particular problems of each police station.

However, it is intended by this thesis to develop a walid, if basic,
operational system which assists police managers in both the short
and long term to develop the efficiency and effectiveness of policing
for the defined geographical area covered by their police station.

ORGANISATION OF THESIS

Chapter Two describes the problems of policing, particularly within
the External Environment, the broad organisation of Police Forces
and the specific delivery of police services by the local Police
Station. In addition, the Reactive Spiral is developed, using these
data, into the Extended Reactive Spiral. This new Spiral includes
the Environment and the Police System in its analysis of the
problem situation.



Chapter Three provides a theoretical overview of specific policing
theories and introduces the concept of Policing Behaviour as Helping
or Prosocial behaviour. Proposals are then made as to how three
LEVELS of Policing Systems could be implemented and measured. It
is suggested that areas with high demands for police services and
the highest Potential for increasing demands, required a 3RD LEVEL
or Geographical Policing Systems. Only this System, it is argued,
has the potential to affect the processes of the Reactive Spiral, by
involving the public in everyday policing activities.

Chapter Four i3 the Pre Test analysis of Brixton Police Station,
chosen as the case study for the thesis. This analysis concludes
that both the environment and the existing police system were in
decay. Significant evidence for the effects of the Reactive Spiral is
described, as is the inability of the existing police system to affect
its processes. Evidence for the existence of an Extended Reactive
Spiral is also described.

Chapter Five lists the structure for a Geographical or 3RD LEVEL
policing system, implemented at Brixton after the Pre-Test analysis.
The goals and objectives of this system are explained, together with
a description of the organisational elements, functions and processes
required to achieve them.

Chapter Six notes the absence of a planning strategy and ewaluation
framework for operational policing at the 'point of service' to the
public. Linked to the Geographical Policing System, an optimal
behavioural sequence for this service is proposed. Stragegy and
tactics of the street operations within the system are also co-
ordinated within a descriptive framework. The overall process has
been called Directed Patrolling.



Chapter Seven is the Post-Test analysis of Brixton Police Station
after a three year implementation and development period. It
proposes that a new Geographical policing system had been success-
fully achieved with distinct improvements to the police structure,
organisation and behaviour. Unexpectedly there was also evidence of
beneficial changes in the external environment, particularly public
behaviour. Evidence for the Reactive and Extended Reactive Spiral
being affected by these changes is also considered.

Chapter Eight discusses other ewvaluations of the Project and relates
them to this thesis. In addition, the Extended Reactive Spiral is
considered in some detail, together with possible implications. A
number of options for future development are then discussed.

Chapter Nine considers the original thesis objectives and concludes
that the existence of the Reactive Spiral and Extended Spiral as
powerful influences on policing have been supported by the evidence
described. It also suggests that the development of Policing
LEVELS, together with thelr supporting frameworks have been
walidated. This particular achievement is suggested to be of major
importance and of significant practical assistance to the development
and effectiveness of British Policing.



CHAPTER TWO

2. THE ANALYSIS

THE PROBLEM OF 'POLICING'

'Policing' is the name given to a social system which exists in one
form or another in all social groups and societies. Sometimes the
system will be informal, imposed by peers and high status individuals
in a group, providing a form of 'self policing'. Alternatively, it can
be a formal, organised and professional activity, restricted to certain
members of a society, such as police officers.

Exactly what 'policing' is and the methods by which it attains its
objectives, forms a major part of this study, but for the moment it
is sufficient to propose that 'policing’ is a very complex and little
understood social behaviour.

This complexity is illustrated by the question, what do police
officers actually do? Until 'policing behaviour' can be classified or
accurately described it is very difficult to decide on the best ways
of doing police work, or the types of activities of which police
should do more or less. Even more importantly, if the public are
being required to ‘'self police'’, what exactly, in quantifiable
behavioural terms, does this mean?

These types of questions and lack of understanding were one of the
major reasons for the adoption of ‘'systems' techniques and
methodologies in this particular study. A number of different
sciences and disciplines all have claim to knowledge about policing.
Unfortunately, due to differing methods, concepts, rules for validity
and reliability etc., it is very difficult to combine their knowledge
into an effective interdisciplinary approach to the problems of
policing.



However, the systems approach to analysis and problem solving
appeared to offer a solution to this dilemma (ACKOFF 1974), Once
it is accepted that policing is an important social system which
exists and interacts with numerous other social systems, then
systems methodology allows a basic theoretical framework to be
developed, acting as a co-ordinator and arbitrator of all the wvarious
interdisciplinary data which can be input into the framework. Once
this framework has been developed, the same methodology can assist
in planning the future development of a policing system.

Like all human systems, policing has to be an Open System,
interacting with a number of other compatible social processes to
produce a measurable output which can then be used to gauge if the
goals of the police system have been achieved.

It has always been very difficult to provide measures showing the
'success' or 'failure' of a particular policing strategy, or even
general, everyday policing. Classified and reported crime figures are
unfortunately still used almost exclusively as police performance
measures, despite their well known inadequacy and openness to
misleading interpretations.

When these types of performance measures are related to the lack
of evidence for direct police effects on crime and the expectations
of the public, where up to 75% of operational demands on police
can be of a service nature, then the severe limitations of crime
performance measures become obvious.

It i3 suggested that a broader concept in police performance
measures is required. Such a concept should include the wide range
of services and tasks which the police can reasonably be expected to
achieve, within their statutory and practical limitations.
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However, before any such decisions can be made regarding 'success’,
we have to decide exactly what the goals of a 'policing system' are,
and for this we have to define the problems. The difficulties of
applying or finding a well supported theory of policing have already
been described, but what exactly are the practical, operational
problems faced by today's modern police services?

During the period 1980 to 1986 an in-depth analysis was undertaken
of two police services in a joint Metropolitan and Surrey
Constabulary Project. This study was intended to introduce
experimental policing systems to a number of police stations and
ewvaluate their effects. In order to achieve this type of
implementation it was essential to analyse the overall police
organisations and their workings at the Macro level as well as the
detailed workings of police stations at the Micro level.

From this extensive study, it is now possible to define with some

accuracy a 'PROBLEM SITUATION' at the Macro or total
organisational level and at the Micro, day-to-day police station level.

THE PROBLEM SITUATION

The study revealed that there are at least three broad areas of
problems faced by today's police.

The first is the external environment, outside the police service, but
an area in which police are expected to provide certain services and
exert a level of control or influence.

The second is the Macro, total police organisation, particularly the
highest levels of planning, control and 'support' services provided by
the Headquarters Departments, senior officers and Force Policy.
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The third is the Micro, actual police station and its operational

street officers who are the genuine 'front line' of the total police

service.

The first problem area that will be considered is the external

environment at the Macro level:-

THE EXTERNAL ENVIRONMENT

2. 3.1

THE REACTIVE SPIRAL

The major problem of present day policing system has been
identified as the REACTIVE SPIRAL (HART 1981). This is
where increasing demands for reactive police services on
limited police resources effectively reduce resources
applied to preventive services. It has been discovered that
in these types of public service, reactive services in
isolation have little preventive effect on demands and
eventually the whole police system decays into a pure
reactive (fire brigade) service.

Without the restraint of police preventive services, crime
and conflict increase to unacceptable levels and the
demands on police spiral out of control.

In this context, crime is defined as; "Illegal criminal acts
against individuals, groups or property".

Conflict is defined as; "Degrees of alienation or hostility
towards individuals or groups".

The fact that police services are perceived as 'free' (i.e. no
immediate cost when used) just enhances the speed of
poliée system decay. Interestingly, it has been found that
improvements in the quality of reactive services to the

public



can also increase the rate of system decay, as more people
are encouraged to use the improved service without cost to
themselves. These particular processes are not unique to
policing and can be found in other areas, particularly the
Health Service.
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This type of police system decay, which was well supported
by all the Project findings, {s perceived by the public to
have a major detrimental effect on their quality of life.
Although it has been found that other major processes and
events in the environment, not under police influence, are
also involved the public perceive the police as the major
culprit for the decay. Effectively, this means that public
satisfaction with police declines considerably as their needs
and expectations are not fulfilled.

In isolation, police reactive services can never satisfy public
needs and expectations. The public require problems to be
anticipated and prevented wherever possible, Otherwise,
their quality of life is significantly reduced and they begin
to perceive themselves as helpless against the forces in
their environment (i.e. Learned Helplessness), Police also
become ineffective; dealing only with incidents after the
damage or injury has been caused and can also be affected
by a form of Learned Helplessness. {.e. unable to effect
change (SELIGMAN 18976).

In the face of such obvious police helplessness, the public
begin to increasingly lose confidence in their own ability to
affect the environment. They see themselves as totally
helpless against the destructive crime and conflict
influences around them. The public tend to become
'‘externally directed' as opposed to 'internally directed’, then
the locus of control (LEFCART 1976) begins to change to
the passive and accepting 'externally directed'.

This withdrawal and acceptance affects public intervention
in incidents and reduces levels of pro-social behaviour
(WISPE 1972) between individuals in the community (i.e.
help each other).
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Unfortunately, helping others who are victims of crime or
conflict is now perceived as being dangerous and foolhardy.
A 'seige mentality' begins to develop and there is a
narrowing of neighbourhood and territory down to the actual

premises or even room occupied by each individual.

2. 3.2. THE ENVIRONMENTAL SPIRAL
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Against this background of reducing public satisfaction and
withdrawal from public activities there may well be rising
hostility against the police by the public, due to their
inability to solve the problem of rising crime and conflict.
On the streets there will now be virtually no public
restraints against crime and conflict behaviour. Demands
for police reactive services will spiral far above those that
can be dealt with effectively by awailable resources. This
process is illustrated in Fig. 2.2, and identified as the
ENVIRONMENTAL SPIRAL. The diagram illustrates some
of its interactions with the REACTIVE SPIRAL.

Historically, there have been three public reactions to this

situation:~
(i) Apathy and acceptance of random crime and
conflict.

(i) Formation of vigilante groups to fight back.

(iii) Be taken over by organised crime groups or gangs
who organise the crime and conflict for profit.

ENVIRONMENTAL POTENTIAL

In addition to the Macro problems described above, there
are numerous processes which require to be understood in
each small geographical area serviced by a police station at
Micro level It is therefore necessary to ewaluate the
Environmental Potential of each distinctive area,

In essence this means, is the area being policed one which
supports and encourages crime and conflict? There is
increasing evidence that the physical structure of an area
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and the people in it have more influence over the public's
quality of life, than police can ever have. High density
public housing estates and the effects of organised drug
crime in symbolic locations are examples of these
influences.

Each district, neighbourhood or identifiable geographical
location within a police station area has to be carefully
evaluated for its potential regarding the expansion or
growth of crime and conflict in three major dimensions:-

1. Physical; structures in the environment which
reduce or encourage crime and conflict.

2. Social and Cultural; demographic features of
the population and their cultural behaviour
which affect crime and conflict.

3. Psychological; the attitudes and perceptions of
the people in the environment which influence
changes in their behaviour towards crime and
conflict such as their locus of control.

It is suggested that certain areas can be classified as
HOSTILE, with a high potential for crime and conflict,
when contrasted with more stable SUPPORTIVE areas.

The diagram Fig.2.3 illustrates this concept, where
‘potential’ rises as public hostility to police rise. In
practical terms this can be calculated by a number of
measures at the extremes of HOSTILE and SUPPORTIVE.

Areas classified as HOSTILE are identified by high levels of
street crime and violence, particularly against police or
other figures of authority. SUPPORTIVE areas are active
in their liaison with police, particularly in their
implementation of Neighbourhood Watch and other self help

schemes. Street crimes will also be proportionately lower.
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SUPPORTIVE HOSTILE

ENVIRONMENTAL POTENTIAL

FIG. 2. 3.

THE MACRO: POLICE ORGANISATION

The Police Service as a whole has to be organised to deliver
services and influence these types of environment, otherwise
individual successes and efforts by small parts of the organisation

will be completely ineffective.
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In the Project, the organisational analysis at the Macro level was

divided

into three areas of major importance; the organisational

structure, demands and resources, both linked by the third area of

information systems.

2. 4.1

ORGANISATIONAL STRUCTURE.

The Police have traditionally, since their creation, been
organised as a simple bureaucratic, hierarchical and
autocratic structure. They have limited, time consuming,
rigid work practices and procedures, responding slowly, if at
all, to external and internal feedback regarding problems
and difficulties.

It would be fair to say that it usually requires a major
governmental investigation or legislation (i.e. The Scarman
Enquiry 1981 and The Police and Criminal Evidence Bill
1986) before significant changes take place. In short, the
structure is very close to a classical, rigid, Closed System.

This anomaly, when viewed against the stated requirement
for an Open System structure, is probably due in part to
the simplistic and almost universal view of policing, as a
relatively straightforward law enforcement type task. The
Project data indicated that not only was this view held
outside the Police Service but was also held by a large
majority of serving police officers, including those at senior
rank.

It is suggested that in reality, 'policing' is a very complex
and uncertain activity with no clearly agreed goals or
priorities. This study considers that policing is one of the
most complex and demanding tasks that exists today,
particularly when viewed at the overall planning and policy
levels.
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With such a simple, closed, hierarchical organisational
structure it is essential that all levels, particularly the first
operational street lewel, are under strict control and behave
exactly as prescribed, otherwise the whole structure
becomes unstable and decays.

Unfortunately, evidence gathered by the Project clearly
indicated that even immediate supervisors of patrolling
Constables were unable to control, monitor or ewluate
workload and work activities of individuals or large groups.

Clearly the existing Police Organisational Structure was
unsuited to the reality of providing police services to a
complex, changing and fast moving external environment.

The structure of an organisation has to be very closely
linked into its goals and priorities. Traditionally, police
forces have stated their major goal as prevention. In
effect they are organised with a strong reactive  bias,
responding to events after they have occurred.

Eventually this type of bias has been shown to reduce the
Police Service to one of fast response and recording of the
incident with little, if any, other type of police service
provided.

Another phenomenon of the police organisation is the rapid
development of Functional teams or squads. Once again
this is influenced by the simplistic perception of policing
tasks. It is also true that teams with a single narrow
objective (i.e. Drugs, Robberies etc.) can in the short term
produce evidence of 'success'. Howewer, it has also been
found that this type of success is very questionable in the
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long term and difficult to maintain; it also ignores the
interrelated nature of events in the environment and may
produce unintended, even more detrimental side effects in
other areas of policing (e.g. Prohibition in the United
States).

Inevitably, this increasing specialisation of functions
strengthens the existing bias of decision making towards
centralisation, taking more and more authority away from
Police Stations and their operational commanders. In turn
this strengthens the power of Functional Teams and their

authority to create even more Functional Teams.

Unfortunately, due to the Closed Organisational Structure,
the priorities of these teams and even the functions
selected as priorities are internal police perceptions and not
necessarily those causing most concern to the public.

In summary, the police organisational structure {s simplistic,

rigid, closed, reactive, functionally orientated with
increasing bias towards centralisation of decision making.

DEMANDS AND RESOURCES

Before an organisation like the police can decide exactly
how to deploy and invest its resources, it must be
understood that a large number of these decisions have
already been made outside the police organisation.

First, changes in officers conditions of work, hours of work,
recompense for overtime etc., have all effectively reduced
the number of man hours awailable to the service, and
continue to do so.
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Next, legislation prescribing the employment and deployment
of officers, such as Custody Sergeants in the Police and
Criminal Evidence Bill 1986, effectively introduce restraints
on deployment. Often these impositions will be
implemented without effective consultation of any kind, A
basic finding was that all new legislation costs extra
resources to implement and maintain, thus removing more
and more decision making about resources from the public
service.

In addition, the Home Office will directly impose new
functional requirements on police forces in a similar
manner, i.e. Royalty and Diplomatic Protection, Jury
Protection, Joint Drug Squads etc.

It is also apparent that although new external resource
demands will continue to be imposed, additional resources
currently being provided to the police will not be sufficient
even to keep pace with resource deductions caused by
improvements in conditions of work.

Eventually, the police service will be left with a number of
resources to deploy independently. The deployment of these
resources will be significantly influenced by the structure
and priorities of the organisation as previously described. [t
was found that, in reality, the priorities for allocation were
as follows:-

(1) The centralised authority structures and
administration (Headquarters Departments).

(2) Functional Teams and Squads (Central then
Divisional).
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(3) General Administration of Police Stations.
(4) Police Reactive services at Police Stations.

(5) Preventive Police Services.

The results of these types of resource priorities were found
to effectively feed the reactive spiral and increase the
decay effect on police services and organisational structure.

It is important to understand in this analysis that police are
in éffect at the bottom of any environmental sequence of
events and are directly affected by almost every problem in
the environment or a community. Any reduction of service
by other bodies such as Social Services, National/Mental
Health Services etc., which cause problems in the
environment, will eventually involve police and subsequently
increase demands on the police service,

As an example of this process, the poorer, more deprived
and alienated a particular area is reduced to, the greater
will be the initial demands on police. Unhappily, a
reduction in demands on police by one of these types of
areas may be achieved by it reaching one of the almost
irreversible conditions previously described as, apathy,
vigilantes or organised crime.

It is suggested however, that the cost of regaining one of
these areas or policing the ensuing riot far exceeds the
estimated costs of adequate initial public resources.
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In summary, police resources are actually significantly less
than would appear from basic assumptions on force
manpower levels and even the deployment of residual
manpower and resources after abstraction would appear
inappropriate to reduce the effect of the Reactive Spiral on
police services.

INFORMATION SYSTEM

In 1980 when the project first began to analyse the
effectiveness of police information systems, it found that
efficient information systems, of any kind, were virtually
non-existent within the police system, or between the police
and public.

As a result, information that was awailable, tended to be
treated as a scarce commodity and the personal property of
the individual or small group. This information would not
be divulged or shared with other police officers.

Centrally, in the Headquarters Departments there was some
research evidence awailable about policing methods and
processes. This had been obtained by in-house research or
by Home Office Departments. Unfortunately, this type of
data existed as isolated sets of facts, not linked to other
research and not stored in an easily accessible data bank,
which limited its operational credibility to police officers.

Many officers, including senior officers, reacted to this
overall situation by developing a strong cultural resistance
to using data or information for decision or planning
purposes, even when it was awailable. Consequently, policy
decisions were being made at the highest levels with scant
regard for relevant data or research findings in that area.
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In summary, the police organisation was unable to analyse
its own problems, identify exactly how its resources were
being deployed, or if they were successful. Even if it
became aware of problems, the organisation was very
unlikely to use any kind of significant data to plan
solutions.

The deficiency of the police information systems was

considered to be a major contribution to all of the problems
described in this study.

THE MICRO: POLICE STATION

The project considered that the individual police station was the
most important, fundamental unit of organisational structure in the
whole policing system. Therefore, any major faults or problems in
the police station system would directly affect the police service
provided to the public.

Analysis at this Micro level was again divided into the three areas
of major importance; the organisational Structure, demands and
resources, both linked by the third area of information systems.

2. 5.1 ORGANISATIONAL STRUCTURE
Police Stations are the first major level of the police
system. They act as service centres for a defined
geographical area. The environment they are designed to

service is always biased towards instability, depending on
the police as a major stabilising and regulating influence.

It was accepted that this police influence was a complex,
varied requirement, with conflicting priorities and demands
generated by the environment. The structure and
organisation of each police station was found to be the
major influence on police effectiveness.
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Experience and data in other service organisations, public
and commercial, have indicated that service provision in
complex environments are most effectively provided by
'organic' type of organisational structures (BURNS AND
STALKER 1976). The more unstable the environment, the
more stable and skilled the police organisation has to be.
Geographically based, stable teams with a mixture of
specialists and generalists, high autonomy at low levels,
clear policy objectives and agreed best operating practices,
would appear to be the minimum requirements for effective
service provision. In effect, an open system is required
(KATZ and KAHN 1978).

The worst type of performance appear to be provided by
bureaucratic systems with high levels of functional divisions,
rigid operating practices allowing little autonomy, low levels
of individual skills and a high turnover of staff.

However, what was actually found at police stations can
perhaps best be described as 'bureaucratic anarchy'. The
police stations were clearly planned and organised as
traditional bureaucracies, with a large number of functional
splits in almost every aspect of the police organisation.
Decisions and policy were always vested to the highest rank
possible, who would then lay down precise instructions and
directions for every eventuality. In order to ensure these
directions were followed, the highest levels of individual
behaviour were prescribed, supported by a rigid discipline
code, enforcing supervisors and a painstaking complaint
investigation system. However, in effect, none of this
structure was able to influence the actual working practices
of the police station.
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In addition, perhaps due to the complexity of the police
task and its existing bias towards narrow functional
discussions in the organisation, almost every new problem
would be answered by even more functional splits and
reorganisation, In effect, functional division and
specialisation had become a cultural norm. Virtually the
only method of responding to any problem, internal or
external, was by designating a special team or 'squad' to
become responsible.

An example of this procedure is the division of functions
between the C.I.D. and the Uniform Branch. Both sections
maintained the planned division with tenacity and then
further sub-divided internally. In the C.I.D. work tended to
be split into various categories such as robbery, burglary
and murder squads, all tending to exist in isolation.
However, these officers were not as isolated as uniform
officers on different shifts or reliefs. The most extreme
example of isolation was between those uniform officers
providing response policing and those specialising as Home
Beat or Community Officers.

Virtually the only section of the police station that was
forced to retain a generalist approach, consisted of uniform
street patrol officers who provided the first response to all
public requests for police assistance. It was clear that this
particular area of policing was the most difficult and
dangerous, requiring a high level of skill and ability.

Unfortunately these officers were invariably the newest,
least skilled and experienced; the most skilled and
experienced having been transferred to specialist functions.
Up to 35% of a police station's total personnel could be
changed in a twelve month period with the majority of this
change taking place amongst the uniform street patrol
officers. Supervisors, from
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Inspectors and above, were often subjected to even higher
levels of turnover with over 50% changes being recorded in

a number of years.

Up to this point, the organisation had maintained its
planned bureaucratic  structure, perhaps encouraging
functional divisions to an wunusual degree, but still
recognisable as a traditional bureaucracy.

It is important that any organisational structure, particularly
a bureaucracy with its internal rigidity, should -clearly
understand its tasks and objectives otherwise it will be
impossible to deliver an effective service. An analysis of
the actual work and demands on the police station, revealed
that an average 75% - 85% of police work was of a non-
crime service nature.

However, the majority of the functional divisions inside the
police stations were crime related, these had the highest
status and most skilled personnel. In addition, the
organisational rewards and the training provided by the
police were strongly biased towards crime and law
enforcement, geared towards the provision of response
service and reaction to crimes after they had occurred.
There was a low priority and few resources to reduce or
prevent reactive demands, or improve police services in the
majority of service demands. Those types of demands were
considered a burden and a nuisance; ’'real police work' was
law enforcement.

In effect, the police station dedicated the majority of thelr
resources and were biased functionally and culturally
towards tasks that were less than 25% of its total demands.



- 25 -

The next problem discovered was the planned bureaucratic
and management control of the police station. On careful
analysis, it was found that whilst the illusion of the
organisation and management control was maintained as an
outward facade by all of the people working at the police
station, the day to day working practices were very
different.

Although supervision and control at the varlous levels of all
the separate functions was planned to be very tight this
was, in reality, almost impossible. The very nature of
policing where officers operate as virtually independent
groups or individuals outside the police station, without
performance measures or planned workloads, results in no
effective supervision for even the most junior or inefficient
officers.

Prescribed work practices were cumbersome and usually
inappropriate or unnecessary in police work, where simple
procedures and high levels of personal skill were required.
As a result rules had to be ignored or adapted in order to
cope with the peak time demands on each officer. The
police station administration systems were so inefficient
that once an incident required further action the work
generated was out of all proportion to the original incident.
Often the majority of this work and inconvenience would
fall on the officer who first reported or dealt with the
demand. Therefore, the majority of demands had to be
dealt with and finished by the initial officer, at the scene
of an incident, within a very short time period, ignoring
further actions and tasks laid down as being required.
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Supervisors understood this problem and accepted short cuts
and lack of compliance until a problem arose. In these
circumstances officers were investigated, reported and
disciplined for non-compliance. These practices introduced
dual standards of 'do it but don't get caught' which were
accepted and even encouraged by supervisory officers. It
must be emphasised that this non-compliance was in relation
to instructions that were clearly inappropriate and, in
practice, not possible to maintain.

These practices further reduced the effectiveness of
supervisors and managers, even when they were present and
able to exert direct control. Supervisors became reliant on
the good will and agreement of the officers in their charge,
with regard to the priorities and manner in which each
functional team would work.

In reality, these conditions allowed no effective control or
supervision to take place, allowing individuals or groups of
officers to apply their own interpretation of control or local
instructions, or even decide to ignore them completely, with
little chance of detection.

Although the potential for corruption and serious misconduct
was very high, little or no evidence was discovered.
Despite the inappropriate organisational structure and
ineffective organisational system, evidence of officers
motivation and dedication to be good police officers and
serve the public was overwhelming (DAVIS 1985). However,
due to the narrow functional divisions and preference for
law enforcement, officers at a police station inevitably
changed and frustrated any concerted long term policing
strategy directed at anything other than simple law
enfo‘rcement.
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In effect the organisational structure at a police station
actually operated closer to anarchy rather than the
bureaucratic system it was supposed to be. Before any
alternative policing objectives or methods could be
introduced, it was clear that a radically different
organisational structure would have to be implemented that
made policing into an open system rather than a closed,

bureaucratic type structure.

RESOURCES

There are three major types of resources available to a
police station. The first two are tangible, relatively easy
to measure and utilise, but do not have the growth
potential of the third, less tangible resource.

2. 5.2.1 Physical Resources

The first tangible resources are the buildings
or__accommodation available at the police

station and the equipment provided to the
station and the individuals who deliver the
police service.

Many of the police stations were found to be
old, in dilapidated condition, with very limited
facilities. They were totally inadequate to
deal with the public coming to the police
station and to service the police officers or
civilians based at each station. Little
investigation had been made into the facilities
required and the best methods of co-ordinating
these requirements. 'Improvements' were
invariably added ad hoc and at the expense of
some other vital facility.
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Police stations constructed prior to the 1950s
were always totally inadequate, too small,
overcrowded and noisy leading to very stressful
working conditions as they were swamped by
the volume of work they were expected to
carry out. Newer police stations had better
facilities, but were still usually insufficient and
were not designed to provide the best service
to the public or sufficient resources for
officers at the station.

In summary, no police station examined by the
project could be considered adequate to deliver
a police service, even in the best possible
conditions; All were completely overwhelmed
by the volume of use they were subjected to.

Other equipment, such as cars, radios etc.,
were a mixture of the best and the worst, but
almost always in the wrong quantities and in
the wrong places. Some equipment was of a
very high standard, but totally inadequate for
the volume of work. Other equipment although
plentiful, was completely inappropriate for the
type of work involved and either could not be
used or spent most of its time being
maintained.

Basically, the police stations were found to be
low technology structures, dependent on people
and manual systems in almost every aspect of
their work. There had been little effective
investment in suitable awvailable technology,
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which could have significantly improved
working conditions and effectiveness. In
support of this finding it has been established
that on average over 85% of total police
expenditure is on wages. The remaining 15%
includes all new equipment, property and
maintenance of existing equipment resources.
In addition inefficient administration systems
were once

again responsible for inefficient distribution,
uses and maintenance of all equipment. There
was almost no effective resource planning and
ewaluation for those types of resources.

Human Resources

The next major tangible resource, as illustrated
above, were the human resources of the
people, police and civilian support staff, based

at the police station. These type of human
resources can be examined in two ways, the
total number of people awailable and the
average quality or effectiveness of each
individual in that total.

At the time of the analysis there was no
accepted manpower formula for estimating the
total manpower required by each police station,
or even the requirements for each type of
individual police service. Due to the
organisational bias towards functional
specialisation and the cultural bias towards law
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enforcement, manpower was not distributed
according to actual demands. The first line of
police response service was always the least
important and most depleted of manpower.
The result in a small proportion of uniform
officers actually awailable for uniform street
patrol duties.

In contrast, squads and teams were better
resourced, but unable to deal with the reactive
demand for their services. These demands
were completely unhindered by a kind of
preventive police resources at the operational
street level and grew exactly as described by
the Reactive Spiral, strongly supporting the
original hypothesis.

When the total police station manpower was
compared to the total station demands, a
different picture emerged. Stations which
could be considered to have low or medium
levels of demands, often had sufficient
resources. Had they deployed within a
different structure, they could have met
demands and invested in preventive strategies.
If inefficient administration systems were
improved as well, demands could have been
managed by the awailable human resources.

However, stations which had high levels of
demands, often inner city areas, were well
below the minimum manpower required to deal
with the demands. These calculations were
based on a formula developed and verified for



- 31 -

this project. Unfortunately, it has long been
known that inner city deprived areas are the
areas that are most dependent on police
services; failure of police service often
contribute to the most serious consequences for
that area and surrounding areas. Riots are
only one of the most obvious examples of
those consequences.

Although these facts were uncovered by the
analyses, the perception of every police officer
interviewed at every police stations, regardless
of whether it was a high or low demand
station, was that nothing could be achieved
until more manpower was provided. Once
again lack of factual information had
facilitated another cultural belief that was not
always correct.

It was also found that once manpower had
been allocated it was deployed in relation to
administrative convenience or habit. Little or
no attempt was made to match the levels of
resource each day to the peaks and troughs of
demands. Intermal working practices and
culture strongly resisted variations from
established shift times, or working at an
earlier or later time than their team or shift
colleagues. This resulted in roughly the same
low number of officers being on duty at all
periods of the working day, regardless of
variations in demands.
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Without doubt, the narrow ctional structure

and the cultural bj of the police personnel

influenced eir quality and effectiveness.
to maintain a rigid, rank obsessed,
bureaucracy considerably reduced the potential
of the lowegt ranks who could always find
refuge in the)rules when questioned regarding
their inactivity.  Analysis of these officers'
working days revealed that a majority had
considerable periods of time in which no useful

activity or achievement could be discovered.

Many organisations rely on training to enhance
and develop the potential of their workforce.
However, despite an extensive and expensive
commitment to training, with training
abstractions sometimes as high as 20%, training
was not directed at this objective. The
majority of training was information based on
law enforcement and internal procedures, with
a small amount of skills training and almost no
personal development or interpersonal training.
It must be remembered at this point that
policing is very much a people service, using
people to provide a service to people. But no
effective training supported this reality until
after the Scarman Enquiry in 1982,

Eventually, all of these pressures,
organisational and environmental, resulted in a
reasonably predictable average police officer's
profile, which was analysed as follows.
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Individual officers used a small number of
constructs (KELLY 1955) to evaluate a variety
of situations and make decisions on their
actions. Most of these constructs were
based on law enforcement and control (CEMAL
1986). Situations outside these constructs were
to be avoided until control was possible.
There was a bias towards group consensus
amongst fellow officers and group action, as
opposed to individual interventions and
responsibility.

The majority of officers, who worked within a
time based structure of response policing or
specialist functions, were significantly biased
towards short term, law enforcement solutions
to the majority of problems. These officer's
constructs emphasised quick results and
tangible outcomes rather than long term
solutions. They perceived the 'ideal' state as
Law Enforcement, then peace keeping in a
positive sense, with providing a non crime
service as the lowest priority. Most
situations were ewvaluated i{n this way. Officers
were also found to be rigid and resistant to
change as a method of dealing with stress and
conflict in their work. Their actual observed
behaviour on the street supported these
findings.

A minority of officers, such as Home Beat and
Community Officers who worked within a
geographical structure of a beat with multiple
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objectives, were significantly  different.
Unlike their time based colleagues, they had
wider construct systems, and an ability to
consider long term strategies and non-law
enforcement solutions. Once again these
profiles were supported by their actual
behaviour on the streets.

This finding helped to support the hypothesis

that the organisational structure and

reinforcement has one of the greatest
potentials for influencing behaviour changes in
operational police officers.

All the officers at the police stations were
found to be experiencing high levels of stress.
They attributed a major part of this stress to
the organisation. This was despite the more
obvious dangers and difficulties in the external
street environment. It was also discovered
that police officers use 'sensation seeking.
(ZUCKERMAN 1979) as a method of relieving
stress (GODDARD 1984). Police work by its
very nature offers many opportunities for
excitment and taking risks.

This type of coping mechanism is particularly
dangerous in a police service. Sensation
seeking can manifest itself in driving un-
necessarily fast or dangerously to calls for
police assistance. Other examples are where
Police enjoy the physical sensation of conflict
and violence, therefore manipulating situations
for maximum excitement rather than calmness
and conflict reduction.
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However, these findings must be balanced by
other evidence. Independent studies (DAVIS
1985) on the quality of police manpower,
consistently recognised its high quality and
wasted potential. But these resources were
not exploited by the organisation due to the
absence of effective resource planning within a
long term preventive strategy.

Public Resources

The third area of resources is one of the most
difficult to utilise, although possibly the one
with the most potential. In essence it is the
resource of the public and all other agencies

outside the police station.

For centuries 'policing' in Britain has remained
the responsibility of each individual citizen.
All citizens have an obligation to obey the
laws and to take action if they discover
infringements by another citizen. Members of
the public even have limited powers of
arrest to assist and protect them in this
function. This system of policing has allowed
a high level of personal freedom and a
measure of group control over society's quality
of life, particularly the acceptable levels of
crime and conflict.

Within the past two hundred years modern
Democratic Policing Systems, using professional
police officers, have developed to enhance and
maintain this ancient policing system
(ALDERSON 1978).
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In Britain, professional Police Officers are
answerable to the State and its laws, not the
government in power if it attempts to make
directions outside the existing laws of the
State. This contrasts with Continental systems
of policing, where police are direct agents of
the government in power. British police are
only ordinary citizens with a small number of
additional powers, balanced by enhanced
obligations to the state. The British public
retains the obligation to 'police' themselves
and assist professional police in their lawful
duties.

This dependency on the public can be seen in
most major crises, when the police will first
call on public wvolunteers, such as Special
Constables, to assist them in preference to
obtaining the support of the Armed Services.
The office of Special Constable is in fact far
older than that of the modern professional
Constable.

Leaving aside for a moment the political and
philosophical aspects of this concept of
policing, it is argued that in theory it has the
potential for a superior human system.
Concentrating on the design of the system, it
would appear that it i{s very economical and
yet very effective if maintained at a
reasonable level of efficiency.

The majority of people in this human system
ldentify with the individual personal goals
involved and accept the obligations required.
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A very small number of more powerful
individuals assist the majority with the more
difficult and skilful tasks involved, but the
major part of the routine work involved is
accomplished by the majority outside this
group. Even the additional powers of the
minority group are under majority control in
the long term. Their consent is required for
the maintenance, increase or reduction in the
minority's enhanced power level.

This system {8 an open system allowing
personal development and system growth
assisted by appropriate positive and negative
reinforcers. The system is also economical
requiring a very small number of professional
individuals with moderate extra powers, but
still capable of attaining a high level of
achievement.

Other models of policing are more closed,
using a larger minority professional group who
maintain extensive restrictions on individual
behaviour, This group, usually a state police,
act as direct agents of the government in
power and {ts personal interpretation of the
restrictions required. The minority control
group require more extensive powers over the
majority and are far less responsive to
majority control. Positive reinforcement and
development are restricted in this model which
also requires increasing amounts of negative
restrictions and personnel to enforce them.
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The implications of the open system of policing
for a police station are clear. Resource
planning must recognise and include the public
as a major resource in achieving police
objectives. Without this recognition and actual
involvement of the public, there would never
be sufficient police resources to cope with the
total police task.

What was actually found was that the public,
including supportive agencies and bodies were
almost 'totally excluded from any real input
into policing. Even the most obvious example
of wvoluntary public inwolvement, the Special
Constables, were viewed with disdain and very
effectively excluded from any real involvement
in work at the police station. Consequently,
numbers were always low and there were
consistent complaints from the police about the
quality of those Special Constables who stayed.

It appeared that the police, over the years,
had taken their role as professional police too
literally. They had convinced themselves and
the public, that anything inwvolving crime or
conflict was the sole responsibility of the
police. The public were only too willing to
relinquish  their own  responsibility and
increasingly complain about police inadequacy.
The potential for growth of public demands on
police in these circumstances was totally
beyond existing or potential police resources.
It was apparent that at the inner city police
stations with the highest demands, this process
was well advanced.
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In summary, there was no resource planning or an
understanding of the requirements of resource
management at any of the police stations.

INFORMATION SYSTEM

Ideally, it would be expected that each police station would
have dewveloped effective information systems, however
simple, in order to plan, manage and deliver a police
service. The objective of the information system should
have been to provide the best possible level of service to
the surrounding public.

As an example of what was required, it would have been
possible to have an operational and an administration
system,  Both systems could be linked with short term
immediate functions and long term planning and predictive
facilities.

However, this was not the case. Only one significant
information system was identified, and this was a Collators'
system for gathering information about criminal suspects.
At some stations, this system was excellent and also
provided some local crime intelligence for the use of
operational officers.

Unfortunately the system existed and operated i(n almost
total isolation from the resource deployment and
management of the station, even in its reduced day to day
operation.
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Other than this particular system nothing else existed.
There was no structure for collating information, analysing
or disseminating it; no resources allocated to information
systems, no technical equipment or manual methods of co-
ordinated information collection. When information was
required, it was usually for an urgent immediate task for
which special manual collection had to be arranged. In
some cases information or a 'return' was regularly provided
to a single functional branch or department. However, this
information would be exclusive to that specialist Branch,
not shared with other functions and probably not utilised
effectively, if at all, by the Branch concerned.

This failure and lack of a vital organisational structure, had
already been recognised by central research branches.
These branches were planning and implementing a new co-
ordinated, manual data collection system on manpower and
deployment at police stations, which was to be collated by
central computer systems. However, due to organisational
structure, norms and culture these efforts were not viewed
as important by police stations and none planned to use the
data produced.

The lack of co-ordinated, effective information systems was
identified by the analysis as one of the fundamental
problems at police stations. People working at a station
had no accurate data on what was really happening. Data
that was available only related to narrow functions or areas
in very limited time space.
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This deficiency was replaced by an over reliance on
perception. The higher the rank, the more influential these
perceptions were. Strategy and policy were then decided,
almost completely unchallenged by facts.

Without  accurate, co-ordinated  information systems,
strategies to combat problems were not possible.
Therefore, improved theories of policing were of little
practical use. The only remaining option was day to day
response to whatever happened. Unfortunately, even the
data to organise this type of police service was not
sufficient. This situation contributed to a slow but steady
decline in the police service, assisted by the occasional
spectacular failure when everything  went wrong
simultaneously.

SUMMARY

This chapter has examined in some depth a multitude of problems
which surround the provision of an effective and efficient police
service. Perhaps a more concise sunmary can be made by develop-
ing an extended Reactive Spiral (Fig. 2. 4. The new Spiral includes
the additional elements identified in the analysis.

2. 6.1 EXTENDED REACTIVE SPIRAL




INFORMATION
SYSTEMS

POLICE

RESOURCE
MANAGEMENT

SPIRAL
+

+

poLICe
RESOURCES

REACTIVE

PREVENTIVE
SERVICES

SPIRAL

ENVIRONMENTAL

SATISFACTION

EVIRONMENTAL
POTENTIAL

THE EXTENDED REACTIVE SPIRAL




- 43 -

The original Reactive Spiral hypothesis was strongly
supported by the evidence from police stations and at the
higher level of the total police organisation. Crime and
conflict were found to be increasing at significant rates
with police reactive services having little if any effect on
these increases in the longer term. There was some
evidence that police preventive services could be more
effective in the long term, but the resources devoted to
prevention were almost negligible as a proportion of the
total resources.

Police organisational structures and systems at every level
were closed and inflexible, being almost completely
uninfluenced by information from the environment or other
parts of the organisation.  Formal, effective information
systems did not exist. Major, powerful influences, such as
legislation, public enquiries etc., were necessary for many
significant changes to police practice.

Resource management did not exist in the police
organisation as a concept, structure or even as an objective.
Narrow functional divisions were in the majority and
favoured by the organisational culture as the most effective
method of dealing with all problems. As a consequence,
the highest proportion and the best quality resources were
concentrated in a few of the most fawured functions,
particularly crime and law enforcement, reactive services.
Non crime Police Services' and prevention were
discriminated against and starved of resources due to this
organisational and cultural bias.

Unfortunately despite the perceived importance of response
police services, the public consider such activities to be the
exclusive responsibility of the police, excluding the major
resource of the public's own responsibility to assist.
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Inevitably, police resources were inadequate to deal with
these expectations, causing significant reductions in public
satisfaction

The dissatisfaction with policing and the increase in crime
and conflict then begins to decrease the public's quality of
life, both their physical environment and their perception of
that environment.

These processes now combine to change individual members
of the public's locus of control. Instead of a bias towards
‘controlling their own lives and events in which they are
inwlwed, they become more passive and accepting of
external control over their lives. This acceptance of
whatever happens reduces the willingness of people to fulfil
their obligation to intervene in unlawful activities. Even
prosocial helping of victims is reduced.

This type of learned helplessness gives rise to increased
levels of stress and dissatisfaction which is then displaced
on to police, who are viewed as responsible for the
decreased quality of life.
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CHAPTER THREE

3. POLICING SYSTEMS

THE PLANNING OF A POLICE SERVICE

The analysis of the problem situation has provided clear indications
that the police organisational system, its structure, objectives and
methods, are a major contribution to the success or failure of a

modern police service.

It is suggested that structure and methods cannot be decided until
the objectives or walues of a policing system are understood and
agreed by both the police and the public they serve. In a previous
study (BECKETT 1981) these problems were examined in depth and
policing was defined as HELPING people in trouble or at risk. This
type of behaviour had been identified as Prosocial (STAUB 1978) and
for policing purposes has been defined as 'Behaviour that benefits
other people by providing the type of help or assistance to a victim,
or potential victim, of crime or other circumstances one might
reasonably expect from a concerned fellow citizen'. (BECKETT
1981).

Analysis by the project, of the wvarious types of behaviour required
by the public from their police, supported this definition. Almost
without exception police work or behaviowr could be categorised as
either VICTIM HELPING or VICTIM PREVENTION.

In this chapter, both of these aspects of police work are discussed
in some depth. This is in order to understand how a police system
can enhance their effectiveness. Next a description of
ENVIRONMENT POTENTIAL is provided. This potential provides an
analysis of the warious types of environment which create demands
for these types of police behaviour.
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The analysis of existing and potential demand should then provide a
requirement for the most efficient type of policing system, or
LEVEL. These warious levels of policing are then described,
together with performance measures. One of the most important
aspects of each level is its provision of assistance to the public.

The victim helping aspect of police work has already been identified
as a major component of all Response policing. Victim Prevention
has also been identified as a major requirement of any attempt to
deal with the effects of the Reactive Spiral (Fig.2. 1). These two
objectives would appear to be major POLICE PERFORMANCE
MEASURES which, together with the more usual organisational
performance measures, could be used to plan and measure a policing
system.

An attempt will now be made to provide more detail and analysis of
these types of police behaviours;

POLICE BEHAVIOUR

3. 2.1. VICTIM HELPING
This usually describes helping an individual member of the
public who is a victim of crime, or some other incident.
This type of police work includes the majority of 'Response'
policing. = Members of the public consider they urgently
require the assistance of a police officer in dealing with a
situation where they are the victim of crime or other
incident. Police provide 'immediate' assistance, and in the

case of arrests etc.,, whatever additional assistance is
required to finish the matter.
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Police have to react to a public demand ower which they
have very little direct control and perhaps as a result of
this, the police objective is usually to resolve the
situation/problem very soon after arrival on the scene. The
emphasis is on speed, resolving the problem as soon as
possible.

Examples of these are:-

(i) Arrest and process of persons responsible for crime.

(ii) Recovery of stolen property or obtaining redress for
loss or damage.

(iii) Lost property.

(iv) Missing Persons.

(v) Victims Aid and First Aid to injured victims.

(vi) Civil disputes and general advice.

Some victim helping is concerned with providing help to a
group of people and it may be difficult to identify a single
individual or individuals who benefit from police actions.
The group may be a commercial company, an organisation,
a group of residents or tenants who live in a particular
community, etc. It may be a very large group such as a
whole ward, borough, town or even city

This means that a group of people require the help of
police officers because they are the victims of crime or
other incidents which have in some way affected their
rights as citizens, or the quality of life they should
reasonably expect.

This type of police work is similar to individual response
policing, except that the victims are more difficult to
identify. In some cases the victim may be a company,
organisation or a local authority. In other instances the
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victim may be a whole community where incidents have the
potential to affect peoples quality of life. This may occur
even though an individual victim is not the result of the
incident.

Examples of these are:-

(i) Robberies and thefts from private companies.

(ii) Damage to company property.

(iii) Theft or damage to Local Authority/General

property.
(iv) Insulting behaviour and breaches of the peace.
v) Drunkenness and linked offences.

(vi) Civil or individual disputes which require police
advice or industrial police action, i.e. strikes.

VICTIM PREVENTION
This description refers to the essential preventive work of

police officers, which the 'Reactive Spiral' indicates must
be a large proportion of any successful police system.

In simple terms, this type of police work is directed at
preventing people becoming victims, particularly those most
at risk. It can be provided in addition to victim helping,
where a victim is advised or directed to take actions which
will prevent future victimisation.

In contrast, it can be provided with the intention of
preventing people becoming victims before anything has
happened to them, preferably by teaching them 'self help',
(thow to help themselves).
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Another important area of long term victim helping Is
where police mount special operations against individuals or
small groups of criminals making their living by crime.
These activities result in a large number of individual

victims.

All of these policing activities can be directed at specific
individuals, or once again at groups in a community.
Examples of these three areas are:-

@) Crime prevention advice given by police after a
person or group has been victimised. This advice
can range from target hardening to changes in
personal behaviour, all aimed at reducing the
chances of future victimisation,

(i) Work with Victims Support Groups aimed at
enhancing co-ordination with police operations and
increasing the service provided to victims of crime.

(iil) Work with Special Constables and other public
volunteers who are willing to be trained by police
and assist directly in police work. This both
increases the resources available to police and
teaches/encourages the public to 'self help' in a
very direct way.

(iv) Assisting in Neighbourhood Watch Schemes/Property
Marketing, and all other general crime prevention
advice aimed at teaching the public 'self help'
thereby preventing themselves becoming victims of
crime
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v) Enforcement of appropriate legislation (i.e. Road
Traffic offences such as defective wehicles) directed
at preventing people becoming victims of their own
neglect, or being the cause of other victims (e.g.
drink and drive offences).

(vi) Surweillance and targetting of active ‘'career
criminals' (these may well be juveniles committing
burglary and theft). Work directed against organised
crime networks.  Monitoring of legislation, proposed
and existing, which appears to be working against
the interests of victims of crime and reduces the
effectiveness of measures aimed at recognising the
importance of victims of crime,

(vii) Working with schools (School Liaison) and other
agencies (Inter-agency Liaison) are also important
aspects of everyday police work in the context of
victim prevention.

Vietim prevention is also important in the area of
'victimless' crime. This is where offences such as drugs,
prostitution or pornography, where there is no obvious
victim, are acted against by police. It is suggested that
there is in fact a victim. It is society {n general, Le a
town or a city. Unrestricted activity in these types of
offences can significantly affect the quality of life in
certain areas.

If police did not contain these types of activity to within
certain levels they could begin to finance organised crime
networks which would then begin to create individual and
identifiable group victims. In addition, a more direct effect
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might well be on the children and juveniles in society whose
physical and mental development could be affected as a
consequence of exposure to those types of offences.

The fact that society has created legislation preventing or
restricting certain activities which are apparently
'victimless' tends to indicate both concern by society and
the fact that in the long term victims are created in one
way or another. What is now required is a description of
the warious types of environments which generate demands
for both victim helping or preventive behaviour.

ENVIRONMENTAL POTENTIAL

Using the types of 'Ideal' policing behaviour described and the most
effective organisational performance measures, it should now be
possible to create a suitable policing system. However, whilst these
types of measures are adequate to understand and control the
Reactive Spiral, they may not take account of the effects of
Environmental Potential (Fig.2. 3).

This concept can be evaluated in three dimensions as summarised
below:-

3. 3.1. PHYSICAL INFLUENCES

3. 3.11. Design state of the community.
The structure of the buildings, estate,
recreation (parks etc) the roads, walkways etc.
Does it constrain people or assist them?

3 312 Physical state of the community

The quality of the physical structure in the
environment i.e Good Condition.
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Geographical Features

Hills, dales rivers, canals, railway lines etc.,
including major through roads which act as
barriers in the community.

SOCIAL/CULTURAL INFLUENCES

3. 321

3. 322

3. 323

Structure of the community

Social, racial, sex, age, employment, school,
further  education, secondary employment,
family construct, earners in the family
'lifestyles'.

Social/Cultural provision

Leisure, cultural, sports, community, local and
government facilities. Events of social/cultural
significance.

Facilities - Welfare

Emotional support, religious, medical, legal,
employment etc.

PSYCHOLOGICAL INFLUENCES

3. 3.3.1

3. 332

Perception

Perceived state of community/society.
Perceived 'safe' areas to commute and style of
travel. Unknown areas. People perceived as
being safe to meet.

Travel
Travel Percentages prepared to travel and need
to travel or desire to travel.
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3. 3.4 POTENTIAL ANALYSIS
From these types of measures, the potential of a particular

area can be calculated and a prediction made as to the
effects of police strategies.

If police are to be effective in very hostile areas with a
high potential for crime and conflict; then they will require
very different policing systems to a simple response service,
which can be quite effective in a supportive area. The
Police also need to find out what type or level of service
is expected by the public who pay for the service provided.
These 'levels' of service are now described in more detail.

LEVELS OF POLICING

This study now describes a framework which takes account of the
ENVIRONMENTAL POTENTIAL in predicting the type of police
service required. This framework will also analyse the actual police
service and system which existed at that time. In addition, it would
recommend systems of policing which provided wvarious lewels of
VICTIM HELPING and PREVENTION as required by the POTENTIAL
analysis.

Accordingly the concept of 'LEVELS OF POLICING' is described.
This creates three lewels of police service which can be defined,
their major features described and their claimed advantages/
disadvantages listed. In addition, performance measures are listed in
order to judge if a system is working effectively and efficiently.
These levels of policing are as follows:-

(A) RESPONSE POLICING
(B) SQUAD POLICING
(C) GEOGRAPHICAL POLICING.
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Response and Squad policing already existed during the pre-test
analysis. However, the performance measures indicated to what
extent they provided the service they were designed for.

Geographical policing did not exist at any police station as a
policing system, although a number of its elements were working in
isolation from the existing policing system. Therefore Geographical
policing only existed as a concept not as a practical reality at this
stage.

Three levels of policing, or service, are now described. Each of the
levels are very different. They provide a different type of service,
have different objectives and performance measures. Once a
decision i3 made on a level of service it is not possible to evaluate
it by performance measures relating to another level.

If this were to happen, then the whole policing system will change
to a different level of service. It is important to understand that
the way a policing system is evaluated actually maintains the type
of service originally planned.

3. 4.1. RESPONSE POLICING
The 1st level of service that can be provided has been
called RESPONSE POLICING and s time based in its
operation.

Responding to the public's requests for police help in
dealing with various types of immediate problems, has
become an important part of modem policing. On average,
up to 85% of these requests can be for incidents of a non-
crime, service nature, with the remainder involving victims
of crime or conflict.
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It has been argued that police are expected to deal with
too wide a range of problems and that not all problems are
immediate, so they can be graded. However, some basic
level of effective police response service is obviously
required and expected by the public.

This type of police service is time based, with the highest
manpower levels being available at peak demand times.
The officers are mobile and strategically placed to respond
quickly to any call from an allocated area.

With the right technical support, this type of service can be
very effective. It requires the lowest manpower of any

level of service.
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The manpower resources needed can be calculated for each
individual police station or unit as follows (HART 1986):-

Number of incidents x Average time per incident

Officers average working day.

By analysis of message or incident logs, the average number
of Incidents per hour and per day can be calculated., This
is then multiplied by the average time taken per officer to
deal with each incident, approximately 2.5 hours.

The total i{s then divided by the average number of hours
that each individual officer is available during his tour of
duty, approximately 6.2 hours.

The result of this calculation will be the number of police
officers required per hour or per day with a sliding scale
dependent on the time of day or day per week. Peak
demand times will obviously require the highest manpower
levels,

Support services at police stations are then added to
provide the total manpower required for an effective
response service. The number of officers required must
then be at least doubled, to allow for abstraction rates.

This simple formula has been found to be accurate at a
number of inner city and other urban police stations.

Response Policing of this type {3 considered a basic found-
ation of all policing activities. It i{s based on the concept
of fast response to a public demand for police services,
providing initial help and support to the public.
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Evaluation of this type of policing must be concentrated on
speed of response and development of manpower to meet
predicted demands. Recently a number of computerised
Police Command and Central Systems have developed this
concept and created numerous evaluative measures of this
type of policing. More details of these evaluation
techniques are provided in the following summary.

1st LEVEL RESPONSE POLICING IN SUMMARY:-

DEFINITION:-

A Dpolice system which provides a 'first aid' service,
responding to victims of crime and other incidents outside
the publics competence or authority.

MAIN FEATURES:-

(i) Time based.

(ii) Lowest manpower level

(iii) Almost total response to demand after incident
occurs (i.e. VICTIM HELPING).

(iv) Little preventive capacity (i.e. VICTIM
PREVENTION).

(v) Allows high level of centralisation for resource
deployment and policing.

(vi) Minimal structure for public involvement.

(vii) Low levels of autonomy for Inspectors, Sergeants
and Constables.

PERFORMANCE MEASURES INCLUDE;-

Demands Proportions of HIGH, MEDIUM and LOW
Demand areas.
Percentage of Demand in HOSTILE areas.
Ratio of 'calls for service' to levels of
population.

Resources  Adequate accommodation and equipment.
Effective Information system.
Manpower skills and ability.
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Levels of overtime per officer, per team;
(1) Planned;
(2) Without notice.

Levels of sickness;
(1) Injury on duty;
(2) Certificated

(3) Self Certificated.

RESOURCE TO DEMANDS
Balance of resources to demand.

(1) Incident level per officer.
(2) Resource deployment to demand pattem

- (3) Appropriate response e.g. traffic unit to accident.
(4) Graded response system to demands,

Vehicle costs include mileage and accidents per ratio of
incidents.

(1) Emergency.

(2) Non emergency.

INCIDENT HANDLING
Average speed of Response.

(1) For emergency.

(2) Non-emergency graded calls.

Average time per incident to complete number of officers
per incident.

QUALITY OF SERVICE

Accurate incident recording.

(1) All information required obtained.
(2) Information correct.

Quality of police assistance.

(1) Victim helping

(2) Correct procedure and referrals.
(3) Progress reports as required.
Public satisfaction i.e. letters of thanks
Public complaints with service.
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ADVANTAGES

(1) Provides a genuine and valued public service.

(2) In the short term reduces police costs to the
minimum.

(3) With investment and research in technology and
work study there is scope for further reduction in
operating costs and lower manpower levels are
possible,

(4) Greater scope for control over each individual
officers behaviour and efficiency levels (actions can
be clearly prescribed and enforced).

(5) Greater level of overall management control.

DISADVANTAGES

(1) Always responding to problems gives no scope for
prevention {n this service. (Feeds the Reactive
Spiral with no Victim Prevention).

(2) Improving the quality of the response service further
increases demands on it. (Speeds the Reactive
Spiral).

3) Takes no account of Environmental Potential and in
hostile areas can significantly increase conflict and
reduce public quality of life.

4) Ineffective in collecting routine, good quality
intelligence about problems.

(5) In many areas high levels of stress on officers

providing this service. This is due to lack of
control or prevention and fear of the unknown, due
to limited information about the environment.
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Increasing levels of police powers are required to
impose effective control over growing problems and

the willingness to use violence against police.

Increasing difficulties in providing response service
to hostile areas can create problems between street
officers and senior managers where conflicting
cultures develop. This can cause stress and
discipline problems.

3. 4.3. SQUAD POLICING

Recognising the inability of Response policing to prevent

and deal with problems rather than symptoms, an additional

level of service may then be provided.

Znd LEVEL SQUAD FUNCTION
POLICING POLICING BASED
1st LEVEL RESPONSE TIME
POLICING POLICING BASED

SQUAD POLICING
[2nd Level of Servics

FIG.3. 2




3. 4.4

- 61 -

This is a 2nd Level of Service, called SQUAD POLICING,
which is functionally based, Added to the basic foundation
of the Ist Level Response Service, special teams or squads
of officers are created to deal with specific problems.

These squads are functionally based with a single task to
the exclusion of all other problems. They are often created
to deal with high fear crime; murder, sexual offences or
street robbery and organised crime; terrorism drugs and
armed robbery.

Calculating the additional manpower for this level of
service is more complex and depends on the exact function
of the squad. Manpower must be calculated on the number
of individual suspects involved, rather than crimes in
general. For example investigations into drugs or robbery
gangs may require ratios of two officers per targeted

suspect.

The concept of Squad Policing was developed in Britain and
the United States during the 1950s and 60s, when it proved
very effective against specific persistent criminal problems.

More recently repeat Offender Squads in the United States
have devised workload levels and work practices which are
proving very successful in the effective deployment of these
squads. A summary of this concept and the evaluation
developed by this work is detailed below.

2nd LEVEL SQUAD POLICING IN SUMMARY:-

DEFINITION

A police system which aims to reduce a priority demand on
police resources, using a team which specialises in this
single objective.



- 62 -

MAIN FEATURES:-

(i)
(i)

(iii)

(iv)
(v)
(vi)

(vii)

(viii)

(ix)

(x)

Function based.
Is supported by a Response policing system

Created to deal with high fear crime and
organised/group crime.

Directed against individuals or premises/location.
Limited preventive effect.
Total response to demands after incidents occur.

High levels of autonomy for all squad/team
personnel.

Requires effective technical and equipment support.

Requires effective information and intelligence

system.

Requires effective liaison and co-ordination with
other officers/squads and agencies or any public
involved.

PERFORMANCE MEASURES:

In addition to those of 1st LEVEL (Response) Policing.

Number of calls for specialist units by first response
officers.

Number of times specialist units deployed.

Average time of post incident enquiries.

Levels of demand in specialist functions and geographical
areas where squads employed.

Ratio of squad manpower to response manpower.
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Skills of specialist officers.

Number of tasks per squad.

Ratio of resources (officers, equipment and time) per task.

Number of additional actions generated per task.

Ratio of arrests per task.
Proportions of property recovered or seized per task.
Number of new tasks (targets) per period of time.

Ratio of convictions to persons charged.

Number of registered informants.

Number of charges per informant.

Cost per informant.

Number of outstanding arrest warrants.
Co-ordination with other squads and specialist officers.

ADVANTAGES

(1)

)

3)

4)

(5)

(6)

If carefully planned and managed with good
technical support, can be very successful in all the
above performance measures,

Can be very effective in temporarily regaining
police control of.a hostile area.

Helps to reduce public fear of crime when successes
are properly marketed.

Increases public satisfaction with police when
successes are properly marketed,

Can improve the morale of the whole force to see
the results of successful squad policing.

Encourages non squad officers to perform better on
other duties in order to qualify for squad work,
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DISADVANTAGES

(1

(2

(3

(9

(5

(6)

(7

Although intended as a preventive measure, really is
reactive depending on a problem already existing
before implementation.

Limited effect on reactive spiral due to reactive
bias.

Although initial positive effect on  hostile
environment, if use continued, can be manipulated
into increasing conflict in an area.

Due to complex nature of policing, concentrating on
one or two major problems always causes serious
effects in other areas.

Best quality officers are drained into narrow
functional tasks wider more complex tasks left to
less able officers.

Can produce an internal 'end over means' culture
which inevitably causes public concern and more
external restraints imposed over policing.

Squad can assume a life of its own and lose
direction. Support services increasing in cost until
costs exceed benefits.

ANALYSIS OF POLICING LEVELS

Remembering that 1st and 2nd Lewvels of policing already existed, at
this stage it is perhaps appropriate to ewaluate them against the
Extended Reactive Spiral (Fig 3. 3). A theoretical ewaluation and an
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assessment of the factual project data, both reveal the inadequacy
of these policing systems. Either in isolation or combination, both
systems have been shown by the analysis in the first chapter, to be
virtually ineffective against the powerful processes involved in the
Extended Spiral, Fig. 3. 3.

3. 5.1. PROBLEM ANALYSIS

These difficulties, in brief are as follows:-

3. 5.1.1.

3. 5.1.2.

The Police Spiral; indicates a requirement for
an open, flexible 'organic' type organisation
with  extensive information systems and
efficient resource management. However,
whilst it is accepted that police information
systems and resource management could be
improved dramatically, the major difficulties
are their organisational objectives.

The limited response design of 1st Level
Policing and the inflexible functionalisation of
2nd Level Policing will always induce a bias
towards centralisation and the rigid
organisational structure which was described in
the analysis of the original problem situation.

The Reactive Spiral; shows the importance of
stgnificant VICTIM PREVENTION in any police
system. Analysis of this prevention, has also
suggested the importance of public 'self help'
as virtually the only method of providing
significant resources for this  essential
investment by any policing system.
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Ist and 2nd Level Policing are not designed for
this kind of public inwlvement and even if
such a requirement were designed it would be
just another functional element and very
unlikely to be accepted and integrated by the
other 'professional' factions. Evidence for this
process can be shown by the low priority for
Crime Prevention (Victim Prevention) and its
minimal resources as described by the original
problem analysis.

3 5.L3 The  Environmental Spiral; supports the
importance of public involvement in any police
system. This is to influence the objectives and
values of the system, support 'self policing'
and any other attempts to improve their own
quality of life.

Even though 2nd level policing makes a number
of determined attempts to assist in this
process, such as Neighbourhood Watch, the
organisational design predicts a rapid decay in
police effectiveness. Ist Level Policing is not
designed to accept or accommodate any of this
public involvemnent.

OPTIONS FOR CHANGE

It i3 apparent that a radically different policing system will be
required in order to deal with the problems described above.

Additional objectives and performance measures will be required
from any proposed policing system. particularly in the effective
utilisation of the public by police.
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If the public are involved in a policing system, then the required

behaviour or inwolvement has to be clearly understood before it can
be included in the design of the police system.

3. 6.1.

3 6.2

PROSOCIAL BEHAVIOUR

A previous study (BECKETT 1981) suggests that police
behaviour is not confined to modern professional police
officers, but that such behaviour also exists as informal
responses in non-police citizens. This means that prosocial
HELPING behaviour in the public should be supported by the
policing system.

The study also hypothesised that this requirement for
increasing 'self-policing' in non-police individuals, could be
attempted by utilising the professional police officers as
prosocial models for the general community as to the
appropriate behaviour in various circumstances. This aspect
of the police system involves the important concept of
'social learning' via a modelling process (BANDURA 1977).

It should be noted that, although in the original theory and
analysis police acting as prosocial models was examined in
some depth and suggested to be an important area for
experimentation, it is not the only method that will be
proposed for police to increase public self-help.

POLICE PUBLIC CONTRACT

Regardless of the method by which an increase in public
prosocial behaviour is obtained, it is an important system
performance measure which will require to be recognised by
the police system and has been described as a Police-Public
Contract as follows:-
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"A policing system in which professional police and
a community, establish a partnership which results in
a significant proportion of policing service within
that community being provided voluntarily by
community members. The primary objectives of
such a police system are the prevention of crime,
reduction of conflict and assistance of victims'.
(BECKETT 1981)".

COMMUNITY HELPING

Another element of the Environmental Spiral which must be
influenced by a police system is the 'Locus of Control'. It
is proposed that a more difficult aspect of modern urban
policing strategies, is the inwolvement of police in assisting
and supporting various groups in the community and using
them as an influence on levels of helping behaviour in the
general public.

In this study, such a sequence is argued to be essential in a
successful urban policing system, particularly as an input to
the Locus of Control in the Environmental Spiral. This
process has been defined as a system performance measure
of COMMUNITY HELPING (BECKETT 1981) and describes
any group supporting behaviour with the eventual end
result of enhancing an internal locus of control in the
individuals involved. Ideally the group behaviour would be
directed towards increasing prosocial VICTIM HELPING and
PREVENTION.,

It is clear that the existing Ist and 2nd Levels of policing
are not designed to support or maintain this type of
process. Therefore any new system will have to clearly
understand what is being attempted and be designed
accordingly. First the concept has to be defined and
explained in a police system context.
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The DELTA chart overleaf (Fig. 3. 4) illustrates the process
of COMMUNITY HELPING in the community and its
subsequent effect on the REACTIVE SPIRAL, reducing the
demand for RESPONSE policing.

In summary, the chart details the required training for
operational beat and specialist officers, in order to act as
community role models for Pro-social Behaviour.  Once
trained, officers provide high quality victim helping and
preventive services to the public. This 'ideal' behaviour is
intended to encourage increases in public Pro-Social
Behaviour, particularly the levels exhibited by juveniles in

the community.

By targetting and inwlving specific influential public
wolunteers as additional role models, the process is
considered more effective. This type of behaviour will
include membership of Special Constables, Victim Support
Groups and Neighbourhood Watch Groups. It is suggested
that groups of volunteers will be more effective in this role
than individuals working in isolation.

Therefore, it is essential that the police system invests a
proportion of their organisational resources into dewveloping
and supporting various community groups, particularly those
which  will encourage increased levels of 'self policing' in
their individual members. Subsequently, due to the
influential nature of these individuals and groups, they will
also act as prosocial models to the community and then by
established group learning processes, will encourage
increased levels of self policing behaviour in the general
community.
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In practical terms this means that the police organisation
encourages all community groups who can be influential in
promoting self help strategies within the general public.
Individual police officers would give this support and always
behave in a manner which acts as a 'model' for the
'correct' prosocial behaviour in everyday life, i.e. always
help people in trouble and if possible prevent themselves

and others from becoming victims.

Police officers would be trained to intervene and interact
with various local groups, or even encourage their formation
where none exist. The intentions of this intervention would
be:-

(i) Obtain the support of influential community
volunteers.
(ii) Where appropriate assist these wvolunteers to form

effective working groups.

(iii) Encourage such individuals and groups to involve
themselves in the self policing behaviours of Victim
Helping and Prevention.

(iv) Involve local groups and agencies in the achievement
of a practical POLICE/PUBLIC CONTRACT at an

individual and a group level.

QUALITY OF LIFE

A remaining element in the Environmental Spiral is the
'Quality of Life'. This must be reduced to quantifiable
measurable terms before it can be utilised as a police
performance measure.
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Initially the police input into 'Quality of Life' is defined

as:-

The quality of everyday life in a defined
geographical area, where the level of crime and
conflict are tolerable and in proportion to the
density of population. Residents have access to
information about these matters and should they be
dissatisfied, can actively contribute to measures
designed to influence these events. Also, where
tvictims' of unlawful or unusual events receive an
active priority from both the residents and all
official 'helping' services.

This definition implies a mixture of factual and attitudinal
measures which can be wused to design an appropriate
policing system,

POLICE SYSTEM CHANGES

The problem analysis in the first Chapter demonstrated the
importance of a suitable Police System in order to achieve
objectives and performance measures. It is also clear that
the previously described 1st and 2nd LEVELS of policing are
not designed, or easy to adapt to systems capable of
achieving results in the areas described above.

The Police System required will have to be open and
receptive to the environment with an organic and flexible
structure. If possible the system should utilise the powerful
effects recorded of geographical work design as opposed to
time based influences. The cultural bias towards small
teams as the ideal work units should also be exploited.
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There must also be substantial investment and use of
information systems linked into the performance measure of
the whole Extended Spiral. These systems would have to
provide a basis for predictions of trends and changes. The
predictions arrived at would be very important for effective
Resource Management.

Police Resources in this system must be viewed in the
widest possible context and utilise the full potential of all
available resources, police and public, full time and part
time, professionals and volunteers.

'This analysis is providing a requirement for a radically
different policing system. It is apparent that such a system
would require major changes in both policing methods and
the behaviour of the public involved in such a service.
Therefore, the 3rd and final level of service is very
different from the two previous levels, Although, it does
of course still have to provide 'traditional' and expected
policing services.

GEOGRAPHICAL POLICING

Third Level Geographical policing is designed as an open system,
flexible, with a geographical foundation and a bias towards the
preventive policing of VICTIM PREVENTION and COMMUNITY
HELPING.

Small, permanent teams of officers provide response and preventive
service, in addition to dealing with any special problems iIn thelr
allocated area. Additional resources or assistance are only provided
in unusual circumstances. The whole police system must then be
designed to support these teams and the police stations they work
from,
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Fig 3. 5

Geographical policing is not new and is based on one of the most
traditional and acceptable methods of policing vet devised. In short,
the local constable with his own permanent beat.

The concept of preventing victims and providing a support for the
community dates back to the beginnings of modern policing in the
1830s. Beat constables were taught at that time that preventing
crime and preserving peace and tranquility were their major tasks.
Officers would achieve these objectives through the use of
preventive patrol on their permanent beats.
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This theme of preventive policing and community support has been
consistant through police instructions and writings up to the present
day. Even the most recent police training emphasises this

traditional and hallowed concept of policing.

Unfortunately for a number of reasons geographical policing is not
currently considered an effective or viable option in many urban, or
even rural areas and therefore has fallen into disuse. As a result,
the majority of today's operational street officers and their
immediate supervisors, have developed little practical knowledge
about it and are unskilled in this system of policing. In addition,
police forces as a whole have developed a bias towards supporting

response and squad policing.

A major problem in Geographical Policing is its complexity. It
utilises a number of simple and not so simple concepts, many of
which are accepted by the majority of police officers. However,
when these elements are all linked into an interactive,
comprehensive policing system the complexity is very daunting,
(Figure 3. 6).

Once a decision is made to introduce a Geographical Policing System
(A) it should be understood that although it contains elements of 1st
and 2nd LEVEL Policing, it is radically different and therefore
requires a qualitative change in the new systems performance
measures.

The evaluation of a Geographical policing system had to be
developed especially for the project. It consisted of a logical
systems analysis of each element and its potential measurement.
Throughout the project, on a basis of trial and error, evaluation
criterion were developed and modified. In the summary that
follows, a description is provided of the measures -eventually
adopted, with varying degrees of success.
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SYSTEM DESCRIPTION AND SUMMARY

(A) Geographical Policing:-

De[inition

A system in which all the police services within a

defined geogr